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INTRODUCTION

This book is a compilation of articles. Each article has
a specific 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
concern 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
turn, the political system influences its formulation, develop-
ment, and implementation.

The first article ‘‘Pakistan Studies: Is it a discipline’?,
Evaluating a education policy choice is a further expansion
development of an article presented at the workshop on
Pakistan Studies, organized by the National Institute of
Pakistan Studies, Quaid-i-Azam University, Islamabad, held
on June 26-27, 1989. The paper explains how Pakistan
Studies was introduced as a discipline. Tracing the evolution,
development and inadequacies of the discipline, it provides
a conceptual framework of Pakistan Studies. The 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
perspective, by utilizing insights from all the relevant dis-
ciplines.



The second article, “Political System of Pakistan 1947-
1989: A Brief Analysis”, is an exercise ir model-building. It
provides conceptual and theoretical unde rspinnings of crisis
and change in the development of Pakistan’s political system.
This is an update or an earlier article, “Political System of
Pakistan 1947-1977: A Brief Analysis’’, Published in Pakistan
Journal of Social Sicneces, Vol. X, No, 1 & 2, Jan-July,
December 1984. The article provides a brief overview and
analysis of the dynamics of structural change and patterns
of the ruling coalitions, It identifies four mechanisms of the
making of ruling ccalitions and the dynamics of structural
change, i.e. selective co-option, containmert, collateralization,
and changes in international environment znd performance of
economic policies. Each regime change it followed by not
only change in the public policy makirg but also in the

' ruling coalition, which in turn, effect the nature and direc-

tion of the political system.

The third article, ‘‘Politics of Islamization: The Ideologi-
cal Debate on Pakistan’s Political System’®, published in
Asian Profile, Vol. 15, No. 5, October 1987, revolves around
one central issue i.e., what should be the -ole of Islam in the
political system of Pakistan? It analyz:s the ideological
debate by facussing on the three types of f participants; the
traditionalists, the neo-traditionalists and the modernists.
It identifies the degree to which various regimes in Pakistan
have exercised Islamization as a public policy choice and how
it has affected the political system.

The fourth article, ‘‘Bureaucracy, Military 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 during
this period can be better understood 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-empt political parties from the political process,
thereby obfuscating the development of party system during
this period.

The fifth article, “Public Policy, Financial Industrial

Groups and Development of Economic Institutions in Pakis-
tan: The Experience of the Sixties’’., published in Public
Administration Review, Vol. xxvi, No. 2, July-December,
1988, focusses on the role of public policy making during the
era of President Mohammad Ayub Khan. It is argued that
under Ayub a policy choice was made to develop economic
institutions. These institutions have continued to persist and
explain the process of economic development or lack of it.
These economic institutions did have an impact on the
|pmlitical process and facilitated the transformation of trader-
jmerchants 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,

The sixth article, “‘Public Policy and Reform in Pakis-
tan”” 1971-77: An Analysis of Zulifkar Ali Bhutto’s Socio-
Economic Policies’ published in Journal of South Asian and
Middle Eastern Studies, Vol. X1, No. 3, Spring 1988., develops
insights as to how public policy was formulated under
Bhutto. It treats Bhutto as a reformist leader, identifies and
analyzes his socio-economic reformist policies, and argues as
to how they were formulated and why these policies could

' not be implemented in their totality?

The seventh article, “Patterns of Civil-Military Relations
in Pakistan: An Appraisal of Bhutto Period”., published in
the Proceedings of the Nineth International Symposium on



Asian Studies, 1987., focusses in detail on the patterns of
civil-military relations. It analyzes what kind of policy
choices were exercised by Bhutto regime in 1970s to re-
define its relationship with the military? What impact it had
on the nature of civil-military relations? Fhutto’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 to build a relation-
ship between public policy and the poitical system of
Pakistan.



Pakistan Studies
Evaluating an Education
Policy Choice

Since 1978 Pakistan Studies has been a compulsory
subject at the high school and college level. While Quaid-i-
Azam University 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 are
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 Igbal 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 substitute for Pakistan his-
tory or at best its equivalent. Sometimes 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

I
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the discipline of History or substitute it for ideology of Pakis-
tan. It must be underscored that both history and ideology
are integral. components of Pakistan Studies but not its
equivalents. Then what is Pakistan Studies? How is it different
or similar to other conventional disciplines? Here my effort
will be to provide a conceptual basis of Pakistan Studies as a
discipline and also briefly comment on how Pakistan Studies
is being tought at various levels in the country.

The confusion regarding the nature, direction and
orientation of Pakistan Studies in terms of a study pro-
gramme and a discipline in search of some methodology is
visible in a recently published Report of the National Institute
of Pakistan Studies, Islamabad (N.L.P.S. Report). The Report
finds area study approach towards Pakistan Studies as inade-
quate, propagandist and designed to serve the interests of
sponsoring agencies.' Identifying the inadequacies of area
studies, the authors point out “inter-disciplinary feuds’ and
argue that inter-disciplinary integration leading to a new
“discipline is a rarity”. Deducing from the same misplaced
logic, “in case of Pakistan Studies’’, the authors emphatically
assert that, “a true integration resulting in the emergence of a
new discipline is still a remote possibility’”?. Thereby they
reject area study approach and propose to Islamize Pakistan
Studies. This adds to the confusion ratker than clarity on the
functioning and evolution of the discipline. The authors
propose a ‘methodology’ for Pakistan Studies based on what
they call “Quranic view of man”. According to the authors,

the Quranic view neither overem shasises the complete
autonomy of man, nor does it secrifice the dignity of
man. It strikes a healthy balance whereby man is seen as
autonomous in decisions/choices but then he will have
to bear the consequences of those choices. The other
level of justification may be called existential levels i.e.
there exist in Pakistan certain conditions which strongly
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point to the feasibility of this methodology”

Through this ‘Quranic view’ methodology, the authors seem
to be suggesting that the study of Pakistan, be based on the
moral principles 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 of 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 .*

Through what method does one determine and clarify
“moral responsibility”, “motives of decision makers’’, and
“deviations from the Sharia™ is not clear.

Quranic view, would probably be more beneficial for Islamic
Studies, 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 over streaching
the role of Sharia in formulating a case for Pakistan Studies.
At the same time they find it difficult to draw a distinction
or develop relationship between Sharia laws and social
science theories and methodology. Its not merely a question
of showing preference for ‘positivist’ or a ‘interpretative’
dimensions of social 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 appears to be in Islamizing Pakistan 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 this direction®. However, the need is to synthe-
size the knowledge, theory and method; from various social
science disciplines, so that one may better appreciate and
understand the problems of contemporary Pakistan. It is only
by developing such a perspective that one can possibly con-
ceive of developing policy choices and alternatives for the
decision makers,

The authors seem to misunderstend and misinterpret
the spirit of ‘area studies’. The area study approach or inter-
disciplinary perspective does not seek 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 be to explain how ‘area
studies’ and Pakistan studies programmes have evolved and
grown,

In the post-World War - . . phase, arza 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 makers, so that while developing policy
options towards the newly emerging countries, their decision
makers (i.e. U.S., Soviet, European etc.) could protect, pro-
ject and advocate their national interests. In the U.S. Univer-
sities area programmes acquired a prestigious position, as in
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1958, American Government passed the National Defence
Education Act (N.D.E.A.). Through NDEA from 1958-73
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
programme. Massive investments by American Universities in
the Area Programmes did influence the academic world in
Britain and Europe. In 1959, the British University Grants
Committee had to reorient its policies and prioritries by fo-
cussing on Area Study Programme. Presently, in Europe,
quite a few Universities have Area Programmes. 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 Programmes
are being run, but Pakistan does not figure out prominently
in more than seven to eight universities. Thus by and large in
the American and Western Universities Pakistan has remained
understudied and ignored. This necessitates that howsoever
late, we must have Pakistan Studies Programme.

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 Programme
was also initiated, At J.N. U. Pakistan Study Center offers:
M. Phil and Ph. D. degrees. Presently, they have about nine
students in their M. Phil programme and three to four stu-
dents are enrolled in the Ph. D. programme.®
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The Pakistan Studies programme should serve as a
laboratory on the issues and problems confronting Pakistan.
A systematic scientific and objective analysis is desired, not a
rehtorical advocacy of a particular point of view. The effort
should be to explore and identify the source of tension and
to suggest alternatives to keep the fabric of the nation and
state unified. Presently, there exists some ambiguity about
the nature, working, and scope of Pakistzn studies programmes.
Three reasons can be pointed out:

(a) The Pakistan Studies Programme was enuciated
without any clear objectives and guiding priciples,
(i. e. a conceptual framework was not there).

(b) 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 multi-disciplinary study of an
area.

In terms of a discipline Pakistan Studies calls for a
merger of social science disciplines witt a nucleus on Pakistan.
Founded at Quaid-i-Azam University, Pakistan Studies was
conceived and designed to grow along 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
particular area — a picture of the zrea in its entirety. No
single discipline can perform this task satisfactorily. It is
only through a cross-disciplinary epproach and an area
perspective 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 rigid compartmentalization of disciplines which
characterizes the Pakistan research environment is a severe
constraint. Cross-disciplinary communication and exchange of
ideas 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 inter-disciplinary perspectives. 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
least the following aspects:-

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

To understand the political system 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 sentiment. An in-
terpretive history rather than the descriptive history
should be the guiding priciple. We need to concen-
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trate upon the social, economic and political aspects
of History and its development, particularly with
reference to the regions that constitute Pakistan.

(3) Economic relations among its various social groups
and regional/geographic components: :

An understanding of economic resources, their dis-
tribution among groups and regions is vital for the
study of society. Disparities in economic resources
can cause social cleavages in the nation and may
rupture the very fabric of the state. Issues con-
fronting Pakistan’s economy may ke analyzed in
relationship to social groups and regional units.
Economic development policies must aim to re-
move regional disparties.

(4) Physical configuration and contiguity:

Geographical forces can be a determining factor in
the evolution, growth and development of a state.
Geographically contigous area tends to be cohesive,
however, regional variation requices a serious
study. 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 as manifestation of interaction of langu-
ages, religious thought, ideals and values of the
society:

Culture of Pakistan with Islam as its essential com-
ponent is understandable. Yet, there appears to be
little effort at locating and treating the influences
of Islam on our society. A basic orieatation in that
direction has been given by thinkers like Jamalud-
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(6)

(7)

din Afghani and Allama Mohammad Igbal. 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 others who spread their message in in-
digenous languages. The study of regional langu-
ages and culture alongwith the national language
needs to be encouraged.

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 groups, 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-emphasized,
however systematic studies identifying and ex-
plaining the strategic importance of Pakistan have
yet to be made.

A dispassionate, analytical, objective and empirical
study of inter-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 state, society and economy and help us to
acquire a comprehensive knowledge of it. Indeed over the
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past few decades the study and research 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 begins. The direction is
clearly from mastery in a single discipline to a synthesis of
various disciplines in studying a particular area.

The cross disciplinary and area studies approach in
social sciences is particularly importaat for countries like
ours which, in fact, are old societies undergoing changes of
multi-dimensional nature under the impact of modernisation
processes. The scholar observing these 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 also struggling to retain
their cultural identity? Tradition, modernity and technologi-
cal infusion is producing strains and contradictory processes
in these societies. A complex and multi-directional transfor-
mation of societal values and group behaviour is taking place.
To say the least, a single discipline expert 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 study programme pattern,
synthesizing area and discipline knowledge. 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 but Pakistan that serves
as a prism for various disciplines. Students obtaining M, A,
Degree 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 QQuaid-i-Azam Univer-
sity was initiated. The course programme exposed students to
such diverse but integrated aspects of studies: the historical
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origins of our nation: the political system of Pakistan: the
interaction and role of regional languages in identifying
cultural similarities in evolving national culture, the relation-
ship between economic development and technological
advancement and its impact on our economy; understanding
of folk-urban continnam; life style; customs and behaviour
of our people; the role and significance of Islam in regulating
our social behaviour, values and thought processes; the dy-
namics of geo-strategic considerations in the broad frame-
work of Sout Asia.

Since it is a new and non-conventional programme of
study in its content and spirit, it is also confronted with the
problem of recognition as a discipline. Recognition has not
been fronthcoming from among the other social science
disciplines in the country nor from the govemmental agencies.
In fact, the emergence, growth and development of Pakistan
Studies has brought to surface a quite but fundamental
struggle between conventional disciplines, particularly
history, and Pakistan Studies which is likely to affect the self-
identification of aspiring scholars. One way to make this
struggle healthy and competitive would be if the hard core
social scientists in the country i.e. Economists, Sociologists,
Anthropologists, and Political Scientists take active interest
in Pakistan Studies as a discipline and a programme. It is
regrettable that, so far the attitude of hard core social scien-
tists towards Pakistan Studies has been that of benin neglect
or at best that of an ambivalence. These social scientists need
to recognize that Pakistan Studies has come to stay as a pro-
gramme and a discipline and that they can make an imporant
contribution in determining the future direction and scope of
the discipline. Pakistan Studies needs and must benefit from
the theories, methods and rigorous analysis of social sciences.
Pakistan studies as an ared programme Can bridge the gap
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between the generalities of theory building and particularities
of individual case studies — the debate that keeps social
sciences divided into two groups.

Students obtaining Master’s degree in Pakistan Studies
from Quaid-i-Azam University have proved their mettle under
extremely difficult conditions. They have suffered from the
problem of identity, self doubt, even inferiority complex
because Pakistan Studies is a non-conventional discipline and
has not been given due recognition which is given to other
disciplines. And yet, in spite of all, they have done extremely
well with whatever recognition they got. According to esti-
mates based on departmental record, coniroller of examina-
tion’s office and my informal contacts with the sizeable
number of former students, between 1973-83, about 160
students with a male-female ratio of almost 50:50 have
obtained Master’s degree in Pakistan Studies from Quaid-i-
Azam University. Out of these about 35 have made it into
the Civil Services of Pakistan, another 30-35 are working as
School/College teachers of Pakistan Studies. Still another 30-
35 have joined Banks, Ministry of Education, Army Educa-
tion Corps. About 5560 could not be identified. Only about
7-10% female students are gainfully emploved in Civil Servi-
ces and educational institutions. The fate of the rest is not
known. (For post 1983 progress of studenis see the N.LP.S.
report),

Now with the mushrooming of Pakistan Studies pro-
gramme at various universities of the country, it is imperative
that conceptual parameters are defined and disciplinary re-
cognition is attained. If the degree in Pakis:an Studies has to
become a marketable commodity it must be distinctively
different from the traditional disciplines and should at least be
competitive if not superior to the traditional disciplines. This
* would imply reinforcing the “area-study” soirit and content
of Pakistan Studies programme.
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To achieve 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
nationstate, 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 encouraging
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
issue 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 others) why adverserial relationship
prevail between the country’s policy makers and the acade-
mic community is that policy makers find 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 for that we must probe into the concrete realities.
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Secondly, it means that we must learn from the experiences
of other states in the world - anything foreign (in term of
research tools ie. theories, concepts, methods etc.) that is
good should be absorbed as our nourishment, to serve our
needs.

Pakistan studies is not merely a plea for inter-discipli-
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 concepts, build theories and
models that at micro level are specific to the objective,
conditions and concrete realities of Pakistan’s society, polity
and economy, and are general enouzh to facilitate our
understanding of developing countries at the macro-level.

Finally, Pakistan Studies as a programme and discipline
must not be history-centric—as Pakistan lies in future and not
in the past. This is not to suggest that past and history are
irrelevant to understand the concrete realities of contempo-
rary Pakistan. The problem with history in Pakistan is that it
is obssessed with documentation and description of events or
personalities. No attention is paid to explain or analyze the
social forces that generated a particular event or brought the
crises and change in the socio-economic 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 be studied to analyze
and understand the pressent. However, we must not be
overburdéned with history. It is the ccntemporary 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
understand historical objectivity and prepare Pakistani
society for the twenty first century. How we respond today
will, in fact, determine the future of Pakistan. Pakistan
Studies programme as outlined above will not only afford
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researchers 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 Matric 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
repetition in Pakistan Studies curriculum (See table). Con-
sequently, the students not only find the programme re-
petitive and uniteresting, but in recent years appear to have
developed an aversion for the programme® They take it as an
unnecessary burden being repeated over and over. Pakistan
Studies as a compulsory subject is treated as a discipline that
has no relevance with the degrees they seek in Science and
Humanities. A study of the course content at various levels
reveals that it is not interdisciplinary perspective, modern and
scientific education that is being encouraged. Eversince the
subject was made compulsory, the effort has been to ‘Islamize’
the books on Pakistan. Pervez Hoodbhoy, commenting on
the content 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 secular knowledge are held in deep sus-
picion”'?.
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Similarly in another interesting study, Aftab Kazi''
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
preseribed at the intermediate level.! > He has noted that the
language and expression used for defining “ideclogy 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
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on this aspect of studies about Pakistan, ‘Dawn’ has recently
editarialized as follows:

We also tend to be biased and selective in compiling
facts and in assessing the work of 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 ard in this there is no
chosing between pleasant facts and the unsavoury
truths, between moments of glory and those of utter
defection. Both form an integral part of the total
reality of life of a nation. Unless there is full acceptance
of both a spirit of historical objectivity 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 cf 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 source material about
Pakistan!®,

Its about time that we seriously review the curriculum
content of Pakistan Studies from Matric zo B,A. level, remove
factual errors, see history in proper context and make the
syllabi objective and rational. Simultancously there is need
to review whether Pakistan Studies should be continued as a
compulsory subject or be made optional. It appears that by
making Pakistan Studies as a compulsory subject, its the
stero-type image that has been reinforced (i.e. Pakistan
movement, Pakistan ideology, History of Pakistan etc.).
This has undermined the autonomous growth of the discip-
line. Nothing innovative or interesting is associated with
Pakistan Studies. As an optional subject only those students
will opt for it who are curious or are serious about Pakistan
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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.
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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,
“there are components that are related with some durability
over time. Durability implies that the components are orga-
nized or structured predicting 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’’.! In this context “durability” of ‘structures”,
“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
dynamics of Pakistan’s political system (1947-89). The model
suggests that changes in the international environment and
performance of government generate systemic crisis which
lead to structural change.? The model identifies four phases
of crisis and change:(i) the antecedent system; (ii) environ-
mental performance changes; (iii) coalition formation and

22
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crisis resolution; and (iv) developmertal linkage and the
resultant system (see Diagram 1). Systemic crisis and structu-
ral change implies, according to Flanagan, “a fundamental
change in regime that alters the institutional balance among
the power contenders”. These ‘“‘power contenders’ are not
mere ‘“‘personalities’ but are rooted in certain institutions or
structures. “Thus the attack on the incumbant that accom-
panies a systemic crisis is not simply an attack on personali-
ties that can be settled through a routize turn over process.
The issues go to the heart of the institutionalized criteria for
allocating authroity and rewards and cannot be resolved in
favour of the challengers without some fundamental changes
in the political structure, that is in the structure and process
of recuritment and decision making’” .

This pattern of systemic crisis and structural change
appears to be the dominant characteristic of Pakistan’s
political system. What are the dynamics of systemic crisis?
How these are resolved? How ruling coalitions are formed?
And what kind of structural changes are introduced? These
questions shall be analyzed to explain the dynamics of
Pakistan’s political system.

The structural components of Pakistan’s political system
can be identified as military, bureaucracy, industrial-mer-
chant classes, political elites, and religious elites. These are
relatively “structured’” components. Out of these military,
bureaucracy and industrial-merchant classes are structual
components with greater “durability’’. Hence these compo-
nents have propenisty to dominate the other components
and the system, and a tendency to impede the growth of
other relatively weak components. Whereas weak compo-
nents remain weak or decay, these components acquire
greater strength over a period of time. In some respects these
three components i.e. military, bureaucracy, and merchant-
industrial classes are the parameters of 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 classes, 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 194789, 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-
ly altering structural balance, reinforcement of the ruling
coalition, rather than developlnﬁ?j ‘¢édnsensus on the nature
of the system was sought. In theﬁbseqceufl si;ruci;l.u'all ba
lance, the system continues to have a latent tendency towards
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systemic crisis.

Ruling Coalition and Dynamics of Structural
Change 1947-58:

Pakistan achieved independence in 1947 and inherited
the Birtish institutions of government. In the Colonial pattern
of government bureaucracy and military with sparing use of
judiciary were the dominant institutions. Consequently at the
time of independence these institutions had greater durability
as compared to other institutions. Though political elites who
led the nationalist movement had high mobilization capacity
they inherited weak or almost non-existent political institu-
tions. So they suffered from low governance capability. Their
immediate problem was to create an institutional balance.
The Founders of course showed prefe-ence for adopting the
Westminister parliamentary democracy model.

The early phase of Pakistan’s politics, 194758, reflected
the transitory nature of transformation from Colonialism to
Independence. Political elites who had social origins in the
landed aristocracy and legal professions acquired the reigns
of the government. In the absence of political institutions
they fell on bureaucracy. It must be understood in relative
terms. The bureaucracy although small in size had more
experience and tradition of government as compared to the
political parties or political elites. This marked the beginning
of a two component interaction and clomination of the poli-
tical system. Political elites instead of developing political
parties revealed tendency to formulate a ruling coalition with
the help of bureaucracy. This can be readily attributed to
two factors. I) In the final stages of Pakistan’s movement
(1940-47) Muslim merchant classes (who later became
merchant-industrial classes) from Bombay and Gujrat, (now
part of India) provided initial finance for the Pakistan move-
ment and also migrated to Pakistan.® 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 protect the interests of these classes. The first -
rindustrial policy announced in January 1948, encouraged ‘the
growth of private capitalist industry.® It placed only Defence
production, Hydro-electricity-Power and Irrigation and Com-
munications under public sector.II) In the wake of indepen-
dence and partition of India, about 6-8 million Muslims
migrated to Pakistan. Though these migrants were dispeiced
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 environ-
ment and changes in the performance 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, US.-
Pakistan mutual security treaty brought military to lime-
light 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
encouraged to develop textile and other related consumer
industries.® The Korean boom marked the beginning of
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industrial growth in Pakistan.

These developments also increasec the interaction bet-
ween bureaucracy and merchant-industrial classes,and brought
to surface military as an important aspirant for ruling coali-
tion, Political elites involved in their in-‘ights and confronted
with a challenge from the religious elites revealed weakness to
hold the coalition together. The religious elites challenged the
legitimacy of the ruling coalition. They contended that in an
Islamic Polity westernized elites coulc not be allowed to
govern. They demanded the enforcemen: of Islamic laws.

One of their major demand was to declare Ahmedia’s
(Ahmedia’s are a religious sect in Pakistan who did not be-
lieve in the finality of Prophethood) a minority.” The result-
ing crisis of governmental performance forced the political
elites to enforce Martial Law in certain cities of Pakistan,
Religious elites showed tremendous capacity to mobilize
masses on religious issues, leading to polarization, generation
of systemic crisis and formulation of a new ruling coalition.
This agitation gave military its first visioility in the political
processes of the country. Growing internal crisis and chang-
ing international environment marked the ascendency of
military in the political system of Pakistan. A series of
treaties (May 1954 U.S. -Pakistan Mutual Aid, September
1954 membership of SEATO, September 1955, membership
of CENTO) reinforced the position of military.® These
changes in the international environment and changes in the
governmental performance introduced military as a com-
ponent with some durability in the polisical 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 classes collaboration expanded, the relevance
of political elites to the system became minimal.

The decay of political elites was expected. Systemic
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crisis were imminent despite initial growth Pakistan was
moving towards increased ethnic conflict between Punjabi
and Bengali political elites. In West Pakistan Muslim League’s
strategy 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 their
differences on socio-political issues confronting the country.
The adversarial relations among the dominant 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 domi-
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 eagerness
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.



