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INTRODUCTION

This book is a compilation of articles. Each article has

a specihc theme. Each focusses on an analysis of either a
particular issue or set of issues and the policy responses that
emerged or developed in resolving these. It is in this context
that policy choices formulated and implemented by various
regimes are analyzed and evaluated. It is a matter of serious
concem that the political process in the country does not pay
adequate attention to the formulation of public policy. It
needs to be recognized that there is an integral relationship
between the public policy and the political system. Thus, in
these articles the effort is to identify some of the issues, to
explicate public policy responses, and to analyze the relation-
ship that these have with the political system of Pakistan.
Public policy has a definite bearing on the political system. In
tum, the political system influences its formulation, develop-
ment, and implementation.

The lirst article "Pakistan Studies: Is it a discipline'?,
Evaluating a education policy choice is a further cxparsion
development of an article presented at the workshop on
Pakistan Studies, organized by the National Insitute of
Pakistan Studies, Quaid-i-Azam University, Islamabad, held
on June 26-27, 7989. The paper explains how Pakistan
Studies was introduced as a discipline. Ttacing the evolution,
development and inadequacies of the discipline, it provides

a conceptual framework of Pakistan Studies. Ite major
agrument is that Pakistan Studies should not be confused

with the study of history of Pakistan movement or the
ideology of Pakistan, although it covers both. It is suggested
that studies on Pakistan should have an inter-disciplinary
peBpective, by utilizing insights from all the relevant dis-
ciplines.



The second article, "Political Systerr of Pakistan 1947-
1989: A Brief Analysis", is an exercise ir model-building. It
proyides conceptual and theoretical undt:npinnings of crisis
and change in the development of Pakistar's political system.
This is an update or an eadier article, "Political System of
Pakistan 1947 -1977 : A Brief Analysis", Published n Pakistan
Joumal of Socbl Sicneces, Vol. X, No. I & 2, Jan-July,
December 1984. The article provides a brief overview and
analysis of the dynamics of structural change and pattems
of the nrling coalitions.lt identifies four mechanisms of the
making of ruling ccalitions and the dynlmics of structural
change, i.e. selective cooption, containmer.t, collateralization,
and changes in international environrnent ..nd performance of
economic policies. Each regime change ir, followed by not
only change in the public policy makirg but also in the
ruling coalition, which in turn, effect th,) nature and direc-

I tion of the poltical system.

The third article, '?olitics of Islamization: The Ideologi-
cal Debate on Pakistan's Political Syst( m", published in
Asian hofile, Vol. 15, No. 5, October 19{17, revohes around
one central issue i.e., what should be the :ole of Islam in the
pottical system of Pakjstan? It analyz:s the ideological
debate by facussing on the three types cf participants; the
traditionalists, the neo-traditionalists an,i-tIE-66demists.
It identilies the degree to which various regirnes in Pakistan
have exercised Islamization as a public policy choice and how
it has affected the political system.

The fourth adicle, "Bureaucracy, l{ilitary and Party
Politics, 1947-1958", (which has not been published pre-
viously and is from my forthcoming book) c evelops a typology
of studies made on the early phase of Pakistani politics,
1947-58. It takes a point of departure from most of the
earlier studies by suggesting that Pakistan's politics durhg
this period can be better undertood and analyzed by focuss-



ing on the role of bureaucratic-military elites rather than by
concentrating on political parties and party system. It deli-
neats and analyzes how bureaucracy and military was able
to pre-€mpt political parties frcm the political proc€ss,
thereby obfuscating the development of party system dudng
this period.

The sixth article, '?ubl.ic Policy and Reform in pakis-
tan" l97l-77: An Analysis of Zulifkar Ali Bhutto's Socio-
Economic Policies" published rn Joumal of South Asian and
Itliddle East e m St udies, Vo l. XI, No. 3, Spring I 988., develops
insights as to how public policy was formulated urder
Bhutto. It treats Bhutto as a reformist leader, identifies and
analyzes his socio+conomic reformist policies, and atgues as

, to how they were formulated and why these policies could
i not be implemented in their totality?

The seventh article, '?atterns of Civil-Military Relations
in Pakistan: An Appraisal of Bhutto Period"., published in
lhe hoceedings of the Ni,,eth Intematianal Symposlum on

The fifth article, "Public Policy, Financial Industrial
Groups and Development of Economic Institutions in pakjs-
tan: The Experience of the Sixties"., published in htbtic
Administration Review, YoL xxvi, No. 2, July-December,
1988, focusses on the role of public policy making during the
era of President Mohamrnad Ayub Khan. It is argued that
under Ayub a policy choice was made to develop ecolomic
institutions. These institutions have continued to persist and
explain the proces of economic development or lack of it.
These economic institutions did have an impact on the
political proces and facilitated the transformation of trader-
merchants classes into financial-industrial groups. However,
the interesting aspect was that during 1960s Ayub Khan
initiated certain economic institutions that developed into
important instruments of public policy.

I

I



Asian Studies, J9,97., focusses in detail orr the pattems of
civil-militarv relations. It analvzes what kind of policy

choices were exercised by Bhutto regimt in 1970s to re'

define its relationship with the military? W:at impact it had

on the nature of civil-military relations? Ehutto's excessive

zeal in subordinating the military to political elites was an

important factor that alienated the Bhutto regime from the

military and expedited military's intervention into politics.

In this book, the basic effort has been trl build a relation-

ship between public policy and the po itical system of
Pakistan.



1

Pakistan Studies
Evaluating an Education

Policy Choice

Since 1978 Pakistan Studies has been a compulsory
subject at the high rhool and college level. While euaid-i
Azam Univenity has the distinction of being the first insti-
tution in the country that started the Master,s programme in
Pakistan Studies in 1973, currently various pakistan Studies
centers in different universities of the country are engaged in
this task. Some are offering diploma/degree and some iue
offering M.A. and M.Phil degrees, still others are offering
joint Pakistan Studies/history diplomas. This has caused con-
siderable confusion about the stutus of Pakistan Studies as a
discipline. Since 1986 Allama Iqbal Open University has also
introduced a programme of Master's degree in pakistan Studies.
This mushrooming of Pakistan Studies has aroused consider.
able interest in the programme and also raised questions about
the credibility of the discipline. There is a common misper-
ception that Pakistan Studies is a sub$itute for pakistan his-
tory or at best its equivalent. Sometime6 it is equated with
the ideology of Pakistan. (This misperception is reinforced
particularly if one takes a cursory look at the text books
being used at high school and college level for teaching pakis-
tan Studies.) It is a misnomer to equate Pakistan Studies with
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the discipline of History or substitute it f:r ideology of Pakis-

;;;. ft il; be underscored that both historv and ideologv

*"' irt"gia components of Pakistan Studles but not its

iri""i"iJ rr,"" what is Pakistan Studieri? How is it different

;;;i;il"t1" other conventional disciplines? Here mv. effort

;ilil; ;; provide a conceptual basis of Pakistan Studies as a

ii ,.irii* and also brief ly comment on lrow Pakistan Studies

is be'ing tought at various levels in the co lntry'

The confusion regarding the nature' direction and

orientation of Pakistan Studies in telms of a study pro'

rr..." *a a discipline in search of some methodology is

itiUi" in o t"."nrly published Report of t he National Institute

oi i"ti.tun Studies, tslamubad (N'I'P S Report)' The Report

;;;. *;" study approach towards Paki;tan Studies as inade-

"r.r". ,roorg""dti and designed to serve the intere^sts of

ilonroting'ugun.ies.r Identifying [he inadequacies of 
,area

i.ai"., tt" a-uthors point out "inter-di:;ciplinary feuds" and

u.gu" it"t inter-disciplinary integration leading to. a.new
:iI;,piil; is a raritv;. Deducing front the same misplac.ed

b;;;Iir;" of Paiistan Studies", the authon emphaticallv

,i"ti ,ft",, "a true integration resulting in the emergence of a

."*-air"ipiln" is still a iemote possibilir;y"2 ' .Therebl . 
they

reiect ,reu study approach and propost to Islamize Pakistan

Stuaies. fnis adds io the confusion ratl er than clarity on the

iurrctioni"g and evolution of the discipline' The authors

p-p"* 
" 

t *f,odology' for Pakistan fitudies based on what

Ift", *U "Quranic view of man" Accr'rding to the authon'

the Quranic view neither overcm:hasises the,complete

autonomy of man, nor does it secrifice the dignity of

man. It sirikes a healthy balance 
"r 

hereby man is seen as

autonomous in decisions/c hoices but then he will have

to bear the consequences of thor;e choices' The other

level of justification may be callerl existential levels i'e'

there exlt in Pakistan certain conlitions which strongly
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point to the feasibility of this methodology'

Through this 'Q'rranic view'methodology' the authors seem

to be Juggesting that the study of Pakistan, be based on the

moral pr-i-nciplei of Islam. Thus they propose Sharia as the

guiding principle for teaching and research on Pakistan

Studies. The authors assert,

If we need to fix moral responsibility for certain actions'

it may be more useful to identify the decision makers

and their motives in terms of moral dimensions rather

than supposed socio-psychological and economic deter-

minants Lt their actions. This would involve research

into individual and collective deviations from the

Sharia, and further research to determine whether such

deviations were intentional or they were product of
misjudgement.a

Through what method does one determine and clarify
;*oJ ,".pontiUility", "motives of decision makers", and

"deviations from the Sharia" is not clear.

Quranic view, would probably be more beneficial for Islamic

dtudies, if one is to think in terms of improving its methodo-

logy. However one finds serious constraints with regard to its

applicability on Pakistan Studies.

This clearly reveals that the authors are o-ver streaching

the role of Shaiia in formulating a case for Pakistan Studies'

Ai the same time they find it difficult to draw a distinction

o, J"r"top relationsirip between Sharia laws and social

science theories and melhodology. Its not merely a oue1tio.1

of showing preference for 'positivist' or a 'interpretative"

dimensionJ ol sociat theory as the authors would like us to

believe, but a question of developing relationship between

social science theory, concepts, methods and better compre'

hension about studies on Pakistan. The Report's preoccupa'
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tion appea$ to be in Islamizing Pakistarr Studies programme
rather than developing it into an autonomous discipline. The
role of Islam and the Sharia in Pakistan Studies is under-
standable, some very interesting and insightful work is already
available in tht direction6, However, tlte need is to synthe-
size the knowledge, theory and method i from various social
science disciphnes, so that one may better appreciate and

understand the problems of contemporary Pakistan. It is only
by developing such a pcnpective that one can possibly con-
ceive of developing policy choices and alternatives for the
decision makers.

The authon s€em !o misunderst..nd and misinterpret
the spirit of'area studies'. The area study approach or inter'
disciplinary perspective does not seeli or advocate"integ-
ration" of various disciplines. By making use of more than
one discipline, it focusses on the various facets of a particular
area. The inter-disciplinary approach airns at building synthe'
sis and developing consensus among var:ous disciplines rather
than integration. Here the effort will btr to explain how'area
studies'and Pakistan studies proglamnres have evolved and
gfown.

In the post-t['orld War - , phase, ar-'a study programmes
were initiated in American, European and Soviet Universities.
The basic purpose was to synthesize area and discipline
knowledge and to have a better and deeper understanding of
the newly emerging societies. Simultaneously an implicit
objective was to provide authentic and reliable information
to the decision maken, so that while developing policy
options towards the newly emerging coltntries, their decision
makes (i.e. U.S., Soviet, European etc.) could protect, pro-
ject and advocate their national intetests. In the U.S. Univer-
sities area programmes acquired a prestigious position, as in



Pakistan Studq- 
J

i958, American Government passed the National Defence
Education Act (N.D.E.A.). Th:cugh NDEA from l96g-?a
Federal funding for area and language programme was about
14 million dollars annually?. Besides, American Corporations
and Foundations also made heavy investments in the area
prograrnme. Massive investments by American Univenities in
the Area Programmes did influence the academic world in
Britain and Europe. In 1gbg, the British University Grants
C.ommittee had to reorient its policies and prioritries by fo.
cussing on Area Study programme. presently, in Euiope,
quite a few Universities have Area hogrammes. Unfortu-
nately, very little is known about Soviet studies on pakistan.
Although it is generally recognized that considerable scholar.
ly work on Pakistan does exist in Russian language. However,
much of it needs to be translated. It is interesting to note
that in about 35 American Universities South Asia p-grr.-".
are being run, but Pakistan does not figure out prominently
in more than seven to eight univenitie . Thus by and large in
the American and Wetern Univenities pakistan has rema'in"a
understudied and ignored. This necessitates that howsoever
late, we must have Pakistan Studies hogramme.

India was also quick to grasp the significance of area
programmes. In the early sixties, at the Rajhastan University
Jaipur, South Asia Center was established. It has made sub-
stantial studies of problems confronting India, and has been
performing an important feed back task for the Indian
government, for policy studies on pakistan. A pakistan
Study Center has also been in operation at Hyderabad
University. Realizing the benefit and significance of area
programme in 1969 at the Jawahar Lal Nehru University
(JNU), New Delhi a fulfleged pakistan Studies prcgramml
was also initiated. At J.N. U. pakistan Study Center offers r

M. Phil and Ph. D. degrees. presently, they have about nine
*udents in their M. Phil programme and three to four stu-
dents are enrolled in the Ph. D. programme.E
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The Pakistan Studies programmt' should serve. as a

tuuo."toiv on the issues and problems confronting Pakistan'

o-J"-'rti. scientific and objective analysis is desired' not a

r"f*riad advocacy of a particular poitrt of view The effort

;;il'; i; .*ptor. .ra identif v the ;ource of tension and

to suggest alternatives to keep the falrric of the natlon and

L* iiirr"a. Presentlv, there exists s>me ambiguitv about

th" nature, wo.king, and scope of Pakiste n studies programmes'

Three reasons can be Pointed out:

(a)

(b)

(c)

The Pakistan Studies Programme was enuciated

Jit out uny clear objectives and guiding priciples'

(i. e. a conclptual frameworl was not there)'

University education in our country has not been

responsive to public policy issues'

We did not have adequately qualified staff' trained

in the techniques of multid isciplinary study of an

area.

In terms of a discipline Pakistan Studies calls for a

mereei of social science disciplines witl a nucleus on Pakistan'

f"r""J"a at Quaid-i'Azam University. Pakistan Studies was

concei"ed and designed to grow alotrg the lines of an area

study Programme.

The primary advantage of an area study programme is

that it aims to provide a comprehensive knowledge on-a

pJi"ut". ,r"" j u picture of the ;rea in its entirety' No

iingle discipline can perform this trrsk satisfactorily' It is

oniy thtough a cross'disciplinary t'pproach and an area

petspective that one can analyze the bits and parts of a

polity and tie one to another.
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Unfortunately in our educational system teaching and
educational training is still predominently single discipline
oriented. A :igid compartmentalization of disciplines which
characterizes the Pakistan research environment is a severe
constraint. Cross-disciplinary communication and exchange of
id eas among the educationists is limited if not poor. Although
conferences and seminars do take place in each discipline,
(such as history, sociology, economics, political science etc.)
scholaras in general, hardly take any interest in disciplines
other than their own. There is a general lack of awareness
about interdisciplinary penpectives. That makes it all the
more difficult to appreciate the spirit and content of an area
study programme. The studies of an "Area" may include at
Ieast the following aspects: -

(1) Power Relations i.e, interaction within various
groups and also intra-power units.

To understand the political sy$em of an area it is

essential to identify the sources of power and ex-
plain the dynamics of struggle for power. This is
facilitated when we address ourselves to such
questions: who commands power, which groups
are the dominant groups and why? what is the
relationship of these groups with each other? How
is power distributed and exchanged among the
groups of various regions of the country.

(2) Memories of unique collective history:

Collective consciousness of a people can be instru-
mental in shaping the destiny of a nation. The
history of the Pakistan Movement must be analy-
zed on the basis of Nationalist s€ntiment. An in-
terpretiye history rather than the descriptive history
should be the guiding priciple. We need to concen-

7
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trate upon the social, economic and political aspects

of Historv and its development, particularly with
reference to the regions that constitute Pakistan.

(3) Economic relations among its variouri social groups
gn{ regional/geographic components :

An understanding of economic resou rces, their dis'
tribution among groups and regions is vital for the

study of society. Dispa:ities in economic resources

can caus€ social cleavages in the nation and may

rupture the very fabric of the state. Issues con'

fronting Pakistan's economy may t e analyzed in

relationship to social goups and regional units.
Economic development policies must aim to re-

move regional disparties.

(4) Physical configuration and contiguit:r:

Geographical forces can be a determining factor in

the evolution, growth and development of a state.

Geographically contigous area tends t o be cohesive,

however, regional variation requi:es a serious

$udy, An understanding of geographical factor can

facilitate our understanding of frontiers, bounda-

and territorial disputes within a state, and in rela-

tion to its neighbours.

(5) Culture ae madfestation of interaction of langu'
ageo, religious thought, ideals and values of the
society:

Culture of Pakistan with Islam as its essential com'
ponent is understandable. Yet, there appean to be

little effort at locating and treating the influences

of Islam on our society. A basic orientation in that
direction has been given by thinkers like Jamalud'
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din Afghani and Allama Mohammad Iqbal. This

can also be facilitated by taking into account the

works of such thinkers and sufi saints of Pakistan

like Shah Lateef of Bhit. Rehman baba, Bullay

Shah, and othen who spread their message in in'
digenous languages. The study of regional langu-

ages and culture alongwith the national language

needs to be encouraged.

(6) Social Groups and societal values:

Pakistan is a heterogenous society. A variety of
social groups exist in Pakistan. How these groups

interact, inter-relate and facilitate the develop-

ment of societal values, needs to be appreciated.

What bearing social $oups, ethnicity and religion
is having on our societal values and national goals

needs to be analyzed.

(?) Strategic considerations:

The significance of an area changes with the

changing political realities' In the contemporary
world of today the geo'political significance of
Pakistan's location cannot be over+mphasized,
however systematic studies identifying and ex'
plaining the strategic importance of Pakistan have

yet to be made.

A d ispassio nate, analytical, objective and empirical

study of inier-relationship of such aspects is fundamental to

the Pakistan Studies programmes. Its about time that survey

research and opinion polls are encouraged as research tech'

niques. This will give us an insight into the intricate aspects

of Pakistani $ate, society and economy and help us to

acquire a comprehersive knowledge of it' lndeed over the

9
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past few decades the study and researclr in social sciences has

undergone a rapid transformation, cross-fertilization between
disciplines has made it difficult to d:aw a line where the
boundary of one ends and the other bcgins, The direction is
elearly from mastery in a single discipline to a synthesis of
various disciplines in studying a particul u area.

The cross disciplinary and area studies approach in
social sciences is particularly importalt for countries like
ours which, in fact, are old societies undergoing changes of
multi-dimensional nature under the imtrract of modernisation
processes. The scholar observing thesr developing societies
is confronted with two fundamental questions; one, the
relationship of these tradition bound areas to an age of
science and technology and two, how the developing societies
are acquiring modern technology and al;o struggling to retain
theL cultural identity? Tradition, mod€rnity and technologi-
cal infusion is producing strains and contradictory processes
in these societies. A complex and mult i-directional transfor-
mation of societal values and $oup beh,rviour is taking place.
To say the least, a single discipline expe;t will find it difficult
to comprehend the processes of social, economic and politi-
cal changes in a developing society like ours. This considera-
tion necessitate's that Pakistan Studies as a discipline must
evolve,grow and expand on an area stud,, programme pattern,
synthesizing area and discipline knowle lge. Pakistan Studies
programme should be developed into a laboratory where
cross fertilization of various social science disciplines takes
place. Where it is not the discipline bul Pakistan that serves
as a prism for various disciplines. Students obtailing M. A.
Degee in Pakistan Studies, could specialize in a conventional
discipline, (history, sociology etc.) by doing a required
number of courses in a discipline of their choice. It was in
this spirit that Master's programme at ()uaid-i-Azam Univer-
sity was initiated. The course programm( exposed students to
such diyerse but integrated aspects of sludies: the historical
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origins of our nation: the political system of Pakistan: the

;.ffi;t;"-;J role of regional languages in identifving

fiil,1ili,'i**i*ii"uauineo:llXl,"iilr'"',:H;:[H:i
shio between economlc developllre'u ""1 ]]] ^*. ---jt "]ffi";;;;';J its impact on o" *ono'v; understanding

il'tdi.H;-;;;tinnam; life stvle; customs and behaviour

li ;; ;"opl"t;; role and significance of lslam in resulating

:;il;iffi .,iour, values and thought processes;'the dv'

ffi;';i g*"i*t"git considerations in the broad frame'

work of Sout Asia'

Since it is a new and non'conventional nroClamle 3f
*rd;il";.';;nt and spirit' it is also confronted with the

;r"."6i"; .i ,"."g"iti"" as a discinline' Recognition has not

[*"'-it""ir,..*ing r'o* among the other social science

ffiJi',**;;;;."".,*'v'i1l;if :"?"['rfl"#:iTffi:
In fact, the emeBence' growth ano "l]II^**11"..i^r"-"",^f
iij*J "i,*- 

u'"",rn' :: -:I.'lii iili:i,lJ.: Tiffi::il
struggle betwee" ::"":i:':r;;r, 

"ilr.""iri" 
*rl-r rhe serr-

historv. and Pakistan Studtes wnrcn ^^"*'l ::. ::';"r,. tr'i"
JJ#;;;i;;; aspirinB schorars' 

3ff #[ n"H;.ti;
stru ggle healthy unq ""' p-":I"i"". 

s""r.."i, s"ciologists,
social scientists in the countt

ffi .;i;*",3"dp"u,l:ii,ff f l:"",::i:#,"I"#:if 'lin Pakistan Studies as a dls

l'i*i*i^o*,r,",,-*'*.'-l:,,"'itl'ii:i"'ff :r:ii:ffi"Hi::;
tists towards Pakistan studlel

or at best that of an omUi'ufencu These social scientists need

ii r"."*trt in"i p"ki"tun Studies has come to stay as a pro-

;H;Tffi l;:',lL".,:"-'-i1"1,',1?:T"I#fiJlfr'i:l
contribution in determlnlng r

;J:;t;ii;":"';xi'tun st'ai"' needs and must benefit rrom

;il ;ilil; '"thods 
and rigorous analvsis of social sciences'

Pakistan studies as an area programme can bridge the gap
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between the generalities of theory building and particularities
of individual case studies - the debatri ttrat'teeps sociat
sciences divided into two groups.

S-tudents obtaining Master's degree in pakistan Studies
ftom Quaid-i-Azam University have proverl their mettle unJer
extremely difficult conditions, They havc suffered fr", th"problem-of identity, self doubt, even i rferio rit y ;o;pi;*
because Pakistan Studies is a non-conventional discipline and
has not been given due recognition which is giu"n'to otn".
disciplines. And yet, in spite of all, they hirve dine "r;;;Lwell with wharever recognition they iot. A"."Jirg i"'".ii-
mates based on departmental record, conlrolle, of 

"*uain"-tion's office and my informal contacts witfr tfre sizeailL
number of former students, between 1g?3.gS, uUort-16O
$udents with a male-female ratio of almost 

' 
bO, 50- ;;

obtained Master,s degree in pakistan Str.f i"s f.orn' quuii.i_
Azam University. Out of these about SS 1,"u" ."a"; irto
the Civil Services of pakistan, another 30.8b 

".t;;ril;';School/College teachers of pakistan Studies. Still ,;;;il;;"go-
35 have joined Banks, Ministry of Education, arry OJu""_tbn Corps. About ib60 could not be identified. O;y-"l;;
7 -l0Vo f.emale students are gainfully emptoyed i, Ciril C;_
ces and educational institutions, The fate of the rest is noi
known. (For post 1g83-!rogress of studenrs see the N.I.p.S.
report),

Now with the mushrooming of pakistan Studies pro"
gramme at various univercities of the countt.y, it is imperaiive
that conceptual parameters are defined *i 'ai..ipfli'"rv "r".
cognition is attained. If the degree in pakis;an Strii", illo
become a marketable commodity it must be ai"rin.ri*i,
different from the traditional disciplines and ,,horlJ;; i;;;;;
competitive if not superior to the traditional discipfin; i;;*-o99. hptt reinforcing the ,.area*tudy,,.ririt 

"na "ontuniof Pakistan Studies programme.
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To achiere this objective, besides teaching, the research
and policy orientation content of Pakistan Studies pro-
gramme needs to be strengthened. Research implies not only
initiating M. Phil and Ph. D. programmes but choosing
challenging topics and issues that confront Pakistan as a
nation€tate. It entails developing new perspectives and re.
interpretation of old problems. Research implies funding,
infrastructural facilities, and above all intellectual innovation.
If Pakistan studies can provide lead in intellectually stimula-
ting research, funding and support for the programme would
follow. Besides, encouraging research on specific issues,
Pakistan Studies must be the nerve centre for endouraging
research on Islamic ideals and Muslim society. Researchers
may seek to bridge the gap between Islamic ideals and
Muslim reality in Pakistani society.

Secondly, policy analysis must be made an essential
component of Pakistan Studies programme. Pakistan Studies
can serve as a nuclues and feeding ground for policy and
bsue oriented research. This would help promote an under-
standing between the decision makers of the country and the
academic community. It is worthwhile to note that one
reason (besides many othen) why adverserial relationship
prevail between the country's policy makers and the acade-
mic community is that policy maken f ind little research that
has relevance for them or for effcient execution of a decision-

Pakistan Studies as a programme and a center of re-
search must concentrate on concretre realities and objective
conditions of Pakistan. For the purposes of research it is im-
perative that we "keep our feet in Pakistan; our eyes on the
world". It implies that we intensify research on Pakistan's
national imperatives, issues and policy arenas that we want to
explore and forthat we must probe inio the concrete realities.
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Secondly, it mears that ve must learn lrom the experiences

of othei states in the world - anything foreign (in term of

research tools i.e. theories, concepts, rrethods etc') that is
good should be absorbed as our nourishment, to serve our

needs.

Pakistan studies is not merely a plea for interdiscipli-

nary area studies synthesis but a case for a new discipline,

which while borrowing from the knowledge of social sciences

has the potential to construct conceptri, build theories and

models ihat at micro level ale specilic to the objective,

conditions and concrete realities of Pak istan's society, polity

and economy, and are general enough to facilitate our

understanding of developing countries at the macro'level'

Finally, Pakistan Studies as a prog::amme and discipline

must not be history+entric--as Pakistan lies in future and not

in the past. This is not to sugest that past and history are

irrelevant to understand the concrete r':alities of contempo-

rary Pakistan. The problem with histo4' in Pakistan is that it
is obsessed with documentation and description of events or

personalities. No attention is paid to e:<plain or analyze the

social forces that generated a particular event or brought the

crises and change in the sociocconomir: and political condi-

tions of Muslims society. The study of history is too impor'
tant and need not be treated as the exclusive domain of the

professional historian. History must b -' studied to analyze

and understand the pressent. However, we must not be

overburddned with history. It is the cc ntemporary Pakistan

which is faced with complex problems and challenges. The

problems we face today will become more complex and

multi-dimensional in the next decade' Now is the need to
undentand historical objectivity antl prepare Pakistani

society for the twenty first century. Ht,w we respond today

will, in fact, determine the future of Pakistan. Pakistan

Studies pro$amme as outlined above will not only afford
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rcsearchers an opportunity to conduct research on contem-

porary Pakistan but will also act as a window on its future

of Pakistan.

Teaching of Pakistan Studies from l\tattic to B'A':

There is a need to reevaluate the working and operation

of Pakistan Studies at various levels. From secondary school

to B.A. level there appears to be considerable overlap and

i"p*itf, in Pakistan Studies curticulum (See table)' Con'

sequently, the students not only find the programme re'

p"iitir" 
"ira 

uniteresting, but in recent years appear to have

developed an aversion for the progtammee They take it as an

,nnu."*ury bur{en being repeated over and over' Pakistan

Stujiu" ^ 
a compulsoty iubject is treated as a discipline that

i^ - ."1"u.n."'with ihe degrees they seek in Science and
-Himanities. 

A study of the course content at various levels '

."u""t tttut it is not interdisciplinary perspective, modern and

."i"nrifi. education that is being encouraged ' Eversince the

,rUi""i *". made compulsory, the effort has been to 'lslamize'

ihe'book. on Pakistan. Pervez Hoodbhoy, commenting on

ii" .ont"nt of various books of Pakistan Studies has observed :

"Islamization is the central concern of all Modern

Pakistan Studies textbooks ' ' Modern textbooks

heavily stress the formal and ritualistic aspects of

Islam, as against those which emphasise social justice'

Science and sec'rlar knowledge are held in deep sus'

picion"r o.
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Similarly in another interesting study, Aftab Kazir I

while making an anlysis of the course content of Pakistan
Studies books at high school and college level has incisively
pointed out that Islamic ideology and history of North and
Central India continue to dominate Pakistan Studies curricu-
lum. He has aptly observed that history of the regions that
constitute Pakistan, and the role they played in Pakistan
movement has been completely ignored. Identifying the
weaknesses of the curriculum content Kazi recommends a
complete reevaluation and re-examination of the Pakistan
Studies textbooks from Matric to B.A. He has suggested that
an integrated history of regions that constitute Pakistan,
with reference to their social, cultural, economic and political
affinities is imperative for national integration and needs to
be incorporated in Pakistan Studies curriculum.

In a concise and excellent paper, Hafeez has critically
examined the various errors of facts, false assertions and poor
expressions, while reviewing the Pakistan Studies text books
prescribed at the intermediate level.l 2 He has noted that the
language and expression used for defining "ideology of
Pakistan", "Islamic State", "Pakistani Culture" etc, is con-
fusing, vague and biased. He has suggested that books at this
level should carry a brief introductory note on Pakistan
Studies, and that the language and style of the texts should
be clear, comprehensive and simple.

It appears that for the past one decade or so Pakistan
Studies has been used as an instrument to advance 'Pakistan
Ideology' from a 'particular' point of view. The effort seems

to be on only emphasising on the Islamic character and

'basis' of Pakistan movement. It is understandable though,
yet the thrust has to be in familiarizing the new generation

with facts about Pakistan movement and exposing them to
that, explaining what went wrong and how. Commenting

17
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on this aspect of studies about Pakistan, 'Dawn' has recerrtly
editarialized as follows :

Its about time that we seriously rrrview the curriculum
content of Pakistan Studies from Matric ,o B.A. level, rem ove
factual errors, see history in proper context and make the
syllabi objective and rationa.l. Simultan,:ously there is need
to review whether Pakistan Studies sholld be continued as a
compulsory subject or be made optional. It appears that by
making Pakistan Studies as a compulsory subject, its the
$ero.type image that has been reinlorced (i.e. pakistan
movement, Pakistan ideology, History of pakistan etc.).
This has undermined the autonomous erowth of the discip-
line. Nothing innovative or interesting is associated wiih
Pakistan Studies. As an optional subject only those students
will opt for it who are curious or are se:,ious about pakistan

We also tend to be biased and sl)lective in compiling
facts and in assessing the work ol material relating to
the emergence of Pakistan and its subsequent wanderings
through the passage way of time and event . The
point to stress is that the construc:ion of the history of
a nation is a continous process ar.d in this there is no
chosing between pleasant facts and the unsavoury
truths, between moments of glo4, and those of utter
defection. Both form an integal part of the total
reality of life of a nation. Unless tt ere is full acceptance
of both a spirit of historical objectiuity for a new nation
at any rate there is always the danger of falling into
illusions or errors of judgement. Opening the possibility
of some of the mistakes and failings of past being
repeated. The pith and substance c f all this is regardless
of their connotations and impact in a given context.
Armed with this spirit, we must begin to collect and
oreserve all the documents and x,urce material about
Pakistanr :' 

.
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Studies as a discipline. This will add to the credibility of the

subject which has come under question since it has been

made compulsory.



20

1

Political Sytten of Pakittan and h.blic Poltc)'

NOTES

Soeed.uddin Ahmad Dar ond Sorfarsz H,ts6nin Ansrli., pokiston
Studies: A Report on the Stote of the Di*ipltne in pshi.stan:
Is8l8mab8d, National Institute of pskistan Studies. 198g. p. 2.

Ibid., p.22.

3.

4.

5.

5.

6.

Ibid.,p.27.

Ibid., p. 29.

7

Ibid.,

Ibid., pp.25,28-29.

For an excellent discussion on Shariah l8ws with reference to
Pakistan see Abdul Ghalur Muslim, ,,ApplicEtion of Shariah
lsws: An investigstion into the probleru ind principles in the
field of Islamizatio\"- fuhbton Jounul of History ond. Culture
Vol. vi, No. 2, July - December 1985. pp.19.36.

For detailed discussion and descriptiou on funding and pro-
grammes see, Lucian W. pye. .,The cont'rontation between bis-
ciptlne and fuea Studies,,in Lucisn rye, p0litical Scienct and Area
Studi€s: RilEls or Partnels. Bbomington: Indistu Uniuersit\)
Press, 1975. pp.3-22.

Informotion bssed on on interuieu with a1 Indion Scholor uisiting
Pshistan in 1986.

Obserution bosed on my infornwl conu?rsotiora with the pro-
botioners at Ciuil Seruices Acodemy, on thz subject.

Paruez Amir Ali Hood.bhoy and Abdul Hameed Nayyor,,,Re-
uieuing the History of po,kiston ,, in Asghor Khan (ed), The
PEkistan Experiene: State snd Religiorr, Lahore; Vongurd,
1985. p.171.

lft1b X.o1i, "Ethnic rutiorwlities, Edncotion. and hobtems of
Nationol Integrotion in pahbtan',. Asian lrofile Vol. 16, No. i,
April 1988. pp. 14?.162.

8

9

10

11.



73. Daun, Karachi,lS MaY, 1989.

21

12, Abdul Hafeez. "Intetmeditte hi Kitob Ka Reuieu'l Paper presen'

ted at tbe workshop on Pahislan Studles os o Dhcipline, oqa'
nized by NATIONAL INSTITUTE OF PAKISTAN STUDIES'

Quaidi.Azam Unirenity, Islsmabad, June 26, 2?, 1989.





2

Political System of Pakistan
1947-1989: A Brief Analysis

This paper shall address itself at two levels:(i) theoreti-

cal and (ii) empirical. At the theoretical level "systems
paradigm'. shall be used which states that in politcal systems,
i'th"r" ur" components that are related with some durability

over time. Durability implies that the components are orga'

nized or structured ptedicting changes in the state of the

system in the components, and the relationsjip becomes the

task of analysis. Connections are sought among components

across both physical and organizational (structural) space and

across time".r In this context "durability" of 'ttructures",
"connections" and "relationships" among the various com-

ponents of Pakistan's political system shall be sought to

develop systems logic of development and change.

At the empirical level Flanagan's model of crisis and

structural change, which is designed in the broad framework

of system's paradigm, shall be operationalized to explain the

dl,namics of Pakistan's political slstem (194749)' The model

suggests that changes in the international environment and

perfor-un.u of government generate systemic crisis which

iead to structural change.2 The model identifies four phases

of ctisis and change:(i) the antecedent system; (ii) environ'

mental performance changes; (iii) coalition formation and

23
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crisis resolution; and (iv) developmer tal linkage and the
resultant system (see Diagram 1). Systernic crisis and structu-
ral change implies, according to Flanagan, "a fundamental
change in regime that alters the institur;ional balance among
the power contenders". These "power contenders" are not
mere "personalities" but are rooted in rrertain institutions or
$ructures. "Thus the attack on the inr:umbant that accom-
panies a systemic crisis is not simply an attack on penonali-
ties that can be settled through a routire turn over process.
The issues go to the heart of the institulionalized criteria for
allocating authroity and rewards and clnnot be resolved in
favour of the challengers without some fundamental changes
in the political structure, that is in the itructure and process
of recuritment and decision making"3 .

This pattern of systemic crisis arrd structural change
appean to be the dominant characteristic of Pakistanh
political system. What are the dynamics of systemic crisis?
How these are resolved? How ruling cr,alitions are formed?
And what kind of structural changes are introduced? These
queotions shall be analyzed to expla:n the dynamics of
Pakistan's political system.

The structur'al components of Pakisr;an's political system
can be identified as military, bureaucracy, industrial-mer-
chant classes, political elites, and religious elites. These are
relatively "structured" components. Olrt of these military,
bureaucracy and industrial-merchant classes are structual
components with greater "durability". Hence these compo-
nents have propenisty to dominate thc other components
and the system, and a tendency to impede the growth of
other relatively weak components, Wtereas weak compo.
nents remain weak or decay, these (romponents acquire
$eater strength over a period of time. Ir some respects these
three components i.e. military, bureauc:acy, and merchant-
industrial classes are the parameters ol Pakistan's political
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system. In the ruling coalition making process, they emerge
as the critical components. It is the interaction and changing
relationships among these structual components that gives
birth to relatively unorganized structural components, (the
dynamics being change in international environment and
economic policies), like middle farmers, new industrial-
commercial clases, middle class intelligentsia and the urban
labour. These new components effect the coalition making
process. Both military and political elites reveal a tendency
to broaden and reinforce their coalition. However political
elites appear to be the loosers in this coalition making process.
While inducting these new components they fall back on
bureaucracy or military or play one with the other. Conse-
quently the basis of coalition remains fragile, alternate in-
stitutional development does not occur. Thus the military
bureaucracy, the industrial-merchant groups and classes

continue to acquire durability in the absence of alternate
structures. By focussing on the changing relationships of
these components and induction of new components and
their changing relationships the ruling coalition patterns of
the political system can be predicted with some credibility,

During the period of 1947€9, seven ruling coalition
patterns can be identified. (See Diagram 2). In its dynamics
these patterns are cyclical and have a tendency to recur on
an average of five year cycle. Each is preceded by a systemic
crisis, occuring under changes in the environmental perfor-
mance changes in international . and governmental perfor"
mance). Each successive systemic crisis not only changed the
composition of the ruling coalition, but also led to structural
changes. Each coalition made an effort to alter the existing
institutional balance in its favour. In this process of alternate-
Iy altering structural balance, reilforcement of the ruling
coalition, rather than develo pin#f j(dnsensus on the nature
of the system was sought. In thqlbsence od r structuraf ba-
lance, the syslem continues to have a laient tendency towards

,.
;i

;l

?4t7tt
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systemic crisis.

Ruling Coalition and Dynamics of Struc tural

Change 194758:

Pakistan achieved independence in 1947 and inherited

the Birtish institutions of government' ln the Colonial pattern

of government bureaucracy and milita::y with sparing use of

iraLf"* were the dominant institution; Consequently at the

ii-" .tLa"p*aence these institutions had greater durability

* .o.put"Ato other institutions' ThotLgh political elites who

led the nationalist movement had high mobilization capacity

tf,ev intrerited weak or almost noncxistent pol.itical institu-

iion.. S" they suffered from low goverllance capability' Their

immediate problem was to create an institutional balance'

ii" For"a"t. of course showed prefe:ence for adopting the

Westminister parliamentary democracy model'

The early phase of Pakistan's polir'ics, 194758' reflected

the transitory nature of trarsformation from Colonialism to

iri"p"ta"r.". Political elites who had social origins in the

f"nJt ".f,o.t".y 
and legal professions acquired the reigns

oi ilr" gor.tn*"nt. In the absence t'f political institu.tions

ii"v t"U- on bureaucracy. It must be understood in relative

terms. The bureaucracy although slnall in size had more

""o"ti"na" 
and tradition of governm( nt as compared to the

ooiiti"a putti". or political elites' This marked the beginning

Ii u i*o'.ornponent interaction and t'omination of lhe poli-

ii.a lv.t".. Political elites instead of developing political

p"rti* t"*uf"a tendency to formulato a ruling coalition with

[tr" tt"tp of bureaucracy. This can be readily attributed to

two factors. I) In the final stages of Pakistan's morement

iie+O+2) Muslim merchant classes (who later became

merchant-industrial classes) from Bornbay and Gujrat' (now

part of India) provided initial finance for the Pakistan move-
-ment 

ana abo migrated to Pakistan.a Because of their histo'
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rical association with the political elites, they emerged as an

important coalitional component. Political elites found it
imperative to ?rotect the interests of these classes. The first

,'industrial policy announced in January 1948, encouraged the
growth of private capitalist industry.5 It placed only Defence
production, Hydroclectricity-Power and Irrigation and Com-

munications under public sector.Il) In the wake of indepen'
dence and partition of India, about 6-8 million Muslims
migrated to Pakistan. Though these migrants were disperced

both in the urban and rural areas, substantial majority
settled in the urban centres, which effectted the demographic
composition of the cities. The rehabilitation and settlement

of these migrants was a primary concern for the government'

which forced reliance on buraucracy. These two factors
vitalized the position of the bureaucracy and broadened the
parameters of this ruling coalition to the merchant'industrial
classes.

During 195053 changes in the international enviton-
ment and changes in the peformance of the government

induced changes in the components of ruling coalition. Uni
ted States adopted a strategy of containing Communism in
Asia and made overtures towards Asian states with similar

objectives. Pakistan conscious of security threat from India'
and the Pakistan military eager to modernize itself, respon'

ded affimatively towards U.S. overtures. In 1951, U.S.-

Pakistan mutual security treaty brought military to lime-

Iight as a significant component in the political system of
Pakistan. U.S. involvement in Korean war during the same

period facilitated export of cotton and jute. The government

found it convenient to initiate economic and industrial poli-

cies. The Pakistan Industrial Development Corporation
(PIDC) and Pakistan Industrial Credit and Investment Cor-

poration (PICIC) were initiated, and private enterprise was

encouragd to develop textile and other related consumer

industries.6 The Korean boom marked the beginning of
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industrial growth in Pakistan.

These developments also increaserl the interaction bet-
ween bureaucracy and merc hant-ind utrial classes,and brought
to surface military as an important aspirant fot ruling coa.li
tion. Politicd elites involved in their in- iights and confronted
with a challenge from the religious elites revealed weakness to
hoH the coalition together. The religiou; elites challenged the
legitimacy of the ruling coalition. They contended that in an

Islamic Polity westernized elites coulc not be allowed to
govem. They demanded the enforcemen: of Islamic laws.

