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ASSUMPTION OF UNITY 

ThE process of federating implies the pre-existence or forma
tion of the primary federating units which participate in the process. 
The area of a federation is coincident with the sum of the areas of 
the federating units, and the constitutional arrangements of a federa
tion will be such as the federating units agree to. Therefore, in con
sidering the extent and character of a non-existent federation it is 
necessary to take account of the potential federating units and their 
likely dispositions. There are, however, those in India who urge 
that the extent of the Indian federation must be taken as fixed in
dependently of the wish~ of the federating units, and that the area 
within the present boundaries of India shall be included in one fed
eration. Before beginning a sys~tic 'consideration of the prob
lems involved in federating, it is necessary to give some attention to 
this plea. 

. The problem, it should be noted, is not of the possible forma· 
tion at some indefinite point of time, of the optimum, that is, the 
most convenient or the most desirable single political unit, but one 
of immediate practical formation of workable political units, tak
ing account of the prevailing condition of political sentiment in the 
country. The overriding considerations that could be held to im
pose unity must be shown, therefore; to have the character of af
fecting political sentiment, or making impossible the constitution of 
separate units, whatever the character of the sentiment. The first 
of such considerations usually put forward is the geographic. Much 
has been made of what has been called the geographical unity of 
India. The geographical argument turns, on examination, to be 
nothing more than the fact that the land block south of the Hi
malayan range stands separated by. that barrier from the Asiatic 
mainland.. But the area of this land block is itself vast, its popula
tion immense, its contact with the outside world by sea multilateral 
and continuous. Nobody has ever sought to form political units of 
areas that were sharply distinguished from other lands by specially 
formidable natural barriers. If such an argument had been deemed 
sufficient, the Iberian Peninsula, for example, a very much smaller 
land block than India, could not house two nations and two states, 
and it would be a complete argument for the amalgamation of a 
large number of ltates in most contin~ts. In an Empire, how
ever, which tolerates an Ulster, or rather maintains it, within a 
small island, the geographical argument can be deemed to have no 
im~ce in respect of conditions such as those of India. 
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The ineffectiveness of the geographical consideration would be 
made clear if it is examined in relation to another consideration that 
is sometiriles' 'adduced, the historical. It is a notable historical fad 
that 'the geographical Indian unit was never., till the middle of the 
nineteenth 'century, embraced in,' one integrated political state. 
Apart fron'l: whether the evidence of Mohenjodaro and Herappa 
shows thcin to have had greater affinity with civilizations in Persia 
and Mesopotamia than with those 'of Peninsular, India or the 
Gangetic Valley, the historical 'record' reveals the continuous ex
istence of numerous political uIiitS within the Indian continerit. 
Certain facts are specially noteworthy. Sind, for the greater pari 
of known history, had no intimate political connection with the 
rest of the Indian continent. The territory north-west of Delhi was, 
for many centuries, connected through membership of a political 
state with lands beyond the Himalayas rather than with the rest 
of India. Bactrian rule and the rule of other invading successOI'1l 
of the Bactrians was established in these parts, and the region formed 
part of Muslim Empires which embraced AfghaIiistan and coun
tries beyond to the 'north-west, but did not extend far into the 
Indian continent. Assam has always had closer connections with 
North Burma than with most of India beyond Bengal, and the 
peIiinsula in the south has always been sharply demarcated, so far 
as political entity was concerned, from the north. Disregarding the 
extreme south, it might be pointed out that in the known history 
of the Poona region for the entire period before the eighteenth 
century, Poona had' formed part of a single state together with ter
ritories north' of the Vindhyas for only two transitional periods 
of short duration; firstly, after the overthrow of Ramdevrao Yadav 
till the establishment of the BabamaIii Kingdom, and secondly, 
from the conquest of the Deccan Sultanates by the Mughals to the 
establishment of Maratha rule, Geographical and historical argu
ments, therefore, together constitute perhaps the weakest' planks in 
the, platform of those who would plead for a compulsory welding 
together of the Indian continent in one political uIiit., 

A social organization can hold together only on account of 
some internally cohesive factor, and the integrity of the Indian 
uIiit would depend ultimately on the sense of fundamental unity 
witltirt it. In actual fact it is more easy to say in what this unity 
does not reside than where it does. It is clear that from the point 
of view of racial stock, far from 'there being prevailing homogeneity 
or unity, there is the greatest diversity. In point of language the 
element of homogeneity is greater than in that of race; for, ex-
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eluding the Dravidian languages, all the other major Indian Iangu· 
ages, including Urdu, would be put by the linguist under ,the 
group Indo-Aryan. It is doubtful, however, how far the Indo
Aryan character of Urdu (and perhaps of· Sindhi also) would be 
of avail against the dominant sentiment of the majority of those 
speaking that tongue in favour of wholesale importations of Arabic 
and Persian elements. And even the unity of the Indo-Aryan 
group is no greater than the unity of the peoples speaking the 
Romance languages. Religion has, instead of unifying, been the 
great dividing factor, and it is this that threatens to split India now. 
It is doubtful whether India was almost any time in its history so 
unified in religion as Western Christendom in the Middle Ages. 
Apart from Islam, the Jain and the Buddhistic traditions-though 
the number of people professing these faiths is today small-played 
an important role through many centuries in pre-Muslim India. 
Even in matters of purely cultural importance, such as music or 
dance, we have sharply differentiated northern and southern tradi· 
tions. Therefore, though it is possillle to discern a common resid· 
uum of sentiment or approach in our mode of life and habits of 
thought, the correspondence in these nowhere amounts to such a 
degree of identity as to compel thereby all of us to join in one 
political unit. 

The unitY has, no doubt, appeared as a palpable working fact 
under British rule, but an examination of the nature of that unity 
reveals the great limitations of the apparent phenomenon. Funda
mentally the unity has resided in certain common negative at
tncutes. We were united forcibly ,under one common foreign rule 
and have been compelled equally forcibly to use, for all superior 
intercourse, one common foreign language. To the extent that a 
common agitation against the foreign rule was necessary, the unity 
could be maintained, and it is significant that the moment. that the 
possibility of wielding political power even partially by OUl'llelves 
was visualized, the illusion of unity dissolved. This Indian unity 
was one which could bi: effectively voiced only through English. 
Nowhere did it result in a new synthesis being attempted or 
achieved through a meaningful exploitation and development of 
the natural traditions of the people; for all such attempts in
evitably meant the disintegration of the facade of unity, at least 
for the time being. 

In this connection reference might I;le made to another naive 
argument sometimes used to support the forcible maintenance of 
unity. It is that a political unit, however artificial to begin with, 
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leads in time to the fonnation of habilll of thought and sentimental 
responses which ultimately justify illl existence. It is doubtful how 
far such an argument could stand examination in the light of hi&
torical faclll. The bulk of the Austro-Hungarian E:npire had been 
held together for a period longer than the duration of the British 
Empire in India to date; yet the integrity of illl political boundarica 
was not supposed to have been made sure by this historical fact. 
And even those who most deplored its break-up have never sug
gested a revival of it as one sovereign state. Most of such critics 
have contented themselves with pointing out that certain economic 
adjustments could and should have been made in the process of 
fonning new states out of the old Empire. Or else take the word 
"Balkanization" and its historical background. In recent Indian 
controversy, it has been held enough merely to utter the word to 
clinch the issue. In the light of known faclll of Balkan history, it 
is difficult to see what exactly is implied by the use of the tenn. 
Nobody seems to deny the fact that the Balkan Peninsula is in· 
habited by separate groups oc" peoples who have not yet found a. 
way of living peacefully with each other. There was comparative 
peace in the Balkans under the Ottoman Empire. Do those, one 
wonders, who use the tenn Balkanization plead for the revival of 
that Empire? An Englishman would, of course, never subscribe 
to such a thesis. But even the liberal Indian who Uses the tenn 
freely would, one feels sure, protest against the interpretation. If 
by Balkanization is merely meanr the creation of new states fol
lowing upon the recognition of difference, it is a historical process 
to which no opprobrium could attach. In fact, the lesson of his
tory elsewhere is that the creation of separate states offers a better 
prospect to different groups of people living amicably as neighbours 
than forcing them in one incompatible union. Mere association, 
however long, unless it has led to the growth of appropriate senti
ments, caimot be trusted to become the basis of voluntary political 
allegiance. 

There are, no doubt, a great many excellent reasons which 
prove the economy or desirability 'of forming a. single political unit 
for the whole of India, but none of these can be shown to make 
separate existence of parts impossible, in the sense of being able to 
vitiate it even if a group is insistent on elaiming it and is prepared 
to make any sacrifices for attaining it. It has to be rememqered 
that the claim to separation arises from a feeling that the specific 
interests of a group are likely to be sacrificed to such a large extent 
in the whole that the acceptance of some inconvenience or some 
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disadvantage is preferable to continuing the unity. In this con
nection it is obvious that a considerable amount of exaggeration is 
indulged in by those who expatiate upon the economic and financial 
difficulties of new independent states. The large majority of in
dependent sovereign states in the world are Very small states. It 
has been often urged that many of these small states would do well 
to come together for certain purposes or even that contiguous states 
could in many cases profitably federate. The Arab states are to
day attempting to form a federation. Primarily the religious and 
cultural bond urges them toward this step and nobody has argued 
that such a federation must come about because the independent 
existence of Egypt, Syria, or Iraq is impossible from either the 
economic or the_ financial point of view. Most of even the pro
vincial units in India are larger in population and economic re
sources than the majority of the small states of the world. If an 
independent state were formed of the contiguous Muslim block in 
north-west India, i. e.,. of Sind, N. W. F. Province, and Muslim 
Punjab, it would have a much larger population and larger 
economic resources than any of the existing important Muslim 
states, e. g., Turkey, Egypt, or Iran. 

The strategic factor has been similarly overworked. The 
number of invasions from which India has suffered in its recorded 
history raises considerable doubt regartJing the real efficacy of the 
so-called strategic frontier. Also, modem technical :mvance renders 
less and less important the existence of natural barriers. Above all, 
a strategic reason for incorporating any territory into a state is valid 
only when backed by superior force. If France wants to extend its 
frontier tq the Rhine, it must do so in the teeth of opposition of the 
German population in the intervening territory and will be successful 
only as long as it wields superior force. And if' the force is not 
overwhelmingly superior, then a natural strategic frontier, as has 
been often emphasized, with a discontented or disloyal people 
behind it, is a much greater liability than a non-strategic frontier 
defended with united vigour. 

II 

PROVINCES AND THE FORMATION OF 
FEDERATING UNITS 

NATIONALIST India has always insisted that the new Indian state 
would not be a mere succession state. It is not so much . by a 
transfer of power that an Indian government takes the place of the 
British. It is rathrr by our own volition that we create a new state. 
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point of the modern discussion in this regard may be taken to be 
the circuIar ~ed on behalf of Lord Cunon's government by Sir 
H. Risley in 1903. The main concern of this circular was the large 
bulk of the then-existing province of Bengal It was stated that this 
was too large a charge for one man to shoulder, and possible alter
natives for reducing it were indicated in the circular, their merits 
discussed, and the opinions of provincial' government invited on 
them. The initiating impulse for discussing changes was adminis
trative inconvenience. The changes suggested were also supported 
or opposed, in the main, for administrative or financial reasons. 
It is noteworthy, however, that in one instance, that of the Oriyas, 
considerations of a very different character were introduced in the 
discus;ion. The great injustice done to the Oriyas by their in
corporation in different units and in units in which they played an 
insignificant part was emphasized, and particular schemes of re
arrangement were favoured because they enabled all Oriyas to be. 
brought under one administration. It is true that these considera
tions were put forward not as primary grounds for a change, but 
as incidental advantages resulting from it. No democratic fonna 
of government were then in operation, . and the problem was 
visualized as one entirely of creating convenient units of adminis
tration. It is all the more significant that even under such condi
tions the homogeneity of a unit and the bringing together of all 
members of one group should have been given such importance. 
Sir H. Risley's circular was the forerunner of the partition of Ben
gal The agitation raised by that step sharply exhibited the emer
gence of a new political factor. _ The partition was opposed almost 
entirely on the ground that it split the people of Bengal into two. 
The case of the Oriyas exhibited the need for bringing together all 
contiguous members of one homogeneous unit into one administra
tion. The agitation against the partition emphasized the same 
point from the opposite side. The agitation had as- its aim the con
tinued maintenance of all Bengalis in one provincial uniL The 
agitation emphasized incidentally the importance of the political 
sentiment of the people affected. If all Bengalis felt that they were 
one, they should politically be treated as such. The success of the 
anti-partition agitation partly established a precedent in this direc
tion. The Hardinge Despatch of 1911, which suggested the aboli
tion of the partition, largely pursues homogeneity though its point 
of view also is, in the main, administrative.. 

The announcement made by the Secretary of State in 1917 
changed the whole aspect of the question. For the first time the 
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emphasis was, shifted .from administrative ~on,~enience to political 
cohesion. In the discussions that preceded the publication of the 
Montagu-Chelmsford Report, the most elaborate and, in many ways, 
satisfying exposition of this question is to be frond in L. Curtia' 
Letters to the People of India (1917). In the section entitled the 
"Map of India," Curtis starts with the following proposition: "The 
area and the administra~ve mechanism developed by a system of 
paternal government, are utterly different from those developed by 
a system of popular government." (P. 58.) In working out the 
implications of the proposition, Curtis reaches broadly the two con
clusions that self-government has a better chance if the areas of 
self-government-the Provinces--are comparatively small and that 
"the areas of Provincial self-government must be designed largely 
with a view to making it possible for public business to be dis
cussed in a language which all the legislators can speak with ease, 
and which the largest possible number of electors can understand." 

'(P.65·) 
The authors of the Report on the Indian Constitutional Re

forms (1918), known as the Montford Report, recognized that 
"the present map of British India was shaped by the military, 
political or administrative exigencies or conveniences of the mo
ment and (except in the case of the reconstitution of Bengal) with 
small regard to the natural affinities or wishes of the people." 
(Para. 39.) It was recognized by them that "the business of gov
ernment would be simplified if administrative units were both 
smaller and more homogeneous" (Para. 246) and it was laid down 
that "wherever such redistributions are necessary and can be ef
fected by process of consent the attempt to do so should be made; 
and therefore we daire that it should be recognized as one of the 
earliest duties incumbent upon all provincial governments to test 
provincial opinion upon schemes directed to this end." (Para. 246.) 
The attempt at redistribution was not taken up in the report itself 
because it was felt that it would be "very unwise to unite the suf
ficiently difficult task of reviewing the constitution of India with 
the highly controversial labour of simultaneously reviewing the 
political geography of the entire country." (Para. 246.) . 

'. Mter the introduction of Montford reforms, the question re
ceded somewhat in the background. The Indian National Con
gress adopted linguistic units for its own purposes and the Nehru 
COllllnittee's Report generally favoured the reformation of units on 
this basis.' The provincial unit never emerged in the debate, how-

1 Th~ Report or the C".ommittee aopointed bv the (All Partia) Conlereoee (1928' to 
determine the prinnroles of .be Cowtitubon foJ' India. 1928, p. 62. 
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attitudes abolishes the working of the particularist sentiment; oDly 
it makes its operation more devious and more hannful than if it 
had been properly acknowledged and allowed its legitimate place. 
The fear of encouraging fumiparous tendencies was seen to be at 
work also among those who urged on the British Government in 
1935 that no time should be allowed to lapse between the grant of 
autonomy to the provinces and the fonnation of government at the 
centre. It was to be a federation centre which was placed before 
the federating units as a fait accompli. This was advocated, evi
dently, because not much confidence was felt that these units would 
accept it if given the time and opportunity to choose freely. It is 
doubtful how far such a proced\lre is wise, if the facts are such as 
are implied in its advocacy. In the seitlement of Europe in the 
period after World War I, such hurry and such distrust of feder
ating units led to many a disaster. The most notable instance is 
,that of. Jugoslavia, in whieh the-adoption of an unduly centralized 
fonn of government and the failure to base primary units on the 
traditional racial and linguistic divisions at the 'outset, led to con
tinuous trouble which ultimately resulted in the disruption of 
the state. 

It is not sufficiently realized that a primary unit which evokes 
loyalty and is therefore fully self-governed is a greater asset to a 
federation than a primary unit 'of diverse elements in which CQDoo 

tinuous friction must be present. The experience, whether in India 
or elsewhere, of the history of heterogeneous units of administration 
has beeJI the same. After more than a century of association, the 
Oriyas heaved a sigh of relief on being separated from Bengal. 
The demand of "Bihar for Biharis" is noted in the Hardinge Des
pateh, and the residual of the Bengali-Bihari controversy has still a 
considerable disturbing potential. The bickerings of the various ele
ments forcibly held together in the Central Provinces and in the Bom
bay Province are notorious, and it is only in the Nizam's Dominion, 
where all the units in a mixed structure are suppressed with equal 
vigour, that there does not seem to be any friction on account of 
the mixture. An association, however long, is incapable by itself 
of bnilding up an emotional background if the ingredients necessary 
for this are'themsdves lacking. 

In building up a new federation it is not possible to postpone 
the task of revising political geography to a later stage. For, such 
a revision, in this case, is a condition precedent to a consideration 
of the constitutional issues. The present provincial units are not all 
satisfactory as federating units. The two provinces which are the new-
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-ever, as the primary fact. This was because the tradition of cx
treme centralisation. established in India by the British was tacitly 
accepted on all hands, and the main concern at this stage was with 
the extent of power obtained at the centre. The problem was con
ceived of as one of taking over a mainly unitary government rather 
than that of the building up of a federation. 

There is no doubt ~t there was also current among many 
prominent public men the feeling that any step which i!eemed to 
attach importance to differences amongst ourselves might lead to 
an encouragement of "fissiparous" tendencies. Perhaps, the ques
tion of the reformation of provincial boundaries was also subor
dinated because -it was felt that the issue was being raised merely 
as a further obstacle to India's attainment of seU-government by the 
British or by othen; at their instigation. The latter of these aspects ap
pears in the difference of treatment accorded to the problem in the 
Majority and Minority reports of the Muddiman or the Reforms 
Enquiry Committee (1924), The Majority Report definitely notes 
the fact that the present constitution of the provinces was a dif
ficulty in the working of the existing constitution, and that the question 
.0£ reformation would probably have to be considered in connection 
with any considerable constitutional advance (P. 5 I ). The com
ment of the Minority Report on this was that "the consideration 
of the general redistribution of territories should not precede any 
constitutional advance, and in any case redistribution should not 
be effected without the consent of the populatioDS concerned." 
(P. 180.) The fear· of encouraging differences is exemplified, 
curiously enough, in Dr. Arnbedkar's note of dissent to the Report 
·of the Bombay Provincial Committee appointed to assist the Simon 
Commission. Dr. Arnbedkar, in his minute, opposes the claim made 
for constituting Kamatak into a sepamte province, with the fol
lowing observation: "The most vital need of the day is to create 
among the mass of the people of India the sense of a common na
tionality, the feeling not that they are Indians imt, and ffmdus, 
Mohammedans or Sindhis and Kanarese afterwards, but that they 
are Indians first and Indians Iast." (P. !l.) Dr. Arnbedkar, it will 
be observed, is not content even with reveJSing the usual prooedure, 
that of going on from the particular to the general, but would in-· 
·deed go so far as to deny the particular. Possibly. Dr. Arnbedkar, 
in view of later history, would somewhat modify his statement to
·day; but it, certainly, still exemplifies the attitude of a large number 
~f public men in the country. Not that the taking of such extremist 
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·est, viz. Sind and Orissa, satisfy the requirements laid down above bee 
cause they were specifically created as ·homogeneous units. The 
Punjab and Bengal would seem to be fairly satisfactorily formed 
but for the religious cleavage in the two, of which more I\lay be 
said later. Bihar and the United Provinces are homogeneous 
enough, but it cannot be said whether they are able to call forth 
the appropriate type of emotional response, nor whether any pos
sible readjustment of their boundaries can do this. The greatest 
rearrangement' seems obviously to be necessary in the three prov
inces of Madras, Bombay and the Central Provinces~ Here the old 
administrative boundaries are the most unsatisfactory, and for the 
formation of primary units of the federation a radical adjustment 
of boundaries must be brought about. In seeking the manner in 
which this adjustment could be made, the first obvious step is to 
find out the basis of homogeneity. Race, religion, language, com
mon traditions, all of these- have -formed the basis for forming 
political units and have served to bind together the peoples within 
a state. It has been pointed out, however, that none of these is 
necessarily applicable in each case, and what will work in a par
ticular instance depends entirely on individual circumstances. So 
far as conditions of Peninsular India are concerned, and this is 
chiefly the tract covered by the administrative units in question, 
religion is not an important dividing or determining factor. The 
vast majority of the peoples is Hindu. It, however, consists of 
fairly well marked separate national groups who can be easily dis
tinguished by their common language. These separate linguistic 
groups have also special common and continuous historical tradi
tions-most of them, e.g., the Andhras, the Kannadigas, and the' 
Marathas, boasting of empires and kingdoms with eventful history. 
The language test can broadly operate in this region for deter
mining the formation of the primary units in the Indian federation, 
The resultant number will not be very large. The new units formed 
out of the three old provinces would be chiefly five,-Gujarat, 
Maharashtra, Karnatak, Andhra, and Tamil Nad, with a small 
residual territory left over of a Malayalam and a Hindi region.' 
Neither of these five units would be financially weaker than, say. 
Orissa. 