30 Political System ¢ f Pakistan and Public Policy

These mechanism became a standard procedure of coalition
formation and structural alternation in the political system of
Pakistan and have been used by successive regimes to formu-
late a ruling coalition. These mechanisms were: (i) Selective
Co-option; (ii) Collaterlization; (iii) Containment (iv) Eco-
nomic Policies and Changes in Internatio nal Environment.

(1) Selective Co-option:

To evolve a favourable institutional power base, the
Martial Law regime slashed the role cf political elites. In
1959 the Elective Bodies (Disqualification) Order (EBDO)
was enforced. This affected about 6,000 politicians of various
size and shades. Nearly 40% of the big .andlords were affec-
ted. The ordinance debarred these politicians from holding
any elective office till December 1966.” By this slash those
political elites who resisted military domination were elimi-
nated. With this slash the regime took measures to co-opt
relatively conservative big landlords and middle farmers.
This selective co-option policy brought eclipse of political
elites who had participated in the Pakistan movement. In-
stead the new coalition inducted those conservative political
elites who were consistent in showing loyalty towards the
government. Since the Birtish times these political elites were
socialized in subordination to the «dministrative rulers.
Whereas the military co-opted the conservative political elites
for the ruling coalition, it also attemptad to' project a refor-
mist image. In 1959 land reforms were announced. These
reforms introduced the notion of land ceiling fixation in the
agrarian structure of Pakistan. Ownership of ceiling was fixed
at 500 acres for irrigated lands and 1,000 for the non-irriga-
ted lands.'® These reforms were more of a rule legitimizing
mechanism rather than a genuine refo:m effort. Besides to
induct the military in the agrarian structure, a scheme of
granting land to the officers of the military was initiated.
Through these measures the Martial Law regime not only
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legitimized its rule but also altered the structural balance
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 corruption
and inefficiency. As many as 1,662 Civil Servants belonging
to central and provincial services were removed.!! With these
‘corrective’ 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 de-politicising 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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political parties and political activities. It was argued that
political parties had brought the courtry oa the brink of
disintegration, hence the military intervention to rejunivate
the system. In this prespective all politcal activity was con-
sidered anti-state and had to be contained.

(4) Economic Policies and Changes in
International Environment:

The Martial Law regime devised an industrial and com-
mercial policy to formulate coalition with the new industrial
commercial 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 de-emphasized deficit bud-
geting and brought a relative budgetary equilibrium. It could
afford to do so because by identifying itself with the United
States in Asian international sub-system it was able to pro-
cure foreign aid. Assured of capital inflow, the regime in-
creased credit facility to the private seztor. During 1959-62
the aggregate increase in commercial credit exceeded by over
60% as compared to the total expansion of commercial credit
during 1949-59. The regime introduced another commercial
policy to change the structure of merchant-industrial classes.
It was called Bonus Voucher Scheme (BVS)' The scheme
allowed exporters to receive vouchers priced at a certain
proportion of the value of goods and commodities they sold
abroad. These 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 import goods and com-
modities on the “bonus list””. Apparertly the BVS scheme
was to promote export, “in actual practice it became a highly
effcient tool for distributing economc benefits from one
class of people to another”.'? Thus by introducing control
mechanisms in the supply side of economics the regime
inducted new industrial-commercial classes in the ruling
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coalition, and redefined the basis of relationship witk
established merchant-industrial classes.

As has been discussed above, during 195862, the Mar-
tial Law regime by pursing a strategy of selective co-option,
collateralization, containment and policies of economic de-
velopment resolved the systemic crisis and formulated a new
ruling coalition. 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 system. In
the process it changed the component relationships, laid the
foundations of a relatively broad based coalition, in which
military dominated bureaucracy collateralized, political
elites, established merchnt-industrial classes, middle farmers
and new commercial-industrial classes accepted sub-ordinate
role. This reflected a significant coalitional and structural
change compared to 1951-58 period, during which political
elites or individual politicians had dominated the political
system, in collaboration with a relatively small segment of
bureaucracy and merchant-industrial class.

The ruling coalition confident of its durability and
relative success of its policies of economic development, by
mid sixties conceeded limited political participation. 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.'?
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-
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creased the rate of social mobilization. But the rate of
political institutional development remained low. This
generated crisis of particpation.'*

Thus by mid sixties changes in the performance of
government and changes in the international environment
made systemic crisis imminent. In 1965 Presidential elections
were held, on the basis of 1959 Besic Democracies Act.
80,000 Basic Democrates were to elect the President. Politi-
cal elites, religous elites and other disaffected groups formed
a loose opposition coalition (called Combined Cpposition
Party).!® This coalition floated Miss; Fatima Jinnah (the
sister of the Founder of Pakistan) as their candiate against
the incumbant President 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 was demanded. Besides
the middle classes, intelligensia and urban labour got mobili-
zed against the quasi-authoritorian rature of the regime,
Secondly, the change in external environment was caused by
war with India in September 1965. The masses were further
mobilized as a consequence of thisdevelopment. The systemic
crisis became imminent, the ruling coalition began to disinte-
grate under the mounting pressure of ¢gitations and demons-
trations. The crisis became diffult to resolve, once in Decem-
ber 1966 the EBDO period came to an end. By late sixties,
the students, intelligentsia, middle classes, political elites and
other disaffected groups were in open revolt against the
regime. The return to systemic crisis i1 1969 reinforced the
assumption that economic developmsant without political
participation could lead to political instability. In March
1969 General Ayub Khan abdicated power 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 zct of “‘vested interests
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to forestall a revolution”, 1%

Ruling Coalition and Dynamics of
Structural Change 1969-71:

The second 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’s 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 co-option 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
Martial Law regulations”.!” 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 ecrisis of 71 ruputured the political system
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of Pakistan. The fundamental question confronting the new
regime was how to rejuvinate the system? The relationships
among the coalitional and structural components were
disintegrated. Thus in the post 1971 Pekistan a regime was
confronted not only with replacing another regime or formu-
lating a new ruling coalition, but to reconstitute the entire
political system.!® The only structures with some durability
were military and bureaucracy. But as has been indicated, the
systemic crisis considerably undermined their ligitimacy. Po-
litical elites and political institutions had 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 country in these words:
“Many Pakistanis especially those moving into positions of
responsibility in government and business, are not sure of the
idea of Pakistan and its future as were their fathers and older
brothers; disilusionment, uncertainity, cynicism and pessi-
mism, all appropriately describe the intellectual climate of
the country in early 19727 °

Ruling Coalition and Dynamics of
Structural Change 1971-77:

It was under such an environment that Z.A. Bhutto
(1971-77) 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 organization, representing interests of feudals,
middle class,intellegentsia, students, and labour. It had sym-
pathizers in the military and bureaucracy.?® However politi-
cal elites who dominated the decision making had social
origins in the feudal and urban middle class.

The civilian regime under Bhutto operated at two levels.
In the global context, it diluted Pakistan’s identification with
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the United States in the Asian International Sub-system and
showed solidarity with the Muslim countries and the Third
World. Quite contrary to Ayub regime, it revealed eagerness
to encourage socailist pattern of economic development. At
the internal level, it ventured to evolve a new coalition (com-
prising of a segment of feudals, urban-middle: classes 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
strucutres.

Selective Co-option:

Like the previous regimes, the new regime also adopted
similar coalitional mechanisms. It adopted a policy of slective
co-option 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 political structures of the political system. To legiti-
mize its rule and keep its broad support bases together, the
regime announced land reforms, fixing ceiling of 300 acres on
non-irrigated land and 150 acres on the irrigated lands.?!
These reforms had an immediate psychological impact. It
gave rural masses a new confidence, However a segment of
landed aristocracy (particularly in the relatively backward
provinces, Baluchistan and NWFP) resisted these reforms and
it also led to to tenantlandlord 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
svstem. All the major political parties of the country partici-
pated in the constitution making process with PPP-NAP-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, 1973 and was put into effect on
14th August 1973. Bhutto’s approach fowards constitution
making was considerably influenced by his concern to colla-
teralize the military and bureaucracy.. He desired to ensure
| personal and civilian supremacy over these two durable com-
ponents of the country’s political system.

Bhutto’s strategy was to confine the role of military to
defence and security measures. The 173 constitution dec-
lared theat 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 s0”.?? 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.

Collateralization:

Like the Martial Law regime (1958-69) the civilian
regime also adopted corrective mechanisms to collateralize
the relationship with military and bureaucracy. The Generals
were purged, the command structure of the military was
reorganized and to ensure that the military remained sub-
ordinate to the political elites a clause was incorporated in
the Constitution, which treated overtlrow of a civilian go-
vernment an act of treason. Besides a para-military force,
Federal Security Force (FSF) was also created and placed
under the direct command of the prime minister.?* Thus in
the coalitional and structural relationships the military was
to" have sub-ordinate 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 removal military
and bureaucracy were collateralized, their power base was
contained, but still these were the most durable structures.
So to perform the functions of governance 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.

Containment:

The civilian regime made efforts to co-opt the religious
elites into the ruling coalition. However this coalitional re-
lationship was relatively short-lived, 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.
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Economic Policies and Changes in the
International Environment:

During 1971-77, economic policies of the ruling coali-
tion and changes in the international envornment largely
changed the complexion of relationships among the structu-
ral components. Changes in the interrational environment

conditioned the economic policies of the regime.

One of the major constraints was the foreign debt
situation of the country. The regime made a major compro-
mise with International Monetary Fund (IMF). To obtain
debt relief, it agreed to devalue rupee by 13% and lift import
restrictions from about 300 commocdities.>* This caused
inflation, and accelerated monetization. The second major >
concern for the regime was to convice the international com-
munity particularly America’s and Europe that Pakistan has
a “responsible and responsive leadership™.?® Thirdly, the
reality of changed geo-political environment 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. Fourthly, the regime had to
combat the burden of defeat in a wer, and recognize the
reality of Bangladesh, and normalize relations with India.

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 growth
but by its “socialist” rehetoric discouraged capitalist entre-
preneurship. It emphasized public sector in its development
strategy. The regime undercut the power base of industrial-
merchant classes by nationalizing large scale industries;
shipping, cement, vegetable oil companies etc. It also nationa-
lized banks and insurance companies.?® This nationalization
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policy had multiple effects on coalitional and structural
components. The capitalist-industrial classes became shy of
investment and flight 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 co-opt new social classes
and reinforce the ruling coalition. Banking system was
extended into rural areas, middle class farmers and peasants
were 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
was further disrupted by encouraging ‘labour export’ to the
Middle East. As large number of artistains who performed
services in the rural structure moved to Middle East and the
rural structure began to loosen up. During 1972-77 there
were about 33,000 Pakistani workers in Saudi-Arabia, (vary-
ing in terms of occupation from doctors and engineers to
masons and carpenters), about 12,000 in Libya, Dubai and
5,000 in Abu Dhabi, Jordan, Bahrain and Iran.?’ According
to unofficial estimates Middle Eastern countries had a labour
force of almost one million Pakistanis. The remittences from
these workers increased from 508.8 million rupees in 1971-
79 to 5500 million rupees in 1976-77.2% By the end of the
decade the figure rose to 17 billion rupees.’’ The remitten-
ces though a major source of foreign exchange for the govern-
ment led to exapnsion of monetization in the economy. In
the rural areas monetization andinflux of foreign gadgets
brought back by the labour force distrupted the traditional
patron-lient relationship and intensified the social tensions
in the rural structure. In the rural structure this transfor-
mation was obviously resented by the landed aristorcracy,
who despite coalition with regime remained skeptical about
its intensions. Thus economic changes led to loosening up of
rural structure, and the situation in this sector became



42 Polirical Systen: of Pakistan and Public Policy

potentially explosive,

Nationalization of industries reinforced rather than
curtailed the role and power of bureaucracy as ‘sas intended
by the regime. Besides with unenthusiastic merchant-indus-
trial classes, the industrial growth and oroduction stagnated.
During 1973-74 to 1977-78, whereas investment in large
scale public sector rose from 332.3 million 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.’® The investment in private
sector was proportionately much lower compared to previous
regime (195869). Industrial-merchant classes were intensly
inimical to the regime. Through nationalization the regime
attempted to alter the institutional pcwer balances, reduce
social in-equality and improve the conditions of relatively
disadvantaged groups. But it could not generate capital or
industrial production and indeed went on to earn the hostili-
ty of industrial-merchant classes.

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

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 major buyers. Out of
Pakistan’s total exports, about one uarter went to the
Muslim countries. Dependence on the Muslims countries
increased.*? The regime in Pakistan identified itself with
Muslim countries in the international system.
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In January 1377, as Bhutto announced elections the
mercahant-indusirial groups, a segment of the landed aristo-
cracy, the tradg--merchant classes and religious elites who
were affacted by the regime’s socio-economic policies, for-
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-
loge Bhutto from power. Shocked at the election results the
PNA proceeded to launch a protest movement against the
“election fraud” of the PPP. In the wake of allegation of
rigging and its denial by the PPP regime, the PNA intensified
politics of protest and confrontation. The latent systemic
crisis re-emerged the ruling coalition crumbled and Pakistan’s
political system came back full circle.??

Ruling Coalition and Dynamics
of Structural Change 1977-85:

The military under General Zia - ul - Haq, Chief of the
Army Staff, did not intervene when the political confron-
tation between the ruling PPP and the PNA opposition had
reached its peak during March-May 19717. Strangely enough,
it intervened at a time when political negotiations between
the two had created a hope for political settlement. Just two
days before the 5th July 1977 coup, an accord between the
PPP and PNA had been reached. Bhutto had virtually con-
ceeded to all the principal demands of the opposition, most
importantly of holding a fresh election.?*

On assuming power the military moved very cautiously
to reconstruct a new ruling coalition. In his opening speech,
after the take over Zia, basically extended two reasons for
military intervention, First, the country was on the threshold
of a civil war. Secondly, Islam had not been effectively put
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into practice in Pakistani society.?° This, he insisted, necessi-
tated military take over. Since, according to the 1973 con-
, stitution, military overthrow of a constitutional 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 steps of Zia regime was to
hold the constitution in “abeyance” and take political
leaders of the government and opposition in “protective
custody”. But to gain public confidence, Zia promised to
hold elections within 90 days.

The regime unfolded its strategy gradually and cau-
tiously. Noman Omar has divided, Zia regime’s strategy
into three phases.’® In the first phese, ie., 1977-79, the
regime’s primary aim was to ensure climination of Bhutto
and to out manouver political parties. In the second phase,
197983, it intensified coercion and ensured regime con-
solidation. In the third phase, 198%-85, under increased
political pressure from the opposition parties coalition—
Movement for Restoration of Democrzcy (MRD) the regime
allowed limited political participation. This phase of limited
political participation paved the way for a guided democracy
in 1985-88.

Like the previous civilian regime, the military under
General Zia-ul-Haq operated at two levels. In the global
context, the regime identified itself closely with the United
States, particularly after the Soviet invasion of Afghanistan
in 1979. By implication it pursued a hostile policy towards
Soviet Union. Among the Muslim countries, it showed
solidarity with conservative monarchics and regimesin the :
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
encouraged de-nationalization of some of the industries
taken by the previous regime. At the int2rnal level the regime,
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ventured to evolve a new coalition, comprising of religious
elites, particularly from Jamaat-i-Islami, feudals and Pirs,
who were opposed to the PPP, industrial groups, judiciary .
and trader-merchants in the urban areas, (see diagram II).
The regime, as indicated earlier adopted Islamization as a
policy choice to legitimize its role in Pakistani politics.

The Islamization thrust of the regime stabilized the
position of religious elites, particularly the Jamaat--Islami
and in general the traditional Ulama who controlled the
mosques and Madrasshas., According to Akmal, indeed the
regime made consistent efforts to promote ideology pro-
pounded by the Jamaat-i-Islami. In the process, the regime
not only allied itself with the Jamaat, but also made con-
sistent efforts to protect, project and advance the interests
of the political forces that represent the Jamaat in govern-
mental institutions,.?’

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 structures, v
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
least 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
400 officers between the ranks of Major and Lt. General
were involved (an insignificant number from Navy) in Martial
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law duties, Summary Military Courts and Special Military
Courts.>® Thereby the military acquired a hegemonic posi-
tion in the political system and played a pivotal role in con-
structing and consolidating the new coalition,

The coalitional mechanism adopted by the Zia regime to
resolve the systemic crisis and to introduce changes in the
coalitional structure were similar to those of the previous
regimes. However, in substance, orientation, and ideological
goals, they were diametrically opposad 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 groups as potential allies for constructing a
new ruling coalition. To entice the support of religious groups
the regime slowly and systematically developed Islamization
as a policy choice. With in Six weeks a’ter the take over the
Zia regime activated the Islamic Ideology Council to con-
vert Pakistan into a ‘“‘theoratic state’.>® Islamization was
used as an instrument to regulate social behaviour as well as
to institute changes in the legal-political 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 alcoaal) shaping country’s
economy on Islamic principles, and inculcating Islamic
values in the society and the educational system.The changes
that the regime initiated and institutec were both symbolic
(i.e. calling of prayer on the T.V., intrcducing prayer breaks
during office hours, strict observance of fast during the
month of Ramazan, public lashing for criminals etc.) and
substantive. In substantive terms the Shariah faculty (1978)
was created at Quaid-i-Azam Universty, and then subse-
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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.®! 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.*? 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 offence for the Ahmedis. 43 In 1985, the Nineth Amend-
ment was passed by the Senate and the Shariat Bill was intro-
duced.

These Islamization measures helped the religious elites
immensely. On the one hand, 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”.**

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 regime co-opted were the in-
dustrial-merchant classes and the new industrial and commer-

'
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cial classes. The regime encouraged privatization, and also
denationalized some of the industries. The public sector
which had grown in the previous regime 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 in the manufacturing
sector, fearing return of the PPP to power.*4*

The third group that the regime carefully and selectively
co-opted were a particular faction of the political elites. The
regime was skillful in cultivating that faction of political
elites who were opposed to the PPP or could be weaned away
from it. For example from Sind, the rezime was able to elicit
the support of Pir Pagaro, one of the higgest landlord 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.*®
In Punjab Ch. Zahur Elahi emerged as a strong ally of the
new regime,

Collateralization:

L The military regime adopted a three pronged strategy.
First, it sought extensive penetration of the military in
administration, industrial public sector and other para-eco-
' nomic institutions, It was no more a question of merely pro-
tecting the institutional interests of the military. It also
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 souzht to influence the
working of an independent judiciary.
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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 commanders were appointed
Zonal Martial Law Administrators, some of them were also
made governor’s of various provinces.*” 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 number of military officers were also appointed
as additional secretaries and joint secretaries in various mini-
tries. Prior to General Zia’s regime, serving military officers
in such large numbers had never been appointed on top
bureaucratic positions. Besides in corporations such as PIA,
WAPDA, PASSCO, NTRC the military officers 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 retired Army
personnel grew into a big economic conglomerate. As 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 restive
because of 1973 Administrative Reforms, 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 Reform Com-
mission under the Chairmanship of Justice Anwar-ul-Haq,
Chief Justice of Pakistan.®® The Commission recommended,
inter-alia constitutional guarantees to the services, doing



S0 Poljnical Syster: of Pukistan and Public Paiily

away with the lateral entry system, enhancing the powers of
the Deputy Commissioner, proposed merger of Tribal Agen-
cies Group (TAG) with District Management Group (DMG)
and a separate status for it. The Commission also recommen-
ded the creation of the office of the Ombudsman and re-
gularization of the local bodies elections. These recom-
mendations were accepted, although certain other recommen-
dations of the commission were ignored by the regime. From
1980 onwards the regime ensured that 10% the vacancies at
17 and 18 Grade in the Civil Services would be filled by the
military officers.’® Through such devizes the regime success-
fully collateralized bureaucracy into @ stable component of
the ruling coalition.

Between 1977-1980, gradually and systematically, Zia
regime collateralized the judiciary. Chizf Justices of the High
Courts were appointed governor’s in the provinces. After
Bhutto’s execution in April 1979, the judiciary began to
reassert as increasing number of pclitical detnus sought
justice through the courts. Besides, to protect civilian interests
the courts also began to question the legitimacy of military
courts. To counter these moves, in March 1981, General Zia
issued a Provincial Constitutional Order (PCO).5' The PCO
\,terminated the right of the judiciary to 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 formation of a Federal
Council (Majlis-e-Shoora) to be nominated by the President.
It required the judges of the Supreme, High and Federal
Shariat Courts to take new oath of cffice to uphold PCO.
By and large the judges complied. However, it restricted their
powers to issue bail before arrest. One observer has aptly
remarked:

‘The PCO effectively extinguished the important con-
stitutional role of judiciary forcing it to confine its
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attention to purely criminal and civil cases not involving
issues of political substance .*?

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 also contained. The regime made
conscious use of terror as an instrument of containment
policy. It made large scale arrests of the PPP workers to
demobilize and exclude the party from the political process.® ?
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 groups 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 sympathizers emerged 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 Benazir Bhutto were put under arrest for prolon-
ged periods. The PPP leaders and workers were also conti-
nuously arrested. A large number of the PPP leaders and
workers were forced to seek political assylum outside Pakis-
tan.®* Despite weakness of its organization, arrests of its top
leadership 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. 1t was not until 1986 that the PPP was allowed to
demonstrate its street power.

The industrial - labour was coerced into submission.
Union activities were banned and sirikes 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 labour did not pose any
serious 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 (1JT) from unleashing terror.
The policy choice of Islamization advocated by the regime
was used to its advantage by the LJT to advance its interests.
At Karachi, Quaid-i-Azam, and the Punjab university the LJT
was quick to establish its dominance by terrorizing student
groups, university faculty and the administration. The Pun-
jab university welcomed Martial Law and distinguished itself
by 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 transferred, harassed and
their promotions were withheld.*® The left leaning and pro-
PPP student organizations were not only 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 universities particularly in
the Punjab. Thus, the student groups sympathetic towards
the PPP had been effectively coerced and contained by the
Zia regime by 1985, but not completely eliminated.

Women, who constitute almost 50% of the country’s
population, were another group which 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 project 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”.5 ¢
Discriminatory laws against women evoked criticism from
educated urban women groups, who voiced their resentment
on such laws and began to organize women and public
opinion against such laws. However, the regime remained
firm in its attitude towards women and their role in the
polity. General Zia-ul-Haq publically stated 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 legislature .’

llThe regime showed persistence 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 issues 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 strength
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and stability. They decayed and fragmented.

Lawyers were another group, whose working was effec-
tively constrained by the establishment of military courts.
Bar Associations were discouraged from inviting the political
leader to address them. The military and special military
courts had an advers effect on the income of lawyers.

Through coercion, Martial Law ordinance and initiation
of local bodies elections on non-party basis the regime bet-
ween 1977-85 was able to skillfully contain the PPP and its

potentially supportive groups.

Economic Policies and Changes in
International Environment:

During 1977-85, the ruling coalition under General Zia-
ul-Haq was able to change the relatiorship among the struc-
tural components not merely because of the coalitional
mechanisms that it adopted, but largely due to external fac-
tors. Changes in international environraent proved condusive
for the economic policies and performance of the regime.
During this period growth rate was phenomenal and averaged
around 6.5% per annum. However, it did not promote indus-
trialization or economic development.®® The economic per-
formance of the regime can be analyzed by focussing on four
factors. First, in the wake of Soviet irvasion of Afghanistan
in 1979, Pakistan emerged as a ‘‘front line state”.In pursuance,
of their strategic interests the U.S. policy makers redis-
covered, an ally in Pakistan. By 1981, :he U.S. agreed to pro-
vide 3.2 Billion dollars in economic and military assistance
for Pakistan.’® The basic idea was to bolster Pakistan’s
defence capabilities 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 viz a viz other political
institutions. The second factor that contributed towards
growth and economic stability during this period was the
remittances from Pakistani workers in the Middle East. These
remittances rose from 5774 million dollars in 1976-77 to
9885 80 million dollars in 1982-83, reaching to the tune of

$ 2.5 to 3 billions in 1987.5° Waseem has observed,

“these remittances overshadowed other sources of
foreign exchange inflow, narrowed down the trade
deficit and represented as much as 8% of the G.N.P.
75% of the mirgrant workers were under the age of 30,
and only 4% of them were accompanied by their fami-
lies, the rest sending three quarters of their foreign in-

come back home”.%?