One of their major demand was to declare Ahmedia's
(Ahmedia's are a religious s€ct in Pakiitan who did not be-
lieve in the finality of Prophethood) a ninority.T The result-
ing crisis of governmental performance forced the political
elites to enforce Martial Law in certa n cities of Pakistan.
Religious elites showed tremendous capacity to mobilize
mass€s on religious issues, leading to poiarization, generation
of systemic crisis and formulation of a new ruling coalition.
This agitation gave military its fint visi:ility in the political
processeo of the country. Growing intelnal crisis and chang-
ing international environment marked the ascendency of
military in the political system of P rkistan. A series of
treaties (May 1954 U.S. -Pakistan Mur;ual Aid, September
1954 membenhip of SEATO, Septembrr 1955, membership
of CEI.ITO) reinforced the position of military.E These
changes in tht international environment and changes in the
governmental performance introduced military as a com-
ponent with some durability in the poli;ical system of Pakis-
tan. From a position of oblivion in 1947, by mid fifties it
acquired a position of pre-eminence. As bureaucracy, mer.
chant.industrial clases collaboration expanded, the relevance
of political elites to the system became n.inimal.

The decay of pol.itical elites was expected. Systemic
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crisis were imminent despite initial $owth pakistan was
moving towards increased ethnic conflict between punjabi
and Benga.li political elites. In West pakbtan Muslim League's
$rategy of mass mobilization (particularly during the year
1958) intensified conflict between the political elites who
dominated the ruling coalition and those who sought to gain
power. Political elites appeared incapable of resolving tleir
differences on socio-political issues confronting the country.
The adversarial relations among the dominan[ and the con_
tending political elites deepened the cleavege in the elite
structure. In October 1958 the military encouraged by the
favourable international environment and poor performance
by the political elites intervened to resolve the crisis.

- In 1958 the military acted to resolve the systemic crisis,
evolved a new ruling coalition and ..resynchronized,, 

the sys.
tem. This change of regime meant defining new rules, and
shifting emphasis on the relationship of various structural
components. The military ventured to alter the balance of
power, both at the ruling coalition and structural level. As
has been pointed out by mid fifties military was encroaching
upon the system, in the post 1958 phase it tended to dom!
nate the system.

The military operated at two levels. In the global con.
text, it explicitly identified Pakistan with United States in
the Asian International sub-System. It also revealed eagemess
to encourage capitalist pattern of economic development
systematically, compared to the previous regime. At the
internal level it ventured to evolve a new ruling coalition, and
adopted a reformist position to legitimize its rule, At least
four mechanisms can be identified through which change of
relationships was induced among the components to formu-
late a new ruling coalition and generate structural changes.
Three mechanisms are explained through internal dynamics
whereas the fourth is explained through external dynamcis.
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These mechanlsm became a standard pr'rcedure of coalition

formation and structural alternation in the political system of

iutirt"n una have been used by successive rdgilnes to formu-

late a ruling coalition. These mechanisnrs were: (i) Selective

Cooption; (ii) Collaterlization; (iii) Containment (iv) Eco-

nomic Policies and Changes in lnternatio oal Environment'

(1) Selective Co-oPtion:

To evolve a favourable institutio:al power base, the

Martial Law regime slashed the role cf political elites' In

1959 the Elective Bodies (Disqualification) Order (EBDO)

was enforced.llhis affected about 6,000 politicians of various

size and shades. Nearly 40% of the big andlords were affec-

ted. The ordinance debaned these politicians from holding

any elective office till December 1966.' By this slash those

poiitical elites who resisted military domination were elimi
nated. With this slash the regime tool measures to co-opt

relatively conservative big landlords rtnd middle farmers'

This selective co'option policy brought eclipse of political

elites who had participated in the PaI istan movement ln-

stead the new coalition inducted those conservative political

elites who wete consistent in showing loyalty towards the

government. Since the Birtish times these political elites were

socialized in subordination to the t.dministrative rulers'

Whereas the military co'opted the conservative political elites

for the rulirrg coalition, it also attempt:d to proiect a refor-

mist image. In 1959 land reforms were announced These

reforms introduced the notion of land :eiling fixation in the

agrarian structure of Pakistan. Ownersh. p of ceiling was fixed

at 500 acres for irrigated lands and 1,0C0 for the non-irriga-

ted lands.r o These reforms were more of a rule legitimizing

mechanism rather than a genuine refo:m effort' Besides to

induct the mrlitary in the agrarian structure, a scheme of
granting land to the officers of the nrilitary was initiated'
Through these measures the Maxtial ),aw regime not only
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legitimized its rule but aho altered the structural bilance
favourably.

(2) Collateralization:

The Martial law regime socialized the bureauracy to
descend from coequal to collateral relationship. The Screen.
ing Committees were set up by the regime, and thrity one
officers from the prestigious Civil Service, Foreign Service
and Police Service were removed on the charges of conuption
and inefficiency. As many as 1,662 Civil Servants belonging
to central and provincial services were removed.r I With these
'conective' measures the regime re-defined the coalition re-
lationship with bureaucracy and also reinforced its reformist
image. This re-defined relationship between these two com-
ponents of the ruling coalition established their dominance
in the political system of Pakistan. The two acted in greater
unison and complemented each other's reinforcement.

(3) Containment:

The Martial Law regime aimed at containing the reli
gious elites and also depoliticising the masses. The religious
elites had been making efforts to penetrate the ruling coali
tion and ligitimize their role in the political system. However
the military considered these elites peripheral to the coalition
and having a negative input function in the system. Besides
the religious elites did not have a stable support base. So in
the new coalition recuritment pattern they were the losers.
They did agitate and protest, but were successfully contained
as military and bureaucracy acted in greater unision as com-
pared to pre-1958 phase. However religious elites remained a
potentially explosive component with high mass mobilization
capacity to generate systemic crisis in the political system.

Besides the regime depoliticised the masses by banning
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Dolitical Darties and political activities' It lsas argued that

oolitical oarties had brought the cour'try o,r the brink of

di.int"g.uiion, hence the military intervention to rejunivate

the syitem. In this prespective all polit Lcal activity was con'

sidered antistate and had to be contained'

J2

(4) Economic Policies and Changes tn

International Environment:

The Martial Law regime devised att industrial and com-

mercial policy to formulite coalition with the new industrial

"o*-"raiul 
classes. It undermineded the influence of estab'

lished industrial'merchant classes and recruited new members

in this class. In a reformist posture it encouraged capitalist

road to economic development. It decnrphasized deficit bud-

geting and brought a relative budgetary equilibrium' It could
-rffoi 

to do so becausu by identifying itself with the United

States in Asian international sub-systetn it was able to pro'

cure foreign aid. Assured of capital irrflow, the reC1l tl^-

creased credit facility to the private se:tor. During 1959-62

the aggregate tncrease in commercial crrldit exceeded by over

607. ii compared to the total expansion of commercial credit

during 194959. The regime introduce<l another commercial

policy to change the structure of merchant-industrial classes'

it was called Bonus Voucher Scheme (BVS)'The scheme

allowed exporters to receive voucher:r priced at a certain

proportion of the uulu" of goods and commodities they sold

"Uro"a. 
tn"." vouchers could be sold at a premium in the

market. The BVS were bought by the importers to obtain

foreign exchange, so that they could intport goods and tom-
modities on the "bonus list". Apparerrtly the BVS scheme

was to promote export, "in actual practice it became a highly

effcient tool for distributing econom:c benefits from one

class of people to another".r 2 Thus by introducing control

mechanisms in the supply side of economics the reginre

inducted new industrial-commercial :lasses in the ruling
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coalition. and redefined the basis of relationship witl
established merchant-industrial classes.

As has been discussed above, during 195862, the Mar-
tial Law regime by pursing a strategy of selective cooption,
collatera.lization, containment and policies of economic de
velopment resolved the slstemic crisis and formulated a new
ruling coalitbn. Through these measures it legitimized and
consolidated its position, altered the institutional power base,
and introduced structural changes by changing the resource
allocation and distribution pattern in the political sy*em. In
the process it changed the component relationships, laid the
foundations of a relatively broad based coalition, in which
military dominated bureaucacy collateralized, political
elites, established merchnt-industrial classes, middle f armers
and new commercial-industrial classes accepted subordinate
role. This reflected a significant coalitional End Etructural
change compared to 195158 period, during which political
elites or individual politicians had dominated the political
system, in collaboration with a relatively small $gment of
bureaucracy and merchant-industrial clasE.

The ruling coalition confident of its durability and
relative success of its policies of economic development, by
mid sixties conceeded limited political padicipation. How-
ever the basic thrust of the regime was economic develop-
ment. The Second five year plan (1960-65) emphasized ex-
pansion of private sector. Public sector was confined to basic
industries. The Third Five Year Plan (1965-70) projected
similar emphasis. During 196269 coordinated economic
planning generated tremendous economic growth and indus-
trial development, but also increased income inequality.r s

This economic growth brought structural changes, the social
costs of which were not properly perceived by the ruling
coalition. Policies of economic development accelerated the
rate of urbanization and industrailization, which in turn in-



J4 Politlcal Systen ol Poklttan dnd A)blic Policy

cr€ased the rate of social mobilization' But the rate of
political institutional development remained low' This

generated crisis of particpation.r a

Thus by mid sixties changes in the performance of
government and changes in the international environment
made systemic crisis imminent. In 1961i hesidential elections
were held, on the basis of 1959 B:sic Democracies Act.
80,000 Basic Democrates were to elecI the President. Politi
cal elites, religous elites and other disaffected groups formed
a loose opposition eoalition (called ,Jombined Cpposition
Party).t s This coalition floated Mis; Fatima Jinnah (the
sister of the Founder of Pakistan) as their candiate against
the incumbant hesident General Mohammad Ayub Khan.
The General did win the election, but this restrictive political
participation mobilized the masses, and shook the ruling
coalition. The regime's economic policies came under severe
criticism, greater political participation lras demanded. Besides

the middle classes, intelligensia and urban labour got mobili
zed against the quasi-authoritorian r,ature of the regime,
Secondly, the change in external envir,rnment was caused by
war with India in September 1965. The masses were further
mobilized as a consequence of this deve)opment. The systemic
crisis became imminent, the ruling coa.ition began to disinte-
grate under the mounting pressure of z gitations and demons-
trations. The crisis became diffult to rcsolve, once in Decem-
ber 1966 the EBDO period came to an end. By late sixties,
the students, intelligentsia, middle clases, political elites and
other disaffected groups were in open revolt against the
regime. The retum to systemic crisis i:r 1969 reinforced the
assumption that economic developm:nt without political
participation could lead to political instability. In March
1969 General Ayub Khan abdicated [,ower to the military.
Martial Law was imposed once again. Whereas in 1958
military intervention was seen as restoring political order the
1969 Martial Law was perceived as na € ct of "vested interests
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to forestall a ro'/olution".r 6

t5

The sec--ond Martial Law regime (1969-71) headed by
General Yahya Khan found it very difficult to resolve the
systemic crisis. It was born under crisis and coallapsed under
crisis. Military'r; credibility was very low, and its capacity to
retain the broad-based ruling coalition was very weak. The
Martial Law regime had a very narrow and weak coalitional
base. Confronted with systemic crisis, and a populist demand
to hold general elections, the regime decided to hold first
general elections in the history of Pakistan on the basis of
adult franchise. This decision completely changed the re-
lationship between coalitional and structural components.
To ensure continuity of its rule the regime pursued a policy
of selective cooption towards the religious elites. Thus during
1970 election the nature and role of Islam in the political
system was encourged as an ideological component. This
generated considerable controversy and kept the masses
politicized, highly mobilized and polarized. Weak govern-

mental performance, and change in the external environment,
i.e. December 1971 war with India brought the collapse of
the regime. Kileman has succiently observed, "this second
interlude of military government proved disasterous. His
(General Yahya Khan) two years in power coincided with
further national disintegration, a waning of popular en-
thusiasm for military, and a more pervasive application of
I\{artial Law regulations".rT During this period systemic
crisis persisted political participation exapnded, whereas the
coalitional capabilites deteriorated, and relationships among
various structural components became dissynchronised. The
very fabric of the state collapsed.

The systemic crisis of 71 ruputured the political system

Ruling Coalition and Dynamics of
Structural Change 1969-71 :
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of Pakistan. Tbe fundamental question t onfronting the new

regime was how to rejuvinate the systen)? The relationships

among the coalitional and structural components were

disintegrated. Thus in the post 1971 Pckistan a regime was

confronted not only with replacing anotlter regime or formu'
lating a new ruling coalition, but to rerrorstitute the entire
political system.r s The only structures rvith some durability
were military and bureaucracy. But as ha; been indicated, the

systemic crisis considerably undermined their ligitimacy. Po-

litical elites and political institutions h ld been the weaker

components of the system. The regime that inherited power

in disintegrated Pakistan was confronted with the task of al'

most recreating a political system. Robert Laporte discribed

the intellectual atmosphere of the courtry in these words:

'Many Pakistanis especially those movittg into positiors of
responsibility in government and busines;, are not sure of the

idea of Pakistan and its future as vere their fathers and older
brothers; disilusionment, uncertainity, cynicism and pessi-

mism, all appropriately describe the inr;elleetual climate of
the country in early 1972".1 e

Ruling Coalition and Dynamics of
Sttuctural Change 1971'77:

It was under such an environment that Z'A. Bhutto
(L971:17) had to formulate a ruling coalition and rejuvinate
the structural components of Pakistar.'s political system'

Bhutto headed Pakistan Peoples Party(PPP) which was an

umbrella otganization, representing ilterests of feudals,

middle class. intellegentsia, students, and labour. It had sym-

pathizers in the military and bureaucrac y.2 0 However politi-
cal elites who dominated the decisior making had social

origins in the feudal and urban middle cliss.

The civilian regime under Bhutto operated at two levels.

Lr the gtobal context, it diluted Pakistan's identification with
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the United States in the Asian International Sub+ysterir and
showed solidarity with the Muslim countries and the Third
\lbrld. Quite contrary to Ayub regime, it revealed eagerness
to encourage socailist pattem of economic development. At
the internal level, it ventured to evolve a new coalition (com-
prising of a s€gment of feudals, urban-middle I classeo and
industrial labor) and adopted a reformist position to legiti-
mize its rule.

The coalitional mechanism adopted by the PPP leader-
ship to resolve the systemic crisis and to introduce structural
changes were similar to that of Ayub regime in form but
different in substance and in influencing the coalitional
$rucutres.

Selective Co-option:

Like the previous regimes, the new regime also adopted
similar coalitional mechanisms. It adopted a policy of slective
cooption to recruit political elites and a refromist pro-
gramme to legitimize its rule. The regime's primary objective
was to establish the supremacy of political elites and rehabi-
litate the pohtical structures of the political system. To legiti-
mize its rule and keep its broad support bases together, the
regime announced lgt{- refo_rms, fixing ceiling of 300 acres on
non-irrigated land and 150 acres on the irrigated lands.2l
These reforms had an immediate psychological impact. It
gave rural masses a new confidence. However a segment of
landed aristoctacy (particularly in the relatively backward
provinces, Baluchistan and NWFP) resisted these reforms and
it also led to to tenant-landlord clashes in some of the rural
areas,

The major breakthrough in crisis and a relatively stable
foundations of coalition making were laid in 1973, when
Bhutto succeeded in formulating a constitution, which had
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a broad consensus of all the major political elites in the

system. All the major politicaI parties ol the co u n try. partici'

firt"a in the constitution making procesi with PPP'NA?-JUI

providing the lead. Out of 133 members of the National

Assembly 125 casted their vote in favour' The constitution

was adopted on April 10, 19?3 and wis put into effect on

14th August 19?3. Bhutto's approach Iowards constitution

making Jas considerably influenced bv nis concern to colla'

teralize the mrlitary and bureaucracy', :Ie desired to ensure

personal and civilian supremacy over these two durable com-

ponents of the country's political systen '

Bhutto's strategy was to confine the role of military to

defence and security measures. The 1973 constitution dec-

lared theat under the direction of the federal government the

-itit".y *^ required to ',defend Pakistan against extepal

"ggt"*i.n 
or threat of war and subiect to law, act in aid of

.luil porr"t when called upon to do to"'22 These are the

normal functions of the military but by including such a

clause Bhutto showed that he was determined to set limits

on the political role of militarY.

C,ollateralization:

Like the Martial Law regime (1958-69) the civilian

regime also adopted corrective mechanisms to collateralize

th-e relationship with military and burelucracy The Generals

were purgd, the command structure of the military was

r*rgunir"d and to ensure that the n,ilitary remained sub-

ordinate to the political elites a claus'l was incorporated in

the Constitution, which treated overtlirow of a civilian go'

vernment an act of treason. Besides a para{ilitary force,

Federal Security Force (FSF) was also created and placed

under the direci command of the prime minister'2 3 Thus in

the coalitionai and structural relationships the military was

to'have subordinate rather than super ordinate relationship'
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The military in the wake of 1971 crisis accepted this role, at
least temporarily. To contain the role of bureaucacy, about
thriteen hundred officers were purged in a reformist spree'

Administratives Reforms were introduced to alter the struc'
tural balance with the bureaucracy. Reforms abolished the

constitutional safefuards and privilege granted to services'

Legislation was passed which authorised the government to
retire from service senior civil servants without assigning any

reason. A scheme of lateral entry was introduced to recruit

layolists into the bureaucracy. These measures reduced the
power of bureaucracy but increased uncertainity in the

service and latent hostility towards the political elites and

the regime.

Through control over promotion and remornal military

and bureaucracy were collateralized, their power base was

contained, but stiU these were the most durable structures'

So to perform the functions of govemance the political elites

had to rely on these structures' which consequently enhanced

their (military-bureaucracy) durability. Besides political

structures could not be created overnight' Hence the ruling

coalition, despite its broad base remained fragile and structu-

ral imbalance existed.

C,ontainment:

The civilian regime made efforts to co-opt the religious

elites into the ruling coalition. However this coalitional re'

lationship was relatively shortlived, since in terms of econo'

mic and social policies the two had different perceptions'

This elite cleavage further reinforced the durability of mili'
tary and bureaucrary. Besides changes in the international

environment, particularly the 'resurgence' of Islam in early

seventies in the Middle East led to Islamic revivalism and

enhanced the position of religious elites. Thus the potential

for crisis existed.



During 19?1-??, economic policies of the ruling coali-

tion and changes in the international envornment largely

changed the complexion of relationshil s among the structu-

ral components. Changes in the interr'ational environment

conditioned the economic policies of tho regime.
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Economic Policies and Changes in the

International Environment:

One of the major constraints uras the foreign debt

situation of the country. The regime made a majot compro'

mise with International Monetary Furrd (IMF). To obtain

debt relief, it agreed to devalue rupee by L37o and lift import

restrictions from about 300 commoc ities.2 a This caused

inflation, and accelerated monetization. The second major 3

concern for the regime was to convice t he international com'

munity particularly America's and Europe that Pakistan hts

a "responsible and responsive leadersllip"'2 s Thirdly, the

reality of changed geo'political environ ment demanded that

the regime may seek some legitimacy in the Asian interna'

tional subsystem, which propelled it to seek identification

with the Muslim Middle East. Fourthl;r, the regime had to

combst the burden of defeat in a wz.r, and recognize the

reality of Bangladesh, and normalize rekLtions with lndia'

It was in the context of this changed internaional en-

vironment that Bhutto ventured to introduce his reformist

economic policies. The regime aimed at economic gtowth

but by its "socialist" rehetoric discouraged capitalist entre'

preneurship. It emphasized public sector in its development

strategy. The regime undercut the potrer base of industrial'

merchant classes by nationalizing liuge scale industries;

shipping, cement, vegetable oil companies etc. It also nationa'

lizid banks and insurance companieo.2 t This nationalization
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policy had multiple effects on coalitional and structural

.o.jon"nts, The capitalist-industrial classes became shy of
inveitment and flght of capital from the country increased'

Besides these classes developed a tendency of latent hostility

towards the regime. Through natioanlization of banks invest'

ment priorities, creation and disbursement of credit was con'

trolled^. Credit facilities were used to coopt new social classes

and reinforce the ruling coalition. Banking system was

extended into rural areas, middle class farmers and pessants

wlre provided credit facilities. The penetration of the banks

in the rural areas disrupted the traditional agrarian structure'

and aggravated the tenant'landlord relationships' Besides it

also reinforced the middle peasants' The agrarian structure

* futtft"t disrupted by encouraging 'labour export'to the

Middle East. * large number of artistains who performed

s"r"i.e. in the rural itructure moved to Middle East and the

rural $ructure began to loosen up' During 1972'77 there

were about 33,000 pat<lstani worken in Saudi-Arabia' (vary'

ing in terms of occupation from doctors and engineers to

rniro* *a carpenten), about 12,000 in Liby-a, Dubai and

5.000 in Abu Diabi, Jordan, Bahrain and lran"2 ? According

to unofficial estimates Middle Eastern countries had a labour

force of almost one million Pakistanis' The remittenceo ftom

th.s" *orke.. increased from 508.8 million rupeee in 1971'

iZ to ffOO million rupees in 19?6'77.'? 8 Bv the end of the

decade the figure rose to 17 billion rupees'2 e The remitten'

ces though a major source of foreign exchange for the govem'

ment lJ to exapnsion of monetization in the economy' In

lh" ,urul areas monetization and influx of foreign gadgets

ii.ugfrt f".f. by the labour force distrupted the traditional

patro-n+lient reiationship and intensified the social tensions
'in itt" -t"l structure. In the rural structure this transfor'

mation was obviously resented by the landed aristo;cracy'

who despite coalition with regime remained skeptical about

its intensions. Thus economic changes led to loosening up of

iural structure. and the situation in this sector became



Nationalization of industries reinforced . ather than
curtailed the role and power of bureaucracy al; 'ras intended
by the regime, Besides with unenthusiastic merchant-indus-
trial classes, the industrial growth and :roduction stagnated.
During 1973-74 to 7977-78, wherear, investment in large
scale public sector rose from 332.3 m:llion rupees to 5,463
million rupees, the investment in the large scale private
sector during the same period rose merely from 697.3 million
rupees to 1,118 million rupees.3' The investment in private
sector was proportionately much lower compared to previous
regime (195869). Industrial-merchant classes were intensly
inimical to the regime. Through natio nalization the regime
attempted to alter the institutional pcwer balances, reduce
social in+quality and improve the conditions of relatively
disadvantaged groups. But it could not generate capital or
industrial production and indeed went on to earn the hostil!
ty of industrial-merchant clases.

It must be noted that sensitive to changes in the inter-
national environment, the regime did not nationalize the
foreign capital, infact it encouraged fc reign investments. In
1976 the parliament passed a bill ensrrring non-nationaliza-
tion of foreign investment. This furthrrr disturbed the indi-
genous industrial-merchant classes.

42

potentially explosive,

Political Slstcn of Pakittan and h/bllc Polic)

Unable to generate industrial production and economic
growth, the regime heavily relied upon foreign aid and loans.
In 1974 Iran provided a loan of 25C million dollars and
Saudi-Arabia provided a loan of 100 million dollars. The
Muslim countries also emerged as the najor buyers. Out of
Pakistan's total exports, about one rluarter went to the
IVluslim countries. Dependence on the Muslims countries
increased.3 2 The regime in Pakistan identified itself with
Muslim countries in the international svritem.
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In January 1')77, as Bhutto announced elections the

mercahant-indus lliirl groups, a segment of the landed aristo'

cracy, the tradg:rlnerchant classes and religious elites who

were affacted by the regime's socio-economic policies, fot'
med a broad coalition which was publically manifested

through Pakistan National Alliance (PNA)' From the outset

the PNA showed a determination to use elections not so

much as a legitimate means towards competitive politics and

peaceful succession of power, but as an opportunity to dis-

tge Bhutto from power. Shocked at the election results the

PIiA proceeded to launch a protest movement .against 
the

"election fraud" of the PPP. In the wake of allegation of

,keine ,na its denial bv the PPP regime, the PNA intensified

p"iltLl "t 
protest and conftontation' The latent systemic

iri"i. ,""rn"rgud the ruling coalition crumbled and Pakistan's

poLitical system came back full circle'3 3

Ruling Coalition and DYnamics

of Structural Change 197785:

The militarv under General Zia ' d ' Haq' Chief of the

Armv Staff, dii not intervene when the political confron'

;"-td ;;;;;"" the ruling PPP and the PNA opposition had

;;;;J i;. peak durins March'Mav 1977' Stranselv .enoush'
iilii".u"""a at a time when political negotiations between

if,. i*o ftua created a hope for political settlement' Just two

days before the 5th July 19?? coup, an accord betw.een the

pip u.a PNA had been reached' Bhutto had virtually con'

.""a"Jit 
"U 

the principal demands of the opposition' most

importantty ot hoiding a fresh election'3 a

On assuming power the military moved very cautiously

to rec,-o-nstruct a 
"new 

rullng coalition' In his opening speech'

"ir"t 
*" i"X" otter Zia, basically extended two. reasons fo-r

iliiiurv inr.rr"ntion, First, the country was on the threshold

.i'" l*ri war. Secondlv, Islam had not been effectively put
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into practice in Pakistani society.3 s TIis, he insisted, necessi-
tated military take over. Since, accorling to the 1g?B con-
stitution, military overthrow of a coruititutional government
was an "act of treason", the regime was careful enough to
talk about Islamization to gain legitimacy in the eyes of the
people. Hoever, one of the first stepr of Zia regime was to
hold the constitution in "abeyance" and take political
leaders of the government and oppcsition in ,'protective

custody", But to gain public confidonce, Zia promised to
hold elections within 90 days.

Like the previous civilian regimo, the military under
General Ziatl-Haq operated at two levels. In the global
context, the regime identified itself cbsely with the United
States, padicularly after the Soviet in yasion of Afghanistan
in 1979. By rmplication it pursued a hostile policy towards
Soviet Union. Among the Muslim r:ountries, it showed
solidarity with consewative monarchios and rcgimes in the r

Arab world. In particular, it developed close ties with Saudi
and Jordanian monarchs. In contrast to Bhutto regime, it
revealed enthusiasm for capitalist road to development and
encouagd de-nationalization of sonre of the industties
taken by the previous regime. At the int,,rnal level the regime,

,l

The regime unfolded its strate6y gadually and cau.
tiously. Noman Omar has divided, Zia regime,s strategy
into three phases.3 6 In the first phcse, i.e., L977.7g, the
regime's primary aim was to ensure elimination of Bhirtto
and to out manouver political parties. In the second phase,
197943. it intensified coercion and ensured regime con-
si:lidation. In the third phase, 198i-85, under increased
political pressure from the opposition parties coalition-
Movement for Restoration of Democrrcy (MRD) the regime
allowed limited political participation. This phase of limited
political participation paved the way for a guided democracy
in 198588.
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The Islamization thrust of the regime stabilized the
position of religious elites, particularly the Jamaati-Islami
and in general the traditiona! Ulama who controlled the
mosques and Madrasshas, According to Akmal, indeed the
regime made consistent efforts to promote ideology pro-
pounded by the Jamaat-llslami. In the process, the regime
not only allied itself with the Jamaat, but also made con-
siEtent efforts to protect, project and advance the interests
of the political forces that represent the Jamaat in govern-

mental institutions.3 7

Quite consistent with the identified cyclical patterns the
regime under General Zia-ul-Haq also moved to alter the in-
stitutional balance in its favour, demolishing the shuctures, r'
political consciousness and social liberalism that was encoua-
ged by the previous regime. The ruling coalition that de-
veloped under Zia was different from previous coalitions at
hast in three respects. First, it revealed tremendous skill
in combining political coercion with Islamization - i.e.,
Martial Law Regulations were effectively supplemented
through laws supporting Islamic punishments. Secondly,
the coalition showed considerable skill in excluding and
suppressing the opposition groups (from the previous regime)
and consolidating the members of its coalition. Third, com-
pared to the previous military governments, the regime
extensively involved the military officers in the administra-
tion of the country. During July 1977-1979, an estimated
t100 officen between the ranks of Major and Lt. General
were involved (an insignificant number from Navy) in Martial

ventured to evolve a new coalition, comprising of religious
elites, particularly from Jamaat-i-Islami, feudals and Pin,
who were opposed to the PPP, industrial goups, judiciary.
and trader-merchants in the ur:ban areas, (see diagram II).
The regime, as indicated earlier adopted Islamization as a
policy choice to legitimize its role in Pakistani politics.
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law duties, Summary Military Courts and Special Military
Courts.3 8 Thereby the military acquhed a hegemonic posi-
tion in the political system and played a pivotal role in con"
structing and consolidating the new coalition.

The coalitional mechanism adoptal by the Zia regime to
resolve the systemic crisis and to intr:duce changes in the
coalitional structure were similar to rhose of the previous
regimes. Howevet, in substance, oient,ttion, and itleoktgical
goals, they were diametrically opposrd to the coalitional
pattern established under Bhutto.

Selective Co-option:

Given the PNA-PPP conflict and polarization General
Zia-ul-Haq, after assuming power, did not waste time in mo-
bilizing, religious goups as potential allies for constructing a

new ruling coalition. To entice thesupp,rrt of religious groups
the regime slowly and systematically developed Islamization
as a policy choice. With in Six weeks a lter the take over the
Zia rcgrme activated the Islamic Ideology Council to con-
vert Pakistan into a "theoratic state'.3e Islamization was
used as an instrument to regulate social behaviour as well as

to institute changes in the legal-politi< al framework of the
country. As a policy choice, Islamization aimed at enforcing
Islamic punishments (i.e. following Arabic Penal Code,
amputation of wrists and ankles for theft, stoning to death
for adultary, and lashes for drinking alco:ral) shaping country's
economy on Islamic principles, and inculcating Islamic
values in the society and the educationirl system.The changes

that the regime initiated and institutect were both symbolic
(i.e. calling of prayer on the T.V., intrc ducing prayer breaks
during offlce hours, strict observance of fast during the
month of Ramazan, public lashing for criminals etc.) and
substantive. In substantive terms the Shariah faculty (19?8)
was created at Quaid-i-Azam Univers.ty, and then subse-
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These Islamization measures helped the religious elites

immensely. On theonehand,they were co'opted to the ruling
coalition. On the other, it stabilized their position in the poli'
tical system. As Jones has correctly observed:

"The Zia regime's embrace of Islamic legal changes

goes beyond tokenism, it gives the Islamic political
parties (notably, the Jamaat-i-Islami) direct influence in
the government they have not had before".a a

Thus, under Zia regime the religious elite not only gained

legitimacy, but also emerged as an important component of
the ruling coalition.

The second group that the regimC co-opted were the in'
dustrial-merchant classes and the new industrial and commer-

quently was raised to the level of fulfledged Islamic University
with its own campus located, quite conveniently, at the Shah

Faisal Mosque. In 1978, Shariah Benches were introduced to
enforce laws according to Islamic jurisprudence.a t On 10th
February 1978, Zakat and Usher Ordinance was announced

as a part of the drive to Islamize the economy. The new Edu-

cation Policy emphasised religious education, encouraged the
development of mosque schools and gave recognition to'
religious degree offered by various Madrassahs.a 2 This pro-
vided an opportunity to enhance the status of the Maulvis at

the societal level and also in the Armed forces. To top it all\
in 1984 Nizam-e-Salat campaign was launched. The regime
appointed 100,000 prayer wardens for village and urban '
localities". During the same year Ordinance No.20 was in-
torduced which made calling of 'Azan', at their place of wor'
ship as 'Masjid', or calling themselves 'Muslims' as a punish-

able of fence for the Ahmedis.a s In 1985, the Nineth Amend'
ment was passed by the Senate and the Shariat Bill was intro'
duced.



J

48 Political Sytte of Paktstan and publtc policy

The third $oup that the regime carefully and selectively
coopted were a particular faction of t re political elites. The
regime was skillful in cultivating that faction of political
elites who were opposed to the PPP or r:ould be weaned away
from it. For example from Sind, the re3ime was able to elicit
the support of Pir Pagaro, one of the lliggest landlod and a
Pir from Sind. In the NWFP Khan Wali Khan of the National
Awami Party was neutralized,. Indeed, he was ancouraged to
speak against "Bhuttoism", demanding political accoun-
ability of the previous regime first and elections later on.a6
In Punjab Ch. Zahur Elahi emerged ari a $rong ally of the
new regime.

Collateralization:

llI The military regime adopted a three pronged strategy.
First, it sought extensive penetratiorL of the military in
administration, industrial public sectot' and other para-eco.
nomic institutioru. It was no more a qrrestion of merely pro-
tecting the institutional interests of the military. It a.lso
meant an opportunity to advance personal careers and seek
attractive jobs in the civilian sector. Secondly, the bureau.
cracy was encouraged to play the role of a junior partner.
Third, rule making devices were sought to influence the
working of an independent judiciary.

cial classes. llhe regime encouraged privatization, and also
denationalized some of the industrirs. The public sector
which had grown in the previous r€gime was allowed to
stagnate and decline, the private sector was provided with
incentives of tax holidays, duty free imports of capital
equipment and availability of credit at low interest rates.
However, inspite of these incentives industrial-merchant
classes remained reluctant to invest .n the manufacturing
sector, fearing return of the PPP to pouer.a 5
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Compared to the previous military regimes, the involve-
ment of military in administrating the country was quite
extensive. In July 1977, Corps commandent were appointed
Zonal Martial Law Administrators, some of them were also
made governor's of various provinces.a ? It was only in 1980
that the office of Governor was separated from that of the
corps commander. A number of serving Generals were
appointed to the posts of "Permanent Secretaries". Accord-
ing to one estimate, in 1980, as many as one fourth of the
3540 top bureaucratic positions were held by the military
officers.a 8 A number of military officen were also appointed
as additional secretaries and joint secretaries in various mini-
tries. Prior to General Zia's regime, serving military officen
in such large numbers had never been appointed on top
bureaucratic positions. Beside in corporations such as PlA,
WAPDA, PASSCO. I.ITRC the military officen continued to
hold top positions. National logistics Cell (NLC), which was
created in 1976, under military command grew into a giant
transport company, giving tough competition to private
truckers and the Pakistan Railways. Fauji Foundation, which
is considered the single largest employer of the retted Army
personnel grew into a big economic conglomerate. Ag it made
investments in industries, services, hospitals etc. In short,
under Zia regime, the military extensively expanded its role
in the civilian sectors.

Bureaucracy, which had become scared and re6tive
because of 1973 Administrative B,eforms, found Zia's
regime reassuring for its institutional needs. The bureaucracy
willingly accepted the role of a junior partner in the new
coalition. To look into the grievances and ameliorate the
service conditions of the Civil Services of Pakistan, the regime
instituted in February, 1978 a Civil Services Rcform Com-
mission under the Chairmanship of Justice Anwanrl-Haq,
Chief Justice of Pakistan,a e The Commission recommended,
inter-alia con$itutional guarantees to the services, doing
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away with the lateral entry system, enhancing the powers of
the Deputy Commissioner, proposed nrerger of Tribal Agen-

cies Group (TAG) with District Man4;ement Group (DMG)
and a separate status for it. The Comn ission also recommen-
ded the creation of the office of tho Ombudsman and re-
gularization of the local bodies elertions. These recom-
mendations were accepted, although ce:tain other recommen-
dations of the commission were ignorel by the regime. From
1980 onwards the regime ensured that 107o the vacancies at

17 and 18 Grade in the Civil Services would be filled by the
military officers.s 0 Through such devi tes the regime success-

fully collateralized bureaucracy into e stable component of
the ruling coalition,

Between 1977-1980, gradually a;rd systematically, Zia
regime collateralized the judiciary. Chi:f Justices of the High
C,ourts were appointed governor's in the provinces. After
Bhutto's execution in April 1979, the judiciary began to
reassert as increasing number of pt,litical detnus sought
justice through the courts.Besides, to pl otect civilian interests
the courts also began to question the legitimacy of military
courts. To counter these moves, in I\4arch 1981, General Zia
issued a Provincial Constitutional Order (PCO).s1 The PCO

terminated the right of the judiciary tr scrutinize and judge

politically important executive action. It also did away with
the provision of elections to the parliament and the funda-
mental rights. The PCO provided the fcrmation of a Federal
Council (Majlis-e-Shoora) to be nomin rted by the President.
It required the judges of the Suprente, High and Federal
Shariat Cou(s to take new oath of cffice to uphold PCO.

By and large the judges complied. How-'ver, it restricted their
powers to issue bail before arrest. One observer has aptly
remarked:

'The PCO effectively extinguishtd the important con-
stitutional role of judiciary forr:ing it to confine its
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attention to purely criminal and civil cases not involving
issues of political substance .s 2

The the supremacy of the regime was clearly established
and judiciary was effectively marginalized.

Containment:

The regime devised ways and means to contain the PPP,
Z.A. Bhutto and his family. In addition, through various
ordinances and laws, students, labour, lawyers, women and
the political parties were a.lso contained. The regime made
conscious use of tenor as an instrument of containment
policy. It made large scale arrests of the PPP worken to
demobilize and exclude the party from the political process,s 3

To ensure elimination of Bhutto, the regime charged that he

had ordered the murder of Ahmed Raza Kasuri, which
caused the death of his father, and initiated trial against
Bhutto. Simultaneously, the regime sought and developed
alliances with social and political goups that were opposed
to Bhutto. Having eliminated Bhutto through the judicial
process in April 1979, the regime proceeded to hold local
bodies elections, on non-party basis in September 1979.
However, the results of the local bodies elections turned out
to be not according to the desired goals of the regime, as a

number of the PPP members or sympathizen eme:ged as

successful candidates. The regime did not hesitate to cancel
the election of a number of undesirable successful candidates.
Pressure was built around Bhutto family, and Begum Nusrat
Bhutto and Benzir Bhutto were put under arrest for prolon-
ged periods. The PPP leaders and workers were also conti-
nuously anested. A large number of the PPP leaders and

workers were forced to seek political assylum outside Pakis'
tan.s a Despite weakness of its organization, arrests of its top
leadenhip the party survived and continued to retain its
popular support base. However, the Zia regime was skillful
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in managing the PPP and effectively demobilized and con-

tained it. It was not until 1986 that lhe PPP was allowed to

demonstrate its street Power.

The industrial labour was coerced into submission'

Union activities were banned and slrikes in the industries

were declared illegal. In 1978, the labour protest at Colony

Textile Mills, Multan was suppressed through examplary use

of force. After that the industrial la bour did not pose any

eeriou threat for the regime. The labour was politically

immobilized.

In the universities and colleges student organizations

sympathetic towards the PPP were controlled. Zia regime did
not restrain Islami Jamiat Tulba (UT) from unleashing tenor'
The policy choice of Islamization advocated by the regime

was used to its advantage by the UT to advance its interests'

At Karachi, Quaid-i-Azam, and the Prtnjab university the UT
was quick to establish its dominanct by terrorizing student
groups, university faculty and the aclministration' The Pun'

fab university welcomed Martial Law and distinguished itself

Ly conferring an honorary degree of doctorate to General

Zia. The faculty members who did not agree to the awarding

of the degree to the General, were tranderred, harassed and

their prcmotions were withheld.s s Tre Ieft leaning and pro'

PPP student organizations were not rnly ideologically inco'

herent, organizationally weak, but also were reluctant to
accept legitimacy of the regime. By 1983 when the regime

banned the student unions, the IJT had clearly established

its supremacy in the colleges and un iversities particularly in

the Punjab. Ihus, the student groulrs sympathetic towards

the PPP had been effectively coerce<l and contained by the

Zia regime by 1985, but not completely eliminatcd.

Women, who constitute almost 507o of the country's
population, were another group wl ich was systematically
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contained, Women were perceived by the regime as an im-
portant constituency of the PPP. Therefore, the effort was to
confine them to household roles. In addition, through sym-
bolic and legal means attempts were made to prcject an in-
ferior status of women in an Islamic polity, In 1979 Hudood
and Zina Ordinances were initiated. In 1984, a law 'was

passed whereby evidence of two women was made equivalent
to that of one man in certain legal situations. According to
Noman Omar,

"the 84 Legislation is, perhaps the only instance in the
contemporary world where the state has initiated re-
forms which have taken away women's constitutional
rights".s 6

Discriminatory laws against women evokd criticism from
educated urban women gtoups, who voiced their resentment
on such laws and began to organize women and public
opinion against such laws. However, the regime temained
firm in its attitude towards women and their role in the
polity. Genenl Ziall-Haq publically ststed that a woman
cannot hold the office of the Prime Minister. The Ansari
commission Report supported the same view. It went on to
the extent of recommending that a women should have her
husband's permission to participate in legblature.s ?

I The regime showed penistence and continuity in hold-
ing local bodies elections, on non-party basis. In regularizing

, the local bodies elections, the basic aim of the regime was to
,, weaken the political parties and make them irrelevant to the
' national political process, So local, parochial issue gained

salience and national issues became irrelevant, Politics of con-
flict and violence increased ethnic strife and religious into-
lerance gained momentum. Three local bodies elections
were held in 1979, 1983 and 1987. Although people became

familiar with the process of political participation, neverthe-
less political parties could not acquire organizational shength
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and stability. They decayed and fragmented'

Lawyen were another group, wh:se working was effec'

tivelv constrained by the establishmr'nt of military courts-'

#'it*;ili; *'"re di"cour"g"d fro n inviting the political

teader to address them. The militarr and special military

.ourtt h"d an advers effect on the inco:ne of lawyers'

Through coercion, Martial Law ordinance and initiation

of local boilies elections on non-part v basis the regime bet-

ween 197?-85 was able to skillfully contain the PPP and its

potentiallY suPPortive grouPs.