It is necessary in this connection to emphasize that each one 
of the future primary units of the Indian federation must necessarily 

2 The formation of a Kuala, i.e., a Malayalam-spc:aking unit, depends essentialllt 
-on the attitude of the Indian States of Travancore and COchin within whose territories the 
"ullr. of that region is included. The separation of the Hindi-speakin$ regions of the Central 
Provinces will Probably lead to the reformation of two or three pnmary units from among 
the contiguous block formed by the present United Provinces and this territory. 
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be a unilingual unit. This would seem to be an ordinary and 
obvious proposition. But even this has been denied so often that 
some words are necessary to specially enforce the plea. It might 
be categorically stated that the democratic fTOCes8 is reduced to a 
farce if, in the administrative unit constituted, the language of the 
bulk of the people is not also the language of all administration. 
As long as English continues to be in use for all the common admin· 
istrative purposes, so long will democracy remain remote. The hol
lowness of the pretence of democracy in a system where a settlement 
report of a taluk is published in English, and appeals are then in· 
vited from peasants a1Iected by it, need not be laboured in detail. 
The handicap to the bulk of the people and the special encour
agement to privileged classes which this situation gives, is evident 
to all. The situation, however, could not be remedied as long as 
the Provincial or State units are not unilingual. The fact that an 
administrative area is multilingual is always held to be the justification 
for the imposition of a foreign tongue, whether English or Urdu, on its 
populace. Incidentally, it should be pointed out that this quest for 
homogeneous federating units in India does not lead to either a 
very large number of such units or a very sm'!ll size or resources 
in anyone of them as compared with most of the smaller, in
dependent States of the world. 

The point to be emphasized in this connection is, however, 
that the quest for homogeneity is a primary necessity of the forma
tion of democratic units of government and a free federation, and 
that no considerations of strategy or finance can lead or should lead 
to warranting a deviation from the broad requirements of such 
homogeneity. Once it is agreed that the days are past When rulen 
could transfer subjects by treaty from one area to another, or that 
the forcible incorporation of any people within another by conquest 
or otherwise is unjustifiable, the principle of self-determination can 
alone hold the field, and the primary application of this principle in 
a country like India comes in the domain of the formation of the 
federating units. To take the present provinces as the basis is to ac
cept the accidents of British Indian history as being meaningful 
for the purpose in hand 

The logical conclusion of all this discussion is that the prOCC!ll 
of federating India must begin with the formation of primary 
homogeneous unilingual units whose representatives must come to
gether and form the federation or federations. that they desire and 
can succeed in building up. Ordinarily the largest possible homo
geneous, unifuigual area would be constituted as the federating unit. 
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No demand exists or is likely to arise in favour of a further division of 
these areas. However, in the bigger unilingual units there might 
be distinct sub-regional units who would desire some recognition 
of their individual entity. The requirements of recognizing such 
a sub-region would be best met by the device of the sub-province, 
often discussed since the Montford Report. In large unilingual 
areas the constitution of sub-provinces would both meet the needs 
of administration and special regional claims. The sub-province 
would, however, not be a separate federating unit. It is obvious 
that some of the details of the readjustment of boundaries could 
not be settled in an immediate once-for-all effort. Provided, how
ever, that the procedure of dealing with all such questions is pre
viously logically formulated, the complet.e solution of particular 
problems could take place slowly without hampering the con
stitutional debate. 

The idea of a sub-province might also be suitably exploited 
in those provinces where the problem of divided loyalties has to be 
faced. It has been pointed out that the agitation against the par
tition of Bengal was based on the presumption of a prevailing senti
ment of unity amongst the people of Bengal. It bad been urged' 
in favour of the partition that it served better the interests of the 
Muslims of Bengal. However, no substantial volume of Muslim 
opinion was shown actively to demand or· support the partition." 
Possibly, there has been a change in sentiment since that time and 
the Muslims 6f Bengal have to choose between forming a federating 
unit on the basis either of language or of religion. If they choose 
the language basis, Bengal will remain undivided; if not, a partitiOD 
might come about. A partition can be avoided even in case the 
Muslims and Hindus of Bengal feel their interests partially divergent, 
but are yet united in deciding to join the same federation. In this 
case the device of the sub-province could meet the requirementa 
without it being necessary to constitute two separate federating 
units. A partition could not, however, be obviously avoided if 
Muslim Bengal not only emphasizes the religious loyalty, but further 
decides in consequence to join a federation other than the one of 
which Hindu B,engal is a member. The problem of the Punjab· 
is similarly placed. The various schemes for the reconstitution of 
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hollow if they persist in the first after the Indian States had been 
given a proper chance of joining a federation with the Indian prov
inces or of forming one or more among themselves. Logically, the 
third position is the only one that should emerge. 

It would obviously be the best course to merge the territories 
of the Indian States with those of the provinces of British India 
and to fonn the primary federating units from out of the whole 
country on the basis discussed above. This cannot, however, be 
done; and the approach indicated above for the fonnation of new 
homogeneous units is inapplicable to the Indian States, by virtue 
of their independent dynasties and their claim to territorial in
tegrity and the guarantees given by the British. The Indian States 
must all be considered as independent federating units. As in
dependent federating units they must all logically be considered as 
theoretically being free to join or not to join any particular federa
tion or federations or any federation whatever. While it might ap
pear that the very large number of Indian States might render the. 
situation impo,"ible, in practice not much difficulty is to be antici
pated. The possibility of not choosing to join any federation could 
be contemplated only in the case of very few of them. The large 
majority must needs join one or the other of the bigger political 
groups, as their separate existence without the British prop would 
become impossible. The possibility of the Indian States forming a 
federation or federations of their own is also remote. There is no 
markeQ degree of homogeneity to be found among their govern
ments. Their non-contiguity is an important element also in dis
couraging such efforts. The common bond between them is today 
the negative one of the common relation in which they stand, on 
the one hand, to the British and, on the other, to their subjects. 
Their dispositions even in 'the latter respect are not uniform, and' 

. the degree of the indentification of the dynasties with the su bjec! 
peoples and their readiness to start quasi-democratic institutions are 
all very different. Bonds of religion, race, or language do not bind 
them to one another. And even the pO!>libility of federations em
bracing' particular groups of Indian States, such as Muslim or 
Maratha States, seems remote. The protracted. negotiations neces
sary, even under pressure of agents of the paramount power, to 
bring together a number of neighbouring Indian States in even 

-small common or c","operative efforts exemplify the inlIerent· dif
ficulties in this direction. Only two major possibilities might, there
fore,. be visualized in connection with their federating effort: 
(i) that all the states would join an Indian federation or (ii) that 

F. I. F. 2 
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some of them might choose to attain the status of independent 
sovereign states. The latter alternative would not be welcome to 
the bulk of the Indian people, but seems inevitable in present cir
cumstances. 

In this connection another possibility that could be explored is 
that of inviting, at least, the smaller Indian States to become mem
bers of a federating unit instead of being independent federating 
units themselves. The idea of the sub-province could be suitably 
elaborated for application to the status of such States. The rulers, 
especially of such Indian States as have begnn to institute quasi
democratic forms of government or whose territories are largely 
scattered, might find such union with the primary federating unit 
desirable. An unnecessarily large number at the federating stage 
might thus be avoided. From another point of view this might lead 
to making complete the whole of a federating unit. For example, if 
Travancore and Cochin joined together with the Malabar British Dis
trict or the State of Mysore with the scattered Kannada Districts 
in the provinces, this might help in constituting better Kerala and 
Karnatak federating units than if the provinces and the Indian 
State units maintained, in these instances, their separate identity. 
It is' obvious that this possibility depends on a previous clear fonnula
tion of the status of a sub-province and its acceptance initially by 
the independent Indian States. It is likely, however, that if such 
a possibility were present, some Indian States might take advantage 
of it in order to make the cultural units of which they are parts 
stronger and more complete federating units. As pointed out above, 
this takes tor granted that the sub-provincial units are all agreed 
upon joining the same federation. 

Another important aspect of the problem of federating with 
the Indian States is the maintenance of the equality of treatment of 
members of the two groups. The 1935 Act placed the provinces 
and Indian States in widely divergent positions as regards the feder
ating act. While the provinces all joined together simultaneously 
to fonn a federation, as in other federating acts, the Indian States 
had the right to accede individually, when they pleased, to the fed
eration, and they could also individually vary, to a large extent, 
the measure of their commitments in joining the federation. In ef
fl!I:t the 1935 Act contemplated 'bringing into existence a federation 
of provinces which the individual Indian States were permitted to 
join fully or partially as they pleased. The position was highly 
anomalous and led to many peculiarities in the structure of the 
federation, which were objectionable. Initially the idea of forming 
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a federation of the provinces and Indian States together, appealed 
to British Indian politicians, as this alone would, it was thought, 
lead to complete independence for India as a whole. Subsequently, 
it turned out that the concessions that it was necessary to make to 
the Indian States led to a constitution which was illiberal, which un
nece,.;arily weakened the federal government and which was in
capable of growth or progremon. Careful students, therefore, 
reached the conclusion that it would have been better for the prov
inces to have attempted from the beginning to form· a federation for 
themselves without considering the pcmibility of the accession of 
the Indian States! In the new act of federating, this mistake must 
be corrected. It is not necessary, for the purpose, to deliberately 
exclude the pcmibility of tho Indian States joining the federation. 
But it is certainly necessary to make clear that no difference can be 
made in the position of the Indian States and the provincial units 
in the federation, and that there can be no partial accession. In 
legislative, executive, or taxation POWell! the Indian States that join 
the federation must concede the same POWell! to the federal authority 
as the provinces. It woUld be far better to put a few !D0re sub
jects-as long as they do not affect the essential POWell! of the cen
tral government-in the provincial list than to tolerate a difference 
in the status of the federating units. The events during the war 
have convincingly demonstrated the need for the. central govern
ment exercising the same POWell! over the Indian States as over the 
provinces. If any Indian States are unwilling to concede these 
POWell! to the federal authority, it would be far better to exclude 
such units from the federation and to proceed to organize it with
out taking them into consideration than to introduce into the federa
tion elements which must lead to a lack of cohesion and effective 
action not only in respect of themselves but also, by an inevitable 
process, throughout the federal structure. 

IV 

MAIN CULTURAL DIVISIONS 

IN A consideration of the practical pcmibilities of the results of 
the effort at federating made by the various primary units, it is 
clear that the most important problem is that presented by the de
mand for forming more than one federation. The block of Muslim 

4 For the whole tabiect see Dr. B. R. Amhedbr. Federaticm VeI'S1II F~ 
L .. L L ItaIo __ Loc&...., GokbaJe -.... 01 Poti ........ EcooouDa. '939. 



20 FEDERATING INDIA 

peoples has most effectively voiced this demand. Other demands 
which might be made are hardly likely to be really elTective. The 
claim to separate statehood can be established by a group only if it 
inhabits a compact region and has a majority within it. As long 
as an independent state is primarily an organization for defence 
against outside aggression, it must be based on a region or an area. 
Also each particular region must be under a single political authority, 
except for those special cases where International Zones have been 
established or joint authority of two or more states holds SW.lY by 
common agreement. Therefore, a people that is in the minority in 
all areas cannot aspire to separate statehood unless, as in the case 
of the Jews, a special provision is artificially made for it by settle
ment or otherwise in some areas. In view of these considerations 
the only real possibility of division is that between the regions in
habited'dominantly by Muslims and those in which Hindus chiefly 
reside. 

Some attention must, however, also be given to the claim for 
Dravidistan. The claim, it might be conceded, has perhaps some 
ground in. a real grievance. The Dravida people might feel that 
the Hindus belonging to the Indo-Aryan linguistic groups and the 
Brahmins among themselves, who claim to belong to the Aryan 
race, have consistently ignored or opposed the full development of, 
what might be considered, specially Dravidian traits in culture or 
thought. There is little doubt that the attempt 'to force the teach
ing of Hindustani on the Dravidian peoples gave special force to 
these complaints; for it is clear that Hindustani is extremely foreign 
in character to the Dravidian languages, and the forcing of its teach
ing on an unwil1ing people is an example of those attempts at manu
facturing unity which are bound to be self-defeating. 

In this 'connection some observations might be appropriately 
made on the language question in India and its bearing on the sub
ject in hand. That in course of time the Indian federation or fed
erations will come to discard the habitual use of a foreign language 
in all intercourse, and will attempt the building up of its own 
linguistic cultural base or bases, might be taken as axiomatic. In 
terms of ultimate values there is otherwise little meaning in the 
claim to independent self-expression and self-government. Granted 
this, it has yet to be recognized that the difficulties with which this 
problem bristles are either not understood or are passed over. Take, 
for instance, the loose use of the tenn "national" language to denote 
Hindi, Urdu, or Hindustani. As a matter of fact, there exists no 
"national" language in India in the sense of the language being 
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the attribute of the nation as a whole or being the dominant or 
special vehicll! of the expression of its traditions and culture;. The 
claim of the Hindi, Urdu, and Hindustani group or groups is only 
that the speakers of this group of languages are more numerous 
than the speakers of any other single language in India. Apart 
from this, as regards any aspect of our national life, not only are 
all these languages (Hindi, Urdu, or Hindustani) not the special 
vehicles of the Indian tradition, but they have perhaps not even 
been comparatively as well cultivated, whether in historical times 
or in the recent past, as some of the other Indian languages. _ In the 
Indian situation it is hardly poo;ible today even to think of the ulti
mate emergence of a nation,u language. What Inight emerge with 
effort are perhaps two separate or cognate languages, (i) a lingua
franca and (ii) a federal language. Hindustani today does operate 
as a sort of lingua franca over mOst parts of India with the excep
tion, perhaps, of the Dravidian regions. It is not, however, and can
not be the vehicle either of intellectual intercourse or cultural 
development over the whole country. No doubt in time it Inight 
be poo;ible to evolve such an instrument without necessarily crippling 
the development of other Indian languages. We Inight call such a 
language the federal language. 

When one approaches the question of a federal language, one 
is sharply remipded of the fundamental cleavage in two. and, pos
sibly three, channels of the /low of Indian tradition. " All languages 
in the position in which most modern Indian languages find them
selves today must make an enormous coustructive effort at evolving 
new forms of speech and at expanding their vocabulary. They must, 
in order to do this, fall back on their proper origins and derive 
strength therefrom. No ready-made borrowings, however large, 
from a foreign language could help in the effort. Also the need 
for the evolution of an adaptable, integrated, and progressive organ 
would render impossible any effort at calculated mixtures of diverse 
elements. It might be possible to maintain an exact balance of 
50-50 when a government is getting text-books compiled, and to 
examine each book carefully to see that it contains the proper pro
portion of Sanskritic and Perso-Arabic words. But this "cannot be 
done when the further development of a language, in order to make 
it a suitable vehicle of modern, scientific, social, or cultural thought, 
is being attempted. Here the language must "make its proper choice 
and mU$t seek its own path of development. In this effort all the 
Indian languages belonging to the Sanskritic group can join together 
and can aim at parallel or even uniform development. This develop-
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ment could be so planned that without attempting any artificial 
unity their present close connection is not only kept up, but the 
ease of transition from one to another made even greater by the 
process. As a result of this effort a considerable common vocabulary 
of technical and other terms might be built which will make pos
sible the functioning of a language allied to the lingua franca as the 
"federal language." 

From this development, Urdu will, of course, stand apart; for 
it has already decided to fall back not on Sanskrltic roots, but to 
resort to Persian and Arabic, and chiefly Arabic. There can be no 
quarrel with this effort made by the speakers of Urdu. If the bulk 
of them feel that their traditions are better expressed and their feel
ings and personalities better developed by this procedure, they must 
of course adopt it. But the issue is sometimes clouded by such talk 
as that Urdu is the product of the joint effort of the Hindu and 
the Muslim. All that such a phrase can mean is that a large num
ber bf Hindu intellectuals had, in some areas where they had lived 
for generations under Muslim rule and at a time when their inttl
lectual background was more largely formed of Islamic and Perso
Arabic traditions than of Hindu and Sanskritic traditions, played 
a considerable part in developing the Urdu language and literature. 
But it would be a curious argument to urge that because a certain 
section of Hindus whale outlook was and perhaps is dominated by 
life in communities chiefly Muslim in composition and Islamic in 
tradition has taken a hand in building up Urdu, that language must 
therefore be equally acceptable to all Hindus. The extent of in
fluence exercised by Muslims on culture and language differs greatly 
from region to region in India, and while Hindus in some regions 
of Northern India might consider Urdu as their mother tongue, 
they should not be surprised that the Andhras, Marathas, and Kan
nadigas resent greatly the imposition on themselves of a language 
which must always remain foreign to them, and the expenditure 
of their money on its development. 

In the face of these considerations it is difficult to think of the 
future Indian federation as being even federally unilinguaI. It 
should be emphasized that this is not necessarily an obstacle to the 
formation of a single federation for all India. Just as it is con
templated above that a basic federal language for the Sanskritic 
group will emerge ultimately, so might equally a basic language ac
ceptable to all the Muslim groups. And when t/tat happens there 
would be nothing untoward or exceptionable in a· federation where 
two federal languages are in use side by side. There are cases of 
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federations where more than one federal language is current, and 
for a large and di~fied country like India this would not neces
sarily be a handicap. 

When speaking of the Sanskritic group it is not possible auto
matically to embrace speakers of Dravidian languages within it; for, 
though it is true that most of these languages have a very large 
number of words derived from Sanskrit, their structure is entirely 
different from that of the Indo.Aryan languages. The problem 
must he left to be solved by the Dravidian peoples themselves. 
Whether they would co-operate with the speakers of Sanskritic 
languages in building up a eommon vocabulary from Sanskritic 
roots or whether they would attempt to deVelop their residuum of 
wmmon Dravidian stock is a question for themselves to decide. 
In the latter event a third federal language might emerge; but un· 
less further unwise provocation is given to the Dravidian peoples, 
any decision that they make about their linguistic development need 
not affect political cohesion. The Dravidian peoples are very dif· 
ferently situated as compared to the Muslims. What affiliations 
they have outside India are more a source of weakne&l to them than 
of strength. It is, therefore, very much more in their intereSt to 
be parts of a strong federation than to have a sma1I and weak en· 
tity of their own. Finally, whatever may be said about the develop
ment of their special traits, their traditions in the main are so firmly 
Hindu that it is highly unlikely that they will choose voluntarily 
to separate from the bulk of their co-religionists. 

To recapitulate: In the process of forming a federation by a 
voluntary process, no presumption can be made, to begin with, in 
regard to the form of the federation or its constituents. The federation 
can come into existence only by the usual process of negutiation and 
agreement between the various federating units. So far as the 
Indian States are concerned, their separate individual existence and 
their freedom to join or not to join an Indian federation have al· 
ready been established. They, therefore, constitute a series of in· 
dependent primary federating units. In the area at present in· 
cluded in the British Provinces, there is no presumption in favour 
of the present provinces being necessarily treated as the federating 
units. While some of them might satisfactorily function as such, 
new units which satisfy the condition of being unilingual and com
paratively homogeneous must be formed out of others. The device 
of the sub-province might be utilized to reconcile special elements 
of difference within large unilingual federating units of provincial 
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areas. It might also be utilized for forming federating units out of 
Indian States and provincial areas which are unilingual and other
wise homogeneous. The decision not to participate in a federation 
would leave a federating unit, whether an Indian State or prov
ince, in the position of an independent state. 

In considering the practical possibilities of the federating 
process in India, starting from the primary unilingual federating 
units, three broad groups emerge clearly. The first group is that 
of the dominantly Muslim units who, though all speaking languages . 
that belong to the Indo-Aryan group, are keen on the maintenance 
of a close connection with Arabic and Persian and of strengthening 
this connection in the linguistic sphere. The second group is that of 
the dominantly Hindu regions who all speak Indo-Aryan languages, 
and who naturally seek to base their further development on Sanskrit 
and the allied languages. The third group is that of the Dravida 
peoples who, though overwhelmingly Hindu, speak languages that 
belong to a stock other than the Indo-Aryan. This last group might 
seek either to find a common base for itself in the older Dravida 
stock or might decide, following the practice it has followed for 
-centuries; to increase its borrowings from Sanskrit. These three 
broad groups must be recognized as the primary facts of the Indian 
situation. There is no obstacle, except that of sentiment, in em
bracing all these in one Indian federation. Provided the differences 
and their basic grounds are clearly recognized and no attempt is 
made to presume or impose a degree of unity in advance of the 
state of sentiment, the adjustments on the political or economic 
plane should not present insuperable difficulties. It should be 
clearly conceded that while there might be a possibility of develop
ing one lingua-franca for the whole federation, in the initial stage, 
at least, two or possibly even three languages might have to be 
recognized as the federal languages. As between the Sanskritic and 
Dravida Hindu blocks, there is little likelihood for difference regarding 
the federating process. The only care necessary to be taken in this 
respect is for the Sanskritic block to recognize clearly the divergent 
Dravida traditions, the possibility that their development has not 
been fairly treated in the past, and of not committing again the 
mistake of slighting what appear to be the insignificant beginnings 
of separatist claims. The main problem of the federation is the 
remaining one of the relations between the Hindus and the Muslim •• 
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HINDU-MUSLIM RELATIONS--CULTURAL 

AND LINGUISTIC ASPECTS 

THE possibility of achieving one federation for the whole of 
India depends on the relation or understanding that exists between 
members of the Hindu and of the Muslim folds. In this connection 
it is necessary to emphasize that the situation must be judged chiefly 
in relatioll to political facts. Other factors, such as geographic or 
economic, may themselves have taken a hand in shaping, in former 
years, present political facts, and might thus indirectly affect the 
political situation ·today. . We cannot, however, for this reason give 
geographic or economic facts; which have not appropriately in
fluenced the existing political situation, importance in considering 
the immediate political set-up. The settlement of various com
munities in the Indian continent in' the past has been guided, in 
the main, by physical features. Geography may thus have deter-. 
mined the areas of occupation of these communities and might to
day be reflected in the boundaries that are marked between lin
guistic or other groups. In the formation, however, of primary 
homogeneous groups today, such as those based on language, reli
ance can only be placed on the linguistic and political affinity 
claimed or avowed by the people of a region. ,The existing facts 
regarding this affinity cannot be altered or ignored by reference to 
:rome prominent geographical feature. In the same way the eco
nomic dependence of one region on another might result in a feel
ing of unity between the two which might De translated into 
political sentiment. But as long as, for whatever reason, political 
sentiment does not follow economic relation, the mere fact of such 
a relation can be of no avail in the .political sphere. The extreme 
dependence of Ireland on England in respect of most economic 
matters is notorious. This has, however, not led Ireland to support 
England in war, because of the sharp antagonism in political senti
ment. It would be futile, therefore, to consider the ,present situa
tion in respect of any other factors than either the political senti
ment of the mass of the people concerned or the political wisdom 
. of their leaders. 

