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Preface 

Th i s  s tudy i s  one of the admi n i strat i on of I nd i an for
e i gn pol i cy ,  but it is someth i ng more than that . I 
have suggested i n  var i ous places that an analys i s  of 
bureaucrat i c  func t i ons can shed some l i ght on I nd i an 
fore i gn pol i cy .  However ,  my early inten t i on to make 
thi s  ch i efl y  a s tudy of the causal i ty between bureau
crat i c  pol i t i cs and fore i gn pol i cy seems now a l i ttle  
amb i t i ous , and so the study as  the reader f i nds i t  has 
been scal ed down cons i derabl y .  I hope that the reader 
forgives me both for not atta i n i ng those earl ier  goals , 
and for let t i ng the old amb i t i ons rema in  in  several 
places in the text . Thi s  i s  only a prel iminary study , 
and w i l l  be followed by a much more comprehens ive 
treatmen t  of  the top i c  to be publ i shed i n  mid-1 9 8 8 . 
Then I hope to shi ft th i s  d i scuss i on to a somewhat 
h i gher conceptual l evel , a necessary step i f  th i s  sort 
of study is to become useful to the student of fore i gn 
pol i cy and not just to the s tudent of admi n i strati on . 
Th i s  s tudy i s  a complete rev i s i on of  my I nd i an
publ i shed book , Structure of Decision . l 

Th i s  s tudy had many contr ibutors , people who went 
to great troubles to help make th i s  study work . Th i s  
manus c r i pt was supervi sed i n  var i ous s tages o f  i ts com
ple t i on by Henry Har t , Bhaban i Sen Gupta , and Bernard 
Cohen . Dr . Sen Gupta espec i a l ly went far out of h i s  
way to help me in  m y  research and the publ i cat i on o f  an 
ear ly dra f t  of th i s  book in I ndi a .  He exerted a strong 
conceptua l i n f luence on the manuscr ipt ' s  evolut i on .  
Ne i l  R ic hardson a i ded my research establ ishment i n  New 
De lhi . Joseph Elder gave me much encouragement i n  the 
pursu i t  of  the top i c. and has helped me i n  the evolu
t i on of the f i nal analyt i c  product .  F i nally , Lloyd 
Rudolph ass i s ted me in the h i s tory of the Off i ce of the 
Pr ime M i n i s te r . I n  the f i nal  s tages of thi s  manu
scr i pt ' s  product i on these men ' s  ass i stance has he lped 
turn an assemblage of facts and hal f -baked ideas into a 
readable , cred i ble  work . 

When my research was under way another large group 
of scholars we re w i th great bene f i t  i nvolved . Marcus 
Franda and h i s  wi fe, Vonn i e  Franda, were i ndi spensable 

1 Je f f rey Benner , Structure of Decision : The 
Indian Foreign Policy Bureaucracy ( New De lhi : South 
As i an Publ i shers , 1 9 8 4 ) 
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al l ies in break ing interview ground . I .J. Bahadur 
S ingh , K . P . Misra , B imal Prasad , Sat ish Kumar and S . D .  
Mun i were all  very helpful i n  explain ing how d if ferent 
aspects of bureaucrat ic process contr i bute to f inal 
pol icy . Kuldeep Mathur he lped me to locate some 
research mater i a l s  that threw much l i ght on the darker 
corners o f  the bureaucracy . K. Subrahmanyam consented 
to a very i nterest ing i nterv iew on the sub j e c t  of 
pol it i ca l -m il itary coordinat i on .  Most  o f  the inf orma
t i on on the current bureaucrat ic env i ronment presented 
in  th is study came f r om intervi ews with bureaucrats 
funct i on i ng in var i ous pos it i ons both within the M in is
try of  External Af f a i rs and elsewhere in I nd i an govern
men t . The i r  con tr i but i on to this manuscr i pt i s  qu ite 
vis ibl e , but they are not men t i oned by name to spare 
them any di f f i cul t i es . 

Others he lped i n  var i ous gu i ses . N .  Parameswaran 
Na i r ' s  PhD . d i ssertat i on i s  used heav i ly i n  the second 
chapter  of t h i s  book , and h i s  work has made much of the 
h istor i cal  bent  of this  study poss ible . I was unable 
to contact Dr . Na i r  about h i s  twenty-year-old research , 
and hope that he approves the wider propagat ion ( pres
ently  on ly one copy of h i s  work is known to exist)  of  
parts  of  his  very valuable work . J .  Bandyopadhyaya and 
Shashi  Tharoor were other scholars of great i n f luence 
upon t h i s  study . Though I have been cr i t i cal  of  some 
of the i r  data and analys i s , the i r  excel lent stud i es 
i nspi red th i s  author and th i s  book . I express my deep 
grat i tude as we l l  to the sta f f s  of the Indian Counc i l  
of Wor ld Af fairs library , Jawaharlal  Nehru University 
l ibrary , Benares H indu Un iversity ' s  Centre for the 
Study of Nepal and the Un ive rs i ty of Wis cons in ' s  Memo
� ial  L ibrary for the i r  exce l lent research f ac i l it ies . 
I also thank the Un ivers i ty of Chicago ' s  Computat ion 
Center f or the use of the i r  text edi t i ng and formatt i ng 
SUPERWYLBUR SCRI PT GML f ac i l i ty .  Desp i te the ass i s
tance of the above , errors i n  f act , o f  omiss ion , or in 
interpretat i on are ent i re ly the respons i bi l ity of  the 
author . 