Eeonomic Policies and Changes in
Internatio nal Environment :

During 19??85, the ruling coalit.on under General Zia'

ul-Haq was able to change the relatiolship among the struc'

tural components not merely because of the coalitional

mechanisms that it adopted, but large)y due to external fac-

tors. Changes in internationa.l environroent proved condusive

for the economic policies and perfotmance of the regime'

During this period growth rate was pht:nomenal and averaged

"*un; 
O,SZ, per annum. Howevel, it rlid not promote indus-

trialization or economic development.s E The economic per'

formance of the regime can be analyzed by focussing on four

factors. FLst, in the wake of Soviet ir vasion of Afghanistan

in 19?9, Pakistan emerged as a 'front litre state".[n pursuance,

of their drategic interests the U.S. policy makers redis'

covered, an ally in Pakistan. By 1981, ;he U'S' agreed to pro'

vide 3.i Billion dollan in economic :md military assistance

for Pakistan.s e The basic idea was to bolster Pakistan's

defence capabiliti€s in resisting Soviet-Afghan pressure' In
the process however, the U'S. military economic assistance

increased Pakistan's dependence on the U'S' and internally
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strengthened the position of military iz a iz other po[trcal

instiiutions. The second factor that contributed towards

growth and economic stability during this period was. the

iemittances from Pakistani workers in the Middle East ' These

remittances rose from 5??'4 million dollars in 1976'77 to

2885.80 million dollan in 1982€3' reaching to the tune of
g 2.5 to 3 billions in 1987.6 0 Waseem has observed,

"these remittances overshadowed other sources of
foreign exchange inflow, narrowed down the trade

deficit and represented as much as 8Vc of the G.N.P.

757o of the mir$ant workers were under the age of 30,

and only 47o of them were accompanied by their fami'

lies, the rest sending three quarters of their foreign in-

come back home".6 I

The beneficiaries of migration to Middle East have been

generally the poor households' According to one estimate

about 10 million, i.e. 11% of the total population have bene-

fitted from the remittances from the Middle East. On the

average the salaries of these low income households increased

eightfold.6 2 The economic condition of these low income

groups improved as a consequence of remittances' It is in'
i"...iing to note that most of the migrant workers hailed

from the Punjab, Thus, as a consequence of improvement in
income levels, the social complexion and value structure in

the province changed rapidly.6 3 The remittances or emigra'

tion of the labour to the Middle East undercut the support

base of the PPP. This also partly explains why the MBD
in 1983 was unable to mobilize the masses in the Punjab

against Zia regime. It indicated that in Punjab a new middle

class was emerging.

Third factor that cqntributed towards economic $owth
was that the economic policies of Zia regime were formulated

in the broad framework of World Bank/IMF guidelines' These
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encouraged import liberalization, withdrawal of subsidies and

devaluation of exchange rates. Thuri the regime adopted

economic policies to appease the industrial-commercial
groups. It opted for limited denationa ization, liberal import/
export policies, reduction or exemption from taxes. These
policies facilitated the opening up of the countrv's market to
foreign goods. 6 a

Finally, good climatic conditions during this period led

to bumper agricultural crops. So food r;hortages did not occur
and export of cotton gained momentrrm. Agricultural groups

remained contented.

Despite favourable external env[onment and internal
economic policies, the industrial - business groups remained
heeitant in making capital investmenh . They feared that the
PPP had the pontential of a come back, which could jeopar-

dize their investments. Thus, despite ittcentives by the regime
the investment in the manufacturing sector did not register
an impressive growth rate.

In 1983 General Zia's ruling coa"ition was jolted by the
MRD Movement, But it failed, to brirrg about its collapse or
generate systemic crisis. The regime rtsponded very skillfully
to thwart the MRD protest moveme :t, It insured that the
movement does not gain ; momentum , and mass support in
the Punjab. However, in Sind, the MLD movement acquired
the ovedones of a popular upsurge q;ainst the regime. The
regime responded by unleashing terrrr andqtreating it as an

Indian inspired. regional movement." s Such an approach

alienated the social classes and groups in Sind. It also caused

bitternees against the Punjabi polit.cal leadership for its
inability to fully respond and participate in the MRD move'
ment, Consequently, it promoted dist rust between the Pun'
jabies and Sindhis. Nevertheless, the IvIRD movement shook
the very foundations ofthe regime. It began to plan for devo'
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lution of power to a segment of feudal politicians and new

commerciil-industrial classes, who were willing to accept

military's supremacy in power-sharing' It was with such- a

.ti"t"gy in view that General Ziaul'Haq held presidential

refere-nium in December 1984. The MB'D boycotted it'o o

iater in February 1985 the regime called for partyleos elele'

tions. The MRD boycotted once again. However, through this

two pronged strategy, the regime was able to retain its supre'

r"".v [vL.t"Uing a.civilian government' It also helped the

.igi." ptotong its rule and also temporarily arrest the sys'

temic crisis.

The 1985 transition elections initiated a phase of

nuided i".o..""y in Pakistan' Under military's tutelage'.res'

iri.iJ o"iiri."f iarticipation was restored' However' the legi

;;; ;a ihee'transilion elections was not recognized by

i-t 
"-o"tua"a 

political parties and social groups' Therefore' a

potential for systemic crisis did penist '

It merits attention that the military under General Zia'

ul-Haq retained hegemony and yet facilitated the creation of

;"trtiilfu gore.iment. As noi"d ubo"", although the 1985

elections *"r! h"ld on non-party basis, yet as soon- as the par'

liament met the need for a partv led government became rm-

;;;;;;. ii; militarv eliteshad carefullv orchastrated the

i6H;i;.rt*. and weie skillful in selecting who should parti'

.iput. in these. It had little difficulty in establishing.patron'

.ii.rt tA"il..frip with the civilian leadership which had

;;i;i ;;gi^ in the landowning elitee and commercial-

ini*t i"f 
-Eorps. 

Mohammad Khan Junejo' a follower of

Pir Pagaro, and a Sindhi landlotd of modest means was ln'

rt"fr"i" * ift" Prime minister and accepted as the leaders of

iL" putlrtun Muslim l'eague ' Members elected on non'

party basis, were encouraged to join the Muslim League' lbe

il;i;;.t1, was to develop Muslim League into a dominant

;;il.;;6 and national partv' Thus' the Muslim Icasue



58

that emerged waanota mass party, haring s;rcng ideological
and organizational foundations, but as a party advancing the
interests of a segment of feudals and commercial-induatrial

, 
groups. Its policy instrument was patronage. Therefore the

ui Party, remained fragile, faction-ridden and dependent on
bureaucracy for protecting the interests of these goups.

Ruling Coalition and the Dynamics of
Structural Change 1985-88:

The ruling coalition that emergtd under Mohammad
Khan Junejo primarily comprised of the political elites.,
while military, bureaucracy, and industrial-commercial
goups were accepted as the dominant partners (see dia.
gram II). A significant aspect of this coalition was that it
inducted and brought to surface a ne',v generation of land-
owning groups from Punjab and N.W.F.P. and from Sind to a

lesser degree. The generational change lras most visible in the
Punjab, (where younger Chattas, Gilanis Makhdooms; Shujjat
and Pawez Elahi's etc assumed positio:s of power, while in
N.W.F.P. Saifuallahs acquired salience). This meant the old
guard was being replaced by the you:rger generation. This
new breed of land owning elites (mosJy in 30's and 40's)
were relatively better educated as comf,ared to their parents
but in orientation and political outJoo.<, not much different
from them. Their leadership style and political training was
traditional--provinding patronage lo their support groups and
not very enthusiastic about populu participation. This new
generation of political elites not only ,tccepted the political
framework provided by the military but also became its
primary istruments, defenders and expo:rents. It is interesting

. to note that while in the other three provinces and at thb
J federal level the military elites facilitat -.d the political elites

or their representatives to assume the officers of the hime
minister and the Chief ministers, the relfme choose to install
Mian Nawaz Sharif - a representative o i new commercial-in.

Pontical Sysren of Paklstan and htblic Pollcy
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dustrial groups in the Punjab ' Here remittances, good harvests'

una ,"Uiiu" 
'prtitical 

stability had brought changes in the

social class structure and value orientation Contradictions

between the land owning groups and new emerging commer'

cial-industrial interests sharpened in the Punjab' Howerver

ihe military arbitrated and sustained the ruling coalition of

folitical elites and new commercial'industrial goups that had

i.".ged ,nd". the leadership of Junejo' Once the political

procJ.s begun to unfold the contradictions between the

military dominated civilian coalition began to to sharpen'

The military, under General Zia-ul'Haq had agreed to s/rare

powe, witir-the civilian leadership. They did not intend to

transfer power to it.

Although the military+ivilian relationship had begln on

a cordial note, ho*ever, soon tension began to erow beJw.een

tf," pi".ia""t and the piime-minister' The tension in relation'

riip'*"t not merely personal, but rooted in difference in out'

iooi on int".nut and external policy matters' F9r eymnle'

"" 
afgi"i"t", f..ue the prime minister sought political settle'

ment through Geneva peace process' But, the- President

thought thai this process compromised country's..national

;;;;t. As the Prime minister became sraduallv 
- 
more

iilJ*i"", *t" n*raeni becameskeptical about hime minister's

-f" in ti" ruling coalition. On 29th May, 1988' General Zia-

;j-H;; ;;;h ;;;;roke terminated the political structure that

il"-i"i .r"ut"a. As President, he dissolved the national.and

nrovincial assemblies and dismissed the cabinet headed by

;rtt""';;t"t;t junejo.6 ? The military under General Zia'ul-
'ri"q'iJ-ir.i" 

"d 
a iocile and eolourless prime minister' and

i"a' 
"*p".t"a 

he would accept the supremacy.of the military

on policy matten. The President's decision did not evoke any

,"p'.ri"t 
'p."i".t. The Prime minister was installed by the Pre'

il';;; *r.ved bv him' lt reinforced the be[ef that in

ii" iutirg coalition the military was the real holder of power'

; ilg-L General Zia'ul-Haq could muster the support of
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the military, contitruity and stability cf the regime was en'
sured, Civilian facade did not matter mu:h.

It was General Za-ul-Haq's accide:ttal death on August
17, 1988 that put Pakistan on a path lo redemocratization.
After his death the military volunteered to withdraw from
politics, and decided to to hold electio:s and transfer power
to the electcd representatives of the peo cle. There are reports
to the effect that Inter Servicee Intellig,rnce (II]I) an integral
component of the military, played an important role in
unifying the political forces that were o;rposed to the PPP.6 E

Irrespective of these reports, there are political parties and
interests groups who have not be€n corl'ortable with the PPP

and indentified themselves with ideological legacy of General

Zia-ul.Haq. As a result, the Islami Jamhtrri Ittehad (IJI) came
into being. In the November, 1988 elections, the UI was

routed in Sind and marginalized in Balrchistan, although it
emerged as the dominant force in the Punjab and did well in
the N.1I.F.P. (see table 1, 2). The PPP r eturned with simple
majority in the Center. It did exceerlingly well in Sind,
especially in the rural areas. The electi,rns brought to fore-
front the political and social groups which had been excluded
from the political process for over a de,:ade. Thus the 1988
elections paved the way for transition to democracy. The PPP

assumed power at the center, and Benirzir Bhutto assumed

the office of prime minister of the country on 2, December,
1988.

Ruling Coalition and the Dynamics of
Shuch.ual Change - 1988-

Ihe ruling coalition that the PPP has ushered under
Benazir's leadenhip is bound by "structural constraints". It
comprises of the political elites (i.e. a regment of feudals),
middle class intelligentsia - primarily represented by the
urban professionals, middle farmers, wo:nen and in a margi-
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nal sense industrial labour (see diagram II). No other ruling

coalition has been faced with so heavy odds. On assuming

power Benazir conceeded that the PPP that has emerged on

ihe national scene is not " a free agent". The PPP winning 93

seats in the national assembly (out of a total of 207 emerged

as the biggest party having national bases (see table 1)' How'

ever, in order to form a government it had to make a coalition

with Karachi-Hyderabad based Qaumi Muhajir Movement

(M.Q.M.).6 e In a recent article Thomton, has incisively sum'

med'up Benazir's predicament and the constraints under

which ihe PPP has to opelate and function. According to
him,

Bhutto (i.e. Benazir) is still an unproven quantity'
Thus far her track record as administrator' political

operator and national leader has been mixed. She has

necersarily moved slowly, but she and her aids have

spent much more time politicking than developing and

implementing programmes to address Pakistan's needs.

Her policies and personal convictions have yet to be

fully revealed, and it will take some time to see if the

moderate views she has epoused in recent yean will
last under pressures from radical elements within her

own party. . . Her tactical position in parliament has

beeome shaky: her key coalition partnet' the Mohajir

Qaumi Movement, has put her on notice that its in'
terests must be more fully accommodated if she expects

continued support. If it were to withdraw, the Bhutto
government might well fall.

Beyond that, Bhutto is under considerable preasure

from the Pakistani establishment, despite the setbacks

It suffered in last November's national elections. The

army, large landowners, industrialists and the bureau'

cracy maintain their bases of power, and Bhutto had to
make important policy concessions to them in order
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to take office. In elections for pr:virrcii got€rnments,
also held in November, Bhutto's Ptkistan People's Party
did not do as well as it had in the parliamentary vote,
gaining control of only one of -)akistan's four major
provinces, The PPP's main rival, tlLe Islamic Democratic
Alliance (IDA) formed the gorernment of Punjab,
Pakistan's key province, and has frustrated her efforts
to oust ii ? o

So the primary challenge that Berazir faces is how to
demonstrate that infact she is in command of the govern.
ment. She needs to establish her auth,rrity over a political
system that she does not completely cc ntrol. She also needs
to define her own policy goals. Besides structural constraints,
there arg other limitations too: First and foremost is the
problem of prolonged exclusion from ;he political process,
with the resuh that its leadership is nc t quite familiar with
the administrative process. Secondty, t[,e party leadership is
relatively inexperienced, with the exception of a few .,old
guards" from the previous PPP government. Thirdly, there is
ambiguity about long term policy goals or objectives. Finally,
the party surffen from weak organization and ideological
incoherence. Thus, at this juncture of I,akistani history, the
capacity of the PPP and its leadenhip to reform the political
order is at best limited.

The transition to democracy crcates a situation of
uncertainty. As a regime changes, rules, procedures go in a
Etate of flux, political actors and groupri began to jocky for

i power. Individual actors and groups serk to find a place in
the political system. Stalemate, dissensrrs and uncertainties
pose challenge for political leadership atrd put strain on the
capabilities of the political system. Fears of systemic break.
down become pervasive, the very existonce, of the nation-
state is questioned. Unity, consensus brLilding, and rational
decision making with reference to poli;ical process appear

./
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illusionary. To rvoid uncertainty, new and durable methods
rooted in democratic spirit need to be created.In a situation
of transition to democracy, response and managerial skills of
the political leaders acquire crucial significance. Levine
analyzing the complexities of transition to democracy has

observed. "In circumstances like these, a central task for
political leaders is to order the transition in wals that ensure

minimal loss and maximum possibilities for future growth

and consolidation. Creation of durable methods for dealing
with uncertainty is critical to the whole process, The Lncer-
tdinties characteristic of democratic polities are not limitless,
rather, they arc institutionalized. If these incipient demo-
cracies are to have any hope of achieving durable legitimacy,
structures and operating procedures cannot be uncertain in
the same way outcome are".? I

Ttansition towards democratic order in a number of
third world countries is an outgrowth from military hegemo-
nic system. Consequence of military hegemonic system is a
fragmented pclity and a polarized society. The fragmentary
nature of political system in the post-military phase has at
least three levels of conflict: ideological, ethnic and personal.

Pakistan in the post 1988 elections has emerged as such
a polity. This puts tremendous pressure on the national
leadership that has assumed power. Under such circumstances,
consensus building appears as an ideal policy choice. While it
is easy to recommend consensus building, it is difficult to
operationalize it. That is where the test of leadership lies. In a

post military system, a national leader has to be firm and yet
flexible. He/She has to pursue a step by step approach. Has

to be adept and skillful. And must have a sense of timing and
proportion. Managing post-military system presents a chal-
Ienge to the quality and skills of the leadership.

In the structural context, given the long rule of military,
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its hegemonic position cannot be igno::ed nor over emphasis-
ed, it has to be accepted as a reality. l'he tragedy of military

t hegemonic system is that under it institutional dominance of
the military increases, The only irrstitution that $ows,
acquires stability, and expands polical trrower is military itself.
All other in$itutions like bureaucrircy, political parties,

' autonomous groups, decay and fragment. Politics of protest,
demonstration, violence becomes a norm rather than an
exception, In the last decade or so p)litics in Pakistan has

taken this direction. Under such condi;ions national political
parties found it difficult to operate and function. The military
elites perceived them as anti-military and a source of threat,
therefore party based elections were either discouraged or
disallowed. Party system decayed rvhile small religious,
ethnic and other parochial groups emerged. However, once
the military allowed party based electi,rns, it became impera-
tive for political parties and the mili[ary to redefine their
relations,

No wonder, as Prime minister Benazir Bhutto has been
careful and cautious in dealing with the military. Under her
Ieadenhip in the last 10 months civil-rnilitary relations have
imp;oved, She has shown realism and has adopted a pragma-
tic policy towards the military. Recognizing that hegemonic
role of the military cannot be challanged, she seems to have
accepted it as the most "durable" c)mponent of a ruling
coalition in Pakistan. The military elitrs under the command
of Chief of the ArmyStaff, General lV.irza Aslam Beg, have
responded affirmatively, by supportin J the democratic poli-
tical order of the country.T2

To encourage transition towards c emocratic slstem, the
military elites belief in upholding constitution and restroring
democratic order is a pre-requisite. 'lheir supervsory role
needs to be institutionalized. Perhaps one can learn from the
T\rrkbh experience, where in 1960 the military made changes
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in the constitution, and later in 1971, but more forcefully
in 1980. It needs to be remembered that military stifles demo'
cracy everl,time it intervenes, The whole proces is reversed,

each time after militry's withdrawal political procees aud
political institutions become more weak.

Military should pursue a self-imposed restrain, not to
intervene in politics and thus let the process cohtinue. Politi
cal process which appears to be ladden with conflict, chaos

and anarchy, should not be equated with disorder. As in a
post-military system it takes time before issues can be clearly
spelled out and constitutional lines be clearly drawn, Political
leadenhip will also take time to acquire confidence and

devebp skills of politics of accommodation, b&rgain,compro-
mise and consensus building. Political parties which were
further weakened as a result of local bodies and non-party
based elections in the last decade or so would need time to
achieve organizational stability and ideological coherence' It
also needs to be stressed that under military-hegemonic
system the 1973 constitution was drastically amended

through various Martial Law ordinances, PCO, and 8th
Amendment in order to concentrate powen in the hands of
COAS/CMLA,/President.

Quite understandably, therefore with reference to con'
Etitution one of the key issues that the PPP has been confron'
ted with is restoring balance between the powen of the
President and the Prime minister. It is in this context that the

PPP leadership has been seeking changes in the Eighth Amend'
ment, although without much success. However' by generat-

ing debate on the issue it has demonstnted that therre is need

to develop consensus on eliminating various ptovisions of the

8th Amendment, particularly those dealing with the powers

of the President.

5J

It must be undertcored that democracy and electoral
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process do not necessarily mean harmcny or unanimity. Elec.
tions, howsoerer, held do not always iacilitate the emergence
of a single political party or singula: leadership on top. In
Pakistan, the November 1988 electio ns have brought to the
position of power individuals and colitical parties having
divergent orientations, backgrounds and attitudes towards
democratic process. President Ghulanr Ishaq Khan, a Pathan-
Civil Servant, has vast experience of government's working
and is well entrenched in the bureaucratic and parliamentary
structures of the country. His prudence and experience is
unmatched compared to any politica leader associated with
the government. The office of the hime Minister is held by
Benazir Bhutto leader of the PPP, nho is young, energetie
and dynamic, who has fought against unprecedented odds
and has finally emerged as the Prime minister but lacks
experience rn government. Yet she is expected to reveal
managerial skills in steering Pakistan from the legacy of
military hegemonoc system to democ otic political order. On
the other hand Nawaz Sharif, Chief minister of Punjab re.
presents not only the industrial+omrnercial groups but also
an ideological continuation of Zia le11acy. Still on the other
end Nawaz Akbar Bugti as Chief minister of Baluchistan re-
presents ethnic leadership with regi<,nal orientations. Thus
the. government structure that has emerged after 88 elections
has divergent centers of power. Within this political set up
each political actor is striving to advan:e, protect and consoli.
date its interests. Besides these contending centen of powers,
there are other political parties anrl interest groups that
function as opposition to the PPP golernment at the federal
level.T 3 What one needs to appreciat€ is that the democracy
would not come to an end because different political parties
are in power in the provinces and the center.

Democratic opposition demands an effective organiza-
tion. This implies that political leaden;hip whether in opposi-
tion or government, must strive to create environment which
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is condusive for debate and resolution of conflict through
negotiations and inside the parliament. The leadership must

be able to time when to mobilize the masses or grcups for
action on a specific issue, and when to restrain and largain

and seek accommodation. Still the more important thing is

that the leadenhip musthave control over its foUowe6,
particularly when they are launching a movement for the pre-

servation of democracy. the leadenhip must have the ability
to mobilize to organize for democracy, and to have coherence

among the diverse groups for creating a democratic order.

According to Diamond, "domocrats in civil society must

strike a balance between passion and prudence, between

militance and moderation, between creative participation and

the demands of organizational loyality and coherence".? a

Transition to democracy becomesall the more painful in
a post-military hegemonic systenl, because democratic norms

and attitudes have either been oblitrated or made disfunc'
tional under persistent military rule. Therefore at transition
stage the political system is torn between pro-democratic and

anti-democratic social forces. Contemporary Pakistan is going

through this transformation where struggle between pro'
democratic and anti-democratic social forces has become

complicated by ethnic cleavages and demands for provincial

autonomy.

It is interesting to note that the province of Puniab has

been politically the most stable region, under the military
ruler as a segment of its land-owning,commercial'industrail
goups benefitted from the policies adopted by the military
regime. The electoral results of the national and provincial

assemblies of the Punjab reveal that the groups that benefit'
ted by collaborating with the military in the last decade

would like to ensure the continuity of policies designed

under the military hegemonic system. By their political
attitudes behaviour, orientations and interests these groups
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tend to be antidemocratic.

Secondly, it also became evide:rt that the middle class

iatelligentsia, the urban professionals, industrial labour and a

*gment of feudals, who had support:rd the PPP in 1970 elec'

tions have eithet withdrawn their srpport or have split up

owing to tbe changing social and political complexion in the

Punjab. In 1988, the PPP could not gain the overwhelming
arpport that it enjr:yed in the 1970. Ihus the PPP'UI split in
the Punjab has acquired ideobgical ,)vertones' On the one
hand, the hidden agenda appears to be continuing and legi'
timizing the policies of the previotu, regime and proteting
the interest of new-industrial commercial classeo and a fac'
,ion o1 ;su.lalc, who were associated 'rith Zia regime and ptos-
pered under its umbrella. On the other hand the social forces

that have emerged in the form of the PPP in the Punjab
primarily comprise of the urban professionals a faction of the
feudals, peasantry and industrial labour. In the Punjab, the

urban and rural groups are thus split hetween the PPP and the
UI. The social and political forces that have emerged in the

form of the PPP desire to break av ay from the legacy and

policies of the previous regime. The:'esult is that politics has

become lactionalized and conflict ridrlen. This is a coaflict not
merely of perceptions but of econotnic interests, ideological

orientations and the very structures c f power, which rnakes it
all the more difficult to build and promote politics of accom'

modation and consensus.

Summary Conclusion:

At the global level, the coalition under Benazir Bhutto
has continued to allign itself with the U.S. It has also secured

recntry in the British Common WelJth. The changing strate-
gic intereEt of the U.S. in Afghanist ln provrde Pakistan with
an opportunity to encourage poltical settlement of the
Afghan problem. The world has ger.erally responded favour'
ably to democratic transition in Pakistan. As a woman
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leader, whereas she has earned global respect, her skills as a
political leader have yet to be tested.In the regional context,
Benazir government has taken a bold initiative in pursuing
policy of accommodation with India. Like her father's pre.
vious PPP regime the Nuclear issue is likely to emerge as a

key concern between U.S. - Pakistan and India-Pakistan
relatiors in the future as well.

Internally the regime is faced with a number of challen-
ges. First, the IJI opposition has been consistent in criticizing
Benazir government's policy of accommodation towards
India. It has propagated that Benazir has accepted India's
hegemony. It has alleged that she has compromised Pakistan's
national interests. On formulating policy towards India, the
Benazir govemment would be well advised to seek congulta-
tions with some of the major political partieo of the country.
Secondly, in the last ten months or so regime's performance
in dealing with the nature of center-province relation has

been inept to a large extent if not dismal. Both in constitu-
tional and political terms the Benazir govemment h8s not
been able to effectively deal with the issue. The attitude of
UI opposition spearheaded by Nawaz Sharif has also not
been condusive for democratic transition, but the stalemate
has to be resolved in the larger national interest, On the other
hand, in Sind the ethnic issue continues to persist, there is a
need to evolve a serious nationa.l dialogue on ways and means
to promote reconciliation among the various warring com-
munities. This indicates that regional fogs and separatist
tendencies may gain momentum in the Coming decade, if
effective policy choice is not exercised now. However, one

finds some hope that Punjab's specific demands.on provin'
cial autonomy (i.e., hovincial bank and television) would
set limits on the issue and possibly define the question of
autotromy for all times to come. Thridly, the law and order

situation continues to deteriorat€, which suggeets that the

effectiveness of governmental authority is weak and the
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PPP's struggle to establish its autho:ity continues. The pri-
mary concern of the government hzs to be to improve law
and order situation. Fourthly, econo lic pollcy of the regime
has yet to emerge clearly, however, rlependeuue on U.S. aid,
remittances and good weather condit;ions is likely to persist.
The PPP is caught between the economic realities and politi-
cal imperatives. Economic arena is potentially more explosive
than the political constraints that thc Benazir government is
faced with. Unemployment, inflation and paralysis of indts-
trial sector demand immediate attcntion. So far the PPP

government has concentrated on the politics of patronage
only-there are reports to the effect that large scale induc-
tiors are being made in the finanr:ial, administrative and
public sectors to accommodate the PI,P sympathizers.? 5 This
has led to further inefficiency and sour feelings in these
8€ctors. There is a growing public perception that the PPP is
perpetuating corruption, and not eliminating it. Unless the
PPP government devises long term economic policies to give
relief to common man and restore the confidence of com.
mercial.induatrial groups, the longivir;y and performance of
the government will suffer from uncer:ainties,

Fifthly, encouragement of disser t, social liberalism and
effectiveness of opposition will deperrd on responsible press,
stable political parties and independent judiciary. The opposi
tion political parties and the press neerl to play a constructive
role in promoting prospects for democratic political order.

Finally, the PPP as a party in government is faced with
a serious predicament. On the one hand it suffers from
organizational weakness and ideological incoherence, as a
result factionalism is brewing in the party. Factionalism is

on the increase because as a governmcnt, it is under tremen-
dous pressure to accommodate intererts and provide jobs, to
party affiliates, supporters and sympa;hizers. As a result the
PPP government is indulging in politics of patronage, i.e.



dispensing jobs and rewards to its supporters. On the other
hand, bureaucracy is getting restive, under fears of revival
of lateral entry system and large scale induction of party
affiliates in bureaucratic positions. In addition, it is estimated
that as many as 72 senior bureaucrats have been sidelined by
the PPP government as Officers on Special Duty (OSD).? 6 The
skepticism between the PPP govemment and the bureaucracy
is on the rise. It needs to be recognized that bureaucracies
take pride and thrive on principles of merit, selection and
promotion, while political parties invariably indulge in dis-
pensing patronage. This is considercd part of the political
process in most of the democratic system. However, in
Pakistani context merit and patronage are in conflict. The
PPP needs to evolve a policy choice to co-opt bureaucracy,
appease its institutional needs and restore confidence in party
government as protector of its interests. A tenous relation-
ship between the PPP govemment and the bureaucracy can

effect its performance and hamper the development of de-

mocratic order.

This brief and rather sketchy overview of political
developments, social $oups and issues under Prime minister
Benazir Bhutto reveals that the PPP under her leadership is

struggling hard to redefine nature of relationship with the
durable components of political system that is military,
bureaucracy, and the commercial - industrial $oups. $me
of these groups and institutions are well entrenched in
Pakistan's power structure. Benazir has not been able to
undercut the power of these groups and institutions. Never-
theless, gradually and slowly she has encouraged politics of
accommodation but consensus on the nature and dtection of
the political system has yet to evolve.

The military's new posture of resttain and cuation
rather than intervention brightens the prospects of consoli
dation of a democratic order. Ttansition to democracy has
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Some Generrlizatione:

The changes in -international environment and perfor-
mance of the government refhct cyc lical shifts as a pattern

of Pakistan's political system. Each systemic crisis gave birth
to a new coalition which ventured to develop a favourable
in*itutional balance. It introduced structural changes by
demolishing the existing structures. The crisis remained
latent, and reappeared as the ruling r:oalition became weak
or one of the component's of the coalition found itself
strong enough to distrub the relations rips. The system under
went crisis, and a new cycle reemergtd. These cyclical shifts
characterize the political system of Pakistan. It reflects a

sequential pattern of development - systemic crisis, ruling
coalition, structutal change and syste nic crisis (Diagram 3)'
The analysis of relationships and ilrteractions among the
various components of ruling coaliticn and structural com'
ponents reveal the dynamics of the s1'stem. By focussing on
the changing relationships of these components over a given

period of time (ie. 1947a9) and beirg able to identify the
general pattern of changing relationships among these com-
ponents, one can predict the likely behaviour of the political
system.

In the broad precpective of systerrs logic it can be Sated
thEt h most of the developing so:ieties ruling coalition
making mechanisms are similar. The r rling coalitions in these

societies do adopt mechanisms of sl:ctive cooption, colla'
taralization, contairment and refot'm through economic
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provided both the government and opposition, parties with
ar opportunity to not only rejuvinat,l the party system but
also to ensure strengthening of denocratic order through
politics of accommodation. Politics of confrontation will

intensty crisis and the political system may get back to
Square oBe.
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policies to retohe systemic crisis and legitimize the position

of the coalition in the system. In the broad contextol ty*em's
paradigm Flanagan's model of systemic crisis and dructural
change does provide an insight into the nature of crisis and
coDsequent change in these societies, where structural im-
balance does exist, and relatively "durable", "sructures"
reveal propensity to dominate the political system, facilitates
our undentanding to identify the patterns and possibly
predict change in the political systems.
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Politics Of Islamization :

The Ideological Debate On
Pakistan's Political System

Context

There is a general corsensus amo4g lcJrotars that religion
played an important role in generating group identity and
nationalist sentiment among the Muslims. of British Ind!a,
which eventually led to the creation of Pakistan..l A consen-

sus also exists among scholan that the movement for Pakis-
tan u as opposed by the traditionalists and neo-traditionalists'
(i.e. the religious elites, the Ulama, and the religio-political
groups). And that the movement for Pakistan was led by the
modernists (i.e. the relatively secularized, western educated,
nationalist elites)'z. This decisively modernist nature of the
Pakistan movement and its inherent conflict with tradi-
tionalists and neo-traditionalists has been incisively summari-
sed by Emerson in these words, it was "a movement fostered
and directed, not by the religious leaders and devout of
Muslim India, but by the same westemized class elements-
the professional men and intelligentsia - as those which
guided other nationalist movements. Jinnah himself was an

outstanding example of such a man and certainly not one
marked by deep religious concerns." 3 The traditionalists
and neo-traditionalists adopt new tactics and reveal deter-
mination and ambition, as Emerson points out,"once Pakistan
had been secured, the religious leaders swung into trans-
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form it into an instrument for the achievement of Islam's

purposes. The heart of their objection was that Islam and

nationalism were diametrically oppo;ite to each other in

spirit and aims." a

So Pakistan was born with a cleavage among its domi'

nant elites. Immediately after its in:eption a controversy

ensured on the idelogical nature and ('rientation of its politi-

cal system. While Pakistan has passed through what Braibanti

calls several, "traumas," s the contrcversy exists and keeps

the State in a frame of perpetual trznsition. Analyzing the

relationship between religion and politics, Smith points

out that in most of the Muslim countries a conflict between

Islam and the nature of these counl ries, political systems'

exists. This conflictual problem tends to effect the processes

of "secularization" and "polity expansion", which con-

sequently effects the nature and idtological underpinnings

of political systems in these countrier;.6 It is in this context

thai the nature of ideological controversy and its relationship

with the political system is brought to light by Smith. He

observes: "In the ideological debate v'hich ensued and which

continues, Islam as a group identit-v tas become complicated

by lslam as a belief slstem, particular.y as political theory'"'
ti is ttri. "complicated'' relationshil between religion and

politics that is difficult to disentangle, but certainly identifies

ihe roots of ideological controversy and its effects on the

political system of Pakistan.

The Prob lem Addressed

In this chapter the effort shall be to focus on the nature

ot the iaeoloeical controversy' the \Jay it emerged, evolved

,nd "oniiniis 
to pervade politics in Pakistan. For analytical

purpos€s three categories i.e. Morlernists, Tladitionalists

and neo-TYaditionalists shall be used to identify, explain and

analyze the views of the participants. Two sets of arguments
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shall be pursued' First it shall be argued that Pakistan was

.on."iu"d and created to grow as a participatory liberal

.,.rlit,r- evolving into a modern democratic state' However'

i,i.-ii"" *^ ilmmediatelv challenged bv the Traditionalists

"ra 
neo-fruaitionalists who had initially opposed the cre-

;;i;;;i P"ki"t"", but after its inception began to demand

ttut it U" developed into an "Islamic State'" Second' it

.t Jt i" 
"rnpt ""ir"d 

th"t i,, recent years Pakistan has drifted

"*-"V-ft.*'ir. 
participatory liberal ideal to what has been

;;"i-; l'traition"i Relilio-Political svstem"- a political

.r"r", f, which authority is vested in religious institutions

uiJ ,"Ugiort values tend to dominate' In such a system

religion 
-and 

government emerge as the important institutions

of social control.E

ExplanatorY Categories

Before addressing ourselves to the nature of ideological

"ont-u"r.y, 
it may be appropriate to identify the explana-

tory categories.

Modernists Modernists are those who in the tradition

.f nif urn" Mohammad lqbal, the poet-philosopher of Pakis-

i""-"tJ eu.ia-i-uam Mohammad Ali Jinnah - the founder

"i'pJ"iq 
idealiz"d that the political svstem 9f l+ft"n

-ffi gt"* 
"long 

tiU"trl democratic lines During the Pakistan

."ri."" thJy articulated their views by demanding a

:frr6ii. S1ar"'l in which lslam was perceived as a d91i1ant

;;;; i"irr," -a the political svstem was to give birth. to

r J.a"r, a"i*ratic $;te' The Modernists were invariably

;;|. ; ; modern education, had middle class' and at

times upper class social origins'

Traditionalists : are those who opposed the cr-eation

"f P"il;;;, ;;icularlv the 'Ulama' of Deoband' the Majlis-
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e-Ahrar, and the Khaksars. These :.eligio-political groups
were highly critical of Jinnah and his msociates, and bitterly
opposed the Pakistan movement. Whil,r the Deoband ,Ulama,

were an all India phenomena, the Khaksars and Ahrars were
mostly confined to the Punjab. Invariably these religious
elites had lower middle class social origin but commandd
respect because of their traditonal leirning. The Ahrar and
Deoband 'Ulama' had decisive influence and control over
the mosques and were potentially capable of mobilizing
masses on religious issues. Sheila McDonogh has pointed out
that since the collapse of Mughal polit ical authority in 18ST,
'Ulama' in the Indo-Pakistan subconlinent have strived to
find a role for themselves in the polity. However, once
Pakistan came into being they started making efforts either
to exercise political authority themselves or be able to
influence or <:ontro[ the political auth<,rities.e They believed
that Pakistan should be a religion btsed political system.
Caliphate was their ideal for an Islamit State.r o This is how
religion began to condition politics in Pakistan. religious
beliefs and group identity became "complicated", and
religious beliefs and political beliefs bcgan to appear as two
sides of the same coin.

Neo-Tradit ionalisrs . The distingtising characteristic of
the neo-Traditio nalist's is that they have no connections
with any formal religious school (Deoband, Nadva etc.)
Late Illaulana Maududi and his Jamat-i-Islami has been the
spokesman of neo-Traditionalist view. Maududit despised
modernists and secularits as "spineless mitators of the west"
and "the arch enemy of Islam", and cor sidered traditionalists
as "irrehvant to contemporary scene."r 2 However, despite
their dissatisfaction with the Ttaditiorralists, the neo.Tradi-
tionalists also opposed the creation of .?akistan and idealized
a religion based "Islamic State". Thus despising the Moder-
nists and dissatisfied with Ttaditionalir;ts, Maulana Maududi
made the task of his organization to l,1eyidg the right kind
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of leadership who may be able to guide the destiny of an
,.Islamic State."1 3 Ironically, Ttaditionalists treat neo'

Traditionalists with equal degree of contempt' A devout

Tladitionalists states, "in fact Maududi and his Jamaat does

not desire to have an Islamic Sy'stem'"ra Late Mufti Mah'

mood the leader of JIJI, describing the nature of differences

with neo-Traditionalists, once remarked that "we have no

perso nal or political differences with Maududi if he deletes

all those derogatory references from his book, which he has

made on Prophet and his Ashab (Associates) we shall be

willing to accept him as our leader, we differ with his views

becatrl they are in conflict with the basic norms of Ahl'i-

Sunnat $'al lamaat (the tenents of Sunni Islam)"'r s Despite

these differences of fundamental nature the Traditionalists

anJ neo-Traditio nalists have continued to collaborate with

each other in the politics of Pakistan particularly in situations

where they 
""p""t"d 

a challenge from the Modernists- It

.u.i r" "id"d 
th"t in such stituations Malulana Maududi

being much more articulate and his Jamaat'i-Islami more

""g"rir"a 
as compared to the Traditionalists provided the

intellectual and political leadership.

Nature of the ControvenY

The ideological controversy over the nature of Pakistan's

oolitical svstem emerged as a contest for supremacy and

i""deottip 
'b"t*"en 

the Nlodernists, Traditionalists' and neo-

fr"aitionAi"r.. After the creation of Pakistan the later began

to challenge the legitimacy of Modernist's basis of power'

They challenged the legitimacy of Modernists.' rule by refer'

ing io Isl"mi"- ftamerwork, calling them "secular", "western"

o.- "rrot true believers", thus forcing a crisis of legitimacy

ior the Modernists. By resorting to such tactics the Ttadi

iionaftt and neo-Traditionalists wanted to create a legiti

."t" pt""" for themselves in the political system of ?akistan'

In their etforts to achieve their objective they began to
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transform the basis of pakistan,s statr hood by claiming thatPakbtan has to be an ,,Islamic Stat:,,. O"l; G;;;;.
sovereign in an Islamic State, assert ed f.ujitionJi.ii"rra
neo-Traditio nalists. ..No person, class or group, ;;;-;,
tne enttre population of the state as a whole can lay claim tosovereignty. God alone is ..i,e real sovereign, "lilti"..'u*merelv His subjects,,,r6 declared M,rulan-a U.rarJi'hii.
ideological pakistan was aln:ost hxe ", ".ri-rt ".l.-",ii ,"*r.tion of Jinnah,s framework of pakisr an,s pofiti..f .-v.i"i,
who as early as 1946 formulated that, .ifr1 'r"* ,i"i" "*fabe a modern democratic state with ,o""r"ignt y.-lii6jr-*"1,
the people and the members.of the new ,"if.r- i"rrg'"ir"ffr*ht:..9t- citizenship regardless of rheir ,"tigion, .o'tor'1,
:1""9.",' Aziz Ahmed has observed rh"r Ji;;;l ,"j^,1,"Muslim League struggled within tire a..."*i.l*."i""rf.
and at no point it was even thoughttha, p"fi;;;;;;il;"
"anlthing except a modern state.',r o .linrut ..a".onJ.t.rt
efforts to highlight the liberal demotratic frrr;;;;'i;.
Pakistan's- political svstem. While making, ;";;; ";'li;August 1947, as president of the Constitue"i a"**-Ufv-i"
delineated the difference between ..citi:enship,, 

ana .,tai16;,.
He said, "vou will find that in course of time Hindus would
cease to be Hindus and Muslims would cea"e to Ue Mr.iim.not in the religious sense because that s a p"..ona tuitt ot
e.ach j:19.i\.ldlal but in the political sen;e ; il;;;';;"
state."r e Iqbal was also very clear on tire ,.1" 

"i,"iigi", 
j,

the political system of a ..Muslim Strt",,. I; ;l;;;;';;jlyn y 1937, he explicitly stated, ,.t;or I"1", t;; ;;;;
tance of social democracy in some suitable form and coi_sstent with the legal principles of Islanr is not a revolution
Dur a return to the original purity of Islam."2o These viewso.f the Founding Fathers oi p"ki.tun ,*d" i, ;;;; ;b.;that they perceived the political syst"m oi faf-ista;;; ;;;and evolve along liberal-democratic lines.
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Transitory Phase and the Controversy

During its initial and transitorl, phase from colonialism
to political independence, 194?-1958, the Traditionalists
and neo-Traditionalists gradually but successfully asserted

to secure a tegitimate role in the political system of Pakistan.