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-
titted from the remittances from the Middle East. On the
average the salaries of these low income households increased
eightfold.2 The economic condition of these low income
groups improved as a consequence of remittances. It is in-
teresting 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.®® 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 MRD
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 contributed towards economic growth
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. Thus 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 country’s market to

foreign goods.®*

Finally, good climatic conditions during this period led
to bumper agricultural crops. So food shortages did not occur
and export of cotton gained momentum. Agricultural groups
remained contented.

Despite favourable external environment and internal
economic policies, the industrial — business groups remained
hesitant in making capital investments. They feared that the
PPP had the pontential of a come back, which could jeopar-
dize their investments. Thus, despite incentives 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 bring about its collapse or
generate systemic crisis, The regime responded very skillfully
to thwart the MRD protest movemeat. It insured that the
movement does not gain ; momentum 1 and mass support in
the Punjab. However, in Sind, the ME.D movement acquired
the overtones of a popular upsurge against the regime. The
regime responded by unleashing terror anditreatingit as an
Indian inspired regional movement.”® Such an approach
alienated the social classes and groups in Sind. It also caused
bitterness against the Punjabi political leadership for its
inability to fully respond and participate in the MRD move-
ment. Consequently, it promoted distrust between the Pun-
jabies and Sindhis, Nevertheless, the MRD movement shook
the very foundations of the regime. It began to plan for devo-
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lution of power to a segment of feudal politicians and new
commercial-industrial classes, who were willing to accept
military’s supremacy in power-sharing. It was with such a
strategy in view that General Zia-ul-Haq held presidential
referendum in December 1984, The MRD boycotted i 56
Later in February 1985 the regime called for partyless elelc-
tions. The MRD boycotted once again. However, through this
two pronged strategy, the regime was able to retain its supre-
macy by installing a civilian government. It also helped the
regime prolong its rule and also temporarily arrest the sys-
temic crisis.

The 1985 transition elections initiated a phase of
guided democracy in Pakistan. Under military’s tutelage, res-
tricted political participation was restored. However, the legi-
timacy of these transition elections was not recognized by
the excluded political parties and social groups. Therefore, a
potential for systemic crisis did persist.

It merits attention that the military under General Zia-
ul-Haq retained hegemony and yet facilitated the creation of
a civilian led government. As noted above, although the 1985
elections were held on non-party basis, yet as soon as the par-
liament met the need for a party led government became im-
perative. The military elites had carefully orchastrated the
1985 elections and were skillful in selecting who should parti-
cipate in these. It had little difficulty in establishing patron-
client relationship with the civilian leadership which had
social origins in the land-owning elites and commercial-
industrial groups. Mohammad Khan Junejo, a follower of
Pir Pagaro, and a Sindhi landlord of modest means was in-
stalled as the Prime minister and accepted as the leaders of
the Pakistan Muslim League. Members elected on non-
party basis, were encouraged to join the Muslim League. The
effort clearly was to develop Muslim League into a dominant
parliamentary and national party. Thus, the Muslim League
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that emerged wasnota mass party, having sirong ideological
and organizational foundations, but as a party advancing the
interests of a segment of feudals and commercial-induatrial

_groups. Its policy instrument was pationage. Therefore the

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

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

The ruling coalition that emerged under Mohammad
Khan Junejo primarily comprised of the political elites.,
while military, bureaucracy, and industrial-commercial
groups 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 new generation of land-
owning groups from Punjab and N.W.F.P. and from Sind to a
lesser degree. The generational change was most visible in the
Punjab, (where younger Chattas, Gilanis, Makhdooms; Shujjat
and Parvez Elahi’s etc assumed positioas of power, while in
N.W.F.P. Saifuallahs acquired salience). This meant the old
guard was being replaced by the younger generation. This
new breed of land owning elites (mos:ly in 30’s and 40’)
were relatively better educated as compared to their parents
but in orientation and political out-loot, not much different
from them. Their leadership style and political training was
traditional—provinding patronage o their support groups and
not very enthusiastic about popular perticipation. This new
generation of political elites not only accepted the political
framework provided by the military but also became its
primary istruments, defenders and exponents. It is interesting
to note that while in the other three provinces and at the
federal level the military elites facilitatad the political elites
or their representatives to assume the officers of the Prime
minister and the Chief ministers, the regime choose to install
Mian Nawaz Sharif - a representative o’ new commercial-in-
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dustrial groups in the Punjab. Here remittances, good harvests,
and relative political 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
the military arbitrated and sustained the ruling coalition of
political elites and new commercial-industrial groups that had
emerged under the leadership of Junejo. Once the political
process 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 share
power with the civilian leadership. They did not intend to
transfer power to it.

Although the military-civilian relationship had begrn on
a cordial note, however, soon tension began to grow between
the president and the prime-minister. The tension in relation-
ship was not merely personal, but rooted in difference in out-
look on internal and external policy matters. For example,
on Afghanistan issue the prime minister sought political settle-
ment through Geneva peace process. But, the President
thought that this process compromised country’s national
interests. As the Prime minister became gradually more
assertive, the President became skeptical about Prime minister s
role in the ruling coalition. On 29th May, 1988, General Zia-
ul-Haq with one stroke terminated the political structure that
he had created. As President, he dissolved the national and
provincial assemblies and dismissed the cabinet headed by
prime minister Junejo.®” The military under General Zia-ul-
Haq had installed a docile and colourless prime minister, and
had expected he would accept the supremacy of the military
on policy matters. The President 's decision did not evoke any
popular protest. The Prime minister was installed by the Pre-
sident and removed by him. It reinforced the belief that in
the ruling coalition the military was the real holder of power.
As long as General Zia-ul-Haq could muster the support of
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the military, continuity and stability cf the regime was en-
sured, Civilian facade did not matter much.

It was General Zia-ul-Haq’s accidental death on August
17, 1988 that put Pakistan on a path to redemocratization.
After his death the military volunteered to withdraw from
politics, and decided to to hold elections and transfer power
to the elected representatives of the peoole. There are reports
to the effect that Inter Services Intelligence (ISI) an integral
component of the military, played an important role in
unifying the political forces that were opposed to the PPP.%®
Irrespective of these reports, there are political parties and
interests groups who have not been comif'ortable with the PPP
and indentified themselves with ideological legacy of General
Zia-ul-Haq. As a result, the Islami Jamhuri Ittehad (IJI) came
into being. In the November, 1988 elections, the 1JI was
routed in Sind and marginalized in Baluchistan, although it
emerged as the dominant force in the Punjab and did well in
the N.W.F P, (see table 1, 2). The PPP returned with simple
majority in the Center. It did exceedingly well in Sind,
especially in the rural areas. The elections brought to fore-
front the political and social groups which had been excluded
from the political process for over a decade. Thus the 1988
elections paved the way for transition to democracy. The PPP
assumed power at the center, and Benuzir Bhutto assumed
the office of prime minister of the country on 2, December,
1988,

Ruling Coalition and the Dynamics of
Structural Change - 1988—

The ruling coalition that the PPP has ushered under
Benazir’s leadership is bound by “structural constraints™. It
comprises of the political elites (i.e. a segment of feudals),
middle class intelligentsia - primarily represented by the
urban professionals, middle farmers, women 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
the 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.QM.).6° In a recent article Thornton, has incisively sum-
med up Benazir’s predicament and the constraints under
which the PPP has to operate 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
necessarily 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 espoused in recent years will
last under pressures from radical elements within her
own party. . . Her tactical position in parliament has
become shaky: her key coalition partner, 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 pressure
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 provircial governments,
also held in November, Bhutto’s Pakistan People’s Party
did not do as well as it had in the parliamentary vote,
gaining control of only one of Pakistan’s four major
provinces, The PPP’s main rival, the Islamic Democratic
Alliance (IDA) formed the government of Punjab,
Pakistan’s key province, and has frustrated her efforts
to oust it 7°

So the primary challenge that Benazir faces is how to
demonstrate that infact she is in command of the govern-
ment, She needs to establish her authority over a political
system that she does not completely ccntrol. She also needs
to define her own policy goals. Besides structural constraints,
there are other limitations too: First and foremost is the
problem of prolonged exclusion from :he political process,
with the result that its leadership is nct quite familiar with
the administrative process. Secondly, the 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 surffers from weak organization and ideological
incoherence. Thus, at this juncture of Pakistani history, the
capacity of the PPP and its leadership to reform the political
order is at best limited.

The transition to democracy creates a situation of
uncertainty. As a regime changes, rules, procedures go in a

_state of flux, political actors and groups began to jocky for

power. Individual actors and groups seek to find a place in
the political system. Stalemate, dissensus and uncertainties
pose challenge for political leadership and put strain on the
capabilities of the political system. Fears of systemic break-
down become pervasive, the very existence, of the nation-
state is questioned. Unity, consensus building, and rational
decision making with reference to political process appear
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illusionary. To avoid 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 ways 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 uncer-
tainties characteristic of democratic polities are not limitless,
rather, they are institutionalized. 1f 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’’.”?

Transition 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 polity 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-
lenge 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 ignored nor over emphasis-
ed, it has to be accepted as a reality. The tragedy of military

| hegemonic system is that under it institutional dominance of

' the military increases. The only institution that grows,

acquires stability, and expands polical power is military itself.
All other institutions like bureaucracy, 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 politics 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 while small religious,
ethnic and other parochial groups emerged. However, once
the military allowed party based elections, it became impera-
tive for political parties and the military to redefine their
relations,

No wonder, as Prime minister Benazir Bhutto has been
careful and cautious in dealing with the military. Under her
leadership in the last 10 months civil-military relations have
improved, 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” component of a ruling
coalition in Pakistan. The military elites under the command
of Chief of the ArmyStaff, General Mirza Aslam Beg, have
responded affirmatively, by supportinz the democratic poli-
tical order of the country.”?

To encourage transition towards cemocratic system, the
military elites belief in upholding constitution and restroring
democratic order is a pre-requisite. Their supervsory role
needs to be institutionalized. Perhaps one can learn from the
Turkish 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 everytime it intervenes. The whole process is reversed,
each time after militry’s withdrawal political process and
political institutions become more weak.

Military should pursue a self-imposed restrain, not to
intervene in politics and thus let the process continue. Politi-
cal process which appears to be ladden with conflict, chaos
and anarchy, should not be equated with disorder. Asina
post-military system it takes time before issues can be clearly
spelled out and constitutional lines be clearly drawn. Political
leadership will also take time to acquire confidence and
develop skills of politics of accommodation, bargain,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 powers in the hands of
COAS/CMLA/President.

Quite understandably, therefore with reference to con-
stitution one of the key issues that the PPP has been confron-
ted with is restoring balance between the powers 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 demonstrated that there is need
to develop consensus on eliminating various provisions of the
8th Amendment, particularly those dealing with the powers
of the President.

It must be underscored that democracy and electoral
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process do not necessarily mean harmony or unanimity. Elec-
tions, howsoever, held do not always facilitate the emergence
of a single political party or singular leadership on top. In
Pakistan, the November 1988 elections have brought to the
position of power individuals and oolitical parties having
divergent orientations, backgrounds and attitudes towards
democratic process, President Ghulam Ishaq Khan, a Pathan-
Civil Servant, has vast experience o’ 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 Prime Minister is held by
Benazir Bhutto leader of the PPP, who is young, energetic
and dynamic, who has fought against unprecedented odds
and has finally emerged as the Prime minister but lacks
experience in government. Yet she is expected to reveal
managerial skills in steering Pakistan from the legacy of
military hegemonoc system to democratic political order, On
the other hand Nawaz Sharif, Chief minister of Punjab re-
presents not only the industrial-commercial groups but also
an ideological continuation of Zia legacy. Still on the other
end Nawaz Akbar Bugti as Chief minister of Baluchistan re-
presents ethnic leadership with regional orientations. Thus
the government structure that has emarged after 88 elections
has divergent centers of power. Within this political set up
each political actor is striving to advance, protect and consoli-
date its interests. Besides these contending centers of powers,
there are other political parties and interest groups that
function as opposition to the PPP government at the federal
level.”® What one needs to appreciate 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 leadership 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 groups for
action on a specific issue, and when to restrain and largain
and seek accommodation. Still the more important thing is
that the leadership musthave control over its followers,
particularly when they are launching a movement for the pre-
servation of democracy. the leadership 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”.”*

Transition to democracy becomes all the more painful in
a post-military hegemonic systen:, 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 Punjab has
been politically the most stable region, under the military
ruler as a segment of its land-owning,commercial-industrail
groups 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 anti-democratic.

Secondly, it also became evident that the middle class
intelligentsia, the urban professionals, industrial labour and a
segment of feudals, who had supportsd the PPP in 1970 elec-
tions have either withdrawn their support or have split up
owing to the changing social and political complexion in the
Punjab. In 1988, the PPP could not gain the overwhelming
support that it enjoyed in the 1970, Thus the PPP-LJI split in
the Punjab has acquired ideological overtones. On the one
hand, the hidden agenda appears to be continuing and legi-
timizing the policies of the previous regime and protecting
the interest of new-industrial commercial classes and a fac-
tion of feudals, who were associated with Zia regime and pros-
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
LJI. The social and political forces that have emerged in the
form of the PPP desire to break away from the legacy and
policies of the previous regime. The result is that politics has
become factionalized and conflict ridden. Thisis a conflict not
merely of perceptions but of econornic interests, ideological
orientations and the very structures ¢f power, which makes 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
re-entry in the British Common Weulth. The changing strate-
gic interest of the U.S. in Afghanistan provide Pakistan with
an opportunity to encourage poltical settlement of the
Afghan problem. The world has gererally 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
relations in the future as well.

Internally the regime is faced with a number of challen-
ges, First, the LJI 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 government would be well advised to seek consulta-
tions with some of the major political parties 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 government has not
been able to effectively deal with the issue. The attitude of
IJI 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 national dialogue on ways and means
to promote reconciliation among the various warring com-
munities. This indicates that regional fo 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., Provincial bank and television) would
set limits on the issue and possibly define the question of
autonomy for all times to come. Thridly, the law and order
situation continues to deteriorate, which suggests that the
effectiveness of governmental authority is weak and the
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PPP’s struggle to establish its authority continues. The pri-
mary concern of the government hes to be to improve law
and order situation. Fourthly, economic policy of the regime
has yet to emerge clearly, however, dependence on U.S. aid,
remittances and good weather conditions 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 the Benazir government is
faced with. Unemployment, inflation and paralysis of indus-
trial sector demand immediate attention. So far the PPP
government has concentrated on the politics of patronage
only-there are reports to the effect that large scale induc-
tions are being made in the financial, administrative and
public sectors to accommodate the PP’P sympathizers.”* This
has led to further inefficiency and sour feelings in these
sectors. 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 longiviy and performance of
the government will suffer from uncer:ainties,

Fifthly, encouragement of dissert, social liberalism and
effectiveness of opposition will depend on responsible press,
stable political parties and independent judiciary. The opposi-
tion political parties and the press need 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 government, it is under tremen-
dous pressure to accommodate interests and provide jobs, to
party affiliates, supporters and sympa:hizers. As a result the
PPP government is indulging in politics of patronage, i.e.
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dispensing jobs and rewards to its supporters. Cn 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).”® The
skepticism between the PPP government 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 considered 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 government 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 groups 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 groups. Some
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 direction of
the political system has yet to evolve.

The military’s new posture of restrain and cuation
rather than intervention brightens the prospects of consoli-
dation of a democratic order. Transition to democracy has
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provided both the government and opposition, parties with
an opportunity to not only rejuvinat: the party system but
also to ensure strengthening of democratic order through
politics of accommodation. Politics of confrontation will
intensify crisis and the political system may get back to
square one.

Some Generalizations:

The changes in -international environment and perfor-
mance of the government reflect cyclical shifts as a pattern
of Pakistan’s political system. Each systemic crisis gave birth
to a new coalition which ventured to develop a favourable
institutional balance. It introduced structural changes by
demolishing the existing structures. The crisis remained
latent, and reappeared as the ruling coalition became weak
or one of the component’s of the coalition found itself
strong enough to distrub the relationsaips. The system under
went crisis, and a new cycle re-emerged. These cyclical shifts
characterize the political system of Pakistan. It reflects a
sequential pattern of development — systemic crisis, ruling
coalition, structural change and systemic crisis (Diagram 3).
The analysis of relationships and interactions among the
various components of ruling coaliticn and structural com-
ponents reveal the dynamics of the system. By focussing on
the changing relationships of these components over a given
period of time (i.e. 1947-89) and beiag 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 prespective of systeras logic it can be stated
that in most of the developing societies ruling coalition
making mechanisms are similar, The ruling coalitions in these
societies do adopt mechanisms of slactive co-option, colla-
teralization, containment and reform through economic
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policies to resolve systemic crisis and legitimize the position
of the coalition in the system. In the broad context of system’s
paradigm Flanagan’s model of systemic crisis and structural
change does provide an insight into the nature of crisis and
consequent change in these societies, where structural im-
balance does exist, and relatively “durable”, ‘“‘structures’
reveal propensity to dominate the political system, facilitates
our understanding 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 consensus among scholars that religion
played an important role in generating group identity and
nationalist sentiment among the Muslims of British India,
which eventually led to the creation of Pakistan.! A consen-
sus also exists among scholars that the movement for Pakis- ~
tan was 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)?. 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 westernized 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.” * 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 opposite to each other in
spirit and aims.” *

So Pakistan was born with a cleavage among its domi-
nant elites. Immediately after its inception a controversy
ensured on the idelogical nature and crientation of its politi-
cal system. While Pakistan has passed through what Braibanti
calls several, “traumas,” * the contrcversy exists and keeps
the State in a frame of perpetual trenmsition. 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 couniries, political systems’
exists. This conflictual problem tends to effect the processes
of “secularization” and “polity expansion’’, which con-
sequently effects the nature and ideological underpinnings
of political systems in these countries.® It is in this context
that the nature of ideological controversy and its relationship
with the political system is brought to light by Smith. He
observes: “In the ideological debate which ensued and which
continues, Islam as a group identity has become complicated
by Islam as a belief system, particular'y as political theory.””
It is this “complicated” relationship between religion and
politics that is difficult to disentangle. but certainly identifies
the roots of ideological controversy and its effects on the
political system of Pakistan.

The Problem Addressed

In this chapter the effort shall be to focus on the nature
of the ideological controversy, the way it emerged, evolved
and continues to pervade politics in Pakistan. For analytical
purposes three categories i.e. Modernists, Traditionalists
and neo-Traditionalists 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
conceived and created to grow as a participatory liberal
polity, evolving into a modern democratic state. However,
this idea was immediately challenged by the Traditionalists
and neo-Traditionalists who had initially opposed the cre-
ation of Pakistan, but after its inception began to demand
that it be developed into an “Islamic State.” Second, it
shall be emphasized that in recent years Pakistan has drifted
away from its participatory liberal ideal to what has been
termed as “Traditional Religio-Political System’’— a political
system in which authority is vested in religious institutions
and religious values tend to dominate. In such a system
religion and government emerge as the important institutions
of social control.®

Explanatory Categories

Before addressing ourselves to the nature of ideological
controversy, it may be appropriate to identify the explana-
tory categories.

Modernists - Modernists are those who in the tradition
of Allama Mohammad Igbal, the poet-philosopher of Pakis-
tan and Quaid-i-Azam Mohammad Ali Jinnah — the founder
of Pakistan, idealized that the political system of Pakistan
will grow along liberal democratic lines. During the Pakistan
movement they articulated their views by demanding a
“Muslim State”, in which Islam was perceived as a dominant
religious faith, and the political system was to give birth to
a modern democratic state. The Modernists were invariably
exposed to modern education, had middle class, and at
times upper class social origins.

Traditionalists : are those who opposed the creation
of Pakistan, particularly the ‘Ulama’ of Deoband, the Majlis-
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e-Ahrar, and the Khaksars. These religio-political groups
were highly critical of Jinnah and his associates, and bitterly
opposed the Pakistan movement. While 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 crigin but commanded
respect because of their traditonal lezrning. 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 political authority in 1857,
‘Ulama’ in the Indo-Pakistan subcontinent 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 control the political authorities.” They believed
that Pakistan should be a religion based political system.
Caliphate was their ideal for an Islamic State.!® This is how
religion began to condition politics in Pakistan. religious
beliefs and group identity became “complicated”, and
religious beliefs and political beliefs began to appear as two
sides of the same coin,

Neo-Traditionalists : The distinguising characteristic of
the neo-Traditionalist’s is that they have no connections
with any formal religious school (Deoband, Nadva etc.)
Late Maulana 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 corsidered traditionalists
as “‘irrelevant to contemporary scene.’”? However, despite
their dissatisfaction with the Traditionalists, 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 Traditionalists, Maulana Maududi
made the task of his organization to provide the right kind
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of leadership who may be able to guide the destiny of an
“Islamic State.”!® Ironically, Traditionalists treat neo-
Tyaditionalists with equal degree of contempt. A devout
Traditionalists states, “in fact Maududi and his Jamaat does
not desire to have an Islamic System.”’'® Late Mufti Mah-
mood the leader of JUI, describing the nature of differences
with neo-Traditionalists, once remarked that “we have no
personal or political differences with Maududi if he deletes
all those derogatory references from his books, 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
because they are in conflict with the basic norms of Ahl-i-
Sunnat Wal Jamaat (the tenents of Sunni Islam).” * Despite
these differences of fundamental nature the Traditionalists
and neo-Traditionalists have continued to collaborate with
each other in the politics of Pakistan particularly in situations
where they expected a challenge from the Modernists. It
must be added that in such stituations Malulana Maududi
being much more articulate and his Jamaat--Islami more
organized as compared to the Traditionalists provided the
intellectual and political leadership.

