Party Building in a New Nation: The Indian National Congress

Myron Weiner. University of Chicago Press. 1967. 

Chapters 1 and 22

(permission not yet obtained)
1. THE PROBLEM

It is surprising that so few Western scholars and government officials have given attention to the problems of party building in new nations. In contrast, enormous attention has been given to the problems of creating effective bureaucracies or building armies or, more recently, establishing new educational institutions. This is especially surprising when one considers the American commitment to the creation of democratic societies and when one recalls that communists in the developing areas have given so much attention to questions of political organization.
It is often presumed that while bureaucracies, armies, and educational systems are created in a conscious, deliberative fashion, parties are the products of historical change, impersonal social forces, or personal ambitions. Scholars generally describe parties as the outgrowth of parliamentary institutions, the result of the establishment of adult suffrage, the product of ideological movements, or the consequence of forces of economic modernization- almost never as the product of a deliberate human act.
But parties are, after all, instruments of collective human action no less than are armies, bureaucracies, and universities. In one sense, of course, parties are an outgrowth of the modernization process, for with modernization individuals begin to participate in public life and the entire pattern Of government-citizen relations changes. But parties are also creatures of political elites - either politicians trying to control governments or government elites trying to control the masses. In .competitive systems, parties are organized by politicians to win elections; in authoritarian systems, parties are organized to affect the attitudes and behavior of the population. In either instance an organizational structure must be forged, money must be raised, cadres recruited, officers elected or selected, and procedures for internal governing established and agreed upon. In short, party building has a logic of its own.
In this study we have looked at the Indian National Congress as an example of party building. The Congress party of India is surely one of the most successful political parties to be found anywhere in the developing areas. Its success in recruiting political workers, in resolving internal conflict, and, above all, in winning four successive national elections has made it possible for India to sustain stable and relatively effective government at the local, state, and national levels since independence was achieved in 1947.
Moreover, the Indian National Congress is the oldest political party in Asia and one of the oldest and largest non-Communist political parties in the world. It was founded in 1885, only three decades after the founding of the Republican party in the United States and in the same decade in which the British Labour party was organized. Since independence the party membership has averaged several million and the number of party cadres has hovered around seventy-five thousand. Its organization can be found in all sixteen states and in almost every one of the country's nearly four hundred districts, and there are few of the country's half million villages which do not have at least a single member.
Since independence Congress has won every one of the four elections to the national parliament and until the February, 1967, elections almost every election for state legislative assemblies. Though the Congress party has been riddled with factional disputes and there have been a number of important defections, no Congress government in the states (with the exception of Kerala in 1964) or in New Delhi has ever collapsed because the party was unable to command the loyalties of its legislative members. Unlike the Muslim League in neighboring Pakistan and the Anti-Fascist People's Freedom League in Burma, the Congress party has been able to govern the country. Moreover, Congress has governed in a society in which the press is free to criticize, opposition parties to organize, and citizens to choose their local, state, and national governments in free elections.
Few other nationalist movements have been so successfully transformed into political parties. Indeed, creating and sustaining a competitive party system have proved to be an elusive goal in most new nations. Nationalist movements have often fragmented and been replaced by military governments or converted into one-party authorization states. It is a rare new nation which has succeeded in developing political parties able to provide stable and effective government in a competitive environment.
In most democratic societies we take for granted the fact that human beings may voluntarily organize to achieve some common objectives through political action. In traditional societies few persons have such organizational capabilities; political organization is largely viewed as unnecessary, undesirable, or dangerous. However, modernizing elites in transitional societies sense the need to organize the population - to mobilize it for modernization or for defense, to contain antisocial behavior, to restrain demands which impede efforts to modernize, to integrate the society, or simply to establish popular support against competitors for power. Nearly all modernizing elites in the new nations have felt the need for some kind of mass organization; only a few have been willing to organize their parties in a competitive environment; still fewer have succeeded.
This study has a dual purpose: to explain why the Congress party of India, almost alone among former nationalist movements, has been so successful in winning competitive elections and in providing the country with stable government; and to contribute to the theory of political development by exploring the conditions under which a modern political organization develops.

Political Organization and Political Development

How important political organization is in the process of political development has been much discussed by scholars of development. Samuel Huntington speaks of the need for a modernizing system to develop .the "capacity to assimilate into the system the social forces which result from modernization."
 Lucian Pye, in a similar vein, notes that "political development is related to an increased ability to organize associations of people and to manage complex structures."
 Through the writings of many scholars of the development process runs this persistent theme: the need for human organization for the achievement of goals which individuals, by themselves, are unable to achieve.
The readiness of individuals to work together in an organized fashion for common purposes and to behave in a fashion conducive to the achievement of these common purposes is an essential behavioral pattern of complex modern societies.
 Modern societies have all encountered organizational revolutions - in many respects as essential and as revolutionary as the technological revolution which has made the modern world. To send a missile into outer space, to produce millions of automobiles a year, to conduct research and development, to manage complex mass media -all require new organizational skills. One cannot conceive of a modern economy without complex industrial institutions, credit and banking facilities, and an elaborate transportation and communications network - all of which involve new forms of human association. In the realm of politics and government, one cannot conceive of collecting taxes, ensuring order, and providing services without governmental bodies at the local, intermediate, and national levels that carry out multitudinous functions, or without voluntary associations, including trade unions, professional associations, welfare bodies, and political parties, in which individuals come together to satisfy their professional, economic, social, cultural, or political needs.
This is not to suggest that all modern systems contain the same types of organizations or that the citizens of all modern societies have an equal propensity to organize or, for that matter, that the more organized society is the more developed it is. Far from it. If de Tocqueville was right in saying that Americans have a greater tendency to associate together than other peoples, that does not make American society more developed than other societies - although, incidentally, there may be a relationship between American organizational capacities and the high performance of the American economy. There may, however, be a minimum threshold for associating together insofar as political development is concerned that is passed when there are organized structures to which individuals can and do go in order to attempt to deal with shared social problems.
The consequences of an organizational lag as an impediment to development are quite apparent. The inability of many political leaders to maintain internal party and government unity in many new nations has resulted in the collapse of parliamentary government and the establishment of military dictatorships. Further, the much vaunted organizational skill of the military has often failed in many new nations. In Ceylon a planned military coup collapsed when several of the conspirators spoke of their plans so openly that even a disorganized civilian government had time to take action; in many Latin American countries, as in Vietnam, the military has proved as incapable of maintaining cohesive authority as their civilian predecessors.
The capacity - or lack of capacity - to organize with one's fellows may be a general quality of societies. A society with a high organizational capacity appears to be competent at creating industrial organizations, bureaucracies, political parties, universities, and the like. Germany, Japan, the United States, the Soviet Union, and Great Britain come quickly to mind. In contrast, one is struck by a generalized incompetence in many new nations where organizational breakdowns seem to be greater bottlenecks to economic growth than breakdowns in machinery. In some new countries technological innovations, such as industrial plants, railways, and telegraph and postal systems, have expanded more rapidly than the human capacities to make the technologies work, with the result that mail is lost, the transport system does not function with any regularity, industrial managers cannot implement their decisions, and government administrative -regulations impede, rather than facilitate, the management of public sector plants.
Some scholars have suggested that the modernization process itself produces political organizations, that political organization is a consequence of increased occupational differentiation, which in turn results from economic growth and technological change-an assumption, incidentally, that underlies much foreign economic assistance. The difficulty with viewing political change in such a sequential fashion is that however logical it may appear to be, in the history of political change no such sequence can be generally found. Indeed, political organization often precedes, and may be an important factor in whether or not there is, large scale economic change. Moreover, just as the presence of entrepreneurial talents in a traditional society is a key element in whether or not economic growth occurs, so the presence of organizational talents may be an important element in whether or not there emerges a leadership with the capacity to run a political party, an interest association, or a government.
Although modern societies certainly have more individuals with organizational skills than do traditional societies, among traditional societies there is variance in the capacity to produce individuals with organizational skills.
 But it is far from clear why some societies, whether traditional or modern, produce people with organizational skills and others do not. We do know, of course, that at the most elementary level all societies have the capacity to organize-at least to create some kind of kinship organization so that the society may propagate itself and care for and socialize its young. As other needs and desires arise within a society, some societies quickly produce new organizations capable of carrying out new purposes. Sometimes this capacity to organize is limited to a small elite-those with authority. In such circumstances only the state has the capacity to expand for the carrying out of new functions. In still other societies organizational capacities seem more evenly spread throughout the population, and individuals without coercive authority are willing and able to organize with others for some common purposes. Finally, there are some societies with large numbers of persons capable of associating together but whose organizations prove ineffectual because they can neither maintain sufficient internal cohesion nor gain enough external support to achieve their purposes. Thus, many underdeveloped areas have a large number of ineffectual political organizations that play no role in the decision-making or decision-implementing process and that often produce in their membership a sense of political frustration.
By contemporary American or Western standards, Indians are not especially skillful at organization, though compared to many other developing societies they would probably rank high. India has a substantial number of trade unions, cooperatives, castes, religious and tribal organizations, and literary societies, and a considerable number of political parties.
 One often gets the impression that while Indians can organize readily, the organizations which they create are torn by internal factional disputes and thus are often unable to carry out the functions for which they were created. Many Indians would be among the first to describe themselves and the organizations which they create as ineffectual.
Despite this general impression, it is fair to say that the Congress party is today perhaps the most successful political party functioning in a competitive political system in the new nations of the underdeveloped world. It certainly succeeds in its primary objectives: to win elections for state and national assemblies, and to form governments. Beyond these it also plays a significant role in Indian political development by contributing, in ways we shall consider later, to India's national integration, to the legitimacy of the present political system, to the expression of political demands, to the management of social conflict, and -although here the claim is more indirect and thus less apparent-to India's economic development.