They showed considerable determinisim, political skill and

political ambition. As early as 1948 Maulana Maududi made

it clear that he intended to transform Pakistan into an

"Islamic State". He said since the political system of Pakistan

is in its evolutionary process. "So our effort is that it should

evolve as an ideal Islamic State. lf we succeed in our effort
we can utilize the vast state apparatus to bring a moral and

ethical revolution in the minds of Pakistanis, with societal

change we shall be able to create an ideal Islamic State. "2 I

The Traditionalists and neo-Traditionalists struck their
first victory in March 1949, when they succeeded in getting

incorporated the Islamic in.iunctions which they considered

important in the Objectives Resolution. This was moved b1'

Prime Minister Liaquat Ali Khan and was readi.lv adopted

by the Constituent Assemblv of Pakistan. It had two signifi-
cant points which accommodated the Traditionalists and

neo-Traditio nalists view, namely; (1). Sovereignty shall rest

with Allah (God ): and (2) Minorities shall have a right of
protection for practice and working of their religion.: r Both
these points were not in cosonance with Jinnah's ideals. In
fact he had already showed that there will be no minorities
on the basis of religion in the political system of Pakistan.2l

This was the first maior compromise Modernists made

on the nature of Pakistan's political system. It marked the
beginning of Islamization of politics than the politicization of
the masses of Pakistan. It revealed the fragility and lack of
sense of direction among the Modernists. Objectives Feso-

lution proved to be a turning point in the history of Pakistan,
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as Pakistan began to drift from liber aldemocratic ideal to
the Islamic ideal.2a Now the Traditionalists and neo-Tradi-
tionalists had legitimate claims for the :reation of an .,Islamic

State" and for the creation of minorit es on religious basis in
an "Islamic State." Maulana Maududi asserted that pakistan
was created in the name of Islam and should be transformed
into an ideological state, "followinp Islamic policies and
actively striving towards Islamic ideal.,,zs Nothing could
be far from truth. Charles Adam, a slmpathetic observer of
Maulana Maududi and his movemenr finds it difficult to
accept Maulana's assertion and states that pakistan was
"won in the name of Muslims", and rrot Islam.2 6 Neverthe.
less politics of Islamization began to acquire significance in
Pakistan. The antiAhmediya agitati,rn of 19b3 was the
second major achievement of Tiaditic nalists and neo-Ttadi
tionalists. They effectively mobilize,l the masses in the
name of Islam, demanding that since l.hmedis do not believe
in the Finality of Prophethood, hen,:e they be declared a
minoritv. However, thev could not get Ahmedivas converted
into a religious minority. The dem:nds and protests for
Islamization of Pakistan's political system acquired greater
momentum. The Modernists in actual control of govern-
ment bscame fearful, and began to see their liberal-democra-
tic ideal of Pakistan's political systetn sinking. Instead of
organizing themselves Modemists becarne faction ridden and
uncertain about their control of government. They revealed
indecisiveness and poor capacity to r:ombat the mounting
pressure of Traditionalists and neo-Traditionalists. The
politics of agitation and protests inct.eased social tersions
and caused the deterioration of econor:y. In such a situation
of crisis and Modernist's ambivalence, ;he 19b6 Constitution
was formulated. It was a sort of un{)asy truce among the
Modernists, Traditionalists, and neo-llraditionalists on the
nature of Pakistan's political system. The Constitution in-
corporated Islamic injuctions and prcvided the basis for
patliamentary democracy. However, it did not resolve what
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should be theroleof Islam in the politicd system of Pakistan'

Thus despite the Constitution the elite consensus was at a

minimal low.2 ?

By generating ideological controversy over the nature
of Pakistan's political system the Traditionalists and neo-

Traditionalists Islamize the politics of Pakistan to an extent
that crisis of economy, social cleavage and national integ'
ration deepened beyond proportiors. The Modernist forces

were on the decline, but the Traditionalists and neo-Tradi-

tionalists did not have enough support or infrastructure to
replace them. Under such circumstances in 1958 fumy
intervened demolishing the fragile consensusual piece of
paper - the 1956 Constitution.

Ayub Khan and Controversy

General Mohammad Ayub Khan assumed power and

made efforts to rehabilitate the disintegrating llodernists.
He was conscious of their weak position. and was aware of the
cleavage between Traditionalists and neo-Traditionalists.
Ayub devised a three pronged strategy to further his obiec-

tives. He tried (i) to coopt or neutralize the Traditionalists
where ever possible, (ii) rehabilitate the modernist principles

and values according to his needs, and (iii) to contain or if
possible eliminate the neo-Traditionalists' Ayub Khan pro'
pounded a simplistic soldierly view of Pakistan's political
system. He believed that politics in Pakistan revolved atound,

"two classes, the educated classes and the Ulama."2 E lle
regarded the Traditionalists and neo-Traditionalists as oppo'
nents of Pakistan, whose only motive was to seek supremacy

in the political system of Pakistan. He believed, "Pakistan
was the greatest defeat of nationalist Ulama. They iust
wanted to establish their hegemony in a state which they
had opposed."2 e Ayub could not tolerate Maulana Maududi's
concept of Islamic political system, infact he could not
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Ayub resisted neo-Traditionali:ts and Traditionalists
demands for an Islamic ideological stat e. Fe showed readiness
to delete the word 'Islamic' from .he preamble of 1962
Constitution. He strived to orientate the political system
along liberal secular lines, and at the same time made an
effort to instit utionalize the role of Islam in the political
system of Pakistan. He symbolized the predicament of the

, Modernists in Pakistan. Between 1(15862, he took three
steps in such a direction. (1). in 1{t61 he introduced the
Family Law Reform, which roused protest and agitation
from neo-Ttaditio nalists and TYaditio nalists. Though reform
bill was saved, the Ulama once agair revealed tremendous
capacity to mobilize the masses in the name of Islam. (2). He
formulated an Advisory Council for Islamic ideology and
en$red that besides lawyen and administrators only rela-
tively emancipated Ulama become its members, something
which was resented by the neo.Traditionalists. (3). He also
established ar Islamic Research Institute, with Dr. Fazalur
Rehman, a modernist as its Dbectot:. But it was not long
before neo-Iraditionalists and TriLditionalists launched
movements of protest against indivic.uals heading the later
two institutions. They claimed that only Ulama, who were
trained in Islamic jurisprudence shc,uld head these insti.
tutions.

Whereas neo -Traditionalists con;inued to oppose the
government, Ayub Khan made corsis;ent efforts to neutra-

96

comprehend that Maulana Maududi who had so ,'bitterly
opposed" Pakistan, after its creation had assumed the role of
transforming it into an "Islamic S;ate". "This venerable
gentleman was appalled by what te saw in Pakistan: an
unislamic government, and an unisla ric people. FIow could
any genuine Muslim owe allegiance to such a government.
So he set about the task of convincing the people of their
inadequacies, their feelings and their gr neral unworthiness.,'l o
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lize the Traditionalists. In 1964 while contesting for presi-

dentship under his Basic Democracies scheme, and facing a

challenge from Miss Fatima Jinnah, sister of the Founder of
Pakistan, he moved to persuade some Ulama to issue a
Fatwa against Miss Jinnah, that under Islamic law a woman
cannot contest for presidentship. By such an act Ayub
raised the regime legitimizing role of the Traditionalists
and also facilitated the Islamization of politics. Maulana
Maududi opposed Ayub, and supported the candidature of
Miss Jinnah. Thus both Traditionalists and neo-Tladitionalists
in their own way succeeded in keeping the controversy on
the ideological nature of Pakistan's political system unresol-
ved-

Yahya Khan and Islamization of Politics

The controversy on the nature of Pakistan's political
system acquired new dimension under General fuha l.{oham-
mad Yahya Khanl regime (1969-71). Yahya Khan took two
important decisions which had deep repercussions on the
political processes in Pakistan. He dissolved the one unit
scheme of 1955, accordine to which West Pakistan's four
provinces were merged into One Unit. Secondly he decided
to hold general electiors in 1970. In the legal Framework he
provided, the National Assembly of Pakistan was to preserve
the "Islamic Ideology" of Pakistan.3 I It was during Yahya's
rule and electoral campaign that the term "Islamic Ideology"
was explicitly used for the first time and acquired new
meaning.3 2 The neo-Ttaditionalists emphasized that Pakistan
was an "ideological state" and in an "ideological state"
political system has to evolve and grow along moral lines than
in terms of Capitalism or Socialism.3 3 The 1970 election
results revealed the weak support base of Traditionalist,
particuarly the neo-Tladitionalists who were completely
routed.3 a It also revealed lack of consensus among Pakistan's
elites on the ideological nature of Pakistan's political sy$em.
It brought to surface the social and economic cleavages of
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Pakistan's political structure and revea.krd that Islam may no
longer be the only integrative factor for the State of Pakis-
tan.3 s It is interesting to note that ne,>-Traditionalists have

been in general supportive of Martial Law regimes in Pakis-
tan, with the exception of Ayub's Iule. In march 1971
when the Armed Forces launched nLilitary operations in
East Pakistan to preserve the "ideologir:al frontiers of Pakis-

tan", the neo-'IYaditionalists showed colnplete solidarity with
the Army's action.3 6 This Army-nx,-Ttaditionalist colla-
boration, besides other factors, was a crucial factor which
resulted in the break up of Pakistan.

Bhutto and Intensification of Ideological Controversy

The disintegration of Pakistan irL 1971 reflected the
failure of elites to evolve any consensr over the nature of
Pakistan's political system. The contr:versy re-emerged as

Z.A. Bhutto assumed power in "New Pakistan". The neo-
Tiaditionalists immediately challengal the legitimacy of
Mr. Bhutto's gover nent. The Tladitionalists (particularly
Jamiatul Ulama Islam) were not very critical, in fact, they
shared power with Pakistan Peoples I'arty (PPP) in NWFP
and Baluchistan. However, the neo-Trr,ditionalists intiated a
series of protests from "moral bankruptcy" of Bhutto's rule
and government to prisonen of war issue, recognition of
Bangladesh, improvement of relations with India. The neo-
Traditionalists opposed Bhutto's go rernment with same

venom and ferocity as they had opposed the leadership of
Jinnah and the creation of Pakistan. llhey despised his rule
as immoral not in conformity with the ir ideal of an "Islamic
State" and were "distrustful of his secular socialist ideolo-
gy."3' In early 1973, the Amir of Jz amat-i-Islami issued a

$atement prompting Army to take over the governmerrt,

because it was immoral.3 8

By generating legitimacy crisis toe neo-taditionalists
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kept I\lodemist forces on the defensive, polity polarized and

'controversy over the nature of Pakistan's political system
unresolved. In such an environment of crisis and hostility
Bhutto ventured to formulate the 19?3 constitution. Bhutto
succeeded in evolving elite consensus over the constitution,
adn for a while it appeared that ideological controversy over
the nature of Pakistan's political system has been finally
resolved.

The constitution provided more Islamic injuctions as

compared to any previous constituttion of Pakistan. Funda-
mental rights were defined and their enforcement is guarn-

teed, minorities were secured freedom of religion and cultural
practices. It carried references to Islamic way of life, com-
pulsory teaching of Holy Quran, Islamiat and encouragement
to learn Arabic. It gave committment to promote the insti-
tion of Zakat, organize mosques and Auqaf, removal of
repugnancy between the existing laws and the Holy Ouran
and Sunnah. It also provided the creation of an Islamic
Council.3 e By securing such concessions of neo-Traditiona-
lists through a gradual but consistent dem and-agitation pro-
cess legitimized their position in the political system. This
demonstrated that the modernists despite popular appeal and
mass support base could accommodate the neo-Ttaditiona-
lists and Traditionalists and integrate them in the system.

It also helped facilitate polity expansion and ushered in a

hope that through such a process an elite consensus may
emerge which would settle the contorversy over the nature of
the political system. However, each concession in constitu-
tion (or the legal order) enhanced the confidence of neo-
Traditionalists and Traditiona.lists. It reinforced their vigor

to Islamize politics and also to mobilize people on religious

issues. In such a background we found that in 1974, the neo-

Traditionalists supported by the Traditionalists launched a

massive protest movement demanding that Ahmediyas be

declared a minority. This was one issue on which the neo-
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Ttaditionalists have been able to rorse passions and mobi
lize the masses. This time they succeedrd in getting Ahmedi-
yas declared as a religious minority by an Act of Parlia.
ment.a o

The Islamic provisions in the Cons:itution and later the
decision to declare Ahmediyas a minority, revitalized the
Islamization of polities in Pakistan. The neo-Traditionalists,
intensified theu demand for an ideolollical Islamic political
system, because it appeared to them thrrt Bhutto is trying to
legitimize his rule by means other thar religion. A sympa-
thetic observer of neo-Tladitionalists liew has pointed out
that "with the passage of time it becan e clear to the Jamat-
i-Islami that the more he (Bhutto) implemented Socialism
and justified his policies through econo lic and not religious
legitimation the more it led to the tecularization of the
State.'sr It was this secularization of polity expansion
process of Bhutto that upset the neo-Traditionalists. Thev
believed that Bhutto's Modernist rule was not only secu-

larizing the political system, but was also undermining their
support base. The modernizing effect i on socio-economic
structure of Pakistan were perceived b l the neo-Ttaditiona-
lists as leading to immorality in an " [slamic State". They
called for transformation of society aLong moral lines, de-
nouncing Bhutto's rule as "immoral" rrnd "ireligious". To
counter these charges Bhutto fell bark onsuch ritualistic
aspects of Islam, as inviting Imam of (aaba to lead Friday
prayers, enforcing prohibition and declaring Friday instead
of Sunday as a holiday. These concesions did not appease

the neo-Traditionalists and Traditiona lists. Infact this pro-
cess of receeding Modernist forces and ascending neo-Tradi
tionalists and Tladitionalists forces g,rve further impetus
to the politics of Islamization in Pakistal.

In July 1977 Bhutto's government was overthrown by
the military in the wake of rising Islamic wave which wm led
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With Bhutto's departure the modern-liberal features of
Pakistan's political system collapsed once again. This time
the influence of the neo-Traditionalists decisively increased
and a shift towards the traditional religio-political system
became visible.

Foregoing analysis of events, political processes and
cons€quent failure of Modernists in Pakistan affirm the
contention that in the Developing Societies "religion is a
mass phenomenon, politics is not ".a 3

Zia and Islamic Transformation

As pointed out earlier the neo.Ttaditionalists had been
inciting the military to overthrow Bhutto's "immoral"
government. In the wake of Islamic wave of protests, the
masses were highly mobilized and the country was highly
polarized, consensus among the contesting elites was mini-
mal. In a highly mobilized but divided polity, military in.
trvened, as "the spectre of a civil war loomed ahead.'{a

by the neo-Tladitionalists and the Ttaditionalists (In the
Pakistan National Alliance (PNA) there were nine political
parties, but Jaamat-i-Islami and Jamiat-Ul-Ulema-i-Islam
were the principal anti-Bhutto parties and their leadership
dominated the PNA)' During 1977 the PNA had mobilized
the masses in the name of Islam. The PNA movement had
been described as a "Middle Class Islamic Movement", in
which middle classes alienated by Bhutto's rule and guided
by the neo-Ttaditionalists openly revolted.a 2 The politics
of Islam in Pakistan was considerably influenced by the
"Islamic Wave" in most of the Muslim Countries. During the
197? Islamic Movement it appeared as if the Pakistanis had
rediscovered their national identity in the resurgent Islam.
Regional and ethnic cleavages seemed to have submerged in
the unifying force of Islam.



General Zia ul Haq assumed power. He was readily supported
by the neo-Ttaditionalists.a s Zia revealed eargerness to
transform Pakistan into an "ideologicirl state" as perceived
by the neo-Tradtionalists. This identity of views between
Zia and the neo-Traditionalists had brought about what
Jansen calls "spectacular change in the Jammat's fortu-
nes."a 6 For the first time in the historl' of Pakistan, the neo-
Traditionalists found thei dream come ture - that thev will
finally be able to demolish the democrati:-liberal basis of Pakis-
tan and transform it into an "Ideologicirl Islamic State". This
is what they had been striving for and in this spirit considered
most of the rulers of Pakistan as un-..slamic. For the neo-
Tradilionalists. Asaf has succinctly observed, '"Ihe creation
of Umma was the ultimate objective, such an Umma, they
believed could be created by a group of men who through
training and oersonal development and personal life style
could act as [slamic model for others The difference bet-
ween these men and those belongxl to the anti-Islamic
forces was that while former made serious eflort to practice
Islam and follow its percepts, the lat er was a muslim in
name."4 7 Zia the first practicing muslitn "Ruler of Pakistan"
approximated their percepts of "Islamic lt4odel", and showed
eagerness to transform the political system of Pakistan

approximating the percepts of the n -.o-Tiaditionalists. In
his first address to the nation on July 5, 1977, he spoke in
the language of neo -Tradit io nalists ;hat Pakistan, "was
created in the name of Islam, will continue to survive only
if it sticks to Islam. That is why I cons der the introduction
of Islanic system as an essential pre-requisite for the coun-
try.'{8 So Zia proceeded to formulale the parameters of
"Islamic System" by erasing the already weakned liberal-
secular structure of Pakistan in the name of eliminating
evils of "Bhuttoism", and by imposinl Islamic framework
over the political system. The politics of Islamization helped
him legitimize his rule and also providal him with an oppor-
tunity to develop solidarity with Saudi-Arabia and the
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Islamic world in general. Through Islamization Zia sought

the legitimization of military rule internally and for delelop'
ing foreign relations with the Islamic countries.

Encouraged by the neo'taditionalists and Traditiona-
lists Zia introduced normative and structural changes in the
political system. He issued such value-reinforcing and sltn'
bolic Martial Law directives that during work hours people

must say their prayers, on Friday's during prayer hours

shops must be closed, and call for the prayer be announced

on the radio and television. During the month of F-amzan

the Muslim population must obsewe fast and observe prayer.

For criminal offences Islamic punishments were announced

and enforced. Criminals were publically flogged.

The Islamic punishment symoblism did generate desired

effect, it demobilized the highly politicized masses, and

enforced new norms of compliance.

At the structural level, in 1978 Shariah Benches were

introduced to enforce laws according to Islamic jurispru-

dence. Ulama and Lawyers were appointed as members of
these Benches. These Benches were to ensure that no law

repugnant to Quran and Sunnah was formulated. The Shadah

Bench Ordinance was silent on the status of the 19?3 Con-

stitution, Muslim personal law, and vatiom taxation aspects.

It did generate some controversy on these points. Ho\,vever,

the neo -Traditionalists leadership hailed it as a "landmark
in the history of the country."o e To Islamize the economy

on 10th February 1979 (On hophet's birth'day) Zakat and

Usher Ordinance was announced.s 0

Zakat fund has been instituted with an initial capital of
over two thousand million rupees in addition to generous

donatiors made by Saudi Arabia and United Arab Emirates

towards the fund. Zakat Ordinance was expectd to perform



104 Political System ol Pakittan and Public Policy

welfare functions for the state, taxing the wealthy to fulfill
the needs of the relatively poor. Interest free banking was
introduced and was hailed as a major r;tep towards develop-
ing a framework for Islamic economic. To inculcate Islamic
values among the youth Shariah Faculty (which is now a full
fledged International Islamic Universit y, generously funded
by Saudia Arabia) was founded at Quaid-i-Azam University.
Learning of fuabic was encouraged ard Islamic studies was
made a compulsory subject at the high school and college
level. s I

To formulate the basis for "Islamjc democracy" and to
develop the parameters for an "Islamic Political System",
Islamic Ideology Council and Islamic F:serach Institute were
revitalized. In 1978 Islamic Ideology Council proposed a

scheme of "Establishment of an Isiamic Society" (See
diagram)s u It sousht Islamization of erlucational. economic-
legal system etc. of the country. The scheme has yet to be
fully operationalized. However the t lama's long standing
demand to have key positions in thes> institutions was ac-
ceded to.. These measures considerably consolidated the
position of neo.Traditio nalists. Today lhese religious groups
and elites are a force to be rekoned witl .

The usage of religious symbolis n has acquired new
significance, the authroity vested in thc religious institutions
both in terms of value orientation and social control has

visibly increased. The religiosity of politics has increased,
whereas secularization of political proccsses is on the decline.
Islamic rhetoric, Islamic identity, solic arity with Saudi and
other Islamic countries, and visible en phasis on the Islamic
ideology appear to be the emerging contours of contem-
porary Pakistan's political socializatio n process. The trans.
formation from decaying liberal-democr rtic political system to
ttaditional religio political system is visible in Pakistan.
Despite the current civilinization prc,cess the government

,
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headed by Prime Minister Mohammad Khan Junejo is moving
along the course charted by General Zi ul Haq - i.e. sus'

taining the Islamic symbolism and structures created by the
General.

Here it would be useful to briefly comment upon two
important but controversial Islamization measures - the
Ninth Amendment and the Shariat Bill. The Ninth Amend-
ment was trumpted as a "major step in the Islamization
Process" and a "brilliant achievement of the government."5 3

The Amendment was introduced in the Senate on December
23, 1985 and was passed by it without any debate. The
Amendment to the Constitution sought following objec-
tives.s a

a. The injunctions of Islam as laid dorrn in the Holy Quran and
Sunnah shall be the supreme law and sourct of guidance for
legislation to be administered through laws enacted by the
parliament and provincial assemblies, and for policy making by
the government.

b. lt empowered the Federal Shaiat Cout (FSc) to make recom'
mendations for bringing the fiscal laws and laws relating to the
lelT and collection of taxes in conformity with the said inj-

iunctions.

c. tt extended the jwisdiction of FSC to Muslim personal law and
laws rclating to the procedures of courts and tribunals.

The other bill known as Shariat Bill was introduqed in
the Senite bv Maulana Shami-ul-lJaq and Qazi Abdul Latif'
iiie Jamaat-i-Islami Senators from the North \tr'est Frontier
of Pakistan (NWFP). The Bill is being debated in and outside

the Senate. The Bill once passd proposes fundamental
restructuring of countty's legislative, judicial and social

system. Its main provisions are as follows:s s

1. Shariah means that paiicular way of life which Allah has through
the last of Prophet }Ia2rat Mohammad (PBUH) I enioined upon
his subject. the main source of Shariah is the Qursn and Sunnah
snd an 8ct of Shaiah be based on them.
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2. All suits shatl be decided in accordancr) with ,.Shariat,. A decision
which is against the Shariah shall b-, avoided ana it sfraii le
challengable in the Fedenl Shariat C()urt (fSC) 

"x"cuU"o 
onli

it shaU stand suspended till the final decision oi Stariatr Court.

3. A.ll the 'rourts of the country sha.ll be bound to decide all kindsof cas€s. including financial etc. acc,)rding to th" S;;h-;;;
cases decided in contralention of the Shariah shall be void.

4. No officer of the executive, including the hesident and the
Prime. Minister shali give directions *ti"[ a." 

"gdinsi 
Shrria'h-. aoj

any decisior so given shsll be riod ard may ie cfraflengej in-icout of law-

5. A d.cision of the FSC shall apply t() all offic? bearers of the
government.

6. The non-Musljm citizens shall be free to have religious educationfor their chitdren and shal have rhe ight to s"i il*ii "";r;iaffairs deeided in accordance with their dwn ,dift;;l;":-'*"-'
7. Expelienc:ed, outstanding and recognized Lllama shall be appoin-

ted as Judges in a.ll the coufis.

8. Effective arrangements shall be made lbr the teaching of Shariah
and Islamic Jurisprudence.

9. MT media -shall be purged from su:h programlnes which are
agal nst the Shariah.

10. All eaming of wealth through forbidden means and dealinss
contrary [o Shariah shall be banned.

II. No order will be passed against the fundamental rishts silcn bvthe shariah to citizens of the countrJ and any orier s6 oasu"i
shall be void and may be cha.llenged in r court of ta*.

12, This Act nuy be called the enforcemelt of Shariah Act and shall
extend to the whole of pakistan save the personal l"*, ;fi;;
non-Muslim.

Apparently, the controveny on the ideological nature of
Pakistan's political system is being debated fui norrJtuJ.
Ethnic and social cleavages exist, wherlas Islamic instituionil
framework is $ill weak and f.tzzy. lthe broad features of
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traditional-religio folitical system are not clearly delineated,
but they are evolving gradually as has been indicated. How-
ever one of the outstanding features of the emerging political
system is the visibly expanding role of the neo-Traditionalists
and Traditionalists. This is being reinforced and legitimized
by the governmental social control mechanism. For the first,
time, since the inception of Pakistan, the neo-Traditionalists
and Ttaditionalists have succeeded in establishing institutional
advance and il some instances supremacy. They have in fact
emerged as an important component of the political system.
Due to their pre-eminence, national identy, national survival
and relations with Islamic countries are being perceived as

hinging upon this newly discovered Islamie bond. Con-
sequently it appears that compared to the "Socialist" rhetoric
of the previous government "Islamic" rhetoric of General
Zia has become relatively more stable if not institutionalized.
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Bureaucrary, Military and
Parry Politics: 1947-58

This article addresses a twopronged question: \4,tat
accounts for the ascendency of the bureaucratic'militat y
elites and the decline of party politics in the pre-military
hegemonic phase (i.e., 1947-1958) of Pakistan's political
development? The considerable literature that addresses this
question focuses primarily on political parties, constitutional
process and the role of religiren, and the dominant personali-
ties of the times. A number of these works are insightful.'
However, most of them are chronological, descriptive, and

repetitive,2 and do not provide adequate information about
the structure and political process in Pakistan. According to
their underlylng assumptions and arguments and for the
purposes of conceptualization, most of the literature can be

divided into four types of competing approaches:

1. haetorian approach; ;

2. Ideologicalapproach;
3. Manrian approach;
4. Elite approach.
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Each approach provides interesting in sights into Pakistanh

political development. It will briefly derribe the centlal

arguments of these approaches and ir entify some of their

in ad eq uac ies.

The praetorian explanation is nrost prevalent in the

literature. Bet ause of its wider acceptlnce, this will be dis-

cussed in sonre detail. This research rrill deviate from that
pattern and assert that, given the ea:ly dominance of the

Lureaucratic-nrilitary elites in Pakistani lrolitics, elite approach

enhances our comprehension of the lynamics of political

process. Structurally, politics in Pakist: n has been dominated

Ly the bureaucratic-military instituti<'ns, and the political

piocess has revolved arcund the elite{ in these institutiors'
in the pre-mi)itary hegemonic phase, tlre political leaders and

political parties were more visible, but the-v never had supre-

macy in the political system because the interests represented

by the politrcal parties were very rveakly organized and

eihnicuUy divided, and lacked potitica)-adminhtrative experi'

ence. The political leadership, which in genenal came from the

feudal classes, was more concerned *ith protecting its own

class intereSs than broadening the rarticipation of other

classes and groups.

Three sets of arguments can be made. First, the

bureaucratic-military elites dominatecl the power structure

and made persistent effofts to mono oolizi the positions of
power. Second, an "anti'politics" attilude--a petception that
politics was conflictual and that politi:ians were incapable of

loverning the state-was at the heart of the bureaucracy'sr

conviction that it must rule. Third, afler 1951 the bureaucra-

tic-military elites intervened in politics not by default but by

design. This intervention was slow, gralual, and systematic'

haetorian ApProach:

The wotks of a number of Pakistani and Viestem scholars
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can be conceptualized frcm the praetorian p€rsp€ctive. These
works support Huntington's hypotheois that political insti
tutions (i.e., politicsl parties, irterest groupe) do aot develop
in the developing counhiee because societal cleavages are too
drong.3 It b asserted that societal cleavages hamper political
institutionalization and promote praetorianism-rdefined to
mean the intervention of the military in politics. In the words
of Huntington,

In a praetorian system social forces confront each other
nakedly; no political institutions, no corps of pro-
fessional political leaders are recognized or accepted as
the legitimate intermediaries to moderate group conflict.
Equally important, no agreement exists among the
goups as to the bgitimate and authoritative methods
for resolving conflics. 'Under such conditions', as
Hobbes put it, 'when nothing else is turned up clubs are
trumps'.4

In esence, then, prretorian Eocieti€o are charecterized
by their low ratio of institutionalization to participation-
that is, political participation outstrips the capabilities of
existing institutiom to nrediate, refine and moderate gloup
political action. Power is fragmented in a praetorian society,
and there is little agreement on legitimate, authoritative
means of resolving conflict. Accepted procedures for making
demands heard, acknowledged and acted upon are virtually
Doa€xirtent. Political loyalties lack any commitment ald can
be easily transfened from one grcup to another. Entry of
new groups into the political arena exacerbates (rather
than reduces) existing tensions. In Huntington's view, "mili-
tary intervention b thus usually a tesponse to escalation of
social conflict by several groups and parties coupled with a
decline in effectivenees and legitimacy of whatever political
institutio ns may exist".s
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Mo$ of the works that explain t;he decline of party
politics in Pakistan during. the 1947-1158 period contend
that praetorian conditions were exacerbated by the political
leaders who failed to broaden and institutionalize partici-
patory politics, thus causing the "decay" of party politics.

According to Sayeed,6 the pre-military hegemonic phase
was a 'leriod of conflict". Apparently Lt was a conflict bet-
ween the political leaders and the burearrcratic-military elites
over the nature and direction of the political system (i.e. , the
constitution, the role of religion in the polity, socioccono-
mic reform, and the quantum of provincial autonomy). How.
ever, Sayeed believed the sourceo of co:flict were rooted in
the tradition and culture of the regions that constituted
Pakistan. Ttre behavior of political haders merely reflected
these cleavages. East Bengal's politic:rl leadership had a
degree of conseruus on the issue of pr,rvincial autonomy.
However, the West Pakistani political .eaders were divided
Dot only abng pamchial lines, but ,rlso along 'teudal"
cleavages, particularly in Punjab and Sind. Ridden with
these cleavages, the political leaders could neither create a
consensus among themselves, nor effec tively challenge the
bureaucratic elites.? They lacked the crpacity to aggegate
public interest and build political institutions. Sayeed's

fig.r' central thesis rd d ivisiveness o th
VAr4 tical lead ,llapse of the party

SyElem and facilitated the ascendency of the bureaucratic-
military elites. He stated :

It cannot be said that Pakistan lacked strong leaders.
There were too many of them rnd they were too
*rong for each other. What there often seemed to be
was a total lack of loyalty to any deal or set of princi
ples or even to the country on tht, part of these party
leaders, . . it was a ceaseless and ruthless strugle for
power.8

Poliflcal Stttem t,[ tuldst@ ond Publlc Pollcy
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Callard, a perceptive obsetler of pakistan,s early phase
of political development, reflected the populist sentimmt of
Pakistanis when he commented, rather optimistically, that
"Democracy has been accepted as an ideal; there is nothing
to indicate that it cannot become a reality".e However, hii
atgument rvas not too dissimilar from that of Sayeed, except
that he had greater confidence in the neutrality and apolitical
tradition of the bureaucratic elites. He believed that in
Pakbtan the party system would falter, not because of the
bureaucratic-military elites, but because of the political
leaders' inability to sustain the system. Callard conciusively
*ated:

lte weaknes of parliamentary government has been the
failure of the elected politicians to make the system
work. Ministries have been overthrown by intrigue,
backed by threats, rather than any real violence. HolJers
of political office have shown themselves unscrupulous
but not totalitarian. And there have been imporant
sections of the community which have exerted pressure
to keep the demooatic system in operation. The courts
have applied the law as they found it and that law is
tnsed on the British precedent. The civil service and the
Army have shown no desire to back any potential dic_
tator. There may be those who have toyed with the
idea of suspending the parlamentary institutions, but
th6y have produced no leader. who seems likely to ottain
wide enough support to undertake such a step. If re_
presentative government collapses it would be because
its legs are not strong enough to sustain its own body.r o

Callard overemphasized the apolitical character of the
bureaucratic-military elites, and, by focusing only on the
dominant political personalities and the political parties,
could not adequately comprehend the dynamics of the politi-
cal process during this phase of Pakistan's story.
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Rizvi, while andyzing the politi(:al developments of
this period, echoed Callard, when he as;erted that "political
decay" occurred because :

Pakistan suffered from the lack cf competent leader-
ship and well organized political pzrties. The growth of
regio nal and parochial forces, pol:tical bargaining and
open defiance of the norms of parliamentary demo-
cracy encouraged instability which reduced the effec-
tivenes of the governmental macl.inery, on the other
hand the military was gaining strength.I I

Huntington and others have noted that such conditions are
conducive for praetorianism. Rizvi's arguments broadly fall
into the Huntingtonian perspective, wh:le emphasizing that
it was the inability of the political learLers to build a party
system that led to the proportionate increase in the strength
of the military during the pre-military hegemonic political
phase in Pakistan.

Rounaq Jahan,r 2 a Bangladeshi g:holar who made a
pioneering study of the sources of tho failure of national
integration in Pakistan with commendable theoretical under-
Sanding and susb$antial empirical wcrk, concluded that
Pakistan failed to achieve national intrgration because its
political leadership could not develop iiable political in-
stitutions. Analyzing the 1947 to 1958 period, she claimed
that party politics "decayed" in Pakistan due to inter€lite
conflict. Like Sayeed, she also saw the g,re-military hegemo-
nic phase as a period of conflict betwr:en the "nationalist
elites." who were mostly from West Paki*an. predominantlv
from Punjab, and the 'lernacular elites,' who were primarily
frcm East Pakistan and other smaller provinces.

Since the "vernacular elitee" particularly the Bengalis,
did not have adequate representation in the military and civil
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Rafiq Afzalr 3 provides a graphic description of the
events and personalities of this period. He too blames the
political leaders for promoting the politics of non+onsensus.
He has argued that during this period it was the rivalry bet'
ween the Punjabi and Bengali political leaders and the factiona-
lism within the Muslim League that obstructed the develop'
ment of party politics and led to the decay of the party
system. A number of Pakistani scholars concur with this view
and consider non4onsensus among the political leaders and

factionalism within the Muslim League as the ptincipal
causes for the non-institutionalization of party politics.l a

'Zrulrg,rs an astute observer of Pakistani politics, has
placed the burden of responsibility for the decay of party
politics on the political leaders and the "$ructural weakness"
of the Muslim League.

The Muslim League leaders were frightened and defen'
sive people. . . . Instead of expanding its vistas, broaden'
ing its expression, appealing to a widen cross*ection of
society, the Muslim League tightened its circle, rigidi
fied its practices, and left little room for maneuvers ot
adaptation. . . . Structural weakness brought the bureau-
ctacy and eventually the armed forces into the picture.
Observing the ineptness and quanelsome natue of the
Muslim League politicians, it was left to the professional

administrators r to manage the day to day affairs of the

senrice, they were keen to have the demooatic process ot
party politics, because that was the only way they could
influence political decision making. The "nationalist elites"
were predominantly from the bureaucracy and landed
interests in \{e$ Pakistan and were less inclined to partici'
patory politics. The inability of these elites to develop a

consensus on the conduct of politics sowed the seeds of disin'
tegration.
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country. The deeper the politiciarrs plunged themselves
into philosophieal controveny antl persona.l rivahy, the
less time they had for goveming the country,r 6

Thus, according to Zir,ng, the burea tcratic-military elites
entered the political arena not by intent but by default.
He shares the broad theoretical argumr)nt of Huntington on
"political decay" and "praetorianism,, while explaining the
failure of political institutio nalization in pakistan.

Burkil ? has also formulated his argument in broad
Huntingtonian terms. Nevertheles, as :ompared to most of
the Westem and Pakistani scholan, h:s explanation of the
collapse of the party system is distinctively different. He has
contended that during this period, Pa kistan suffered from
"institutional disequilibrium',. while d Lfferent groups com-
peted to establish their control over the decision-making
process. Unlike most of the other stu<lies on pakistan thai
have been disr:ussed above, Burki contonds that the politics
of Pakistan during the pre-military hegernonic period can best
be explained by examining the $oups that competed during
this phase. According to him it was a period of conflici
between two groups , the ,'outsiders', ald the ,.insiders.,, The
outsiders were defined .as the migrant $oup6 that came to
Pakistan from India in the wake of independence and settled
in different parts of Pakistan. Accordin J to Burki, they were
urban professir)nals and had a culture and mlue system that
were different from those of the areas that constituted pakis.
tan. The "insiders" were defined as the ..indigenous groups,,
that were rural, hierarchical, and traditio nal. Burki had claim-
ed that during its early phase (i.e., 1942-bg) the Muslim
League was dominated by the .'migran t gEoups,', while the
"indigenous groups" were excluded frorn the political arena.
Thus ensued a struggle for power betn een the two groups.
According to him this conflict was resolved in 1gb3 with the
ascendency of Ghulam Mohammad - a bureaucrat who
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facilitated the entry of the "indigenous gtoup6" into the
political arcna. Buki has asserted that the "ind[enous
gfoups," rcoted in the rural structure. were lese mobile and
thuE more stable than the "migrant Broups" and had greater

lrrlllugisnalizafion capacity because they were less mobile.
Therefore, according to him, what occurred was not a collapse
of party politics but of the relatively modern urban group's
influence. The more traditional rural groups had come to
power, and the weak Muslim League's rule was replaced by
that of relatively $able groups. Burki has equated rual
Satus quo with political stability.

Burki has provided a neat dichotomy between the
"insiders" and "outsiden" that obscures more than y,hat it
tells. He assumes that the "indigenous groups" were a homo-
geneous monolith, the fact of the matter is that thes€ grcups

were faction-ridden. He obfuscates the anti-democratic role
and attitude of the bureaucratic-military elites. Burki has
quite conveniently overlooked the "migant" and "indigenous"
groups' alliance at the level of bureaucratic-military institu-
tions, which was not only mos powerful but also instrumen-
tal in deciding the nature and direction of the political pro-
cess in Pakistan.

Marxian Approach:

The Marxists in general have interpreted the pre-military
hegemonic phase of Pakistan's history in terms of the crisis of
the "ruling classes" and the "imperialist intrigue". The Mar-
xists have argued that during this period political and eco-
nomic decision making in Pakistan was dominated by the

"feudal'. and "commercial" class€s. They regard the military
and the bureaucracy as an extension of these classes. It is

mserted that when the feudal classes could not protect their
interests through the facade of patliamentary politics, the
lrureaucratic-military elites stepped in and assumed power to
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resolve the crisis of the "ruling classec " and thus reinforced
the status quo.

Mubashir Hassan,2 I a formet ltederal Minister and
General Secretary of the Pakistan Peoples Party (PPP), has
asserted that it was the "weak national st" and "pro-imperia.
list" character of the Pakistani "rulin J class" that brought
about the collapse of party politics in the pre-military hege.
monic phase. According to Mubashir, the Pakistani ,,ruling

, class" had three componenls, the "feudal" class, the .'capi-

talist class," and the "middle class." Interestingly he regards
all these classes as vassals of .'imperiali;m,', none having any
indigenous or autonomous roots. To sr pport thb contention
Mubashir and oth€$ have pointed out that after the first $iar
of Natbnal Independence in 1857, the British encouraged
the formation of feudal classes to ex rand and consolidatp

Gankovskyr s and Tariq Alire hrrve noted the contra-
dictions of the 'tuling classes" and lrcth claim that these
clases were manipulated by the our;side powers-implying
Great Britain and the United States. This manipulation is
mostly explained by focusing upon tl.e U.S. policy of con-
tainment of communism in the 1950's and Great Britain's
deep impact on the "ruling class". It is r:onjectured that while
the British patronized the political leatlen, i.e., the "feudal"
and commen:ial classes, the United iitates patronized the
bureaucratic-military elites. Thus the r:ollapse of party poli-
tics is viewed as arm.twisting by the U rited States to replace
"parliamentary democracy" with "military dictatorship"2 0.

Both emphasze the external variable, as the key factor in
aggravating the crisis of the 'luling clas," and hastening the
decay of the party system. They also provide some documen.
tation on leftist politics and claim that the repressive policies
of the 'tuling classes" were instrumente I in curbing the leftist
movements and the gmwth of the midlle classes and urban-
rural proletariat.
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thet rule. According to him, since these classes were comple-

tely dependent on their "imperialist masters," they were in-

capable of independent governance. Mubashir has rather con-

temptuously commented :

Our feudal class is fake, our capitalist class is fake, our

middle class is fake too. From the point of fulfilling
their responsibility all these classes are like counterfeit
coins. Neither of these classes can produce or lead to
prosperity. They are a.ll rulers and ownen merely in
name- These clases are incapable of performing their

own resporsibilities.2 2 (My free translation).

He further continues, since these classes are "fake," they

are devoid of any "self'confidence". Thus, Mubashir con-

clusively asserts, "These classes are always looking towards

their imperialist bosses for guidance and direction'43. He

, does not provide any evidence to support this assertion.

From Mubashir's perspective, very much like the other

Marxbtsllthe ascendency of the bureaucratic-military elitess

in the pre-military hegemonic phase was a function of exter-

nal dependence rather than intemal competition or conflict

among different classes' The Marxist argument is correct to
the extent that historically most of the feudal classes emer'

ged in the late 19th century when the British introduced pro'

perty rigbts and tenancy laws. To imply from this that these
-"1rr"". 

,u"ra incapable of governance does not seem plausible.

Second, the Marxists fail to appreciate the autonomous

character of the bureaucratic'military institutio;rs. Third,
Mubashir's argument in particular ignores the contributions
of some of the feudals and commercial groups in the struggle

for Pakistan, Fourth, the Maxist writings on Pakistan hardly
provide an insight into how and why certain classes were co'

opted to the ruling classes and othen were excluded. Finally,
'he major problem with Mamist writings on Pakistan, parti'



cularly the ones by Pakistani scholars is that they are loaded
with strong assertions and provide lit;tle empirical evidence;
hence they do not adequately facililate oui understanding
about the dynamics of the political pnrcess,
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Ideological Approach
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The proponents of the ideological approach contend
that the principal issues in the pre-military hegemonic phase
of Pakistan's political development w(re: (1) What would be
the role of Islam in the new state, aod (2) What would be
the role of religious elites or religious groups in the political
system? The central thesis of this school is that pakistan was
created in the name of Islam and as such it was ti- be an
I!grn&-g!a!e" 

o . It w9s asserted that in the iaeological state
sovereignty resided in EIah acod) and the laws of Sharia
werelij te implemented within the tenitorial boundaries of
the state. The political leaders were to act as the agents
(Khalifa) of Allah and implement the k lamic order.