The relations between Muslims and Hindus in India may be 
said never really to have been adjusted on a footing of equality in 
a free regime, so far. During the larger part of the pre-British era, 
Muslims in India felt themselves and were, in effect, the ruling race. 
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The times, such as those qf Akbar, when deliberate attempts were 
made to bring about a synthesis on a footing of equality between 
the two communities, prove the general rule by their exceptional 
character and comparatively short duration. The rule of Hindus 
was never extended to areas containing large Muslim populations, 
and the total period of Maratha power was too short and its basis 
too shifting for any real synthesis to have come abo).!t during that 
period. When the British acquired dominion in India, therefore, 
the Muslims for the larger part thought that their position of the 
ruling race had been taken by the British, while the Hindus, barring 
the Marathas, felt perhaps no more' than that there had been a 
change from rulers partially indigenous to rulers completely foreign. 

During the period of the British occupation of India, while both 
communities have been politically powerless, a comparative equality 
of status has been established between them in other respects. 
The nineteenth century witnessed a considerable Hindu renais
sance. In a large number of directions this renaissance moved 
along lines which did not involve any conflict with Muslim interest. 
In most social, religious, and cultural matters, the movements were 
largely reforming or revivalist. In some directions, however, ap
pearance of conflict was inevitable before a stabilized position could 
be reached. Such Hindus' as became aware of the actively com
petitive character of the relation between religious faiths in the 
modern world, thought with concern of the loss' of members of the 
Hindu fold as a result of the activities of missionaries of other relig
ions. Steps to prevent this led ultimately to advocacy of proselyti
zation to Hinduism, an entirely novel idea, which was bound to 
lead to some straining of relations with Muslims. Similarly a num
ber of revivalist moves might take or .be given the appearance of 
being anti-Muslim, as happened with attempts at the commemora
tion of Shivaji. In other spheres, the Hindu renaissance was to af
fect even more directly interests which Muslims were bound to con
sider their own. A notable and an important example is the lan
guage controversy in North India. Language is the main vehicle of 
cultural traditions, and the first efforts of a people attempting to free 
themselves from foreign influence is usually towards the revival of 
a "pure" linguistic tradition. It is evidence of the stature of 
Shivaji and of the motivation of his activities that one of his first 
acts on being firmly established was to ordet a compilation of San
skritic terms for use in the administration of his dominion. It is 
not surprising, therefore, that in those parts of North India where 
Muslim settlement and influence were not all-pervading, a move-
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ment to create a standard literary language based on Sanskrltic 
traditions should be made soon after Persian ceased to be the court 
language on the establishment of British rule. Muslims, however, 
resented this move. It has been stated that the change in attitude 
(If Sir Syed Ahmad Khan, from a broadly Indian to a specifically 
Muslim point of view, was consequent upon the knowledge of this 
movement on the part of Hindus.5 The Muslim took it for granted 
that the position attained in all matters in the pre-British period dur
ing Muslim rule, was the position that should be stabilized. To the 
Hindu, the attainment of real spiritual and cultural freedom neces
sarily involved the removal of shackles imposed during Muslim 
rule also. 

The evolution of the problem of language in the United Prov
inces illustrates the general trend in all spheres. Till almost the 
last quarter of the nineteenth century it was possible for govern
ment in that province to maintain that the common language of 
the educated classes in the province was the same whether written 
in Persian or Nagari characters. It was recognized, even at this 
time, that the language of literary effort of the two communities 
tended to diverge into two distinct vocabularies. By the first decade 
of this century the distance traversed was such that it was no longer 
possible to enforce the use of the common language even in all 
standards at the primary stage. The Muslim view of this develop
ment is clearly stated in the following terms in a Minute of Dissent 
to the Report of the·U. P. Committee on Primary Education: 

"Ancient Bhasha which, like Sanskrit, is a dead language and is intel
ligible to those only who know Sanskrit, is now being revived in the form 
of a new language, under the name of Hindi, to the detriment of Urdu or 
Hindustani, which is the lingua franca of the country and is in itself a com
promise between Arabic and Persian on one side and the long-defunct Bhasha 
and Sanskrit on the other, and has been in common use for the past three 
.eenturies."6 

The resolution of the Government of Sir James Meston on the 
report of this Primary (Piggott) Education Committee contains 
.an excellent statement of the position in 1914: 

"That there is a Hindustani language, l!lpoken and understood by all 
men of moderate education throughout the province, passes beyond di8pUt~. 
It has its limitations; for tHere are certain topics of constant recurrence 
auch as nligion, morals, proverbs, and literary allusions, on which a Hind'; 
'Would ordinarily be different expressions from a Muhammadan. But, with 
the.se exceptions, it is a language which mn be used in the every-day busi. 
Be. of life by Hindu and Musalman alike ... _ But, at a certain point, espe--

5 Prof. H. K. Sberwani, ''The Political ThoulJht of Sir Syed Ahmad Khan." Indian 
JOIlI"DaI of Political Science (Conference Number), April-June, 1944. 

1913. :. '~~port of the (Piggott) Commiuee on Primary Education." United Provinee., 
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dally when it comes to handle abstract ·idt'8.8, the common language faila to 
provide exnressions which are equally familiar or equally congenial to botb 
Hindus and Muhammadans; and recourse is then had, in 1he one case, t-. 
words of Sanskrit origin. and in the other to words of Arabic or Persian 
extraction. A Hindu fond of Urdu might frequently Belect the latter; but 
a Muhammadan would very rarely consciously choose the fonner. Thi. 
process of differentiation is stimulated by the natura) pride of each race in 
ita own literature; and the bias towards Sanscritie or Persian Ori~inB becomes 
much more emphatic in the written than in the spoken language.JJ' 

It is clear from this account that with a widened use of the 
language medium for all purposes, a differentiation between the media 
used by Hindus and Muslims was inevitable. The language common 
to the educated classes of both communities, ·even when it existed, 
could not go beyond the needs of ordinary civil intercourse. It 
could not serve the purpose of religious disquisition or literary ex
pression, and it was obviously unfitted to be the vehicle of modem 
intellectual or scientific education or thinking. Hence for further 
development Urdu and Hindi had to go their separate ways. The 
movement in divergence has been rapid. At the beginning of the 
century the Muslims maintained, as shown above, that the language 
in schools should be the common language of the province; for, 
at this time, the progress of Sanskritic elements in the language had 
not yet been considerable. A quarter of a century later we find them 
protesting against the concept of a common language and main
taining that, under the garb of a common language, i.~ Hindustani, 
Hindi was being forced on them. In the meanwhile experience with 
the building up of the new vocabulary, as, for instance, at the 
Osmania University, has fully exemplified the extreme limits to which 
this divergence must, of necessity, proceed. The tie of a common 
language medium which held together Hindus and Muslims over 
a large part of North India is thus being loosened. It should be 
~mphasized that this is not the result of any extremist movement on 
~ither side, and could not have been prevented by merely an attitude 
of reasonableness. The movement could cease only if .Hindus ac
cepted the importation and enhanced use of Arabic and Persian 
elements in their language in the same manner in which they had 
accepted them under Muslim rule, or if the Muslims accepted the 
Sanskritisation of the common language. 

The fact that in some parts of Northern India large numbers. 
of Hindus have absorbed Muslim culture and Islamic traditions, or 
that in other parts of India local Muslims cannot be easily distin
guished from their Hindu neighbours, should not be allowed to ob
scure the real issue. These facts are the result of historical condi-

7 Cp ..... , ...... 6, pp. II, 12. 
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tions and are already in the process of change. In Northern India 
the acceptanr;-: of the Muslim background by the Hindu has been 
the result of centuries of Muslim rule, and the acceptance has not 
always been either voluntary or on equal terms. Once the forces 
that compelled the acceptance ceased to exist, there have been 
movement!; for the revival of pure Hindu traditions. That the Arya 
Samaj should have gained the largest success in the Punjab is of 
great significance even from the political point of view. On the 
other hand, the great resemblance of Muslims, in other parts, to
Hindus is the result of the conversion of religion having been, in 
many cases, of a formal nature and of the absence, locally, of 
strong enough MUlIlim centres to bring the converted fully within 
the new fold. In this respect also, recent decades have witnessed 
the attempt!; of Muslim leaders and missionaries to see that the 
scattered Muslim communities in various parts realize their cul
tural differences from their Hindu neighbours. The insistence on 
the teaching of Urdu everywhere has been the essential instrument 
of this movement. 

To any careful observer it must be clear that the situation in 
this regard is extremely fluid today. Mere insistence on economic 
or political bonds cannot cope with it. If either Hindus or Muslims 
feel that their cultural development and spiritual faith demand that 
they sedulously cultivate certain traditions or revive certain prac
tices, the plea must be argued on the cultural or spiritual plane and 
not on the political -or economic; for, after all, political and 
economic organizations merely afford the structure within whiclI 
men might pursue their quest of the "good" or the "higher" life, 
and no sacrifice of ultimate values could be justified on a material 
basis. Realistically, it must be conceded that there is little chance 
of an early agreement being reached in this sphere. As has been 
insisted, there has been no time yet for a stable adjustment of rela
tions on an entirely free and equal basis of the two communities. 
The process is yet in the stage of the divergences and differences 
being further emphasized and attempt!; being made to build up a 
cultural life on "purer" lines. Therefore, we must proceed on the 
assumption that Muslims and HindUll in India, for some time at 
least, must be considered as forming not one united community, but 
two communities desirous of cultivating traditions which are in the 
main divergent. 

It is stilI passible for the two communities to form,' if not one 
integrated society, at least a common political state. After the ac
ceptance of the principle of homogeneous primary unit!; forming 
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were not essentially divergent. It was, at the same time, recognized 
that where Muslims were in a minority, and in many cases a very 
small one, the dominant Hindu majority, on attaining power, might 
be forgetful of its responsibilities towards the Muslim minority. 
Therefore, it was arranged that where the Muslim minority was very 
smaIl, it sbould be converted into a somewhat significant minority by 
giving Muslim votes special weightage. Muslim representatives 
might thus be in a position of vantage from which to influence 
government. As a compensation, and following the same prin
ciple, the possible Muslim majorities in the Punjab and Bengal were 
artificiaIIy reduced, so that in those provinces a position was 
created by which, even theoretically, a Muslim ministry could not 
do without the ~peration of non-Muslims. It should be empha
sized that this was conceived of as a once-for-all settlement, and it 
was felt that the slight adjustments in political power effected by 
these arrangements, and the element of artificiality and departure 
from strict democratic procedure introduced by them, were not too 
large in the cause of the attainment of permanent Hindu-Muslim 
understanding. 

The authors of the Montford Report suggested implementing 
the Lucknow Pact even though they did not like it in principle. 
The ushering in of the Montford scheme coincideli with the episode 
of the Khilafat .llgitation, and it later emerged that the Muslims 
were dissatisfied with the settlement made at Lucknow. During the 
'twenties, Muslim aspirations slowly took shape, and the concrete 
demands as they were formulated by 1929 were mainly (i) the 
creation of the province of Sind, (ii) the introduction of reforms in 
N. W. F. Province and Baluchistan, (iii) one-third of the total 
representation in the Central LegisIature, (iv) constitutional provi
sion for giving Muslims an adequate share in aIJ services of the 
state, and (v) at least one-third representation of Muslims in every 
cabinet, central and provincial. Another demand which claimed 
that the representation of minorities should nowhere lead to reduc
ing the rna jority in any province to a minority or even to equality 
was intended to change the position of Muslims brought about by 
the Lucknow Pact in Bengal and the Punjab. The Simon Com
mission in 1930 recommended that, in the absence of any agreement, 
the arrangements in the Lucknow Pact may be continued, in the 
main. At the Round Table Conference, in the demands presented 
jointly by representatives of minority communities, only the first 
three demands mentioned above were put forward as specific Mus
lim demands. The other demands were generalized; the demand 
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for representation in cabinets did not, for example, contain specific 
percentages and was asked to be fulfilled by establishment of a con
vention. 

In the absence of any agreement between the representatives 
of Muslims and Hindus at the Round Table Conference, the British 
-Government declared its decisions in .this regard through an award 
given by the ~en Prime Minister, Mr. Ramsay Macdonald. Sind 
had been consti_tuted, under the new constitution, into a separate 
province and legislature introduced in the N. W. Frontier Province. 
This, together with the Prime Minister's award, conceded aU the 
Muslim claims as formulated at the Round Table Conference. The 
award went even beyond the position taken up by the Simon Com
mission, in radically revising .the Lucknow Pact in Bengal and the 
Punjab and creating statutory majorities in favour of the Muslims 
in those provinces. Presumably, therefore, no important Muslim 
grievance should have remained unremedied under the new ar
rangements. This appeared to be the general result at the. outset .. 
While -the Muslim League condemned the new constitutional 
scheme and termed it retrograde and injurious to the vital inter-
. ests of British India vis-a-vis the Indian States, it accepted the Com
munal Award, so far as it went. 

On an experience of the working of the reformed provincial 
governments, Muslims began to express renewed dissatisfaction, and 
a number of further demands were put forward from various quar
ters. These demands were usually for increased weightage in legis
latures and guaranteed weightage in executive government, rising 
to -as much as half at the centre and in aU the provinces, or for 
some arrangements by which the Muslim share in the power at the 
centre would be more effectively guaranteed, when responsibility 
was transferred at the centre, than, it was feared, would happen 
with only one-third of the seats in the legislature. None of such 
demands were, however, formulated in a representative manner. 
Instead, there appeared a demand for the constitution of the areas, 
in which Muslims were in a numerical majority, into independent 

• states. This demand has evidently obtained for it increasing sup
port, and it is this which has precipitated the present crisis. 

The demands put forward by the Muslims in 1929 may be 
said to have had the approval of the leaders of all sections of opinion 
within the community, including the "nationalists." The "nation
alist" Muslims, while not accepting the Communal Award, did not 
also countenance the idea of any agitation against it. The demand 



HINt.u-MuSLIM RELATIONS-POLITICAL ASPECT 33 

(or partition has not yet been accepted by them. However, the 
Muslim l\fajlis, which is the newest organization of the "nation
alist" Muslims, paa>ed in May, '944> a resolution which contained 
the following two clauses: (i) The units of the All-India Federa
tion should be completely autonomous and all residuary powers 
should be vested in them; (ii) Every unit of the federation should 
be free to secede from it as a relUlt of a plebiscite of all its adult 
inhabitants. The demand contained in the first clause is based on 
an old Muslim demand which found a place in the 1929 rlSt. In 
1929 the demand was for a federal form of Government with resid
uary powers being given to the provinces, but it did not contain any 
reference to the degree of autonomy. 

In order to understand the source of political differenc ... ., it is 
necellSal)' to analyze these demands and their evolution. To proceed 
to explain the situation in terms of the obstinacy of the Muslims or 
their dCsire to. take advantage of a bargaining position, or the clever
ness of a leader or a party machine, is bound to be inadequate and 
unhelpful. It must be remembered that the demands meet with 
ahnost complete support from members of a community who have 
a long and memorable political tradition. Therefore, they must 
somehow express what are felt to be the real requirements of a satis
factory life by them. 

The demand for separate electorates was put forward on the 
ground that without such a device Muslims could not feel sure of 
obtaining representation which could be relied upon to look prop
erly after Muslim interests. AD through recent decades Hindu or
ganizations have made the most strenuous attempts to bring about 
an abolition of separate electorates and have been prepared to make 
numerous concessions in order to Persuade Muslims to accept joint 
electorates. These attempts never succeeded. It is clear, therefore, 
that Muslims distrust the giving of any share to non-Muslims in the 
choice of political repr=tatives of the Muslim faith and desire to 
maintain closely their separate identity within the political organi
zation. How far dOOl this sense of separateness go? It has been 
suggested above that the Lucknow Pact conceived the settlement 
in terms of government in no region being of any single com
mnnity. But Muslims later urged that while the pact only 1essened 
Hindu majorities somewhat in the Hindu provinces, it made im
possihle a Muslim majority in any province. This feeling led to 
the emergCjce of the concept of Muslim regions and to the com
plete subnfergence of the idea behind the Lucknow Pact. 

F. I. F. 3 
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The demand for a separate province of Sind could be well 
justified on the plea of the formation of homogeneous, unilingual 
primary units elaborated in a previous section. It was not, how
ever, primarily put forward on this account by Muslims. At the 
1927 session of the AU-India Muslim League, Maulana Abul Kalam 
Azad is reported to have supported the demand for the formation 
of Sind in the following terms: 

''Maulana Abul Kalam Azad decll11'ed that by the Lucknow Pact they 
had sold away their interests. The Delhi proposals of last March opened the 
door for the first time to the recognition of the real riJ!'hts of MWlsalmans 
in India .... Their existing small majority in BenJ!8,1 and the Punjab WB8 only 
a census figure,' but the Delhi proposals J!ave them for the first time five 
provinces of which no less than three (Sind, the }oJ-ontipr Province and 
Baluchistan) contained a real overwhelming Muslim majority. If the Muslims 
did not recognize this great step they were not fit to live. There would now 
be nine Bindu provinces aJ!Binst five Muslim provincE's, and whatever treat· 
ment Hindus aceordE'd in the nine prol"iJl(·es. Mu~lim8 would R('(>ord the same 
treatment to HindlH in the five provinces. Was not this a trr"at gain? WafOl 
not a new weapon gainoo for the assertion of Muslim rigbts1"8 

The degree of the consciousness of separateness revealed by this 
quotation is very large. Two ideas clearly underlie this formulation. 
Firstly, the urge to have a separate Muslim region. The Lucknow 
Pact is said to have sold Muslim rights because it sought to create 
everywhere a series of composite political units. This would not 
satisfy the Muslims. They must have a region or regions which 
they feel are politically their own. Secondly, it reveals a complete 
distrust of the Hindu majority and of any possible safeguards that 
could be devised to protect minority interests. The real effective 
weapon for the protection of Muslim rights in Hindu regions is 
what the Muslims could do to Hindus in the Muslim regions. The 
understanding between the two communities could no longer pro
ceed on the assumption of progressive merger of interest, but had to 
develop on the principle of balance of power. With these concep
tions it is not difficult to understand the progressive evolution of 
Muslim demands. 

Fundamentally the demand is for a substantial share, as Mus
lims, in political power everywhere, whatever the numerical 
strength. The extension of particular demands in spheres and per
centages is merely the result of the experience of the working of 
democratic political government. The first realization was that the 
Lucknow system of weightage was not very helpful, as the small 
Muslim minorities in most provincial legislatures would not really 
obtain much power. Even under the Montford scheme the Muslims 
could not naturally wield much power in provinces where their 

8 "1DdiaD Au'" ReoUter." 1927. n. p. 449. 
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strength was very small; hence, the demand for substantia) repre
sentation in all provincial cabinets. The working of the 1935 Act . 
taught two further lessons. Fin;tly, the inclusion by convention of 
a Muslim or Muslims in provincial cabinelll did not by i1llelf give 
a sufficiently Muslim character to the cabinet. This, for two reasons, 
--one, that' the proportion of Muslim membership of the cabinet 
was not large enough, and,.secondly, the Muslim chosen might not 
represent properly what was supposed to be Muslim interest. The 
working of the party machines in the provincial govemmenlll fur
ther showed that a number as large as even a third in the legislature 
might not prove effective in obtaining an adequate share in executive 
power. H Hindu interests were firmly welded in a close party 
machine, they cowd disregard to a considerable extent the real de
sires of even a considerable Muslim block. . This meant that even if 
Muslims controlled most of a third of tHe central legislature they 
might not have an effective voice in it. Logically the only 
demands that could be put forward on this reaIization was that at 
least half the share directly in the executive government, both at 
the centre and in all the provinces, should be given to Muslims. The 
genesis of the demand for separation can be found only in a real
ization that it would not be practical politics to put forward such 
demands, and that if the Muslims desired to have a free political. 
life of their own they must seek it in an independent state. It is 
likely that the realiza,tion of the extent to which a central govern
ment must press on provincial autonomy during war also helped 
£orward the formulation of the claim to independent statehood. 