But whatever roles the party plays for the society as a whole, it is clear that these roles are possible only if the party is able to perform certain essential roles for itself. We need to be clear, therefore, as to what we mean when we say that Congress is a successful party organization.
A successful party organization operating in an open competitive environment must be able to: (1) recruit and train its personnel, thereby perpetuating itself as an organization; (2) win support (goodwill, money, votes) from the population or substantial parts thereof; and (3) maintain internal cohesion. If the party is unable to recruit personnel, then it has no durability and its life span is no greater than that of its members. If the party is unable to win support from a substantial portion of the population, one would hardly describe it as successful in a competitive system. (What proportion of votes is required for a successful party is academic: Congress has won enough to gain control of the central government and half or more of the state governments in four successive national elections.) And if the party is unable to form a government when it has a majority of seats in a parliamentary body, it would not only be inappropriate to speak of the party as successful but it would also be doubtful as to whether we were speaking of one or of several parties.

Theoretical Orientations

This study of the Congress party is primarily concerned with describing - and therefore explaining -how the party succeeds. It does not ask how the party became what it is - it is therefore not a history - nor is it an effort to predict the future of the party, though obviously our capacity to predict its future is affected by our knowledge of how it works now.

Nothing is more fundamental or more difficult for social scientists than explaining how something works or, in current social science terminology, describing a process. I have tried to explain how the party works by looking at the party itself, who is in it, and what its cadres and leaders do. I have tried to report to the reader what others have told me, what I have read in party documents, and, above all, what I have seen of how the party workers behave. I attended party meetings, accompanied party workers as they spoke to villagers and to bureaucrats, and spoke to party workers about their activities. This is to say, I have tried to explain how the party works by reporting what I have seen, heard, and read about the way in which party workers behave.
But in order to describe, one must be guided by some theoretical considerations as to what is important. In this study I have had a number of such considerations in mind. First of all, I have assumed that successful organizations are able to maintain themselves precisely because their leaders give a higher priority to maintaining the organization than to any external goals. By looking at the response of party leaders to proposals to change the structure of the organization or to adopt. new policies, we can not only see why some proposals are rejected and others accepted but also, and more fundamentally, discover what the party leadership views as essential to the survival of the organization.
Second, I have assumed that a successful organization is able to fit the needs of the individuals who join the organization to the self-maintaining needs of the organization. I have thus been concerned with the kinds of considerations and interests which lead men to join and remain in the Congress party and the kinds of incentives which the Congress organization provides to retain the support and loyalty of its members. How, in short, has the organization made its own goals congruent with the ambitions, motives, and purposes of its membership?
There has been a growth in political participation in India during the past few decades, and this growth has both provided an opportunity and created a need for an institutional structure, such as a political party, which can provide for the articulation or management of new political participants. It is thus necessary that we understand what factors are at work in India that are leading to this rise in political participation and the kind of response that local units of the Congress party make to demands for participation. Throughout the study I have assumed that Congress operates in a dynamic environment in which social groups are constantly making new demands upon the political system. It is for this reason that I have given much attention to Indian .social, organization-not just to discover how the party responds to its social environment, but, more importantly, to see how Indian social organization is changing (often a result of how the party and the government behave) and how the party adapts to these changes.

To understand how the party copes with its environment, one must see how, the, party functions at the local level. The capacity of the state and national party units to work rests ultimately on the performance of the constituent units which actually recruit members and deal with the public in their day-to-day activities. If the local units are unable to raise money, recruit cadres, win electoral support, and, at a minimal level, resolve internal disputes, it hardly seems likely that the state and national organizations can function. In a fundamental sense, therefore, party building involves the creation and successful performance of the party at the constituency level. If the party does not work at the constituency level, can we even speak of a political party? A cabal, a clique, a faction, perhaps, but not a political party in the modern sense, for when we speak of parties today we mean organizations which exist at the local level.

I have therefore chosen to structure my investigation by studying how the party works in five districts in different parts of the country. Later I shall explain why I have chosen the district organization as the unit for study, why these particular districts were selected out of the nearly four hundred units into which India is divided, what the justifications and limitations are of a clinical as opposed to a statistical study of a larger number of units, and, finally, what questions were asked and what kinds of data were collected in each of these districts. I would note here only that I am concerned, not with the performance of local government or the study of community power, but with how the local units of the party recruit and train personnel, win electoral support, resolve internal disputes, and are related to the larger state and national party organizations to which they belong.

I have already noted that a major assumption of this study is that we can best understand how the party functions by observing the behavior -of its members. This assumption has led me to observe what party workers do at the local level: how they spend their time, what they fight over, how they resolve (or live with) those conflicts, and how they deal with voters, bureaucrats, and one another. In observing their behavior I was guided by two theoretical considerations. One is the assumption that behavior is patterned in some way - that is, that the activities of workers are institutionalized into roles. In other words, there are regular jobs which workers perform according to their own and other's expectations. I have tried to identify these roles and how they are carried out. My second assumption is that in a successful organization the roles which individuals play are not only related to one another but also are essential to the successful functioning of the whole organization.
Although this study focuses on how people within the party behave, I have often had to consider why people behave as they do. If we are to relate the needs and interests of party leaders and cadres to the maintenance requirements of the party organization, we must consider their beliefs and motives. The difficulty, of course, is that one must not readily accept as reliable the statements politicians make about their own beliefs and motives. In India, as in other societies, there is a gap between the cultural symbols (the language, if you will) through which people express their beliefs and the beliefs themselves. Moreover, few occupations in any culture are as dependent upon the dissimulation of beliefs and motives as is the profession of politics. While a politician may say s he believes in human equality, he may be deeply prejudiced and display his prejudice in the way he behaves. A politician may condemn corruption but accept bribes; condemn casteism but recruit members of only his own caste; give "modern" answers to questions but be fundamentally traditional in beliefs and behavior. Where I have described the beliefs and motives of a politician, I have not simply accepted his statements at face value but have evaluated them against my knowledge of how he has actually behaved. In short, I have made inferences from behavior.
Most of the politicians whose beliefs and motives I describe are men I have come to know reasonably well. I interviewed them at length, accompanied them on tours, visited their homes. Like most human beings, they often hold conflicting beliefs and are often unaware of their own motives. In assessing, therefore, why a politician has acted in a particular way, often the best we can do is to say that he has acted as if he believes in such and such or that he has acted as i f he wants such and such. It is obvious that there are difficulties and dangers in making inferences from behavior about beliefs and motives (even when the inferences are used, as in this study, to supplement and evaluate oral statements), but these difficulties are preferable to those that come from accepting oral statements at face value or from making inferences about behavior from what politicians say about their beliefs and motives -two tendencies which have characterized a substantial amount of writing on the developing areas and which seem to me to account for some of the naivete in that writing. Too often we make assumptions about the convictions and behavior of politicians because they use words like "socialism," "revolution," "social transformation," "mobilize," and "social justice" without probing into what these words mean to those who use them and how in fact they affect the way they behave.
To sum up - in an effort to examine how the Congress party works I have made the following assumptions: (a) that the party leadership is concerned with organizational maintenance; (b) that the party has fit the interests and ambitions of the individuals who join it to the needs of the organization for its own maintenance; (c) that the party has adapted to new demands, often from new participants in politics; and (d) that any assessment of how the party recruits members, wins elections, and copes with internal conflicts must be based upon an examination of what party workers do and how their jobs are institutionalized into political roles.