However, the movement for pakiltan was led by moder.
nist political leaders. Consequently, after independence a
conflict emerged between the ,,moiernists,' 

fi." , poiiii."f
leaders and the bureaucratic-military elites) and itre .,reti-
gious elites," who were keen to find a legitimate place in the
political system. Therefore after indelrendence tire religious
elites began to raise demands for .,Istan ization,'r r. Givei ttre
appeal of religion at the mass level, the religious elites attem.
pted to mobilize public opinion on re igious issues, so as to
influence the constitutional process. Hcwever, the iailure oi
one component of the modernists (i.e., the political leaders)
and the religious elites to devebp any consensus on the
nature and direction of the political system led to that
system's decay while activating the other component of the
modernists, the military-bureaucratic etitee to intervene.

x
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Binder can be regarded as the most articulate and
systematic exponent of this approach. Analyzing the events
and active paticipants of the pre-military hegemonic period,
he identifies three primary elite goups and evaluates the
attitude of these groups toward the role of religion in the
political system26. The elite groups analyzed are: (1) The
secularist modernists, who were exposed to \tr-estern edu-
cation and had theit social origins in the landed and pro-
fessional clases. (2) the traditionalists, the Ulama, the
traditional canien of Islamic legal and political thought.
Binder observed that they were conservative, rigid, unwilling
to change, but could constitute a vital linkage between the
govemment and the people. The Ulama were perceived as

having influence with the masses because they dominated the
mosques. (3) The fundamentalists were described as "puri
tans" of some kind. Unlike the Ulama, the fundamentalists
did not have any formal religious schooling. The Jamaate-
Islami (JI) and its leader, Maulana Maududi, were projected
as reformists struggling to fight the orthodoxy of the Ulama
and the secularism of the other elite groups. Binder observed
that the Jamaat was more rational in its approach toward
religion than were the traditionalists. The Jamaat aimed to
revive the "original law" and the "spirit" of Islam2 7,

The Jamaate-Islami is the only significant organization
in Pakistan, and its chief, Maulana lVlaududi, is it's prin-
cipal thinker and spokesman". In his estimatbn Jamaat
played a major role in generating controversy for an
Idamic con$itution. During this period Binder thought

Binder was so overwhelmed with the organization and
the discipline of the Jamaat, its leader, and memben that he
devoted major portions of his book on the party. He was so
impressed with the Jamaat that one gets the impression that
it was the only party struggling to find a legitimate role for
Islam in the political system of Pakistan. Binder recorded:
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Jamaat's primary objective was to mobilize public
opinion for an Islamic constitutirn and seek a legitimate
role for the religious elites, ,1!y its propaganda and
maneuverings it forced both the ,Ulama,' and the
modernist or secularist politician to alter their positions,
and it even proffered a solutio:t that formed the basis
of a short-lived agreement. The Iamaat forced the pace
of the.treatment of this issue, rnd prevented its being
worked out, if ever, by a lor4 drawn-out process oi
mutual accomodation. Althorrgh many underlying
questions of theory were never t he subject of argumlnt,
the Jamaat forced the Constituerrt Assembly oe iatistan
to attempt to settle these questions by the implication
of concrete law".2 8

First, Ilinder does not explain rhy the product collap.
sed,even after reaching an ,,agreemenr;',. Second, no eftort is
made to relate the attitude of various contenders to the social
structure of the society. Third, Bindr:r has treated the Con-
stituent Assembly as an independent factor. whereas it was
thebody in which most of the participants were pitted against
each other. Finally, Binder reviews the period as if Lcio_
economic issues never existed and various elite groups were
motivated by religion and religbn alone.

Asaf2 e like Binder has also mrsidered religbus elites
pivotal in an ,.ideobgical state,'. He has claimeJthat since

{*bjll is an'tdeological $ate,', politicat development
should have taken place along religio,rs and moral lini ;;
rlot along "feudal+apitalist" linee3 o - According to him this
was the principal issue in the early period. Asaf thought
f.[qo* elites were a potent force during this phase. L"fte
Binder, he was particularly impressed by the Jamaat and its
leadership. He observed that the Jamaat made strenuous
efforts to preent Islam as the defining principle in the con-
stitutionflaking process. Furthermo.e, h" 

"oot"rrd"d 
thrt it
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Since Pakistan's inception, thebureaucratic-military
elites have been the mo$ distinctive feature of its political
system. Whereas the eohesiveness, organizational superiority,
and priviledged position of the bureaucratic-military elites
were generally recognized, little effort was made to analyze
the impact of these elites in shaping the political sy*em of
Pakistan in the pre-military hegemonic phase, Some excellent
studies were made, particulady on the bureaucracy of Pakis-

tan, but most of these studies focused on the recruitment
pattern, organizational skills, and nation-building role of the
bureaucracies3 r Little attention was paid to the "antipoli.
tics" attitude of the bureaucratic.military elites'an attitude
that was to influence the direction of the political process in
Pakhtan.

I concur with l,aPorte's observation that one can better
explain the ',continuities" and "discontinuities" of develop-
ments in Pakistan by focusing on the bureaucratic-military
elites32. These elites, more than any other class or group,

were the hub of political activity in the 1947-58 phase. It
was during this period that the foundations of the military
hegemonic political system were laid. An undentanding of
the working and operation of the bureaucratic-military elites
is imperative to eplaining the "political institutionalization"
or the lack of it in Pakistan. .

ln the early seventies, particularly in the context of the
'?akistan crisis of 1971" which led to the establishment ol
an independent Bangladeh, a re+xamination aad re-inter-
pretation of Pakistan's history began to emerge3 3, The
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was the mobilization capacity and strategy of the religious

elites that expedited the decay of party politics in Pakistan,
and facilitated the emergence of military rule,
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exponents of this approach correctly l)ointed out that in the
pre-military hegemonic phase, the bureaucratic-military
elites had dominated the polities of prLkistan. How did thd
elites come to dominate the politic: I process? A"d *i;;
impact did they have in determining tl e nature and direction
of Pakistan's political system?

The emergence of thls approach may be attributed to
two developments. First during the 19li0t and 1g60,s, social
scientists were impressed with the bureaucracv and the
military as tvin institutions that were involved in ih" pro....
of nation-building and economic development in ihe de-
veloping countries. In this spirit the bueaucratic-militaf
elites were regarded as ,.modernizers,, and .,institution
builders"3 a. In the early 1g?0,s as tle aura of .,moderni_
zation" and "development', began to Iade, and the politicat
protests and demands for political participation propor_
tionately increased in the developing rountrils, ttre schotan
also began to uncover the repressive policies of t'hese .tnoder-
nizing autocracies,,3 s. The authoritarian $ructures these
elites created in the garb of ..moderniz ation" and ,develop_
ment" came under severe criticism thal revealed the types of
governing mechanisms such regimes had establishedi6. In
most of the cases, it became apparent that the bureaucratic-
military elites had very limited capacity to build political
institutions. Second, coincidentally, .;his r"*u"lu"iio, of
some of the "political development,' literature coincided
with the changes in the reality of pakist rn,s political develop_
ment. The bureaucratic elites, who wer(r once regarded as the
epitome of "status," "power" and .'I,restige,' in pakistani
socipty, were incapacitated by their policies during the
Pakistan crisb of 1gZ0 to 19?1 and came *d", ir"r"
attack. The military elites, who were r)nce regarded as the
symbol of "national integration', and had represented the
mo$ "sacred" institution, had to take the wrath of nationa.l
disintegration and the humiliation of c efeat3 ?. It is in this
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brcad context that the contributbns of the elite school will
be examined.

laPorte can be regarded as the principal exponent of
this school3 8 . His is the fint *udy that systematically focuaed
on the bureaucratic-military elites and argued that thee
elites were imtrumental in shaping the political 6ySem of
Pakistan. taPorte's elite b composed, after Laswell, of politi-
cal, economic, and social elites,. with an emphasis on the first
two. Political elites include senior military officers, civil
servants, and members of large landowning families who
chose to be outside the military or civilian bureaucracies.
According to LaPorte, alt these elite goups stem from the
same eocial base of haditional wealth and. power: land in
Punjab and Sind, and tribal leadership and land in Baluchis-
tan and the Frontier3 e. Analyzing the circumstances during
194758 period, LaPorte conectly noted that the "real issue "
during this period was not the inability of the political
leaden to build a consensus on the nature and direction of
the political system (as the Praetorian school emphasizes),
but rather, who would dominate the political system, the
"representative institutions" or the "non-representative
institutions?'{ o The debate amorg the leadershipelite cir-
cles was oyer how Pakistan could evolve from a "colonid"
to a "participatory" societya I . In this debate, "the hidden '

agenda," LaPorte has aptly remarked, "was whether the
viceregal sy$em of government inherited from the British. . .

would be modified and transformed to fit the needs of a

decobnized eociety'{ 2. The bureaucratic elites were con'
vinced that the 'ticeregal" system was well suited to the
needs of Pakistaa, and the military elites shared this percep-

tion. The bureaucratic-military elites showed a definite pte'
ference for the continuity of the "vicere*itl" hadition of
Sovernance.

In fact, the facade of parliamentary politics during this
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period provided the civilian and milita4, bureaucrats with an
opportunity to continue to rule withor.t any accountability
for their actions. If and when a situation arose that challen-

led the continued dominance of the bureaucratic-military
elites (as in 1954 when the Constituent Assembly was dissol-
ved, and later in 1958 when martial lavr was imposed) steps

were taken to thwart such a threat.

This study will go a step further rrnd hypothesize that
the dominance of the bureaucratic-militrry elites results not
so much from their organizational superiority as from the
precmption and monopolization of key governmental offices
in the politicd system by the elites. Su,:h a pre-ernption pre-

vents political leaden from building pclitical organizations
(i.e., political parties) that could function as alternatives to
the bureaucratic-military institutionsa 3. In Pakistan's case,

it was not merely thl (brganizationa. superioritf'of the
bureaucracy or dissension among the golitical leaders alone
that led to the ascendency of the bureaucratic elites and
paved the way for the development of [he military hegemo-
nic slstem. It was "preemption an{m,rnopolization_ of ke1
govemment offices" bv these elites thlt led to their ascen-

dency in the political system.

heemption is a process through which the bureau-
cratic-military elites prevent the political leaders (mostly
through executive decrees and martial law regulafions) from
organizing political parties. Political lt,aden who accepted
the viceregal system would be coopted, while othen who
resisted it would be excluded, thereby promoting factiona-
lism withiu the political parties, and making them inelevant
to the political process. Second, the bureaucratic-military
elites, primay strategy was to monopc lize the key govern-
mental positions, thereby denying the political leaders and
the political parties the advantage of db:ributing rewards and
patronage. In the developing countriei, who controls key
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government positions can be instrumental in determining
the growth of the political parties or lack of it. Myron
Weiner, making a case study of India, has succinctly pointed
out that in some of the developing countries the maior prob-
lem t "scarcity of resources"; who controls, allocates, and

distributes these resources determines the shape of the politi-
cal system. In India, after independence the political leaders

were confronted with the task of "reducing scarcity"4 4 
. The

political leaders were quick to estaElEETh6ii-ii[temacy o1€r
the bureaucratic institutions, and the Congress party took
control of the key government positions, using them as a
vehicle to distribute and allocate the resources among the
competing groups. Thus, the party system was consolidated.

On the other hand, in Pakistan, the bureaucratic elites
took over this function and preempted the political leaders

who suffered from dissension, but the bureaucratic elites
supported by the military elites exacerbated this dissensus.

Here one can provide an overview of the pre-military
hegemonic phase (1947-1958) of Pakistan's political develop-
ment. The first phase (1947-1951) was a period of transition
and adaptation from the colonial rule to statehood. The
second phase (1951-1958) was marked by the ascendency of
the bureaucratic-military elites. One can identify some of the
factors that facilitated the ascendency of the bureaucratic-
military elites and explore how these elites came to dominate
the structures of economic and political decision-making
during this phase.

Pakistan was born a fragile nation state. It was burdened
with ideological and ethnic cleavages, and administrative
chaos. The nationalist movement that culminated in the cre-
ation of Pakistan in 1947, although populist in character,
coheted singularly around the Qauid-lAzam (Great Leader)
Mohammad AIi Jinnah r (1876-1948). An event-making role,
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determination, single-mindedness of purpose, and faith in
democratic constitutionalism have gene :allv been recognized
as some cif the attributes of Jinnah s leadershipa s, In a

recent study, this is how the American historian Stanley
Wolpert has summed up Jinnah's ro. e in the making of
Pakistan:

Few individuals significantly alter the course of history.
Fewer still modify the map of the rorld. I{ardly anyone
can be credited with creating a nation state. Mohammad
Ali Jinnah did all three. . . . Jinnah virtually conjectured
the country into statehood by his indomitable willa 6 .

Jinnah's vehicle for the creation of Pakistan was the
Muslim League. The League formed in 1906 to articulate the
interests of Muslim elites in British India. Between 1937 and
1947 Jinnah transformed it into a rass nationalist move-
ment. Apter has observed that mas movements more often
cany a high degee of emotional appeal, are spontaneous and
simplistic in their objectives, and that t heir leadership estab-
lishes a direct relationship with the pet,plea 7 . Under Jinnah,
in the relatively short period of ten gears, the l,eague ac-
quired these characteristics. Its primary goal was simple: Car-
ving Pakistan out of British India. Thrs Pakistan was born
out of a mass movement, but without a well-organized politi
cal party. Motivated to make Pakistan ir reality, Jinnah could
not concentrate on building the orgarizational structure of
the lcague, nor was he able to build a second line of leader-
ship. With the creation of Pakistan, the League and its
leadenhip was confronted with the tas< of building a politi-
cal administrative structure for the new state.

Few states are born with so many rlrawbacks as Pakistan.
To explain what caused the ascendenc r of the bureaucratic-
military elites and inhibited the trandot'mation of the Muslim
League into a $'ell-organized political party, I will identify
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and analyze some of thee drawbacks.

(1) Regional diversity.

(2) Relatively small bureaucracy.

(3) Fear of lndia and rapid growth of the Pakistan
military.

(4) Adoption of 1935 Act and viceregal system.

The areas that constituted Pakistan (in West Pakistan,

Punjab, Sind, N.W.F.P. , and Baluchistan; in East Pakistan,
East Bengal) were some of the most educationally backward,
socially conservative, predominantly rural, and politically
least experienced parts of British Indiaa 6 . The physical sepa'

ration of East and West Pakistan by 1500 miles of Indian
tenitory was complicated by the diffetential impact of Bri-
tish rule and its policies on the historical and political de-

velopment of these areas.

West Pal<istan (i.e., contemporary Pakistan) is culturally
and linguistically heterogenous (see Table 1). It was not until
1849 that the British were able to bring West Pakistan under

control. British policy in this area was influenced by "im'
perial geostrategic" considerations. In the later half of the
19th century the British were preoccupied with containing

Czarist Russia. In addition, these areas, particularly, Punjab,

were an important recruitment base for the British Indian
army - 

.

Given these considerations the Britisi were reiuctant to
disrupt the existing social order and the local patterns of
relations. Therefore, these ateas were ruled indirectly, by

expanding and consolidating the existing elites and perpe-

tuating the social structures (i.e. , feudal class relations). ln'
diect rule primarily meant rule through advice, persuasion,
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and occasional but brutal use of fo:ceso. This advisory
function was performed by the Brit sh members of the
Indian Civil Services (ICS) or Indian Political Service (IPS).
Indirect rule had many variations. In Prrnjab, the John Iaw.
rence model of patronage of the feudrrl classes through the
ICS was adopted. Through this method, goups of loyal
feudals were coopted and consolidatetlsr. In the N.W.F.?.
and Baluchistan, the Sandeman or Sardari system was
applieds 2 . The Sandeman system upheld and promoted the
supremacy of Sardar (tribal Chiefs) anrl created and promo-
ted loyal Sardars. Tribal Riwaj (custom) was not distrupted,
and, if need be, force was provided to uphold the authority
of the tribal chief. These areas were controlled through a
combination of patronage and coercion.

Between 1850 and 1937 the tribzl resistance to British
rule continued and was controlled thrrugh the use of force
and by promoting loyal tribal chiefss 3 . The N.W.F.P. was
ruled through the Punjab until 1901, and later, between 1901
and 1937, as a special provincesa. Similarly. Sind was an-
nexed by the British in 1843 and was not separated from
Bombay until 1937. Baluchistan did not have any represen-
tative govemment throughout the British period.

Consequently, West Pakistan was -.xposed to the British
representative institutions and partic lpatory politics veiy
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IinguaEe

TABLE I

Frequency of Languages Commonly Spoken as Mother

Tongue in Pakistan (Percentage of population)

Errt P&tnrtr
1951 1961 1951 1961

Prklran
1951 1961

B€tuBll

Punjabi

slndhi

Uldu

EnE&b

B.Iuchl

0.02

6?.08

8.16

12.86

?,o5

0.o3

3.O4

o.11

66.39

4.47

12.59

1.57

o.o4

2.19

56.aO

28.65

3,{8

6.41

3.37

o.o2

129

66.,r8

29 32

3.70

6.51

3.66

o.02

1.o9

I t.16

o.02

o.o1

o.64

o.ol

98.42

o.02

0.01

o.o1

0.61

o.o1

Source Roun.q J.h.n, P.kltr,n: F.it!rc in N.tionat lntegredon lN'Yi
York, Columbl. Unit.titv Pl,g, 19721' n. 11'12'

late. Among the provinces of West Pakistan, Punjab was the

only province that acquired some politicat experience under

Briiish rule. However, the political leadership was dominated

bv Hindus. Sikhs, and Muslim landords, with their nucleolus

Ulri. 
"i 't- 

ri"tti " . The urban profesionals (e g'' lar*aers'

teachers, ttud"nt., engineers' etc.) were small in size and ditl

not have much political influence. Clearly $'est Pakistan was

"."ao.in*tfv ieudal and tribal in its social relations and
'-"a" of economic development. Its political administrative

"-rp"ri*." 
was that of indirect rule' controlled politics'

and coercion.

East Bengal's experience of political devebament was

quite differeni from that of West Pakistan' Bengal was
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linguistically and culturally homogenour and was exposed to
British education and political institutions in the early 19th
century, Ahhough Calcutta was the political, economic,
and cultural center and the Muslim area; of East Bengal were
rural hinterland, by the early 20th certury, Bengal had be-

come the hotbed of radical politicss 6. Thus, East Bengalis

were highly political, and their politics were dominated by
lawyers, smaU landlords, and, to sorne extent, by local
religious leaders.

In the words of one observer, East Bengal was 'lolitical,"
while West Pakistan was "governmental"s ?. In the post-in-
dependence period these different expedences of the regions
that con$ituted Pakistan influenced th(! patterns of political
development.

The existing heterogenety of Pakistan was made com-
plex by yet another factor. The crear,ion of Pakistan was

followed by the exodus of an estimated 14 million peoples 8 
.

Thousands were killed during this mass :nigration. An estima-

ted 6 million Hindus migrated from the ueas that constituted
Pakistan to India. Most of the migrati.rg Hindus were land-
owners, businessmen, and urban profes;ionals. An estimated
8 million Muslims migrated from va ious parts of India
(mostly from East Punjab, Utter Pardesh, Gujrat, and Bihar)
to Pakistan. I\{ost of the Muslim emig:ees were urban pro-

fesionals, small peasants, and artisirns. These Muhajirs
(migrants) were motivated by considerations of economic
opportunity and hoped to be compen*,ted for the sacrifices
they had made for Pakistans e. The Muslim League leader-
ship had not anticipated migration on such a large scale. The
l,eague's immediate problem was hon, to and where to re-

habilitate the Muhajreens. Before t.re Muslim Leaguek
organizational structure could be buili, it was confronted
with the problem of administering the new state, hence the
cteation of governmental structures rather than party-
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building became the immediate priority.

With the emergence of Pakistan, the British Indian
Civil Services and the military also were divided between the
two countries, but the number of Muslim officers was very
small. (This is because the Muslims in general were slow to
accept English education. Second, West Pakistan was exposed
to the British educational system in the late 19th century).,
At the time of independence, the Pakistani burEaucratic
elites consisted of 157 officers drawn from the Indian Civil
Service (ICS) and Indian Political Service (IPS). Of these
136, were available for domestic service. From among
these-60 were British officersonly 86 Muslim officers were
available. Most of them had little experience and were in
junior positions5 0 In the formative phase the British officers
played a key role in the promotion, placement, and career
development of the bureaucratic elites.

The situation of the Army Officer Corps was no dif-
ferent than that of the bureaucracy. At the time of inde-
pendence, the Pakistan Army had four Lieutenant colonels,
42 Majors, and 114 Captains. The first commander-in+hief
of the Pakistan Army, General Ayub Khan, was promoted to
the rank of general from lieutenant colonel in less than four
years. Fear of India was an important factor that contributed
to the rapid expansion of the Pakistan Army. An early con-
flict with India over fiashmir (1948) reinforced the percep.
tion among the Pakistanis of the lndian threat. Consequently,
between 1948 and 1959, 60 percent of Pakistan's total bud-
get was spent on defense6 I 

.

The problems of administration and security needs
placed the bureaueratic-military elites at the core of Pakistan's
power structure.
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The leadership of the Muslim Leagrre was predominantly
feudal, with only a small number of urban professionals,
mostly migants and leaders from Easl Bengal. At the time
of independence, the C,onstituent Asse:nbly of pakistan had
69 indirectly elected memben. Of thes:, 16 belonged to the
Pakistan National C,ongress representin 1 the 22 milion Hin_
d.us from East Bengal. To accommodate the Muhajir leader-
ship, the size of the assembly membership *".."i""j to Zgu 

j.

All this is to suggest that at the time of independence,
the Pakbtan that Jinnah and his Muslim League inherited was
not only regionally diverse, but had a hiJhly unrepresentative
fglm 

-9{ eovernment. They also inherited a uery small group
of individuals who later came to dominatr> the po*". .t.u-"turi
in Pakistan.

, .In \4'est Pakistan, the political lealers came from pre"
dominantly feudal and tribal backgounds. Urban iro_fessionals were insignificant, while the bureaucracv and the
military 

-were 
dominated by the punjabis, Uut trlrtra;i. unJ

Pathan Officers were also visible. In co ntrast, the East Ben-
gali leadership came from urban professionals (predominantly
lawyen) and small land owners, and thc proilnce *". ,"gli-
gibly represented in the bureaucracy and the militaryo:. -

\I'ith this legacy the legal instru:nent of governance
that both India and Pakistan inherited .vas the Government
of India Act of 1935 and the Indian Independence Act of
1947. The former act provided for a ,.controlled,' parlia-
mentary form of government, the later 1;ave India and pakis.
tan a dominion status.

The 1935 Act was created by the Ilritish as a corollary
to the process of devolution of power to the Indians thai
they had initiated in the 1g20,s. The Act facilitated the
emergence of limited parliamentary potitics, but actual power
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remaind with the Viceroy, who possessed immense authority
and ruled with the help of a powerful eivil-military bureau'
cracy free from the limitations of the parliament.6 a The Act
clearly perpetuated the executive supremacy over the legis'

lature,

Confronted with the problems of creating an adminis-

trative structure in the new state, Jinnah chose to become

the first Governor General of Pakistan, while Liaquat Ali
Khan was chosen as the first hime Minister (1947-1951).

Since Jinnah was the "founding father" of the country, as

long as he was alive (he died in September 1948) the office
of the Governor General came to be tecognized as the focus

of power and authoritY6 s 
.

The position of the ftime Minister was overshadowed

by that of the Governor General. The problems of ensuring

the survival of the new state led to increased reliance on the

bureaucratic elites, parliamentary politics remained peri'
pheral. This led Sayeed to assert that Jinnah perpetuated the
viceregal tradition of political rule in Pakistan and that
Liaquat Ali Khan continued it66. Hamza Alavi has disputed

this contention, he points out that at the time of indepen-

dence Jinnah was a very sick man and could not actively
participate in the political decision'making process6 ?. "Inevi-
tably the officers on whom he (Jinnah) had come to rely
were virtually free to deal with the business of government.

Extraordinary powen had been vested in the Governor

General which greatly strengthened their hands".6 E To sup-

port his contention, Hamza Alavi points out that a number of
constitutional amendments were made by the bureaucracy in
the name of the Governor General. One such example was

Section 92-A inserted in the 1935 Act in Julv 1948 (at a

time when Jinnah was a very sick man) in the name of the

Governor General6 e. This section empowered the Governor
General to suspend the normal constitutional machinery in a
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In the srbsequent yean, this ser tion was frequently
invoked by the bureaucratic elites to rlismiss the provincial
governments? o. Between 1947 and 191i4, g provincial go.
vernments were dismissed (see Table 2,2), The sequence of
dismissals was as follows:

TABLE 2.2

Sequence of Dismisszls

1947
1948
1949
1949
1951
1953
1954
1954
1954

Dr. Khan Sahib of the N.W.F.lr.
Ayub Khuro of Sind.
Khuda Bux of Sind.
Khan of Momdot of the Punja b.
Khuro of Sind.
Mumtaz Khan Daultana of the Punjab.
Pirzada Abdul of Sind.
Fazlul Huq of East Pakistan.
Malik Feroze Khan of the Pun ab.

After Jinnah's death, the focus of power shifted to the
Prime Minister's office. Liaquat Ali Khr.n continued to hold
that office, while Khawaja Nazim-ud-Din, an East pakistani
becane Governor General.

Liaquat was confronted not only,vith maintaining the
unity of the Muslim League but also wir;h such issues as con-
stitution-making, refugee rehabilitation, formulating policies
of economic and industrial developmerrt, reorganization of
defense, and defining relations with InrtiaTr. Liaquat,s rule
was prematurely terminated by his asnssination in 1g51.
During his nr.le, three trends emerged that accelerated the

province, and directed the provincial gc vernor to assume the
responsibilities of the provincial governnrent.
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ascendency of the bueaucratic-military elites.

Second, problems of organization of the Army and the
perceived threat fiom India gave salience to the military
elites. In 1951, the commander.in-chief of the Pakistan
Army discovered a plot (Rawalpindi corspiacy) to over-
throw the civilian government of Liaquat AIi Khan. The con-
spiring officers were tried and imprisoned. This raised the
specter that the army could intervene in politics? 2.

Third, after Jinnah's death, provincial Muslim League
leaden began to foment intensified factionalism within the
Muslim League. Liaquat found it difficult to manage these
factional rivalries. These rivalries can be analyzed at two
levels. At the first level, they were of a persona.l nature bet-
ween those leaders of the Muslim League who had access to
govemment power and those who did not. At the second
level, the issue is more complex because it means defining the
basis of center-province relations. The provincial leaders
found the viceregal approach of the center too overpowering.
The opposition parties also demanded greater share of power
for the provinces? 3 .

To deal with the opposition and to discipline factions
within the League, the Liaquat government came out with
two responses. First, it equated oppositiou to the Muslim
l*ague govemment with that of opposition to the State of

Fint, under Liaquat's govemment, Ghulam Mohammad,
(a member of the bureaucratic elite) Finance Minister of
Pakistan (1947-1951), initiated commercial and economic
policies and institutions that enhanced the powers of the
bureaucratic elites in acquting control over various govern-
mental and semigovernmental organizations. Thus, quite
early the bureaucratic elites came to dominate economic
policy-making institutions.
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With Liaquat's death, thefacad:of ',,parliamentary
democracy" began to erode. The bureaucratic elites did not
take too long to convert the office of the Governor General
into an instrument of bureaucratic intcxvention. In the pro-
vinces on sel'eral occasions bureaucr:rtic intervention oc-
cuned in the garb of the Governor's rule. The chief ministen
were dismissed despite the fact that their parties had a
majority in the provincial assembly (see Table 2.2).

From 1951 to 1958, while Pakistan had only two
Govemor Generals and one commander.in-chief , while seven
prime ministers stumbled one after the other? s. Bureaucratic
intervention, pre+mption, and dissention among the political
leaders made the parliament and the cabinet government a
laughing stock. The facade of ..parlianrentary politics,,per-
sisted but in reality the focu! of power rrhifted to the bureau-
cratic and military institutionsT 6. In l,akistan, politics was
bureaucratized. Elite manipulation, political intrigue, and

Pakistan. Opposition parties were called traitors. This res.
ponse was to ptomote antidemocratic tendencies and into-
lerance of opposition in the later yean,

Second, in order to discipline ihe factional leaders
within the Muslim League, there emerged under Liaquat
government the first act that was desigrLed to punish political
leaders for misconduct in office. It was called the public and
Representative Office Disqualification Act, 1949 (PRODA)? 4 

.

Under PRODA misconduct included corrupt practices, willful
administration, and abuse of power an<l position. A political
leader found guilty of these charges could be disqualified
from holding public office for a period of six years. Increased
reliance on such control mechanisms errhanced the power of
the bureaucratic elites and inhibited both the development of
the Muslim [,eague into a well-organizod political party and
the development of party politics in gerreral.
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factionalism emerged as the salient characteristics of Pakis.
tan's political system.

Between 1947 and 1951 the political leaders did not
interfere much with the processes of economic decision
making and depended on the bureaucratic elites for the for-
mulation and execution of economic policies. This helped
the bureaucratic elites to consolidate thet hold on the minis-
tries of commerce, trade, and economic planning. Having
established effective dominance and control in the economic
decision making, the bureaucratic elites entered the political
arena in the post-1951 period.

In the economic sector one of their major contributions
was to help facilitate the emergence of the financial-industrial
$oups. At the time of independence, this class was almost a
non€ntity in Pakistan.T 7 ltr/hat Pakistan had was a small
merchant-trading clas comprising a number of minority
Muslim communities (Memors, Bohras, Ismailis), who had
emigrated from India to Pakistan. These groups had tremen-
dous entrepreneurial skills, but they did not have large sur-
plus capital,T 8 nor had they any experience in industrial
management. Besides, given the uncertain political environ-
ment in the new state, they were unwilling to make any '

major investment without some degree of assurance and
patronage from the gotcmment. The bureaucratic elites
found this a fortuitous opportunity to expand their role and
power in developing a bureaucratic political system. Ghulam
Mohammad, formerly a member of the Indian Audit and
Account Service, later Finance Minister (1947-1951) in the
Government of Pakistan, and the Govemox General (1951-
55), was a bureaucrat instrumental in initiating a number of
economic potcies and in building economic institutions that
defined the parameters of the( patron-client relationship "
between the bureaucratic elites aitl-TE-ej-Tiiaiiililii iii-
gtoups. The fint industrial policy (April, 1948) placed under
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the public sector only three groups o[ industries: arms and
ammunitions, generation of hydroelectric power, and the
manufacture and operation of railway, telephone, and wire-
less equipment. AII other avenues wer(r left open for the pri-
vate sector.T e To facilitate the transformation of the trader-
merchant classes to financial-industrirJ groups, the private
sector was provided such incentives ari tariff protection and
tax holidays. In 1949, the Industrial Finance Corporation
was formed by the government to gant loans for industrial
projects on long-and medium-term bases. The Pakistan
Industrial Development Corporation ( PIDC) was established
in 1950, however it did not go into operation until 1952,
when Ghulam Faruque, a Pathan civil rervant, was appointed
its first chairman. V. ith the establishment of such economic
institutions, the bureaucratic elites not only came to domi-
nate the policy-making process but alst acquired the control
of key positrons in such institutions. According to a well-
informed observer of Pakistan's economic scene, Ghulam
Faruque:

. was a strong wilied powerfuJ individual who made
rapid decisions, saw them carried out, and wonied
about government rules, procedures, or approval only'
afterwards, if at all. He was prepared to take substantial
risks, smothered opposition by a :ombination of ability
and ruthlessness, and thought constantly of growth and
expansic,n.8 o

In addition, F'aruque recruited a numter of bureaucrats into
his corporatron. Individuals like Frruque reflected the
sptit, ideology, and ethos of the brLreaucratic elites who
were enthused to have monopoly conlrol of the institutions
that they directed. Under Faruque's chairmanship, the PIDC
eame to play a major role in the industrialization, and in the
transformation of the merchant-trader classes into financial-
industrial groups. Why did the burea rcratic elites come to
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ominate this cess? one e la
most a r pattern for the business communities of Pakis-

: bureaucratic control tn n and

accepted and considered workable these

the so rn general accep ted the superio of the b
e usrness groups were ed ase

havmg wly status. a neck has succ

The assumption of government officials, businessmen

and the public was that the government would and

should dominate the economy. Even the mo$ seE con'

fident industrialists saw their position vis'a'vis the
government as the supplicant, rather than master.

They largely accepted that the government was the
guarantor of the social good, not that a minimum of
government activity would lead to maximum social

benefitE I 
.

Having established dominance in the economic decision'

making arena, the bureaucratic elites began to pre+mpt con-

trol of key government positions from the politieal leaders.

How did the bureaucratic elites expand and consolidate
their political power and why did the political leaders fail?

It will be argued that cabinet instabilitv and the weakening

of party politics was as much a function of the bureaucratic

intervention and pre+mption as of the 'lraetorian condi'

tions," and not merely the failure of political leaders to

organize party politics.

Lawrence Ziring has suggested that most of the

important political decisions after the death of Liaquat AIi

Khan were "conceived and executed" by the "Punjabi
buteaucratic eliteE2, To support his contention he names

two men as constituting the core of this "Punjabi bureau-
qatic elite": Ghulam Mohammad and Chaudhari Moham-
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mad AIi (a member of the Indian Audit to the Govemment
of Pakistan, later Finance Minister and Prime Minister of
Pakistan). Ziring says these two men "coopted" Iskander
I{irza, a non-Punjabi (an officer of thr, Indian Political Ser.
vice, former Defence Secretary Governnrent of Pakistan, iater
Governor General and President of Pakistan). Ziring does not
provide any evidence to support his "cooption" theory. A
number of Pakistani and Western scholas recognize that Pun-
jabi bureaucrats did dominate the process of political de-
cision-rnaking during this period. Others have noted the rivahy
between Chaudhary Mohammad AIi anc Ghualm Mohammad
and sugest that the latter was more skillful in building a
coalition of senior civil and military ofticers.83 The fact re-
mains that a small number of bureaucratic-military elites
made some of the most important political decisions that
were to influence the future course of colitical development
in Pakbtan.

These political decisions should be analyzed in the con-
text of the domestic crisis and external developments. I will
ague that it was the inter-relationship between these domes-
tic and external factors that facilitated the consolidation of
the bureaucratic-military elites and inhibited the growth of
party politics in Pakistan.

Some of the significant political decisions that the
bureaucratic-military elites made were:

(1) Dismissal of Khawaja Naz.m-ud-Din as Prime
Minister of Pakistan.

(2) Appointment of Mohammad Ali Bogra as hime
Minister.

(3) Dismissal of Fazlul Haq as ;he chief minister of
East Pakistan and subsequently imposition of
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governor's rule in the province.

(4) Dbmissal of C,onstituent Assembly of Pakistan.

(5) Creation of "One Unit" by amalgamating the four
province of West Pakistan.

After Liaquatt death, Ghulam Mohammad (Governor
General, 1951-1955) and Iskander Mirza (Governor General
and hesident, 1955-1958) not only came to dominate the
national political rene, but also accelerated the pre+mption
of political leaders. ln particular, they excluded and alienated
the East Bengali leadership.Ea They revived the viceregal
system with a new vigor. During their reign, the office of the
Prime Minister and parliamentary politics were trivialized bv
frequently using the powers of Section 92.A. hime Ministers
were appointed and dismissed at will by the Governor General,
the former functioning with the Governor General,s support
and not the Assembly's. An American advisor to several of
Pakistan's prime ministers from 195b to 19b?, commenting
on the political styles of Ghulam Mohammad and Iskander
Mirza, remarked:

. . each in his way, represented the viceregal system
under new conditions without foreign principal. Each
scorned politics, except his own ruthless kind, which
neither acknowledged under that name . . . . Each was
possessive of executive ascendency, regarded with
repugnance the very idea of parliamentary experiments
in Pakistan, and professed to prefer presidential govem-
ment on the American model, though without having
any insight into the political character of American
presidency. Each fancied himself a strong man.E s

This perception about Ghulam Mohammad and Iskander
Mirza is widely accepted by scholan.8 6
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Under Ghulam Mohammad's direction the viceregal
hadition was revived anci the bureeucratic elites did not
take too long to establish a paternalistic relationship with
the political leaders, particularly in $'est Pakttan, and thus
abort the process of party politics. Iihawaja Nazim.ud-Din
certainly was a weak prime minister and his government
(195153) was confionted with a hosl of problems.E ? How-
ever, the bureaucracy was least supporlive of his government.
The Bengali language crisis (1952), tho food crisis (1952-53),
the Ahmedia issue (1953), the growirg class antagonism in
rural areas of West Pakistan, and incrt'ased demands for pro-
vincial autonomy by East Bengal wert' blown out of propor-
tion because these were perceived by the bureaucratic elites
as threatening to the continuity of t)re viceregal order and

weakening the center! control.8 E Trus, asserting that the
government headed by the hime l{inister had failed to
manage the crisis, the Governor GenerrLl dismissed the cabinet
govemment in 1953, despite the fact tl.at the Prime Minister's
party had a majority in the National Assemblv.s e This was

the end of party politics and the Musl.m League, and a death
blow to the democratic ideal in Pakis.an. After this, bureau-
cratic intewention in the name of governor's rule became a

norm in Pakistani politics (see Table 2.2). Setting aside the
parliamentary norms, the Governor Ge neral installed Moham-
mad AIi Bogra, Pakistan's Ambassador in the United States,
as the prime minister. Bogra had :lo base in the Muslim
League, he had little if any choice in s:lecting his cabinet. He
was a handprcked man of the Gorernor General.e 0 The
l.eague leadership showed complete acquiescence to the
governor's witl, nine of the eleven members of Khawaja
Nazim-ud-Din's cabinet joined the new prime minister's
cabinet.e r Parliamentary proces and party politics had

become irrelevant in Pakistan, The bureaucratic elites'per''
ception of the crisis, the Muslim Ieague's leaden' meek

rcspons€, and a certain degree of compliance with the bureau-
ctatic actions brought about the "decay" of the paty politics
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in Pakistan.
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In addition to the internal crisis, the Pakistani political
leaden and the elites alike perceived a threat from India. This
insecurity, combined with the Kashmir dispute, brought the
military into the political arena almost from the inception
of Pakistan. in this India-Pakistan tension. a militarily storng

Pakistan was considered imperative. This encounged the
military elites to participate in the political arena. Both
Jinnah and Liaquat were conscious of the weakness of
Pakistan's military $rength visa-vis India.e s The Kashmir War
(1948) and the cease-fire (1949) reinforced that in Pakistani
politics the military elites would not be staying out of Pakis'
tani politics too long. In view of the fact that both the
Indian and the Pakistan armies were commanded by British
generals, a number of Pakistani senior military officers were
not satisfied with Liaquat's handling of the Kashmir cease-

Now it is widely accepted by scholars that the bureau-
cratic option that the Governor General exercised to resohe
the socio-political crisis of Pakistan was solidly backed by
the military elites.e 2 The Ahmedia riots (1953) and the sub-
sequent martial law in the Punjab brought the militarv elites
into the political arena. The public (in Punjab) was generally

receptive to the military's swift handling of the crisis,e 3 This
gave the military elites a sense of confidence. It also became

apparent that, given the increase in populist demands, the
move by urban professionals, the lower classes, and other
groups to seek entry to the political system, and the increase
in the politics of protest and demonstration, the bureaucratic
elites alone would not be able to manage the crisis,e{ The
military elites had to support them to ensure the continuity
of the viceregal system. The crisis of 1953 laid the founda'
tions of an institutional collaboration between the bureaucra-
tic and the military elites: the political exclusion of the
political leaden was a matter of time only.
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fire. This strained relations between Liaquat and some of the
senior officers.e6 Thus Liaquat's decirion to appoint the first
commander-in-chief of the Pakistan Army was highly colored
by political considerations. In 195(t, when he appointed
General A1,ub Khan as the commandr,r-in+hief of the Pakis-
tani Army, Ayub was neither the mos; senior nor the best.e7
General Ayub Khan's career history showed administrative
experience in Staff appointments rath,:r than field command.
Beside administrative-managerial skills at the time of his
appointment, he was believed to resl,ect the civilian leader-
ship and was not in any way associi.ted with the Kashmir
War.e 8 General Ayub was quick to stablish his "loyalty"
to the civilian leadership as he disco rcred the "Rawalpindi
conspiracy," in which a general was rvolved in a conspiracy
to overthrow the government of Liaqrrat Ali Khan. Thus, the
military was in politics. Until recentl-r, a number of scholars
regarded the "Rawalpindi conspiracy" as an uneventful, iso-
lated event which did not have much impact on the military
elites.e e However, in recent years a:other General of the
Pakistan Army has alteged in his aut,;biography that Ayub
used the conspiracy case to promote a coterie of like-minded
generals in the Army and successfrlly created a core of
generals who were willing to act under A-vub's command.l 0o

In addition, the "Rawalpindi conspir rcy" provided General
A1'ub Khan with an opportunity to get in close contact with
the bureaucratic elites, such as Iskan,ler Mirza and Ghulam
Mohammad. The interaction gre$ nol only into friendship,
but also into a sharing of ideas on the :rature and direction of
Pakistan's political system.l0I There is evidence to suggest
that while involved in the modernization and organizational
improvement of the Pakistan Army the general had policy
differences with another influential bureaucrat, the Secre-
tary General of Pakistan (Chaudhary Mohammad Ali).ro2
However, in this bureaucratic struggle for power, Chaudhary
Mohammad Ali lost quite early, and contact between Ghulam
Mohammad, Mirza and Ayub devekrped into a powerful
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bureaucratic-military partnership in the political system of
Pakistan. Having forged a unity lvith the bureaucratic elites,

the military elites expedited their efforts to equip the Army
with modern weapons. In fact, when Pakistan's prime minis-

ter visited the United States in 1951, procuring modern

weaponry for Pakistan's armed forces was high on his agen'

da.1 0 3

Between 1951 and 1953, the military elites pursued a

two-pronged strategy, forging unity with the bureaucratic

elites and cultivating relations with the United States, im-

pressing upon the U.S. govelnment Pakistan's need for
military aid. General Fazal Muqeem recorded, "It is not
known when the government of Pakistan decided to ask for
military aid fromthe United States. Field Marshal Mohammad

Ayub Khan was, however, definitely thinking along these

lines in August 1951",104 He speculated that consulation

between the governments must have started sometime in
1952. Khawaja Nazim-ud-Din, the Prime Minister and Chau-

dhury Zafar Ullah, the Foreign Minister did not approve of
an alliance with the United States; they prefered closer ties

with Great Britair.r o s However, the bureaucratic'military
elites did not pay much attention to their (i.e., prime minis'

ter, foreign minister) preference.l 06

The military elites were able to expand their role in

Pakistan's political system with relative eas€, becaus€ there

was no inter-service rivalry. Second, until as late as 195?' the

Air Force and the Nav-v (until 1953) were commanded by the

British officers.t o? Thus, the Army leadership could present

itself not only as the embodiment of nationalist aspirations,

but also as the sole representative of the Armed Forces. Thus,

by the middle of 1952, the military elites were exploring the

piospects of forging an allianee with the United States almost

independently. r o 8
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ln October, 1953 the Commanderin+hief of the Pakis-
tan Army paid an informal visit to thr United States, appa-
rently on personal initiative and witholrt any formal approval
from the cabinet government.l0 e Thnrugh peneverence the
military elites developed durable contacts with the U.S. mil!
tary elites. This elite connection wa; effectively used by
Pakistan to procure military aid. On February 25, 1954, the
U.S. president announced military aid for Pakistan. On May
19, 1954, the United States and Pakistan signed a Mutuat
Defence Assistance Agreement, which provided for military
equipment and training assistance for the Armed Forces of
Pakistan.l I0 The agleement gave a ne, sense of confidence

to the bureaucratic-military elites. Th,r military elites began

to perceive themselves as the stabilizi:tg force in Pakistan's
politics. The Agreement with the United States and the
inflow of modern military equipmer t were equated with
enhanced Pakistani defence capabilities and the develop-
ment of a professional military.r I I This gave a sense of
assruance to the military elites. In their minds, they had not
only procured military aid, but also, in the process, won a

"dependable friend" for Pakistan.r I 2

It is in the context of these intenral and external politi-
cal developments that the decisions tc remove A.K. Fazalul
Haq, Chief Minister of East Bengal, t,l dissolve the Consti-
tuent Assembly of Pakistan on October 24, 1954 by the
Governor General, and to create "one unit" must be exa-
mined and analyzed.