My parents , David  and L inda Benner , went al ong 
wi th me at every stage of the study ' s  development with
out complaint ( though they had ample cause at t imes for 
such ) . I c an hardly beg i n  to express my thanks to them 
for the help they rendered to me . My pe rsonal thanks 
go also to Ra j ender Lal Kuth i ala and my f r iend R . C .  o f  
San Jose , the former a good f r i end and the latter an 
important i nsp i rat i onal support in th i s  study . 

Jeffrey BenneI' 
Chioago, IZZinoi8 
OatcbeI' 1, 1984 
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I 
Foreign Policy 
Bureaucratic 
Analysis 

In  the study of  Ind i a ' s  pos i t i on i n  the wor ld commun i ty 
we may look at a var i ety of ob j ects to d i f ferent ben
ef it .  Many such studies have been about the content of 
I ndian fore ign pol i cy ,  or more prec ise ly , of the pos i
t ion that the I ndian governmen t has taken on the many 
issues to have deve loped in  post -World War I I  global 
pol it ics . Of par t icular i nterest is the mechan i cal  
formulat ion of  fore i gn pol i cy .  Equ i pped with such 
knowl edge we may be able  not only to  better interpret 
I ndian fore ign pol icy but perhaps w i l l  be able to  
ant ic i pate future shifts  in pol i cy , and to prescr ibe 
changes wh i ch may l ead to improvements  in the way pol i 
cy is formed ( once values are de f i ned ) . Two poss ible  
approaches to the  study of  pol icy formulat i on l ie in  
the study o f  pol i cy f lows or the  cha in o f  dec i s ion
mak ing , and in the s tudy of  structures provided for 
pol icy f ormulat ion . The f irst is dynamic and the lat
ter s tat ic , but toge ther they would g ive us  a ve ry good 
idea of how pol icy is deve loped . The f i rst  dynamic 
approach would demand a spec if ic , tempora l ly-bounded 
( h istor ical ly de f ined ) inqu iry i nto a f ore ign pol icy 
dec is ion to lay bare its pol icy-mak ing antecedents . 
Such studies , pr imar ily of c r i s is dec is ion-mak ing , have 
been made of  the 1 9 6 2  Cuban miss ile c r i s is wh ich t ran
spired between the Un ited States and the Sov iet Un ion . 
Such studies have been conduc ted for I nd ia , but the 
area remains largely unexplored . 1 

1 For studies of  the miss ile c r l S 1 S , see Graham T .  
Al l ison , Essence of Decision ( Boston : L itt l e , Brown and 
Company , 1 9 7 1 ) or El ie Abe l , The Missile Crisis ( New 
York : Bantam , 1 9 66 ) . Two case studies of  I ndian 
dec i s ion-mak ing are Ashok Kapur ' s  India ' s  Nuclear 
Option: Atomic Diplomacy and Decision Making ( New 
York : Praeger Publ ishers , 1 9 7 6 ) , and Arun Kumar Baner
j i ' s  "Role of the  D iplomat in the Dec is ion-Mak ing Pro-

- 1 -



2 I ndian Foreign Pol i cy  Bureaucracy 

Also mostly unexplored is the stat i c , structural  
context of  I ndi an fore i gn pol i cy formul at i on ,  the s tudy 
of bureauc ratic and central  execut ive s t ructures . Th i s  
study i s  pr imar i ly one of  the I ndian fore i gn pol i cy 
bureaucracy , not on ly of  the Mi nis t ry of  Externa l 
Af f a i rs but of  the surroundi ng fore i gn pol icy " commun i 
ty . "  I t  i s  not pr imarily an adm i n i strat ive s tudy , 
though I dea l  wi th some pure l y  adm i n i strat ive topics  in  
a n  e f fort to  show areas i n  wh i ch the  machi nery works 
wel l  and not so we l l . Thi s  s tudy has a s econdary pur
pose in out l i ning the  re lationship of  the  top leader
ship , the  " central executive , "  to the  lower career  
leadership . I also dea l  with the  h i s tor i cal  deve lop
ment of the bureaucracy and of the bureaucracy--central 
execut ive relat i onship .  