Nature of the Controversy

The ideological controversy over the nature of Pakistan’s
political system emerged as a contest for supremacy and
leadership between the Modernists, Traditionalists, and neo-
Traditionalists. 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 to Islamic framerwork, calling them “‘secular”, “western”’
or “not true believers’”’, thus forcing a crisis of legitimacy
for the Modernists. By resorting to such tactics the Tradi-
tionalists and neo-Traditionalists wanted to create a legiti-
mate place for themselves in the political system of Pakistan.
In their efforts to achieve their objective they began to
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transform the basis of Pakistan’s statehood by claiming that
Pakistan has to be an “Islamic Stats” Only God can be
sovereign in an Islamic State, asserted Traditionalists and
neo-Traditionalists. “No person, class or group, not even
the entire population of the state as a whole can lay claim to
sovereignty. God alone is tie real sovereign, all others are
merely His subjects,”'® declared Maulana Maududi. This
ideological Pakistan was almost like an anti-thesis and nega-
tion of Jinnah’s framework of Pakistan’s political system,
who as early as 1946 formulated that, “the new state would
be a modern democratic state with covereignty- resting in
the people and the members of the new nation having equal
rights of citizenship regardless of their religion, color or
creed.””' 7 Aziz Ahmed has observed that Jinnah and the
Muslim League struggled within the democratic framework
and at no point it was even thoughtthat Pakistan would be
“anything except a modern state.”” * Jinnah made consist ent
efforts to highlight the liberal democratic framework for
Pakistan’s political system. While making a speech on 11th
August 1947, as President of the Constituent Assembly he
delineated the difference between “citiz enship” and “faith™,
He said, “you will find that in course of time Hindus would
cease to be Hindus and Muslims would cease to be Muslims
not in the religious. sense because that s a personal faith of
each individual but in the political sense as citizens of the
state.” ¥ Igbal was also very clear on the role of religion in
the political system of a “Muslim State”. In a letter to
Jinnah in 1937, he explicitly stated, “For Islam the accep-
tance of social democracy in some suitable form and con-
sistent with the legal principles of Islam is not a revolution
but a return to the original purity of Islam.””?° These views
of the Founding Fathers of Pakistan rade it amply clear
that they perceived the political system of Pakistan to grow
and evolve along liberal-democratic lines.
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Transitory Phase and the Controversy

During its initial and transitory phase from colonialism
to political independence, 1947-1958, the Traditionalists
and neo-Traditionalists gradually but successfully asserted
to secure a legitimate 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. If 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.” '

The Traditionalists and neo-Traditionalists struck their
first victory in March 1949, when they succeeded in getting
incorporated the Islamic injunctions which they considered
important in the Objectives Resolution. This was moved by
Prime Minister Liaquat Ali Khan and was readily adopted
by the Constituent Assembly of Pakistan. It had two signifi-
cant points which accommodated the Traditionalists and
neo-Traditionalists 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.?? 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.?*

This was the first major 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 Reso-
lution proved to be a turning point in the history of Pakistan,
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as Pakistan began to drift from liberal-democratic ideal to
the Islamic ideal.’* 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, “following Islamic policies and
actively striving towards Islamic ideal.””?* Nothing could
be far from truth. Charles Adam, a sympathetic observer of
Maulana Maududi and his movement finds it difficult to
accept Maulana’s assertion and states that Pakistan was
“won in the name of Muslims”, and rot Islam.?® Neverthe-
less politics of Islamization began to acquire significance in
Pakistan. The anti-Ahmediya agitation of 1953 was the
second major achievement of Traditicnalists and neo-Tradi-
tionalists. They effectively mobilized the masses in the
name of Islam, demanding that since 2. hmedis do not believe
in the Finality of Prophethood, hence they be declared a
minority. However, they could not get Ahmediyas converted
into a religious minority. The demznds and protests for
Islamization of Pakistan’s political system acquired greater
momentum. The Modernists in actual control of govern-
ment became fearful, and began to see their liberal-democra-
tic ideal of Pakistan's political system sinking. Instead of
organizing themselves Modernists became faction ridden and
uncertain about their control of government. They revealed
indecisiveness and poor capacity to combat the mounting
pressure of Traditionalists and neo-Traditionalists. The
politics of agitation and protests increased social tensions
and caused the deterioration of econoray. In such a situation
of crisis and Modernist’s ambivalence, -he 1956 Constitution
was formulated. It was a sort of uneasy truce among the
Modernists, Traditionalists, and neo-Traditionalists on the
nature of Pakistan’s political system. The Constitution in-
corporated Islamic injuctions and provided the basis for
parliamentary democracy. However, it did not resolve what
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should be theroleof Islam in the political system of Pakistan.
Thus despite the Constitution the elite consensus was at a
minimal low.?’

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 proportions. 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 Army
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 Modernists,
He was conscious of their weak position, and was aware of the
cleavage between Traditionalists and neo-Traditionalists.
Avyub devised a three pronged strategy to further his objec-
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 around,
“two classes, the educated classes and the Ulama.”?® He
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 just
wanted to establish their hegemony in a state which they
had opposed.”?® Ayub could not tolerate Maulana Maududi’s
concept of Islamic political system, infact he could not
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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 ke saw in Pakistan; an
unislamic government, and an unislamic people. How 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 general unwort hiness,*°

Ayub resisted neo-Traditionalists and Traditionalists
demands for an Islamic ideological state. 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 institutionalize the role of Islam in the political
system of Pakistan. He symbolized the predicament of the
. Modernists in Pakistan. Between 195862, he took three
steps in such a direction. (1). in 1961 he introduced the
Family Law Reform, which roused protest and agitation
from neo-Traditionalists and Traditionalists. Though reform
bill was saved, the Ulama once again revealed tremendous
capacity to mobilize the masses in the name of Islam. (2). He
formulated an Advisory Council for Islamic ideology and
ensured that besides lawyers 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 Director. But it was not long
before neo-Traditionalists and Truditionalists launched
movements of protest against indivicuals heading the later
two institutions. They claimed that only Ulama, who were
trained in Islamic jurisprudence shculd head these insti-
tutions.

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



Politics of Islamization 97

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-Traditionalists
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 Agha Moham-
mad Yahya Khan’s 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, according to which West Pakistan’s four
provinces were merged into One Unit. Secondly he decided
to hold general elections in 1970. In the legal Framework he
provided, the National Assembly of Pakistan was to preserve
the “Islamic Ideology’ of Pakistan.’! 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.’? The neo-Traditionalists 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.?® The 1970 election
results revealed the weak support base of Traditionalist,
particuarly the neo-Traditionalists who were completely
routed.** It also revealed lack of consensus among Pakistan’s
elites on the ideological nature of Pakistan’s political system. -
It brought to surface the social and economic cleavages of
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Pakistan’s political structure and revealed that Islam may no
longer be the only integrative factor for the State of Pakis-
tan.®® It is interesting to naote that neo-Traditionalists have
been in general supportive of Martial l.aw regimes in Pakis-
tan, with the exception of Ayub’s rule. In march 1971
when the Armed Forces launched military operations in
East Pakistan to preserve the ‘“‘ideological frontiers of Pakis-
tan”, the neo-Traditionalists showed complete solidarity with
the Army’s action.*® This Army-nec-Traditionalist 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 in 1971 reflected the
failure of elites to evolve any consensis over the nature of
Pakistan’s political system. The controversy re-emerged as
Z.A, Bhutto assumed power in “New Pakistan’. The neo-
Traditionalists immediately challenged the legitimacy of
Mr. Bhutto’s government. The Traditionalists (particularly
Jamiatul Ulama Islam) were not very critical, in fact, they
shared power with Pakistan Peoples Party (PPP) in NWFP
and Baluchistan. However, the neo-Traditionalists intiated a
series of protests from ‘“‘moral bankruptcy” of Bhutto’s rule
and government to prisoners of war issue, recognition of
Bangladesh, improvement of relations with India. The neo-
Traditionalists opposed Bhutto’s government with same
venom and ferocity as they had opposed the leadership of
Jinnah and the creation of Pakistan. They despised his rule
as immoral not in conformity with their ideal of an “Islamic
State”” and were “distrustful of his secular socialist ideolo-
gy.””?7 In early 1973, the Amir of Jeamat-i-Islami issued a
statement prompting Army to take over the government,
because it was immoral,*®

By generating legitimacy crisis the neo-Traditionalists
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kept Modernist 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 1973 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 Augaf, removal of
repugnancy between the existing laws and the Holy Quran
and Sunnah, It also provided the creation of an Islamic
Council.?® By securing such concessions of neo-Traditiona-
lists through a gradual but consistent demand-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-Traditiona-
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 Traditionalists. 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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Traditionalists have been able to rouse passions and mobi-
lize the masses. This time they succeeded in getting Ahmedi-
yas declared as a religious minority by an Act of Parlia-
ment .*°

The Islamic provisions in the Constitution and later the
decision to declare Ahmediyas a minority, revitalized the
Islamization of politics in Pakistan. The neo-Traditionalists,
intensified their demand for an ideological Islamic political
system, because it appeared to them that Bhutto is trying to
legitimize his rule by means other thaa religion. A sympa-
thetic observer of neo-Traditionalists view has pointed out
that “with the passage of time it became clear to the Jamat-
i-Islami that the more he (Bhutto) implemented Socialism
and justified his policies through economic and not religious
legitimation the more it led to the secularization of the
State.’®! It was this secularization of polity expansion
process of Bhutto that upset the neo-Traditionalists. They
believed that Bhutto’s Modernist rule was not only secu-
larizing the political system, but was also undermining their
support base. The modernizing effects on socio-economic
structure of Pakistan were perceived by the neo-Traditiona-
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” and “irreligious”’. To
counter these charges Bhutto fell back on such ritualistic
aspects of Islam, as inviting Imam of XKaaba to lead Friday
prayers, enforcing prohibition and declaring Friday instead
of Sunday as a holiday. These concessions did not appease
the neo-Traditionalists and Traditionalists. Infact this pro-
cess of receeding Modernist forces and ascending neo-Tradi-
tionalists and Traditionalists forces gave further impetus
to the politics of Islamization in Pakistan.

In July 1977 Bhutto’s government was overthrown by
the military in the wake of rising Islamic wave which was led



Politics of Islamization 101

by the neo-Traditionalists and the Traditionalists (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-Traditionalists openly revolted.*? The politics
of Islam in Pakistan was considerably influenced by the
“Islamic Wave' in most of the Muslim Countries. During the
1977 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.

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
consequent failure of Modernists in Pakistan affirm the
contention that in the Developing Societies “religion is a
mass phenomenon, politics is not”’.*?

Zia and Islamic Transformation

As pointed out earlier the neo-Traditionalists 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.”™*
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General Zia ul Haq assumed power. He was readily supported
by the neo-Traditionalists.** Zia revealed eargernessto
transform Pakistan into an “ideological 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.”*® For the first time in the history of Pakistan, the neo-
Traditionalists found their dream come ture —that they will
finally be able to demolish the democratiz-liberal basis of Pakis-
tan and transform it into an “Ideological 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-
Traditionalists, Asaf has succinctly observed, ‘“The creation
of Umma was the ultimate objective, such an Umma, they
believed could be created by a group of men who through
training and personal development and personal life style
could act as [slamic model for others. The difference bet-
ween these men and those belonged to the anti-Islamic
forces was that while former made serious effort to practice
Islam and follow its percepts, the later was a muslim in
name.”*” Zia the first practicing muslim ‘“Ruler of Pakistan”
approximated their percepts of “Islamic Model”, and showed
eagerness to transform the political system of Pakistan
approximating the percepts of the nz20-Traditionalists. In
his first address to the nation on July 5, 1977, he spoke in
the language of neo-Traditionalists :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 Islamic system as an essential pre-requisite for the coun-
try.”*® So Zia proceeded to formulate the parameters of
“Islamic System’ by erasing the alrezdy weakned liberal-
secular structure of Pakistan in the name of eliminating
evils of “Bhuttoism’, and by imposinz Islamic framework
over the political system. The politics of Islamization helped
him legitimize his rule and also provided him with an oppor-
tunity to develop solidarity with Szudi-Arabia and the
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Islamic world in general. Through Islamization Zia sought
the legitimization of military rule internally and for develop-
ing foreign relations with the Islamic countries.

Encouraged by the neo-Traditionalists and Traditiona-
lists Zia introduced normative and structural changes in the
political system. He issued such value-reinforcing and sym-
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 Ramzan
the Muslim population must observe 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 Shariah
Bench Ordinance was silent on the status of the 1973 Con-
stitution, Muslim personal law, and various taxation aspects.
It did generate some controversy on these points. However,
the neo-Traditionalists leadership hailed it as a “landmark
in the history of the country.”® To Islamize the economy
on 10th February 1979 (On Prophet’s birth-day) Zakat and
Usher Ordinance was announced.®°

Zakat fund has been instituted with an initial capital of
over two thousand million rupees in addition to generous
donations made by Saudi Arabia and United Arab Emirates
towards the fund. Zakat Ordinance was expected to perform
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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 step 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 University, generously funded
by Saudia Arabia) was founded at Quaid-i-Azam University.
Learning of Arabic was encouraged and Islamic studies was
made a compulsory subject at the high school and college
level .5 !

To formulate the basis for ‘“Islamic democracy’ and to
develop the parameters for an “Islamic Political System’’,
Islamic Ideology Council and Islamic R serach Institute were
revitalized, In 1978 Islamic Ideology Council proposed a
scheme of “Establishment of an Islamic Society” (See
diagram)® ? It sought Islamization of ecducational. economic.
legal system etc. of the country. The scheme has vet to be
fully operationalized. However the Ulama’s long standing
demand to have key positions in these institutions was ac-
ceded to.- These measures considerably consolidated the
position of neo-Traditionalists. Today these religious groups
and elites are a force to be rekoned witk.

The usage of religious symbolism has acquired new
significance, the authroity vested in the religious institutions
both in terms of value orientation and social control has
visibly increased. The religiosity of politics has increased,
whereas secularization of political processes is on the decline.
Islamic rhetoric, Islamic identity, solicarity with Saudi and
other Islamic countries, and visible e phasis on the Islamic
ideology appear to be the emerging contours of contem-
porary Pakistan’s political socialization process. The trans-
formation from decaying liberal-democratic political system to
traditional religio-political system is visible in Pakistan.
Despite the current civilinization process 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.”” ?
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.> ¢

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

b. It empowered the Federal Shariat Court (FSC) to make recom-
mendations for bringing the fiscal laws and laws relating to the
levy and collection of taxes in conformity with the said inj-
junctions.

¢. It extended the jurisdiction of FSC to Muslim personal law and
laws relating to the procedures of courts and tribunals.

The other bill known as Shariat Bill was introduced in
the Senate by Maulana Shami-ul-Faq and Qazi Abdul Latif,
the Jamaat-i-Islami Senators from the North West Frontier

of Pakistan (NWFP). The Bill is being debated in and outside
the Senate. The Bill once passed proposes fundamental
restructuring of country’s legislative, judicial and social
system. Its main provisions are as follows:>*

1. Shariah means that particular way of life which Allah has through
the last of Prophet Hazrat Mohammad (PBUH) enjoined upon
his subject. The main source of Shariah is the Quran and Sunnah
and an act of Shariah be based on them.
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All suits shall be decided in accordance with “Shariat’, A decision
which is against the Shariah shall b: avoided and it shall be
challengable in the Federal Shariat Court (FSC) execution on it
it shall stand suspended till the final decision of Shariah Court.

All the courts of the country shall be bound to decide all kinds
of cases, including financial ete. according to the Shariah and
cases decided in contravention of the Shariah shall be void.

No officer of the executive, including the President and the
Prime Minister shall give directions which are against Shariah, and
any decision so given shall be viod aid may be challenged in a
court of law,

A decision of the FSC shall apply to all office bearers of the
government.

The non-Muslim citizens shall be free to have religious education
for their children and shall have the “ight to get their personal
affairs decided in accordance with their own religious law.

Experienced, outstanding and recognized Ulama shall be appoin-
ted as Judges in all the courts.

Effective arrangements shall be made {or the teaching of Shariah
and Islamic Jurisprudence.

Mass media shall be purged from such programmes which are
against the Shariah,

All eamning of wealth through forbidden means and dealings
contrary to Shariah shall be banned.

No order will be passed against the fundamental rights given by
the Shariah to citizens of the country and any order so passed
shall be void and may be challenged in z court of law.

This Act may be called the enforcement of Shariah Act and shall
extend to the whole of Pakistan save the personal laws of the
non-Muslim,

Apparently, the controversy on the ideological nature of

Pakistan’s political system is being debated but not resolved.
Ethnic and social cleavages exist, whereas Islamic instituional
framework is still weak and fuzzy. The broad features of



Politics of Islamization 107

traditional-religio-political 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 Traditionalists have succeeded in establishing institutional
advance and in 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 Islamic 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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Bureaucracy, Military and
Party Politics: 1947-58

This article addresses a two-pronged question: Wiat
accounts for the ascendency of the  bureaucratic-military
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 religion, and the dominant personali-
ties of the times. A number of these works are insightful.’
However, most of them are chronological, descriptive, and
repetitive,? and do not provide adequate information about
the structure and political process in Pakistan. According to
their underlying assumptions and arguments and for the
~purposes of conceptualization, most of the literature can be

" divided into four types of competing approaches:

Praetorian approach;;
Ideological approach;
Marxian approach;
Elite approach.

L o - s
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Each approach provides interesting insights into Pakistan’s
political development. It will briefly describe the central
arguments of these approaches and icentify some of their
inadequacies.

The praetorian explanation is most prevalent in the
literature. Because of its wider acceptance, this will be dis-
cussed in some detail. This research vill deviate from that
pattern and assert that, given the ea:ly dominance of the
bureaucratic-military elites in Pakistani politics, elite approach
enhances our comprehension of the dynamics of political
process. Structurally, politics in Pakistzn has been dominated
by the bureaucratic-military institutions, and the political
process has revolved around the elites in these institutions.
In the pre-military hegemonic phase, the political leaders and
political parties were more visible, but they never had supre-
macy in the political system because the interests represented
by the political parties were very weakly organized and
ethnically divided, and lacked political-administrative experi-

‘ence. The political leadership, which in general came from the

feudal classes, was more concerned with protecting its own
class interests than broadening the oarticipation of other
classes and groups.

Three sets of arguments can be made. First, the
bureaucratic-military elites dominatec the power structure
and made persistent efforts to monooolize the positions of
power. Second, an “anti-politics” attitude—a perception that
politics was conflictual and that politizians were incapable of
governing the state—was at the heart of the bureaucracy’s:
conviction that it must rule. Third, after 1951 the bureaucra-
tic-military elites intervened in politics not by default but by
design. This intervention was slow, gradual, and systematic.

Praetorian Approach:

The works of a number of Pakistani and Western scholars



Bureaucracy, Military and Party Polities: 194 7-58 115

can be conceptualized from the praetorian perspective. These
works support Huntington’s hypothesis that political insti-
tutions (i.e., political parties, interest groups) do not develop
in the developing countries because societal cleavages are too
strong.? It is asserted that societal cleavages hamper political
institutionalization and promote praetorianism—defined 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
groups as to the legitimate and authoritative methods
for resolving conflics. ‘Under such conditions’, as
Hobbes put it, ‘when nothing else is turned up clubs are
trumps’.*

In essence, then, praetorian societies are characterized
by their low ratio of institutionalization to participation-
that is, political participation outstrips the capabilities of
existing institutions to mediate, refine and moderate group
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
non-existent. Political loyalties lack any commitment and can
be easily transferred from one group to another. Entry of
new groups into the political arena exacerbates (rather
than reduces) existing tensions. In Huntington’s view, “mili-
tary intervention is thus usually a response to escalation of
social conflict by several groups and parties coupled with a
decline in effectiveness and legitimacy of whatever political
institutions may exist”’.*
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Most of the works that explain the decline of party
politics in Pakistan during the 1947-1358 period contend
that praetorian conditions were exacerbated by the political
leaders who failed to broaden and institutionalize partici-
patory pOllthS thus causmg the “decay" of party pohtlcs

Accordlng to Sayeed 6 the pre- mxhtary hegemomc phase
was a ‘“period of conflict”. Apparently it was a conflict bet-
ween the political leaders and the bureaucratic-military elites
over the nature and direction of the political system (i.e. , the
constitution, the role of religion in the polity, socio-econo-
mic reform, and the quantum of provincial autonomy). How-
ever, Sayeed believed the sources of conflict were rooted in
the tradition and culture of the regions that constituted
Pakistan. The behavior of political leaders merely reflected
these cleavages. East Bengal’s politicil leadership had a
degree of consensus on the issue of provincial autonomy.
However, the West Pakistani political leaders were divided
not only along parochial lines, but also along ‘feudal”
cleavages, particularly in Punjab and Sind. Ridden with
these cleavages, the political leaders could neither create a
consensus among themselves, nor effectively challenge the
bureaucratic elites.” They lacked the capacity to aggregate
public interest and build political institutions. Sayeed’s
central thesis is that the incompetence and divisiveness of the

_political leaders’hmme_cyﬂm of the party _

System 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 and they were too
strong 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 the part of these party
leaders, . . it was a ceaseless and ruthless struggle for
power.®
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Callard, a perceptive observer of Pakistan’s early phase
of political development, reflected the populist sentiment 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”.® However, his
argument was 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
Pakistan the party system would falter, not because of the
bureaucratic-military elites, but because of the political
leaders’ inability to sustain the system. Callard conclusively
stated:

The weakness 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. Holders
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 democratic system in operation. The courts
have applied the law as they found it and that law is
based 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
théy have produced no leader, who seems likely to obtain
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.! °

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 analyzing the political developments of
this penod echoed Callard, when he asserted that ‘poktlcsl
decay’’ occurred because:

Pakistan suffered from the lack c¢f competent leader-
ship and well organized political perties. The growth of
regional and parochial forces, poltical bargaining and
open defiance of the norms of parliamentary demo-
cracy encouraged instability which reduced the effec-
tiveness of the governmental machinery, on the other
hand the military was gaining strength.' !

Huntington and others have noted that such conditions are
conducive for praetorianism. Rizvi’s arguments broadly fall
into the Huntingtonian perspective, whle emphasizing that
it was the inability of the political leacers 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,'? a Bangladeshi scholar who made a
pioneering study of the sources of the failure of national
integration in Pakistan with commendable theoretical under-
standing and susbstantial empirical werk, concluded that
Pakistan failed to achieve national integration because its
political leadership could not develop viable political in-
stitutions. Analyzing the 1947 to 1958 period, she claimed
that party politics ‘“‘decayed’ in Pakistan due to inter-elite
conflict. Like Sayeed, she also saw the pre-military hegemo-
nic phase as a period of conflict between the “nationalist
elites.”” who were mostly from West Pakistan, predominantly
from Punjab, and the ‘‘vernacular elites,” who were primarily
from East Pakistan and other smaller provinces.

Since the “vernacular elites” particularly the Bengalis,
did not have adequate representation in the military and civil
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service, they were keen to have the democratic process of
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 West 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.

Rafiq Afzal'® provides a graphic description of the
events and personalities of this period. He too blames the
political leaders for promoting the politics of non-consensus.
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 non<consensus among the political leaders and
factionalism within the Muslim League as the principal
causes for the non-nstitutionalization of party politics.!?

"Ziring,'* an astute observer of Pakistani politics, has
placed the burden of responsibility for the decay of party
politics on the political leaders and the “structural 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 wider cross-section of
society, the Muslim League tightened its circle, rigidi-
fied its practices, and left little room for maneuvers or
adaptation. . . . Structural weakness brought the bureau-
cracy and eventually the armed forces into the picture.
Observing the ineptness and quarrelsome nature of the
Muslim League politicians, it was left to the professional
administrators; to manage the day to day affairs of the
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country. The deeper the politicians plunged themselves
into philosophical controversy and personal rivalry, the
less time they had for governing the country.! ¢

Thus, according to Ziring, the bureaicratic-military elites
entered the political arena not by intent but by default.
He shares the broad theoretical argument of Huntington on-
“political decay” and “praetorianism,”” while explaining the
failure of political institutionalization in Pakistan.

Burki'” has also formulated his argument in broad
Huntingtonian terms. Nevertheless, as compared to most of
the Western and Pakistani scholars, his explanation of the
collapse of the party system is distinctively different. He has
contended that during this period, Pakistan suffered from
“institutional disequilibrium”. while d fferent groups com-
peted to establish their control over the decision-making
process. Unlike most of the other stuclies on Pakistan that
have been discussed above, Burki contends that the politics
of Pakistan during the pre-military hegernonic period can best
be explained by examining the groups that competed during
this phase. According to him it was a period of conflict
between two groups ,the “outsiders” and the “insiders.” The
outsiders were defined as the migrant groups that came to
Pakistan from India in the wake of independence and settled
in different parts of Pakistan. According to Burki, they were
urban professionals and had a culture and value 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 traditional. Burki had claim-
ed that during its early phase (i.e., 1947-53) the Muslim
League was dominated by the “migrant groups,”’ while the
“indigenous groups”’ were excluded from the political arena.
Thus ensued a struggle for power between the two groups,
According to him this conflict was resolved in 1953 with the
ascendency of Ghulam Mohammad — a bureaucrat who
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facilitated the entry of the “indigenous groups” into the
political arena. Burki has asserted that the “indigenous
groups,” rooted in the rural structure, were less mobile and
thus more stable than the “migrant groups’ and had greater
institutionalization 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 stable groups. Burki has equated rural
status quo with political stability.