In early 1954, general elections for the East Bengal

Assembly were held. The elections proved a disaster for the
Muslim League, but the election result s were also distasteful
to the bureaucratic-military elites.r r 3 The change in East

Bengal was perceived by the bureaucratic-military elites as

threatening to the existing political arrangement and a
challenge to their rule. Because the;lrovincial government

152
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demanded greater provincial autonomy in the wake of
electoral *ccess, the bureaucratic-military elites wete alar'

med and refused to concede to any demands.l l' In fact, the

new-found relationslrrp with the United States had given

them a sense of confidence. Ten days after signing the U.S.'

Pakistan Ageement on May 29, 1954, the central govern-

ment dismissed the popularly elected government of Fazalul-

Haq the chief minister of the province. It was alleged that
the chief minister had made a statement that was prejudicial

to the integrity of Pakbtan.t r s This manifested the attitude
of the bureaucratic elites towards the representative leader'

ship. The govemor's rule was imposed in the province. Major

General Iskander Mirza, the Defence Secretary, was appoin-

ted C,overnor of East Bengal. The Governor General's actions

precipitated the crisis at the Center. The National Assembly

of Pakistan was debating the framing of a constitution for
Pakistan.1 I 5 The govemor's action impressed upon political

leaders that the powen of the Governor General had to be

restricted if participatory politics in any form was to grow

in Pakistan. For about five months, the political leaden at

the national and provincial assemblies struggled to limit the

powers of the Governor General, without much effect't l7

On October 24, 1954, the Governor General made his final

move, he dissolved the National Assembly of Pakistan'IrE It
is now widely accepted that the Governor General could not
have acted without the support of the military elites. It4oham-

mad Ali Bogra remained the prime minister with a so called

"cabinet of talents". This included General Mohammad

Ayub Khan, the commander-in-chief , as the Defence Minis-

ter, and Major General Iskander Mirza as the Interior Minister'

The dominance of the bureaucratic elites was well established

and the regime in Pakistan were from then on clearly military'
supported.t r e However, the parliamentary facade was re'

tained while participatory politics was delegitmized. The

political leaders continued to head the cabinet govemment,

Lut the real powel was monopolized by the bureaucratic-



To thwart the perceived regional forces and to preserve
the viceregal arrangement, two steps v,ere taken. First, ten
days after signing the U.S. - Pakistan Agreement, the Na-
tional Assembly of Pakistan was dissohed. Second, to effec-
tively meet the challange of the regional forces it was decided
to unify the four provincesof V'est Pakistan into one unit.r 2 3

A unified West Pakistan was equated wir:h a strong center and
centralized political control. To achie re this objective, the
"One Unit Scheme" was designed. Sayted has attributed the
authorship of the scheme to a Punjabi political leader,r2a
while Von Vorys claimed that Genera- Ayub Khan was the
author of the scheme. In his autobiogral)hy Ayub has suppor-
ted Von Vorys claim.r 2 5 The scheme envisaged consolidating
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military elites who emerged as the prir:ary ope:ators of the
centralized system.r 20 Elections and the electoral process
were perceived by the bureaucratic elites as divisive. They
believed that the electoral process brought to power the
political leaden who were region-based and had parochial
outlooks, and that these leaders aimad to undermine the
center.r 2 r They equated the demands {or provincial autono-
my with secession, particularly thour coming from East
Bengal. They believed that such dema:rds were either spon-
sored by India or would encourage India to attack pakistan.
A symbiosis of the intemational crisir; and external threat
alarmed the bureaucratic-military elite:,, and they moved to
contain this. It has been correctly pointed out that the
bureaucratic-military elites exaggeratal the food crisis of
1953 to create a political environment in which they could
portray the United States as a friend, n.illing to bail Pakistan
out of its food crisis. The elites felt that this would facilitate
the signing of the U.S. - Pakistan Agreement.r 2 2 Before
signing the agreement, the bureaucrat ic.military elites had
shown signs of ambiguity, but once the irgreement was signed,
they became not only confident but als: decisive in imposing
their decisions.
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the four provinces (ic., Punjab, Sind, the North West Frontier
hovince, and Baluchistan) into one unit and named it West

Pakistan. The scheme clearly established the dominance of
the bureaucratic-military elites. It was easier for the central
gor€rnment with one provincial administration rather than
four. The "One Scheme" was in general r€sented by the
smaller provinces. It had no popular mandate and never

acquired any popular acceptability. The smaller provinces

saw it as a conspiracy of the Punjabis to perpetuate their
dominance over the smaller provinces.r 26 It was certainly
more than that: undoubtedlv the Puniabis constituted the
largest component of the bureaucratic'military elites, but
theirs was an institutional dominance, not merely an ethnic

or region4l dominance. The bureauiratic elites, irrespective

of their origins, were in general agreement on building a

strong center and imposing their dominance.l2' They be-

lieved that the political leaders were conupt, parochial, and

incompetent. On the other hand, the political leaden did

little to develop any consensus among. themselves on the

nature and direction of the political system. The lack of
consensus among the political leaders provrded the bureau-

cratic-military elites with an incentive to intensify the process

of pre+mption.

The rise of Iskander Mirza as the Governor General, in

July 1955, marked the culmination of the bureaucratic-

military elite's complete dominance in the political system.

The years between 1955 and 1958 were the era of Mirza

and the bureaucratic manipulation at its peak.r2E In the

words of Marshall: "Mirza understood the routines of admi-

nistration, the negative business of maintaining order and the

techniques of divide and rule. Politics as a business of produc'

ing consensus was beyond him-something fearful and

strange".l 2 e The making and breaking of the cabinet govern'

ments became a norm in Pakistani politics. This not only

discredited the political leaders, but also undermined the



paty sy*em. As the bureaucratic elites expanded and con-
solidated their power, the impact of tl.e political leaders and
the political parties proportionately declined.

The Pakistani case reveals that thr:re is a conesponding
relationship between the ascendency of the bureaucratii
elites and the decline of the political parties. This decline
occurred not because political leadership failed to organize
political parties, but because the bureaucrati._.ilit".y
elites succeeded in pre-empting control of key governmentil
positions from the political leaders. Ac:ess to government is
a key factor for party development in a developing counhy
like Pakistan because, through contro. of government, thl
party can dispense patronage. This funr tion was assumed by
the bureaucratic-military elites, thus int ibiting the process of
party building. During the Mirza years, the office of the
Governor General and later the hesiden:t office became the
epitome of bureaucratic control, ma:ipulation, and pre.
emption of the political leaden. The cabinet governments
stumbled one after the other, at the c,tnter the average life
of the cabinet was about a year. The cabinets fell not because
the party in power failed to hold a majr,rity, but because the
Governor General interfered in the process. The cabinet
instability discredited not only the polit ical leaders, but also
parliamentary politics. Since 1gb4, the brueaucratic elites had
been publicly asserting that democrac.r was unsuitable for
Pakistan, and that some kind of "corrtrolled democracy,'
was needed.r 30 The cabinet instability enhanced bureaucia.
tic power and impressed upon the public that the political
leaders were incapable of providing a vial,le government.

156 Polltlcal St-stem of Pakttdn and pubttc pollcy

Mirza had no faith in democracy. He was autocratic and
authoritarian and manifested the beliefs of the bureaucratic-
military elites regarding the nature arrd direction of the
political system. To promotc the politics of preempting con-
trol from the political leaders, Mirza crerted rhe RipuLlican
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Party.tr t It was a conglomeration of those feudals who
shared Mhza's anti-democratic and authoritarian traits. The

Republican Party was used to make and break the cabinet
governments and influence party politics in West Pakistan.

Those political leaders who joined, or formed an alliance

with, the Republican Party were duly rewarded.t32 It be'

came a vehicle of patronage to the feudal classes' These

maneuvers intensified the factional struggle within the
Muslim League, whose leadership also came from the feudal

classes. The factional rivaLy among the leaders of the feudal
classes in the League prompted the middle class political
leadership to make effods to capture the League's constitu'
encv leadership and rebuild its middle+lass and mobilist

character.r33 Party politics intensified and the Muslim
l,eague acquired a revivalist spirit, particularly in Wes Pakis'

tan. Mirza systematically began to promote individuals who
were known for being anti-democratic and had also oppos€d

the Pakistan Movement. Ziring has pungently recorded,
'Mirza chose men who had supported the bureaucratic elite
and had a basic antipathy for the Muslim lcague which still
daimed dominant influence in the province." Dr. Khan
Sahib had never supported the Pakistan Movement and had

"definate authoritarian traits". r 34

By the middle of 1956 Muslim League leaders such as

Sardar Abdul Rab Nishtar and Khan Abdul Qayyum Khan,
who can be described as representing the urban middle
classes, began to mobilize the masses in West Pakistan. Nish'
tar made vigorous efforts to build the orgadzational base of
the l,eague and mobilized the masses by arranging public
meeting.t 3 s The Muslim [,eague adoptcd a reformist posture

and demanded electbns, and its leaders created the illusion
that if allowed to organize the political parties they would be

able to build an alternative system to the bureaucratic do'
minance.l 35 The mobilization effort of the Muslim Lcague

combind with the cabinet instability made the political
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situation look extremely grim., , , Under Mirza's guidance
the bureaucratic elites had gone beyord the limits of their
role and found it difficult to exercise thrir control effectively.
The government announced that elections would be held in
March 1959. In West Pakistan the MusLim League, although
still faction-ridden, made a heroic mobilization effort under
Nishtar-Qayyum's leadership. Confrolted with its very
existence, the l.eague struggled hard to organize itself. The
bureaucratic elites equated these mobil zation efforts of the
kague with political chaos. . The mobilization effort of the
League also alarmed the military elitrsr38 from lgb7 to
1958, when Mirza's maneuvers began trl fail and the impact
of the l,eague's mobilization was felt in West Pakistan. In
East Bengal the economic discontenl developed into a
snuggling menace and the Bengal politit al leaders intensified
their demand for provincial autonomy.r 3 e The military
elites were convinced that they had 6iven Mirza and the
bureaucracy enough support. They br,lieved that the de-
mocratic process and the electiors, if held as scheduled,
might jeopardize the continuity of the viceregal pattern and
threaten the territorial integrity of the countrv. They were
skeptical of the bureaucratic elites ' ability to preserve the
order. The prospect of the elections entailed uncertaintv, the
military elites decided to remove this uncertainty by estab-
lishing the hegemony of the military.ra(, The conditions for
such a move were favorable, with the bureaucracy having
been incapacitated by its overstretched role and the instabili-
ty of the cabinet government having urdermined consider-
ably the position of the political leaders. Before the electoral
process could acquire any legitimacy, the military elites
decided to establish their hegemony and delegitimized
participatory politics, and the political parties. The bureau-
cratic-military elites and the political paties had reached an
impasse. The level of bitterness between the two can be
understoood from the martial law proc.amation that Mitza
made:
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The mentality of political padies has sunk so low that
I am unable any longer to believe that elections will
improve the present chaotic internal situation and

enable us to form a strong and stable govemment. . . .

The same $oup of people who have brought Pakistan

to the verge of ruination will rig the elections for their

own ends. I am sure the elections will be contested

mainly on personal, regional, and sectarian bases. I{ow-
ever much the administration may try, I am convinced,

that elections will neither be free nor fair. They will
not solve our difficulties.r a I
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Public Policy, Financial - Industrial
Groups And Development Of

Economic Institutions In Pakistan
The Experience of Sixties

This article will examine therelationship between policy
making and development of financial - economic institutions
in general and transformation of trader - merchant class into
financial - industrial groups in particular under the regime,
of President Mohammad Ayub Khan. The purpose is to analyze
the policies how they were formulated and which groups
benefitted from these. It will be argued that specific policies
led to the consolidation of economic institutions and facilita-
ted the development of financial - industrial groups.

The military regime under president Mohammad Ayub
Khan (1958-69) created financial and economic institutions:
Internally it fostered an alliance between the military-
bureaucratic elites and the financial industrial groups. Exter-
nally, the regime played the role of a bridge between the
indigenous financial-industrial groups and the international
aid donor agencies, particularly the United Stated, By ex-
panding these institutional linkages and by promoting infor-
mal contact among the military-bureaucratic elites and the
business groups the regime was able to expand the base of
industry and industrial goups. Depite Ayub's : efforts in r

building institutional network the financia.l-industrial groups

could not stand ontheirown. These goups could not develop

17t
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an lutonomous base. The regime's abilit y to sustain economic

development (despite consolidation of f inancial'indrstrial
groupsl depended on its ability to insure the flow of economic
-ai<l io sustain military hegemony. Il was instrumental in

creating economic institutions and prcmoting a symbolic

relationship with financial industrial lgoups' However with

hindsight it appears as military hegernony weakened, eco'

,romiJ aid aecnnea, the regime drifr;ed towards political

instability.

So far Ayub regime's contributior in creating (as well as

consolidating the existing) financial+conomic institutions has

not been given adequate attention. These institutions (i'e'

Planning Commission, PIDC, PICIC etc ) were pivotal in
facilitating the development of financial-industrial groups in

Pakistan. This study would examins how these institutions

led to the ttansfotmation of trader-nerchant classes into

financial-industrial groups. Under tte civilian regime of
Zulifkar AIi Bhutto (1971-77) these institutbns urere con-

siderably weakened. The regime also pursued a policy of
breakin! channels of access between these institutions and

financial-industrial groups. It restrictetl' suppressed and con-

$rained the functioning of financial-irrdustrial goups' How'

ever under General Zia-ul-Haq's militlLry regime, once again

an effort was made to reactivate the above mentioned finan'

cial.economic institutions to stabliz,r and strengthen the

financial-industrial goups, who had been shaken by Bhutto

regime's policies.

The institutional collaboratbn between Ayub's regime

and the financial-industrial groups ditl not develop immedi'

ately but evolved in phases. Accordintt to Stanely Kochanek

it evolved through three distinct phares.r Fint phase lasted

the initial months of martial law and lras marked by hostility
in which the military regime arrestel some of the leading

businessmen. Simultaneously it introd rced centralization and
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control. This was manifested through policies of strict
price control, harsh punishments for hoarding, smugling
and black marketing.2

Second phase coincided with the launching of the
Second Five Year Plan (1960-65), which led to an alliance

among military, bureaucracy and the financial-industrial
groups. During this period the Government pursued policies

of price decontrol, development of private sector, encourage'

ment of foreign trade and foreign loan inflow into the
country.3 Third phase began with the 1965 Presidential

electiors and led to complete identity of views and interest

between President Ayub, his family, and some of the leading

financial-industrial families(e.g.Dawood, Saigol, Sumar

and Habibullah etc). It merits attention that in the post-1960

period, in addition to institutional linkages between military-
bureaucratic elites and financial-industrial groups, informal
channels were also strengthened. Business $oups initiated
inter-marriages with military-bureaucratic elites and even did
not hesitate to employ some of them after retirement from
government service or their near relatives in industries. By

late 1960s the association of some of these leading families
was so close with Ayub regime that an attack on "T$enty
Two" families came to be equated with an attack on the
Ayub regime.With decrease in foreign aid inflow,bad harvest,

war with India and decline in industrial gowth rates, the

regime came under severe criticism from disaffected groups'a

Under politics of protest and agitation Ayub regime collapsed.

However the financial-industrial group that it facilitated to
emerge came to stay in Pakistan's political economy.

Trader Merchant Class and its Ttasformation
into Financial . Industrial Groups

Govemmental policy played a major role in trasforming
trader-merchant classes into f inancial'industrial goups. In
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the early phase of pakistan's history, the trader-merchant
class was associated with economic polic y mat<ing lnstitutio;.
It reflected Jinnah's belief that in an independ-ent pakistan,
private enterprise and industrial deleloiment would be
encouraged by the government. s

I . At the time of independence, pakistan inherited a small

/ bu.t 
":hTi:" trader-merchant class. Thir was primarily com-

I tr**, .l the minority Muslim commun ities (like, the 
-Bohras,

j the Khojas, and the Memons) and two trading families from' Punjab (the Saigols and the Chinioti Sf,"ff,f,lf. ni-.. i. ir,-
dependence this class of Muslims trader _merchants 

"^ *ia1-
ly dbpersed in India. Its memben were dynamic 

"nJ.tiGtenterpreneun who had emerged suc:essful in undivided
India.6 This dynamism *as .oot"d in frrmily * tf,. prir.iprf
means-of acquiring enterpreneurial skill;. Ttading or busines"
was a hereditary profession to them anrl did noi require anyformal schooling. This class was smz ll, .to." tnit, .tri,
caste-like communities.? After indepenclence, most .".U.."of this class estabtished their headquarte..'in K.r".t i 

"ia
-Lahgre 

(See Table I). As is evident from Table I, ;J; ;.
families the Chiniotis and the Hotis had headquarters oitheir
business in areas that were to constitute pakistan atter fg4?.T\vo factors contributed towards the trrnsfo.muiion of
trader-merchant : classes into industrial group., 1ij ti"policy of bureaucratic patronage and (ij) the Koiean'booi.
The bureaucratic elites aimed to embail: pakistan;;;;";;
towards industrialization. After the Korcan war in 1gb2, ;;;
environment for industrialization becarne -o." "orri-*iu".As Javed Masud has incisively observed:

Once the conditions for profita lle industrialization
had been oeated there was a scriunble for industrial
sanction by the hading communitl.. tt 

" 
gor"rnm"nt,s

task was suddenly changed fron, 
"n.;"gi; ;;;

entrants to a selection from a largc pool of int-endins
potential industrialists. Thus the g,rvernment ,"ru."i
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the role of ectually converting a trader into an indus-
trialist, merely through the process of issuing inaustriat
licences .? &

Recognizing the favourable disposition of the policy
makers, the trade-merchant community was quick to seei
bureaucratic patronage and soon came to dominate the
oommercial-industrial life in pakistan.s

The institution that repres€nted the intetests of trader_
mercahnts was the 600 - member pakistan Chamber of
Comrnerce. To encourage private enterprise, Jinnah extended
recognition to the Chamber as a legitimate body representing
the interests of the trader-merchant class, giving ii the righito elect the management of major public anJ semlpub"lic
economic 

-decision making institutions of the country.,
The. Chamber had representation in such important bodies
as the Central Sales Tax Committee and the import-Export
Advisory C.ouncil. The 19484g year Book of pakistan noted
that the Chamber advises the government, ., on the formula.
tion of policy in regard to income tax rules, Estate Duty
Bill, fixation of Annual Tariff Rules, import, trade policv ani
national standards organizatio n ". r o The Chamber was 

-given

representative and advisory role, but how effective it wis in
influencing the formulation and implementation of various
policies is not clear.

During the (1947-58) period, the regimes in pakistan
continued to encourage the participation of the trader_
merchant class in the economic policy.making process.
However, this class could not organize itself eftectively
lecayse it operatd through caste, sect, ctan or community
loyalities rather than shared economic interests and goals.
Consequently its impact on economic policy making reirain-
ed marginal. During this period business organizations proli-
ferated, According to one estimate, in lgbg there were more
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than 250 business organizations. Almost every major city had

a Chamber of Commerce, but there ras no coordination
among them.l I "Formal interest organizations in business",

I{umtaz A}rmed has pointed out," coull not emerge strongly
because of the existence of business farnilies in Pakistan who
rivaled each other in expanding their busines interests and

building private empires".r 2 The military found a large

number of business organizations too cumbersome. There-

fore, under the Central Ministry of Ccmmerce, an office of
the Director of Ttade organizations was created in 1958. In
1961 a reorganization scheme was introduced that abolished
all the competing organizatiors. The D rector was given wide
powers to form new organizations. He could inspect their
records, attend their meetings, and eve r reject the formation
of new organizations. He could motlify and amend any
resolution adopted by any busines o:ganization, including
the Chamber.r3 Previously the Chamt er of Commerce had

the right to elect the management of public or semipublic
institutions. According to the new lav', the Chamber could
only nominate its members to these bodies. The director
regulated the membership of the Chalnber. This centratiza-
tion established bureaucratic control of the commercial and
economic pohcy arena. Irstead of crea:ing an atmosphere in
which business could grow and expand through competition
under free market principles, the military preferred to rein-
force the patron+lient relationship wit h the trader-merchant
class-a policy that was initiated by the bureaucratic elites.ra
The Presidenl of the Chamber of C,ornmerce protested the
measures, but without effect.l 5

In addition to the policy of bureaucratic patrcnage,
another factor that facilitated the t) ansformation of the
trader-merchant class into financial - industrial groups was
the vacum created by the migrating Hiodu trader - merchant
class. This opportunity was skillfully rnd effectively exploi-
ted by the Muslim trader - merchant cliss. Operating relative'
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ly snall and cohesive family businesses, this class had an
initial admntage of experience and skill compared to other
classes in Pakistan.r6 In addition, the areas that constituted
Pakistan were strongholds of agrarian social structure and
tradition; the indigenous trader - merchant class was almost
nonexistent. By 1960-61, a small segment of the trader
merchants dominated the trade and commerce in pakistan.
Industry was almost nonexistent in the new state, while
the dominant rural classes were deeply entrenched in the
rural structure and were involved in insuring their dominance.
The peasantry was powerless and weakly organized and
found it difficult to dislodge the feudals.r? Moreover, the
bureaucracy, confronted with restoring law and order in the
urban centers, was keen to preserve stability in the rural
areas.

. Thus, in the new state, the areas of growth and expan-
sion were commerce and industry. Since the effort was to
create an infrastructure for a modern state without rocking
the agrarian structure, the regimes during the first decade oi
Pakistan's history gave priority to the development of the
industrial sector (large-scale manufacturing). A number of
institutional measures were initiated during the 1g50s to
transform the trader-merchant class into financial.industrial
groups. Agriculture wasstagnant with no prospects of growth.
Therefore, it was used as a source of transfening iurplus
capital (resources) to other sectors which had more potential
for growth (e.g. large scale manufacturing, industry, services
etc). This was part of our growth strategy in the early phase
of Ayub regime i.e. 195864. Since most of the tiader-
merchants had settled in West Pakistan (i.e. Contemporary
Pakistan) that area became the primary benefici"ry ot ttl
industrialization.

177
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Economic Irstitutions

In creating a role for itself in the rronomy, the Ayub
regime was also instrumental in deveft>ping economic in-
$itutions. The regime consolidated the financial-industrial
gtoups and reshaped the economic institutbns. According to
a well informed observer of Pakistan's economic scene,
Ayub "was deeply concerned with eco;romic development
and threw his weight on planning activities,'.r 8 The antece.
dents of Ayub's role in fostering econornic institutions and
planning activities can be traced to 1953.b4. It was in 1gb4
that the U.S. military and economic aid began to flow into
Pakistan. By procuring aid,the military elites under Ayub
enhanced their position in the country,s politics, developed
a $rategic link with the U.S., and were able to obtain U.S.
expertise for developing economic institutions.r e In the same
year, two advisory groups, one military, the United States
Military Assistance group (U.S. MAA(;), and the other
economic, the Harvard Advisory Group (HAG), began
operations. Here focus will be on the tL\G, which played a
key role in creating, promoting and explnding the planning
and economic institutions in the country.

Planning Commission

One of the most important contrit utions of the mili-
tary connection with the U.S. was the creation of the plann.
iag Comission, an institution that ber:ame the pivot of
economic planning, development and gorrth in pakistan.

In February 1954, the government of pakistan, the
Ford Foundation, and Harvard Universi;y signed an agree-
ment Etating that the Univenity, with frnds from the Ford
Foundatbn, "would recruit and guide .l group of experts
who would a$i.t Pakistan's Planning Oommission. to
prepare the first comprehensive plan for krng range economic

bbdcal Sytt',, af Pctdnon snd h.bhc pottc)
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aad social rdevelopment.2 0 Under the Ereement, the HAG
was to assist the Planning Cominision in tluee wa5n:

1. to organize and develop a long term development
plan;

,

3

to recommend and
policy questions;

analyze major economic

to help train professionals in various sectors of
national planning.

The Planning Commission became an effective mecha-
nism of policy and created a framework for business
interests to prosper. The military dominated the politi
ca.l scene but operated in cojunction with the industria-
lists, landlords, and top.level civil servants. The indus-

It also started a one year felbwship program to train the
members of the Commission at Haward.2 r The HAG prided
itself in providing the Commission, .,with intelectual and
administrative leadership".2 2 It b generally recognised that
the FIAG was instrumental in shaping the intellectual and
ideological orientation of the Commission.

Members of the HAG arrived in April 1g84. A project
that was expected to last 18 months ultimately lasted'16
yean (1954-70). The Planning Commission was set up in
1953, but it attained prestige and power once Ayub came to
power and "remained a cockpit of economic decision-
making until 1972".2 3 Under the military regime, the Com-
mission developed into the primary economic policy institu-
tion in the country. It not only provided the guidelines for a
capitalist road to development, but also served as a vital
bridge between the military and business interests. Sabhia
Iqbal noted:
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The three Five Year Plans of PakistiLn were formulated
under the guidance of the HAG. In :he guise of import.
substitution policy, the HAG established strong ties between
the local industrialists and the international donor agencies,
thus, strengthening the hold of U.S. anj other s on Pakistan.
The performance of the Commission wes astounding. A Ford
Foundation report published in 1965 c:uld claim with satis-
faction that the Commission had, "attained competence in
its role as originally conceived -a technical body".2s Fur-
thermore, the report praised the efftrts of the military
regime in encouraging private enterprise

Pakistan has evolved as an enterprise system com-
bined with a government - form . ated framework of
policies and planning. Eightv pt rcent of its outDut
is privately produced while the tlovernment has pro-
tected, Simulated, financed and 6uided its agriculture
and indsutry. It has relied heavily on private initiative
in its economic growth.2 6

Under the military regime, the I'lanning Commission
was made part of the Presidential Sec::etariat. This further
enhanced the power and prestige of the, Commission. Under

trialists benefited from the incent ives used to catalyze
the rush to industrialize and exporl .2 

a

There has been debate over the degree to which the HAG
was able to influence the economic decision making in
Pakistan. Asaf Hussain, has asserted tlLat the HAG was an

instrument of "U.S. imperialism", and he alludes that it
contributed to promoting the economic disparity between
the two wings of Pakistan and their eventual disintegra-
tion.2 ? I concur with Laporte's view ;hat the HAG had a

decisive impact on the Plannine Comrnission and the eco-
nomic policies that emanated from it.2 E
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the regime, the Commission emerged as an important channel
for institutionalizing the patron+lient relationship between
the military - bureaucratic elites and the financial - industrial
gtoups. In addition, the regime was instrumental in fostering
a linking between the financial industrial groups and inter-
national capital. In 1965, according to Mason,

foreign assistance from all sources accounted for 8
percent of Pakistan's gross national product,40 percent
of its total investments, and 55 percent of its total
imports. The Planning Commission occupied a central
position in the negotiations for foreign assistance and
in directing its use.2 e

Besides the Planning Commission, Ayub also ventured
to strean ine the existing economic institutions. In 1959 a
Credit Enquiry Commission was creatd to examine financial
institutions. Upon its recommendations,, most of the
financial - economic institutions were renamed, reoganized,
and merged to constitute new ones.3 0 These institutions
were given new priorities and goals (See Table 2 ). The
underlying assumption was to centralize and effectively
control the economic decision making process.

In the following pages, the effort shall be to analyze the
role of three financial - economic institutions and their

policies in facilitating the consolidation of the financial -

industrial groups.

Pakbtan lndustrial Development Corporation
(PIDC)

1

2. Industrial Development Bank of Pakistan (IDBP)

Economic Institutions and the
Financial - Industrial Groups 1
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3. Paki*an Industrill Credit aod Inve$ment Cor-
polatbn (PICIC)

PIDC

The PIDC was instrumental in trarsforming the tradet'
merchant class into financial industrial groups. The PIDC had

been in operation since 1950; however, it reached its zenith
in 195952. The Corporation was bifurc rted in January 1962

between East and West Pakistan. The move was made to
pacify East Pakistanis who believed tha; the Corporation did
not give adequate attention to the netds of East Pakbtan.

the industrial projects the Corporatio n initiated certainly
reflected a bias towards the Wetern wing. However, the
author's concern here is not to demonstrate the regional

imbalance that mav have resulted from the PIDC's industrial
policies, but to underscore its role Ln consolidating the

iinancial-industrial groups' The Colporations' declared

objective was

. . . . to promote enterprises which private industridists
were unable or unwilling to undetake. Its policy is to
supplement, not to displace privat: enterprise. ' . Every

efiod is needed to lttract privale capital into PIDC

projects, and where private enterlrrise is not forthcom-

ing at the outset, to transfer the complete projects to
private ownenhip when the conditions for such transfer

are fulfilled.3 1

It is quite evident that the primary pu4rose and policy of the

Corporation was to create a class of private enterpreneurs

under govemmental patronage' The Ptr)C did succeed in per-

forming that task. Between 1950 and 1962, the PIDC com'

pleted 55 industrial prolects; of thes€, 3i| were located in

$'..t Puki"t"n and 22 in East Pakistan.t2 In addition, during

196269, another 25 projects were buil by the !\'est Pakistan
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PIDC. It was primarily involved in building jute, textile,
6ugar, cement, ferrtilizer, paper board and shipbuilding/
repair industries. On completion, most of thes€ industries
were transfened to the financial-industrial groups. This
was done through what PIDC called a policy of dbinvest-
ment. According to one study, 477o of the private indus-
hialists in 1959 reported the occupation of their fathers as

traders (see Table 3). It clearly suggests that those who were
to become indusrialists in sixties, thet parents were trader
merchants in forties and fifties. However, changes in govern-

mental policy transformed some of these trader-merchant
families into "Indrstrial houses". Amjad has pointed out that
ten major "Industrial Houses" emerged as beneficiaries of
the PIDC's dbinvestment policy (Table 4). In addition, the
financial - industrial groups had considerable influence in the
policy making process. There was close collaboratbn bet-
seen the PIDC and the "Industrial Houses". Members of
these Houses were repres€ntd on the Board of Directors of
the PIDC.33 Interestingly, the PIDC not only transferred

industries to the private sector, but also refrained from
setting up in these enterprises in which the private sector was

active. By 1960 Pakbtan had achieved not only rapid indus-

trialization and one of the highest Erowth rates in the world,
but the pattern of ownenhip of industrial assests was also

quite unusual. Two major industries, cotton textiles and jute,

were dominated by a hand-full of these Houses' Amjad has

estimated that five Houses controlled about 80 percent of the
jute industries and ten Houses controlled about 50 percent

of the cotton textile production.3 a

PICIC AND IDBP

In addition to the PIDC, two other financial institutions
(PICIC and IDBP) acquired salience under the military regime.

Both the PICIC and IDBP played a key role in promoting the
expansion of the financial industrial groups in facilitating
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their linkage with international capital.rs These two insti'

tutions noi only provided an opportuniiy for these groups

to procute loans for expanding their investments, but also

etablished their hotd in the banking structure of the country'

The foreign aid that the military regime cegan to receive was

funneleJ through the PICIC to the financial industrial
groups,3 6 The PICIC emerged as the prfunary money Iending

lnstiiution. For the instaltation of nex industries it could

lend up to 1.5 million rupees in $lest Pa <istan and up to one

million rupees in East Pakistan. There lrere no upper limits

for the PICIC loans.37 The breakdowrr of the PICIC loan

size as shown in Table 5 indicates that almo$ 71 percent of
the loans sanctioned were of the amounts above 2'5 million

rupees. The primary beneficiaries of the I'ICIC loans were the

financial - industrial groups. It appears that the policy making

elites and the PICIC operated on the principle of credit

worthiness of the loan receiving group. The-v did not take the

sk of providing laons to new groups bt t relied on the tried,

tested and apparently sound, financi rl-industrial houses'

This wav. the PICIC not only promoted class consolidation,

but also helped to concenrate wealth iIr the hands of a few

industrial houses. In addition the Boartl of Directors of the

PICIC was also dominated by the representatives of the

financial industrial Houses like Dawood, Fancy, Adamjee,

Amin, Crescent, and Valika, the proiects sanctioned by the

PICIC not onll' rotated within class, but also within a limited

number of the Houses. Amiad ha notei thdt 70 percent of
the loans sdnctione(l b1' the PICIC u'ent to onb' 1l Industrial

I/ouses. (The names of the houses given in Table 6')' This led

Amjad to conclude that there is a definite relationship bet-

ween bonowed capital and industrial e:(pansion in Pakistan'

His data suggest that out of 20 Houses, 12 were dependent on

borrowed capital for more than one'third of their growth'

This conelations between borrowed eapital and industrial

expansion clearly indicates that the PIIIC served as a vital

link between the financial industrilLl gtoups and inter-
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national capital.

To sum up it is evident that the PICIC was instrumental
in (1) consolidating the financial-industrial groups, (2) pro-
moting the linkage between the financial - industrial groups
and international capital, (3) squeezing the samll and me-
dium size industrial enterprizes, and (4) doing little in mobili
zing and domestic savings.

The third important financial institution, the IDBP,
provided only 20 percent of its total loans to the financial
industrial goups. Its primary purpose was to provide credit
facilities to the medium and small industrial units in the
private sector. Yet, the breakdown of laons (Table 7) suggests

that a major portion of loans (almost 66 %) were of over one
million rupees and they went to a small portion (about
9.2 Vo) of the total bonowers. Thus, Amiad concluded that
the IDBP encouraged the fonnation of a small, indigenous-

linancial class in Pakistan.a o

Foreign Aid, the Military and the
Financial Industrial Groups

Through these financial - economic institutions, the
military regime under Ayub was able to conrclidate the
financial industrial groups. The phenomenal economic
growth, development of the economic institutions and con-
centration of economic wealth that occured during the
military regime was a function of its ability to procure
foreign aid (see Table 8 ). As the regime's ability to iDsure
the flow of aid weakened, the rate of economic $owth
slowed. The fall in growth sharpened the gap between the
beneficiaries and the non-beneficiaries of these development
policies.ar This resulted in the politicization of the wban
middle classes and industrial labour. Since the regime had
made little effort to develop political institutiors that would
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give the urban middle classes and the wban proletariat a

sense of political participation, the crisis of unequal eco'

nomic growth and the resultant slowinll down of economic

development promoted a crisis of politic:J participation.

Ayub Khan's ability to procure fore[n aid weakened

after 1963, when Pakistan began tojursue a more indepen'

dent foreign policy (see Table 8)' Since 1958, Pakistan had

closely identified itself with the V'est :nd particularly with
the United States. Pakistan remained a member of the

\ estern Pacts, but began to cultivate relations with the

Communist Block, particularly China, eLnd vigorously parti
cipated on issues of Third $7orld's concern. To what degree

Ayub encouraged and guided such a shift continues to be

debated. However, the issue did creat,r two groups within
the Ayub cabinet. The Foreign Ministrv under Zulfikar Ali
Bhutto asserted that Pakistan should pttrsue closer relations
with China, identify itself with Third !'orld causes in inter-

national politics, seek a settlement wit r India on Kashmir 
'

and tailor foreign aid negotiations according to guidelines

provided by the Foreign Ministry.a 2 The Planning Com'

mission. under the direction of Mohammad Shoaib, the

Finance Minister, asserted that economic growth and de'

velopment in Pakistan had occured because the military
regime was able to procure foreign ai<l by pursuing a pro'

West foreign policy. Furthermore, he t elieved that Pakistan

e a small country should insure the flow of forefn aid'

abandon the desire of an independe foreign policy, and

remain within the Western fold. The :onflict between the

Foreign Ministry and the Planning Co nmission reached its
peak during the September 1965 Wa: between India and

iakistan. According to one obserler, during the War, the

channel of communication between the U.S. and Pakistan

wa6 not the Foreign Ministry but t[ e Planning Commis-

sion.a 3 Irter in the veat, the United States terminated aid

to Pakistan. Said Hasan, a former Deputy Chairman of the
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Planning Commissbn reported that heaident Ayub Khan was
bd to believe by the Foreign Minbterr that an independent
foreign policy would not imply stoppage of the aid from the
United States and that in such an eventuality, Pakistan
would be able to secure aid from alternate sources.aa The
$oppage of aid from the United States in 1965, the War

with India, and a bad harves had adversely effected the
economy. Theee exogenous facton slackened the gro*th
rate and simultaneously politicized the urban middle classes,

industrial labor and petty government employees. The
regime had paid little attention to the absorption of these
classes in the economy,and their political exclusion was
sought through political control and centralization. There-
fore, a decline in growth rate and consequent politicization
adversely affected the regime's ability to coerce and sustain
hegemony.a s Although later in 1966 the U.S. restored aid

to Pakistan, the damage was done. The economy was unable
to recover, however the military did retain its hegemony.

The politics of protest reached a turning point in
January 1968. President Ayub had a near fatal stroke, which
shook the very foundations of the regime. It tevealed that
the regime had failed to develop any mechanism of succes-

sion of power. Ayub had not fully recovered from the
stroke yet when, in April 1968, the Chief Economist of the
regime revealed that 80 percent of Pakistan's economic
wealth was concentrated in the hands of 20 families.a6 After
this declaration the economic policies of the regime came

under severe criticism from the politically exciuded classes,

political leaders and the political parties. By November,
the protest against the regime developed into a ma.s move-

ment. The financial-industrial groups that had benefited from
the policies of Ayub regime rvere not forthcoming in support-
ing the regime. These beneficiaries could have helped Ayub
by meeting some of the demands (such as wage raise) of the
protesting labour. Since the financial-industrial groups had
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not emergd and develop€d in a free < ompetitive environ-
ment, but a protected market, they did not not acquire the
modern industrialy/corporate attitudes a:d work ethics. For
their advancement these groups were dependent on the
regime but showed lack of will to rescu,) its potitical decay.
Ayub was forced to resign, but the military hegemonic
system that he built remained. The werrkening and decline
of the system brought about the collalrse of the pakistani
state. The financial, industrial groups arLd economic institu_
tions that Ayub created and consolida;ed were weakened
with the collapse of "United Pakistan" but not destroyed.
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TABLE 2
FINANCIAL/ECONOMIC INSIITLmoNS
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TABLE 3

PRIOR OCCUPATIONS OF MUSLIMSS WHO WERE PRIVATE
INDUSTRIALISTS IN I 959 (7o)

s.
No. Cherrctcddlcs

Indrs lndus./ lndus. lndu3./ Indur./

1. lndus. F€-194?

2

3.

Small Industry,

Tl.d.ts - iatelnd.
go\,€rnm.nl contrrctoE

Ernploy€er (plo-
l€$lonat. otber)

17 l6

18 6

1? 41

28 22

4 6

23 1 16

30 1t

24

30

4

5
18 10 4 l2 20

6. A3liqrltuie 3 6 neglt ble 1

Totil 101 1O1 100 99 100

Not.: Totrb dlfiet ftorrr lOO % b€cru!€ of rounallrE.

aExcluder thos€ sbo tmmtt.t.d from th€ NGrt E.'l h th€ l$t ccniutv

bprimarv ena lccondsy r!€ deteldned .ccortlDg to EoportloD ol hcotB.

cPlopor!ton of iot3l inatuttrlal lD!€nmetli conlrclled bv c.ch crt€aorv.

sourc€: cnrt.v F. psD.rck. Pakirdr b D.telop,Ent--So.lal G@b and Tiwte
ftc.rtrt?t (Crmbrlda€: Itr-,rit uDlvr?itv E€.!. 1967). p. a5-46.111-116

patlon

36

11
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TABLE 4
P.I.D.C.'s TOTAL AMOUNT DMSTED IN FAVOR OF

INDUSTRIAL HOUSES
(TO JUNE IOA2)

s.
No

Grou!/Companies Rup.€s
muion

%ol
F,ach

G!oup

% ot Total
Dt! Dl€rt-

PIDC

1

Amin Jute Mlll5 20.oo

20.oo

2. Ad.mje€
DDT F.ctory. Nos.han
Adrrure€ hdui.
Ad.mjec Ch.m. wott.
AdrEicG Htb cride BoId P.!'sr
MilI. Nowrhar

Toial

Tot-ol

Toial

Total

Total

Total

3.O2
30.oo

7.O 5.O

37.9

2.6 1.9

23.1 16.6

12.3 8.8

4.4 3.1

3

L.til Br*.rny Jure Mil)!