Each of these assumptions has affected the kind of data I have provided in this book. The first assumption led me to examine the major decisions the party leadership has made which affect the structure and character of the organization. The second led me to examine the motives, beliefs, and interests of party cadres and leaders, the kinds of incentives provided by the party, and the services which party members must perform to earn these rewards. The third led me to examine how Indian social structure is changing and how these changes are propelling groups to satisfy their interests through political activities. And, finally, the fourth led me to describe how party workers behave.

The Theme

The- party's success has been commonly explained in two ways, and it is necessary to show the inadequacy of both explanations before advancing alternative suggestions. One explanation attributes party success to Nehru, a dynamic, charismatic leader capable of winning popular support and maintaining internal party discipline; the other explanation focuses on the pre-eminent role Congress played before independence as a nationalist movement. 
As for the first explanation, there can be no doubt that Nehru was an important force in the Congress party. His presence in an election campaign stirred party cadres to campaign harder; his intervention in intraparty disputes often saved the party from fragmentation; and the fact that local candidates belonged to "the party of Nehru" meant votes they might otherwise not have received. Yet the Great Man thesis, while a familiar historical explanation, can be neither refuted nor supported. The prime minister's presence in state-wide elections in Kerala did not prevent electoral losses there, but it can be argued that without him Congress might have done much worse. While many other party leaders have been involved in settling infra-party disputes, it can be claimed that Nehru's authority enhanced their authority. To the argument that dissident elements have left the party in some states, it can be answered that fragmentation would have been worse had Nehru not been the party leader. Future events can neither refute nor substantiate these claims. If the party continues to function effectively now that Nehru has left the political scene, will this demonstrate that the party's success was not dependent upon a single figure? Or will it simply prove that Nehru was so effective in his leadership that the party is now capable of carrying on in his absence? If the party should fragment or continue to lose popular support, that might be a strong reason for giving primacy to Nehru's role, but then one could probably point to many intervening factors. Can the electoral defeats suffered by Congress in 1967 be attributed primarily to the absence of a popular leader comparable to Nehru, or to the food shortages, industrial slowdown, increased unemployment, and high prices that occurred before the elections?
One cannot disprove the Great Man thesis; one can only suggest its inadequacy. There are, for example, other new nations whose great leaders at the time of independence -Sukarno in Indonesia, U Nu in Burma, Kotelawala in Ceylon -failed to convert nationalist movements into effective parties. To reply that in each instance the circumstances were different is actually to admit that we need to look beyond the individual leader to the circumstances in which he functioned. Further, and more seriously from a theoretical perspective, all explanations which start, as this one does, by emphasizing what is essentially idiosyncratic are inelegant. To pose the issue in its most extreme form, should we accept chance factors as explanations before other explanations have been put to the test? Only if we turn to the party itself to see how it functions and solves its problems can we see the role of leadership in relation to the environment in which that leadership operates. When, in other words,

we understand all the conditions that the party organization requires for its success, we can understand more precisely what role leadership - whether by one man or by many-actually plays.
The second popular explanation for the success of the Congress party is simply that it brought independence to India and continues to retain much of the following and leadership created before 1947 - in short, that congress bears the legacy of being one of the most successful nationalist movements in the colonial world. Though this argument has much force, it is not an adequate explanation of the present success of the party. If one wishes to argue comparatively, one can note that many nationalist movements have not been successfully converted into ongoing political parties. The Muslim League in Pakistan, the Anti-Fascist People's Freedom League (AFPFL) in Burma, the Nationalist party (PNI) in Indonesia, the United National party in Ceylon, and, one might add, the Kuomintang in Nationalist China - all failed to maintain popular support and avoid internal disintegration. It is not unusual for nationalist movements to lose their appeal when independence is established, for internal factionalism to fragment the organization, or for corruption to disillusion those who in the past have supported the party.
In fact, the Congress party did lose much popular support immediately after independence. The Congress Socialist party, until 1948 an integral part of Congress, broke away to create its own independent party. With the assassination of Gandhi, the emotional ties which bound some individuals to the party were broken and large-scale defections took place, particularly in 1950 and 1951. Yet, unlike many other nationalist movements, -Congress successfully retained popular support and maintained enough cohesion to manage governments. Congress continues to do well in areas of the country in which it was weak at the time of independence. In several former princely states and in some of the princely areas which made up Orissa, Rajasthan, Madhya Pradesh, Mysore, and Kerala, there was no Congress party organization at the time of independence: Congress was first created in these areas after 1947. In several of these states Congress did poorly in the first general elections of 1952 but was able to build organizations of such effectiveness that in subsequent elections the Party triumphed easily. Moreover, in West Bengal and in the Punjab, Congress was a minority party before independence. The Bengali Congress unit was, in fact, expelled from the parent organization before independence, and a new organization was created by a small minority. The powerful Congress party organization we see today in West Bengal was not firmly built until the early fifties. Similarly, the Congress organization in the Punjab is a relatively new organization. The historic legacy thesis certainly does not explain these successes, nor does it recognize that nearly a generation has passed since India became independent. The typical Congressman today is under forty, and a large number of active party cadres are in their twenties and early thirties -young men who were in their teens at the time of independence. For a substantial portion of the party, therefore, the nationalist era is already history not memory.
Nonetheless, the legacy does play a role in the present position of the party. Much of the esteem Congress has among its supporters results from its role in the nationalist struggle. Congress still contains many party workers who joined when it was a nationalist movement and who continue to contribute their skills and reputations to support the party. And among the other legacies the Congress leadership had in 1947, two are of overwhelming importance: Congressmen were given governmental power as the British vacated and Congress, alone among Indian parties, had an organizational network throughout the country.
Nationalist movements have often squandered their legacies. In other countries some movements have been absorbed by, or become the instruments of, governments. Some claim to be concerned with "mobilizing" the population for development activities but are unwilling to take the risk of competing for electoral support against opposition parties. Some, in failing to provide adequate rewards for their supporters, have lost the support which they enjoyed before independence. Still others have failed to find ways of resolving the internal disputes that typically fragment and splinter nationalist movements after independence. In contrast, the Congress party built upon its legacy, extended its organization into portions of the country it had not touched before, and successfully made the adjustment from a nationalist movement concerned with winning independence to a political party concerned with and capable of winning and holding political office.
In the pages that follow, and especially in the concluding chapters, I set forth a number of alternative hypotheses which seem to me to explain, more satisfactorily than either the Great Man or the legacy thesis, why Congress has been such a successful organization. All my hypotheses are related to a single theme: that Congress party leaders, in order to succeed politically, are concerned, first and foremost, with doing whatever is necessary to adapt the party to its environment. This proposition is deceptively simple, but it immediately calls attention to the difference between the Congress party and many other political parties in the developing world. Elsewhere, many governing parties are concerned with either mobilizing or controlling the population. In contrast, Congress is primarily concerned with recruiting members and winning support. It does not mobilize; it aggregates. It does not seek to innovate; it seeks to adapt. Though a few Congressmen dream of transforming the countryside, in practice most Congressmen are concerned simply with winning elections.
In its effort to win, Congress adapts itself to the local power structures. It recruits from among those who have local power and influence. It trains its cadres to perform political roles similar to those performed in the traditional society before there was party politics. It manipulates factional, caste, and linguistic disputes, and uses its influence within administration to win and maintain electoral and financial support. It utilizes traditional methods of dispute settlement to maintain cohesion within the party.
This process of adaptation - some might say the use of tradition by the party-is made more difficult by the fact that the environment in which the party functions is undergoing great change. Paradoxically, much of this change is brought about by government itself. The result is a political system with considerable tension between a government concerned with modernizing the society and economy and a party seeking to adapt itself to the local environment in order to win elections. Of course, this is an oversimplification. Members of the government are also members of the party, and they are interested both in modernizing policies and in doing what is best for the party. Similarly, party leaders want to win, but many are also concerned with modernizing India. Then too the two concerns are not necessarily incongruent: the expansion of education, for example, is probably essential for modernization, and it is also a political asset.
Nonetheless, there are times when the two aims conflict, for what will accelerate modernization is not necessarily politically popular within the party or the electorate -what is good for India is not necessarily good for the party. However, a party concerned primarily with winning may make as significant a contribution to modernization as a party concerned with transforming. A transforming party may be so concerned with mobiizing the population that it fails to transmit popular discontent to government. Moreover, many so-called mobilist parties in practice neither mobilize nor adapt. As a party primarily concerned with winning and maintaining support, Congress is relatively sensitive to local discontent, which it communicates to government in its effort to reduce discontent and thereby avoid political defeat. In short, while Congress may limit what government can do, it also cushions the tensions created by the modernization process.
The central aim of this study, therefore, is to examine how the Congress party copes with a changing environment in its effort to win and maintain support.