A part of the psychology of the Muslims might be undel'Stood 
by reference to the fact that they inherit the traditions of a ruling 
race. This might make it difficult for Muslims to contemplate ex
istence in a federation, where, on democratic assumptions, the bulk 
of the power would be vested in the hands of the much, more numer
ous Hindus. But a more concrete reason might also be found for 
the Muslim desire for being able to pursue an entirely independent 
political life. It has been pointed out above that the desire to 
pursue an independent religious, social, and cultural life could be 
met adequately in a federation where the constituent units were 
largely autonomous. The sharing of a common federation would, 
however, still mean a common policy on the larger political and 
economic issues. Considerations of a common political policy on 
the federal plane would be dominated by issues of international 
relations. And in this important sphere the Indian MusIiIns have 
a pronounced policy to which, it is obvious, the Hindus and other 



FEDERATING INDIA 

non-Muslims might not alwa}'ll adhere. The Indian Muslims in 
their conception of international policy are naturally dominated by 
the thought of the community of M \/Slim nations outside India. 
There are a large number of considerations that go to bind the 
Indian Muslims to Muslims outside India. There is, in the first 
instance, the natural feeling of a people under subjection toward 
otheIs who are independent and with whom they share any com
mon attribute. The Hindu, in this manner, makes much even of 
quasi-independent Nepal. Secondly, there is the sense of solidarity 
among people belonging to one religious faith which is perhaps much 
stronger in Islam than in any other religious community. But above 
all there is the historical fact that the political, cultural, and reli
gious life of the Muslims of India has alwa}'ll depended, to a large 
extent, on immigration of soldiers, intellectuals and religious lead-

, ers from other Muslim countries, especially from Persia and Arabia. 
The Indian Muslim, especially in the north, has thus habitually 
come to look to Muslim countries outside and has his opinions 
shaped to a large extent by what is happening in them. At times 
of international crisis reaching these Muslim countries, leaders of 
Muslim India try to express opinions and to influence international 
decisions so far as it is possible for them. How deeply they are af
fected and what seem to them the objectives of this Muslim IOU
darity might be made clear by two extracts. The first, which 
follows, is from the manifesto issued by the Third Al1-India Khilafat 
Conference (1920) hdd at Bombay: 

"The daim DIl bebaIf of the Hahomedaaa iR IadIa iR ___ wItIo 
the Turkish peaee terms may be divided iRto two oeetioDa, OIle reganIiDg tha 
Khilafat, and tha second regarding what is ealIed Juirat·aI-arab IU1d tha HoI,. 
Plaeea of Islam. 

"The claim regarding the Khilafat OODSists in .... riDg the Turkish Em
pire as it was at the time of the ootbreak of the War, ~ that althoagIl 
the allegations of Turkish miarule are DOt admitted, the nOD-Turkish Dation· 
alities may, if they so desire, be ~teed autOllOlDoas Go.ernmeot witbiR 
the Ottoman Empire OODSisteoUy WIth the dignity of a aovereign state. 

"The &e<oDd oection of the daim CODSists in the _igDty "" .. J_to 
ai-arab. i.e., Arabia as defiDed by M",dem religious authority and the oaotody 
of the Holy Plaeea of Islam. Arabia as thus defined is bounded by the Mediter
ranean, the. Red Sea, the Indian Ocean, the Penian Gulf, tha Euphtate. IU1d 
the Tigris. 

"The Holy PI..... in.lnde the three sacred Harems. namely, Maft'8, 
Medina, and Jerusalem, IU1d the Holy Shrines, Damely Najef, Karbala, Samana, 
Ka.zima~ and Baghdad. In reality tlUs claim irs includHi in the lrat, but 
it is distinguishable from it in that the custody of the Holy Pi .... haa nor 
8ince the establishment of Islam beeo under Ibe Khilafat IU1d aalike Ih. 
boundary of the latter whieb bas 8uetuated from time to lime, bat bas ,,"er 
sufiered &Dy di.m.iDution whatsoever. Tbis claim does not eselude ~uine 
Arab SeIf·government be<ause those who know und .... tand the annality .... 
bind iL The e1aim DOW said to be made by Sharif H....u. and b,. ADair 
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extent, on immigration of soldiers, intellectuals and religious lead-

, ers from other Muslim countries, especially from Persia and Arabia. 
The Indian Muslim, especially in the north, has thus habitually 
come to look to Muslim countries outside and has his opinions 
shaped to a large extent by what is happening in them. At times 
of international crisis reaching these Muslim countries, leaders of 
Muslim India try to express opinions and to influence international 
decisions so far as it is possible for them. How deeply they are af
fected and what seem to them the objectives of this Muslim IOU
darity might be made clear by two extracts. The first, which 
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Khilafat, and tha second regarding what is ealIed Juirat·aI-arab IU1d tha HoI,. 
Plaeea of Islam. 

"The claim regarding the Khilafat OODSists in .... riDg the Turkish Em
pire as it was at the time of the ootbreak of the War, ~ that althoagIl 
the allegations of Turkish miarule are DOt admitted, the nOD-Turkish Dation· 
alities may, if they so desire, be ~teed autOllOlDoas Go.ernmeot witbiR 
the Ottoman Empire OODSisteoUy WIth the dignity of a aovereign state. 

"The &e<oDd oection of the daim CODSists in the _igDty "" .. J_to 
ai-arab. i.e., Arabia as defiDed by M",dem religious authority and the oaotody 
of the Holy Plaeea of Islam. Arabia as thus defined is bounded by the Mediter
ranean, the. Red Sea, the Indian Ocean, the Penian Gulf, tha Euphtate. IU1d 
the Tigris. 

"The Holy PI..... in.lnde the three sacred Harems. namely, Maft'8, 
Medina, and Jerusalem, IU1d the Holy Shrines, Damely Najef, Karbala, Samana, 
Ka.zima~ and Baghdad. In reality tlUs claim irs includHi in the lrat, but 
it is distinguishable from it in that the custody of the Holy Pi .... haa nor 
8ince the establishment of Islam beeo under Ibe Khilafat IU1d aalike Ih. 
boundary of the latter whieb bas 8uetuated from time to lime, bat bas ,,"er 
sufiered &Dy di.m.iDution whatsoever. Tbis claim does not eselude ~uine 
Arab SeIf·government be<ause those who know und .... tand the annality .... 
bind iL The e1aim DOW said to be made by Sharif H....u. and b,. ADair 
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the pa;sibilities of federating with certain others or not, and has also 
the right later to abstain from joining the federation if it feels that 
any feature of the constitu90nal or other organization of the p~ 
posed federal state leads it to keep away. The right to abstain from 
joining a new federation stands on a very different footing from the 
right to secede from an existing federation. There is, however, no 
necessary presumptjon even against the right of secession from a 
federation, and it has on many occasions been prevented from being 
exercised only by force of arms. It might be remembered in this 
connection that the Indian National Congress by a resolution bad 
offered unhindered right of secession to Burma if it joined the Indian 
federation. 12 The right bas been categorically provided for in the 
constitution of the U. S. S. R. The Muslim Majlis, the new or
ganization brought into being to represent the "nationalist" Mus
lims, has also demanded it for all future constituents of the Indian 
federation. In case the right of secession is recognized, the right 
of abstaining from joining a federation must be obviously acknowl
edged. The right of secession goes much further than the plea for 
initial abstention from joining. It is, after all, much better that 
incompatible elements should not at all come together rather than that 
a state once formed should be disrupted by a later secession. The 
insistence on all elements initially joining in the process of feder
ating, coupled with the right of secession, would only result in giv
ing, unnecessarily and with perhaps _ permanently harmful results, 
a share in shaping the constitution of the federation to parties who 
had never any honest intentions of remaining its members. 

Therefore, if peoples of some groups have no desire to make 
any attempt to join with some others to form a political state, it 
is difficult to see how, legitimately or reasonably, they can be forced 
to do so. It may be that their attitude could be shown to be un
wise because it was uneconomic or because it led to a weakening of 
the opportunities of their own development in any direction. But 
this argument must convince the leaders of the people and must 
bring about a change in their political sentiment. As long as the 
disposition of the people is what it is, they cannot in this matter be 
rightly prevented from following their inclinations. Thare who 
state that they will not tolerate separation at any cost or who urge 
that grant of self-determination in this regard is illegitimate, can 
prove their claim only by producing the means to convince the 

12 The resolution regarding Burma adonted at the Third Unity Conft"J'ence (De
ceJ1'Iber 1932) also reaffinncd "the previoul decision. of the people of Jndia that it !t the 
inalienable right of the ~Ie of Burma to decide for theDlielva tmeLber they WID be 
made part of India policicaUy or separate from her"· 



SmENGTH OP THE CENTRE 4' 

other party. Force as a means of keeping ~ Muslims' in the 
Indian federation might be ruled out. The only other method, 
therefore, by which Muslims could be retained in the Indian federa
tion would be of giving them special concessions to induce them to 
do so. It would be useful to discUllS these po6Sible concessions. 

VII 

STRENGTH OF THE OENTRE 

A POSSIBLE way of 'meeting Muslim objections to remaining 
in one federation with the Hindus would be to lessen still further 
the control o{ the centre over the federating units. One of the ~ 
mands on which Muslim leaders laid emphasis before the talk of 
separation became general was that the powers of the centre should 
be limited and especially that the residuary powers should rest with 
the provinces. It might be possible to disregard the debate regard
ing residual powers. If the specific powers of the central and pr0-
vincial governments are adequately defined, the disposition of re
sidual powers one way or the other need not materially affect the 
issLie. We might, therefore, confine our attention to the problem of c 
the possible allocation of powers between the federal and provincial 
governments in the Indian federation. In this matter some re
action against the British tradition of extreme centralization in 
India could not be considered unwelcome, and a considerable meas
ure of provincial autonomy is justified in the circumstances of 
India. Zfhe degree of autonomy to be allowed or centralization en
forced could be discussed in regard to specific items according to 
what appeared desirable or necessary in particular circumstances. 
However, an approach which attempted to allocate functions bt>
tween the federal government and the federating units merely ac· 
cording to considerations of suitability, is not likely to meet the 
Muslim point of view. The Muslim demand d9CS not rest on 
grounds of theoretical propriety or practical convenience. It does 
not even rest on the claim that thl(: exercise by the federal govern
ment of particular powers will affect l)ny specific Muslim interest 
And it is obvious that if the federal government were a Muslim
dominated government, the Muslim view regarding the allocation 
of powers would be very different from what it is today. The Mus
lim demand rests on the simple claim that the Muslim regions 
within the federation shall be almost completely ftee from control 
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could not rely on issuing mere recommendations to the constituent 
units, but would have to have the powers in certain essential re
spects regarding the active conduct of affain. 

'J'his plea for a minimum of powers to the centniI government 
is enforced by considerations of even peace economy. There is lit
tle doubt that the major preoccupation of most governments, espe>
cially governmenlll in India, during the next few decades will be 
with planning for the increase of national wealth and income. It 
might also be assumed that the attainment of some degree of self
sufficiencY would be one of the aims pursued in this planning. 
Economic planning in respect of both the pace of development of 
resources and of the attainment of self -fiufficiency is likely to achieve 
success in proportion to the area and the resources that it embraces. 
The master-plan of economic development must be country-wide. 
In particular respects the federating units might be left free to con
trol the pace or direction of development, and the plan itself would 
pay proper attention to all-fiided development of all regions. At the 
same time -all federating units must accept the over-all direction im
posed by the master-plan. The federal government must have ade
quate powers to evolve the general plan of economic development 
for the whole country, and must also have powers to carry out illl 
essential central features and to supervise and enforce its imple
mentation by the federating units. This is ou1y inherent in ~ 
nomic planning. Large scale plans of economic development 
do not lend themselves to fractional treatment. The planning of 
water resourccs, .. bQtlLfor. agricultural and hydr~tric purposes, 
involving_c:xte~ivc;. . .t:ive~~ which cut across. several provincial 
boundaries, can be only centrally controlled and directed; not 
merelY-because it involves several federating units, but also becawe 
non-cooperation in planning by a single such unit may nullify and 
waste all the efforts of other co-operating units. In the absence of a 
central authority equipped with adequate overriding powenJ, a sin-

I gle intransigent federal unit might effectively block the way of eco-
nomic development and progress of the other units, and might even 

\ 

retard it. Th!;.pl@ning 9f cr:op-p~u.c!ioll.!llso cannot be tackled on 
a provinciaUlasis. Crop cultivation is by its very nature regional, 
and the boundaries of crop regions seldom coincide with provincial 

~ 
or political boundaries. 'As crops, and particularly food crops, are 
substitutable to a large degree, all crop planning must strike 'a bal
ance between various crops, and this can only happen if it is cen

, trally planned and the necessary allocations between the federating 
units are centrally made. For effectively controlling the prices of 
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VIII 

RESERVATION AND WEIGHTAGE 

ANOTHER direction in which efforts have usually. been mad.'" 
to accommodate the Muslims is that of giving special weightage to Mus· 
lim voters or representatives in the provinces and at the centre. Weight
age can be given by conceding special representation in the legis
latures, as by the Lucknow Pact or the Prime Minister's award, 
and by giving guaranteed representation in executive government. 
In a federal constitution, weightage at the centre could also be 
given by specially constituting federating units in such a manner 
that the number of units dominated by any group is artificially in
creased or kept down. The two methods of giving weightage must 
be considered separately. 

The autbors of the Montford Report made the following com
ment on the proposals regarding minority representation adopted in 
the Lucknow Pact: 

"Important minorities, it is proposed, should be represented by election .. 
This appears to point to a system of reserved seats but not of special elec· 
torates, which latter are specified only for Muhammadans, who are no longer 
to be allowed to vote in the general electorates as well as in their own spe
cial ones. We have elsewhere touched upon the difficulty of denying to cer
tain otb~r communities, such as the Sikhs in the Punjab, a concession which 
is granted to Muhammadans. The authors of the scheme have also agrred 
upon and set forth the proportions of the seats to be'reserved for the special 
Muslim electorates in the various provincE'S. We are not aware on wbat 
basis, other than that of ne~otiation, the figures' were arrived at. Separate 
electorates are proposed in .all provinces even where Muhammadans are in • 
ma.jority j and wherever they are numerically weak the proportion suggested 
is in excess of their numerical strength or their present renresentation. 'At 
tile same time DP.s.rly all the Muslim associations which addressed us urged 
upon us that it should be still further increased. Now .. privileged positioD 
of this kind is 0llen to the objection, that if any other oommunity herPafter 
mllkes good a claim to separate representation, it can be satisflrd only by 
dpductioll from the non-Muslim seats, or else by a rateable deduction front 
both Muslim and non-Muslim; and Hindu and Muslim opinions are Dot likel,. 
to n.gree which proc .. s should he adopted.''15 

Subsequent history has fully exhibited the difficulties indicated 
in the last sentence of the above quotation. The Lucknow Pact 
arrangements might have remained workable if there had been no 
extension of weighting beyond the sphere or the scale originally con
templated. The moment, however, the principle of weightage was 
sought to be applied to more than one' community, or much more 
was attempted to be achieved through it than a slight absolute ad
justment in representation, the principle was found to fail. This {ol-

15 Op. cit" pan. 163; 
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lim voters or representatives in the provinces and at the centre. Weight
age can be given by conceding special representation in the legis
latures, as by the Lucknow Pact or the Prime Minister's award, 
and by giving guaranteed representation in executive government. 
In a federal constitution, weightage at the centre could also be 
given by specially constituting federating units in such a manner 
that the number of units dominated by any group is artificially in
creased or kept down. The two methods of giving weightage must 
be considered separately. 

The autbors of the Montford Report made the following com
ment on the proposals regarding minority representation adopted in 
the Lucknow Pact: 

"Important minorities, it is proposed, should be represented by election .. 
This appears to point to a system of reserved seats but not of special elec· 
torates, which latter are specified only for Muhammadans, who are no longer 
to be allowed to vote in the general electorates as well as in their own spe
cial ones. We have elsewhere touched upon the difficulty of denying to cer
tain otb~r communities, such as the Sikhs in the Punjab, a concession which 
is granted to Muhammadans. The authors of the scheme have also agrred 
upon and set forth the proportions of the seats to be'reserved for the special 
Muslim electorates in the various provincE'S. We are not aware on wbat 
basis, other than that of ne~otiation, the figures' were arrived at. Separate 
electorates are proposed in .all provinces even where Muhammadans are in • 
ma.jority j and wherever they are numerically weak the proportion suggested 
is in excess of their numerical strength or their present renresentation. 'At 
tile same time DP.s.rly all the Muslim associations which addressed us urged 
upon us that it should be still further increased. Now .. privileged positioD 
of this kind is 0llen to the objection, that if any other oommunity herPafter 
mllkes good a claim to separate representation, it can be satisflrd only by 
dpductioll from the non-Muslim seats, or else by a rateable deduction front 
both Muslim and non-Muslim; and Hindu and Muslim opinions are Dot likel,. 
to n.gree which proc .. s should he adopted.''15 

Subsequent history has fully exhibited the difficulties indicated 
in the last sentence of the above quotation. The Lucknow Pact 
arrangements might have remained workable if there had been no 
extension of weighting beyond the sphere or the scale originally con
templated. The moment, however, the principle of weightage was 
sought to be applied to more than one' community, or much more 
was attempted to be achieved through it than a slight absolute ad
justment in representation, the principle was found to fail. This {ol-

15 Op. cit" pan. 163; 



· FEDERATING INDIA 

VIII 

RESERVATION AND WEIGHTAGE 

ANOTHER direction in which efforts have usually. been mad.'" 
to accommodate the Muslims is that of giving special weightage to Mus· 
lim voters or representatives in the provinces and at the centre. Weight
age can be given by conceding special representation in the legis
latures, as by the Lucknow Pact or the Prime Minister's award, 
and by giving guaranteed representation in executive government. 
In a federal constitution, weightage at the centre could also be 
given by specially constituting federating units in such a manner 
that the number of units dominated by any group is artificially in
creased or kept down. The two methods of giving weightage must 
be considered separately. 

The autbors of the Montford Report made the following com
ment on the proposals regarding minority representation adopted in 
the Lucknow Pact: 

"Important minorities, it is proposed, should be represented by election .. 
This appears to point to a system of reserved seats but not of special elec· 
torates, which latter are specified only for Muhammadans, who are no longer 
to be allowed to vote in the general electorates as well as in their own spe
cial ones. We have elsewhere touched upon the difficulty of denying to cer
tain otb~r communities, such as the Sikhs in the Punjab, a concession which 
is granted to Muhammadans. The authors of the scheme have also agrred 
upon and set forth the proportions of the seats to be'reserved for the special 
Muslim electorates in the various provincE'S. We are not aware on wbat 
basis, other than that of ne~otiation, the figures' were arrived at. Separate 
electorates are proposed in .all provinces even where Muhammadans are in • 
ma.jority j and wherever they are numerically weak the proportion suggested 
is in excess of their numerical strength or their present renresentation. 'At 
tile same time DP.s.rly all the Muslim associations which addressed us urged 
upon us that it should be still further increased. Now .. privileged positioD 
of this kind is 0llen to the objection, that if any other oommunity herPafter 
mllkes good a claim to separate representation, it can be satisflrd only by 
dpductioll from the non-Muslim seats, or else by a rateable deduction front 
both Muslim and non-Muslim; and Hindu and Muslim opinions are Dot likel,. 
to n.gree which proc .. s should he adopted.''15 

Subsequent history has fully exhibited the difficulties indicated 
in the last sentence of the above quotation. The Lucknow Pact 
arrangements might have remained workable if there had been no 
extension of weighting beyond the sphere or the scale originally con
templated. The moment, however, the principle of weightage was 
sought to be applied to more than one' community, or much more 
was attempted to be achieved through it than a slight absolute ad
justment in representation, the principle was found to fail. This {ol-

15 Op. cit" pan. 163; 



· FEDERATING INDIA 

VIII 

RESERVATION AND WEIGHTAGE 

ANOTHER direction in which efforts have usually. been mad.'" 
to accommodate the Muslims is that of giving special weightage to Mus· 
lim voters or representatives in the provinces and at the centre. Weight
age can be given by conceding special representation in the legis
latures, as by the Lucknow Pact or the Prime Minister's award, 
and by giving guaranteed representation in executive government. 
In a federal constitution, weightage at the centre could also be 
given by specially constituting federating units in such a manner 
that the number of units dominated by any group is artificially in
creased or kept down. The two methods of giving weightage must 
be considered separately. 

The autbors of the Montford Report made the following com
ment on the proposals regarding minority representation adopted in 
the Lucknow Pact: 

"Important minorities, it is proposed, should be represented by election .. 
This appears to point to a system of reserved seats but not of special elec· 
torates, which latter are specified only for Muhammadans, who are no longer 
to be allowed to vote in the general electorates as well as in their own spe
cial ones. We have elsewhere touched upon the difficulty of denying to cer
tain otb~r communities, such as the Sikhs in the Punjab, a concession which 
is granted to Muhammadans. The authors of the scheme have also agrred 
upon and set forth the proportions of the seats to be'reserved for the special 
Muslim electorates in the various provincE'S. We are not aware on wbat 
basis, other than that of ne~otiation, the figures' were arrived at. Separate 
electorates are proposed in .all provinces even where Muhammadans are in • 
ma.jority j and wherever they are numerically weak the proportion suggested 
is in excess of their numerical strength or their present renresentation. 'At 
tile same time DP.s.rly all the Muslim associations which addressed us urged 
upon us that it should be still further increased. Now .. privileged positioD 
of this kind is 0llen to the objection, that if any other oommunity herPafter 
mllkes good a claim to separate representation, it can be satisflrd only by 
dpductioll from the non-Muslim seats, or else by a rateable deduction front 
both Muslim and non-Muslim; and Hindu and Muslim opinions are Dot likel,. 
to n.gree which proc .. s should he adopted.''15 

Subsequent history has fully exhibited the difficulties indicated 
in the last sentence of the above quotation. The Lucknow Pact 
arrangements might have remained workable if there had been no 
extension of weighting beyond the sphere or the scale originally con
templated. The moment, however, the principle of weightage was 
sought to be applied to more than one' community, or much more 
was attempted to be achieved through it than a slight absolute ad
justment in representation, the principle was found to fail. This {ol-

15 Op. cit" pan. 163; 



RESERVATION AND WEIGHTAGE 47 

lowed from the obvious fact that weighting in favour of any one 
community affects the entire percentage residual and thus affects 
the share available not only to the majority community but also to 
all other communities as well, except the one in whose favour 
weightage has been exercised. If . weightage is cdnsiderable, the 
proportionate reduction in the residual representation available to 
others is proportionately large; and if many minorities have to be 
treated in this fashion the cumulative effect on the residual repre
sentation is bound to be immense. The approach by weightage thus 
creates arithmetical problems which are impossible of solution. 