108,O2

7.50

7.50

65.90

65.90

3 5.OO

12.50

12.50

{.08

4 D.sooal
K&DrDhully P.pcr MlIh

5. Frtrcy
K.Irchj c.. Co.
PGoplq Jut. Mjllr. Lrd.

15.o0
20.oo

6 Irph.d
Ctdttagory Jut€ Mft.

Ntrbrt
NLbrt Jut. MtIb. Ltd.

7

Totd {o8 1.1

75.0O

1.O
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s.
No

Group lcoE)p.niet
Rur.Gr
MIllon

ol
Erch

GrouD

% o, Totrt
Dtllrw.tt-

PIDC

8. S.l8ol
Jrubrnb.d Suarr Mlll

9 K&TE
Krtm Jut. Mltb

Iotrl

Total

1('.t5

1(,.8 5

'.50

,'.m

3.8

2.6 1.9

10, HotJ
Chr ttd.b Sua r Mi0! 13,80

Totrl 1r.80 4.8 3.5

GRAND TOTAL 2arr.l5 100.00 1t _1

sor[c. : Rerbld A!nt.d, Indttttial Conccntmtlon and Econonlc PotEr in
Paklrtati Q,,.dlto'c I soutb A.iu l!rlhut.), 19"4). D.19
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TABLE 5

DISTRIBT]TION OF PIqC LOANS BY SIZE+

(TO Jt LY 81. 19 59 )

Size of LoEns Amount

Under Rs. 0.5 mtllion

Rs. 0.5 million - Rs. 1.0 miUion

Rs. 1.0 tdllion - Rs, 2.5 million

Over Rs. 2.5 million

Total

59?J I
70t2

359 J 98

1,2 ?1p66

3

6

20

't1

1,791,199 100

r Rupecr Mllllon
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TABLE 6

LOANS THROUGH I'ICIC

Industries Industrial Houses

Adamjee lndustries

Crescent Jute Products

Ismail Cement

Packages

Pakistan Paper Corporation

Steel Corporation of Pakistan

Crescent Sugar Mills

Hyesons Sugar Mills

Premir Sugu Mills

Shahtaj Sugar Mills

Kamaphully Rayon & Chemicals

(Adamjee)

( Crescent )

(Colony)

(Wazir AIi)

(Hoti)

(Fancy)

(Crescent)

(Hyesons)

(Premier)

(Shahnawaz)

(Dawood)

Sourc"e : Amiad Rsshid, Industn'a, Concentrution ond
Economic Power in Pahiston (Iahore : South
Asian Institute,1974), P. 36'
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TABT,E 8

U. S. GOVERNMENT GRANTS AND CREDTIS TO PAKISTAN

Year Amount
(U.S. Millions)

ke " 1953
1953
1954
1955
1956
1957
1958
1959
1960
1961
1962
1963
1964
1965
1966
1967
1968
1969
1970
19?1

8
99
12
67

154
100
145
r42
I.)o
218
323
380
377
3+9
22L
331
282
209
239
2L6

Total: 4,101

Source: U.S. Department of Commerce, :'tatistical Abstract
of the United Srates (Washington, D.C., 1972 and pre,
viou years). Prkistan ranks fourth anrong Asian nations
(India, South Korea and South Viet nam have received
more) and sixth among all nations in term of toal U,S.
grants and credits extended during the post-$ry II
period. On a per capita basis, Pak istan has received
relatively more aid than India, abhrugh India's total
figure is not quite double that of Pal'jstan's. In F,obert
la Porte, hwer o,nd Prttilege: Influcnce and Decision-
Maktng in Paklstan (Berkeley: Unive nity of California
Press, 1975), p. 145.
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Public Policy And Reform
In Pakistan L97l-77:

AnAnalysis Of ZulfikarAli Bhutto's
Socio - Economic Policies

This study will briefly describe and evaluate policies of
socioeconomic reform (nationalization of industries and

banks, labor, land reform, education, and health policies in
Pakistan) under the government of Zulfikar Ali Bhutto
(1971-77). It will be argued that Bhutto was a reformist
political leader who ventured to reorient and rebuild the
socio+conomic structure of Pakistan by pursuing policies of
gradual or incremental change. He orchestrated social change
and redefined the priorities of social devebpment and
economic growth in Pakistan. However, he could not provide
optimal solutions as a reformist leader. The policies he pro-
posed needed conesponding changes in institution building.
To explain and analyze the relationship between public
policy and Bhutto's reformist leadership, I will address
'nyself to the following questbns: Under what sorts of
'on$raints did Bhutto devise his policies? How did these

:olicies of socio.economic change affect the patterns of
r,esource allocatbn, economic growth, and distribution ?

Who benefitted from these polhies and at what costs?

Bhutto's reforrnist policiee have evoked considerable
scholarly deecription and analysb of his political leadenhip.
According ta Zfuirrg, Bhutto was a "typical Sindhi landlond."t

203



2M Iblitical Syttem of Pt kbta'n qnd t\tbllc Pollcy

Heeger has descirbed his leadership as "patrimonial."2 Sayeed

found in Bhutto all the "Bonapartist" tendencies and has

described him as a "Bonapartist" leader'.3 I propose to
describe and analyze Bhutto as a "reformisl " political leader.

According to Huntington, the reformer (1) must possess

political skills, (2) should be adept in methods, techniques,

and the timing of introducing changes, and (3) should have a

clear vision of his priorities, choices, and tt e types of reform
he intends to institute. The reformer needs a higher order of
political skills because invariably he is involved in a "multi
ftont war." His enemies on one front mal be his allies on
another. Unlike the revolutionary, who thrives on polari
zation, a reformer is confronted with hawrg to satisfy both
the ndicals and the conservatives. He i; burdened with
reducing cleavages and building a consensts. In the process

of reform making. he may confront both and end up pleasing

none. The most critical task of the reforntist leader is that
he must be able to devise policies of int:remental change

and not usher an abrupt and total change.a A reformist is
not status quo oriented, but is a gradualist. He can adopt a
"Fabian" approach, i.e,, a policy of incremental change

pursued through piecemeal reform. Bhuttc had these attri'
butes of a reformist leadet and he madt, efforts to intro-
duce his reforms through incremental changr:.

C,onstraints of Structural Collapse and Psyh,rlogical Loss

In December 1971 Bhutto assrmed power in a chaos'

ridden and distintegrated state of Pakistan. He was confrcn'
ted with the task of reiuvenating a nationstate. It was not
a situation of merely replacing a govemnrent, but of also

reconstituting a collapsed nationetate rystem's Before
Bhutto could play the role of reformist learler, he needed to
re*ore national confidence and rebuild the fabric of nation'
hood. The crisis had two dimensions- strucl ural collapse and

psychological loss. The country was polarized vertically and
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horizontally. Vertical polarization was reflected by the
agrarian tension between the land-owning elites and the
highly politicized peasants and tenants. Conflict existed
between the industrialists and the laborers. A defeated
military was ridden with high command mistrust and junior
insubordination. The bureaucracy was paralyzed by its
inability to enforce law and order. Horizontally, since the
very fabric of nationhood was torn apart, fissiparous tenden-
cies were increasing. In the 'New Pakistan," regionalization
of politics emerged with new intensity.

The opposition parties and leadership of smaller pro-
vinces-i.e., North-West Frontier hovince and particularly
Baluchi:tan- perceived the emergence of Bhutto as conti
nuation of the dominance of the larger provinces. They saw
reformist policies as interventionist and resisted them. A
cleavage existed at still another level; the religious political
parties, particularly Jamaat+-Islami, perceived Bhutto as

,kalir (non-believer) and his party''s socialist program as

antireligious. They believed Bhutto's policies must be re.
sisted underall circumstances. In short, Bhutto was confron.
ted with organizing national life in Pakistan, re$oring na-
tional confidence, and rebuilding an institutional order.
Bhutto had little, except to fall back on the decaying autho-
ritarian structures of governance (military, bureaucracy,
and police) and to rely on his political skills. Bhutto was
conscious of what he had inherited, but he strove to build
hope for the future of Pakistan and promis€d reform of the
socio+conomic structure. In his first address to the nation
he stated.

Every institution in Pakistsn has either b€en destroyed or thre8.
tend 8nd thst is why we frce this sttte todsy. We have to rebuild
derrocatic institutions, we have to rebuild confidence, we hsve
to tebuild hope in future--are Ere f8cing the word cdsis in our
country's life, a desdly crisis;we hsve to pick up the pieces, very
slllall pieces, but we will mal(e a Dew Pakistan, a prospemrE rnd
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progr*niw Pakistan, a Pakbtan fi ee fiom exploitation.o

Accounting for the nature of crisis, he pointed out that
reform was needed in almost every aspect of life in Pakbtan.
but asserted that, "fundamentally it is thr economic system,
the social and economic system that raluires change and
adjustment. We intend to put the soc ial and economic
system right."? It was with these kinds ,)f constraints and
ambitions that Bhutto proceeded to institr.te socioeconomic
reform in Pakistan.

Given the nature of psychoetructural crisis, Bhutto
adopted a Fabian approach to rebuild and reform the socio-
economic structure in Pakistan. In his speeches, statements,
and writing he con$antly reminded his fc llowers about the
inequity of Pakistan's socioeconomic system. Through
piecemeal reform and incremental change, he aimed to
achieve economic growth and build a framework for a more
just sociocconomic order. Writing in I oreign Affairs in
19?3, Bhutto defined the socio€conomic parameten of his
reformiEt framework:

The economy we envissge is 8 mixed one in which primte etrter-
prise is n€ither cTippled nor sllowed to app opriat€ the nstion's
wedth fot the benefit of few. . . .

Our target in our socio+conomic program i i nor only a statisti-
cally gntifying increase in the GNP but an improvement in the
lot of the @mmon man, in the living stand rrds of worken and
peEsants rnd 8 radical change in the socia.l mil eu.8

Evidently Bhutto propounded a develc pmental strategy
which was different from the developmental policies of the
previous regime, which had promoted the principle of ,,fun-

ctional inequality," asserting that for init.al growth some
degree of social inequality was necessary.e For Bhutto eco.
nomic growth without social improvement ras meaningless.
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He sought a shift in the existing developmental Sretesies.His developmental $rategy had multipie ;"L,;;-i';reducing social inequatity, raising literacy f"""fllrf,"r.i*
employment oppodunity, and generating economic growtil
and consolidation of the nation€tate.

These goals were believed to be achievable within agr"adualist framework only if a relatively f.rg p"rLj ii"r't.nneen years ) of political $ability was ensured. Nevejhebss,to achieve th€6e goals Bhutto evolved p"fi"i* .i ir"r".""tut
chan-ge which can bT"9l{ be categoxized into two typ"* f"lDoclo€conomic and (b) politicoe dministrative ieforms.moo.economlc policies are the primary focus of attention
in this article.

Nationalization and Labour Reform :

._ . T9 giu. meaning and substance to his vision of optimal'lnixed economy," Bhutto began by ,"d"fiil;th"-;ll';;
Financial Political groups (Finpols) 

-within 
;;;:;;;;;;in the nat_ional economy. An ex_po$ review of nationali

zation policy reveals that the Bhuito gor"rn_Jt orii*"
was to transform the industrial sectoi from it, 

"o*,_"'i-industry lias toward setting up of basic inau.tri", UV'""_panding the public sector.

- ..Ih" Finpols were primarily the commerciaVbusiness
families, who during the final phase of p"t*""i"r"."it
provided financial support and acquired pr".-i;";";' i;';;;ney.stt9. They developed a close relatbnship with thepotlitical leadership and were instrumental i" p.iriii"g iir"
infrastr.ucture (banks, chambers of commerce, 

"t"f l; ;;;formative years of Pakistan,s development.r , ir*ing p."ri_
dent Ayub Khan's rule (19b8{9) these families prd";',
some of them were transformed into industrial ,,tt-o**.li
They expanded their power base by inductin; -;;;;;



208 PoLdcal System o.' Padsbn and Public Poltcy

families into commerce and indwtry. As a consequence of
Ayub's developmental thrus of "funotional inequality",
these Finpols acquired pivotal positit,n in the national
economy, and on the basis of their v'ealth and financial
power they were symbolically referred to as the "22 families".
During the 1960s while armed forces gorerned, these Finpols
dominated Pakistan's economy.

Finpols were nervous as Bhutto assumed power. They
perceived him inimical to their interests. Sikeptical of Bhutto's
reformist zeal, the Finpols immediately lent "discrete sup-
port" to the opposition political partier;.rr This conflict of
perceptions and interests persisted during Bhutto's rule.

In January 1972, Bhutto announcerl the nationalization
of ten basic industries: iron and steel, basic metals, heavy
engineering, healy electrical, motor vehicles, tractor plants,
healry and basit chemicals, cement, petr,)-chemicals, gas and

oil refineries. The policy of nationalization was adopted with
a great degree of caution. No foreign inrestment was nation-
alized. The policy had three salient feat rres, aiming at : (1)
decentralization of wealth, (2) reorgan:zation of industrial
units, and (3) consolidation of the public sector. It was
incremental and spread over a period of two years. The
major irstrument of change was the abolition of the "manag-
ing Agency System."t 2 This s1*tem ha,l its origins in nine-
teenth{entury British India. Under the syritem, the company's
director could give its management to an agent who controll-
ed and regulated the finances of the cornpany as a separate

corporate entity. Thus, directors could abuse power and
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Table 1 PRIVATE AND PUBLIC SECTOR INDUSTRIAL
INVESTMENT

(million of rupees)

Year Private Public

Public
Investment

Total as % of Total

l97t-72

1972-73

7973.74

7974-75

1975-76

1976.77

1,235

1,018

1.023

7,437

1,818

1.795

99

111

391

1,065

3,182

4,315

7

10

28

43

M

7t

Source: Pailstarr Ecoramic Survey 1976-77 (Islamabad:
Governrnent of Pakistan, Finance Division, 1rg77\,
p. 43.

concentrate wealth. The system was a primary pillar of
Financial Political groups' power. In 1961, the Ayub govern-
ment considered abolishing it, but under pressure from the
Finpols, dropped the idea. The abolition of the system did
erode the power of Finpols. Through such policies of grad-
ual change, Bhutto sought to restructure the economic sys-
tem. However, despite assurances, appeals, and threats, the
Financial Political groups remaind inflexible in their res-
pone toward the government's policies.r 3 Bhutto found it
difficult to win thet confidence. They perceived Bhutto as
a rabble-rouser, who by his reformist policies was pampering
labour.l a

1,334

1,130

1,474

2,502

5,000

6.110
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Unable to generate investments frotn the private sector,
by 1973 the Bhutto government wali concentratiDg on
expanding the role of the public sector in the national
economy (see Table 1).In 1971-72, public investment
in the industrial sector was 7 7o of lhe to ;al, and by 197677,
it had reached 777o, about a tenfold ircrease. Inve$ments
in the private sector in this period derlined from 937o to
DVo.

If, on one end, Finpols were resistittg reformist policies,

on the other end labourwas getting restiv r. Bhutto's dilemma
was how to reconcile the interests of highly politicized labour
with the interests of higNy skeptical Finpols. Analyzing the
Labor-Finpol relationship, Gustafson has incisively remarked,

"Bhutto's problem here was that he clear y had a tiger by the
tail. Much of his urban support came from the labor and the
*ance of the Pakbtan People's Party olr labout iszues- and
gainst the 22 families - had emboldenerl labor considerably

from its old passive attitude."r s It was rnder these circum'
$ances that Bhutto introduced labor policy in February
1972.t 6 The policy aimed at regulating the labour behavior.

Its broad features can be summarized: (1t It provided reepec'

tability and legitimacy to labor in its dealings with the
management. (2) Providing the regulakrry mechanism and

recognizing the right oflabourto strike, it encouraged labor
and management to seek adjudication in the labor court. (3)
It ensured material benefits, raising the profit share for wor'
kers from 2 Vc tn 4 %. Payment of bonu!; to labour was made

compulsory. It also provided compensation for injury and an

oldage pension, fixed a minimum wage scale, and provided

ftee medical and free education for the children.

These wage and we[are increases did provide some

relief to labour but production did not :ncrease aod invest-

ments in the private sector shrank: furlher, because social

co$s \f,ere considered too heavy. Beside; this crisis of pro'
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duction and decline in the private sector's investment, thegor€rnment was confronted with a massive unemployment
problem. According to official estimates during f9?Zrg, ii;"
labor fo-rce was increasing at a rate of S Z. p", ,inr. _ 

"iout600,000 penons entered the labour force 
"..f, 1""r. if*unemployment rate stood at 13 ya,In the urban .r"^ it "",as high as 17 .lVo, The estimated rate for the .."i;; ;;

11.5%t7 (The lower rate in the rurat arleas may t. a*ui."a
as .1 lary9 percentage of the populatioo -"y ,t o*'it*tf
"selfemployed.")

. To resolve the unemployment situation the Bhutto
regime adopted a direct strategy. It took t*o poU"fioiti"-
tives: (1) the public s€ctor was e:<panded ana iZ) a ,taUor
exchange" program was evolved *itt tt " Uiaif" gJ"r,
countries. According to an officiat publication, the number
of employees in the public sector industries increased from
19:811 in 1972-75 to i7,827 in tg76-77,.o in"."* or
41%. Furthermore, to absorb the educated un"rnptoy"a, i*o
organizations- National Devebpment Votrn-t*; Co;;(NDVC) ana National Development Corporation (NDC;
were created. These two organizations absorbed about
15,000 persons.r E However , the mo6t effectire emolor-
ment policy was the"labour excharrye.'program. Th" ;;li;ymade a deep impact on national econoimy, parti;l;;
on the rural sector. According to one estimate, by lggi
there were 2.1 million pakistani workers serving in aifrurent
countries of the Middle East.re The official estimates reveJthat remittances from these workers were S aaS mifiion,
which rcse to $ 2,218 million in 19go_g1. Thi" *;;;ito country's total export earnings and wortea out as ib?,
of the G.N.P. in 1980a1.

, It is interesting to note that 68.12o of the migant
workers belonged to rural areas I out of a total of 2.I ;iIid;
worken who were overters in 1980-81, 1.83 million came
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from the rural areas. This is about 6'8'zo of the total labour

force. Since these workers were male it worked out to be

7.97o of the total male labor force. That inflow of remit'

tances to rural areas for 1980-81 was $ 1,343 million' which

is equivalent to about 20 % of lhe totiLl agricultural output

for ihlt year.'o These statistics reveal that the "labor ex-

change" policy did reduce unemplol'rnt'nt pressure, but this

contr-ibuted little in boosting industrial production' Neverthe'

less, by the mid-seventies, foreign exchange earnings through

these remittances were showing an upwad trend'

Nationalization of Banks

The policy of bank nationalizatiott was a corollary of
nationalizition of industries, labor+mplcyment policies' and

the expansion of the public sector. Most of the 15 commel-

cial b;nks were either olvned ol contro led by the Financial

Political groups.2 I According to Ahnred and Amiad, the

nationalizition of banks had a deep impact on the national

economy, and it served "to break the link between the

industrial and financial capital which had built up over the

last twenty yean, and which has helped foster the concen^'

tration of economic power in the hands cf a few families'"2 2

Before nationalizing the banks in January 1974, the govern-

ment provided the Banks (i.e., the Finpots) an opportunity to

reorient theit policies. In 19?2, the cotnmercial banks were

instructed to provide credit facilities, loans and advances'

to the small and middle farmer and ind ustrial entrepreneur;

but the response of the banks was poor, Finding the Finpols

unresponsive to governmental policies, the regime decided to

nationalize the banks. This further antagonized the Finpols,

but provided government with an op1'ortunity to control

and regulate credit, and establish an inve!;tment pattern'

'In 19?3, Pakistan's 15 commercia.l banks had about

2,942 hranches. By 19?? the number of branches reached
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6275.'r About 60 Vo of the new branches were opend in
the remote and rural arcas of Pakistan. Nationa]ization of
banks has had deeper effect on the social strucutre of rural
Pakbtan. Bank nationalization linked the rural sector with the
national and international market. The government had
aimed at nationalization because it wanted to boost agricul-
tural production by providing credits and loans to the farmer.
The credits and bans from the nationalized banks to the
farmers increased from 85 million rupees in 19?1-72 to
700 million rupees in 1975-76.24 This facility of loans and
oedits, along with an increase in procurement prices of
agricultural commodities (which increased by a.lmost 1007o
during this period), clearly meant an "attempt to alter the
pro-industrv antiagriculture bias of the previous growth
strategy."z s This indicated that banks acquired new meaning
in the social life of rural Pal<istan.

Nationalization of industries and banks, and of labor
and emplo-vment policies, did define the parameten of
mixed economy and also provided some benefit to the dis.
advantaged goups, such as labor, educated unemployed,
and the samll-scale businesman; but it facilitated little in
generating economic growth. In the final analysis, however,
the industrial sector's productivity remained low as bureau-
cratization and inefficiency increased.

Land Reform and Agrarian Change

Agrarian structure is another area in which Bhutto
attempted to bring about reform. In rural Pakistan, social
and economic relations revolve around the control of land.
Iand is the source of power, privilege, and patronage. land.
owning elites monopolized social power in the rural struc-
ture. [,andowning elites and Finpols dominated the socio-
economic structure.
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Pakistan has a highly skewed pattem of land distribu'

tlon, "iJ 
oon" of the Lnd reforms in:;roduced has been able

to *Urt"oti"ffy change this pattern' '\ccording to the 1959

TABLE 2 STRUCTURE OF LANDH()LDINGS

Sizt of
Holdings
(Acres

Number of
Otvne6

(0000's )

7o of'f&al
owneIs

Area Owned 7o of Total
(0000b) Area

3,266

| 152

287

57
6

1 126

15138

10,616

.4

28.7

5.7

1.1
0.1

15.3

31.7

21.8

15.8
15.4

7 577
7 A91

Total 5,068 100 48,642 100

Source: (bmmisslon for west Pakistao, Repot't of Lond Reforms
(Irhore, 1959).

Land Reforms Commission Report fcr West Pakisan, 0'1%

of the Landowners, with a landholdirg size of 500 acres or

more, ownd 15 Vo ol the total land area Another l5'47o of

li" f"na *.t owned bv l.l Vo of the lz ndowners with a land-

holding size of 100-500 acres. On the other hand, 93'17o' of

iot,altinao*n"tt sqaed 477o of tte total land area with

landholdings of less than 5-25 acres (sr Table 2)'

In the 1959 land reform, Ayub Khan introduced the

notion of a land ceiling in the agrariar' structure of Pakistan-

Ownership of ceiling was fixed at S)0 acre6 for imgrted

lands and 1,000 acre for non-irrigated lands' These reforms

L- th.tr:

5

5-25
25 - 100

100 to 500
500 +
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had marginal effects on the agrarian structure of Pakistan.
Bhutto adopted a bolder agrarian reform policy. He attemp-
ted to syntheeize ceiling and tenrial reform by a gadual
approach. He adopted a policy of ilcremental change to
transform and. to some degree, restructure the agrarian
economy. As a reformist leader Bhutto's predicament was
how to reconcile the interests of landowning elites with
those of the peasants, middle farmers, and landless tenants.
To create harmony between the socially powerful and the
socially powerless, Bhutto adopted a policy of reorienting
and transforming the relationship between the two. He pro-
posed to transform the "feudal" landowner into a "humane"
agricultural entrepreneur, simultaneously elevating the social
consciousness of rural masses and improving their self-
image and well-being.2 6

While announcing the land reforms in Illarch 1972,
Bhutto sounded radical, but was clearly airning at an attitu-
dinal change and incremental structural transformation.
The agrarian reforms he envisaged will effectively break the
inequitous concentration of landed wealth, reduce income
disparities, increase production, reduce unemployment,
$reamline the administration of land revenue and agricul-
tural taxation, and truly lay down the foundation of honor
and mutual benefit between landowner and the tenant. . .

Enterprising and enlightened farmers should continue
to live on the land and give agriculture the sense of purpose
it des€rves. For these compelling reasons, we are following
exactly the same p:inciple of the enlightened entrepreneur.
We are as much against the ignorant and tyrannical landlord
as we are against the robber bamns of industry. ltre are as
much for the creative and humane landowner as we are for
a productive and conscientious owner of industry.2 7

Bhutto $rove to implement agrarian policies in three
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stages. In the first stage, individual ceilings were reduced to
300 acres of non-irrigated land and 150 acres of irrigated
land. The ejectment of a tenant was m:tde illegal, subject to
the condition that the tenant doe not fail to pay rent. The

landowners were made responsible foI bearing the cost of
water rate and seeds. The costs of fert ilizers and pesticides

were to be shared equally by the landlord and the tenant.
No compensation was paid for the land resumed. The land

thus acquired was distributed among tle tillers free of cost.

All state land was reserved exclusively lot landless peasants,

tenants, and owners of below-subsistencr: holdings.

The second set of agricultural reforms introduced in

19?5 was substantive. For the first time in Pakistan's history,
an effort was made to correct the land t enure system. By this

measure, small peasants and middle fatmers were exempted

from land revenue. l,elry of any cess antl begar (forced labor)

was banned. Persons owning land betu een 12 acres of irri
gated or 25 acres of non-irrigated land were exempted from
revenue taxation. By this reform method, it was elaimed

that some ?.27 million peasants and f t.rmen benef ited. For
farmers owning 25 acres of irrigated or 50 acres of nonirr!
gated land, and farmers owning 50 acres of irrigated or 100

acres of nonirrigated land, the increase in revenue was 50 %

and 100 % respectively.2 E

In the thud phase of agrarian refor n, a National bharter

for the Peasants was announced by the government in De-

cember 1976. According to the Chalter, the government

was to distribute cultivable land aml cultural wasteland

among the landless peasants. Besides, in erectment cases,

alter the appeals, a revision was per nissible only to the

tenants and not to the landowners. It was estimated that by
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TABLE 3 LAND REFORMS IN FOI]R PROVINCES

Area
Resumed

Area
Allotted

Pe$ons
Balance B€nefittedProri nce

Punlab

Sind

NWFP

Baluchistan

Total

242,U0

238,637

132,860

198,295

36848

16,497

12,639

9,129

1306,146 812,632 493,514 75,273

Progre66 of 19?? Land Eefornr up to 30 June 19t0 Under Act II
of L9??.

hrniab

Sind

NWFP

Baluchietan

TotaI

93,806

3t,141

23,7 A7

r7,502

23,425

19,966

4,t62

269

?0,380

11,?75

19,6 2 5

t7 ,233

1,543

1,496

781

14

166,836 47,A23 119,013 3,E34

Sourcer Covemment of Pakistan/ gricultluul Sratlslics of Pahistan,
1980 (lsl.mabad, 19t1), P. 99.

this measure about 2 million acres were distributed among

100,000 peasant families. In early 1977, land ceiling was

further reduced to 200 acres ol non-irrigated and 100 acres of
irrigated land. In this event the resumed land was acquird on

payment of a compensation of Rs. 30 per Production Index
Unit (PU). However, the resumed land was given free to
tenants, peasants, and other cultivators (see Table 3). By this
measure about 4 million acres of land were redistributed
among 40,000 families.2 e

These policies ran into difficulties of implementation

because little effort was made to organlze the peasants or

331,268

31?,896

t41,877

515 J 05

88,428

79 259

9,017

316,810
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create a Eocial environment in which reforms could be
implemented. In addition, the entire t ask of implementing
the land reforms was entrusted to bureaucracy. ine aeput|
commissioners and the revenue depa:tments became thepnlna! instruments of implementation. But given their
attitudes-,- social backgrounds. and con:acts witti the rural
elites, effective enforcement of land re l6rms could not be
expected.3 0 Consequently,the effectivoness of these lanJ
reforms on the rural structures was marginal.

. 
These reformist policies did not s<,lve the problem of

rural poverty, but created a socio.political enviionment in
which poeple started to assert that if the government were to

TABLE .4 PROVINCEWISE DISIRIBUIIION OF IRDP
MARKAZ (CENTERS) BY I976

Punjab
Sind
NWFP
Baluchistan
Azad Kashmir
Northern Areas
Federal Capital

Total

38
31

33
27

10
1

2

136

Source, Pohbtan Ecoaomic Survey 1976-?',,,

introduce appropriate policies, the inequitable social structue
of rural areas might undergo gradual tnruformation. Khalid
B. Sayeed, who has contended that Bhutto introduced these
reforms for self.agrandizement, and wanled the masses to
believe that he was their 'supreme benrrfactor", has also
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conceded that "Bhutto's great contribution was that he had
aroused both a new hope and political consciousness among
these classes that, given certain decisive policies on the part
of the government, their lot could improve."i I

The Annual Development Plan covering these programs
rose from 49 million rupees in 7971-72 to 211 million rupees
in 1975-76 (Table 5). It is appropriate to point out that in
these years (1971-76), Pakistan's currency was devalued by
130 7o, and there was doubledigit inflation as well. This

Bhutto's reformist policies increased the credibility of
his government among the rural masses. As a reformist leader
he was preoccupied with evolving social harmony and redis-
tributing resources in the rural sector. He believed that a

relatively egalitarian social order, if allowed to evolve in the
long run, would provide an infrastructure for generating
growth in the agricultural sector. To promote social har-
mony and to diffuse class antagonism, the government
introduced two rural pncgrams, the Integated Rural De-
velopment Program (IRDP) and the People's Works hogtam
(PW?). In spirit and organizational structure, the programs
'were an adaptation of "Chinese Communes." The primary
objective of these programs was to introduce a sense of
sharing and promote effective resource use. The IFDP was

to establish self-sufficient production units comprising about
50 to 60 villages having their own agricultural, health-care,
technical, and educational infrastructure. By 1976, according
to official estimates, 136 such units were established in rural
areas of Pakistan (Table 4).
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TABIS 5 SECTORWISE DISTRIBUTION OF ALLO.
CATION OF ANNUAL DEVELOPMENT PLANS
(SELECTED SECTORS) (MILT,ION RS.)

Total

1977-7 2

2.OO2

r972-7 3

1.164

19 7 3:'4

4,9"7

t9? 4-7 5

8,788

19?5-76

13.365

Allocation:

Education & Trdning

Hc.ldr

Social w.lfar€

Mrnpow.r, Employ_

mant

Pcopl.s \ orks

Protram

|,2
:o

636

649

18

188

151

?

211

140

9

486

309

15

4

19

28 32

2tl

Source: Pakistan tconatic Sut|e) 1976'77.p lat'.

considerably compromisd the real value of this amount.
However, these programs increased publit, investment in the
social sector. Given the credit facilities t,y the government,
these programs improved irrigation and roadbuilding facilities.
According to official estimates, yields per acre increased and
some wasteland was transformed into crrltivable land. Not
enough data are .available to estimate the impact of these
programs on the rural structure of Pakis;an. These policies
did indicate,.however, that Bhutto was able to build a sub-
*antial support base in the rural sector.

{t :9

96 l ril

In the agrarian structure, Bhutto inlroduced two poli-
cies which were premature, if not radical. Fint, in April
1976, an ordinance was isued abolishing the Sardari sys-

tem.32 This ordinance struck at the very foundations of
power ofthe'Sardars'" and "Khans" (triba. and feudal chiefs)
in Baluchistan. Sardars were denied judiciel powers, and they
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The second premature, or radical, policy was the de-
cision to take over the cotton, rice, and flour mills in July
1976.3 3 There w"r.e 2,752 such mills (cotton ginning, 555;
rice husking, 2,072; and f lour milling, 125). The policy had
two objectives. First, to eliminate the middlemanthe
broker who operated between the farmer and the market.
Second, to establish the hegemony of the public secto! in the
national economy. It hurt a large middle class of traders,
shop*eepers, and small-scale agricultural entrepreneurs. This
middle and petty business community felt threatened by the
policy and was quick to show resentment.

These two policies proved a turning point for the
Bhutto govemment. The Financial Political groups, the
landowing elites, the "Sardan," and the middle and petty
business community began to believe that Bhutto was trans-
forming the economy into a socialist system, which would
eventually eliminate the right of private ownenhip.3 4 This
perceived fear was an important factor that contributed to
the formation of a bmad antigovernment coalition.

Policies of Reform in Education and Health

Education and health were two important areas in the

were not allowed to retain private jails, arrest any person,
take any free labor, or receive a tribute. The Baluch Sardars
looked upon thb ordinance as a personal affront. They inten.
sified hostility toward the government and its policies. In
Baluchistan, Bhutto found it difficult to co-opt the Sardars
the dominant social class; the tribesmen were too weak, and
there was hardly any small or middle peasant class as was the
case in Punjab, Sind, and Northwest Frontier Province, which
Bhutto could mobilize. In retaliation, Baluch Sardars har-
dened their antagonism toward the Bhutto government, and
made an alliance with the dissatisfied landowning classes of
other provinces and the Financial Political groups.
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social sector that underwent transformation under Bhutto's
education and health policies. Through the expansion of
education, healthcare, and improved hous:ng, the govern-
ment sought nationalizatbn of economy. Through the en-
foreement of these policies, the government penetrated into
tribal areas, Northern areas, remote parts of Baluchistan, and
rural areas of Punjab and Sind. The 1g?2 l)ducation policy
aimed at democrattzation of higher education and universa-
lization of primarv education.3 s Its thrul;t was develop-
mentalist, i.e., opening up new universities, upgrading and
exapnding the facilities of existing instituti:ns, and, simul-
taneously, enlarging the infrastructure of the Ministrv of
Education for effective coordination and planning. The poli-
cy was egalitarian, modernist, and democratic in content and
objectives. It improved teachers' pay scal -,s and lowered
tuition fees. The most controversial anrl distinguishing
feature of the 1972 Education Policy was nationalization
of private schools and colleges.

Analyzing the education policy, Jones has observed,
"The education proposals were nationatist in content, de-
vebpmental in design, and radical in spLit. Infused with
ambitious egalitarian rhetoric, they promised to bring about a
wholescale restructuring of values, local participation in
educational affairs, equal access to education. and eradication
of illiteracy.3 6 It was in this spirit that abort 3,000 private
schools and 175 co[eges were nationalized. in most of these
private schools and colleges, teachen lv€re rrnderpaid. They
welcomed the reform, while the owners of these institutions
resisted the education policy.

The prime beneficiaries of educationiLl reforms were
educated, urban middle classes and lower+niddle<lass stu-
dents from rural and urban areas. However, in the remote
rural areas, opening up of the educational inslitutions genera-
ted new social awarenecs. In terms of Gross llational product
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ratio, though, expenditure on education rose to onlv 2.17o
n 1976-77, trom 7.6?o in 1971.72.3 7 In terms of actual
Annual Plan Allocations, the rise was substantial (see Table 5).

Although the 1972 Educational Policy was reformist in
spirit and content, it lacked specificity. The policy was
shetchy and its implementation mechanisms were not well
planned. Consequently, it increased an element of uncer-
tainty rather than stabilize the educational institutions.

The health sectot has been the most neglected area in
Pakistan. This was one area which needed reform and im-
provement. Health expenditure as a ratio of GNP was only
0.467o n l97l-72, rising to lVo n L976-77. The per capita
expenditure on health during the same period was only
Rs. 3.00, which rose to Rs. 16.75. During Bhutto,s rule, the
Annual Development Plan allocation for the health sector
sub$antially increased (see Table 5). However, the figures
indicate how insignificant the health sector's allocation and
role were in the national economy.

In order to improve the quality of life, the regime
announced a health policy in March 1g72. It emphasized
improving the existing facilities, increasing the number of
dispersaries, hospitals, and medical colleges, and establishing
hea.lth centers in the rural areas. It made substantial increasel
(see Table 5). However, the basic thrust of the policy was to
lay down a framework for an effective health service. The
People's Health Scheme provided a threetiered system, focus-
ing on increasing the number of doctors, paramedical auxilia_
ry facilities, and community health workers. The scheme pro_
posed that for a village population of about 1,000, there
would be one community worker who would help in com-
bating simple and minor diseases. For a populatbn of 10,000
there would be a basic health unit with a paramedical staff
of four.toeix workers. Health centen would be manned by



two doctors.
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For the first time, there was an arrbitious and com-
prehensive hea.lth scheme. It did generate arvareness on health
issues. The policl' also suffered from a lack of well thought
out implementation mechanisms. In urban areas some health
centers became operative. However, in the rural areas, the
infrastructure remained weak, though some of the health
units and centers did begin to operate in the remote tribal
and rural areas.3 8

Conclusion

Bhutto's policies of incremental change generated
mixed results. These policies created an environment for
socio-economic change, but institution rlization of that
change required a longer period of political stabilit-v. ln
general it can be stated that in developin6 societies, policies
of gradual trarsformation introduce a p nase of transition,
resistance to change, and uncedainty. tnder Bhutto's re-
forms, Pakistan underwent such an expr,rience. There is a
general consensus among scholars that Bhutto's policies
created new clases and groups, but that ho could not institu-
tionalize the role of these new classes irnd groups in the
national polity.3 e

His policies benefitted the disadrarrtaged classes and
groups, including the peasants, industrial rvorkers, the urban
middle classes, the professional groups, :he middle farmer
and small-scale industrialist/entrepreneuri but they alienated
the Financial Political aligarchy, the laniowning elites, the
r'Khans" and "Sardars" (in NWFP and Baluchistan) who
resisted these policies and turnd hostilt to Bhutto's ru.le.

Confronted by their hostility and alienation, Bhutto found
it difficult to integrate the interests of established groups
with those of disadvantaged classes and gr:ups. Nevertheless,
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through his policies of gradual reform, he did srcceed in
achieving some measure of "social justice.'{ o

The disadrrantaged classes and groups received wage and
wehare benefits, and found some new employment opportu-
nities. Middle farmers and some small peasants benefitted
from "genencus. credit and loan facilities. Despite these
modest achievements, industrial production stagnated, pri-
vate investments declined, and the economic growth rate
fluctuated. Industria.l production stagnated for three reasons.
First, nationalization of industries led to bureaucratization of
industries, resulting in high inefficiency and low productMty.
Second, by 1976 over 70 Vo ol the public sector was commit-
ted to healy industries like steel, cement, and fertilizer.
These industries had very large capital-labor ratios. Burki
has estimated that the Karachi steel mill required a $ 100,000
investment for each job it created, whereas private largescale
industry required $ 20,000 for each job, and for small scale
enterprise the capitalJabor ratio was estimated to be only
$ 500.0,

Third, to overcome that lack of private investment in
the industrial s€ctor, the government's preferred priority
was to expand the agricultural sector Agriculture contri-
buted 36.50 Vo of the tota.l GNP and grew at a rate of 2.27o.
The industrial sector's contribution to the GNp declined
from 16.317o in 1970-71 to 14.257" in 19?6-??. A major
decline was in the largescale sector. However, the small-
scale indu$ries showed a greater dynamism in investment
and output as compared to the performance of large/medium-
scale industries in the private sector. During Bhutto,s six
year's rule, srnall-scale industrial investment increased at a
rate of 5 7o per annUm, which was a modest achievement,
and reflected a new trend.a 2

Significant trends during Bhutto's rule were public



investment in the heavy industries, expansion of the agricul'
tural sector, and a modest increase in r;rnall-scale industrial
enterprise in the private sector. The critical question was

whether economic growth and greater distributional equality
could be achieved simultaneously.

While the Bhutto government wari striving to achieve

these twin objectives by developing a fr amework of "mixed
economy" through policies of gadual reform, one scholar
of the South Asian scene, Dr. Mahboob.ul-Haq, asserted that
"the days of mixed economy are numbered." It generates

neither "growth" nor "equality," but promotes "bureaucra-
tic socialism." He further asserted:

The developing countries vill have to become either more frankly
capit8list or more genuinely socjalist, The capitalist altemstive is

workable only in those situations whe!€ the society is willing to
accrpt income inequBlity over a long rriod of time without
expsnding, or where extrerrly high growth rates (10 to 15 7o)

can be financed with a generous inflow of resolrIces from westem

friends. Otherwise the only altemstive is a Senuinely socialist

system, based on a different ideology attd a differcnt pattern of
so ciety,

Haq reduces the problem to an either/or situation,
limiting the choices to a "frankly capitalist" or "genuinely
socialist " system - which amounts tc no choice. Haq ap-

parently fails to comprehend the natute of histotical, struc-
tural conditions in these societies. His ;lrescription precludes
gadualism as aD effective policy inst rument, given a rela-

tively longel period of time. The key isst,e is not only creating

"major change," but first creating an awareness about the

need for change, i.e., about the iniq litous nature of the

socio+conomic structure. Here one car identify some of the

effects of Bhutto's gradualist approach:

tultjdpal Syst.rn oi PalCttan aad hlbllc bllc!
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(1) Nationalization of the banks ushered the rural
sector into the market economy, thereby initia_
ting a process of socio+conomic change in the
agrarian structure. It performed dual functions:
landowing elites were encouragd to develop
entrepreneurial skills by relying on agriculture
technology and mechanization. (i.e., through
oedits and loars), whereas the small, middle
farmer felt relieved from the shackles of the
landlord and moneylender, and could rely on
banks for credits and loam. The banks have
become an important link between the rural
migrant to the Middle East and his family in the
village.

(2) \r'ith Bhutto's gradualist approach, returns from
remittances from overeas workers played an
important role in reducing poverty. While his
welfare policies in the area of education, health,
housing, population planning, etc., gave salience
to the issue, input in these s€ctors was still meager
in terms of GNP ratios. Nevertheless, for the first
time a serious effort was made to recognize the
problem and initiate some process to resolve it.