We turn now to a description of how this study was conducted. (skipped, chapters 2-20, read from book)
22. WHY CONGRESS SUCCEEDS
Throughout this study we have dwelt on the specifics of each district party organization in the context of the particular social and economic environment in which it must work. Our approach has been clinical rather than statistical, in an effort to see each situation in its entirety rather than to extract from it only those elements shared with other units throughout the country. We have studied five party units, not five hundred, and have interviewed 240 politicians, not 2,400. In the pages that follow we shall nonetheless generalize about the units we have studied, not with any guilt that we lack statistical tables, but with some confidence that the generalizations are supported by clinical studies of a depth which a broader statistical study could not provide.
Nonetheless, just as we must be cautious about samples, we must be careful in generalizing from clinical cases. In each district I have examined how the party recruits and trains cadres, copes with internal conflict, and wins elections. In some respects, each of the party units we have studied in five sections of India is different from the others. India is an enormously diverse country, a subcontinent with a population nearly double that of Africa, and incorporating more than a dozen major languages and a bewildering variety of ethnic groupings that makes analysts despair of making generalizations. Can one say that the Congress party in Calcutta is like that of Madurai, or that Congress in Kaira district has the same problems as Congress in Belgaum?
Nonetheless, there are some remarkable similarities in all the districts, and it is these which shall concern us here. The fact that there are great similarities in how each of the five organizations in five different and scattered districts handles the three essential requisites for party building gives us some confidence in the reliability of our findings. To each generalization we could of course add qualifications, or we could show the variations from one district organization to another; but I shall leave the qualifying to those readers who have diligently read the preceding chapters. Here we shall be concerned primarily with suggesting those general factors at work which account for the remarkable success of India's Congress party.
Let us again be clear that by success we do not mean any normative judgment about the quality of the government that Congress has provided or the integrity and moral worth of the individuals who make up Congress. By success we only mean that Congress has successfully recruited members, won elections in a competitive environment, and coped with internal disputes so as to prevent widespread fragmentation.
One final - but important - caveat. There is no one hypothesis which explains the success of Congress, just as there can be no single hypothesis which will explain why a bureaucracy functions successfully, or an economy grows, or an army is capable of defending a nation. Congress has succeeded because its leadership has done many things well, and it is these correct actions - correct in terms of facilitating the success of the party - that shall concern us here.
Party building takes place within an institutional framework as well as within a social, economic, and attitudinal milieu. Congress was able to work within an established parliamentary system, legitimized by the 1950 constitution but predating it by several decades. Then too, while the very success of congress served to maintain order and stability within India, the bureaucracy and military have also maintained order, minimized violence, and coped with actual and potential insurgency movements. And let us remember that Congress works in a society where, compared to most developing areas, an experienced, intelligent, skilled, self-confident leadership exists, a leadership which has made many blunders but which has proved itself reasonably capable of running complex governmental machinery.
The Congress party itself has many experienced party workers and leaders who have spent their careers in party organizational work, first in the nationalist movement before independence and then in Congress as a competitive political party. While many factors impel individuals to vote for a party, join a party, or remain party members, certainly the fact that Congress is the heir of a nationalist movement which brought India to independence is relevant. Also, India was fortunate in having in Nehru a man who chose to exercise his leadership to support the parliamentary system and who was convinced that the party should be the instrument of government and government be responsible to an elected parliament.
None of these factors alone, or perhaps even in combination, need have led to a successful political party in India. In other countries with established armies and bureaucracies and charismatic leaders the nationalist movement has fallen apart, or national leaders have turned the party into an instrument of authoritative rule. Nehru alone or Patel alone could not have made Congress or the parliamentary system work, but a Sukarno might have done much to destroy both.

Organization

Of the many factors at work, let us note first that the Congress leadership has been very conscious of organizational problems. The proper relationship between party and government, the procedures for selecting party officers, the machinery for settling infra-party disputes, the relationship between local party units and the parliamentary and assembly constituencies - these and other organizational matters have been much discussed by the party's leadership. Congressmen have been very much concerned with constitutional forms. It is true that the party leadership has modified the party's constitution and its many rules or procedures countless times in the last few decades, but what is striking is that the leadership has taken seriously its own rules and regulations.
There is considerable variation in how much attention is given by each District Congress Committee to organizational matters. Almost all keep some membership records, if only because. the voting power of each unit for higher party offices depends upon the number of primary and active members. A few DCCs keep village voting records on elections as a guide to their future candidates, but typically this is not done well or at all. The candidates themselves keep such records, and may or may not transmit them to their successors.
In view of the size of the country and the variety of languages, communication within the party is reasonably well performed. The AICC secretariat in New Delhi publishes several internal house organs, and regularly sends these as well as organizational memos to the Pradesh Congress Committees and to the DCCs. These are all transmitted in English and include directives on party matters as well as speeches by the prime minister and the party president on national affairs. The PCCs in turn send directives on state government and party matters to the district committees, sometimes in English and sometimes in the regional language. Neither the state nor the national party communicates to units smaller than the DCC. The DCC has primary responsibility for communicating to all subordinate bodies down to the mandal committees, and this is typically done in the regional language either in writing or by word of mouth.
Though the flow of information is predominantly downward, there is some upward movement. DCCs and affiliated Congress bodies, such as the Youth Congress, the Women's Congress, and the trade union organizations, are required to send in quarterly or annual reports to parent bodies. As a rule, these are done haphazardly and infrequently.
Perhaps more important than the flow of printed material is the movement of people. Congress is after all an enormous organization, with hundreds of district organizations, urban committees, mandals, taluka committees, and affiliated bodies. Some units function well, some indifferently, and some exist only on paper. No one body - not even the AICC - knows the condition of each unit. A local unit, for example, may not respond to correspondence at all. Therefore, the only effective way of maintaining communication is for party leaders constantly to visit party units. In the office of the AICC in New Delhi and in the offices of most Pradesh Congress Committees, the general secretaries are responsible for maintaining contact, transmitting information, checking on the workings of lower units, and in general trouble shooting for the party. These party workers are thus constantly on tour, as any research scholar who has tried to conduct political interviewing can testify. Of course much of the touring is political. A cabinet member in the state government may visit party units in order to build up support for a subsequent attempt to become chief minister. An MP may tour to ensure local support for his renomination. Whatever the reason, the constant flow of people across not only district, but even state, lines strengthens the feeling in party cadres of belonging to a state and national organization and not simply to a local political faction.
It is of some importance that the flow of information and personnel out of and into the district organization and that in general a concern for organizational matters appear to be greatest in those portions of the country where subsistence farming has been replaced by a market economy and increased monetization. Although this study in no sense proves this hypothesis, the hypothesis is supported by the high level of politicalization in Guntur and Kaira districts, especially in their more affluent portions. Among those peasants who participate in the market economy political participation is high, competition among political parties is intense, and political organizations are established sooner than in other regions. Perhaps the explanation lies in the psychological effects of participating in a market economy, especially in the concern individuals have for the consequences of their economic actions. Perhaps it lies in the opportunity to widen one's contacts and to receive more information from greater distances, or perhaps in the increasing contact which the peasant and petty merchant now have with the local bureaucracy. Perhaps the explanation is that in such areas increased income makes it possible to obtain increased education, which in turn speeds the process of political participation. And perhaps, most importantly, it is because areas which are monetized have experienced great social and economic change, which generates discontent and creates political demands.
Whatever the explanation, the fact is that political consciousness, to use the popular Indian expression, does appear to be greatest in market areas. And it is these areas of rural India in which some of the first district Congress organizations were created during the nationalist era and which today continue to provide some of the most active Congressmen in the country as a whole.