This approach to the s tudy o f  bureaucracy as a 
determi nant i n  fore i gn pol i cy has a pr i v i l eged pos i t i on 
w i th i n  the larger sc i ence o f  internat i onal relations . 
Internat i onal relat i ons , the s tudy of  human soc iety  on 
the largest pos s i ble  magn i tude of organ i zat i on ,  i s  gen
erally  subdivided int o  a number of sma l le r  i ssue-areas 
for simpl ic i ty ( as econom i cs may be subdivided into  
mi cro- and macroeconom i cs ) . D i f f erent solut i ons to  the 
" leve l of analys i s  problem "  have been proposed on an ad 
hoc bas i s , subd i v i d i ng i n ternat i onal relat i ons theory 
i nto two to f ive separate l eve l s . . I have moved from ad 
hoc typolog ies  to the development of a jur i sdi ct i onal  
me thodology label ed " neo-reduc t i on i sm"  ( see Appendix  
A ) . W i th i n  the context o f  neo-reduct i onism , bureau
crat i c  i n f luences are assumed to  be dom i nant wi th in  
certa i n  c l asses of  international relat i ons behav i or . 
Organizat i onal stud i es are not new to social science , 
but the appl i cation o f  organ i zat i onal research to for
e i gn pol i cy problems was i n i t i ated i n  the 1 9 6 0s , rough
ly at the t ime of the Kennedy adm i n i s t rat i on , to deal  
wi th the new Washington bureau l abyr i nth . As  a neo
reduct i on i st submethodol ogy , the bureaucratic leve l -o f 
analys i s  was most jun i or and therefore methodolog i ca l l y  
least deve loped . 

The importance of  the bureaucrat i c  l eve l -of
analys i s , though , i s  not  d i sputed : it  is  just not  known 
yet how important the bureaucrat i c  l eve l-of -analys i s  
w i l l  be as part  o f  the total analys i s . 2 The i n i t i al 

cess : Some Case Stud i es , "  Ind1a Quarterly , Apr i l -June 
1 9 7 9 , pp . 2 0 7 - 2 2. The author suggests tha t a good sub
j ect  for a future study would be one of the dec i s i on
mak i ng that l ed to the I nd i an pol i cy s tance on the 1 9 7 9  
i nvas i on of  Afghan i stan by the Sov i e t  Un i on . 

For a c r i t i cal  v i ew ,  read Robert J .  Art , 
" Bureaucrat i c  Pol i t i cs and Ame r i can Fore i gn Policy : A 



Fore i gn Pol i cy Bureaucrat i c  Analys i s  3 

observa t i on beh i nd the bureaucrat i c  l eve l-of -analys i s  
i s  that pol i cy does not emerge l i ke the Platon i c  I dea 
f rom a vo i d ,  but comes about through the operat i on of 
processes wh i ch may not be ent i rely  concerned wi th the 
formulat i on o f  pol i cy .  A bureauc rat , for  example , i s  
not jus t  a government of f i c i a l  but a man o r  woman w i th 
f ami ly  respons i bi l i t i es ,  who may be concerned for the 
sake of h i s  or her fam i ly  that tak i ng a certa i n  pol i cy 
stance mi ght jeopardize h i s  career goals . He may then 
not take the pos i t i on ,  even i f  i t  makes for " good" pol
i cy .  I n  the pol i t i ca l  dec i s i on-mak ing  process d i s tor
t i ons o f  var i ous types , for a var i e ty of reasons , may 
occur . The sc i ent i st us i ng t h i s  l evel -of -ana1ys i s  
thi nks not on ly o f  what the " good" pol i cy may be , but 
imag ines  h imse l f  i ns i de the bureauc racy and asks : what 
type of pol i cy i s  l i ke ly to emerge , g i ven these f ormu
l a t i ve condi t i ons? I t  i s  plaus i bl e  even wi thout look
i ng into a c tual events that errors of d i f ferent k i nds 
m i ght occur in a large organ i za t i on ' s  product i on and 
implementat i on of pol i cy ,  but there are many documented 
cases of  bureaucra t i c  " i nt e r f erence " i n  pol i cy .  For 
example , dur ing  the Octobe r 1 96 2  mi ss i l e cr i s i s  Pres i 
dent Kennedy ordered a blockade o f  Cuba i n  such a way 
as to m i n im i ze the chances of a reckless Sov i e t  
respons e , but the actual blockade was carr i ed out 
accord i ng to very i nappropr i ate standard blockade pro
cedures , s imply because that was the way that the Navy 
had always done th i ngs . 3  

Several l i ke examples can �e drawn f rom recent 
I ndi an h i s tory . We beg in  wi th an i ssue in m i l i tary 
plann i ng , the purchase of  Gnat a i rcraf t . I n  the early 
1 9 5 0s I ndi a ' s  need f or a good f i ghter jet was acute . 
By way of  f i nd i ng a solut i on the Br i t i sh statesman 
Mountbat ten recommended the purchase of the low
a l t i tude Gnat f i ghter f r om Fol l ands Company of  Great 
B r i t a i n . Nehru and de f ence m i n i s ter  Ve l l odi  both l i ked 
the Gnat ' s  capabi l i ty ra t i ng and recommended i ts 
deployment , as i t  was a much less expens i ve plane than 
anyth i ng e lse of  i ts cal ibre on the market . '  The A i r  
Force , however , pre f e r r ed the French Ouregon , due to 
the Ouregon ' s  greater techn i cal soph i st i ca t i on, and 
stal led for  over a yea r  and a hal f  be fore Nehru f i na l l y  
was able  to pressure the a i r  force to accept the pur
chase . 5 

Cr i t ique , "  Policy Sciences 4 ( 19 7 3 ) , pp . 4 6 7 - 9 0 . 