(3) Bhutto's policies spread social consciousness
among the rural and urban masses. While the
"feudal" norms persisted. egalitarian norms
were also emerging. Agrarian transition - if not
transformation-has become an ongoing process
in Pakistan's polity.

(4) The nationalization of basic industries had made
the public sector an integral component of Pakb-
tan's economy. Evidently it promoted bureau-



228 Polittcal Svsten ol PaHstqn and Public Povcy

crrtic control. It has to be recognized, however,

that a reformist leader neetls a longer period of
of political stability to institu tio nalize his reformist
policies, and in the short rur he may be forced to
fall back on the existing irutitutions-which may

not be the best solution. I;rcreased bureaucratic

inefficiency on the other hand, can also serve to
prompt incremental change.

(5) The experience of Bhuttc's reformist policies

indicated that some "equity" can be achieved

through gradulism, thougr in the short run

"growth" may suffer. But it can be argued that if
social development policies are sound in concept,

mass-partieipation oriented, and well executed,
then growth may follow social development,
especially in the long run. The Chinese experience
can be cited as an example.

In sum, given a relatively short period of six yean,

and despite the constraints ofstructurltl collapse and psycho-

logical loss, Bhutto succeeded in rebuilding the shattered

state of Pakistan. He could not provii e optimal solutions as

a reformist leader, but his policies of jncremental change did

initiate processes of attitudinal change in Pakistan. It can be

asserted that incremental change with corresponding institu-
tional consolidation still remains pertaps the most effective
viable policy option for the developing societies.
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Patterns Of Civil-Military
Relations In Pakistan:

An Appraisal of Bhutto Period

Mo$ of the theoretical literature that deals with the
role of the military in developing countries is premised on the
assumption that developing countries should accept the
supremacy of civilian leadership and institutions over the
military, as is done in the west. This assumption is reflected
in a number of typologies that explain the role of the mili-
tary in the politics of developing nations.r

In explaining the Pakistan case, I find these typologies
of limited value. Using the Pakistan experience as an example,
I propose that civil-military relations in developing countries
be analyzed in terms of military hegemony vs. civilian do-
minance. It is not merely a questbn of delineating the
spheres of influence between the two. It is basically a com-
petition between the two types of system, each having its
own adherents and opponents,

233

In forty years of Pakistan's history the military has been

in power for 23 years. The prospects of continued hegemonic
role of the military persist. During 1971-77 under the regime
of Zulfikar Ali Bhutto an attempt was made to replace
military's hegemony with a civilian led dominant party
system. The interlude was short, controversial and despite
some innovative features remained illusive.
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The adversarial nature of the civil-nrilitary relationship
(in terms of seeking hegemony or dominance of one over the
other) is of special significance in Pakistarr, where the history
of civil-military relations b a $udy in mistrust and inter-
mittent conflict rooted in a certain incolnpatibility between
the hegemonial power-holders (the nrilitary-bureaucratic
elites) over the relatively noninstitutionalized political
parties and political leaders. Mistrust and conflict are largely
engendered and aggtavated if and when a civilian regime
comes to power and attempts to alter tlre basis of the mili-
tary's hegemonic position.

During Bhutto's regime, civil-militz.ry relations under
went such a transition. Under such conjitions, establishing
civilian dominance and replacing the rlilitary's hegemony
emerged as the primary goal of civilian leadership, while
building institutions, such as political parties or interest
groups, remained a low priority. Civilian supremacy without
party building proved illusive. It is in this context that I
will explore: What types of strategies were adopted by
Bhutto to redefine the basis of the relatiorship with the
rn:litary? What impact did these policies have on the military,
and how did the military elites respond" To what degree, if
any, \ras the civilian regime under Blutto any different
from the military regimes in Pakistan?



Poftcftt ol Ciil-Militoy R.bdons in tukbldn

TABLE 1

GNP GROSS REVENT'E RECEIPT AND DEF'ENCE
EXPENDMURES

(Rupees in millions)

Expenditure
As 7o of Yr. GNP
Rev. Rcpts.

Total
Rev. Amount
Rcpts.

As Vo

GNP

Revenue
Receipts

37955
43348
54620
49268
61258
81058

105787
141166

5774
6665
6021
6065
7533

11048
12980
t7787

2427
2739
3202
3726
u40
4949
6914
8121

42.0
41.0
53.2
61.4
58.9
u.8
53.3
45.7

6.4
6.3
7.0
7.6
7.3
6.1
6.5
5.8

Civilian control is more a *t of relattonships than an
individual event. . The nature and extent of civilian
control reflect shifting balances between the strengths
of civilian political institutiors on one side, and the
political $rengths of military institutions on the other.
Civilian control is a matter of degree. All armed forces

196869
r969-70
1970-71
797t.72
1972-73
1973-74
1974-75
ts?6-77

_ Analyzing civil-military relations, Welch has pertinently
observed that scholars of civil-military relations appear ,'more

effective in listing causes of military coup d'etat than in pre-
scribing steps for civilian control" 2. I think the interesting
question is not only why the civilian regjmes fail, but also
how they try to maintain themselves. Vlelch says:

Source: Computed from Pakist an Economl' Survey,lg78-
79. (Islamabad: Finance Division).
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participate in politics in various fashilns. They cannot
be precluded from the political arena, given their
organizational identity, autonomy, and functional
specialization. Any military has an impact on its politi'
cal system with its political roles beilg a question not
of whether, but of /row much and, wha: kind.3

The critical i*sue in civilian control is one of "setting
limits" on the political role of the milittry elites and the

military as an institution. Military contlol of politics in
developing countries has become the rule'-rather than an

exception (of course there are exceptions like India, Mexico,
Malaysia, among others). Pakistan under Brutto was such an

exception, but that interlude did not last lo ng.

Pattern of Civilian Control: The Military Urrder Bhutto

Bhutto was the first Pakistani political leader who made

a concerted effort to bring the military under civilian control.
On one hand, his strategy was to impose checks on the
political role of the military;on the other hand, domestic and

external security considerations compelle,l him to increase

defence expenditure. During his rule, ( 1972'77) defence

spending stood around 6 % of the GNP or 17% of the annual

budget (see Table 1). This strategy of restricting the political

role of the military and appeasing its butlgetary needs pro-

duced contradictory effects. Bhutto became so occupied
with imposing civilian control over the military that he

failed to pay adequate attention to civilian political insti'
tutions (particularly political parties).

Bhutto showed preference for subotdinating the mili'
tary to civilian control. Defeat had left the military humili-
ated and weakened, and its ability to maintain hegemony
had also declined. Bhutto recognized this :nd moved quickly
to take maximum advantage: within four months of taking



The fact that Bhutto was able to make suc h a purge
indicated that the generals were divided, domoralized and
paralyzed by the effects of war. Purges in the air force and
the navy were of minor significance because of their smaller
size and secondary political role. It is estimated that in 19?1
the total number of officers in the Pakistan army above the
rank of brigadier was 120.s Retirement of 29 officen was a
sizeable but not massive reduetion. As a result of the 1g?1
crisis and war with India, a number of these officers were
discredited by the army and the public. It effectively shook
the upp€r ranks in the army, and Bhutto was careful not to
pursue a general purge. Bhutto's goal was, Cohen has per.
tinently remarked:

. . to create in Pakistan the kind of professional but
docile military establishment that the Indians had by
reducing the power and prestige of the army without
reducing its fighting capabilities.6

The Pakistani experience revealed that the military
withdrew from politics, not valuntarily, but under conditions
of extreme distress or defeat. However, despite withdrawal,
the Pakistani military remained a potent political force and a
potential intervener.T This was so because in the post-
military state, ethnic cleavages, ideological polarization and
personal rivalries among the political leaders emerged with a

neE intensity.E In addition, the fear of India and further
disintegration of the Pakistani state persisted. These condi-
tions were hardly conducive for establishing civilian control
over the military.

Prior to 1972 the military was the single largest em.
ployer with the largest single public expenditure. It employed
300,000 officers and men (approximately 280,000 were in

Pattetus of Clt .Ltltrcry Rebtlont h Pakhtoi

command, he purged 43 senior officers.a
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the army).e Between 1968 and 1972, the defence expen-
diture was 5.67o of the country's total GM.l 0

To analyze the civil-military relationr;, I will elaborate
sorr:e of the policy choices through whi:h Bhutto regime
attempted to control the military in Pakista n.

1. Imposing constitutional constrair ts.

2 Social class, generational and re1;ional background
of the military elite.

Besides the financial-industrial groups, the military was
the biggest bser in the 1971 civil war. -aporte correctly
observed that, prior to the creation of Bangladesh, ,,the

military, and in particular the army, was a highly prestigious,
well organized, and according to U.S. nrilitary personnel,
effeetive fighting force as well - certainly one of the better
armed forces in Asia."t t This image wa; radicalty altered
after the 1971 war. Prior to the war the military had enjoyed
the public's esteem. Military officers were painfully aware of
their los of reputation. For example, Malor General Fazal
Muqueem graphically described the change in public opinion

The publie confidence in the defence services was badly
shaken. The disenchantment of the people with the
military establishment was universal. The armed
forces themselves were disillusioned and most bitter.
Mixed feelings of depression and dilrcharge were ram-
pant amongst them. r 2

A cursory survey of Pakistan's Urdu :rewspapen reveds
that the military's defeat struck the public with disbelief,
shock and grief. However, it was the military generals and not
the military as an institution that came under severe cri-
ticism.l 3
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3. Institutihg changes in command structure

2r9

Control through creation of parallel para-military
inst itut io ns.

Constitutional Constraints

Having purged the generals whom Bhutto perceived as
potential or real rivah, he opted to establish civilian control
through constitutional means. Bhutto's strategy was to con.
fine the role of the military to defense and securitv matters.
The 1973 Constitution clearly spelled out the r;le of the
military in the political system. The constitution declared
that under the direction of the federal government, the
military was required to, "defend Pakistan against external
aggression or threat of war, and subject to law, act in aid of
civil power when called upon to do so.,'ra These are the
normal functions of the military, but by including such a
clause Bhutto showed that he was determined to set limits
on the political role of the military. Yet another clause was
incorporated to ensure against a possible coup d'etat. The
Supreme Court had earlier held that General yahya Khan
had usurped power; therefore in the new constitution a
"high treason" ' clause was incorporated. It warned ;

4

Any person who attempts to abrogate or conspires to
abrogate and subvert the constitution by the use of
force or show of force shall be regarded as an act of
high treason.l s

By purging the generals and by setting constitutional
limits on the political role of the military, Bhutto succeeded
in obtaining the support of the military high command. At
the institutional level, however, the military remained skepti-
cal about Bhuttol motives. r 6
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$hile Bhutto attempted to control the military through
constitutional devices, he demonstrated r lack of respect for
the constitution by his political actions and behaviour. The
opposition paties' confrontational attitude and Bhutto
regime's authoritarian response resulted ir increased domestic
political violence, frequent use of section 144, and continu-
ation of Emergency and other repress:ve meas.rres. These
conditions produced skepticism amon€ the military elites
about Bhutto's commitment to uphold the constitution.

It must be recognized that respect for the constitution
and civilian supremacy is a matter t,f socialization and
educational training of the military whirh demands a degtee
of consensus among the civilian and military elite $oups to
show mutual resp€ct for each other's sllheres of interest.r 7

The military hegemonic system is basrd on coercion and
respect for the law is minimal, both at the elite and popular
levels, Therefore, in the post-military state, hegemonic ten.
dencies not only persist,, but political leasership also finds
it difficult to promote acceptince of constitutional process.
Neither the ruling party nor the opposition parties could
resist adopting extraronstitutional methods to settle potitical
differences because, under military hegemonic rule, their
experience was limited to politics of cc nfrontation and not
compromise and consensus. The Pakist rni case reveals that
the civilian regime more than anlthing :,ttempted to use the
constitution primarily as a means to elinrinate the hegemonic
position of the military and establish civilian control.

Social Class, Generational and Regional
Background of the Military Elites

In the "Illew " Pakistan, Punjab emerged as the most
populous province (58 7o of the total) followed by Sind
{27.6 %) NWFP ( 1 6.77,) and Baluchistan (2.4 %1. t e
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It must be pointed out that prior to 1971. the ethnic
factor was least salient in the military; it was only after the
emergence of Bangladesh that the ethnic factor became
visible. Precise figures for each group's position in the officer
corps are not available. According to one estimate, the ,

ethnic composition of the Pakistani military officer corps
is: Punjabis ?0%, Pathans 15 7o, Muhajirs 10 % Baluchis
and Sindhis 5 %.r e This estimate provides us with the broad
composition of the Pakistan military officer corps, but does
not provide insight into the complexity of interclite interac-
tions. It may be noted that the ethnic issue has not emerged
as a serious threat to the cohesion of the officer corps.
During the post-1971 period, the regional groupings (i.e.,
not necessarily based on language) did acquire salience among
the elite circles, and different factions jockeyed for power.

However, the upper echelons of the Pakistan army
have shown a tremendous capacity to maintain cohesiveness
and suppress dissent or insubordination. For example, just
before Bhutto's installation, three Brigadiers, Iqbal Mehdi
Shah, Agha Javed Iqbal, and . B Ar were found to be
involved in a plot to overthtow the Yahya regime. This was
called the "Kharian conspiracy." The officers failed in their
attempt and the brigadien were court-martialled and released
from the army.2 o

Although definite data are not available on the social
dass, education, year of recruitment, socialization experi-
ence, and regional background of the Pakistani military
elite, in recent years efforts have been made to classify them
for analytical purposes. Eqbal Amad has attempted to
explain the ideological orientatiors of the military elites
in class terms. He has divided two generations of Pakistani
military officen into two "classes." The first was trained at
Sandhurst and the Indian military Academy (MA), Dehra
Dun, before world !t ar-II and govemed Pakistan until 1971.
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According to Eqbal:

They regarded politicians contemptrrously as fomentors
of trouble. . the people callousl;, as the object of
administration and reservior of liLbor. Although
excessively greedy and callous, thel were nevertheless
moderate men in the sense that politically they were
neither revivalists nor zealots. Belong ng to an entrenched
upper class. . . these retarted tories had much stake in
the old order; hence, an inclination to eschew fascist
solution.2l

The second generation was bein5; succeeded, wrote
Eqbal in l9?4, by another class "of petit bourgeois origin and

fascist outlock." According to Eqbal, since these officers
were in school in the 1930's-1940's thcy were exposed to
some degree to the politics of tbe natiorialist movement and

agitation. This influenced their politi:al outlock. F,qbal

described this class of officers:

Having been trained in the old t:adition, they share

most of the authoritarian values itnd elitist values of
the old guard. However, being [t.ss acquainted with
liberal British tradition, they are m rre prone to veiwing
the world in straight lines, in terms of order vs. dis-

cipline ls. permissiveness, strength vj. weakness.2 2

Class explanations, although meaningful, do not ade-

quately explain the behavoiur and out.ook of officers as a
whole. Generational differences do have an effect. Cohen,
taking into ar:count such factors as time of recruitment,
social class, ethnic background and institutional training,
has classified three generations of Pakist an army. He cautions
his readers that his "generational clusification" does not
have "hard and fast distinction.":3 Coh,rn's generations are:

1. British Generation: These officers entered service
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around 1918-1920, were trained at Sandhurst, served
during World \I'ar II, and dominated Pakistan in the
1950's and early 1960's. Their major contribution was
that they developed a strategic alliance with the United
States that led to the ,'material and technical grolrth of
the Pakistan military." 2 a

American Generation : These officers entered service
after 1932, were trained at Sandhurst and the IMA,
and also served during $ orld War II. $rith the initiation
of U.S. militar-v aid in 1953, a larger number of officers
from this generation received training, either in the
United States or from the Americans. This generation
came to acquire an overblown estimate of their own
and Pakistan's martial qualities, and some came to
believe implicitly the myth that one pakistani soldier
was equal to five, ten or more Indians.2s This genera.
tion was dominant in the late 1960's and earlv 1970's.

Pakistani Generation : These officers were recruited
during \trorld War II or immediately after tluough a
programme of the short Commission and were called
Emergency Commission Officers (ECO's). They were
considered professionally inferior compared to Sand-
hurst or IMA graduates and came to dominate between
1972 and 1982.

This classification, although insightful and broad, has a
number of limitatiors, for example, the three generations fall
primarily into the category of the British generation. Second
from the 1950's on, irrespective of any generation, U.S.
military doctrines and equipment were dominant charac-
teristics of the Pakistani military establishment. Third, I
find Cohen's generational dimension useful, but his labeling
of generations is superficial because an outstanding character.
istic of the Pakistan military is that, in terms of organization,
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srategic doctrines and military equipmont and elite orien'
tation, its officer corps is predominantly I,ro-West.

I will argue that, from 1950 to 1.977, the Pakistani
military elites underwent a cycle of generational-regional

shifts. These shifts changed not only the political outlook of
the officer corps, but also influenced thrir attitude towards
the civilian political leadership and institutions. Although
schooling and social class help us undetstand the composi'
tion and outlook of the officer corps, ,)ne does find gaps.

In a number of cas€s, officers had a sinrilar social class and

institutional training background, yet their political orienta'
tions and professional attitudes were crlmpletely different.
Ir addition to generation, regional and those factors pre-

viously mentioned, another important flctor was the selec-

tion and political orientation of the co nmander-in'chief of
the army. Generational changes coin< ided with regional
shifts and contributed to the selection of the commander-

in-chief. This, in turn, shaped the 1:olitical-professional
attitudes and orientations of each successive generation of
officers.

Between 1950-72, Pathan Generals were the dominant
military elites. With regard to recruitment, social class origins
and schooling these generals had diflerent backgrounds.
Although belonging to different generar;ion, as commander'
in<hief Pakistan army, Field Marsha. Mohammad A]'ub
Khan (1950-1969), General A. M. Yahya Khan (1966-?1)
and General Gul Hassan (1971 Dece nber, March 1972)
were influential in changing the course of politics in the
country. General Gul Hassan's short t,)nure was transitory
and led to regional-generational shift f.lcilitating the ascen'

dency of Pothwar Generals. The Pothw rr Generals although

from the "martial race" came form relrtively humble social

origins, since Pothwar is the primary r;roop recruiting area

these generals had strong support among the rank and file' A
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number of them had been Viceroy's Commissioned Officers
(VCO's). This commission was given to aspitirg and ambi-
tious native soldiers in the British Indian Army. These
officers were traditional in outlook, inclined to respect
chain of command and civilian supremacy. General Tikka
Khan, who was Chief of Staff of the Pakistan atmy from
7972to l976,came from this background.

Another prominent officer with similar social origins,
but different regional- generational background was General
Mohammad Musa Khan (from Hazara trible in Baluchistan).
He had also risen from the ranks was commander-in+hief
of the Pakistan army from 1958-1966. These were the only
commander.in<hief 's of the Pakistan army who did not
initiate coup detat's to become President.

In 1976 the generation of Pathan.Pothwar generals was
visibly fading, and a new generation was gaining prominence.
The officers of the World War II years were being replaced by
officers commissioned in the post-war years. This third
generation of off icers came from the lower-middle class and
some from "non-martia.l" backgrounds. During the war years,
a crash program of granting "temporary commissions" was
initiated by the British to produce officers with superior
qualifications. They were called Emergency Commission
Officers (ECO's) and were to be discharged from service
after the war.2 6 According to Cohen:

The ECO's received shorter training, many had non-
military backgrounds. Their English was weaker and
many were motivated by a desire for a government job
rather than military seruice.2 7

Selection of General Zia-ul-Haq as a chief of staff of
Pakistan army in 1976, coincided with a third generation-
regional shift in the elite structure of Pakistan army. The
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earlier generati()n of generals manifestrld modern'westeln

politicai orientations. However, General Zia'ul-Haq did not

iake too long to reveal his fundamentalirt political outlook'

He was brisk-in replacing the Ouaid-i-Azam's motto of Pakis-

ir, 
"r-v-Uritv, 

F;ith a;d discipline wit h Faith, Peitv. and

Holy war (Jihad). As noted earlier thc chief of Pakistan

"rrny 
h* piuye,l a crucial role, not only in shaping the elite

g.orping.'tui a"o in influencing the Political orientations

It ttr" ititit*y elites. This sugests that in 1971, as Bhutto

assumed power, Pakistan military elites were undergoing a

generatioial-regional shift. The generals rere faction-ridden'

f,ut maintained organizational unity. Bhutto was skillful in
managing this shift. However in 1976, he failed to compre-

hend ihJ generational-regional change that was in the offing'

Instituting Changes in N{ilitary Command Structure

Bhutto was shrewd enough to recognize that the mili
tu.y 

"tit". 
were divided and struggling to adapt' and he was

qui.k to take advantage of the situation' His objective was

clear and simple: establish personal anrl civilian supremacy

over the military. As noted earlier, havin I initiated the purges

and constitutional controls, Bhutto set out to bring changes

in the institutional structure of the military' He devised a

two pronged strategY:

1. reform the command structure of the armed

forces;

2. reduce teliance on the mili;ary for maintaining

law and order by creating para military forces'

As a first step, Bhutto opted to co opt and promote the

Pothwar Generals. In March 1972, recognizing that the

Sand hurst officers and General Yahya s associates had lost

credibility in the army and that patronizing the Pothwar
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officers would who a sizeable constituency for him, Bhutto
chose to appoint General Tikka Khan chief of staff of the
Pakistan army (who was initially by passed although he was
senior to General Gul Hassan). It may well have been that
Bhutto found it difficult to penuade General Gul Hassan to
go alongwith his (Bhutto's) proposed reform of the command
structure of the armed forces. Bhutto abolished what he
termed the "anachronistic and obsolete" post of the com-
mander-in-chief : all the services'chiefs (the army, naq, and
air force) were given same rank and seniority.2 8 Besides
the $rong support base of General Tikka Khan within the
army, Bhutto was encouraged to promote the general as he
was receptive to the civilian, supremacy of the armed forces.
Simultaneously, Bhutto announced the retirement of six
senior air force officers, and appointed Air Marshal Zafar
Choudhary chief of the Pakistan air force.

His second step was to fix the tenure of the chief of
$aff for a term of four yean (later reduced to three years).
Third, Bhutto decided to shift the Naval headquarten from
Karachi to Islamabad, ostensibly to promote coordination
among the services, but also to have a close watch over the
naly's top brass.2e These changes were cosmetic, but the
fact that Bhutto was able to enforce them indicated that the
military elites were weak and reluctantly accepted civilian
supremacy.

Having appointed a team of dependable chiefs of the
services, Bhutto gradually moved to placate various elite
groups in the military. For instance, General Fazal I\truqueem

an East Punjabi, was appointed Secretary, Ministry of De-
fence. At the same time, Bhutto began to supervise closely
the promotions, posting and transfers of the officers above
the rank of brigadier. He was known to ask politcal associates,

as well as adversaries. about the politcal affiliations of various
senior officen, He with-held approval of promotions of
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officers related t,o his political opponents'3 o These decisions

created a commotion among the senior officer corps, who

perceived them as interference in the aff rirs of the military'
thi. *." resented by the military eliter;.3 r Nordlinger has

hypothesized a co-relation between civilian interference in

tte affuirs of the military and coup d etat's 32 He points

out that in Egypt in 1952, King Farouk was overthrown by

the army because he interfered in the internal affairs of the

army. Similarly, in 1964, Brazilian President Goulart was

overthrown by the military as he attempted to interfere in

the internal affairs of the military. Ncrdlinger's argument

can be generalized and has relevance t: Pakistani case' In

Illarch 1973, a group of army officers lld by retired Briga-

dier F.B. Ali and Colonel Alim Afridi attempted a coup

against the Bhutto regime. The leaders aimed at not only

oierthrowing Bhutto, but also unseating senior commanders

who were collaboratoring with Bhuttc'.3 3 The attempted
coup failed because the conspiring officers had a very narow
base and their organization was weak. T)re ring leaders of the

coup were tried according to the military law (with General

Zia-ul-Haq, then Btigadier, as the Militruy Judge); the con-

spiring oificers were given long term imprisonment' An

interesting aspect of Pakistan's militarz is that only those

coups have succeeded which were led by the chief{f'staff
of Pakistan army (1958, 1969, and 1971). AII those attempts

made by the iunior officers failed (1951, 1971' 1973)'

In general, the army under the command of General

Tikka Khan, remained supportive of the Bhutto regime.

However, despite these changes of the command structure,,

Bhutto's contiol of the military was pretarious'34

With supportive commanders Bhutto felt confident and

encouragd to pursue civilian control of the military' In

March 1976 the regime issued a White Paper' on Higher

Defence Organization.3 5 The White Pa1'er upheld the princi
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ple of civilian supremacy over the military and declared that
hime Minis(er was the chief executive of the state and that
the ultimate responsibility of national defence would rest
with him. The White Paper attributed the defeat of the

military in 1971 to poor defence planning and emphasized

the need for civilian supremacy. It stated:

The evolution of the nationtl defence policy and its
administration requires: (a) effective political control
at the top, both to secure the proper integration of the
various relevant elements and to provide competent
political guidance to the nation's defence effort; and

(b) a number of institutions and agencies at the base,

to produce the necessary data and appreciations on

which political decisions can be based, and to trans-

late the overall policy when formulated into specific,

mutually consistent plans for implementation by the

armed services and other agencies concerned.J 6

The new scheme decentralized power into different

offices and institutions. The chief of staff of the army was

put in charge of planning and conducting ground operatiors.
And the chiefs of the at and naval staffs were responsible

for air and sea operations. The position of Chairman of the

Joint Chiefs of Staff C,ommittee (JCSC) was created. The

Chatman was to be s€nior to the three chiefs. He was to
plan and conduct joint operations of the three services. The

Secretary General for Defence was placed in charge of ad'

ministration, while the minister of state for defence was in

charge of internal security and was to coordinate defence

related matters with the JCSC and the armed forces head'

quarters.

The function of promotion and appointments was,

however, not centralized under the Ministry of Defence, as

is usual in most countries. The three service chiefs continued
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Bhutto's obvious strategy was to insure that no indivi.
dual or group within the armed forces ircquire a dominant
position. General Tikka Khan, the chief of army staff, was
rewarded for his loyalty and was appoint,f I minister of state
for defence.3 8 General Mohammad Sharif was appointed as
the first chairman of JCSC. Both he and Khan were from
Pothwar. In March 1976, General Zia-ul-Haq, a junior corps
commander was promoted to chief of almy staff, supersed-
ing four generals; two resigned in prot tst. His promotion
further reinforced the perception among the military elites
that Bhutto \f,as setting aside the principle of seniority and
professional competence, and was pror oting political loy-
alists to the top positions.3 e

These changes had three effects. First, they sharpened
the 'Punjabization' of the Pakistan army iLt the elite level and
may have caused a commotion among the senior Pathan
officers. Second, the perception among the military elites
that Bhutto wa-< interfering in the professional matters of the
army produced a status deprivation synCrome. The military
elites were already aware of their ta:'nished reputation.
Bhutto's attempts to establish civilian supremacy under-
mind the regime's legitimacy in the eys of the military.
Third, it appeard that Bhutto failed to comprehend the
organizational principles of the military, particularly at the
top level, where relations among generals are of a political

to be responsible for this function in their respective services.
Bhutto thought that givingl this function to the Chairman
of the JCSC would make him too powerful. And, he found
the military too closely knit and closed f,)r a civilian defence
minister (the portfolio he himself had) to take on this task.
However, the Defence Ministry had the::ight to veto a pro-
motion. Bhutto used this veto power a lew times and was
met with resentment bordering on uproar. But the service
chiefs remained a force in making appoint nents.r 7
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FSF : Its Functions and Bhutto's Motives

Had Bhutto confined himself to merely tinkering with
the command structure, the mihtary elites might have tole-
rated his reformism. But, confronted with problems of labour
unrest, civil $rife and regiona.lism, Bhutto was on more than

one occasion forced to call upon the army to restore law and

order. To enhance personal power, reduce reliance on the
military, and to diminish the military's monopoly of coercive
power, Bhutto created paramilitary institution like the
Federal Securitv Force (FSF). It was an important steD in !
country where the military's hegemony had never before

been challenged, and it was to have important ramifications

for the pattern of civil-military relations under Bhutto's
regime.

The creation of a paramilitary force, more than any-

thing, produced a status deprivation syndrome among the

military elite. Nordilinger saYs:

The establishment of popular militia, calls in doubt

the militaryt adequacy and reliability as guarantors of
national security. . . The dilution of the responsibility

and this assignment to professional inferiors, can only
be interpreted as a stinging insult to the officer corps'

It a.lso reptesents a clear signal to the military : the

armed forces are rePlaceable.a o

Essentially, Nordlinger is saying that the military is

provoked when its corporate interests are challenged while

trelch reminds us that the military can also be provoked if
the legitimacy of civilian political institutions is weak'al

Drawing upon the Nordlinger-$'elch framewotk, I will argue

that the military in Pakistan perceived the FSF as a potential

rather than a disciplinary nature.



252 hliticdl System ol Pakbtan ond Public Pollcy

rivai iastitution - a threat to thet autonomy and monopoly
of coercive power. Furthermore, the c pposition political
parties also saw the FSF as a threat to t reir interests. They
perceived it as an instrument of state repression and challen-
ged its legitirnacy. Thus, the FSF emergel as a crucial factor
in influencing the pattern of civil-militr.ry relations under
the Bhutto regime.

In creating the FSF, Bhutto was clearly motivated by
power corxiderations. His strategy was to regulate the politics
of street protest, reduce civilian dependence on the military,
and if posible, create an autonomous paramilitary force.
This was reflected in a confidential letter that Bhutto wrote
to his chief security officer:

We are livrng inr times of trouble znd chaos. In these
extraordinary conditions the law and order situation is

often threatened. The people come out on the streets
on the least pretext. They violently defy established
authority. I\{any of them have nou become experts in
the art of guerrilla tactics. Bloody clashes lead to more
bloody clashes and the situation deteriorates so much
thal it becomes necessary to call up':rt the armed forces
to inte.ryene. Once the armed forces intervene the1, play
the game according to their o$,n r;ies. lt is necessart

for a civiliun govemment to atoid seeking the assistance
of the atmed forces in dealing with its reponsibilities
(emphasis added),

He went c,n the argue that, since lhe Pakistani police
force is "tenibly inadequate and badly equipped", it has
problems of low morale and discipline . In view of these
conditions, Bhutto asserted:

$'e must make provisions for a first class reserve force.
This must be a really first class fcrce, well educated,



well trained and well equipped. . . It should be mobile,
smart and alert. It should have a good image and it
should be reaily the final repository for serious agita.
tions and serious breaches of law and order.a 2

Bhutto's diagnosis of the problem was corect. He was
perceptive enough to see a conelation between political dis-
order and possible military intervention. Given the history
of the military's hegemony in Pakistan's politics. Bhutto
had a lingering fear of a military takeover. This was rein.
forced by the fact that Bhutto hailed from Sind, a province
not adequately represented in the pakistan militarv. He had
a popular support base in the Punjab, but he was uncertain
about support from the military elites. As noted in the last
section, his cooption of the Pothwar.East-punjabi generals
may have been motivated by considerations of securing
support of the dominant elite groups in the military. In this
ethno-political milieu, Bhutto's strategy was not only to
control the military but also to control and suppress the
opposition forces, which developed overtones of regional
confrontation in Baluchistan.

\l'ith these considerations, the FSF was assigned to
assist the civil administration in maintaining law and order
in situation of "unlawful demonstrations', or ,.serious brea-
ches of law and order.a3 Even though the officer corps of
the force was to be recruited from among the armed forces,
civil armed force and the police, it did not satisfy the opposi-
tion parties or the military because, in reality, the FSF
developed into an instrument of repression.
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As noted in the beginning of this section, the military
perceived the FSF as a potential rival. Loss of status loomed
larger in their perception than any threat of inadequate
budgetary support. Nordlingerl assertion that a large militis
reduces the military's ability to insure adequate budgetary



254 Iblin.al System ol Paldston and Pubtc Policf

In 1977, the FSF had 20,000 seri/icemen. It had ac-

quired a sophisticated communications network, possessed

modern light $'eapons, and was visible not only in crowd
control but also in VIP protection. Mos; of these functions
had previously been monopolized by the military. Despite
a large defence budget, it was the specirLl status of the FSF
that irked the military officers corps. ,\ccording to Shirin
Tahir-Kheli, "there was a good deal of resentment against
the special status it (FSF) enjoyed anrl the rapidity with
which it had acquired this status.a 6

support, thereby leading to a shary decli:re in the size of the
military, was not the case in Bhutto's Pakistan. The total
expenditure on the police and civil arrned forces for the
fiscal year 1976-77 amounted to Bs. 51 1.8 million (of this
the FSF's share was only Rs. 1Q'i.l million) a figure signi-
ficantly les than Rs. 8.1 billion defence budget for the same
year.oa The size of Pakistan's military in Bhutto reisn rose
from 392,000 to 428,000 (an increase ol over 97o0)a 5

In July 1977 when the military o rerthrew the Bhutto
regime, one of its fint acts was to disbanrl the FSF.

In addition to their visible losses, there were instances
where the military elites perceived that their privileges and
autonomy were in jeopardy. For exa mple, in November
1975, the Pakistan Army (Amendment) Bill was adopted by
the National Assembly.a 7 This enabled ;he regime to second
ary officer for service into civil armed forces of Pakistan.
The previous practice had allowed only those officen who
volunteered to join the civil armed forces to be seconded.
Now the regime could transfer the a:my officers to the
civil armed services. In yet another reforrsist move in January
1977, Bhutto reduced the size of landho ding to 100 acres of
irrigated and 200 acres of non-irrigated land. This affected
a large segment of the officer corps. A precise figure is
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difficult to give. Under General Ayub Khan, a land grant
scheme was intorduced, according to this officers between
the rank of Colonel and General could be granted 150-240
acres of land. Bhutto's reform meant that officers would have
to surrender part of their land. This was sufficient to cause
disaffection among the senior officer corps with Bhutto,s
regime. The military elites saw this as another status depriv.
ing move.a 8 There is no evidence to suggest whether Bhutto,
had carefully examined how this measure might affect the
military elites.

In the Pakistani case, my findings suggest that Nord-
Iinger's argument is applicable to the extent that perceptions
about military autonomy and rival paramilitary institutions
influenced the military elites' attitude toward the civilian
regime. His point about inadequacy of budgetary srpport
for defence may be examined in a different light. That is,
it may be the adequacy of defence budget and not necessarill-
inadequacy which encourages the military to intervene in
politics.

How does one account for increase in defence expendi-
ture and also defence related pro,iects under Bhutto's rule?

Bhutto's Foreign Policy Goals and the IYilitary

As noted earlier, Bhutto's strategy was to reduce the
probability of the military's intervention in politics, and not
to reduce the defence budget. Bhutto had two goals in
maintaining a sizeable defence establishment. First, he
believed that for an independent and active foreign policy
a militarilv strong Pakistan was a must. Second, through
adequate defence expenditures, he thought he could apperse
the military. In other words, Bhutto's attitude towards the
military was influenced by both domestic and foreign policy
considerations. In this section, I will analyze how Bhutto's
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pereeption of Pakistan's security needs and foreign policy
goals influenced the pattern of civil-militt ry relations'

Bhutto had concrete views on the l:ind of role Pakistan

should play in the comity of nations' He identified these in

telms of security needs, geo-political location, relations

with great powers, historical ties with the Muslim world,
and advocacy and support for Third Wotld causes.4 e

Bhutto envisioned an independenl foreign policy for
Pakistan, For the purposes of brevity of my argument,I will
focus on those issues and relations where Bhutto demons-

trated what her meant by independent ioreign policy. First,
in a series of highly publicized foreiln policy decisions,

Bhutto recognized the Democratic Paople's Republic of
Korea (North Korea), German Democlatic Republic (East

Germany), and the governments of Vie;nam and Cambodia.

At the same time, he developed close :elations with China,

the Palestinean Liberation Organization (PLO), Romania and

North Korea.s 0 He was quick to normalize relations withthe
Soviet Union and East European cottntries. In addition,

PakGtan's diplomatic corps were instr rcted to support a

number of liberation movements in Africa. He was also

outspoken in denouncing the military o'rerthrow of Allende's
government in Chile. Bhutto sought t: play an influential
role in the economic struggle of the t hird Vbrld countries
against the adlanced industrial states.s I

These foreign policy changes had an impact on the
ideological consciousness of the peopkr, gave popular legiti
macy to the regime and reinforced Bhrrtto's radical-nationa-
list image. Thus Bhutto attempted to convey that, whereas

the earlier military regimes in Pakist rn had subordinated

Pahistan's national interests to "imper alist interest", under
the civilian regime, a change in the nev' direction was taking
place.
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Second, Bhutto carefully expanded and consolidated
Pakistan's relations with the I{uslim world. He was able to
cultivate relations with Saudi Arabia, Iran, Libya, and the
Gulf States. In February 1974, Bhutto played an active role
in organizing the Second Islamic Conference, in which
3? Muslim countries participated (Bhutto was chosen as its
first president and retained the position until his execution
in April 1979). This provided Bhutto with an opportunity
to develop close personal relations with a number of leaders
of the Illuslim leaders.

Bhutto encouraged affinity among Muslim countries
and was able to secure considerable monetary help from the
rich oil producing countries and later for the defence needs
of Pakistan. For example, with Libyan financial support,
Bhutto established the Mirage fighter air craft rebuilding
plant, the Karachi Steel Mill with Soviet help, and the Indus
Highway, Iowari Pass Taunnel, and the Nuclear power
development program to mention a few.s 2 He also expanded
the existing defence-related exchange prognms, particularly
with the Gulf States and Saudi Arabia. Increased number
of officers corps from these countries received training in
Pakistan's military and air force academies. The number of
military "missions" in the Middle Eastern countries increased.
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Third, the most imponant influence has been the
changing nature of U.S.-Pakistan relations under Bhutto.
Apparently Bhutto reevaluated the nature of U.S.-Pakistan
relations as he assumed power in 1971. He e:plained this
recvaluation in terms of changes in objective conditions
and geo-political realities. His critics charged that this was
another facet of Bhutto's opportunism.

Once in power, Bhutto found that changed geo-political
rcalities demanded a continued alliance with the United
States. Bhutto was forced to face this reality in view of
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lndoSoviet Tteaty of 1971, China-U.S. rrpprochment and
the Pakistan military's need for the U. S. equipment. It is
conceivable that the military itself was a potent factor in
retaining an alliance with the United States. The Pakistani
military had links with St te department which had develop-
ed and endured during different military regimes in Pakistan,
and Bhutto was not prepared to disturb this linkage. In 1976,
Bhutto ran in trouble with the United S ates. The issue was
the acquisition of a nuclear reprocessing plant. In 1974, India
had exploded a nuclear device. This revived Pakistan's in.
security sl,ndrome. In response, Bhutto first sought guaran-
tees from Western nuclear powers. Un€ble to secure such
guarantees, he decided to go for the nucl,rar option. Bhutto's
primary considerations were not only the security threat
from India; he hoped that Pakistan would be the first Muslim
country to have a nuclear bomb. He th:ught it would give
him greater lererage in pursuing an a:tive policy in the
Muslim world and mobilized the support of the Muslim
countries towards this end. It was in 1976 that Bhutto
signed an agreement with France for a rruclear reprocessing
plant. The U.S. Government attempte(l to dissuade both
France and Pakistan from making such a deal, but did not
succeed. After the nuclear deal, relations between the Bhutto
regirne and the United States deteriorateC. President Carter's
administration was publicly hostile to I he Bhutto regime's
insistence on pursing a nuclear option. In July 1977 when,
after wide spread protest, the Bhutto regime was overthrown
by the militarl, there were speculation and reports of the
United States having encouraged the military takeover.s 3

Conclusion

Bhutto's domestic and foreign polity had contradictory
effects in influencing the pattern of ciril.military relations.
In Bhutto's last political statement, his principal aryument
was that his regime was overthrown by the generals, who
were encouraged by the United States lo restrain him from
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pursuing a nuclear weaponE development prcgam.5a Bhutto
dso alleged that the opposition-led protest movement against
his regime wls financed by an outside power (implying the
United States). These allegations have been refuted by the
military regime, which has not abandoned the nuclear pro-
gram. Ho$,ever, Bhutto's supporters continue to believe the
U.S. involvement was a major factor in Bhutto's downfall
and his execution.s s Bhutto's and his supporters' beliefs
aside, Bhutto caused disaffection in the military. Domesti-
cally, the military elites felt status deprivation and threats to
their autonomy; externally an activist foreign policy, identi
fication with Third World, the Muslim connection and the
nuclear option increased military's desire to intervene rather
than accept civilian supremacy.

Bhutto's plan to establish civilian control over the
military by appeasing Pakistan's defence needs did not lead
to acceptance of civilian supremacy: his tactics to control
the military by imposing constitutional constraints, change of
the command structure, and creation of the FSF also caused
commotion i.mong the military elites.

In dealing with the military Bhutto,s strategy was to
avert the prospects of a military coup. In a post-military-
hegemonic political system the civilian successors can have
a lingering fear of a possible military intervention. Given the
history of military's hegemony in Pakistan, Bhutto had a
reason to be concerned about the prospects of a coup parti-
cularlv after 1973 abortive attempt. I have discussed various
policy choicesthat Bhutto employed to restrict thepolitical role
of the army. Bhutto found it difficult to develop consensus
among other political parties in restricting the role of military
in politics. The FSF and its tses became a major source of
conflict between the PPP regime and opposition parties.
The army also did not like the FSF. On the other hand
Bhutto sought the subordination of military to civilian
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control without sufficiently organising the .?PP.

Bhutto's excessive zeal in isolating ;he military from
politics proved to be his most serious error His strategies and
tactics conveved the impression that, mor) than just civilian
control of the military, he wanted to establish personal
hegemony.
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