The possibility of granting further weightage to Muslims in 
representation in the legislatures is best examined in relation to the 
situation that already exists in this behalf. Table Nos. 1 and 2 

given below will serve to bring out the relevant facts. The first 
table is reproduced from the report of the Indian Statutory Com
mission (Vol. I, p. 189). This exhibits the situation as contem
plated by the Lucknow Pact and as it actually existed in the 
'twenties. The second table brings out in a similar. manner the 
situation created by the Award of Mr. MacDonald. A compari
son of the two tables brings out the increase in complexity result-

TABLE NO. I. MUSLIM REPRESENTATION IN 

LEGISLATURES BEFORE 1935 

[Source: Report of the Indian Statutory Commission, Vol. 1-
Survey, 1930, p. 189] 
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ing from the extension of the principle of reservation. Weare con
cerned chiefly with the second table. The working of existing ar
rangements might be considered in relation to the proportion of 
the various communities in the population as a whole and their 
proportions in the number of voters. Apart from Mohammedans 
there is at present reservation of seats for scheduled castes, back
ward areas and tribes, Sikhs, Angh·Indians, Europeans and Indian 
Christians. The proportion of seats reserved for the scheduled 
castes corresponds roughly to their proportion in the total popula
tion. The scheduled castes, therefore, could be considered to enjoy 
weightage only in relation to their proportion in the number of 
voters. In relation to their proportion in the population, reserva
tion enables them to escape from any reduction in representation 
consequent upon weightage given to other communities. The pro
portion of seats reserved fQr backward areas and tribes is higher 
than the proportion of their voters in the total electorate, but is 
much smaller than their proportion. in the total population. Thus 
they enjoy positive weightage in one but negative weightage in 
another relation. The weightage enjoyed by Sikhs in the two praY
inces in which they have separate representation is substantial if 
compared with their strength in the total population, but is smaU 
in relation to the proportion of Sikhs in the number of votenI. 
There is weightage in both respects granted to Europeans, AngJo. 
Indians, and Indian Christians. It is very substantial in the case 
of Europeans, but less so with Anglo-Indians and Indian Christians, 
in the descending order. 

\ 
The cumulative result of all these on the representation avail· 

able to the general electorate f;'rmed chiefly of Hindus helonging 
to castes other than the scheduled, differs from province to province. 
In provinces in which the Hindus are in a substantial majority and 
where neither tribal peoples, Europeans, nor Sikhs are important, 
the main operative factor is the weightage given to Muslims. In 
considering the results as relating to the total population in these 
provinces, the Scheduled Castes representation, which is here pro
portionate, merely results in passing on the full effect of the weight
age given to M uslirns to the representation of the general, i.e., mainly 
the other Hindu population. As in relation to the numbers of 
voters, however, the reservation of seats for the Scheduled Castes 
acts as a further deduction from the proportionate representation 
of the general voters. The Madras and the Bombay figures ex
emplify this type. In provinces in which the tribal populatiOn is 
.substantial. the fact that their representation is not proportionate 
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to the numbers in the population releases to the general electorate 
a larger number of seats than would be otherwise available, and 
counteracts to a varying degree the effects of the weightage given 

. to Muslims. This is specially noticeable in provinces like Assam, 
Orissa, and the Central Provinces. In these provinces the general 
representation is sometimes greater than, or only a little less than, 
the proportion of the "general" numbers in the total population. 
It is, of course, substantially less as compared with the "general" 
proportion among voters. . 

The effects of the splitting of the electorate in a series of sepa
rate electorates, some of which are weighted and others rigid, on the 
residual representation is fully shown in the situation created in the 
Punjab and Bengal. In the Punjab the Muslim representation is 
not weighted in relation to population numbers, but is weighted 
in relation to the number of voters. The Sikh representation 
has the fh,erse' relation in both these respects. The Sched
uled Castes representation is only slightly weighted in relation 
to pOpulation, but substantially weighted as compared with their 
population among voters. As a result of all these factors, the pro
portionate representation of the general electorate is negatively 
weighted in both these respects. This block gets less than propor
tionate representation both in relation to its percentage represen
tation in the total population as well as in relation to its proportion 
in the electorate. The reduction is slight in the former case but sub
stantial in the latter. And the most anomalous feature of the situa
tion is that the reduction in representation has to be suffered by 
a community that forms distinctly a minority in the total population. 

The situation in Bengal is similar to that in ~e Punjab, but is 
even worse from the point of view of Hindus. In Bengal there is no 
representation of Sikhs, but there is the highly weighted representa
tion given to Europeans. In this province, as the table will show, 
Hindus belonging to castes other than the scheduled get a repre
sentation less by nearly one-third, to the one ·they would be en
titled to, whether in relation to their numbers in the total population 
or among the total number of voters. In respect of the special 
treatment of some communities, it has been urged that they might 
be backward, but are numerous, and therefore should be guaranteed 
representation at least in proportion to their numbers in the total 
population; in respect of others it has been urged that they are not 
numerous, but are greatly above the average in economic circum
stances and civic attainments, and therefore should have specially 
weighted representation; in respect of still others it has been urged 

F. I. F. 4 
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that their repr=ntation should be weigbted just because they aK 

important minorities. The MacDonald Award has brought about 
in Bengal a situation in which an important minority, whose mem
bers are well above the average in economic circumstances' and 
civic attainment, and whose proportion in the total of voters is 
larger than its proportion in the total population, has obtained a 
representation substantially below even its proportion in the popula
tion! There is little wonder that, in face of this, Bengal Hindu~ 
of all parties joined together and firmly refused the proposal of the 
1933 Unity Conference to agree to a further reduction of thi> 
representation. 

The absurdities and enormities, both theoretical and practical, 
resulting from the MacDonald Award are inevitable in any system 
of distribution of seats which attempts substantial weightage to any 
community or communities, or even attempts weightage for onr 
community combined with a rigid proportion for others: On'ce the 
principle is accepted that representation is to be, not general but 
by communities, reservation becomes necessary. As ·long a.~ the 
extent of reservation does not exceed the proportion of numbers in 
the population, the result would not be different from that achieved, 
theoretically, by a complete proportionate representation of the 
various population groups. Any weightage in a particular reserva
tion must act as a deduction from the representation of other 
groups, and if this wcightage is combined with guaranteed repre
sentation of others, the full reduction' of the weightage must fall 
on the free residual. This would result, in cases like that of Bengal, ' 
in negative wcightage to an important and influential minority. It 
needs to be emphasized that even the MacDonald Award does not 
exhibit fully the' difficulties of the situation. To consider onIy two 
factors. It has been pointed out that the representation of back
ward areas and tribes is not yet proportionate to their numbers in 
the population. It is easy to see that when at the next consideration 
of the question this difference is demanded to be. made up, it would 
be difficult to resist the claim, now that the necessity of reservation 
has been granted. Secondly, the scheduled castes have yet been 
content with representation proportionate to numbers in the popu
lation. Their leaders have of recent years begun to put forward a 
claim to be treated in a manner similar to that of the . Moham
medans. The next step would, therefore, be for them to demand 
weightage. All deduction brought about by such steps must mean 
a further reduction from the representation of the "general" voter. 
The distortions brought about by the MacDonald Award in the 
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pattern of representation are large and, in many instances, inde· 
fensible. Once the Lucknow principle of give and take w3.' 
abandoned, the arrangements became merely parts of a move in 
the political game. The analysis of the results of the Award clearly 
indicate the impossibility of an agreed solution along the lines 
adopted in it. 

To return to the specific question of further concessions to be 
granted to Muslims, the answer to it will, of course, depend on the 
strength and disposition of non· Muslims. A study of facts 
could only indicate the cost of further concessions. In the Federal 
Assembly, for example, 'the general undifferentiated voters who 
formed 56.9% of.. the population in 1941 would have a representa· 
tion of 40.4%, i.e., a proportionate reduction of nearly 30%. An 
increase of the Muslim representation, as determined by' the 1935 
Act, by even 2 % would mean a representation of the general voter 
at a strength even less than that of the Muslim minority. It is 
iIJteresting in this connection to recall the Muslim claim of 1929 
that in no case should weightage result in the roouction of a ma· 
jority in a region to a minority or even to equality. Presumably, 
this claim has been conceded by the MacDonald Award. The pres-
ent arrangements relating to representation of' the general electorate 
in the Federal Assembly already offend against this principle. A 
slight further concession will make the distortion so large that it 
will actually lead to the representation of a minority community 
being larger than that of the majority! 

This sufficiently brings out the difficulties of the approach, by 
way of weightage in representation, to the solution of the problem 
of minorities. The approach is not capable of generaliud applica
tion, and creates at an early stage distortions that are indefensible 
and arithmetical problems that are insoluble. There is an addi· 
tional result of artIficial weighting in political importance of small 
groups which is of very alarming significance for the future. The 
table analyzing the MacDonald Award brings out how weightage 
and separate representation considerably reduce the strength of a 
majority. Sometimes they convert it into a minority, and at other 
times they undermine its effectiveness to a large degree. This is 
bound to lead to weak executive governments in the future. The 
artificial reduction of majority elements is likely to result' in the 
formation of a number of substantial groups even where the basic 
situation does not warrant this. Instead of strong, stable, and well· 
knit executives, we might obtain fleeting coalition governments 
which are most unsuited, 'especially to early stages of a democratic 
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government., The artificial creation of such a situation might be 
welcomed by external powers and interests, but is certainly not one 
which should be actively brought on and welcomed by Indiallll 
themselves. 

The weightage and reserved representation so far given stat
utorily, has only been in respect of seats in the legislature. It has, 
however, been realize,d that even a substantial minority of seats in 
the legislature might not necessarily result in proportionate or ade
quate share of ministerial posts and of executive power. Coupled 
with a demand for representation in the legislatures bas gone, then>
fore, a demand for a guaranteed proportion of cabinet posts. The 
proportion demanded by the Muslims in 1929 was a third of such 
posts in all the provinces. The proportion of the Muslim pOPula
lation in the provinces in which Muslims are in a distinct minority 
ranges from 1.7 to 15.1. The weightage demanded in executive 
government is thus seen to be much Jarger than the, weightage con
ceded so far in legislatures. As pointed out above, statutory guat
antee relating to representation in executive government was not 
demanded at the Round Table Conference. In actual practice all 
provincial cabinets formed during 1937-39 contained some Mus
lims, though the proportion was not in some instances as large as a 
third of the total members. Representation in provincial cabinets 
during 1937-39, however, raised a problem of even greater funda
mental importance than weightage. 

This turns on what one considers to be the raison d' etre of com
munal representation in the executive. It is arguable that society in 
most parts of India is made up of disparate groups, having little 
contact with each other, and that it is, therefore, of advantage if 
the supreme executive of a region contains within it persons from 
as large a number of such groups as possible. On such reasoning, 
diversification in the personnel of the cabinet, even when it belongs 
entirely to one political party, could be, advocated and justified. On 
the other hand, ministers belonging to various social and communal 
groups could be deemed not so much as bringing a richness and 
variety of experience to the business of government, but rather as 
being the guardians of the special interests of their communities and 
as representing their specific points of view. From the latter point 
of view it is not enough that a person belong to a certain com
munity, it must be also authenticated that he holds the point of 
view currently dominant in it. This would be, an extension, to the 
sphere of executive government, of the principle on which separate 
electorates have been set up. On this 'reasoning it is not enough 
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that there should be a Muslim 01" Muslims in the cabinet; they 
should also represent the majority of Muslims. The admission of 
such a principle in the formation of executive government would 
make impmsible the working of representative democracy. An ex
ecutive in which all the diverse and conflicting political elements 
were represented in a guaranteed proportion could work neither 
in the Presidential DOl" in the Cabinet system of any type. Such 
an executive could not function even in normal, comparatively 
static times in any large democracy. It would be out of account 
in conditions like those of India which, above all, require a strong 
executive capable of formulating a broad progressive policy and 
boldly implementing it. 

There baS been an attempt to compare the demand of Mus
lims fOl" weighted representation of their specific party in the cabinet 
to the formation and working of the Swiss Executive and to say that 
the claim could be met on those lines. Such a plea could result only 
from a gr<&! misconception of the origin and the conditions of suc
cess of the Swiss system. In the first instance, in the Swiss system 
the cabinet is supposed to fonow the lead of the legislature to a 
much larger extent than elsewhere. This u;umes a degree of c0m

petence and a tradition of constructive effort in the legislatures 
which is not present even in many of the advanced democracies of 
the West, and is certainly almost completely absent in India. Sec
ondly, and this is of.the utmost importance to the point at ~ the 
Swiss system arose and continued because, in that country, party 
differences were comparatively mild and because all parties inherited 
and acknowledged similar traditions. The Swiss system, far from 
being a method of reconciling wide divergences of opinion and 
tradition, is practicable only where these do not exist. This is why 
those who framed the constitution of the German Republic in 1920 

were almost unanimous that the Swiss example was not one which 
could be valid fOl" Germany. They pointed out that in Germany 
such acute differences arose from the extent of territory, the variety 
of ecooomic interests, the complexities of culture and religioo, and 
the strength of party spirit, that an executive like the Swiss Council 
could not pa;sibiy operate with the soundneB and harmony natural 
to a small untroubled country, and Dr. Fmer was of opinion that 
subsequent cabinet experience in Germany supported this predic
tioo. 16 The difficulties felt by the German constitution-maken are 
inaeased manifold in the case of India. That the Swiss experi
ment was the product of peculiar conditions and could not be ex-
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peeted to succeed elsewhere was also the opinion of Lord Bryce. 
He says: 

"The conditions are peculiar{ a small nation, its citi,...ens not indeed 
poor, but· very few of them· rich, highly intelligent, long trained by local 
self-government, little distract.ed. by party spirit. It is hard to suppose in &Dy 
other country a coincjdpnce of these conditions sufficient to give BUch an in
stitution as the Swiss Federal Cowuill a like chance of 8uecess."17 

Apart, therefore, from the question of weightage, it would be 
inimical to the very existence of an efficient and progressive gov
ernment to accept in principle not only that all cabinets shall be 
coalition cabinets, but that they shall be formed of coalitions of a 
specific, predetermined, and presumably unalterable composition. 
Coalition governments are not necessarily to be discouraged, and in 
certain conditj,ons they might be both, necessary and welcome; 
Coalitions formed, on the recognition of this need, by parties which 
have similar programmes, or which have temporarily come to
gether with a definite purpose. have considerable chance pf a suc
cessful life. On the, other band, coalitions provided for statutorily, 
or elements known in advance to be ,antagonistic to one another, can 
lead to nothing but a deadlock and the continued intervention of 
third parties. 

The executive, in this system, would not feel bound to act on 
the principle of joint responsibility, nor would the cabinet as a whole 
or any minister have to resign on any vote, general or specific, of 
the legislature. The representatives of particular groups in the 
cabinet would have a guarantee of continuous tenure without refer
ence to the feelings of the majority of the legislature. Therefore, 
these members of the executive would at no time be under the 
necessity of being either efficient or honest in the administration of 
their departments or of actively co-operating with or of even main
taining a semblance of co-operation with their colleagues. As long 
as they kept their own particular group satisfied, their departments, 
for all practical purposes, could function as autonomous units bear
ing no responsibility to any other part, legislative and executive, 
of the government. These are not speculative exaggerations, but 
are real probabilities, as will be realized by anybody who has some 
knowledge of the working of local government or provincial govern
ment under diarchy in India. 

Apart from the practicability and desirability of further con
cession in this regard, it has to be emphasized that giving weightage 

17 "Modern Democral"iC!l," Vol. II. pp. 5J9--52O. Cf. abo. "At 3. former PresideD!: 
of the Confederation ob!lHVf'd to me, 'The plan fib a small State where party Jef'linl doet 
Rot run high. Would it work well elsewhere?' And be added: 'Wht'i'r !P'8Vf' dt't'Uion. on 
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the legislature. The representatives of particular groups in the 
cabinet would have a guarantee of continuous tenure without refer
ence to the feelings of the majority of the legislature. Therefore, 
these members of the executive would at no time be under the 
necessity of being either efficient or honest in the administration of 
their departments or of actively co-operating with or of even main
taining a semblance of co-operation with their colleagues. As long 
as they kept their own particular group satisfied, their departments, 
for all practical purposes, could function as autonomous units bear
ing no responsibility to any other part, legislative and executive, 
of the government. These are not speculative exaggerations, but 
are real probabilities, as will be realized by anybody who has some 
knowledge of the working of local government or provincial govern
ment under diarchy in India. 

Apart from the practicability and desirability of further con
cession in this regard, it has to be emphasized that giving weightage 

17 "Modern Democral"iC!l," Vol. II. pp. 5J9--52O. Cf. abo. "At 3. former PresideD!: 
of the Confederation ob!lHVf'd to me, 'The plan fib a small State where party Jef'linl doet 
Rot run high. Would it work well elsewhere?' And be added: 'Wht'i'r !P'8Vf' dt't'Uion. on 

:=~d~olbZ atr:c.ototat: :h~ne'kec'itv!~l,~~~\s:~~=.f;I, r;Jotj~::'. ~5M~ 
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In the democratic procesS the fundamental assumption is the equal
ity of all voters and the entire absence of political privilege. In 
democratic methods there is neither any measure of intrinsic impor
tance nor any justification for attaching political weightage to it 
even if measured. The claim of Muslims to their being intrinsi
eally important to an extent greater than their numbers, would ulti
mately rest on the fact that their co-religionists ruled India for a 
long time. There is no way of judging of such claims, and once 
they are allowed and the strict rule of the equality of voters de
parted from, the situation is rendered chaotic. In such chaos only 
the strength of bargaining power would count. Fundamentally all 
oligarchies rest on the possession of superior force, political or eco
nomic, by a privileged class or classes. If the Muslims are such a 
class, and if the non-Muslims feel forced to accept their claims to 
political privilege, then, of course, there is no alternative to giving 
special importance to the Muslim voter. But the resulting political 
state would be not a democracy but a Muslim dominated oligarchy. 

It is clear from the above that not only is it not possible to ac
commodate the Muslims by ,giving them increased weightage in 
legislatures or in executive government, but also that it is high time 
that the method of weightage was itself given up. It introduces into 
the democratic structure an element of privilege which is objection
able in principle and which renders in practice stable government 
increasingly difficult. Weightage as a means of guarding minority 
interests must, therefore, be given up, and more direct methods 
adopted for the purpose. . Where weightage is asked for not in or
der to guard minority interests but in order to recognize the special 
importance of the members of a community, the claim must be 
firmly repudiated unless, of course, the majority feels itself really 
inferior, or is forced, for other reasons, to concede iL 

IX 

REGIONALISM 
- I '. 

THE other method by which it has been sought td; give 
weightage to Muslims at the centre has been that of adjustinlg, -for 
the purpose, the constitution and number of federating units.'" This 
approach results in attempts at increasing as largely as possible the 
number of federating units that would be dominated by Muslims 
and at keeping down the number of those that would be dominated 
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by Hindus. The CKatioo 01 the Province 01 Sind was a step in this 
direction. It bas been argued above that the CXJDSIitutioo 01 fed
erating units must follow the path 01 the creation 01 unilinguaI 
bomogmeous units. Given the facts 01 the Indian situatioo, the 
total units on this basis would amount. in the provincial ami, ID 
between 15 and 20, of ... bich the MusIim-dominaIed areas could 
not be Iargcr than one-third. The Muslim opposition to the efta

lion 01 these unilS might. therefore, be strong, and it is fOl' the 
Hindus to decide ",.hethc7 the constituent unilS 01 the __ Muslim 
region shall be denied the proper opportunities fOl' dcvdopment {(]I' 

an times in ortIa to main the Muslim region within the Indian 
federation. It is obvious that the maiD hardship ftSUIting from 
such a decision would operate 00 the Hindu pcopIcs 01 Peninsular 
India. 

It might not be poEhle to oppose, forever, the reammgmJml 
01 provinas, and even if the opp<Eition ..-as partly suc:cemful the 
non-Muslim anits in the federation would aI..-ays outnumber the 
Muslim units. Therefore, proposals have been made to reammge 
the federating unilS in such a manna that the desired weightage in 
federal government might be ~'CIl to Muslims. The suggm:iom 
have usually aimed at creating an intermediate unit between the 
primary fedcraling units, ic. the provinas and the Indian Statts. 
and the federation itself. The best mown of such proposals ~ 
the late Sir Sikanda Hyat-Khan's regiooal ~ and Prof. Coup
land's "regionalism." 