Burki has provided a neat dichotomy between the
“insiders’’ and ‘“‘outsiders’’ that obscures more than what it
tells. He assumes that the “indigenous groups” were a homo-
geneous monolith, the fact of the matter is that these groups
were faction-ridden. He obfuscates the anti-democratic role
and attitude of the bureaucratic-military elites., Burki has
quite conveniently overlooked the “migrant” and “indigenous”
groups’ alliance at the level of bureaucratic-military institu-
tions, which was not only most 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”’ classes. They regard the military
and the bureaucracy as an extension of these classes. It is
asserted that when the feudal classes could not protect their
interests through the facade of parliamentary politics, the
hureaucratic-military elites stepped in and assumed power to
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resolve the crisis of the “ruling classes” and thus reinforced
the status quo.

Gankovsky'® and Tariq Ali'® have noted the contra-
dictions of the ‘ruling classes” and hoth claim that these
classes were manipulated by the oufside powersimplying
Great Britain and the United States. This manipulation is
mostly explained by focusing upon tte U.S. policy of con-
tainment of communism in the 1950's and Great Britain’s
deep impact on the “ruling class”. It is conjectured that while
the British patronized the political leaclers, i.e., the “feudal”
and commercial classes, the United States patronized the
bureaucratic-military elites. Thus the collapse of party poli-
tics is viewed as arm-twisting by the Uaited States to replace
“parliamentary democracy” with “military dictatorship’??.
Both emphasize the external variable, as the key factor in
aggravating the crisis of the “‘ruling class,” 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 “‘ruling classes’ were instrumentzl in curbing the leftist
movements and the growth of the middle classes and urban-
rural proletariat,

Mubashir Hassan,?! a former |"ederal Minister and
General Secretary of the Pakistan Peoples Party (PPP), has
asserted that it was the “weak nationalst’’ and “pro-imperia-
list” character of the Pakistani “ruliny 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 components, the “feudal” class, the “capi-
 talist class,” and the “middle class.” Interestingly he regards
all these classes as vassals of “imperialism,” none having any
indigenous or autonomous roots. To support this contention
Mubashir and others have pointed out that after the first War
of National Independence in 1857, the British encouraged
the formation of feudal classes to expand and consolidate
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their 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 all rulers and owners merely in
name. These clases are incapable of performing their
own responsibilities.? > (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’??. He
does not provide any evidence to support this assertion.

From Mubashir’s perspective, very much like the other
Marxiststhe ascendency of the bureaucratic-military elitess
in the pre-military hegemonic phase was a function of exter-
nal dependence rather than internal 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 rights and tenancy laws. To imply from thisthat these
classes were incapable of governance does not seem plausible.
Second, the Marxists fail to appreciate the autonomous
character of the bureaucratic-military institutions. Third,
Mubashir’s argument in particular ignores the contributions
of some of the feudals and commercial groups in the struggle
for Pakistan. Fourth, the Marxist writings on Pakistan hardly
provide an insight into how and why certain classes were co-
opted to the ruling classes and others were excluded. Finally,
‘he major problem with Marxist writings on Pakistan, parti-
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cularly the ones by Pakistani scholars. is that they are loaded
with strong assertions and provide liftle empirical evidence;
hence they do not adequately facilitate our understanding
about the dynamics of the political process.

Ideological Approach

The proponents of the ideological approach contend
that the principal issues in the pre-military hegemonic phase
of Pakistan’s political development were: (1) What would be
the role of Islam in the new state, aad (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 to be an
“Islamic state””*. It was asserted that in the ideological state
sovereignty resided in Allah (God) and the laws of Sharia
were to_be implemented within the territorial boundaries of
the state. The political leaders were to act as the agents
(Khalifa) of Allah and implement the Islamic order.

However, the movement for Pakistan was led by moder-
nist political leaders. Consequently, after independence a
conflict emerged between the “modernists’ (ie., political
leaders and the bureaucratic-military elites) and the ‘vreli-
gious elites,” who were keen to find a legitimate place in the
political system. Therefore after independence the religious
elites began to raise demands for “Islamization’? 5 . Given the
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. However, the failure of
one component of the modernists (i.e., the political leaders)
and the religious elites to develop 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 elites to intervene,
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Binder can be regarded as the most articulate and
systematic exponent of this approach. Analyzing the events
and active participants of the pre-military hegemonic period,
he identifies three primary elite groups and evaluates the
attitude of these groups toward the role of religion in the
political system?®. The elite groups analyzed are: (1) The
secularist modernists, who were exposed to Western edu-
cation and had their social origins in the landed and pro-
fessional classes. (2) the traditionalists, the Ulama, the
traditional carriers of Islamic legal and political thought.
Binder observed that they were conservative, rigid, unwilling
to change, but could constitute a vital linkage between the
government 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 Jamaat-e-
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 Islam?2”.

Binder was so overwhelmed with the organization and
the discipline of the Jamaat, its leader, and members 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:

The Jamaat-e-Islami is the only significant organization
in Pakistan, and its chief, Maulana Maududi, is it’s prin-
cipal thinker and spokesman”. In his estimation Jamaat
played a major role in generating controversy for an
Islamic constitution. During this period Binder thought
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Jamaat’s primary objective was to mobilize public
opinion for an Islamic constituti>n and seek a legitimate
role for the religious elites. ‘“By its propaganda and
maneuverings it forced both the ‘Ulama’” and the
modernist or secularist politician to alter their positions,
and it even proffered a solution that formed the basis
of a short-lived agreement. The Jamaat forced the pace
of the treatment of this issue, ind prevented its being
worked out, if ever, by a long drawn-out process of
mutual accomodation. Although many underlying
questions of theory were never the subject of argument,
the Jamaat forced the Constituent Assembly of Pakistan
to attempt to settle these questions by the implication
of concrete law”’,?8

First, Binder does not explain why the product collap-
sed even after reaching an “agreemen::”. Second, no effort is
made to relate the attitude of various contenders to the social
structure of the society. Third, Binder has treated the Con-
stituent Assembly as an independent factor, whereas it was
the body in which most of the participznts were pitted against
each other. Finally, Binder reviews the period as if socio-
economic issues never existed and various elite groups were
motivated by religion and religion alone.

Asaf??® like Binder has also considered religious elites
pivotal in an “ideological state”. He has claimed that since
Pakistan is an ‘“‘ideological state,” political development
should have taken place along religiois and moral lines and
not along “feudal-capitalist™ lines?®. According to him this
was the principal issue in the early period. Asaf thought
religious elites were a potent force during this phase. Like
Binder, he was particularly impressed by the Jamaat and its
leadership. He observed that the Jamaat made strenuous
efforts to present Islam as the definins principle in the con-
stitution-making process, Furthermore, he contended that it
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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.

Elite Approach;

Since Pakistan’s inception, the bureaucratic-military
elites have been the most distinctive feature of its political
system. Whereas the cohesiveness, 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 system of
Pakistan in the pre-military hegemonic phase. Some excellent
studies were made, particularly on the bureaucracy of Pakis-
tan, but most of these studies focused on the recruitment
pattern, organizational skills, and nation-building role of the
bureaucracies®! Little attention was paid to the ‘“‘anti-poli-
ties”’ attitude of the bureaucratic-military elites-an attitude
that was to influence the direction of the political process in
Pakistan.

I concur with LaPorte’s observation that one can better
explain the ‘continuities” and “discontinuities’’ of develop-
ments in Pakistan by focusing on the bureaucratic-military
elites?. 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 understanding of
the working and operation of the bureaucratic-military elites
is imperative to explaining the “political institutionalization”
or the lack of it in Pakistan..

In the early seventies, particularly in the context of the
“Pakistan crisis of 1971” which led to the establishment of
an independent Bangladesh, a re-examination and re-inter-
pretation of Pakistan’s history began to emerge®®. The
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exponents of this approach correctly pointed out that in the
pre-military hegemonic phase, the bureaucratic-military
elites had dominated the politics of Peukistan. How did these
elites come to dominate the politiczl process? And what
impact did they have in determining tte nature and direction
of Pakistan’s political system?

The emergence of this approach may be attributed to
two developments. First during the 1950’ and 19607, social
scientists were impressed with the bureaucracy and the
military as twin institutions that were involved in the process
of nation-building and economic development in the de-
veloping countries. In this spirit the bureaucratic-military
elites were regarded as “modernizers”” and “institution
builders” . In the early 1970’ as tae aura of “moderni-
zation™ and “development” began to fade, and the political
protests and demands for political participation propor-
tionately increased in the developing countries, the scholars
also began to uncover the repressive policies of these “moder-
nizing autocracies”®. The authoritarian structures these
elites created in the garb of ““modernization” and “develop-
ment’’ came under severe criticism thai revealed the types of
governing mechanisms such regimes had established®®. In
most of the cases, it became apparent that the bureaucratic-
military elites had very limited capacity to build political
institutions. Second, coincidentally, this re-evaluation of
some of the “political development’ literature coincided
with the changes in the reality of Pakistan’s political develop-
ment. The bureaucratic elites, who were once regarded as the
epitome of ‘“‘status,” “power” and “prestige” in Pakistani
society, were incapacitated by their policies during the
Pakistan crisis of 1970 to 1971 and came under severe
attack. The military elites, who were once regarded as the
symbol of “national integration” and had represented the
most “sacred” institution, had to take the wrath of national
disintegration and the humiliation of cefeat®”. It is in this
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broad context that the contributions of the elite school will
be examined.

LaPorte can be regarded as the principal exponent of
this school® #, His is the first study that systematically focused
on the bureaucratic-military elites and argued that these
elites were instrumental in shaping the political system of
Pakistan. L.aPorte’s elite is 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, all these elite groups stem from the
same social base of traditional wealth and power: land in
Punjab and Sind, and tribal leadership and land in Baluchis-
tan and the Frontier® ?. Analyzing the circumstances during
1947-58 period, LaPorte correctly noted that the ‘“‘real issue”™
during this period was not the inability of the political
leaders 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?”™*° The debate among the leadership-elite cir-
cles was over how Pakistan could evolve from a “colonial”
to a “participatory’’ society®!. In this debate, ‘‘the hidden -
agenda,” LaPorte has aptly remarked, “was whether the
viceregal system of government inherited from the British. . .
would be modified and transformed to fit the needs of a
decolonized society’™?. The bureaucratic elites were con-
vinced that the ‘‘viceregal” system was well suited to the
needs of Pakistan, and the military elites shared this percep-
tion. The bureaucratic-military elites showed a definite pre-
ference for the continuity of the ‘“viceregal” tradition of
governance,

In fact, the facade of parliamentary politics during this
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period provided the civilian and military bureaucrats with an
opportunity to continue to rule without any accountability
for their actions. If and when a situation arose that challen-
ged the continued dominance of the bureaucratic-military
elites (as in 1954 when the Constituent Assembly was dissol-
ved, and later in 1958 when martial lav was imposed) steps
were taken to thwart such a threat.

This study will go a step further and hypothesize that
the dominance of the bureaucratic—-military elites results not
so much from their organizational sugeriority as from the
pre-emption and monopolization of key govemmental offices
in the political system by the elites. Such a pre-emption pre-
vents political leaders from building political organizations
(i.e., political parties) that could functlon as alternatives to
the bureaucratic- mzhtary 1nst1tut10ns . In Paklstan s case,
it was not merely the og_ganlzatlona superiority of the
bureaucracy or dissension among the political leaders alone
that led to the ascendency of the bureaucratic elites and
paved the way for the development of the military hegemo-
nic system. It was “pre-emption and monopolization of key
government offices” by these elites that led to their ascen-
dency in the political system.

Preemption is a process through which the bureau-
cratic-military elites prevent the political leaders (mostly
through executive decrees and martial law regulations) from
organizing political parties. Political leaders who accepted
the viceregal system would be co-opted, while others who
resisted it would be excluded, thereby promoting factiona-
lism within the political parties, and making them irrelevant
to the political process. Second, the bureaucratic-military
elites, primay strategy was to monopclize the key govern-
mental positions, thereby denying the political leaders and
the political parties the advantage of dis:ributing rewards and
patronage. In the developing countries, 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 major prob-
lem is “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’**. The
political leaders were quick to establish their supremacy over
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 pre-empted 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,
cohered singularly around the Qauid-i-Azam (Great Leader)
Mohammad Ali Jinnah : (1876-1948). An event-making role,
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determination, single-mindedness of purpose, and faith in
democratic constitutionalism have generally been recognized
as some of the attributes of Jinnah's leadership®’. In a
recent study, this is how the American historian Stanley
Wolpert has summed up Jinnah’s role in the making of
Pakistan:

Few individuals significantly alter the course of history.
Fewer still modify the map of the world. Hardly 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 will*®.

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 mass nationalist move-
ment. Apter has observed that mass movements more often
carry a high degree of emotional appeal, are spontaneous and
simplistic in their objectives, and that their leadership estab-
lishes a direct relationship with the people®’. Under Jinnah,
in the relatively short period of ten years, the League ac-
quired these characteristics. Its primary goal was simple: Car-
ving Pakistan out of British India. Thus Pakistan was born
out of a mass movement, but without a2 well-organized politi-
cal party. Motivated to make Pakistan a reality, Jinnah could
not concentrate on building the organizational structure of
the League, nor was he able to build a second line of leader-
ship. With the creation of Pakistan, the League and its
leadership was confronted with the tasz of building a politi-
cal administrative structure for the new state.

Few states are born with so many drawbacks as Pakistan.
To explain what caused the ascendency of the bureaucratic-
military elites and inhibited the transformation of the Muslim
League into a well-organized political party, I will identify
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and analyze some of these drawbacks.

(1) Regional diversity.
(2) Relatively small bureaucracy.

(3) Fear of India 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, NW.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 India®®. The physical sepa-
ration of East and West Pakistan by 1500 miles of Indian
territory was complicated by the differential impact of Bri-
tish rule and its policies on the historical and political de-
velopment of these areas.

West Pakistan (i.e., contemporary Pakistan) is culturally
and linguistically heterogenous (see Table 1). It was not until
1848 that the British were able to bring West Pakistan under
control. British policy in this area was influenced by “im-
perial geo-strategic” 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 British were reluctant to
disrupt the existing social order and the local patterns of
relations. Therefore, these areas were ruled indirectly, by
expanding and consolidating the existing elites and perpe-
tuating the social structures (i.e. , feudal class relations). In-
direct rule primarily meant rule through advice, persuasion,
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and occasional but brutal use of force®®. This advisory
function was performed by the British members of the
Indian Civil Services (ICS) or Indian Political Service (IPS).
Indirect rule had many variations. In Punjab, the John Law-
rence model of patronage of the feudal classes through the
ICS was adopted. Through this method, groups of loyal
feudals were coopted and consolidatecd®'. In the N.-W.FP.
and Baluchistan, the Sandeman or Sardari system was
applied®?. The Sandeman system upheld and promoted the
supremacy of Sardar (tribal Chiefs) and 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 tribel resistance to British
rule continued and was controlled through the use of force
and by promoting loyal tribal chiefs*?. The N.W.F.P. was
ruled through the Punjab until 1901, and later, between 1901
and 1937, as a special province®®, 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 government throughout the British period.

Consequently, West Pakistan was exposed to the British
representative institutions and participatory politics very
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TABLE I

Frequency of Languages Commonly Spoken as Mother
Tongue in Pakistan (Percentage of population)

East Pakistan West Pakistan Pakistan
Language 1951 1961 1951 1961 1851 1961
Bengali 98,16 8842 0.02 0.11 56.40 55,48
Punjabi 002 0.02 67.08 66,39 2B.55 2802
Pushtu — 0.01 816 BA4T 348 3.70
Sindhi 0.01 0.01 12.85 12.59 5.47 5.51
Urdu 0.64 0.61 7.05 7.57 3.37 3.65
English 0.01 0,01 003 0.04 0.02 0.02
Baluchi — - 3.04 249 129 1.09
Source: Rounaq Jahan, Pskistan: Failure in National Integration (New

York, Columbia University Press, 1972), pp. 11412,

late. Among the provinces of West Pakistan, Punjab was the
only province that acquired some political experience under
British rule. However, the political leadership was dominated

by Hindus, Sikhs, and Muslim landords, with their nucleolus

Unionist party®®. The urban professionals (e.g., lawyers,
teachers, students, engineers, etc.) were small in size and did
not have much political influence. Clearly West Pakistan was
predominantly feudal and tribal in its social relations and
mode of economic development. Its political administrative
experience was that of indirect rule, controlled politics,
and coercion.

East Bengal’s experience of political development was
quite different from that of West Pakistan. Bengal was
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linguistically and culturally homogenous: and was exposed to
British education and political institutions in the early 19th
century. Although Calcutta was the political, economic,
and cultural center and the Muslim areas of East Bengal were
rural hinterland, by the early 20th certury, Bengal had be-
come the hotbed of radical politics®®. Thus, East Bengalis
were highly political, and their politics were dominated by
lawyers, small landlords, and, to some extent, by local
religious leaders.

In the words of one observer, East Bengal was “political,”
while West Pakistan was “governmental’”. In the post-in-
dependence period these different experiences of the regions
that constituted Pakistan influenced the patterns of political
development.

The existing heterogenety of Pakistan was made com-
plex by yet another factor. The creation of Pakistan was
followed by the exodus of an estimated 14 million people®®.
Thousands were killed during this mass migration. An estima-
ted 6 million Hindus migrated from the areas that constituted
Pakistan to India. Most of the migrating Hindus were land-
owners, businessmen, and urban professionals. An estimated
8 million Muslims migrated from various parts of India
(mostly from East Punjab, Utter Pardesh, Gujrat, and Bihar)
to Pakistan. Most of the Muslim emig-ees were urban pro-
fessionals, small peasants, and artisans. These Muhajirs
(migrants) were motivated by considerations of economic
opportunity and hoped to be compensited for the sacrifices
they had made for Pakistan®®, The Muslim League leader-
ship had not anticipated migration on such a large scale. The
League’s immediate problem was how to and where to re-
habilitate the Muhajreens. Before the Muslim League’s
organizational structure could be buili, it was confronted
with the problem of administering the new state, hence the
creation 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 officers-only 86 Muslim officers were
available. Most of them had little experience and were in
junior positions®® 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-inchief
of the Pakistan Army, General Ayub Khan, was promoted to
the rank of general from lieutenantcolonel 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 Kashmir (1948) reinforced the percep-
tion among the Pakistanis of the Indian threat. Consequently,
between 1948 and 1959, 60 percent of Pakistan’s total bud-
get was spent on defense® ! .

The problems of administration and security needs
placed the bureaucratic-military elites at the core of Pakistan’s
power structure.



138 Political System of Pakistan and Public Policy

The leadership of the Muslim League was predominantly
feudal, with only a small number of urban professionals,
mostly migrants and leaders from East Bengal. At the time
of independence, the Constituent Assembly of Pakistan had
69 indirectly elected members. Of these, 16 belonged to the
Pakistan National Congress representinz the 22 million Hin-
dus from East Bengal. To accommodate the Mubhajir leader-
ship, the size of the assembly membership was raised to 7962

All this is to suggest that at the time of independence,
the Pakistan that Jinnah and his Muslim League inherited was
not only regionally diverse, but had a hishly unrepresentative
form of government. They also inherited a very small group
of individuals who later came to dominate the power structure
in Pakistan.

In West Pakistan, the political leaders came from pre-
dominantly feudal and tribal backgrounds. Urban pro-
fessionals were insignificant, while the bureaucracy and the
military were dominated by the Punjabis, but Muhajir and
Pathan Officers were also visible. In contrast, the East Ben-
gali leadership came from urban professionals (predominantly
lawyers) and small land owners, and the province was negli-
gibly represented in the bureaucracy and the military® 3,

With this legacy the legal instrument of governance
that both India and Pakistan inherited ‘was 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 jave India and Pakis-
tan a dominion status.

The 1935 Act was created by the British as a corollary
to the process of devolution of power to the Indians that
they had initiated in the 1920%. The Act facilitated the
emergence of limited parliamentary politics, but actual power
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remained with the Viceroy, who possessed immense authority
and ruled with the help of a powerful civil-military bureau-
cracy free from the limitations of the parliament.®* 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 Prime 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 recognized as the focus
of power and authority®*.

The position of the Prime 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 it®°. 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 process®’ . “Inevi-
tably the officers on whom he (Jinnah) had come to rely
were virtually free to deal with the business of government.
Extraordinary powers had been vested in the Governor
General which greatly strengthened their hands”.®*® 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 July 1948 (at a
time when Jinnah was a very sick man) in the name of the
Governor General®?. This section empowered the Governor
General to suspend the normal constitutional machinery in a
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province, and directed the provincial gcvernor to assume the
responsibilities of the provincial government.

In the subsequent years, this section was frequently
invoked by the bureaucratic elites to dismiss the provincial
governments’®. Between 1947 and 1954, 9 provincial go-
vernments were dismissed (see Table 2.2). The sequence of
dismissals was as follows:

TABLE 2.2
Sequence of Dismisszls

1947 Dr. Khan Sahib of the N.W.F P,

1948 Ayub Khuro of Sind.

1949 Khuda Bux of Sind.

1949 Khan of Momdot of the Punjab.

1951 Khuro of Sind. .
1953 Mumtaz Khan Daultana of the Punjab.
1954 Pirzada Abdul of Sind.

1954 Fazlul Huq of East Pakistan.

1954 Malik Feroze Khan of the Punab.

After Jinnah’s death, the focus of power shifted to the
Prime Minister’s office. Liaquat Ali Khan continued to hold
that office, while Khawaja Nazim-ud-Din, an East Pakistani
becarie Governor General.

Liaquat was confronted not only with maintaining the
unity of the Muslim League but also wish such issues as con-
stitution-making, refugee rehabilitation, formulating policies
of economic and industrial development, reorganization of
defense, and defining relations with India’!. Liaquat’s rule
was prematurely terminated by his assassination in 1951.
During his rule, three trends emerged that accelerated the
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ascendency of the bureaucratic-military elites,

First, under Liaquat’s government, 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 acquiring control over various govern-
mental and semi-governmental organizations. Thus, quite
early the bureaucratic elites came to dominate economic
policy-making institutions.

Second, problems of organization of the Army and the
perceived threat from India gave salience to the military
elites. In 1951, the commander-in-chief of the Pakistan
Army discovered a plot (Rawalpindi conspiracy) to over-
throw the civilian government of Liaquat Ali Khan. The con-
spiring officers were tried and imprisoned. This raised the
specter that the army could intervene in politics”? .

Third, after Jinnah’s death, provincial Muslim League
leaders 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 personal nature bet-
ween those leaders of the Muslim League who had access to
government 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’?,

To deal with the opposition and to discipline factions
within the League, the Liaquat government came out with
two responses. First, it equated opposition to the Muslim
League government with that of opposition to the State of
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Pakistan. Opposition parties were called traitors. This res-
ponse was to promote anti-democratic tendencies and into-
lerance of opposition in the later years,

Second, in order to discipline the factional leaders
within the Muslim League, there emerged under Liaquat
government the first act that was desigried to punish political
leaders for misconduct in office. It was called the public and
Representative Office Disqualification Act, 1949 (PRODA)7%.
Under PRODA misconduct included corrupt practices, willful
administration, and abuse of power and 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 erthanced the power of
the bureaucratic elites and inhibited both the development of
the Muslim League into a well-organized political party and
the development of party politics in general.