3 Abe l , pp . 169- 7 1 . 

, "De f ence , "  of  course , 
than the Amer i can spe l l i ng .  

is King ' s  Engl i sh rather 
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A second example o f  I ndian bureaucrat i c  politics 
lies in  the c lash between the External  Publ i city Divi
s i on i n  the M i n i s t ry of External Af f airs ( MEA ) and the 
related services of  the Min i stry of I n format i on and 
Broadcasting . Immedi ately  a f ter 1 9 47 a long quarrel  
had begun over who should represent I ndian i n format i on 
abroad . Foreign service and informat i on service o f f i 
cers would f requent l y  not speak with each other in  
I nd i an m i ss i ons abroad , and there was much duplicat i on 
of  e f f orts between the two bodies . A 1 9 4 8  Cab i net 
dec i sion on the quarr e l  was not carried out by e i ther 
External Publ ic i ty Di vision or the M i n i stry  o f  I nf orma
tion and Broadcast ing ( the Cabinet recommended bimonth
ly coord i nat i on meet i ngs between the Secretaries of MEA 
and the M i n i stry of  I nformation and Broadcasting . Con
trary to this adv i ce only  two meetings were  held 
1 9 4 8 -5 8 ' ) .  Th i s  i s  a p i c ture not of a per f ectly  
rat i onal implementation of  pol i cy ,  but o f  a community 
with s trong i nternal conf licts of interest : in shor t , a 
pol i tical  bureaucracy . Bureaucratic pOlitics  can a l so 
be seen i n  the Apr i l  1 9 6 5  decision by Shas t r i  to  c reate 
a Committee of Secretaries "for the coord i nation of  
pol i tical , econom i c , cultura l ,  and other act i vit i es 
abroad . "  I t  was speculated that Shas tri had created 
the Commi t tee in an attempt to bypass the l e f t-of
center MEA i n  formulat i ng cert a i n  pro-Western pol i c i es, 
and th i s  is certa i nly plaus ible , if not the only poss i 
bil i ty .  Obv i ously , the I nd i an bureaucracy does have an 
e l ement of  internal conf lic t , mak i ng a pol i t i cal  
approach necessary . 

Poss ible ev idence that the s tudy o f  diploma t i c  and 
foreign pol i cy organ i zat i on may a l low the predic tion of  
international behavi or may be  f ound in  the i nterest 
shown by some government bodies . O'Leary and Copl in  
report that  of  uses of  polit i cal quant i ta tive data by 
the Department  of State ' s  Bureau o f  Intel l i gence and 
Research ( I NR) , " [n ] umber of diplomats  or diplomatic 
missions " is  ment i oned more than any other pol i tical  
data but " [ t ] roop and arms strength . " '  Though th i s  is  

5 B . N .  Mul l i k ,  My Years Wi th Nehru: -16 ( New 
De lh i : Al l i ed Publ i shers , 1 9 7 2 ) , pp . 1 2 5 - 3 1 . Accordi ng 
to Mul l i k , Gnats were used very success ful ly i n  the 
October 1 965  war w i th Pakistan , as we l l  as in  the 1 9 7 1  
Bangl adeshi I ndian a i r  operat i ons . In  the 1 9 7 1  war 
they beat the per formance of the Soviet MiG- 2 5s ut i 
lized by the Pakis tanis . 

6 We rner Lev i , " Fore i gn Policy : The Shastri Era , "  
i n  K . P .  Misra , ed . , Studies in Indian Foreign Policy 
( New Delh i : Vikas , 1 9 69 ) , p .  1 9 4 . 
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probably due i n  part  to  the f ami l i a r i ty of  such data to 
State  Depar tmen t ana lysts ra ther than because of the 
use fulness of  the i n f ormat i on ,  s t rength of  diploma t i c  
representat i on has cons i de rable  condi t i onal  ut i l i ty as 
an i ndex of internat i onal  relat i onships . It is a cor
o l l ary of  t h i s  observat i on that the secretar i at of  
those embass i es and representat i ons abroad , the fore i gn 
pol i cy bureaucracy , would be regarded by these analysts 
as an important source o f  informa t i on about the i nter
nat i onal  relat i onshi p .  I f ,  for example , i n format i on 
f rom a par t i cular nat i on or reg i on i s  regarded as espe
c i al l y  va luabl e ,  we would expect spec i al care to be 
taken to  ensure prope r handl ing and analys i s  of the 
i n f ormat i on .  Pe rhaps we would f i nd a larger proport i on 
of  sen i or analysts i n  the sec t i on of  the bureaucracy in  
commun i ca t i on wi th the dipl omat i c  representat i on of  
tha t  reg i on . We  m i ght  thereby d i scover the value of  an 
i nternat i onal relat i on to an e l i te through the s tudy of 
the bureaucracy . 