In Sir Sikanda H)"aI-Khan's Ou.tlir&es of • Scheme 0/1rulUu& 
Fednalioft, apart from the idea of regional zones, the most ~ 
cant proposals an:: (i) fOl' the a<sociatioo 01 provinas and Indian 
States in the regional authority, and (ii) for the maintma.na: of 
a certain ttpre!lelltatWn of communities in the COIIlp<Eiboo 01 the 
Indian anny. The regions amtcmplatcd by Sir Sikandcr Hyat
Khan an: seven in nmnber. Only two 01 these would be defi. 
nitdy Muslim regions. Thus Sir Sikander's regiooal division would 
not by itself have created the desired baJance between the nmnber 
01 Hindu and Muslim regions. He evidently cxpcct.ed to bring about 
a baJance of power between the two communities by balancing them 

. in the anny. The proposal of Sir Sikandcr Hyat-Khan regardiDg 
the CXlIIlp<Eitioo of the Indian anny is as follows: 

11l37} ~ =~..:t tt, :'dioa_~ !~':.'.:= ,!"l_ -!.:!.!-:-~ 
__ time IItnDgtb at the IDdiu Army t .... .......- at the .- __ 
_ tis as .. the bt of JaDIIU}', 1931, abaIl _ be cIiatarbaL TIIia __ 
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tiun' may be relaxed 'in the !!vent of a war or other: grave eJn.ergenry whieh 
may arise on account o~ a threat to the safety of the oopntry."JR 

It is unnecessary to' ;;omment on this provision at length. It 
shows the attitude of, an :eminent Muslim leader who was opposed 
to separation and who ran a comparatively successful government 
composed of eleJllents from all communities. The late Sir Sikander, 
by Indian standards, could not be labelled as an extremist. Yet he 
laid down as an essential of policy that the gains that had accDled 
to Muslims in army recruitment as a result of the tum of event:; 
since 1857 should be permanently stabilized in their favour, in the 
political sense. When the control over the army passes into Indian 
hands, the composition of the Indian anny need no longer be based 
on considerations of the safety of the British. There would be then 
no justification for continuing differentiations in recruitment to the 
army originally based on the measure of disaffection for the British. 
The insistence on a certain composition of the army could, in tJili. 
instance, proceed only from the conviction that the ultimate seat 
of power was the army' and that the recruits of a certain faith would 
be specially solicitous of the interests oi that faith and would al
ways listen to leaders of that faith. 

The idea of regions put forward by Sir Sikander fiyat-Khan 
is elaborated into a "regionalism" by Prof. Coupland. The elab
orateness with which this scheme has been developed and the source 
from which it emanates, necessitate a somewhat detailed examina
tion of it. We might begin with an enquiry into the current mean
ing of the term "regionalism" by which Prof. Coupland calls hi., 
sdieme. The regional idea and regionalisriJ. have attained a vogue 
in recent decades in many countries in the world, and seem to sat
isfy a widely. felt need in the orientation of social policy. A regional 
scheme, therefore, presumably starts with a bias in its favour. Be
fore conceding the bias, it is, however, necessary to sec whether the 
term is or is not being used appropriatelv. 

Regionalism attained prominence in recent year., in the first 
instance, in connection with the reformation of the areas of local 
government. In France, at the time of the Revolution, there had 
taken place rearrangement of local units on abstract principles in 

18 "Outliaes or Scheme of Indiaa Federation,' 
another eminent whC) aha OPJlO6I:S the idea. 
even rurt nder and suggests the 
Army; .. : he COIDpoliboa of the 
MUIlil'lu uslim 50%." 
and vke'Th~~!pnc:e Minister will be a Muslim if the Commander.in-Chie£' is a flQn-Muslim 

"A Tff'ary B.-tween India and the- trnitffi Kin~dom:' ,m. f~. !It, 1944. 
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disregard of historical. u.ociation or geographical unit}'. It was in 
France, therefore, that the demand 'for a regional regrouping of 
local areas was the earliest and the most widely heard. From the 
sphere of local government the transition to other domains of local 
grouping was but nattiral, and the extent of ground covered in re
cent years might he indicated by reference to the suggestion of thc 
English Royal Commission on the Distribution of the Industrial 
Population (1940) that the adoption of a region~l system would 
materially facilitate the soluiions of problems faced by it. In the 
U. S. A., with their vast expanse, thcir varied resources, and their mixed 
population, "regiona1ism" had a specially wide scope, and it is in 
the U. S. A. that regiona1ism has been most systematically studied 
and developed. The U. S. A. National Resources Planning Com-
mittee defines it in the following comprehensive fashion: ' 

"'Regionalism' is a clustering of environmenta.l, eeonomic, social and 
governmental factors to such an extent that a distinet consciousness of 

=~ i:f~ft~th:~i~~~' u~dn~ a':r:u}:~o=mf=~' ~= 
::n~t!~J =afn~ze:o a:: r:':~Y .Jdt fu~~~r ~:;~iop!\~gi~:l\!,~~n ~: 
If, phenoIrlcmon which bap, aJrMUly appeared aOfl taken fonn.'"19 

The term is now used also in the sphere of international OJ'· 

ganization as in connection with the Caribbean Conference or the 
wider proposals framed at Dumbarton Oaks. Here the word wa.' 
tISCd to denote the coming together, for certain economic and other 
common purposes, of the representatives of various political unit< 
in a geographical area. 

It is easy to see a common thread running through all 
these uses of the term. Regionalism is based on ties of com
mon sentiment, interest, or purpose which exist, and which, at least 
partially, have already become manifest. These indicate the bound
aries for the formation of a unit for a purpose, and the claim i. 
usually based on the greater propriety and efficacy of the regional 
unit proposed in serving a need than existing units. It might Qc 

added that in a large number of instances it is a claim to Rupplc
ment rather than to supplant existing units, 

Wc might now turn to an examination of Prof. Coupland'. 
proposa1s.'" The main features of Prof. Coupland's scheme are.. 
6rstlt, the creation of four regions called (i) Indus, (ii) Gang ... 
(iii) Delta, and (iv) Deccan, as the federating units of the Indian 
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closer to the Baluchi than to the Bihari, or the Tamil to the Oriya 
than .to the Bengali. 

Not that the Yeatts-Coupland regions are. really homogeneous 
from even the economic point of view. Mr. Yeatts, as the Census 
·Commissioner, should have known the large number of natural 
divisions in which the country has been divided, by Census Com
missionen; for many decades past, and should . have realized the 
large diversity within the four regions recommended.21 Rajputana, 
not only culturally but also geographically, does not form part of the 
Indus valley. Again, the uplands of Chota Nagpur and the Gond
wana area, included In the proposed Ganges unit, have nothing in 
common economically with the rest of that area. The Assam Hills, 
with their tea plantations, have little to do with the riverain econ
omy of East Bengal. And as for the Deccan, it is homogeneous 
<lnly in the sense that all the land lies between certain latitudes. 
The heavy rainfall strip on .the west coast, the rich alluvial lands 
<If Gujarat and the Tamil country, the extremely precarious tracts 
of the Bombay and Madras Deccan, are lumped together in one 
region which is supposed to be economically homogeneous, by 
Messr.<. Yeatts and Coupland. 

However, even if the quest of the homogeneous economic 
region had been successful, there would have been no justification 
from the political or the economic point of view for constituting 
a separate political unit of it. Whatever the basis of the regions, 
it may still be insisted that the purpose of their formation is political 
as they are proposed to be the most important political areas in 
future India; and an economic region, in the sense of a region with 
certain homogeneous economic features, has not on that account 
been ever suggested as suitable for becoming an independent or 
quasi-independent political unit by itself. The relevance of the 
reference made by Prof. Coupland to the T. V. A. in this connection 
is difficult to understand. There is no doubt that the T. V. A 
shows, in many respects, the desirability of planning economic devel
opment as a whole for a valley region. But the Tennessee Valley 
Authority is not an independent political unit, and its creation has 
not resulted in disturbing the existing political structure of the state' 
and the local government authorities over whose areas it operates. 
Even though the T. V. A.-is· Clothed with certain powers of gov

·ernment, it is built up and administered as a government corporation 
and not as a separate political unit. Legally the corporation is 
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under the control of the President of the U. S. A., and is regarded 
"as in no wise differing, except in degree, from any other adminis
trative office or agency. "22 While the authority has made strenUOUl 

attempts to gain democratic collaboration with existing public 
agencies and the people in the Tennessee valley, it "is not politi· 
cally removable by the local inhabitants through any agency or 
procedure they can use, and is accountable only to the federal 
legislature and executive."23 And this absence of political rela
tionship has been often claimed as one of the main factors in the 
success of the experiment. Moreover, it should be noted that the 
Tennessee Valley, a backward tract, could not have progressed if 
it had been a self-contained political unit It was the federal govern. 
ment with its resources that could alone have launched a scheme 
such as the T. V. A. 

The political implications of the regional authority experimen~ 
are best brought out in the following extract: 

II A regional organization, whatever "ita Hried form, .hollld not be eDII' 
~idered as a new fonn of sovereignty, even in embryo. It Deed never de'N'Jop 
to the stage where it will have eleeted oflicers, a legisla.tive body, and the 
power to tax. Consequently the region need not have fixed boundari... B:r 
the same token the region need have no definite body of citi.r.ena. Many citi· 
zens ma.y consider themselves as belonging to one region for one purpose and 
an adjoining region for another."24 ' 

The problems raised by economic planning today have nevC1 
been sought to be solved by attempting to llPproximatc political 

, areas to the economic. All that has been insisted is that the division 
of a political unit into administrative areas should not be allowed 
to come in the way of planning for larger regions, and that when 

\ 

necessary suitable sub-area governments or suitable joint authori
ties of various local areas should be set up for implementing an 
economic and regional programme. The acceptance of the idea 
that a political unit might be appropriately constituted out of the 
valley area of a river and its confluences might lead to political uni
fication of, for example, the Danube area; but such a proposal 
would not have justification in political facts and, indeed, would 
not be gravely made by any serious student. When it is proposed 
to set up a D. V. A. for the Danube Valley, all that is suggested is 
that the authority should derive clearly defined powers from the 
,·arious central political authorities in whose territory it operates. 
The measure of cogency in Prof. Coupland's proposal will be real
ized fully when one considers the feasibility or advantage of the 

22 H. Finer: liT. V. A. Leaaons for International ApplicatioD," I. L. 0., 19M, Po 146. 
23 Op. cit., pp. lJ7 .. 1I8. 
24 "Regional "Facton in N.tional PlanniDg' and Development," N.tfoul ae..an:- ec-

mittee. U. S. A .• 19i5, p. IX. 
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fonnation of political units in, say, North America on the basis of 
his regional proposals for India. The biggest political units would, 
in Ibis case, be the wbole of the MisWlsippi region from north to 
south combined in one, or, in the east, the basin of the St. Lawrence. 

When talking of regionalism it is nece$al"}' to remember that 
the regions formed on different tests would be different, and that 
the division of regional boundaries would not be the same even for 
all economic purposes. The National Resources Committee of the 
U. S. A. has exhibited, with a series of maps, how numerous are 
the tests that could be adopted and how different the consequent 
regions would be. 25 It is for this, among other reasons, that nobody 
advocates the setting up of even local area governments entirely on 
the economic crikrion. The Ihain insistence today, in either the 
local or the pTO\incial sphere, is that the administrative unit shaD' 
not ~ treated as the only basis for all activity, and that readiness I 
should be shown to facilitate co-operation between various authori
ties, and to set up, where n~, joint authorities for the pur
pose. The numerous considerations in this regard have been weD 
brought together in the fonowing paragraph from Dr. Fmer's study 
of the T. V. A. experinIent: 

"This .u.cu..iOD of the relationehip of the T. V. A.'. 0WI1 apeeiIIe ....... 
to ita eoneem. and responsibility for parts of the United States beyond itfl 
boundaries aroggest8 several eonclusions. Firat, that the Alathority'. .... has 
been n........ruy restrieted in order to ...,..,.., • sharp foens of at .... tion ~ 
ita resources and problems- 1!eeoDdly. that while lID .... of apeoial deftIop
m.eIlt need not necessarily be based upoa eleetrie power or the control of 
river, the developm ... t ageney moat have _ority and power to deal with ita 
problems in terms of the ..... that these problema &freet, """ th .... may he 
sab-areaa 01' trans·..... to meet speeiaI problema involved in each of ita ..... 
en.! pow..... A.mall valley anthority may have to fit into • larger entity; 
lID imm ..... valley may need snh-region&; plaiD and eonntry may need divi
sion; mountain ma.ssee may need a single eontrol t.boagh they are lIIIder sev
en.! 8Overeil!1ltiee- Thirdly, the delimitation of th ...... Ii.., to • v..-y large' 
_eat, in the diseretion of the Governm ... t; it depmds upon ",hat the Gov
ernment wishes to aeeure. Fourthly, anyone area is neeesearily embodied, 
in th. integument of the total ....,.,.,..u. ayotem of • _tion, is &freeled by tho 
rest of the economic system, even as it afJeets and eootributee to it; beoee. 
th .... must alway" he problema of adjustment. hd, fiBally, the mac:hiDery~ 
of adjustment may take the form of & voluntary agreem ... t between the devei-

T.G!v~=' o~'".h!ei!,,~.!;; tho laat - mnat be ..,.....ted loy 

Further, whereas geographical or economic factors might IIOIIle

times be allowed to mould the political pattern in an entirely new 
country, Ibis cannot happen in an ancient land where political tradi
tions and lines of afmities are already finn1y set.:n The whole trend 

<25 Op. ..... a..p_ xv. -..... ;. • 1'toomod Nat;oaaI __ " 

2fi Op. ........ 124-.25-
2'? Bow ~ .. 111 aDIIbIe to 0RI"'Iide po&tit::aJ bdan ftm, ... u.ae. ..,.... 

::: IIIiPj n. ~ by ~IO~' ~ ~.: d.epreblaa ill .-
,. dIe~ ..... ~ _heft. baUor~=~"'.-= _...ae ...... poIicy~_ ........... ~ . 
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of Prof. Coupland's discourse is to accept the existence of divergent 
sentiments as an established and unassailable political fact. It is, 
therefore, surprising that he should suggest the grouping together 
of several distinct areas into one political unit on the basis of such 
an irrelevant consideration as that they fonn parts of a river basin. 

For understanding the full significance of Prof. Coupland's 
regionalism it is necessary to take account of his proposal for 
setting up an "Agen~entre." The regional division and 
the ag!=ncy centrearecounterparts of each other. The powers 
of the Central Government in Prof. Coupland's scheme are to be 
.restricted to (I) Foreign Affairs and Defence, (2) External Trade 
or Tariff Policy, and (3) Currency. It is not expected to con
trol even railways or posts and telegraph. In the economic sphere 
the future state in India, as conceived by Prof. Coupland, would 
be no more than a custOins and currency union. The ordinary eco
nomic policy of all states today looks much beyond the instrument 
of the tariff. Discussions of even International Monetary Plans show 
how closely linked with one another are the various aspects of eco
nomic life and how widespread is the net of economic controls, even 
in countries with traditions opposed to regulation by the state. For 
economic planning the powers enjoyed by the Central Authority, 
as shown above, must be even more aU-i:lnbracing. According to 
Prof. Coupland's scheme, therefore, the effective unit for economic 
planning and policy would be, not the whole' of India, but each 
individual region. It is possible that even the Muslims would ob
ject to this separation of their two non-contiguous regions for vital 
purposes. And there is no reason whatsoever why the large non· 
Muslim contiguous block should be so artificially broken up. Eco
nomic planning is likely to achieve results in proportion to the area 
and the variety of resources it commands, and it is highly wasteful 
to restrict deliberately the area of the planning effort. . No demand 
has been made by any part of the non-Muslim area to plan for it
self as an independent entity. A proposal which, in the .supposed 
interests of unity, creates a fundamental division in a respect where 
none is even imagined, must indeed be curiously conceived. It might 
perhaps be said that there would be no objection to two contiguous 
regions more closely co-operating with each other than with the 
rest. But this, in effect, would amount to no more than arriving, 
only by a devious route, at the division of India into two regions, 
one Muslim and the other non-Muslim. 

For political purposes also the Region would be the dominant 
unit. . It would not be amenable to control from, the Central Gov-
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Prof. Coupland's proposals, it is clear, cannot be properly 
designated ,by the term "regionalism." His ·regions show no indi
cations, actual or potential, of a distinct political identity, and they 
are not at all suited to the purpose for which they are intended. 
They do not also solve any of the problems of federalism. The divi· 
sion of powers between the central and the provincial units is today 
rendered difficult by the Muslim apprehensions regarding the vest· 
ing of a dominantly Hindu centre with large powers. The Regional 
proposal does not really solve this difficulty. It makes the centre 
an Agency Centre. But this will still leave unsolved the problem 
of division of powers between the provinces and the Region. 
Presumably it is expected that the Muslims, being now given two 
dominant Regions as against the two of Hindus also, would con
sent to vest the authorities of the Region with larger powers than 
they would be prepared to give to the Indian Federal Centre. ,The 
Regions would thus become, for all practical peace time purposes, 
the independent units. The Regions are unsuitable units for these 
pUq>OSes, and there appears no reason why either Muslim or non
Muslim India should accept such an artificial and irrelevant divi
sion among itself. Thus the idea of the Region as an intermediate 
political unit is unacceptable because it corresponds to no political 
facts. ,.It does not create a unit which is, on ground of sentiment 
or any other political reason, likely' to be more homogeneous than 
the whole federation. The so-called economic grounds for the 
fonnation of the Regions are untenable and irrelevant. The pro
posed Regions are not really homogeneous; and even if they were 
so, there is .not the least justification for forming the areas of in
dependent political units on the ground of commonness of some 
single' geographic or economic factor. 

The association of the Indian States with Provincial areas, 
which is claimed to be one of the advantages of the Regional idea, 
could, it has been pointed out, be brought about more appropri~ 
ately at the stage of the formation of the primary federating units. 
The incorporation of such Indian States, as agree to this procedure, 
in the homogeneous unilingual federating unit would help the 
strengthening of these primary units and would serve as the proper 
transitional phase, it is hoped, for the eventual disappearance of the 
difference between the Indian States and non-State areas. Such 
an association of the Indian States with non-State areas, which are, 
from the point of view of language, culture, economic development, 
etc. similar ~ thernselves, would be mutually helpful and would 
make for a proper integration of federal units. It is also possible 

V:;..; 2.·N 4 
H5 
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IT SEEMS unfortunate that aU negotiators and framers 01 

schemes since the days of the Lucknow Pact have not learned fully 
the lesson of the history of that Pact. The Pact was based on the 
assumption of unity of purpose and objective in the larger political 
and economic sphere, and it was thought of as a once-for-all settle
ment. The Pact failed to last because such unity of purpose did 
not in reality exist. Political expediency rules the minds of negoti. 
ators at all particular times; but decisions or agreements arrived at 
by leaders today do not and cannot bind the future; and unless the 
evolution of the future is such that it accords with assumptions made 
in the. present, attempts must contiriuously be made, successfully Or 

unsuccessfully, to upset these decisions. If provincial boundaries 
are imposed today, which do "iolence to the aspirations of the peo
ple, no quiet ~ettlement within them can be expected unless continuo 
ously imposed by force from above. In the same manner if weight
age is gh'en now to elements which are numerically, i.e., demo
cratically, not important in the country or in particular parts, the 
result. of that weightage must continuously be maintained by force 
or di~tortion of some sort, or a revision of the artificial decision 
would be- inevitable. This is not to subscribe to the over-optimistic 
view that ultimately all arrangements tend to accord with funda
mental facts. It is merely to point to the important consideration 
that unless they do so accord, their maintenance can only be 
brought about by continuous use of superior political force, and, 
further, that unless the measure of such force is overwhe1ming, tht
political atmosphere will be continuously troubled by attempts and 
agitations at revision. The working of the phenomenon of ir· 
redentism in Europe provides a useful illustration in this regard. 
Therefore, any serious departure that is made from what is required 
to build up a properly grounded democratic federation in India in 
the cause of the placation of the Muslims is not likely to be ae· 
cepted for all times, or to prove stable. The attempt to render the 
federal government a weak government, the acceptance of the prin. 
ciple of weightage, the refusal to readjust provincial boundaries, or 
the creation of artificial intermediate regions in order to attain a 
balance of power, are all so fundamentally opposed to the require
ments of a modem democratic and federal state that any settlement 
arrived at today on concessions in this regard must be considered 
in the long run as lacking in stability. 
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sence, separation. There is no difference of opmlOn among Mus
lims themselves regarding the demand for special political privileges. 
All sections of Muslims are united in demanding a weighted 
political vote both at the centre and in the provinces. - Beginning 
with the claim to separate electorates for representation in the 
legislature, they have gone on to claim that they should have not 
only· weighted but also authenticated representations in all the 
cabinets. 