With Liaquat’s death, the facads of' “parliamentary
democracy” began to erode. The burezucratic elites did not
take too long to convert the office of the Governor General
into an instrument of bureaucratic intervention. In the pro-
vinces on several occasions bureaucratic intervention oc-
curred in the garb of the Governor’s rule. The chief ministers
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
Governor Generals and one commander-in-chief, while seven
prime ministers stumbled one after the other”* , Bureaucratic
intervention, pre-emption, and dissention among the political
leaders made the parliament and the cabinet government a
laughing stock. The facade of “parliamentary politics” per-
sisted but in reality the focus of power shifted to the bureau-
cratic and military institutions’®. In Pakistan, politics was
bureaucratized. Elite manipulation, political intrigue, and
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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 their 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
groups. At the time of independence, this class was almost a
non-entity in Pakistan.”” What Pakistan had was a small
merchant-trading class comprising a number of minority
Muslim communities (Memons, 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,’® 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 government. 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 Governor General (1951-
55), was a bureaucrat instrumental in initiating a number of
economic policies and in building economic institutions that
defined the parameters of the“l patron-client relationship .
between the bureaucratic elites and the financial-industrial
groups. The first industrial policy (April, 1948) placed under
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the public sector only three groups of industries: arms and
ammunitions, generation of hydroelectric power, and the
manufacture and operation of railway, telephone, and wire-
less equipment, All other avenues were left open for the pri-
vate sector,”® To facilitate the transformation of the trader-
merchant classes to financial-industrizl groups, the private
sector was provided such incentives as tariff protection and
tax holidays. In 1949, the Industrial Finance Corporation
was formed by the government to grant 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 servant, was appointed
its first chairman. With the establishment of such economic
institutions, the bureaucratic elites not only came to domi-
nate the policy-making process but als> acquired the control
of key positions in such institutions. According to a well-
informed observer of Pakistan’s economic scene, Ghulam
Faruque:

. was a strong willed powerful individual who made
rapid decisions, saw them carried out, and worried
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
expansion.8°

In addition, Faruque recruited a numker of bureaucrats into
his corporation. Individuals like Faruque reflected the
spirit, ideology, and ethos of the bureaucratic elites who
were enthused to have monopoly control of the institutions
that they directed. Under Faruque’s chairmanship, the PIDC
came to play a major role in the industrialization, and in the
transformation of the merchant-trader classes into financial-

industrial groups. Why did the bureaicratic elites come to
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dominate this process? One explanation is that it was the—
most familiar pattern for the business communities of Pakis-
tan: bureaucratic control, intervention, and guidance were —
accepted and considered workable by these classes. Second;—
the society in general accepted the superiority of the bureau-
“cratic elites, while the business groups were regarded as
mu status.” Papaneck has succinctly noted:

The assumption of government officials, businessmen
and the public was that the government would and
should dominate the economy. Even the most self 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
benefit® ! .

Having established dominance in the economic decision-
making arena, the bureaucratic elites began to pre-empt con-
trol of key government positions from the political 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 instability and the weakening
of party politics was as much a function of the bureaucratic
intervention and pre-emption as of the “praetorian 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 Ali
Khan were “conceived and executed” by the “Punjabi
bureaucratic elite®?. To support his contention he names
two men as constituting the core of this “Punjabi bureau-
cratic elite’’: Ghulam Mohammad and Chaudhari Moham-
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mad Ali (a member of the Indian Audit to the Government
of Pakistan, later Finance Minister and Prime Minister of
Pakistan). Ziring says these two men ‘“coopted” Iskander
Mirza, a non-Punjabi (an officer of the Indian Political Ser-
vice, former Defence Secretary Governnient of Pakistan, later
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-making during this period. Others have noted the rivalry
between Chaudhary Mohammad Ali anc Ghualm Mohammad
and suggest that the latter was more skillful in building a
coalition of senior civil and military officers.®® 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 solitical development
in Pakistan.

These political decisions should be analyzed in the con-
text of the domestic crisis and external developments. I will
argue that it was the inter-relationship hetween 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 Prime
Minister.

(3) Dismissal of Fazlul Haq as she chief minister of
East Pakistan and subsequently imposition of
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governor’s rule in the province.

(4) Dismissal of Constituent Assembly of Pakistan,

(5) Creation of “One Unit” by amalgamating the four
province of West Pakistan.

After Liaquat’s death, Ghulam Mohammad (Governor
General, 1951-1955) and Iskander Mirza (Governor General
and President, 1955-1958) not only came to dominate the
national political scene, but also accelerated the pre-emption
of political leaders. In particular, they excluded and alienated
the East Bengali leadership.®* They revived the viceregal
system with a new vigor. During their reign, the office of the
Prime Minister and parliamentary politics were trivialized by
frequently using the powers of Section 92-A. Prime 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 1955 to 1957, 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 govern-
ment on the American model, though without having
any insight into the political character of American
presidency. Each fancied himself a strong man.® 5

This perception about Ghulam Mohammad and Iskander
Mirza is widely accepted by scholars.® ¢
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Under (Ghulam Mohammad’s direction the viceregal
tradition was revived and the burezucratic elites did not
take too long to establish a paternalistic relationship with
the political leaders, particularly in West Pakistan, and thus
abort the process of party politics. Khawaja Nazim-ud-Din
certainly was a weak prime minister and his government
(195153) was confronted with a hosi of problems.®” How-
ever, the bureaucracy was least supportive of his government.
The Bengali language crisis (1952), the food erisis (1952-53),
the Ahmedia issue (1953), the growiag class antagonism in
rural areas of West Pakistan,-and increased demands for pro-
vincial autonomy by East Bengal were blown out of propor-
tion because these were perceived by the bureaucratic elites
as threatening to the continuity of the viceregal order and
weakening the center’s control.®® Thus, asserting that the
government headed by the Prime Minister had failed to
manage the crisis, the Governor General dismissed the cabinet
government in 1953, despite the fact that the Prime Minister’s
party had a majority in the National Assembly.®® This was
the end of party politics and the Musl:m League, and a death
blow to the democratic ideal in Pakistan. After this, bureau-
cratic intervention in the name of governor’s rule became a
norm in Pakistani politics (see Table 2.2). Setting aside the
parliamentary norms, the Governor General installed Moham-
mad Ali Bogra, Pakistan’s Ambassador in the United States,
as the prime minister. Bogra had no base in the: Muslim
League, he had little if any choice in szlecting his cabinet. He
was a handpicked man  of the Governor General.”® The
League leadership showed complete acquiescence to the
governor’s will, nine of the eleven members of Khawaja
Nazim-ud-Din’s cabinet joined the new prime minister’s
cabinet.’! Parliamentary process and party polities had
become irrelevant in Pakistan. The bureaucratic elites’ per-.
ception of the crisis, the Muslim Ieague’s leaders’ meek
response, and a certain degree of compliance with the bureau-
cratic actions brought about the “decay” of the party politics
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in Pakistan.

Now it is widely accepted by scholars that the bureau-
cratic option that the Governor General exercised to resolve
the socio-political crisis of Pakistan was solidly backed by
the military elites.”? The Ahmedia riots (1953) and the sub-
sequent martial law in the Punjab brought the military elites
into the political arena. The public (in Punjab) was generally
receptive to the military’s swift handling of the crisis.’* 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.’* 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 leaders was a matter of time only.

In addition to the internal crisis, the Pakistani political
leaders 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 encouraged the
military elites to participate in the political arena. Both
Jinnah and Liaquat were conscious of the weakness of
Pakistan’s military strength vis-a-vis India.’ * 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-
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fire. This strained relations between I iaquat and some of the
senior officers.’® Thus Liaquat’s decision to appoint the first
commander-in-chief of the Pakistan Army was highly colored
by political considerations. In 1950, when he appointed
General Ayub Khan as the commander-in-chief of the Pakis-
tani Army, Ayub was neither the mos: senior nor the best.®’
General Ayub Khan’s career history showed administrative
experience in Staff appointments rather than field command.
Beside administrative-managerial skills at the time of his
appointment, he was believed to respect the civilian leader-
ship and was not in any way associated with the Kashmir
War.®® General Ayub was quick to sstablish his “loyalty”’
to the civilian leadership as he discovered the ‘“Rawalpindi
conspiracy,” in which a general was involved in a conspiracy
to overthrow the government of Liaquat Ali Khan. Thus, the
military was in politics. Until recently, a number of scholars
regarded the ‘“Rawalpindi conspiracy’’ as an uneventful, iso-
lated event which did not have much impact on the military
elites.’® However, in recent years atother General of the
Pakistan Army has alleged in his autobiography that Ayub
used the conspiracy case to promote z coterie of like-minded
generals in the Army and successfully created a core of
generals who were willing to act under Ayub’s command.! °°
In addition, the ‘“Rawalpindi conspiricy’” provided General
Ayub Khan with an opportunity to get in close contact with
the bureaucratic elites, such as Iskander Mirza and Ghulam
Mohammad. The interaction grew not only into friendship,
but also into a sharing of ideas on the nature and direction of
Pakistan’s political system.!®! 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),'°?
However, in this bureaucratic struggle for power, Chaudhary
Mohammad Ali lost quite early, and contact between Ghulam
Mohammad, Mirza and Ayub developed into a powerful
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bureaucratic-military partnership in the political system of
Pakistan. Having forged a unity with 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_l 03

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. government Pakistan’s need for
military aid. General Fazal Mugeem 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"°'°% 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 Britain.!'°® However, the bureaucratic-military
elites did not pay much attention to their (i.e., prime minis-
ter, foreign minister) preference.’ °¢

The military elites were able to expand their role in
Pakistan’s political system with relative ease, because there
was no inter-service rivalry. Second, until as late as 1957, the
Air Force and the Navy (until 1953) were commanded by the
British officers.!®” 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
prospects of forging an alliance with the United States almost
independently.'©®
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In October, 1953 the Commande:-inchief of the Pakis-
tan Army paid an informal visit to th2 United States, appa-
rently on personal initiative and without any formal approval
from the cabinet government.!°® Through perseverence the
military elites developed durable contacts with the U.S. mili-
tary elites. This elite connection was 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 Mutual
Defence Assistance Agreement, which provided for military
equipment and training assistance for the Armed Forces of
Pakistan.! ' © The agreement gave a new sense of confidence
to the bureaucratic-military elites. The military elites began
to perceive themselves as the stabilizing force in Pakistan’s
politics. The Agreement with the United States and the
inflow of modern military equipmert were equated with
enhanced Pakistani defence capabilities and the develop-
ment of a professional military,''! This gave a sense of
assurance 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.' ' 2

It is in the context of these internal and external politi-
cal developments that the decisions tc remove A.K. Fazalul
Haq, Chief Minister of East Bengal, to 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 results were also distasteful
to the bureaucratic-military elites.!'® 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 provincial government



Bureaucracy, Military and Party Politics: 1947-58 153

demanded greater provincial autonomy in the wake of
electoral success, the bureaucratic-military elites were alar-
med and refused to concede to any demands.'** In fact, the
new-found relationship with the United States had given
them a sense of confidence. Ten days after signing the U.S.-
Pakistan Agreement 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 Pakistan.!'® This manifested the attitude
of the bureaucratic elites towards the representative leader-
ship. The governor’s rule was imposed in the province. Major
General Iskander Mirza, the Defence Secretary, was appoin-
ted Governor 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.! ' The governor’s action impressed upon political
leaders that the powers 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 leaders at
the national and provincial assemblies struggled to limit the
powers of the Governor General, without much effect.''”
On October 24, 1954, the Governor General made his final
move, he dissolved the National Assembly of Pakistan.''® It
is now widely accepted that the Governor General could not
have acted without the support of the military elites. Moham-
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.!'® However, the parliamentary facade was re-
tained while participatory politics was delegitmized. The
political leaders continued to head the cabinet government,
but the real power was monopolized by the bureaucratic-
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military elites who emerged as the pririary operators of the
centralized system.'?° Elections and the electoral process
were perceived by the bureaucratic elites as divisive. They
believed that the electoral process brought to power the
political leaders who were region-based and had parochial
outlooks, and that these leaders aimad to undermine the
center.'?! They equated the demands for provincial autono-
my with secession, particularly thos¢ coming from East
Bengal. They believed that such demands were either spon-
sored by India or would encourage India to attack Pakistan.
A symbiosis of the international crisis and external threat
alarmed the bureaucratic-military elites, and they moved to
contain this, It has been correctly pointed out that the
bureaucratic-military elites exaggerated the food crisis of
1953 to create a political environment in which they could
portray the United States as a friend, willing to bail Pakistan
out of its food crisis. The elites felt that this would facilitate
the signing of the U.S. — Pakistan Agreement.!?? Before
signing the agreement, the bureaucratic-military elites had
shown signs of ambiguity, but once the ugreement was signed,
they became not only confident but also decisive in imposing
their decisions.

To thwart the perceived regional forces and to preserve
the viceregal arrangement, two steps were taken. First, ten
days after signing the U.S. — Pakistan Agreement, the Na-
tional Assembly of Pakistan was dissolved. Second, to effec-
tively meet the challange of the regional forces it was decided
to unify the four provinces of West Pakistan into one unit.! 23
A unified West Pakistan was equated with a strong center and
centralized political control. To achieve this objective, the
“One Unit Scheme’” was designed. Sayeed has attributed the
authorship of the scheme to a Punjabi political leader,!?*
while Von Vorys claimed that Genera Ayub Khan was the
author of the scheme. In his autobiography Ayub has suppor-
ted Von Vorys claim.’ > * The scheme envisaged consolidating
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the four provinces (ie., Punjab, Sind, the North West Frontier
Province, 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
government with one provincial administration rather than
four. The “One Scheme' was in general resented 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.'?® It was certainly
more than that: undoubtedly the Puniabis constituted the
largest component of the bureaucratic-military elites, but
theirs was an institutional dominance, not merely an ethnic
or regional dominance. The bureaucratic elites, irrespective
of their origins, were in general agreement on building a
strong center and imposing their dominance.’?” They be-
lieved that the political leaders were corrupt, parochial, and
incompetent. On the other hand, the political leaders 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 provided the bureau-
cratic-military elites with an incentive to intensify the process
of preemption.

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.'?® 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”.! 2 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
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party system. As the bureaucratic elites expanded and con-
solidated their power, the impact of the political leaders and
the political parties proportionately declined.

The Pakistani case reveals that there is a corresponding
relationship between the ascendency of the bureaucratic
elites and the decline of the political parties. This decline
occurred not because political leadership failed to organize
political parties, but because the bureaucratic-military
elites succeeded in pre-empting control of key governmental
positions from the political leaders. Aczess to government is
a key factor for party development in a developing country
like Pakistan because, through contro! of government, the
party can dispense patronage. This function was assumed by
the bureaucratic-military elites, thus inbibiting the process of
party building. During the Mirza years, the office of the
Governor General and later the Presiden:’s office became the
epitome of bureaucratic control, manipulation, and pre-
emption of the political leaders. The cabinet governments
stumbled one after the other, at the conter the average life
of the cabinet was about a year. The cabinets fell not because
the party in power failed to hold a majcrity, but because the
Governor General interfered in the process. The cabinet
instability discredited not only the political leaders, but also
parliamentary politics. Since 1954, the bureaucratic elites had
been publicly asserting that democracy was unsuitable for
Pakistan, and that some kind of ‘“‘controlled democracy’’
was needed.'®? The cabinet instability enhanced bureaucra-
tic power and impressed upon the public that the political
leaders were incapable of providing a viable government.

Mirza had no faith in democracy. He was autocratic and
authoritarian and manifested the beliefs of the bureaucratic-
military elites regarding the nature and direction of the
political system. To promote the politics of pre-empting con-
trol from the political leaders, Mirza created the Republican
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Party.!3! It was a conglomeration of those feudals who
shared Mirza’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.'®? 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 rivalry among the leaders of the feudal
classes in the League prompted the middle class political
leadership to make efforts to capture the League’s constitu-
ency leadership and rebuild its middle-class and mobilist
character.!?? Party politics intensified and the Muslim
League acquired a revivalist spirit, particularly in West Pakis-
tan. Mirza systematically began to promote individuals who
were known for being anti-democratic and had also opposed
the Pakistan Movement. Ziring has pungently recorded,
“Mirza chose men who had supported the bureaucratic elite
and had a basic antipathy for the Muslim League which still
claimed dominant influence in the province.”” Dr. Khan
Sahib had never supported the Pakistan Movement and had
“definate authoritarian traits”,*

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 organizational base of
the League and mobilized the masses by arranging public
meeting.! >* The Muslim League adopted a reformist posture
and demanded elections, 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.! *¢ The mobilization effort of the Muslim League
combined with the cabinet instability made the political
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situation look extremely grim.’®7 Under Mirza’s guidance
the bureaucratic elites had gone beyord the limits of their
role and found it difficult to exercise their 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. Confronted with its very
existence, the League struggled hard to organize itself. The
bureaucratic elites equated these mobil zation efforts of the
League with political chaos., The mobilization effort of the
League also alarmed the military elites'>® from 1957 to
1958, when Mirza's maneuvers began to fail and the impact
of the League’s mobilization was felt in West Pakistan. In
East Bengal the economic disconteni developed into a
smuggling menace and the Bengal political leaders intensified
their demand for provincial autonomy.'®® The military
elites were convinced that they had given Mirza and the
bureaucracy enough support. They believed that the de-
mocratic process and the elections, if held as scheduled,
might jeopardize the continuity of the viceregal pattern and
threaten the territorial integrity of the country. They were
skeptical of the bureaucratic elites ’ ability to preserve the
order. The prospect of the elections entziled uncertainty, the
military elites decided to remove this uncertainty by estab-
lishing the hegemony of the military.'*" 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 undermined 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 pa-ties had reached an
impasse. The level of bitterness betwesn the two can be
understoood from the martial law proc.amation that Mirza
made:
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The mentality of political parties 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 government. . . .
The same group 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. How-
ever much the administration may try, I am convinced,
that elections will neither be free nor fair. They will
not solve our difficulties.! ¢!
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Public Policy, Financial - Industrial

Groups And Development Of
Economic Institutions In Pakistan
The Experience of Sixties

This article will examine the relationship 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 isto 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 groups. Despite Ayub’s 1efforts in
building institutional network the financial-industrial groups
could not stand on their own. These groups could not develop
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an autonomous base. The regime’s ability to sustain economic
development (despite consolidation of financial-industrial
groups) depended onits ability to insure the flow of economic
aid to sustain military hegemony. It was instrumental in
creating economic institutions and promoting a symbolic
relationship with financial industrial groups. However with
hindsight it appears as military hegeraony weakened, eco-
nomic aid declined, the regime drified towards political
instability.

So far Ayub regime’s contribution in creating (as well as
consolidating the existing) financial-eco nomic 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 transformation of trader-nerchant classes into
financial-industrial groups. Under tke civilian regime of
Zulifkar Ali Bhutto (1971-77) these institutions were con-
siderably weakened. The regime also pursued a policy of
breaking channels of access between these institutions and
financial-industrial groups. It restrictec, suppressed and con-
strained the functioning of financial-industrial groups. How-
ever under General Zia-ul-Haq’s military regime, once again
an effort was made to reactivate the above mentioned finan-
cial-economic institutions to stablize and strengthen the
financial-industrial groups, who had been shaken by Bhutto
regime’s policies.

The institutional collaboration between Ayub’s regime
and the financial-industrial groups did not develop immedi-
ately but evolved in phases. Accordini to Stanely Kochanek
it evolved through three distinct phases.! First phase lasted
the initial months of martial law and vzas marked by hostility
in which the military regime arrested some of the leading
businessmen. Simultaneously it introdaced centralization and
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control, This was manifested through policies of strict
price control, harsh punishments for hoarding, smuggling
and black marketing.?

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.® Third phase began with the 1965 Presidential
elections 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 groups 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 “Twenty
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 growth rates, the
regime came under severe criticism from disaffected groups.*
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 Trasformation
into Financial - Industrial Groups

Governmental policy played a major role in trasforming
trader-merchant classes into financial-industrial groups. In
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the early phase of Pakistan’s history, the trader-merchant
class was associated with economic policy making institutions.
It reflected Jinnah’s belief that in an independent Pakistan,
private enterprise and industrial development would be
encouraged by the government.®

At the time of independence, Pakistan inherited a small
but cohesive trader-merchant class. This was primarily com-
prised of the minority Muslim communities (like, the Bohras,

the Khojas, and the Memons) and two trading families from
- Punjab (the Saigols and the Chinioti heikhs). Prior to in-
dependence this class of Muslims trade: -merchants was wide-
ly dispersed in India. Its members were dynamic and skillful
enterpreneurs who had emerged successful in undivided
India.® This dynamism was rooted in family as the principal
means of acquiring enterpreneurial skills. Trading or business
was a hereditary profession to them and did not require any
formal schooling. This class was smzll, close knit, clan,
caste-like communities.” After indepenclence, most members
of this class established their headquarters in Karachi and
Lahore (See Table I). As is evident from Table I, only two
families the Chiniotis and the Hotis had headquarters of their
business in areas that were to constitute Pakistan after 1947,
Two factors contributed towards the transformation of
trader-merchant : classes into industiial groups: (i) the
policy of bureaucratic patronage and (ii) the Korean boom.
The bureaucratic elites aimed to embarl: Pakistan on a path
towards industrialization. After the Korean war in 1952, the
environment for industrialization became more condusive.
As Javed Masud has incisively observed:

Once the conditions for profitable industrialization
had been created there was a scramble for industrial
sanction by the trading community. The government’s
task was suddenly changed from encouraging new
entrants to a selection from a large pool of intending
potential industrialists. Thus the government assumed
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the role of actually converting a trader into an indus.
trialist, merely through the process of issuing industrial
licences .7 2

Recognizing the favourable disposition of the policy
makers, the trade-merchant community was quick to seek
bureaucratic patronage and soon came to dominate the
commercial-industrial life in Pakistan,®

The institution that represented the interests of trader-
mercahnts was the 600 - member Pakistan Chamber of
Commerce. To encourage private enterprise, Jinnah extended
recognition to the Chamber as a legitimate body representing
the interests of the trader-merchant class, giving it the right
to elect the management of major public and semi-public
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 Council. The 1948-49 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 policy and
national standards organization”.'® The Chamber was given
representative and advisory role, but how effective it was 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 effectively
because it operated through caste, sect, clan or community
loyalities rather than shared economic interests and goals.
Consequently its impact on economic policy making remain-
ed marginal. During this period business organizations proli-
ferated. According to one estimate, in 1958 there were more
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than 250 business organizations. Almost every major city had
a Chamber of Commerce, but there was no coordination
among them.!! ‘“Formal interest organizations in business”,
Mumtaz Ahmed has pointed out,” could not emerge strongly
because of the existence of business families in Pakistan who
rivaled each other in expanding their busines interests and
building private empires”.!? The military found a large
number of business organizations too cumbersome. There-
fore, under the Central Ministry of Commerce, an office of
the Director of Trade organizations wes created in 1958. In
1961 a reorganization scheme was introduced that abolished
all the competing organizations. The D rector was given wide
powers to form new organizations. He could inspect their
records, attend their meetings, and evea reject the formation
of new organizations. He could mocify and amend any
resolution adopted by any business organization, including
the Chamber.'? Previously the Chamter of Commerce had
the right to elect the management of public or semi-public
institutions. According to the new law, the Chamber could
only nominate its members to these bodies. The director
regulated the membership of the Chanber. This centraliza-
tion established bureaucratic control of the commercial and
economic policy arena. Instead 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 with the trader-merchant
class-a policy that was initiated by the bureaucratic elites.’*
The President of the Chamber of Coramerce protested the
measures, but without effect.'®

In addition to the policy of bureaucratic patronage,
another factor that facilitated the transformation of the
trader-merchant class into financial - industrial groups was
the vacum created by the migrating Hindu trader - merchant
class, This opportunity was skillfully 2nd effectively exploi-
ted by the Muslim trader - merchant class. Operating relative-
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ly small and cohesive family businesses, this class had an
initial advantage of experience and skill compared to other
classes in Pakistan.'® 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."” 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 of
Pakistan’s history gave priority to the development of the
industrial sector (large-scale manufacturing). A number of
institutional measures were initiated during the 1950s to
transform the trader-merchant class into financial-industrial
groups. Agriculture was stagnant with no prospects of growth.
Therefore, it was used as a source of transferring surplus
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 ie. 1958-64. Since most of the trader-
merchants had settled in West Pakistan (i.e. Contemporary
Pakistan) that area became the primary beneficiary of the
industrialization.
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Economic Institutions

In creating a role for itself in the aconomy, the Ayub
regime was also instrumental in developing economic in-
stitutions. The regime consolidated the financial-industrial
groups and reshaped the economic institutions. According to
a well informed observer of Pakistan's economic scene,
Ayub “was deeply concerned with economic development
and threw his weight on planning activities”.?® The antece-
dents of Ayub’s role in fostering econormic institutions and
planning activities can be traced to 1953-54. It was in 1954
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 strategic link with the U.S., and were able to obtain U.S.
expertise for developing economic institutions.!® In the same
year, two advisory groups, one military, the United States
Military Assistance group (U.S. MAA®G), and the other
economic, the Harvard Advisory Group (HAG), began
operations. Here focus will be on the HAG, which played a
key role in creating, promoting and expinding the planning
and economic institutions in the country.