Party and Administration

One hypothesis of this study, is that the success of the Congress party, particularly in winning elections and recruiting personnel, is related to the close liaison between the local party organization and local administration. We have already noted that the administrative structure of Congress does not parallel the country's electoral units - as do American and British parties - but parallels the country's administrative structure. Thus! the District Congress Committee coincides with the district administration, not with the parliamentary constituency. The taluka Congress committee similarly parallels the taluka administrative framework, not the assembly constituencies. The new system of local government established by the panchayati raj strengthens this pattern, for the new units again coincide with the administrative structure of the state government rather than with the assembly and parliamentary constituencies.
The party's parallel with the state and local administration calls attention to the fact that the primary concern of the local party organization is with influencing local administration. The local party is concerned with influencing the developmental functions of state and local administration. The local Congress party aids its membership and its supporters in the countryside in their efforts to influence tax enforcement, to get the necessary permits for the purchase of cement, fertilizers, and other commodities, and to influence local administration in its appointments and myriad other activities. The party is concerned also with the coercive powers of local administration. Though the administration of justice is generally apolitical, many individuals feel that influence in the local party will protect them in dealings with local police. Though in the districts studied we have encountered no control by the party organization over the local police, it is often reported in other parts of the country, particularly in the Punjab and in portions of Uttar Pradesh, that the influence of the party on police at the local level is substantial.
But perhaps the most important point here is that the expansion of governmental activities during the last twenty years has strengthened the local Congress party organization. The expansion of the public sector, the increase of governmental control and regulations, and the increasing role of government in the distribution of goods and services throughout the society tend to be assets to political organizations which can influence local administration. In our study of Guntur district we suggested that the establishment of panchayati raj (which transferred developmental activities from the community development administration to locally elected bodies) strengthened the local Congress party organization. The ideology of socialism, with its emphasis on a growing public sector, central and state government activities to facilitate development, equity, and social welfare, is also an asset to a party organization linked to local administration. This may also help us understand why it is that a party with many peasant proprietors and local merchants supports a policy of socialism.
A good case can be presented for saying that the strength and popularity of the Congress party depend in large measure upon a high level of governmental performance rather than upon a high level of performance in the economy. Though economic growth in the countryside and in the cities has been modest during the past decade, the expansion of governmental activities has been enormous. While the first five-year plan expenditure was 2,013 crore of rupees (1 crore = $2 million), the second five-year plan was more than double, at 4,800 crore of rupees, and the third provided for a public sector investment of 7,500 crore of rupees. Economists have been irritated by the Indian penchant for focusing on investment rather than production targets, but the main point here is that the volume of government investment and the increasing size of the government payroll have been important factors in the strength of the local Congress party organization.
Moreover, for the bulk of the Indian population there is a greater concern for the position which each group has in relation to every other group than for India's economic position vis-a-vis other countries. Certainly Indians are concerned with the rate of growth, but at the local level there is a greater concern for equity than for development. Perhaps this is why a low rate of economic growth in any particular area of India seems to have no detrimental political consequences. Indeed, famine areas have often given a larger vote to Congress, for economic distress has often provided Congress and the government with an opportunity to demonstrate its concern and, in most instances, its capacity to provide welfare.
In any event, it is more relevant for purposes of political analysis to look at the economic share which each group receives rather than at the country's economic growth rate. The precise relationship between changing income and changing political attitudes and political behavior is one that requires more careful analysis than has thus far been given in the literature.
 Here we simply want to note the attention paid to the concept of equity by India's national leadership, a concept which is simultaneously ideologically attractive and politically rewarding for the Congress party.

Party Roles

Why the expansion of governmental activities has strengthened Congress becomes clearer as we take a closer look at what it is that Congress party workers actually do. In our analysis of the activities of party workers in Belgaum district we have suggested that there are at least three important tasks which engage the cadres. While there are variations on these activities in other districts, in general one can find these activities performed by party workers throughout the country. We have described these as expediting, arbitrational, and constructive work roles.
Expediting work - or "doing service," as many Congressmen say - involves helping citizens, both farmers and merchants, obtain assistance from government and unravel the maze of governmental regulations, and, in general, links individuals to local administration. We have already noted that the extractive, developmental, and coercive activities of tax revenue departments, community and agricultural development ministries, and the police are all of active concern to party workers. The MLA or the president of the DCC may help a local businessman see a bureaucrat in the state capital; a party worker may see a government officer on behalf of some colleagues about the conditions of the local irrigation canal, or may seek the support of a government officer for the construction of a village road.
Many party workers spend their time arbitrating and mediating disputes in the community. Conflict between two cultivators over stray cattle or between a tenant and landlord over tenancy rights is likely to result in intervention by local Congressmen. One reason for their involvement is that traditionally powerful men were asked to resolve disputes. Why arbitration and mediation by a third party, rather than bargaining by the contesting parties, are the pattern of dispute settlement in most of India is an interesting question which need not concern us here at any length. Perhaps this pattern is related to the problem of maintaining order in a hierarchical social system in which there is little interpersonal trust and where individuals see conflict as the expression of deeper psychological matters and status relationships. In such circumstances, bargaining, which assumes great personal trust, is difficult; individuals in a dispute can more easily turn to an impartial mediator, who can provide satisfaction. Whatever the reason, the important point here is that the traditional social need for arbitrators and mediators is often satisfied by party workers.
Finally, many party workers are engaged in what they refer to as constructive work activities. These activities are an outgrowth of Gandhi's emphasis on the performance of social work by nationalist workers on behalf of the poor. Today much constructive work is actually handled by governmental agencies - handicraft boards, handloom boards, and government agencies concerned with Harijans. Today the term is used to describe those activities of party workers concerned with aiding untouchables and backward social classes. It is also used to describe activities in the cooperative movement.
In our study of Belgaum district we have shown that many of the party cadres engaged in expediting, arbitrational, and constructive work come from families which have traditionally performed these roles. Village headmen, record keepers, revenue officers, and larger landlords often engaged in expediting work. These same persons, especially those who belonged to the dominant local castes, often served to mediate and to arbitrate disputes. Moreover, several of the prominent organizers of constructive work in the district (not so much those actually engaged in organizing cooperatives or youth hostels as their patrons) come from families long engaged in philanthropy. In Belgaum there appears to be greater continuity in rank and power than in many other districts, but the important point is that these traditional activities of local elites - expediting the needs of peasants and merchants in relation to local administrators, settling disputes, and engaging in philanthropy - fulfill the role requirements of a modern political organization.
The important point too is that party workers are constantly engaged in performing tasks - not simply at election time - that these tasks serve local needs, and that Congress workers are in the main skillful in performing these tasks.

Personnel

So far we have said little about who these workers are. They vary of course from district to district. In Kaira they are the Patidars, a high caste consisting primarily of prosperous peasant proprietors and merchants. In Madurai the ancient community of handloom weavers, the Sourashtras, and the Brahmins, mainly professional persons, dominated the party in the past but now must contend with an increase in political activity among the bazaar merchants. In Guntur the once-dominant Brahmins have given way to Reddis and Kammas, two agricultural castes. In Belgaum the linguistic controversy has led many Marathi-speaking workers to leave the party but has increased the number of Kannada-speaking cadres, especially from the Lingayat community. The composition of the Belgaum party is becoming more rural-agriculturalist and less urban-businessman. In Calcutta, Congressmen represent a wide variety of castes and occupations but include many full-time professional politicians with backgrounds in small businesses.
The party composition is changing. While in the pre-independence era university graduates with professional-urban backgrounds held important party posts, increasingly the party has at all levels come under the control of less educated men of rural backgrounds. Prime Minister Nehru, born in the city of Allahabad and educated at Cambridge, was replaced by Lal Bahadur Shastri, born in a village near the city of Benaras and educated in Kashi Vidyapith, a national Gandhian institution. Nehrds father was an educated and prominent barrister; Shastri's father was a minor government official. Kamaraj, the Congress president, comes from a rural background in Madras state, is not university-educated and until recently spoke no English. When he became chief minister of Madras state some years ago, he replaced a university-educated, urban, English speaking Brahmin.