Muslim claims are incompatible with the formation of an in
tegrated political state; but it is. too late in the day to dispute the 
fundamental Muslim thesis. The term "nation" is so ill-defined that 
no time need be wasted on debating the cogency or otherwise of the 
"two-nation theory." It is at the same time incontrovertible that 
the Muslim claim to independent statehood has, in essentials, been 
already conceded by responsible leaders of Hindu opinion. The 
chief sign of the need for independent statehood is the claim to an 
independent foreign policy. This was completely conceded when 
responsible Hindu leaders actively stimulated and supported the 
Khilafat agitation and, incidentally, publicly defended pan-Islamism 
at the time. The possibility of independent statehood is established 
when a people can lay claim to a separate region. This claim was 
put forward in the plainest terms by leaders like Maulana Abul 
Kalam Azad (see above page 34) in asking for the separation of 
Sind, and was conceded, however grudgingly, by Hindu leaders." 
The claim born of the Khilafat agitation was given a habitation by 
the separation of Sind and was merely logically extended by the 
Lahore Resolution of the Muslim League. ' 

The Muslim claim must result in, at least, temporary separa
tion. But minorities would still continue to exist in the two Indian 
federations, and something must be said relating to their problems. 
The various directions in which minority interests might require being 
safeguarded are indicated by the elaborate system of gnarantee I of 

28 Report of the Committee Appointed by the All Parties Conference, 1928, Chap. IV. 

~m~edln;gesHIlno~in~hi~hecO~e~,ct!~~p~~e ~fteth:hd~~~od~nt~e c~~~~ti~ri!; sh~~{:leftt b~Y s;';:: 
pathized with? I, for one, am unable to s . . . 
say, who has at heart the interests of good 
doubt be said, as is done by the Nehru 
of separation, that the manner of putting 
of a proposal. I take exception to this position. I hold that t e manner discloses the 
motive, and that motive, far from being a small matter, is important enough to change 
the face of the situation. For it cannot be sainsaid that the main force which sets an 

~h~ti~~~~i~ti~nn i:t~~iobei~;~ Tt~ !~~iveit:ha~rli~~obehi~dtres. round the motive which br!~~~ 
ful one involving the maintenance of justice and peace op_ 
~rtunity for the punishment of an innocent minority, provinces and 
Mohamedan in Hindu provinces, for the sins of their ot er provinces."-
Report of the Committee Appointed by the Bombay LE"gIS a Council to Co-operate with 
thE" Indian Statutorv Commis~ion, para. 6 
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general and special rights built up by the League of NatioIlll during 
the first decade of its existence. The general rights guaranteed in 

,this system were the rights to (i) nationality, (ii) life, personal 
liberty, freedom of worship, (iii) equal treatment (a) before law, 
(b) in the matter of civil and political rights, (c) in law and in 
point of fact, (iv) the use of the minority language and adequate 
educational facilities therein, (v) an equitable share of public 
funds devoted to educational, religious, charitable purposes, etc., 
(vi) public employment, functfons, honours, exercise of profes
sion or industry. Among the special rights guaranteed in certain 
individual treaties were those relating to family law and personal 
status, local autonomy in religious and scholastic matters, and the 
formation of local, autonomous, political units in cases of regional 
concentration of minority populations. In connection with political 
and civil rights, equality was insisted on and proportionality, in 
such matters as a share of the funds spent on educational purposes. In 
the League of Nations arrangements' it is, however, nowhere held 
that fair or just or even generous treatment involved a more than 
proportionate share of political rights or of puhlic employment 
or funds. 

It was an· essential part of the policy evolved by the League 01 
Nations for the protection of minorities that the insistence on the 
just treatment of minorities should be joined to' an equal insistence 
on the loyal co-operation given by the minorities to the state. The 
Report of a Committee of the League of Nations, which pa'lSed in 
review the evolution of policy, has the following: 

. "The purpose of the Treaties was to ensure that the minorities ehould, 
for the future, enjoy conditions which would enable them, without Joee of 
their religious or cultural heritage, to bring to the State of which they DOW 
form a part, that loyal co-operation on which the Assf"mbly laid strees in its 
resolutions of 1922. In the view of the Committee, it is of great importance 
that nothing should be done to impair these principles. 

{lIn the second pla.ce, both the authors of the Treaties, and the Council 
in developing its procedure, have bpen at pains to avoid creating a situation 
whh;h would. place the Government of aDY State having undertaken obliga
tions, and any minority or me~ber of a minority within th~t State, in a ~i· 
tion analogous to that of parties opposed to one anoth(&r m legal or arbItral 
proceedings. 

liThe authors of the Treaties deliberately rejected any proposal which 
could give rountenanre to the conception of any minority fonning a fJeparate 
corporation within the State."29 

The Muslim claim, it should be noted; goes beyond even th~ 
claim to be ,treated as a separate corporation. 

·esl~:ean~ ~= 
in Questiou coaccminl tbe 

• 1931. p.- 180. 



MINORITIES 73 

The attempt of the League of Nations to guarantee minority 
rights failed because of the failure of the League itself. There has, 
however, been general agreement that the League of Nations' sys
tem was properly conceived. Any Indian federation or federations 
will include to a smaller or larger extent minority populations. 
Therefore, provision for the protection of minority rights would have 
to be made and would best be made on the lines of the above sys
tem. It has already been indicated that if it were not for the special 
claims of Muslims, there would be no iIJherent difficulty in provid
ing for the religious, cultural, linguistic, ete. development of th.c 
Muslims under such a system. 

Among minorities other than Muslim, the position of the De
pressed Classes deserves special attention. The problem of the De
pressed Classes is essentially a social rather than a political problem . 

. It is a problem almost entirely of the reconditioning of Hindu S0-
ciety. Political adjustments would not by themselves solve it, and 
if the social problem is dealt with successfully, the political problem 
would cease to exist. It is, however, obvious that proper guarantee 
of political and public rights iri law and. in fact would make quicker 
the movement of social forces within Hindu Society. Experience 
demonstrated that in Bombay province the reservation of seats for 
Marathas and allied castes was unnecessary as the voters of these 
castes exercised their franchise in such a manner as to send an ade
quate number of rep~esentatives to the legislatures. Ultimately, the 
special representation of the Depressed Cla.o;ses would become un
necessary in the same manner. In the meanwhile it has to be main
tained as long as this section of the Hindu fold remains definitely in 
a depressed social condition. Also, while it is considered desirable, 
on account of the large disparities in the educational and economic 
conditions of various sections of the community, to maintain some 
reservation in public employment, public educational facilities,. etc. 
for the less favoured classes, the claim of the depressed must receive 
special attention in this respect. It is likely that both in the improve
ment of eCOl)omic conditions and of social status large and assured 
public employment will help the Depressed Classes more than al
most any other section. 

Provision for the reservation of seats in proportion to num
bers in the population is something which is very different from the 
acceptance of weightage. Reservation does not distort the main 
facts of the situation. It merely means that the influence of some 
factors which would prevent a group from exercising its political 
power to the full, is by anticipation prevented, and the representa-
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noQ· proportioned to the st;ength in the group of the community is 
gu~ranteed.. Though reservation does involve departure from ac
cepted democratic principles, it is justifiable where, in a community, 
the constituent groups are on very different levels of social develop
nii~nt and economic power. 

Equally important with these reservations, is the obtaining of 
equality of treatment in fact for these classes in the use of educa
tional facilities and of public buildings, wells, etc. all over the coun
try. In these directions more is to be expected of a drive toward the 
creation of social consciousness both among the depressed and 
among the higher castes in Hindu Society. The state might not find 
it possible to do a great deal directly except by way of watchful, 
zealous action in activities and institutions directly or indirectly con
trolled by it. But the problem of the Depressed Classes is a major 
responsibility of Hindu So.ciety and consequently of any state 
where the Hindus find themselves with substantial political power. 
The claim of Dr. Ambedkar that the Depressed Classes should ob
tain special weightage and treatment if the Muslims obtain it, is 
both cogent and irresistible. If the Muslims can claim weightage on 
the ground of former superiority, the Depressed Classes could also 
ask for the .oppression of centuries being compensated for in a 
similar manne~. As our argument has so far 1Il0ved in the direc
tion of demonstrating the unwisdom of the grant of political privi
lege, this aspect of the question need not detain us. 

The other important minorities are mostly religious minorities 
such as Sikhs, Christians, Parsees, etc. The educational and eco
nomic conditions of most of these do-not, on an average, fall below 
the average of the populations in which they live. The main 
guarantees required by them are, therefore, equality of treatment, 
in fact, in relation to economic activity, public employment, share 
of educational expenditure, etc. Safeguards in these respects would 
have to be constitutionally provided. The tradition of respecting 
and giving effect to the personal law and custom of the different 
communities is a very ancient one in India, and would, of course, be 
continued. 

The two main aims of the system of minority rights are to 
provide for (i) the free development of the religious, cultural, and 
social life of the minority, and (il) the guarantee of treatment on 
an equal basis with members of the majority in sharing political 
and economic power and administrative posts and privileges. The 
administrative solution with regard to these that seems to be gen-



MINORITIES 75 

erally accepted as the most successful, is· the Russian one' of the 
creation of special autonomous groups and regions. The groups 
would be based on the special affinities within a region so that cer
tain types of schools, places of religious worship and social inter
course within that region would be autonomously managed by per
sons belonging to particular groups. Moreover, when a smaIl en
clave is dominantly populated by persons belonging to a particular 
group, an autonomous region for most purposes of local admin
istration could be specially created in favour of the group. The 
working of these types of guarantees are required in India chiefly 
in favour of .the Muslims in the Hindu regions, and the Hindus in 
the Muslim regiOnll. Special group institutions and special area 
units working autonomously would meet the fullest requirements of 
this case. The other important community in whose case the opera
tion of the idea of autonomous groups or regions would prove use
ful is that of the Sikhs. The tribal and backward areas constitute 
a special problem by themselves. In these the idea of the auto
nomous region would work successfully ouly if, as in Russia, special 
help and direction is given to their development from outside. I The 
members of other minorities are, for the most part, not heavily con
centrated in particular areas, and the concept of the autonomous 
region could not ordinarily be adopted for their needs. Even they 
could, where necessary, be formed into autonomous groups for spe
cific purposes such as' educational and cultural development. The 
second type of guarantee, tl).at of equal treatment, is the one chiefly 
required by other types of minorities. 

Providing adequately for the protection of the rights of minor
ities should not prove a difficult matter. the provision would have 
to be made for both the federation as well as for the individual fed
erating units. The problem of linguistic minorities would be a spe
cial problem for the federating units; for, however carefully the 
boundaries of the provinces or federating units are drawn, some 
linguistic minorities will be found within each such unit. . The pro
vision for the use of the minority language and of educational 
facilities through it on lines of the League of Nations' system, could 
easily meet the requirement. The operation of the guarantees in the 
federating units could be subject to the jurisdiction of the federal 
judiciary. This provision could apply also to the federal guarantees, 
hut these might, in addition, be referable to an international auth
ority as in the League of Natit)ns' system. 
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XI 

PROBLEMS OF SEPARATION 

THE differences between Muslims and Hindus in India rest 
on a deep-rooted sense of separateness. In religion and in social 
structure the divergence between the Muslim and Hindu folds is 
immense. In language and culture, especially the fonner, the dif
ference is smaller, but is in the process of being widened. This 
process of widening could be stopped only if the Hindus in Northern 
India were prevented from developing on original Hindu lines, and 
if the Hindus of Southern India accepted Muslim elements in their 
language and culture which they had historically succeeded in resist
ing. The possibility of unifying these two somewhat divergent unill 
into one state is made difficult by the Muslim demand for com
plete autonomy for Muslim regionS and for a large share of political 
power for Muslims everywhere else. The demand for the creation 
of Muslim regions and the demand that they should be practically 
free of central control arise from the desire to be free of the con
trol of a central government in which non-Muslim elements would 
be important. This can only be interpreted as meaning that even 
in the sphere in which central government wields powers, i.e., 
spheres which are, in the main, political and economic, Muslim in
terests are thought to be distinctive in character. A large section 
of Muslim opinion has gone on to the stage of demanding an in
dependent federation. Even the minority of vocal opinion that does 
not support this demand insists upon complete autonomy of units 
and freedom to secede at any time. . 

In these circumstances, it has to be considered whether the non
Muslims can offer any special concessions or privileges to the Mus
lims that would induce them to remain in the federation. A review 
of possible concessions shows that any further weakening of the 
powers of" the centre is most undesirable for both political and eco
nomic reasons and in times either of peace or of war. The grant of 
increased weightage in legislatures to Muslims is impossible whether 
in the provinces or at the centre. As a matter of fact the situation 
demands as quick a withdrawal as possible from the principle of 
weightage. Weightage and authenticated representation in the 
cabinets is even more unfair to other communities and more inimical 
to political stability and economic progress than weightage in legis-

. latures. The so-called regional schemes put forward to solve the 
problem are found on examination to have no sound basis either 
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in political or economic facts, and to be merely indirect ways of . 
weakening the p<>WCr of the central government and giving a weighted 
-share of political power at the centre to Muslims. Also these 
schemes involve the effective break-up of India into more units than 
two. The semblance of unity purchased at the cost of such con
ceSons does not appear worthwhile on any reasonable calculations. 
Therefore, if the Muslim masses in the Muslim regions fully sup
port the contentions of Muslim leaders, there seems no alternative 
but to face calmly the prospect of the formation of one Muslim 
and another non-Muslim federation within the present boundaries 
of India. 

Before we go 'on to consider the issues rerulting from bringing 
these two federations into existence, it is necessary to say something 
about the special problems of the Punjab and Bengal and of the 
Hindu and Muslim minorities in the two federations. Barring the 
peculiar problem of the Sikhs, which must be treated separately, the 
problems of the Punjab and Bengal are similar. The two provinces 
of Sind. and the North-West Frontier are overwhelmingly Muslim, 
with no Hindu population concentrated in any region contiguous 
to non-Muslim India. No difficulty, therefore, arises in the c0n

tinued existence of these provinces as separate entities. III the Pun
jab and Bengal, as constituted at present. the Muslims are in a 
rna jority, but large regions of these provinces are inhabited by non
Muslim majorities. The question, therefore, is whether the consti
tutiOn of a separate Muslim federation must lead to a splitting-up of 
the two prminces. It has already been indicated above that the 
problem couId be solved only on the lines of deciding by each group 
within the province which it considers as the dominant loyalty. At 
the time of the p:u1ition of Bengal, the unity of the Bengali-speaking 
people was gready emphasized. It was said that. whether they 
were Muslims or Hindus, Bengalis as a whole desired to share in the 
same administratjon and that both the communities would resent the 
division of the province into two. U, now, the Muslim Bengalis 
want to join the Muslim federation, they must either persuade their 
non-Muslim co-provincials also to join that federation or must 
separale the Muslim regions of Bengal from the non-Muslim regions 
of that province. Either the Benga\i Muslim or the Bengali Hindu 
must agree to part company from the bulk of his co-religionists in 
the Muslim or the non-MusIim federation or must agree to a parti
tion. It is obvious that if the Muslims as a body insQ on a sepa
rate federation, there can be no solution of the problem created 
dIerdJy in Bengal or in the Punjab on any other lines. 
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The problem of the Sikhs is even more intractable: The Sikhs 
do not form a majority in any region in India. It is, therefore, not 
possible in existing circumstances to form a province or a sub-prov
ince in a federation in which the Sikhs are dominant. There are 
certain districts of Sikh I;oncentration where they form a large part 
I)f the population, but in no case a majority. Political government 
having to be regionally based, it is difficult to see how an inde
pendent Sikh unit could be constituted. Also, if the ·districts of the 
Punjab in which the Sikhs are concentrated, but in which the Mus
lims are in a majority, decide, because of almost complete una
nimity among Muslims, to join a Muslim federation and the opo 
posit!; course is taken by the districts in which the Hindus are in 
a majority, it is difficult to see how the splitting up of the region of 
Sikh concentration between the two federations can be prevented. 
No special consideration could be given to Sikh interests in these dis
_tri~ts, becaUse this must lead to a denial of the ordinary rights to 
the non-Sikh communities who form large portions of the popula
tion of the districts. If the Muslims in a\l Punjab districts vote 
solidly for a separate Muslim federation, the only manner in which 
'the Sikhs can keep' their block intact in one federation is by voting 
to join the Muslim federation. In this case the frontier of the Mus
lim feder:ltion would rest on the Arnbala Division. If, however, 
they throw their weight' with the Hindus in the districts where the 
two together are in a majority and remain in the non-Muslim fed
.eration, then a solid vote of Muslims could stilI cut away from the 
-non-Muslim federation such districts as Lahore, Sheikhupura, 
Gujranwala, Sialkot, and Gurdaspur, in which the Sikhs have a 
large population. It is likely that these considerations of the con
centration of their population may weigh with the Sikhs, and that 
this situation might lead .the Muslims to offer the Sikhs some special 

. inducements in order to persuade them. to vote with the Muslims 
in the border districts in the matter of joining the Muslim fed
eration. Either way the Sikhs will find themselvQI' in a minority, 
and the moSt that .they can hope for is to obtain a sub-region in 
either one or both federations, in which they hold a position of al
most equal importance with both the Muslims and the Hindus. 
Such, in effect, was the intention of a scheme for the readjustment 
of Punjab' boundaries presented by a Sikh delegate to the Round 
Table Conference.3O In view of the distribution of their population 
it is for the Sikhs to consider whether they would rather have their 
'whole community in a Muslim federation or have the large bulk 

:4't A. Sch"moa of Rediltribution 01 '''e .Punj.b, MMnoraeclDm by S<trda:r Ullal SiD", 
Iodian Round Table Conference (Second SeMioa)· Proceedin ... Appenddr: XVII. 1m. 
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of it in a non-Muslim federation, leaving, however, substantial num-
bers in the Muslim federation. 

In Bengal and the Punjab or the region inhabited -chiefly by 
the Sikhs, just as in the case of the geographical entity of India, a mere 
general plea of integrity can be of little avail; for any integrity that 
is alleged to exist so as to affect the immediate political situation, 
must exist as a political fact and must be reflected in the political 
sentiments of the people inhabiting the regions. The agitation' 
against the partition of Bengal rested on the e1ear basis of the senti
ment of the people in favour of the integrity of Bengal. H, with change 
of times that sentiment has changed materially, and there exists a 
sharp division based on religious loyalties which leads the two sec
tions to prefer to join two separate federations, there seems no 
possibility, without coercing one or the other section against its will,. 
of achieving a maintenance. of this integrity. The sentiment of in
tegrity cannot be expected to have force if expression is not given 
to it by the ~pulations directly concerned. It is, therefore, not a 
question so much of what either Muslims or Hindus outside the two 
regions feel, but as to which is considered to be the dominant loyalty 
by the people of the region themselves. 

It has been pointed out with much reason that everi if a 'de
cision were taken to form more than one federation, the problem 
of Hindu-Muslim relations would not disappear. The Muslims in 
the non-Muslim federation would be very considerable in numbers, 
and the proportion of Hindus in the Muslim federation would be 
substantial. In some areas such as the residual portions of Bengal 
and the Punjab, the proportions might be specially high. Therefore, 
it is said, the conStitution of separate federations is no solution to. the 
problem of the relations between Hindus and Muslims. It has been •. 
emphasized in the discussion above that this problem is not to be- .. 
visualised, in existing conditions, as a problem of dealing with a 
minority, and cannot be effectively tackled with the technique devel
oped in this direction. The whole trend of Muslim demands shows 
insistence on a separate set of political afliIiations and objectives 
which are very different from those of non-Muslim residents of 
India. The divergent interpretations of fundamental political in
terest create in India a situation which has no special concern with 
safeguards of minority rights. The constitution of the two federa
tions cannot abolish the existence of minorities, but it would· help 
in restoring the status of a minority problem to the Muslim-Hindu 
relations in the two federations. In the non-Muslim federation the 
residual Muslim population will in proportion be of a magnitude 
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-which can be, considered as definitely a minority. All the guar
antees and safeguards pertaining to a minority would be granted 
to it without it being fdt incumbent to give to it a politically privi
leged position, The majority will determine, in the main, the gen
eral framework of economic and political conditions, and the minor
ity might be expected loyally to accept them so long as all special 
interests or activities pertaining to itself were duly safeguarded. Cor
respondingly, the Hindus and other non-Muslims in the Muslim 
federation would accept the fact of the Muslim point of view domi
nating the political policy of that federation as part of the expected 
and normal course in their political status. They would affect this 
point of .view only to the extent that their numerical strength entitled 
them to. For the. rest they would have to be satisfied with the 
safeguards and guarantees in behalf of cultural and other inter
ests correspOnding to the safeguards and guarantees obtaining for 
minorities in the non-Muslim federation. While, therefore, minor-

_ ity problems would still have to be faced by the two federations, 
there is little doubt that the sharp conflict between· important in
wrests would be very largely removed and the two separate federa
tions 'would be put in a position of attaining, each for itself, unified 
political policies, and of being able to implement them vigorously. 

It is sometimes complained by Hindus that in the event of a 
..ep:u-ate MllSlim federation coming into existe!1ce, the interests of 
their C;O:i-eIigionists in those regions would suffer grievously. The 
proper maintenance of minority guarantees depends essentially on 
two factors,-the temper of the majority and the extent to which 
it feels it necesiary because of either internal or external conditions 
to respect the gUarantees. That the majority should itself fed 
bound to treat co-citizens with respect arid consideration is ob
";OUR1v the best guarantee. Under existing conditions the need felt 
by the majority, because of internal or external con.iderations, to 
respect the guarantees is an additional salutary safeguard. It i. 
said that the presence of the British safeguards minority rights to
day in a certain measure. This guarantee will, it is presumed, 
vanish. In the future, the predominantly Muslim and non-Muslim 
regions will obviously be constituted into separate federating units 
whether they form part of one federation or not. It is a moot ques
tion as to whether Hindus in the Muslim units will be better treated 
if the· Muslim units have a separate federation with an independ
ent non-Muslim federation as its neighbour, or if they form part of 
one' federation of Muslim and non-Muslim units. If present ex
perience counts for am'thing, the complaint< made by the HindUll 
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in Sind .... the Hindus in Bengal and the· Pnnjab do not provide 
proof of any effcCtiw: cni<llttll1mt of procectiw: safegnards ~ 
of the operation of the British guar.mtee or of the amtinw:d in
tegrity of an Indian Empire. The Muslim League has also 0ffi
cially axnplained that the rights ol Muslims were not at an looked 
after by Governors in the provinces in ~-bich Congress caIlinra 
held power. On the other band, it is relevant to note that the 
Hindus in the Dominions ol the N"u.am bad a better guarantee ol 
good treatment when an indq>endt:nt M3ratha federation -exiskd 
side by side than they havt: today or CVtt bad during the last hun-
4ruI year.L Therefore, while it would be too much to say that the 
c:mtence of sepante federations would neasmily better the CXIIl

ditions of Hindus- in the Muslim regions of India, at Iea1!l .there 
semJS no sufficient reason to beIiewe ddinitdy to the mntrary. In 
the last analysis, the position of either Hindus or Muslims as minor
ities is dependent on their own strength in the particular region and 
on the effectiveness that their co-rdigionisIs in other regions show 
in resenting iIT-treatment. It is dependent, that is, on the feeling 
of solidarity within each religious group. and its capacity for d
fective political action. These are factors J.argdy internal to the 
roostitution of the social or. religious group. and they would not 
be much affected by either the maintcnantt of the integrity of 
India or the splitting of it into two federations. 