The organ i zat i onal  response to  the i nterna t i onal 
env i ronment wi l l  d i f f e r  by nat i on and by per i od .  Un i t
ed States l eadership has a t  d i f ferent t imes vested con
f idence in  the use o f  s t a f f s , a spec i al Ass i stant to 
the Pres ident , and i n  the Secretary o f  State in 
a t t empt i ng to  manage the bureaucracy . In  Great Br i t
a i n , leadersh ip  has handled the problem by the use of  
uno f f i c i a l  agents , . by  re l y i ng heav i ly on  the Cab i net  
Of f i ce and through the f requent mergers of  departments . 
I n  I nd i a ,  wi th i ts power ful Pr ime M i n i s tershi p ,  i ts 
respons i bi l i t i es and constrai nts as a deve l op i ng nat i on 
and the s trong leg i t imi z ing  i n f luence of  fore i gn 
a f f a i rs for  I nd i an leadership , we can expect  a s i gn i f i 
can t l y  di fferent organ i zat i on to deve lop , despi te  the "  
Br i t i sh organ i zat i onal precedent in South As i a .  

How does i t  deve l op? I t  i s  a common myth held by 
adm i n i s t rators and s tudents of adm i n i s t rat i on that 
development occurs when the admi n i s trator grasps 
through a problem-solv ing process that a problem 
ex i s ts , and sets up a new or mod i f i es an ex i s t i ng d i v i 
s i on to handle the problem . Then , the of f i cers of  the 
new d ivi s i on corne in at ten , do the i r  j obs , and go horne 
at f i ve . Th i s  myth t reats any type of admi n i s t rat i on 
as a machine i n  wh i ch one feeds a certa i n  i nput , and 
rece ives a measured output ( pol i t i cal  sc i en t i sts  of the 

7 Of a l l  uses of quant i tat ive data by the INR i n  
the g i ven sample , pol i t i ca l , econom i c  o r  soc i al , 
" [ nlumber of  diplomats or diplomat i c  m i ss i ons " ranked 
onl y  f ourth among twenty-two categor i es . Mi chae l K .  
O ' Leary , Wi l l i am D .  Copl i n , Quanti tative Techniques in 
Foreign Pol i cy Analysis and Forecast ing ( New York : 
Praeger , 1 9 7 5 ) , p .  6 .  
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structural i s t  school may be s a i d  to treat nat i onal 
pol i t i ca l  l i fe i n  a s im i lar f ash i on ) . The nat i onal 
leadersh ip needs only to crank the lever , and the gov
ernment w i l l  f a i thful ly do i ts duty . I t  i s  an organ i c  
v i ew ,  treat i ng the bureaucracy a s  an organ i sm i n  wh i ch 
the var i ous "cells"  of the body work together i n  harmo
ny by the i r  very nature . Organ i zat i onal mal a i se ( di s 
sent , i nef f i c i ency , corrupt i on )  i s  a r a r e  aberrat i on 
whi ch can be qu i ckly corrected by proper adm i n i stra
t i on .  It i s  not usually granted that organ i zat i onal 
equ i l ibr i a  may be dysfunct i onal  relat ive to leadersh ip . 
The only i nternally  completely coopera t i ve subset of 
any soc i al system , however ,  i s  the un i t  subset of the 
human be i ng ( and even here i t  is doubtful that i n ternal 
tradeof f s  resul t i ng f rom i nternal conf l i ct  do not 
occur ) .  Above the leve l of  the i ndividual , pol i t i cal , 
conf l i ctual behav ior  to some extent determ i nes outcomes 
rather than mechan i st i c , forma l ly determ inate systems . 
We need , therefore , to t ranscend the perspect ive that 
i nformal , pol i t i cal  behav i or is somehow countersystemic  
and i l leg i t imate . Such behav i or may in  some cases not 
serve the i nterests of leadersh i p ,  but th i s  should not 
arrest research w i th i n  such a nonnormat ive f r amework as 
the author assumes . I t  is equal ly t rue , though , that 
bureaucrat i c  pol i t i cs i s  f requent ly played out to the 
advantage of nat i onal pol i t i cal leadersh ip . 

Por a l l  th i s , we need not cons ider the bureaucracy 
a Hobbes i an wonderland , but s imply acknowledge i ts 
i ndeterm inacy or superdeterm i nacy . I n  the Un i ted 
States examples of the opera t i on Qf bureaucrat i c  pol i 
t i cs can eas i ly be f ound . Dur i ng the Johnson admi n is
trat i on ,  bi olog i cal  weapons were i ncreas i ngly  seen as  a 
pol i t i cal  l i abil i ty ,  be i ng of l i ttle  use to Amer i can 
de f ense e f f orts , and attempts were made to abandon the 
weaponry . However ,  because the Secretary of De fense 
and the Joi nt Chi e f s  of  Sta f f  were i n  d i s agreement on 
many other i ssues , the Secretary dec i ded to support the 
b i olog i cal weapons program i n  return for the army ch i e f  
o f  staff ' s  suppor t  on other i ssues . '  

Th i s  s tudy w i l l  de f i ne bureaucracy rather broadly . 
We cons i der those ent i t i es the bureaucracy wh i ch ful l 
f i ll the fol low i ng three cond i t i ons : '  

' The b i olog i cal weaponry program was not abol
i shed unt i l  the N i xon admi n i strat i on and the end of the 
Vi etnam War . See I . M .  Destler , Presidents , Bureaucrats 
and Foreign Policp ( Pr i nceton : Pr i nce ton Un ivers i ty 
Press , 1 9 7 4 ) , p .  6 0 . 