These changes are most apparent at the local level. District party organizations are usually run by peasant proprietors. At the village and district levels, the prominent Congress leaders are property owners and typically, though not always, members of the dominant caste within the local community. But this generalization has two important qualifications: one, not all members of the local power structure are members of Congress; and two, the local power structure is in flux.
There is usually so much local factional conflict among those who own property and belong to the dominant castes that it is impossible for Congress to recruit all the local leaders. It thus is not feasible - at least not in a competitive environment-for Congress to have a monopoly on local power. For this reason Congress encounters party competition locally throughout almost all of India and typically receives no more than half of the vote in any single assembly and parliamentary election, though it wins some three-quarters of the seats in state assemblies and in the national parliament.
Conflict within the local village elites makes it both necessary and possible for the pro-Congress group to widen its appeal in the community. Because only rarely will a factional struggle involve an entire village, the factions within the local Congress are non-exclusive in character. The local Congress leadership tries to win support from many factions within the village and, since the establishment of universal adult suffrage, from all sections of the community. Universal adult suffrage thus plays an important role in breaking down ascriptive patterns of political leadership.
In discussing our second qualification, we are obliged to note that the power structure of rural India has been changing, for, more fundamentally, patterns of social stratification in India are in a process of flux. Two features of social change are of particular political significance. One is that though there is some individual mobility in India, it is often large social groups whose positions have changed. Thus, it would be impossible to understand the changes that have occurred within Congress without considering the changing social and economic positions of Brahmins, Kammas, Redds, Lingayats, and Nadars since the 1930's and, more recently, of Bariyas and Rajputs. Second, social mobility or the desire for it is to a large extent a consequence of government policy. The establishment of universal adult suffrage, the vast expansion of schools and colleges, the passage of land reform legislation, and the growth of government-sponsored economic development activities in rural areas - all have unsettled relatively established patterns of social relations. Thus, though India still remains the deferential society par excellence, at the local level it is no longer as clear as it once was who is to be given deference.
Today the local Congress party organizations are faced with a changing local power structure and considerable local conflict. We have seen the consequences of these developments in the districts -how the Lingayat, Kamma, and Reddi castes displaced the Brahmins in Guntur and Belgaum; how the Nadar caste and other mercantile communities now threaten the position of the Brahmins and Saurashtras in Madurai; and how the Patidars are now threatened by the Rajputs and Bariyas in Kaira. The issue is, however, not simply a matter of one caste or group of castes being replaced by another, but of a growing diversification of the castes and occupations of party cadres. The important point is that while governing parties in new nations tend to become vehicles for those who exercise power, Congress is also a vehicle for those who seek power.
Sometimes it is only after castes or factions gain some local governmental power that they seek to get control of the Congress party organization. Congress district leaders will often approach newly elected panchayat presidents to urge them to join the party; it is common for Congress leaders to explain away a party defeat in municipal or state assembly elections on the grounds that they had failed to nominate the local influentials. In Madurai, for example, we have seen that the Congress defeat in municipal corporation elections was interpreted by local Congress leaders in just that way. Thus, the district party leadership is often torn between two incongruent goals. On the one hand, the party leadership wants to attract to the party men of local power and social groups whose support is necessary to win local, assembly, and parliamentary elections. On the other hand, the party leadership is afraid of losing its position within the party. Thus, in Kaira the Patidar Congress leadership feared that the Rajput and Bariya politicians might take over the party. While the reaction of the party to new groups varies considerably from district to district, as one looks over the development of the party during the last two decades one is struck by the success of aspiring social groups in gaining a share of power within the local Congress party.

Conditions for an Open Elite System

Why have Congress leaders permitted aspiring social groups to gain a share of power within the party? Elsewhere in the developing world elites have often resisted sharing power, and European history is full of accounts of governmental elites who used repressive means to maintain their monopoly of authority. To explain why Congress has been so successful in absorbing new political elites, we must ask two questions': why have aspiring elites chosen Congress as their vehicle for seeking political power, !: and why have existing elites within the party been prepared to share their power?
The first question is easier to answer than the second. Congress is, after all, the government party; Congressmen therefore have great access to policy makers and administrators. They have more influence over the distribution of patronage, the allocation of development funds, and the administration of government regulations than do other political parties. Political aspirants are therefore likely to seek power within Congress first and to join the opposition only if they fail in Congress. Thus, Congress is given the option of first refusal. In Kaira, for example, the Rajput and Bariya castes joined Swatantra only after they failed to win the power they sought within Congress. There are few prominent opposition leaders in India at the national, state, or district level who have not at one time or another been Congressmen. In short, one might say that the capacity of Congress to provide rewards has been a key factor in the willingness of aspiring elites to seek power within Congress first.
It is, however, the response of the elite within Congress which is critical, for in most political systems it is the unwillingness of the established elites to share power which turns aspiring elites to revolutionary channels and alienated politics. We have already referred to one reason for the accommodating character of the Congress leadership: the degree of competition within Congress at the local level. Were the local Congress party not so torn by internal factional disputes, Congressmen would not be as eager as they are to seek additional popular support. One faction may seek support from a minority religious group, an aspiring caste, or another faction, not simply because the Congress faction wants to win an election against the opposition, although this is obviously a consideration, but often because the faction wants to strengthen its position vis-a-vis another faction within Congress. To generalize, we might say that competition within the local governing elite, whether it is within a single party or between parties, is an important factor in the capacity of that elite to accommodate the demands for power by aspiring elites.

A corollary of this proposition is that competition within the aspiring elite also facilitates its admission into the governing party. If the aspiring elite is united, the dominant elite is often fearful that it may be completely displaced; if, on the other hand, the aspiring elite is divided, factions within the dominante elite can each compete for sections of the aspiring elite. That is why, strange as it may seem, the capacity of Negroes in the American South to influence the outcome of elections may be greater if Negroes are divided and all candidates must seek their support than if they vote as a bloc, thereby allowing the candidate who does not receive their support to make no concessions and to appeal to white voters to keep Negroes out of office. Similarly, the Kammas who entered Congress in Guntur in the 1930's were very much divided, and each Kamma faction was able to ally itself with a Brahmin faction in the party. It was precisely because the Kammas were divided that each Brahmin faction was eager to solicit Kamma support. In contrast, Patidar factions within the Congress party of Kaira feared Bariya and Rajput domination, because those castes were united in their own association and were clearly trying to exercise power as a bloc within Congress.
A third factor in the capacity of Congress to absorb new elites is that even if some Congressmen are reluctant to allow new elements into the party, it is difficult to stop new elites from coming in. Party membership is after all open, and once a large number of people join the party they can begin to elect their own members to positions of importance within the party and can influence the selection of candidates for assembly and parliamentary constituencies. Moreover, when suffrage is extended, new participants generally try to enter the most powerful party first if the doors are even remotely open. Again, the American example is illuminating. Even in the South Negroes are trying to enter the Democratic party, despite its racist character, because it controls most state and local governments.
Finally, the fourth and perhaps most important factor in the willingness of Congressmen to share power with aspiring elites is that the amount of power to be shared has been growing. For the past thirty years the amount of power available to Congressmen has grown as a result of the increase in the amount of power within the Indian political system, and this growth has made it possible for existing elites to share their power without fear of being totally displaced. The British India Act of 1935 gave greater powers to provincial governments, and for the first time Congressmen fought for control over these governments, with the result that more offices were available to Congressmen. It was during this period, especially around the time of the 1937 elections, that the elite composition of Congress became so diversified. After independence in 1947 there was a second wave of expanding power when a Congress government replaced the British and men moved out of party offices and jails into state and national governments. Moreover, the expansion of the functions of national and state governments since independence, the establishment of new district and taluka local governments, the growth in the power of village panchayats, the transfer of community development powers and finances from the state administration to elected local bodies, and the establishment of two house state assemblies and of larger cabinets - all have meant more power in more positions to meet the growing demand.
If power were confined to a weak central government -a typical pattern in most new nations - it would be far more difficult and threatening for an elite to share power. In traditional societies there is often a zero-sum view of the political process - that is, a belief that the expansion of power for some must mean its contraction for others. In contrast, in modern political systems, or at least in modern democratic systems, there is a belief that power, like national income, is expandable and that just as a man can pay higher wages without decreasing his profits, so it is possible for state and local governments to expand their functions without reducing the power of the national government and for new participants to enter the political system without displacing anyone. Thus, the more developed a political system, the greater its capacity to handle the demands of new groups. The increasing supply of governmental power in India at all levels - local, state, and national - is a significant factor in the capacity and therefore in the willingness of local elites within Congress to meet the growing demands of aspiring elites for a share of power.

Incentives

It would be a mistake to assume that all who join Congress do so only to further their economic or social interests and that Congress is little more than the instrument of local power elites. There are many reasons why individuals join the local Congress party. Organizations differ of course in the nature and variety of incentives they provide to members and supporters. Machine parties generally emphasize material rewards, and ideological parties generally emphasize purposive goals and psychic rewards. The Congress party differs from both these types in that it uses a wide variety of incentives. Congress provides a place for those who are dedicated to social service and who are moved by an equalitarian spirit. For such party workers the party provides opportunities to work in cooperatives or among Harijans or handloom workers. The spirit of self-sacrifice

and self-abnegation, which has a long honorable tradition in Hinduism and which was reformulated by Gandhi, has a place in the local Congress party.
Congress also provides, as we have seen, a place for those who want status and power within the community or who want to translate their economic and social status into political power. As an officer in the Congress party-particularly a secretary or president of the District Congress Committee-one can be seen publicly with the chief minister of the state, with members of the state or even of the national cabinet, and with high ranking officials of state and district administration. Status is of course more than an individual matter, and an entire faction or caste may seek to use Congress as a vehicle for improving or maintaining a status position. As we have so often seen in the case studies, concern for one's social position or the position of the group to which one belongs is an important motive force in Indian political life.