In addition to these intcmal guaranta:s it seems desirable to 
pnwidc for an external guar.mtee in the shape ol possihIe n:view ol 
the working of minority safeguards by an international 0rganiza
tion. The talk regarding "hostage" populations that has br:m in
duIgm in by responsible politicians in India, fonsbadows the pal

sibi1ity ol c:onstant friction, on this account, between the two fed- . 
eratioos. H the Muslims in the noo-Muslim federation habitually 
looked to the Muslim federation as the protcdOI" of their rights, and 
Hindus and othcn in the Muslim federation similarly to the non
Muslim federation, a situation would be CKataI in which the two 
federations would be bound to come into conBict continuously. 
The only way in which this oouId be avoided would be to vest, 
DOt a particular political state, but an international antbority with 
the role ol protector. The rcsanbIance ol this aspect of the Indian 
situation is very cIooe to that CKataI in Europe by the Treaty of 
Berlin. The following ckscription of the origin ol the Leagnc ol 
Nations' system, makes dear the IICCCIIIity ol an intanabonal agmcy 
in this matter: 

"Ill tIoe _ ....... it • __ tIoe.,- ____ ....... ,. 
_teemc tIoe ~ aI tIoe Uau.. ... far ~ ___ 

F. L F. 6 
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effective was planned with a view to a.voiding one b'Teat -difficulty which' b'ad' . 
been felt in connection with the parallel clauses of the Treaty of llt-rJin 01 
1878. The obligations relating to the treat.ment of minorities undertaken by 
certain States by the terms of that Treaty were undertakE-II by the individual 
States signatory of the Treaty. A~rdingly, any question concerning. the 
execution of those obligatioDfIi was the concern of the individual States iii 
question. The result was inevitably that any action takeD by the Statce 
in question for the benefit of the minorities was likely, in fact, to be baaed 
or, at best, was certain to be generally believed to be b8.8ed, not simply OD 
their desire to see that the rights of the minority were properly safeguarded, 
but on consideratioDs arising from their individual political interests. The 
authors of the Minorities Treaties found in the cfPation of the League the 
means pf escaping from this difficulty, and ·the systE>ID which they devised 
WQ.8 intended to ensure that, in the future, action taken in dpfen<!e of the 
rights of minorities should, both in fact and in public opinion, he taken witb· 
out reference to the special interests of any individual PowerR. At the game 
time, they secured the not lees essential result that the loyalty of the minor·. 
ities to the State of which they form a part should not b ... pxpo~('d to the 
special temptations arising from .. faeulty of direct intervention jZiven to a 
neighbouring State with wh,eh they might have special affinities or rarE' or 
of sentiment."3l 

Note: A statistical examination of the size of Muslim and 
Hindu minorities in the possible non-Muslim and Muslim federa
tions is difficult because it is not possible to determine;. with certainty 
the ar.eas that might be contained by the two federations. Even 
the assumption that all areas in which Hindus constitute more than, 
half of the total population will form part of the non-Muslim fed
eration, and the areas in which Muslims are in a corresponding pro
portion will form part of the Muslim federation, leaves out the prob
lem of areas in which neither Hindus nor Muslims are in a distinct 
majority_ An attempt might, however, be maile at indicating the 
possible range al1d the probable proportions. Confining attention 
to statistics relating to districts in British India (for details see Ap
pendix) it is found that in all the districts in which Hindus (onn 
more than 50 per cent of the population the proportions of the two 
communities in $e total population of the districts are: Hindus 81.3 
per cent, Muslims 12.3 per cent. The corresponding figures' for all 
the districts in which Muslims are in an absolute' majority' are: 
Muslims 71.7 per cent, Hindus 23.8 per cent. On the added assumption 
that all the districts in which neither Hindus nor Muslims are in an 
absolute majority will join the non-Muslim federation, the 'result
ing proportions in the non-Muslim federation will be: Hindus 77.0 
per cent, Muslims '3.2 per cent. On the other hand, if all th= 
districts are taken to join the Muslim federation, the proportion of 
the two communities in that federation will be, Muslims 6',5 per 
cent, Hindus, 25.2 per cent. On the basis of th= calculations it 
might be safe to assert that it-is highly unlikely that the proportion 
of Muslims in the non-Muslim federation will be larger than one: 

31 Op. cit., p. lao. 



:I'I!UERATlNG INI,IA 

effective was planned with a view to a.voiding one b'Teat -difficulty which' b'ad' . 
been felt in connection with the parallel clauses of the Treaty of llt-rJin 01 
1878. The obligations relating to the treat.ment of minorities undertaken by 
certain States by the terms of that Treaty were undertakE-II by the individual 
States signatory of the Treaty. A~rdingly, any question concerning. the 
execution of those obligatioDfIi was the concern of the individual States iii 
question. The result was inevitably that any action takeD by the Statce 
in question for the benefit of the minorities was likely, in fact, to be baaed 
or, at best, was certain to be generally believed to be b8.8ed, not simply OD 
their desire to see that the rights of the minority were properly safeguarded, 
but on consideratioDs arising from their individual political interests. The 
authors of the Minorities Treaties found in the cfPation of the League the 
means pf escaping from this difficulty, and ·the systE>ID which they devised 
WQ.8 intended to ensure that, in the future, action taken in dpfen<!e of the 
rights of minorities should, both in fact and in public opinion, he taken witb· 
out reference to the special interests of any individual PowerR. At the game 
time, they secured the not lees essential result that the loyalty of the minor·. 
ities to the State of which they form a part should not b ... pxpo~('d to the 
special temptations arising from .. faeulty of direct intervention jZiven to a 
neighbouring State with wh,eh they might have special affinities or rarE' or 
of sentiment."3l 

Note: A statistical examination of the size of Muslim and 
Hindu minorities in the possible non-Muslim and Muslim federa
tions is difficult because it is not possible to determine;. with certainty 
the ar.eas that might be contained by the two federations. Even 
the assumption that all areas in which Hindus constitute more than, 
half of the total population will form part of the non-Muslim fed
eration, and the areas in which Muslims are in a corresponding pro
portion will form part of the Muslim federation, leaves out the prob
lem of areas in which neither Hindus nor Muslims are in a distinct 
majority_ An attempt might, however, be maile at indicating the 
possible range al1d the probable proportions. Confining attention 
to statistics relating to districts in British India (for details see Ap
pendix) it is found that in all the districts in which Hindus (onn 
more than 50 per cent of the population the proportions of the two 
communities in $e total population of the districts are: Hindus 81.3 
per cent, Muslims 12.3 per cent. The corresponding figures' for all 
the districts in which Muslims are in an absolute' majority' are: 
Muslims 71.7 per cent, Hindus 23.8 per cent. On the added assumption 
that all the districts in which neither Hindus nor Muslims are in an 
absolute majority will join the non-Muslim federation, the 'result
ing proportions in the non-Muslim federation will be: Hindus 77.0 
per cent, Muslims '3.2 per cent. On the other hand, if all th= 
districts are taken to join the Muslim federation, the proportion of 
the two communities in that federation will be, Muslims 6',5 per 
cent, Hindus, 25.2 per cent. On the basis of th= calculations it 
might be safe to assert that it-is highly unlikely that the proportion 
of Muslims in the non-Muslim federation will be larger than one: 

31 Op. cit., p. lao. 



FEDERATING INDIA. 

boundaries, and a person cannot owe allegiance simultaneously to 
more than one independent sovereign state. Further, each person 
is ordinarily entitled to the rights of citizenship of the political state 
to which he belongs by birth, residence, etc. The acceptance of the 
concept of nationality, carried as a personal attribute of the mem
bers of a group and denied to its non-members, involves the up
setting of the entire basis of the organization of modem states. It 
involves the denial of the right of nationality to persons outside a 
group in a state in which the members of that group are in a 
majority and hold the dominant political power. This runs counter 
to tho' very first essential general right guaranteed to all minorities 
in the League of Nations System. The League of Nations guarantee 
relatin~ to the "right of nationality" provides that, in the case of 
new states, persons habitually resident in the territory of the state 
or having rights of citizenship in it at the time of its creation, will 
acquire ·the 'nationality of the new state, and that all persons born in 
the t~iritory of the state and not born nationals of another state 
shall ipso facto become nationals of such a state. Without the en
forcement Of such a provision, large (numbers of persons in some 
stateS will never acquire any nationality. 

On the other hand, nationality considered as ~e permanent 
indivestible personal attribute of membelll of a community or reli

,gious group will mean that members of such a' group who perma
nently reside in areas where their group is not in a majority, will 
never acquire rights of nationality of the state of which they are 
permanent residents. They must, consequently, be always treated 
as aliens, and such provisions as those for the protection of minor
ity rights can never become operative in their favour. ·No special 
protective rights can be created in favour of persons who do not 
profess to be nationals of the state in which they reside. In view 
of these considerations it is impossible to accept and give effect to 
the above definition of nationality for' the purposes of practical 
political organization in the modem world. The right of nation
ality for this purpose must be defined as in the League of Nations 
System, and all persons having that right must also have equal 
political status without distinction of race, creed, etc. 

In democratic procedure, with the principle of universality and 
equality of voting rights, is equally implicit the principle of the rule 
of the majority. The only basis for the reaching of decisions in 
the democratic process is that the voice of the majority shall prevail. 
Except in a limited number of special circumstances, it is the simple 
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brought into eximnct: to determine the manner in which the do
tailed count of votes in disputed caseS shall be taken and an inde
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main problem that is likely to arise is the cutting off of the Bengal 
block from the rest of the territory in that federation. Obviously 
there is no means by which the difficulty of non-contiguity couid 
in tJili' case be got over. It would be for the Bengal Muslims to 
decide whether they should form parts of a Muslim federation whose 
interests will lie chiefly in the north-west, rather than that of a 
bigger non-Muslim federation which is contiguous to itself and i> 
much la~ger. 

It is obvious that in case the separation comes about by mutual 
agreement, it would be possible for the two federations to enter im
mediately into a number of understandings with regard to such mat
ters as communications by land, sea or air, and even perhaps with 
regard to a Customs Union. It has been suggested that some ex
change of populations might take place as between the main Hindu 
and Muslim blocks. The experience of large forced migrations of 
this character has not been very happy so far, ;md even the ex-

. change brought about between the Greeks and the Turks is reported 
to have been only partially successful. Except, perhaps, in the im
mediate vicinity of the border, any large interchange seems un
likely. Further, if, as has been pointed out, it is correct to say that 
the main grievance of the Muslims is not so much the lack of guar
antees as a minority but the fact of minority status itself, the for
mation of a separate Muslim federation should go far to remove 
that sense of frustration. The Muslim minority in the non-Muslim 
federation ·would also be reduced to a comparatively small propor
tion, and it is likely to accept, in the event, the principle of major
ity rule with greater readiness. Given proper guarantees of fail 
treatment and proper execution thereof, the ease with which a 
state is able to deal with any continuously recalcitrant minorities 
would depend entirely on its strength and internal cohesion. The 
separation of the Muslim federation should make for both these to 
a much larger extent than with the present stafe of tempers in 
India' as a whole. 

XIII 

THE NEXT STEP 

THE whole of this discussion rests on the acceptance of certain 
principles which are usually called, democratic. It rests on the as
sumption that in the formal exercise of political power all the adult 
inhabitants in a region are placed on a footing of equality, and that 
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the fundamental decisions in all respects are such as will obtain the 
assent of a majority of inhabitants in a region. At various times 
it has been alleged that the democratic principle is unworkable in 
India and that some modification thereof is necessary. Of no s0-

ciety in existence in the world today could it be said that repre
sentative democracy works with ease and certainty within it. In 
India, of course, the difficulties are even greater than elsewhere. 
Poverty and ignorance, which are ·obstructive to the proper opera
tion of the democratic principle everywhere, are perhaps more wide
spread in this than in any other important country. The same 
might be said of lack of continuous traditions of self-government. 
In addition we have special features, the chief among which are the 
caste structure of Hindu Society and the place of the Depressed 
Classes in it. The wide variations in the quality of the Indian 
population in every kind of development must also act as a con
siderable handicap. Granted all this, it is yet difficult to find an 
alternative to the democratic way. Democracy might not work 
smoothly, but in its general introduction lies at least the possibility 
of well directed social and political development in the future. 
Those who oppose it will, on examination, be found to do this 
mostly on obscurantist or interested grounds. The plea of the spe
cial importance of a group or a people is usually the plea for the 
creation or retention of political or economic privilege. AIl con
crete suggestions for a departure from the strict application of 
democratic principles will be found, on examination, to be no more 
than devices to distort the location of political power away from 
that determined by the ordinary democratic pattern. It is per
haps not necessary to labour the point further, for it is not too 
much to expect that at the end of a war in which Indians have 
Cought side by side with others, supposedly in the interes1s of the 
surer establishment of democratic principles, the fundamental posi
tion will not be allowed to be denied. 

We do not, of course, refer to any special constitutional ar
rangements. The type .of political machinery is for each people 
to decide. What is emphasized is that all main decisions regarding 
allegiance and the mode of governance must, in the ultimate 
analysis, be tested by reference to the will of the people in a region, 
and that no peaceful way of properly ascertaining this other than 
that of counting of votes has yet been generally established as safe. 

The views put forward so far have been actuated not by any 
desire to be satisfied with the attainment of a political unit cover
ing less than the present extent of India, but by the conviction that 
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political rule with the Muslims is a proposition that is fair aod hon
ourable to both sides; but to say that Hindus would readily submit 
to Muslim rule is humiliating to one and insulting to the other. In 

, the same manner there can be no talk of traosferring a part of aoy 
dominantly Hindu region to Muslim rule against its wishes. Trans
fers of territories by negotiations or by succession under dyn~tic 
rulers have been likened by morally indignant historians to treating 
humans as chattel. The fundamental nature of the traosfer can
not change, because what happens takes 'place not between two 
dynastic rulers, but between leaders of political parties in a hurry 
to reach a settlement. If there is a fundamental incompatibility 
between two peoples, no concessions and no temporary' agreemenlll 
can really briDg about a union. 

It must further be remembered that any party which starlll 
negotiations with saying that it must at all costs reach agreement, 
places itself in an impossible position, entirely at the mercy of the 
other party. The events leading to the framing of the 1935 Act 
have taught some lessons in this direction. The Princes were satisfied 
each with his own State. The British Indian Provinces seemed to 
be eager to win them over to join the federation. The result was 
a number of concessions which doomed to ineffectiveness the federal 
government even before it was formed. The negotiations with Mus. 

- lims since the repudiation by them of the Lucknow Pact point to 
the same moral. The Hindus, following the will~o' -the-wisp of joint 
electorates, made concession after concession which entrenched the 
position of Muslims leading to the Award of the Prime Minister. 
It seems likely that men of good-will among the Hindusmightnowfol
low the phantom of. Indian integrity and agree to a: basis which 
would prove fundamentally unsound for any political organization. 

The non-Muslims as a body have accepted the established pat
tern of political evolution. Any demands from their side, such as 
the reformation of federating units, do not involve a departure from, 
or a break, with, the general lines of probable development of a 
federation for India. The demands of Muslims create a situation 
where the only alternatives seem to be (i) concessions which will 
permanently render impossible the building of a healthy democratic 
state, or (ii) the formation of two federations in India. The 
obvious course for the non-Muslims is to state what appear to them 
to be the fair aod just conditions on which all elements could live 
amicably in an Indian federation, and if these conditions are un
acceptable to Muslims, then tegretCully agree to separate. Of 
course, there will have to be an agreement even in respect of the 
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principb and proccdun: to be followul in bringing about the 
separation. Unkss any extraordinary claims an: put forward, agree
ment regarding the latter should DOt be difIicuIt, and· a joint scheme 
for the two fedc:ratioos oould be placed before the British. 

The position of the ~ Staks nttds to be simultaneously 
clarified. It liz bttn indicaud earlier that the acttptance of the 
status given to the Indian Staks -in the 1935 Act is inimical to 
Indian prognss. "IhlI is a view with which the Muslim League 
would presumably agree. A federation in which the participating 
units an: divided into distinct cIaH:s must lead, iii working, to a 
large number of difficulties. The administration of economic c0n

trols during the war liz DOt bttn smooth because of the claims 
m the Indian State!. The Indian federal govamnmt would have 
oeithcr the power IlQI' the strength, ~ together by the prcscut 
Gooo !DJ1t:ilt of India and the VJCCrOy, as the repre;entative of the 
paramount power. In a Ioosc federation the c:mtJe would lind it 
much mon: difficult, than UIldcr the prcsc:nt Govanment, to deal-with 
the Indian State!. It is, therefore, ~ to define the fair terms 
CD which it would be worthwhile for the British Indian federating 
units to seek to federate with the Indian States also, and in the 
absence of agmmeot it would be ~ to contemplate a fed
eration in which the Indian Staks do not enta'. 

The pa;sibility of ~ with the Indian States mo
garding these terms and am the p&ibiIity of non-agreement with 
MmIiIm ttgarding the principks and proccdun: of separation must 
both be COIlkmplatcd. It is ~ that a position of deadIocl 
is not allowed to be reached, and that 9OIIlt! mwse of suitable 
pa;itive action is ernlved cvm in this cwent.. The only realistic 
!iII:p to be taken at such a tim<: is to try and form as large a nuclear 
federation as ~ CD an agreed basis, ,.-bich, while guarantering 
mnsiderable autonomy to constituent units and the protectioa 
of minority and other inkn5Is, )'U leads to the fonnatioa of a 
fcdm.l govumnent stroDg enough to discharge the-obligations of a 
IIlOdon state. In the fonnaticm m such a nuclear federaticm the 
Indian Stalls wiD, in the fust instana; haw: to be ignon:d.. Among 
the new federating unils, Hindu Bengal, Bihar, ()rig;a, the Hindi 
and Hindustani block of the Gangetic basin, Hindu Punjab, 
Gujarat. and Afaharashtra may be counted OIl as original uni15. 
In spite of the talk m Dravidistan. Kamatak, Andhra, TamiJnad, 
and Kttala should be persuaded without much dilIiculty to adhere.. 
Asun am would meR probably aJIIIC in. Such a cornpnation, 
with or without any Indian Staks willing to join it, oould etttai:oIy 
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demand from the British the fulfilment of their promise to with
draw. It would be an easy thing for these groups of Indian peoples 
to offer guarantees for the proper treatment of minorities; for in 
the past, the people of most of these territories have shown them
selves tolerant and even hospitable to peoples of other faiths. The 
minorities' guarantees and the guarantees to the Depressed Classes 
could be even placed under the surveillance of any competent 
international authority. No attempt need be made to specially 
induce any Indian State embraced within this territory to join 
the federation by concessions which would weaken the federal 
authority. At the same time, readiness should - be shown to 
make such adjustments as might be necessary to suit the spe
cial conditions of Indian States in order to enable them to join 
either the federation or, even better, the primary federating 
unit to which they properly belong. Once such a nuclear 
federation is formed, it might only be a question of time for it to 
gain the adhesion of other units and to grow in area and strength. 
Once such a federation is formed, it will also be in a better position 
to negotiate with Indian Muslim regions and to offer them terms 
and guarantees for bringing about a union which they would think 
both fair and effective_ Also it would be only a federation that 
grew -in this natural manner that would have the capacity of ex
panding still further, and gaining the adhesion, in time, of Ceylon 
an<l of Burma and lands beyond Burma and playing its proper part 
in the affairs of South-Eastern Asia. It has been often said that the 
modern epoch is one essentially of the -federating idea. Federal
ization is a process of continuous growth and adaptation. It does 
not remain content and could not remain content with any particu
lar geographical limits, however well defined, but tends to flow over 
the boundary. To be capable of this, it is, however, necessary that 
the formation of the original nucleus and the process of later ac
cession shall be both natural and voluntary and not doctrinaire 
or eXter:nally imposed. Even among old historical sovereign states 
there are now ta1ks of federating. Therefore, any agreement to 
separate now must not be taken as meaning a necessary separation 
for ever_ An agreed separation today envisages the possibility of an 
agreed union tomorrow_ A forced unity toc:Iay makes inevitable 
disruption under cC?nditions of stress in the future. 

It might be urged that -the British would never agree to the 
process indicated above. It is difficult to see why, if they arc honest 
and sincere, they should obstruct it. When the British promise 
withdrawal from India on the attainment of agreement with proper 
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safeguards for minorities, they cannot also impose as a necc.'lSM)' 
condition of fulfilment the obtaining of these conditions for the 
whole of India simultaneously. If they did so, they would patently 
lay themseIves open to the charge of insincerity; because it could 
be proved that they knew this condition to be impossible of ful
filment. They must fulfil their offer towards any substantial group 
within the present Indian Empire which shows its willingness and 
ability to form a modern state of adequate strength, and which 
gives·a11 the guarantees that the British desire. Indeed, a .counter 
offer in these terms from the Indian people would be the best test 
of British sincerity, and would also be the necessary first step in 
political organization of non-Muslim India whether the British are 
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moneylenders and other financial interests. These interests have now 
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lim rule: They have been indifferent to the exercise of political power 
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,parties connected with them so that they might, consolidate and ex
pand the position gained during recent decades. Therefore, they 
might not be as keenly interested today in maintaining the dead
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orientation of political aimS" and methods, that we could look for
ward to being lifted out of the present morass. 
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figures non-comparable. 
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group as a whole and not for each State separately. The cIassifiea
tion in the map of such States has been based on data relating to 
contiguous States or districts for which full information was 
available. 

In the table, P <= Province, S = State, and C. P. = _Commission
er'sProvince. 
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