' Planning Commission

One of the most important contritutions of the mili-
tary connection with the U.S. was the creation of the Plann-
ing Comission, an institution that became the pivot of
economic planning, development and grovith in Pakistan.

In February 1954, the government of Pakistan, the
Ford Foundation, and Harvard Universi:y signed an agree-
ment stating that the University, with funds from the Ford
Foundation, “would recruit and guide a group of experts
who would assist Pakistan’s Planning Commission. . . to
prepare the first comprehensive plan for long range economic
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and social (development.?®' Under the agreement, the HAG
was to assist the Planning Commission in three ways:

1. to organize and develop a long term development
plan;

2. to recommend and analyze major economic
policy questions;

3. to help train professionals in various sectors of
national planning.

It also started a one year fellowship program to train the
members of the Commission at Harvard.?! The HAG prided
itself in providing the Commission, “with intellectual and
administrative leadership”.?? It is generally recognised that
the FAG was instrumental in shaping the intellectual and
ideological orientation of the Commission,

Members of the HAG arrived in April 1954. A project
that was expected to last 18 months ultimately lasted 16
years (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”22 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
Igbal noted:

The Planning Commission became an effective mecha-
nism of policy and created a framework for business
interests to prosper. The military dominated the politi-
cal scene but operated in cojunction with the industria-
lists, landlords, and top-level civil servants. The indus-
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trialists benefited from the incentives used to catalyze
the rush to industrialize and export.?*

The three Five Year Plans of Pakistan were formulated
under the guidance of the HAG. In the 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, and other s on Pakistan.
The performance of the Commission wes astounding. A Ford
Foundation report published in 1965 could claim with satis-
faction that the Commission had, “attained competence in
its role as originally conceived - a technical body”.?® Fur-
thermore, the report praised the efforts of the military
regime in encouraging private enterprise

Pakistan has evolved as an enterprise system com-
bined with a government - formulated framework of
policies and planning. Eighty percent of its output
is privately produced while the government has pro-
tected, stimulated, financed and guided its agriculture
and indsutry. It has relied heavily on private initiative
in its economic growth.?®

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 that 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.?” 1 concur with Laporte’s view rhat the HAG had a
decisive impact on the Planning Comimission and the eco-
nomic policies that emanated from it.?®

Under the military regime, the Flanning Commission
was made part of the Presidential Secretariat. This further
enhanced the power and prestige of the Commission. Under



Public Policy, Financial-Industrial Groups and 181

the regime, the Commission emerged as an important channel
for institutionalizing the patron<lient relationship between
the military - bureaucratic elites and the financial - industrial
groups. 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.?®

Besides the Planning Commission, Ayub also ventured
to streamline the existing economic institutions. In 1959 a
Credit Enquiry Commission was created to examine financial
institutions. Upon its recommendations,. most of the
financial - economic institutions were renamed, reorganized,
and merged to constitute new ones.’® 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.

Economic Institutions and the
Financial - Industrial Groupsj

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.

1. Pakistan Industrial Development Corporation
(PIDC)

2. Industrial Development Bank of Pakistan (IDBP)
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3. Pakistan Industrial Credit and Investment Cor-
poration (PICIC)

PIDC

The PIDC was instrumental in transforming the trader-
merchant class into financial industrial groups. The PIDC had
been in operation since 1950; however, it reached its zenith
in 195962. The Corporation was bifurcated 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 needs of East Pakistan.
The industrial projects the Corporation initiated certainly
reflected a bias towards the Western wing. However, the
author’s concern here is not to demonstrate the regional
imbalance that mav have resulted from the PINC’s industrial
policies, but to underscore its role n consolidating the
financial-industrial groups. The Corporations’ declared
objective was

... .to promote enterprises which private industrialists
were unable or unwilling to unde-take. Its policy is to
supplement, not to displace privat: enterprise. .. Every
effort is needed to attract private capital into PIDC
projects, and where private enterprise is not forthcom-
ing at the outset, to transfer the complete projects to
private ownership when the conditions for such transfer
are fulfilled.” !

It is quite evident that the primary purpose and policy of the
Corporation was to create a class of private enterpreneurs
under governmental patronage. The PIDC did succeed in per-
forming that task. Between 1950 and 1962, the PIDC com-
pleted 55 industrial projects; of these, 33 were located in
West Pakistan and 22 in East Pakistan.’? In addition, during
1962-69, another 25 projects were built by the West Pakistan
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PIDC. It was primarily involved in building jute, textile,
sugar, cement, fertilizer, paper board and ship-building/
repair industries. On completion, most of these industries
were transferred to the financial-industrial groups. This
was done through what PIDC called a policy of disinvest-
ment. According to one study, 47% of the private indus-
trialists in 1959 reported the occupation of their fathers as
traders (see Table 3). It clearly suggests that those who were
to become industrialists in sixties, their parents were trader
merchants in forties and fifties. However, changes in govern-
mental policy transformed some of these trader-merchant
families into ‘‘Industrial houses”. Amjad has pointed out that
ten major “Industrial Houses’ emerged as beneficiaries of
the PIDC’s disinvestment policy (Table 4). In addition, the
financial - industrial groups had considerable influence in the
policy making process. There was close collaboration bet-
ween the PIDC and the “Industrial Houses”. Members of
these Houses were represented on the Board of Directors of
the PIDC.?? 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 Pakistan had achieved not only rapid indus-
trialization and one of the highest growth rates in the world,
but the pattern of ownership 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.’*

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.’® These two insti-
tutions not only provided an opportunity for these groups
to procure loans for expanding their investments, but also
established their hold in the banking structure of the country.
The foreign aid that the military regime vegan to receive was
funnelled through the PICIC to the financial industrial
groups.>® The PICIC emerged as the primary money lending
institution. For the installation of new industries it could
lend up to 1.5 million rupees in West Paxistan and up to one
million rupees in East Pakistan. There viere no upper limits
for the PICIC loans.?” The breakdown of the PICIC loan
size as shown in Table 5 indicates that zlmost 71 percent of
the loans sanctioned were of the amounts above 2.5 million
rupees. The primary beneficiaries of the PICIC 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. They did not take the
risk of providing laons to new groups but relied on the tried,
tested and apparently sound, financialindustrial houses.
This way. the PICIC not only promoted class consolidation,
but also helped to concenrate wealth in the hands of a few
industrial houses. In addition the Board 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 projects sanctioned by the
PICIC not only rotated within class, but also within a limited
number of the Houses. Amjad has noted that 70 percent of
the loans sanctioned by the PICIC went to only 11 Industrial
Houses. (The names of the houses given in Table 6.). This led
Amijad to conclude that there is a definite relationship bet-
ween borrowed capital and industrial exxpansion 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 correlations between borrowed capital and industrial
expansion clearly indicates that the PICIC served as a vital
link between the financial - industrial groups and inter-
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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 groups. 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 %) of the total borrowers. Thus, Amjad concluded that
the IDBP encouraged the formation of a small, indigenous-

financial class in Pakistan.*°

Foreign Aid, the Military and the
Financial Industrial Groups

Through these financial - economic institutions, the
military regime under Ayub was able to consolidate 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 insure
the flow of aid weakened, the rate of economic growth
slowed. The fall in growth sharpened the gap between the
beneficiaries and the non-beneficiaries of these development
policies.®! This resulted in the politicization of the urban
middle classes and industrial labour. Since the regime had
made little effort to develop political institutions that would
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give the urban middle classes and the urban proletariat a
sense of political participation, the crisis of unequal eco-
nomic growth and the resultant slowing down of economic
development promoted a crisis of politicz] participation.

Ayub Khan’s ability to procure foreign aid weakened
after 1963, when Pakistan began to_pursue a more indepen-
dent foreign policy (see Table 8). Since 1958, Pakistan had
closely identified itself with the West &nd particularly with
the United States. Pakistan remained a member of the
Western Pacts, but began to cultivate relations with the
Communist Block, particularly China, &#nd vigorously parti-
cipated on issues of Third World’s concern. To what degree
Ayub encouraged and guided such a shift continues to be
debated. However, the issue did create two groups within
the Ayub cabinet. The Foreign Ministry under Zulfikar Ali
Bhutto asserted that Pakistan should pursue closer relations
with China, identify itself with Third V'orld causes in inter-
national politics, seek a settlement wita India on Kashmir,
and tailor foreign aid negotiations according to guidelines
provided by the Foreign Ministry.*? 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 aid by pursuing a pro-
West foreign policy. Furthermore, he believed that Pakistan
as a small country should insure the flow of foreign aid,
abandon the desire of an independeni foreign policy, and
remain within the Western fold. The conflict between the
Foreign Ministry and the Planning Commission reached its
peak during the September 1965 War between India and
Pakistan. According to one observer, during the War, the
channel of communication between the U.S. and Pakistan
was not the Foreign Ministry but the Planning Commis-
sion.®3 Later in the year, the United States terminated aid
to Pakistan. Said Hasan, a former Deputy Chairman of the
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Planning Commission reported that President Ayub Khan was
led to believe by the Foreign Minister 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.** The
stoppage of aid from the United States in 1965, the War
with India, and a bad harvest had adversely effected the
economy. These exogenous factors slackened the growth
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.*® 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 revealed 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.*® 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 mass move-
ment. The financial-industrial groups that had benefited from
the policies of Ayub regime were 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 emerged and developed in a free competitive environ-
ment, but a protected market, they did not not acquire the
modern industrialy/corporate attitudes aad work ethics. For
their advancement these groups were dependent on the
regime but showed lack of will to rescue its political decay.
Ayub was forced to resign, but the military hegemonic
system that he built remained. The weakening and decline
of the system brought about the collapse of the Pakistani
state. The financial, industrial groups ard economic institu-
tions that Ayub created and consolidaied were weakened
with the collapse of “United Pakistan’ but not destroved.
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TZBLE 1
BACKGROUND OF INDUSTRIAL FAMILIES
Industrial Community Family Settled Business
House Origin/Area Hdqrtrs
pre - 1947
Adamjee Memon Kathiawar/ Karachi Calcutta
Jetpur,
Dawood Memon Kathiawar/ Karachi Bombay
Bantwa.
Baigol Punjabi Sheikh W. Punjab/ Lahore Calcutta
Chakwal,
Valika Dawoodi/Bohra Bombay Karachi Bombay
Colony Punjabi Shiekh W. Punjab/ Lahore Lahore
Chinioti, Chiniot.
Fancy Khoja Ismaili Kathiawar Karachi E. Africa
Bawany Memon Kathiawar/ Karachi Rangoon
Jetpur,
Crescent Punjabi Sheikh/ W, Punjab/ Lyallpur Delhi
Chindoti. Chindot.
Beco Punjabi E. Punjab Lahore Batala
Wazir Al None, Syeds W, Punjab/ Lahore Lahore
Lahaore,
Amin Punjabi Sheikh W. Punjab Karachi Calcutta
Nishat Punjabi W. Punjab/ Lyallpur -
Chinioti. Chinlot
Hoti Pathan Charsaddah Charsaddah  Charsaddah *
Landlord.
Fateh Marwari Gujarat Karachi
Isphahani None Iranian Karachi Calcutta
Karim Bohras Bombay Karachi
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Habib Khoja Bombay K arachi Bombay
Isnasheri.

Hyesons None Madras Karachi Madras

Sources : Rashid Amjad, /ndustria/ Concentration and Economlc Power in

Pakistan (Lahore: South Asian Institute, Punjab University Press,
P074), p. 15; H. Papanek, ‘“Pakistan’s Big Businessmen,"’ Economic
Development and Cultural Change, 21 (October 1872), p. 21.

i Stanley A. Kochanek /nterest Groups and Development Business and politics
fn Pakistan Karachi ; Oxford University Press, 1983, p, 93,

*Most of the Studies have ersoneousy put Charsaddah as place of settle-
ment and Business headquarters of Hotls, whire they are settline in mardan
and their Business leaders are also located the-e.
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TABLE 2
FINANCIAL/ECONOMIC INSTITUTIONS

Institution Year Formed Peak Years Declared Obfectives/Functions
pPIDCL 1950 (Oper- 195969  To encourage industry where private
ational, enterprise was shy,
1852,
PIFC? 194961
Renamed
IDBP 1861 Longterm loans to medium-and
small-scale industries,
PIC103 1959 Provide long4erm loans, credit and
forelgn exchange to FGC's 40 % of
capital share held by U.S., U.K.,
Canada, Japan, W. Germany: 60 % by
Pakistani private investors,
ADFC & ABP 1952, 1957
msrleito
ADBP 1861 Provide credit cash for agriculture,

cottage industry, livestock, fisheries,
forestry, etc,

1

Pakistan Industrial Development Corporation

?pakistan Industrial Finance Co

Pakistan.

rporetion and Industrial Development Bank of

3Pa.lunun Industrial Credit and Invest ment Corporation.

4 Aricultural Development Finance Corp
and Agricultural Development Bank of P

oration, Agriculture Bank of Pakistan,
akistan,
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TABLE 3

PRIOR OCCUPATIONS OF MUSLIMS# WHO WERE PRIVATE
INDUSTRIALISTS IN 1959 (%)

Previous Previous Father’s
Primary Secondary Occu-
Occupation OccupationD pation
5. Antecedent Indus. Indus./ Indus., Indus./ Indus./
No., Characteristics Invest C Invest, Invest,
1. Indus. pre-1947 17 16 4 30 6
2, Small Industry,
handicrafts, 18 6 23 7 16
3. Traders=import,
export. T 41 30 25 R &
4, Traders - internal,
government contractors 28 22 an 24 36
5. Employees (pro-
fessional other) 18 10 4 12 20
6. Agriculture 3 [:] negligible ;| 11
Total 101 101 100 89 100

Note: Totals differ from 100 % because of rounding.
aExcludes those who immigrated from the Near East in the last century

bprimarv and secondary are determined accordling to proportion of income
received.

CProportion of total industrial investment controlied by each category.

Source: Gustav F. Papanek, Pakistan's Development--Social Goals and private
Incenrives (Cambridge: Harvard University Press, 1867), p. 85-86,111-116,
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TABLE 4
P.LD.C.’s TOTAL AMOUNT DIVISTED IN FAVOR OF
INDUSTRIAL HOUSES
(TO JUNE 1962)
S. Group/Companies Rupees % of % of Total
No. million Each  Disinvest-
Group ment by
PIDC
1. Amin
Amin Jute Mills 20,00
Total 20,00 7.0 5.0
2, Adamjee
DDT Factory, Nowshera 3.02
Adamjee Indus, 30,00
Adamjee Chem. Works
Adamjee High Grade Board Paper
Mill, Nowshera 75.00
Total 108.02 37.9 272
3. Bawany
Latif Bawany Jute Mills 7.50
Total 7.60 26 19
4, Dawood
Karnaphully Paper Mills 65.90
Total 65,90 231 16,6
5. Fancy
Karachi Gas Co, 15.00
Peoples Jute Mills, Ltd. 20.00
Total 35.00 12.3 B.B
6. Isphani
Chittagong Jute Mfg. 12,50
Total 12.50 4.4 3l
7. Nishat
Nishat Jute Mills, Ltd. 4.08
Total 4.08 14 1.0
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S. Group/Companies Amc unt %of % of Total
No. Rugees Each Disinvest-
Millon Group ment by
PIDC
8. Salgol
Jauharabad Sugar Mill 10,85
Total 10.85 as 2.7
8 Karim
Karim Jute Mills .50
Total '1.60 26 1.9
10. Hotl
Charsaddeh Sugar Mills 1,80
Total 1:1,80 48 35
GRAND TOTAL 28016 100.00 1.7

Source :

Rashid Amijad, Jndustrial Concentration and Economic Power in
Pakistar; (Lahore : South Asgian Institute), 19''4), p. 189
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TABLE 5
DISTRIBUTION OF PICIC LOANS BY SIZE*
(TO JULY 31,1969)

Size of Loans Amount %
Under Rs. 0.5 million 59711 3
Rs. 0.5 million — Rs. 1.0 million 101,224 6
Rs. 1.0 million — Rs. 2.5 million 359,198 20
Over Rs. 2.5 million 1,271,066 71
Total 1,791,199 100

* Rupees Million
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TABLE 6

LOANS THROUGH FICIC
Industries Industrial Houses
Adamjee Industries (Adamjee)
Crescent Jute Products (Crescent)
Ismail Cement (Colony)
Packages (Wazir Ali)
Pakistan Paper Corporation (Hoti)
Steel Corporation of Pakistan (Fancy)
Crescent Sugar Mills (Crescent)
Hyesons Sugar Mills (Hyesons)
Premir Sugar Mills (Premier)
Shahtaj Sugar Mills (Shahnawaz)

Karnaphully Rayon & Chemicals (Dawood)

Source : Amijad Rashid, Industrial Concentration and
Economic Power in Pakistan (Lahore : South
Asian Institute, 1974), p. 36.
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TABLE 7

BREAKDOWN OF THE SIZE OF IDBP LOANS*
(AUGUST 1, 1961 to JUNE 30, 1969)

WEST PAKISTAN EAST PAKISTAN PAKISTAN
Loan Size No. Cases Amount No. Cases Amount No. Cases Amount
To 0.6 1369 145,739 1,668 2152456 3,107 360 984
(84) (20)
056—10 168 109 5456 189 139,083 347 248 638
(n (14)
1.0+ 156 604 700 186 589 B68 342 1,194,568
(9.2) (66.)
Total 1673 B59 984 2033 944 206 3,706 1,804,190
Source : Rashid Amijad, Industrial Concentration and Economic Power in Pakistan (Lahore : South Asian Institute, 1974), pp. 36-
a7,
* Rupees Millsions (The figures in parenthous are percentages).

({The figures in parenthesis are percentages),

Notes
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TABLE 8
U. S. GOVERNMENT GRANTS AND CREDITS TO PAKISTAN

Year Amount
(U.S. Millions)

Pre - 1953 8

1953 99
1954 12
1955 67
1956 154
1957 100
1958 145
1959 142
1960 229
1961 218
1962 323
1963 380
1964 377
1965 349
1966 221
1967 331
1968 282
1969 209
1970 239
1971 216
Total : 4,101

Source: U.S. Department of Commerce, Statistical Abstract
of the United States (Washington, D.C., 1972 and pre-
vious years). Pakistan ranks fourth amiong Asian nations
(India, South Korea and South Vietnam have received
more) and sixth among all nations in term of toal U.S.
grants and credits extended during the post-WW II
period. On a per capita basis, Pakistan has received
relatively more aid than India, although India’s total
figure is not quite double that of Pakistan’s. In Robert
La Porte, Power and Privilege: Influence and Decision-
Making in Pakistan (Berkeley: University of California
Press, 1975), p. 145.



Public Policy And Reform
In Pakistan 1971-77:

An Analysis Of Zulfikar Ali 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-economic structure of Pakistan by pursuing policies of
gradual or incremental change. He orchestrated social change
and redefined the priorities of social development and
economic growth in Pakistan. However, he could not provide
optimal solutions as a reformist leader. The policies he pro-
posed needed corresponding changes in institution building.
To explain and analyze the relationship between public
policy and Bhutto’s reformist leadership, I will address
myself to the following questions: Under what sorts of
‘onstraints did Bhutto devise his policies? How did these
policies of socio-economic change affect the patterns of
resource allocation, economic growth, and distribution ?
Who benefitted from these policies and at what costs?

Bhutto’s reformist policies have evoked considerable
scholarly description and analysis of his political leadership.
According to Ziring, Bhutto was a “typical Sindhi landlord.””

203
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Heeger has descirbed his leadership as “patrimonial.”* Sayeed
found in Bhutto all the “Bonapartist” tendencies and has
described him as a “Bonapartist’ leader.® 1 propose to
describe and analyze Bhutto as a “reformist ” 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 tke types of reform
he intends to institute. The reformer needs a higher order of
political skills because invariably he is involved in a “multi-
front war.” His enemies on one front may be his allies on
another. Unlike the revolutionary, who thrives on polari-
zation, a reformer is confronted with having to satisfy both
the radicals and the conservatives. He is burdened with
reducing cleavages and building a consensus. In the process
of reform making, he may confront both and end up pleasing
none. The most critical task of the reformist leader is that
he must be able to devise policies of incremental change
and not usher an abrupt and total change® 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 Jeader and he made efforts to intro-
duce his reforms through incremental change.

Constraints of Structural Collapse and Psyhological Loss

In December 1971 Bhutto assumed power in a chaos-
ridden and distintegrated state of Pakistan. He was confron-
ted with the task of rejuvenating a nationstate. It was not
a situation of merely replacing a government, but of also
reconstituting a collapsed nationstate system.” Before
Bhutto could play the role of reformist leader, he needed to
restore national confidence and rebuild the fabric of nation-
hood. The crisis had two dimensions— structural 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 Province and particularly
Baluchistan— 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-e-Islami, perceived Bhutto as
kafir (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, restoring 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 promised reform of the
socio-economic structure. In his first address to the nation
he stated.

Every institution in Pakistan has either been destroyed or threa-
tend and that is why we face this state today. We have to rebuild
democratic institutions, we have to rebuild confidence, we have
to rebuild hope in future—we are facing the worst erisis in our
country’s life, a deadly crisis;we have to pick up the pieces, very
small pieces, but we will make a new Pakistan, a prosperous and
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progressive Pakistan, a Pakistan fiee from exploitation.®

Accounting for the nature of crisis, he pointed out that
reform was needed in almost every aspect of life in Pakistan,
but asserted that, “fundamentally it is the economic system,
the social and economic system that requires change and
adjustment. We intend to put the social and economic
system right.”” It was with these kinds of constraints and
ambitions that Bhutto proceeded to institute socio-economic
reform in Pakistan,

Given the nature of psychostructural crisis, Bhutto
adopted a Fabian approach to rebuild and reform the socio-
economic structure in Pakistan. In his speeches, statements,
and writing he constantly reminded his fcllowers about the
inequity of Pakistan’s socio-economic system. Through
piecemeal reform and incremental change, he aimed to
achieve economic growth and build a framework for a more
just socioeconomic order. Writing in Foreign Affairs in
1973, Bhutto defined the socio-economic parameters of his
reformist framework:

The economy we envisage is a mixed one in which private enter-
prise is neither crippled nor allowed to app-opriate the nation’s
wealth for the benefit of few. . ..

Our target in our socioeconomic program is nor only a statisti-
cally gratifying increase in the GNP but an improvement in the
lot of the common man, in the living standards of workers and
peasants and a radical change in the social mil eu.®

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 inital growth some
degree of social inequality was necessary.® For Bhutto eco-
nomic growth without social improvement was meaningless.
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He sought a shift in the existing developmental strategies,
His developmental strategy had multiple goals, such as
reducing social inequality, raising literacy level, enhancing
employment opportunity, and generating economic growth
and consolidation of the nation-state.