The rewards of membership in Congress are, however, more than psychic. Congress does provide a place for those who have specific demands and grievances -who want permits from government, admission for their sons into college or into state and local administration, and access to development funds for roads, wells, and agricultural financing. While India's national government and the bureaucracy tend to be developmentally oriented, local politicians are very much concerned with questions of distribution. The ideology of Congress, which conceives of socialism as social and especially as economic equity, makes distribution politics legitimate. While it is customary to distinguish between parties of patronage and parties of ideology,
 what is striking here is the extent to which ideology - in this instance, the appeal to equity - is used to support patronage.

It is, however, important to note that the local Congress party does not have a monopoly over patronage. Prominent local politicians who are not in the Congress party do have access to the credit institutions, to the cooperatives, and to local and district administration. But Congressmen have greater access, and the district bureaucrats, while not controlled by local Congress politicians, are accommodating. There has been a considerable political penetration of the local bureaucracy-some would say to the extent of destroying the political neutrality of the bureaucracy - but, by the standards of nineteenth-century American or contemporary Philippine politics, the penetration has been modest. The main point is, however, that some of the typical functions of patronage-to induce party workers- to be loyal to the party boss, to get voters to support the party, to establish influence within the bureaucracy-are performed by the Congress machine and facilitate the success of the Congress party.
While some Congressmen and some voters are interested in the material benefits which Congress can bestow, others are attracted by the conviviality which the party offers. In each district there may be eight or ten taluka Congress offices located in the small towns where members may meet and engage in the ancient art of politics. One has only to attend these meetings to appreciate the extraordinary pleasure derived from them by Indian politicians. In addition, the All India Congress Committee and the Pradesh Congress Committees have organized Congress training camps which are ostensibly concerned with the training of party workers, but, from the point of view of the cadres who attend, they are often rewards for work done and provide them with opportunities to see Bangalore, Madras, or Delhi, to get together with other local politicians, and to meet well-known state and national leaders. The local party also sponsors various celebrations - for Independence Day, Republic Day, or the birthday of some national or state leader-and this too provides an opportunity for conviviality mixed with a sense of party, regional, and national pride.
Finally, since Congress stands for national integration, economic development, secularism, and representative government, it attracts some dedicated modernists. While at the turn of the century Congress was primarily concerned with greater self-government (and, later, independence) and social reform, by the 1930's the party had broadened its goals. Land reform and economic planning became nationalist planks, and after independence Congress announced that its goal was a "socialistic pattern of society." The national Congress leadership has consistently refused to draw sharp priorities or to recognize what often appears to others to be logical inconsistencies in some party positions. Thus, national Congress leaders believe that there is room for both public and private sectors, room for both the free market and physical planning, and that it is possible for economic planning to be concerned with both equity and development, agriculture and industry, land reform and property rights, equality of opportunity and special considerations for the backward classes. By adopting such a broad program, Congress has successfully undercut the ideological attraction of the Swatantra party's appeal to businessmen and the appeal of the Communist and Socialist parties to many young people. This is not to say that all modernists (in any event a loosely used term) belong to Congress; the important point is that Congress can and does attract individuals concerned with national development even while it attracts individuals who seek material advantage.
The wide variety of incentives Congress provides and the many different kinds of individuals thereby attracted to it present the party leadership with a delicate balancing act. At the district and state level, party leaders are often fearful of legislation which might change the local power structure or - more importantly - alienate individuals who hold local power. On the other hand, the Congress leaders at the national level as well as many state and district leaders do not want the demands of the local elites to interfere with the modernization program. Keeping in mind the range of interests that Congress encompasses, we can now perhaps understand why the Congress party at the state level passes land reform legislation but incorporates provisions in the legislation to protect the rights of the numerous and influential medium-sized landowners. We can understand why the state Congress leaders have endorsed the national Congress party proposal for cooperative farming but have prudently moved toward service cooperatives rather than programs of collective ownership and management of the land. We can understand too why in principle the party opposes casteism and communalism but at the local level calculatingly engages in ethnic arithmetic.
One final aspect of the problem of incentives and recruitment is worth consideration: the extent to which Congress continues to recruit young persons into the party. In our five-district study, data on changing age patterns have been available only for Belgaum and Kaira districts, and in both it is clear that the active membership has not grown appreciably older. Over a nine-year period in Belgaum, for example, the average age, of Congress workers changed little - and, moreover, the party recruits from all age groups. If the party is, as we have suggested, a vehicle for those who have already established their political position through local governmental and quasi-governmental bodies, we can see why many recruits enter Congress in their thirties and forties. Nor do the data suggest that a substantial portion of the active membership is in the twenty to thirty age bracket. A modernist ideology, conviviality, opportunities for improving one's social status, material rewards, and the satisfaction of being of service -these constitute the mixed bundle of incentives that attract men of all ages and motives to Congress.
Apart from these incentives, the party provides "disincentives" for leaving the party or breaking party rules. Actually, the "disincentives" are so few that while only a small percentage of cadres leave Congress to join the opposition, many party workers violate party discipline. The most common violation is to oppose a Congress party candidate for the state assembly or parliament after he has been nominated by the party. It is common for Congress dissidents to support opposition candidates. In some states the Congress Pradesh Committee, in an effort to prevent further indiscipline, has expelled such dissidents or suspended their rights to participate in or be elected to any party organization. Other state organizations have taken a more cautious position, and provided either mild punishment or none at all for fear that the secession by dissidents would only weaken the party further. A few state organizations have sought to pacify dissident factions in the party by providing them with some assembly and parliamentary seats and by appointing members of minority factions to the state cabinet. Finally, several of the most powerful party organizations (including Madras and West Bengal) have adopted a policy of "starving" dissident factions.

Internal Cohesion and Dispute Settlement
Throughout this study we have noted two types of interrelated conflict: conflict in the social environment in which Congress operates, and conflict within the party itself. The modernization process produces conflict in any- social system; in a society consisting of a large number of often competing social groups, the expansion of education, the emergence of new occupations, and the establishment of new government development programs tend to intensify rather than reduce social conflict. But in most modern societies there are also accepted dispute-settling institutions and procedures. Social work agencies, churches and other religious organizations, interracial and interreligious groups, labor-management conciliation bodies, and employee councils, as well as individuals working in judicial and non-judicial capacities -lawyers, judges, and policemen, and social workers, psychiatrists, and party politicians-all are important in dispute settlement. Most transitional societies have few such individuals and institutions to resolve conflicts before they become political issues. Consequently, even disputes of a highly personal nature tend to enter the political arena. A dispute between two neighbors could, for example, create in a village two sharply defined factions which then ally themselves with factions in the local party organization.
Because in rural areas there are few institutions capable of resolving disputes, the Congress party has a very heavy arbitrational load. We have already noted that one source of strength for Congress is its capacity to reconcile local disputes. Within Congress are men who devote their political energies to dealing with disputes in the countryside and in the cities. The procedures Congressmen use for settling community and party disputes are the same. The local mandal committee will frequently turn to leaders at the taluka or district level to help settle a local dispute. Similarly, the factions within the taluka or district organization may turn to the state organization to settle party disputes. The general secretaries of the national Congress party, the home minister, the president of the Congress party, or even the prime minister may be engaged in the settlement of disputes within the state party organization.
The national Congress party leadership has great respect for those in its ranks who can deal with conflicts in the state party organization, and in the state there is great respect for local party leaders who can deal with district party conflicts. Though one may find mediators holding many offices in the party at all levels, there are certain offices which are especially reserved for those who have these skills. In the national office in New Delhi the general secretaries and in the state and district offices the local secretaries devote much of their time to the management of intra-party conflict.
It would be far more difficult for Congress leaders to settle internal disputes were it not for the fact that the disputes themselves tend to be non-ideological. Most of the disputes within the party involve such questions as who will be allocated tickets for assembly and parliamentary seats in the general elections, who will be given posts in the state cabinet, or who will be elected president of the DCC, and the arbitrator often reconciles a dispute by a judicious allocation of party and governmental posts to the various party factions. It would be far more difficult for the Congress party to cope with ideological division within the party. Were a major ideological conflict to break out in the national party organization, one might see dissident factions within the state and district party ally themselves with a national ideological grouping. In such circumstances it would be exceedingly difficult for the national party leadership to find ways and means of reconciling disputes, not only at the national level, but at the state and local levels as well. The national leadership is therefore particularly eager to avoid any breakdown of unanimity at the national level, and especially to avoid letting any conflict at the national level become one with ideological and major policy overtones. To the foreigner it often appears as if India's leadership had an ideological approach to public policy matters. The insider, however, is struck by the extraordinary flexibility, or, if he is less favorably inclined, the vagueness, of Congress' ideological position. But the socialist ideology to which the Congress party subscribes has helped Congress maintain a measure of party integration.