, One m i ght also cal l the set of all such ent i t ies  
the fore i gn pol i cy establ i shment , but the  labe l of  
establ i shment would inc lude a set of perceptual modes , 
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1. They are i nvolved i n  the formulat i on of  fore i gn 
po l i cy , or i n  i mplementat i on of the generated 
pol i cy .  Most group i ngs cons i de red under this  
subde f i n i t i on would b e  i nvolved i n  both formula
t i on and implementat ion . Indira Gandh i ' s  pr imary 
role is  of a pol i cy formulator , but when she rep
resen ts Ind i a  at internat i onal conferences she i s  
ac t i ng a s  implementor . The MEA implements pol i 
cy , but,  as we sha l l  see , i t  also plays a very 
impor tant part  in  the f ormul at i on of  pol i cy .  I n  
th i s  study , that group w i th the most comprehen
s i ve veto in the formulat i on of pol i cy wi l l  be 
re f e r red to as the central executive , wh i le those 
i nd i v i dual s  mos t  respons ible for the implementa
t i on wi l l  be t ermed operational . 

2 .  They may be e i ther i nd i v i dua l s , sma l l  groups such 
as commi t tees , or large organ i zat i ons . Thi s i s  
pe rhaps not a s tandard adm i n i strat ive de f i n i t i on ,  
but f ore i gn af f a i rs adm i n i strat i on i s  not a stan
dard case . The f ore i gn pol i cy process does not 
take place w i t h i n  a s i ngle m i n i s t ry predominate
ly , as does domest i c  secur i ty pol i cy  ( wh i ch i s  
l e f t  t o  the Home M i n i s t ry ) ,  or as i n  the regula
t i on of Indian bank i ng , wh i ch is conducted by the 
M i n i stry of Fi nance . Fore i gn pol i cy and opera
t i ons are probably potent i a l ly more ident i f i able 
wi th certa i n  i nd i v i duals , sma l l  groups and com
mi t tees than other areas of government act ivi ty . 
Some ent i t i es wh i ch we may cons i der  under th i s  
de f i n i t i on may not be eas i ly c lass i f i ed i n  te rms 
of the i nd i v i dual , group or organ i za t i on .  When 
the f ore i gn mi n i ster  speaks on some matter, does 
he speak as a powerful  i nd i v i dual ,  at  h i s  own 
behest,  or as a representa t i ve of  the MEA? Or i s  
he i nstead vo i c ing  the general sent iments o f  the 
cab i net?  

3 .  They are e i ther government or government
a f f i l i ated i nd i v i duals or bod i e s . Th i s  wi l l  not 
be a s tudy of the e f fect  of  publ i c  opi n i on or of 
lobby groups on f ore i gn pol i cy f ormul at i on ( the 
domes t i c  l eve l -of -analys i s ' jur i sd i c t i on ) , though 
these may play a role in the pol i cy process . 
Wi th thi s l ast subde f i n i t i on ,  we have widened our 

as we l l  as a stat i c  organ i zat i on wi thin  i ts 
des i gnat i on . I do not in  th i s  study w i sh 
organ i za t i onal ethos and operat i onal codes , 
the s t ructure of rel a t i onsh i ps . 

e f fect ive 
to de tai l 
but only 
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understanding of the bureaucracy as something 
beyond the MEA, but remalnlng wi th i n  the 
constrai nts of the Indi an government commun i ty .  



n 
The British 
Indian Foreign Policy 
Bureaucracy 

We i nvoke Cl i o , the muse of  h i s tory , in  th i s  chapter . 
I t  only may be useful but i s  certa inly  i nterest i ng to 
t race the early h i story of  the bureaucracy , just as we 
t race the nexus of events wh i ch have l ed to our present 
strateg i c  ba lance . 

I nd i an i ndependence was achi eved i n  1 9 4 7 , but the 
i n t e r i m  government was operat i onal for some t ime prev i 
ous t o  i ndependence . That inter im per i od had deep 
f oundat i ons in the Br i t i sh I nd i an adm i n i s t ra t i on . OUr 
s tudy w i l l  be concerned ma i n ly w i th the modern per i od , 
but by v i rtue of a Br i t i sh rule i n  I ndia  more than a 
century and three-quarters old at the t ime o f  i ndepen
dence , there was an extant fore i gn a f f a i rs organ i zat i on 
w i th trad i t i ons and bureaucrat i c  precedents . I n  I ndi a , 
the t rans i t i on to the adm i n i strat ive f orms o f  a modern 
state were not so dramat i c  nor turbulent as in cer t a i n  
Af r i can and As i an s tates i n  wh i ch the ent i re adm i n i s 
t rat ive s t a f f  was shipped out when colon i a l  rule was 
broken . Not only was there  previ ous to i ndependence an 
i nduct i on and i ndoc t r i na t i on of a sma l l  but we l l 
t r a i ned cadre o f  I ndi ans into  the I nd i an C i v i l Serv i ce 
( I CS ) , but the Br i t i sh const i tut i ona l gen i us was also 
care ful ly i nfused i nto emergent I nd i an governmental 
codes , resul t i ng i n  cont i nu i ty ,  not h i s tor i cal  f rac
ture , between the adm i n i s trat ive ways of the Br i t i sh 
and those of  the i ndependent I ndi an leadersh i p .  