These goals were believed to be achievable within a
gradualist framework only if a relatively long period (ten to
fifteen years ) of political stability was ensured. Nevertheless,
to achieve these goals Bhutto evolved policies of incremental
change which can broadly be categorized into two types: (a)
Socio-economic and (b) politico-administrative reforms.
Socio-economic policies are the primary focus of attention
in this article.

Nationalization and Labour Reform :

To give meaning and substance to his vision of optimal
“mixed economy,” Bhutto began by redefining the role of
Financial Political groups (Finpols) within government and
in the national economy. An ex-post review of nationali-
zation policy reveals that the Bhutto government’s strategy
was to transform the industrial sector from its consumer-
industry bias toward setting up of basic industries by ex-
panding the public sector.

The Finpols were primarily the commercial/business
families, who during the final phase of Pakistan movement
provided financial support and acquired preeminence in the
new state. They developed a close relationship with the
political leadership and were instrumental in providing the
infrastructure (banks, chambers of commerce, etc) in the
formative years of Pakistan’s development.'® During Presi-
dent Ayub Khan’s rule (1958-69) these families progressed ;
some of them were transformed into industrial “Houses.”
They expanded their power base by inducting some new
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families into commerce and industry. As a consequence of
Ayub’s developmental thrust of ‘“functional inequality”,
these Finpols acquired pivotal position in the national
economy, and on the basis of their wealth and financial
power they were symbolically referred to as the “22 families”.
During the 1960s while armed forces governed, these Finpols
dominated Pakistan’s economy.

Finpols were nervous as Bhutto assumed power. They
perceived him inimical to their interests. Skeptical of Bhutto’s
reformist zeal, the Finpols immediately lent “‘discrete sup-
port” to the opposition political parties.! ! This conflict of
perceptions and interests persisted during Bhutto’s rule.

In January 1972, Bhutto announced the nationalization
of ten basic industries: iron and steel, basic metals, heavy
engineering, heavy electrical, motor vehicles, tractor plants,
heavy and basic chemicals, cement, petro-chemicals, gas and
oil refineries. The policy of nationalization was adopted with
a great degree of caution. No foreign investment was nation-
alized. The policy had three salient features, aiming at : (1)
decentralization of wealth, (2) reorganization of industrial
units, and (3) consolidation of the public sector. It was
incremental and spread over a period of two years. The
major instrument of change was the abolition of the “manag-
ing Agency System.””'? This system had its origins in nine-
teenth-century British India. Under the system, the company’s
director could give its management to an agent who controll-
ed and regulated the finances of the company 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)
Public
Investment

Year Private Public Total as % of Total
197172 1,235 99 1,334 7
1972-73 1,018 111 1,130 10
1973-74 1.023 391 1,414 28
1974.75 1,437 1,065 2,502 43
1975-76 1,818 3,182 5,000 64
1976-77 1.795 4315 6.110 T

Source: Pakistan Economic Survey 1976-77 (Islamabad:
Government of Pakistan, Finance Division, 1977),
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 remained inflexible in their res-
ponse toward the government’s policies.' > Bhutto found it
difficult to win their confidence. They perceived Bhutto as
a rabble-rouser, who by his reformist policies was pampering
labour.' *



210 Political System o] Pakistan and Public Policy

Unable to generate investments from the private sector,
by 1973 the Bhutto government was concentrating 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 % of the toral, and by 1976-77,
it had reached 71%, about a tenfold ircrease. Investments
in the private sector in this period declined from 93% to
29%.

If, on one end, Finpols were resisting reformist policies,
on the other endlabourwas getting restivs. Bhutto’s dilemma
was how to reconcile the interests of higaly politicized labour
with the interests of highly 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
stance of the Pakistan People’s Party onlabourissues— and
against the 22 families — had emboldened labor considerably
from its old passive attitude.””'® It was inder these circum-
stances that Bhutto introduced labor policy in February
1972.'® The policy aimed at regulating the labour behavior.
Its broad features can be summarized: (1) It provided respec-
tability and legitimacy to labor in its dealings with the
management. (2) Providing the regulatory mechanism and
recognizing the right of labour to 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 % to 4 %. Payment of bonus to labour was made
compulsory. It also provided compensation for injury and an
old-age pension, fixed a minimum wage scale, and provided
free medical and free education for the children.

These wage and welfare increases did provide some
relief to labour but production did not 'ncrease and invest-
ments in the private sector shrank: further, because social
costs were considered too heavy. Besides this crisis of pro-
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duction and decline in the private sector’s investment, the
government was confronted with a massive unemployment
problem. According to official estimates during 1972-73, the
labor force was increasing at a rate of 3 % per annum — about
600,000 persons entered the labour force each year. The
unemployment rate stood at 13 %. In the urban areas it was
as high as 17.7%. The estimated rate for the rural areas was
11.5%'7 (The lower rate in the rural areas may be disguised
as a large percentage of the population may show itself
“self-employed.”)

To resolve the unemployment situation the Bhutto
regime adopted a direct strategy. It took two policy initia-
tives: (1) the public sector was expanded and (2) a ‘“labor
exchange” program was evolved with the Middle Eastern
countries. According to an official publication, the number
of employees in the public sector industries increased from
40,817 in 1972-73 to 57, 827 in 1976-77, an increase of
41%. Furthermore, to absorb the educated unemployed, two
organizations— National Development Volunteer Corps
(NDVC) and National Development Corporation (NDC)—
were created. These two organizations absorbed about
15,000 persons.'® However , the most effective employ-
ment policy was the labour exchange” program. The policy
made a deep impact on national economy, particularly
on the rural sector. According to one estimate, by 1981
there were 2.1 million Pakistani workers serving in different
countries of the Middle East.'® The official estimates reveal
that remittances from these workers were $ 339 million,
which rose to $ 2,218 million in 1980—81. This was equal
to country’s total export earnings and worked out as 10 %
of the G.N.P. in 1980-81.

It is interesting to note that 63.1% of the migrant
workers belonged to rural areas; out of a total of 2.1 million
workers who were overseas in 1980—81, 1.33 million came
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from the rural areas. This is about 6.8% of the total labour
force. Since these workers were male it worked out to be
7.9% 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 the tot:l agricultural output
for that year.”® These statistics reveal that the “labor ex-
change” policy did reduce unemployment pressure, but this
contributed little in boosting industrial production. Neverthe-
less, by the mid-seventies, foreign exchange earnings through
these remittances were showing an upward trend.

~ Nationalization of Banks

The policy of bank nationalization was a corollary of
nationalization of industries, labor-employment policies, and
the expansion of the public sector. Most of the 15 commer-
cial banks were either owned or controlled by the Financial
Political groups.?! According to Ahmed and Amijad, the
nationalization 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 years, and which has helped foster the concen-
tration of economic power in the hands of a few families.’”?
Before nationalizing the banks in January 1974, the govern-
ment provided the Banks (i.e., the Finpols) an opportunity to
reorient their policies. In 1972, the commercial banks were
instructed to provide credit facilities, loans and advances,
to the small and middle farmer and industrial 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 opportunity to control
and regulate credit, and establish an investment pattern.

* In 1973, Pakistan’s 15 commercial banks had about
2942 hranches. By 1977 the number of branches reached
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6,275.* About 60 % of the new branches were opened in
the remote and rural areas of Pakistan. Nationalization of
banks has had deeper effect on the social strucutre of rural
Pakistan, 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 loans from the nationalized banks to the
farmers increased from 85 million rupees in 1971-72 to
700 million rupees in 1975-76.2% This facility of loans and
credits, along with an increase in procurement prices of
agricultural commodities (which increased by almost 100%
during this period), clearlv meant an “attempt to alter the
pro-industry anti-agriculture bias of the previous growth
strategy.””* This indicated that banks acquired new meaning
in the social life of rural Pakistan.

Nationalization of industries and banks, and of labor
and employment policies, did define the parameters of
mixed economy and also provided some benefit to the dis-
advantaged groups, such as labor, educated unemployed,
and the samll-scale businessman; 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.
Land is the source of power, privilege, and patronage. Land-
owning elites monopolized social power in the rural struc-
ture. Landowning elites and Finpols dominated the socio-
economic structure,
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Pakistan has a highly skewed pattern of land distribu-
tion, and none of the land reforms insroduced has been able
to substantially change this pattern. According to the 1959

TABLE 2 STRUCTURE OF LANDHOLDINGS

Size of Number of
Holdings Owners % of Total Area Owned % of Total
(Acres (0000%) Owners (0000%) Area
Less than:
5 3,266 64.4 7426 15.3
5—256 1452 28.7 15438 317
25—100 287 5.7 10,616 218
100 to 500 57 11 7671 15.8
500 + 6 0.1 7,491 154
Total 5,068 100 48642 100
Source: Commission for West Pakistan, Report of Land Reforms
(Lahore, 1959).

Land Reforms Commission Report for West Pakistan, 0.1%
of the Landowners, with a landholdirg size of 500 acres or
more, owned 15 % of the total land area. Another 15.4 % of
the land was owned by 1.1 % of the lendowners with a land-
holding size of 100—500 acres. On the other hand, 93.1%: of
total landowners owned 47% of the total land area with
landholdings of less than 5—25 acres (sce 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 500 acres for irrigated
lands and 1,000 acres for non-irrigated lands. These reforms
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had marginal effects on the agrarian structure of Pakistan.
Bhutto adopted a bolder agrarian reform policy. He attemp-
ted to synthesize ceiling and tenrial reform by a gradual
approach, He adopted a policy of incremental 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.? ¢

While announcing the land reforms in March 1972,
Bhutto sounded radical, but was clearly aiming 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,
streamline 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 deserves. For these compelling reasons, we are following
exactly the same principle of the enlightened entrepreneur.
We are as much against the ignorant and tyrannical landlord
as we are against the robber barans of industry. We are as
much for the creative and humane landowner as we are for
a productive and conscientious owner of industry.?’

Bhutto strove 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 made illegal, subject to
the condition that the tenant does not fail to pay rent. The
landowners were made responsible for bearing the cost of
water rate and seeds. The costs of fertilizers 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 the tillers free of cost.
All state land was reserved exclusively ‘or landless peasants,
tenants, and owners of below-subsistence holdings.

The second set of agricultural reforms introduced in
1975 was substantive. For the first time in Pakistan’s history,
an effort was made to correct the land tenure system. By this
measure, small peasants and middle farmers were exempted
from land revenue. Levy of any cess and begar (forced labor)
was banned. Persons owning land between 12 acres of irri-
gated or 25 acres of non-irrigated land were exempted from
revenue taxation. By this reform method, it was claimed
that some 7.27 million peasants and fermers benefited. For
farmers owning 25 acres of irrigated or 50 acres of nonirri-
gated land, and farmers owning 50 acres of irrigated or 100
acres of nonirrigated land, the increase in revenue was 50 %
and 100 % respectively.?®

In the third phase of agrarian reform, a National Charter
for the Peasants was announced by the government in De-
cember 1976. According to the Chater, the government
was to distribute cultivable land and cultural wasteland
among the landless peasants. Besides, in ejectment cases,
after the appeals, a revision was permissible only to the
tenants ‘and not to the landowners. It vas estimated that by
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TABLE 3 LAND REFORMS IN FOUR PROVINCES

Area Area Persons
Province Resumed Allotted Balance Benefitted
Punjab 331,268 242 840 88428 36,948
Sind 317,896 238 637 79,259 16,497
NWFP 141 877 132,860 9017 12,639
Baluchistan 515,105 198,295 316,810 9129
Total 1,306,146 812,632 493514 75,213

Proggreﬂi of 1977 Land Reforms up to 30 June 1980 Under Act I
of 1977.

Punjab 93,806 23,426 70,380 1,543
Sind 31,741 19,966 11,778 1,496
NWFP 23,787 4162 19625 T81
Baluchistan 17,502 269 17,233 14
Total 166,836 47,823 119013 3,834

Source: Government of Pakistan Agricultural Statistics of Pakistan,
1980 (Islamabad, 1981), 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 of non-irrigated and 100 acres of
irrigated land. In this event the resumed land was acquired on
payment of a compensation of Rs. 30 per Production Index
Unit (PIU). 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.?®

These policies ran into difficulties of implementation
because little effort was made to organize the peasants or
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create a social environment in which reforms could be
implemented. In addition, the entire task of implementing
the land reforms was entrusted to bureaucracy- the deputy
commissioners and the revenue depatments became the
primary instruments of implementation. But given their
attitudes, social backgrounds, and contacts with the rural
elites, effective enforcement of land re‘orms could not be
expected.’® Consequently the effectiveness of these land
reforms on the rural structures was marginal.

These reformist policies did not solve the problem of
rural poverty, but created a socio-political environment in
which poeple started to assert that if the government were to

TABLE '4 PROVINCEWISE DISTRIBUTION OF IRDP
MARKAZ (CENTERS) BY 1976

Punjab 38
Sind 31
NWFP 33
Baluchistan 21
Azad Kashmir 10
Northern Areas 1
Federal Capital 2
Total T 136
Source: Pakistan Economic Survey 1976-77.

introduce appropriate policies, the inequitahle social structure
of rural areas might undergo gradual transformation. Khalid
B. Sayeed, who has contended that Bhutto introduced these
reforms for self-aggrandizement, and wanted the masses to
believe that he was their “Supreme bencfactor”, has also



Public Policy and Reform in Pakistan 1971-77 219

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.”” !

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 programs, the Integrated Rural De-
velopment Program (IRDP) and the People’s Works Program
(PWP). 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 IRDP 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).

The Annual Development Plan covering these programs
rose from 49 million rupees in 1971-72 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 %, and there was double-digit inflation as well. This
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TABLE 5 SECTORWISE DISTRIBUTION OF ALLO-
CATION OF ANNUAL DEVELOPMENT PLANS
(SELECTED SECTORS) (MILLION RS.)

1971-72 1972-73 1973-74 1974-75 1975-76

Total 2,002 3,368 4977 8,788 13365
Allocation:
Education & Training 188 271 33 486 636
Health 151 140 192 309 649
Social Welfare 7 9 0 15 18
Manpower, Employ-
ment 4 8 a9 28 32
Peoples Works
Program 49 96 143 = 211
Source: Pakistan Economic Survey 1976-77, p. 189,

considerably compromised the real value of this amount.
However, these programs increased public investment in the
social sector. Given the credit facilities by the government,
these programs improved irrigation and roadbuilding facilities.
According to official estimates, yields per acre increased and
some wasteland was transformed into cultivable land. Not
enough data are available to estimate the impact of these
programs on the rural structure of Pakisian. These policies
did indicate,-however, that Bhutto was able to build a sub-
stantial support base in the rural sector.

In the agrarian structure, Bhutto introduced two poli-
cies which were premature, if not radical. First, in April
1976, an ordinance was issued abolishing the Sardari sys-
tem.>? This ordinance struck at the very foundations of
power of the*‘Sardars’” and “Khans”’ (triba and feudal chiefs)
in Baluchistan. Sardars were denied judicizl powers, and they
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were not allowed to retain private jails, arrest any person,
take any free labor, or receive a tribute. The Baluch Sardars
looked upon this 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.

The second premature, or radical, policy was the de-
cision to take over the cotton, rice, and flour mills in July
1976.>3 There were 2,752 such mills (cotton ginning, 555
rice husking, 2,072; and flour milling, 125). The policy had
two objectives. First, to eliminate the middleman—the
broker who operated between the farmer and the market.
Second, to establish the hegemony of the public sector in the
national economy. It hurt a large middle class of traders,
shop-keepers, 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 government. The Financial Political groups, the
landowing elites, the “Sardars,” 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 ownership.®* This
perceived fear was an important factor that contributed to
the formation of a broad antigovernment coalition.

Policies of Reform in Education and Health

Education and health were two important areas in the
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social sector that underwent transformatior under Bhutto’s
education and health policies. Through the expansion of
education, healthcare, and improved housing, the govern-
ment sought nationalization of economy. Through the en-
forcement of these policies, the government penetrated into
tribal areas, Northern areas, remote parts of Baluchistan, and
rural areas of Punjab and Sind. The 1972 Fducation Policy
aimed at democratization of higher education and universa-
lization of primary education.®S Its thrust was develop-
mentalist, i.e., opening up new universities, upgrading and
exapnding the facilities of existing institutions, and, simul-
taneously, enlarging the infrastructure of the Ministry of
Education for effective coordination and planning. The poli-
cy was egalitarian, modernist, and democratic in content and
objectives. It improved teachers’ pay scalss and lowered
tuition fees. The most controversial and 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 nationalist in content, de-
velopmental in design, and radical in spirit. 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.®® It was in this spirit that abo it 3,000 private
schools and 175 colleges were nationalized. [n most of these
private schools and colleges, teachers were underpaid. They
welcomed the reform, while the owners of these institutions
resisted the education policy.

The prime beneficiaries of educational reforms were
educated, urban middle classes and lower-amiddle<lass stu-
dents from rural and urban areas. However, in the remote
rural areas, opening up of the educational institutions genera-
ted new social awareness. In terms of Gross Mational Product
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ratio, though, expenditure on education rose to only 2.1%
in 1976-77, from 1.6% in 1971-72.37 In terms of actual
Annual Plan Allocations, the rise was substantial (see Table B).

Although the 1972 Educational Policy was reformist in
spirit and content, it lacked specificity. The policy was
sketchy and its implementation mechanisms were not well
planned. Consequently, it increased an element of uncer-
tainty rather than stabilize the educational institutions.

The health sector 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
0.46% in 1971-72, rising to 1% in 1976-77. 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
substantially 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 1972. It emphasized
improving the existing facilities, increasing the number of
dispensaries, hospitals, and medical colleges, and establishing
health centers in the rural areas. It made substantial increases
(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 three-tiered 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 population of 10,000
there would be a basic health unit with a paramedical staff
of four-tosix workers. Health centers would be manned by
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two doctors.

For the first time, there was an ambitious and com-
prehensive health scheme. It did generate awareness on health
issues. The policy 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.”®

Conclusion

Bhutto’s policies of incremental change generated
mixed results. These policies created an environment for
socio-economic change, but institutionalization of that
change required a longer period of political stability. In
general it can be stated that in developing societies, policies
of gradual transformation introduce a phase of transition,
resistance to change, and uncertainty. Under Bhutto’s re-
forms, Pakistan underwent such an experience. There is a
general consensus among scholars that Bhutto’s policies
created new classes and groups, but that he could not institu-
tionalize the role of these new classes and groups in the
national polity.* *

His policies benefitted the disadvantaged classes and
groups, including the peasants, industrial workers, the urban
middle classes, the professional groups, the middle farmer
and small-scale industrialist/entrepreneur; but they alienated
the Financial Political aligarchy, the lancowning elites, the
“Khans” and ‘‘Sardars” (in NWFP and Baluchistan) who
resisted these policies and turned hostile to Bhutto’s rule.
Confronted by their hostility and alienation, Bhutto found
it difficult to integrate the interests of established groups
with those of disadvantaged classes and groups. Nevertheless,
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through his policies of gradual reform, he did succeed in
achieving some measure of “‘social justice.’™ ©

The disadvantaged classes and groups received wage and
welfare benefits, and found some new employment opportu-
nities. Middle farmers and some small peasants benefitted
from “generous. credit and loan facilities. Despite these
modest achievements, industrial production stagnated, pri-
vate investments declined, and the economic growth rate
fluctuated. Industrial production stagnated for three reasons.
First, nationalization of industries led to bureaucratization of
industries, resulting in high inefficiency and low productivity.
Second, by 1976 over 70 % of the public sector was commit-
ted to heavy industries like steel, cement, and fertilizer.
These industries had very large capitallabor ratios. Burki
has estimated that the Karachi steel mill required a $ 100,000
investment for each job it created, whereas private large-scale
industry required $ 20,000 for each job, and for small scale
enterprise the capital-labor ratio was estimated to be only
$500.4!

Third, to overcome that lack of private investment in
the industrial sector, the government’s preferred priority
was to expand the agricultural sector Agriculture contri-
buted 36.50 % of the total GNP and grew at a rate of 2.2%.
The industrial sector’s contribution to the GNP declined
from 16.31% in 1970-71 to 14.25% in 1976-77. A major
decline was in the largescale sector. However, the small-
scale industries 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
vear’s rule, small-scale industrial investment increased at a
rate of 5 % per annum, which was a modest achievement,
and reflected a new trend.??

Significant trends during Bhutto’s rule were public
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investment in the heavy industries, expaasion of the agricul-
tural sector, and a modest increase in small-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 was striving to achieve
these twin objectives by developing a framework of “mixed
economy” through policies of gradual 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 will have to become either more frankly
capitalist or more genuinely socialist. The capitalist alternative is
workable only in those situations where the society is willing to
accept income inequality over a long seriod of time without
expanding, or where extremly high growth rates (10 to 15 %)
can be financed with a generous inflow of resources from western
friends. Otherwise the only alternative is a genuinely socialist
system, based on a different ideology and a different pattern of
sodety.

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 nature of historical, struc-
tural conditions in these societies. His prescription precludes
gradualism as an effective policy instrument, given a rela-
tively longer period of time. The key issue is not only creating
“major change,” but first creating an awareness about the
need for change, i.e., about the iniquitous nature of the
socio-economic structure. Here one car identify some of the
effects of Bhutto’s gradualist approach:
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(1)

(2)

(3)

(4)

Nationalization of the banks ushered the rural
sector into the market economy, thereby initia-
ting a process of socio-economic change in the
agrarian structure. It performed dual functions:
landowing elites were encouraged to develop
entrepreneurial skills by relying on agriculture
technology and mechanization* (ie., through
credits and loans), whereas the small, middle
farmer felt relieved from the shackles of the
landlord and moneylender, and could rely on
banks for credits and loans. The banks have
become an important link between the rural
migrant to the Middle East and his family in the
village.

With 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 sectors 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.

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.

The nationalization of basic industries had made
the public sector an integral component of Pakis-
tan’s economy. Evidently it promoted bureau-
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(5)
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cratic control. It has to be recognized, however,
that a reformist leader neecls a longer period of
of political stability to institutionalize his reformist
policies, and in the short run he may be forced to
fall back on the existing institutions—which may
not be the best solution. Iacreased bureaucratic
inefficiency on the other hand, can also serve to
prompt incremental change.

The experience of Bhutto’s reformist policies
indicated that some ‘“equity’’ can be achieved
through  gradulism, thouga in the short run
“growth” may suffer. But it can be argued that if
social development policies are sound in concept,
mass-participation 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 years,
and despite the constraints of structural collapse and psycho-
logical loss, Bhutto succeeded in rebuilding the shattered
state of Pakistan. He could not provice optimal solutions as
a reformist leader, but his policies of incremental change did
initiate processes of attitudinal change in Pakistan. It can be
asserted that incremental change with corresponding institu-
tional consolidation still remains perkaps the most effective
viable policy option for the developing societies.
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Patterns Of Civil-Milit_al_'y
Relations In Pakistan:
An Appraisal of Bhutto Period

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.

Most 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.’

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 question 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.
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The adversarial nature of the civil-military relationship
(in terms of seeking hegemony or dominance of one over the
other) is of special significance in Pakistan, where the history
of civil-military relations is a study in mistrust and inter-
mittent conflict rooted in a certain incorapatibility between
the hegemonial power-holders (the mniilitary-bureaucratic
elites) over the relatively noninstitutionalized political
parties and political leaders. Mistrust and conflict are largely
engendered and aggravated if and when a civilian regime
comes to power and attempts to alter the basis of the mili-
tary’s hegemonic position.

During Bhutto’s regime, civil-militery relations under-
went such a transition. Under such conditions, establishing
civiian dominance and replacing the military’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 relationship with the
m:litary? What impact did these policies have on the military,
and how did the milit