   Still another factor helping the Congress party to cope with internal conflict is, paradoxically, the multiplicity of factional and parochial groupings in the party, for this multiplicity increases the possibility of coalitions. In India as elsewhere, if there are many groups but none had a clear majority, even the largest group must compromise to win power.
Another factor that discourages dissident groups from leaving the party is the party's control over patronage. One might assume that if the party were to lose successive elections at the district and state levels, it would lose much of its patronage power, with the result that larger defections from Congress would be more common. However, since the Congress party is as a rule in control of zilla parishads, schools boards, panchayat samitis, credit banks, and other local financial institutions, it can continue to provide rewards at the local level even if it has lost some of its assembly and parliamentary seats.
Important as all these factors are in preserving the integration of the Congress party, perhaps the single most important consideration is the existence of a leadership with a vested interest in keeping the party united. There is hardly a member of the Working Committee (which consists mainly of chief ministers and PCC presidents -the dominant elements in each state party organization) whose present power could continue if the Congress party were to disintegrate. The power of the provincial and national leadership does not rest upon caste, wealth, control over land, or even popular followings. The term "charisma" could hardly be applied to Atulya Ghosh, the president of the PCC of West Bengal, to Kamaraj, the Congress president, or even to Nehru's successor, Lal Bahadur Shastri. The source of their power is, clearly, their control over the Congress party organization.
Since their power rests upon the party, it is in their interest to maintain the party organization. The groups which control a state party organization are eager to maintain a unified central party organization, for they know that a divided party at the national level would encourage dissident factions within their own state organization, and most members of the Working Committee want unanimity in the selection of a party president or a prime minister.
If the country were unstable, if the army were to take power, or if a civilian dictatorship were to be established, the local leadership now in Congress could probably make its peace with the new authority. The dominant peasant proprietors, who now control the district Congress party, have a remarkable capacity to adapt themselves to whatever local authority exists. In an earlier era they worked with British administration, and before that with the Moghul administration or whatever provincial administration existed in their area. But while local leadership might survive, the provincial and national leadership probably would not. They are quite aware of their sources of power, and dismiss with equal force proposals for military rule and dictatorship and proposals to abolish party organizations and establish non-party government. State politicians have engaged in bitter conflicts during the last fifteen years, but only rarely, especially since 1951, have any important dissident leaders left the party.
Seen from one viewpoint, Congress is not a single party but a coalition of party organizations. The state party organization can be viewed as a coalition of quasi-independent district organizations, and the national party, as a coalition of state party organizations. It can be asserted that India's national Congress party owes its strength to the viability of state and local party organizations, and that each unit depends upon subordinate units for support and upon the higher units to which it is affiliated for patronage and dispute settlement. The viability of the state and local organizations also depends upon the existence of a unified national leadership. There is, thus, a two-way process at work.
While the existence of a state and national leadership committed to a unified party organization is a crucial factor, the essential reason that the Congress party is cohesive -compared with parties in other developing areas rather than in the West-is not because there is little conflict within it but because there are legitimized and institutionalized roles and procedures for the handling of conflict. To generalize from the Indian case, one might say that the internal viability of a party organization is not a function of the amount, kind, or intensity of internal conflicts, but of whether or not there is a socially accepted mechanism for the resolution of conflict. This is not to imply of course that this mechanism always works in India's Congress party, for in fact there is considerable internal breakdown; but the important point is that such a mechanism does exist and that it does work more satisfactorily to resolve disputes than one commonly finds in other parties in developing areas.
Needless to say, Congress has not successfully coped with all internal conflicts. There have been many defections since independence, not only the well-known ones in Andhra, Madras, and West Bengal before 1952 which led to the creation of an opposition party, but also the countless defections of individuals and small factions throughout the country. Moreover, as non-exclusive as Congress has been, there are many instances in which a local party elite successfully resisted the efforts of other groups to enter the party and thereby lost considerable local support.
As we have noted in our analysis of Kaira district, the segmented character of the Indian social system has made it possible for Congress to lose overwhelmingly in a single district - through party defections or otherwise -without having its position in a neighboring district similarly affected. Discontented castes or factions are often geographically confined, and it is unusual for an opposition party to build a coalition of all the discontented social groups within a state. If politics were organized on a class basis and issues did cut across the entire state, it would be difficult for Congress to confine discontent to small areas. The persistence of the parochial and segmented features of Indian life quarantines discontent and has made it possible for Congress to deal with each problem on a piecemeal basis.

The Relationship of Success Factors

We began our analysis of the problems of party building by saying that a wide variety of factors was at work, no one of which alone could account for the success of Congress. It is the relationship among these various factors which shall now concern us.
The success of Congress depends very much on its adaptive qualities. We have seen that the local Congress party would rather adapt to than change the local power structure. We have pointed out that in rural areas the party has sought and won the support of those who own land, have wealth, control village panchayats, manage the local cooperatives, and can lead large numbers of persons. We have also noted that the Congress party adapted political roles of an earlier era - that the party can deal with local administration, cope with local conflicts, and perform social services, because in the past, long before there were political parties, there were individuals who, as individuals, performed these roles. We have noted that there is a long tradition in India of aspiring social groups attempting to work within whatever institutions are available to achieve their aims - in the nineteenth century, the law courts and the new administrative framework, and now in the twentieth, the Congress party and the parliamentary system. The expansion of governmental functions and regulations and the close liaison between the party and local administration have made it necessary for those who want things from an expanding government to work through the party. We have noted too that the customary pattern of mediation and arbitration by third parties for the resolution of conflict is utilized within Congress, and is an important factor in the capacity of Congress to avoid the fragmentation that has destroyed political parties in other developing nations. Finally, we have suggested that the very fragmentation of the Indian social system permits Congress to make more errors than would be the case if India were a well-integrated social system, where single errors of magnitude could reverberate throughout the entire political system.
We have emphasized throughout this study that, in the context of universal franchise and expanding government, adaptation involves more than just coping with existing structures, for the party leadership must find a way to appeal to new political participants. Congress not only has to adapt itself to the existing local social milieu but also has to contend with the changes that the actions of national and state governments create in that milieu.
The primary concern of the state and local party leadership has been with the maintenance of the organization, rather than with the achievement of national goals, and this concern with organizational maintenance has shaped the attitudes of the leadership toward questions of internal organization, of governmental policy, and of the relationship between the party and the social system. It is doubtful that the party would have succeeded had the leadership acted in any other way.

� Samuel P. Huntington, "The Political Modernization of Traditional Monarchies," (Mimeographed), p. 8. Huntington develops the theme of political development as 'institutuionalization" in his article "Political Development and Political Decay," World XVII (April, 1965).


� Lueian W. Pye, Aspects of Political Development (Boston: Little, Brown, and Pant, 1966), p. 100: This theme is also discussed in his Politics, Personality, and Nation Building (New Haven: Yale University Press, 1962).


� This discussion draws from my article "Political Integration and Political Development," The Annals (March, 1965), 52-64.


� For an analysis of the attitudes which inhibit organized activity, see Edward Banfield, The Moral Basis o f a Backward Society (Glencoe, Ill.: The Free Press, 1958). Though Banfield's study is confined to a single village in Italy, it raises the general problem of analyzing the capacities of a people to organize for common purposes.


� For a description of voluntary associations in India, see my Politics o f Scarcity (Chicago: University of Chicago Press, 1962).


� For a general examination of the role played by parties in the larger processes 'of political development, see Joseph LaPalombara and Myron Weiner, editors, PolitiParties and Political Development (Princeton: Princeton University Press, 1966), especially the concluding chapter by the editors, "The Impact of Parties on Political Development."


� I must at this point pay my intellectual debt to the many anthropologists who have given attention to the study of Indian social organization and how it is now changing, and in particular to Milton Singer, McKim Marriott, and Bernard Cohn of Department of Anthropology at the University of Chicago. It is regrettable that so many political scientists have a poor, and in my judgment misguided, impression of the work that many anthropologists are now doing and of the relevance of that work to the study of political change. Fortunately, no such gulf exists between anthropolgists and political scientists now studying the relationship between political and social change in India.


�  For a major effort to fill this gap, see George Rosen, Democracy and Economic Change in India (Berkeley and Los Angeles: University of California Press, 1966).


� For a thoughtful analysis of the integrative as well as disintegrative features of factionalism within Congress, see Paul Brass, "Factionalism and the Congress Party in Uttar Pradesh," Asian Survey (Sept., 1964):1037-47. Brass gives considerable attention to the role of factionalism in political recruitment into the Congress organization in Uttar Pradesh.


� "Patronage" is generally used to refer to all forms of material benefits distributed to party workers and supporters by politicians. See James Q. Wilson, "The Economy of Patronage," Journal of Political Economy LXIX (Aug., 1961).





PAGE  
1