2 . 1  SEVENTEENTH AND EARLY EI GHTEENTH CENTURI ES 

Long be fore a bureaucracy had been developed to admin
i ster Br i t i sh expans i on i n  Indi a ,  the forms of Western 
d i pl omacy had been i ntroduced to the subcon t i nent . 
Eng l i sh m i ss i onar i es i n  the seventeenth century served 

- 9 -
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as emi ssar i es of the Br i t i sh to  the Moghul court . 1 
These men , the heads of var i ous orders of agencies , 
were  d i pl omat ic  agents outs ide o f  the European d i plo
mat i c  system . We see i n  th i s  early  pe r i od other man i 
f estat i ons o f  a deve lop i ng subcont i nent d i pl omacy . I n  
1 7 2 3 , the Br i t i sh Eas t  I nd i a  Company s i gned i ts f i rst 
treaty w i th an I nd i an state , an event wh i ch mar ked the 
beg i nn i ng of the most impor tant of  Br i t i sh I nd i an dip
lomacy ' s  roles , that of  manag i ng relat i ons wi th the 
I nd i an states . That treaty f i rst  s i gned was the Treaty 
of An j engo , wi th the Ra j a  of  Travancore . As many s imi 
lar treat i es fo llowed An jengo , the task of  deal i ng wi th 
the Ind i an s tates became rap i dl y  more c omplex . The 
confus i on was not just that of numbers ( there were over  
6 4 0  Ind i an states ) but also resulted f rom a deep B r i t 
i sh involvement in  the a f f a i rs of  each o f  these s tates 
af ter the acceptance . of paramountcy i n  the s tates ' 
i nternal af f a i rs ( post- 1SS7 ) .  Complex i ty of  coord ina
t i on was not on ly hor i zontal but vert i cal as we l l .  In  
the acqu i escence to paramountcy t he states reta ined 
the i r  i nternal autonomy , wh i le re l inqu i sh i ng to the 
Br i t ish  the powers of commun i cat i on , de f ense and for
e i gn relat i ons . Br i t i sh control of the s tates ' exter
nal rela t i ons eventua l ly became qu i te complete , and N .  
Parameswaran Na i r  wr i tes that the states 

• • • could not rece i ve even a comme r c i a l  
agent of  a fore i gn power at h i s  t i t le .  Com
me rc i al treat ies  we re arranged for  them by 
the Paramount power . They were not a l l owed 
to accept t i t les or honors  f rom any fore i gn 
country or body . The i r  subj ects were  i s sued 
Br i t i sh passports and were  given protec t i on 
as Br i t i sh c i t i zens in  for e i gn countr i es . 

As the a f f a i rs o f  the s tates began to  be the sub
j ect  of more Br i t i sh thought , term i no logy was dev i sed 
by the c lose of  the e i ghteenth century to des c r i be 
these r espons ibi l i t i es .  Work wi th the pr incely s tates 
came to be known as "pol i t i cal " as opposed to work  in 
the Nor th-East Front i e r  Agency ( NEFA ) , in the North
West Front i e r  Prov i nce ( NWFP ) , or v i rtua l l y  any other 
part  of the eastern world , wh i ch was des i gnated as 
" fore i gn . " Th i s  d i s t inct i on was to rema i n  an impor tant 
i n f luence on Br i t i sh adm i nistrat i on throughout t he era . 

l One of  the best  known o f  such men was S i r  Thomas 
Roe , who served in the Moghul court ( 16 1 5-19 ) .  
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The functions of  the " foreign " sector of  the 
bureaucracy would also  rapidly grow , considering the 
rate of British impe rialist adventurism after  1 6 0 0 . As 
Nair describes , the 1 6 0 0  East I ndia Charter 

had def i ned the jurisdiction of the 
Company not only over the whole of India , but 
also over the whol� o f  the east . Numerous 
examples can be g i ven of such terr i tor i al 
acqu i s i t i ons by the Central and Local Govern
ments dur i ng these years , like the acquisi
t i on of Ceylon i n  the f i rst decades of the 
1 9th century , the possess i on of St . He lena 
from 1658 to 1671  and aga i n  from 1 6 7 3  to 
1834 , Lord We l lesley ' s  projects about Maur i 
tius and Batav i a  and the despatch o f  I ndian 
forces to Ca i ro i n  180 0 , the acquisition of 
S ingapore in 1819 and the di rect adm i n i stra
tion of  the Stra i ts Set t l ements til l 1 8 6 7  and 
the like . Act ive f ore i gn relations we re 
maintained wi th states and ch i e f t a i ns in Ara
bia , the Pers i an Gul f  Area , Aden , Pe rs i a , 
Afghan istan , T ibet , Wes tern Chi na and Siam . 
In  short , a very wide concept i on was ' enter
ta i ned by the Governors-General of  I nd i an 
respons i bi l i t i es and fore i gn interests . , 2 

2 . 2  AFTER 1 7 6 3  

Somewhat previous to  the establ i shment of  a formal 
organ i zation for  ex ternal relat i ons a general govern
ment for  Br i tish expans i on was establ i shed . As Na i r  
wr i tes , 

On 3 November 1 7 6 3  J .  Graham , Secretary in  
the Public Department proposed to the Board a 
plan ' for the better  regulat ing of  transac t
ing the bus iness of Council at the Pre s i dency 
of Fort Wi l l i am '  and to ' remedy the present 
blended and i rregular Method of  Conduct i ng 
the Business ' .  He suggested the d iv i s i on of  
the work i nto two Depar tments-- ' the one to  
be  termed the  Publick and the other the 

2 N . Parameswaran Na i r ,  The Administration of For
eign Affairs in India wi th Comparative Reference to 
Bri tain ( New De lhi:  School of Internat i onal Stud i es 
[ di ssertat i on ] , 1 9 63 ) ,  pp . 6 ,  1 0 , 1 2 . 
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Secr et Department' . The for mer was t o  deal 
wi th ' all  Af f a i rs r elating  to shipp i ng,  Rev
enues , Fort i f i cat i ons , Accounts , Appo i n tment 
of Servants ' ,  etc . The Secr et Department was 
to conduct ' al l  M i l i tary Plans and Opera
t i ons , the country cor r espondence and a l l  
Transact i ons w i t h  t he Country Government ' .  

The des i gnat ions of Publ i c  and Secr et seem r oughly to 
correspond to the modern d i v i s i on of  publ i c  pol i cy into 
low , domest i c  pol i cy matters and h i gh ,  fore i gn " power "  
pol i cy .  That even such a bas i c  d i v i s i on o f  labor had 
not been necessary before 1 7 6 3  i s  evi dence of the small  
scale of East I ndia  Company ' s  ac t ivi ties . The Secret 
handled a very wide range of act ivi t i es in  t he early 
years af ter 1 7 6 3 , i ts records deal ing w i t h  the battle  
of Buxar , the expedi t i on aga i nst Cooch Behar , the ces
s i on of  Kora and Al lahabad to the Nawab" Vazir , t he 
Roh i l la war , the Br i t i s h  miss i on to Bhutan and Tibet , 
and clashes with French factor ies i n Bengal , to name a 
few .  The East I nd i a  Company ' s  early expans i on had low 
admin i strat ive costs , w i t h  a staff  of only a secr etary 
and ass i stant secretary for both the Publ i c  and Secret 
Departments , one sub-secretary exclus i vely  for Secret 
Department admi n istrat i on ,  and under him seven ass i s 
tants . The secretary at that t ime rece ived an annual 
salary of Rs . 4 0 0 0 . ' 

I n  1 7 7 4 , four years before Cornwa l l i s  surrendered 
at Yorktown , the Br i t i s h  had a l r eady establ i shed a 
large and wel l -admi n i stered government i n  I nd i a . I t  
was di v ided into t hree departments , Publ i c ,  Secr et and 
Revenue , &ach of whi ch was headed by a s ecretary, t he 
highest career of f icer i n  the East I nd i a  Company ' s  gov
ernment .  We see i n  the secretary ' s  preemi nence one of 
the oldest surv i vi ng convent i ons of  t he Br i t i s h  per i od ,  
the present bureaucracy ' s most important li nk w i t h  the 
past . The second oldest surv i v i ng Br i t i s h  I nd i an for
e i gn pol i cy convent i on ,  that of a government external 
af f a i rs body , was e f fected in  1 7 8 3  wi th the establ i sh
ment of a Fore i gn Department . ' Thi s Fore i gn Department 
was separate from the three older div i s i ons , but was 
headed by the secretary of the Secret Depar tment . I t  
thus d i d  not enjoy a completely autonomous exi stenc e,  
but was granted powers as part  of the Secret 

, Na i r ,  pp . 41 -43 . 

, The Fore i gn Department was not , as Dutt  re lates , 
set up i n  1 8 4 2 . Subimal Dutt , Wi tb Nebru in tbe For
eign Office ( Calcutta : M inerva Publ i cat i ons , 1 9 7 7 ) ,  p .  
2 0 . 
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Depar tment , wh i ch i tse l f  was ful ly separated from Pub
l i c  i n  1 7 8 3  and g i ven a separate secretary . The 
respons i bi l i t i es of the f i rst  Fore i gn Department are 
seen in the Government of Ind i a  dec larat i on that 

[ t ) he Secret Depar tment properly compr i ses 
all subjects of a Pol i t i ca l  Nature , a l l  the 
correspondence w i th the Pres idents and Select 
Comm i t tees at the other Pres i denc i es ,  also 
w i th the Counc i ls there on Pol i t i cal Af fa i rs .  
Al l the correspondence w i th Res i dents at For
e i gn Courts  and at Benares all  Transact i ons 
wi th Fore i gn Nat i ons and Powers and every 
M i l i tary Ope rat ion or Movement of Troops 
whi ch i s  e i ther Ordered or undertaken . 5 

wi th i ts new organ i zat i on the Sec ret Department had a 
secretary , sub-secre tary , head ass i stant , n i ne ass is
tants , two exami ners , one reg i ster , and a m i n i ster i al 
staf f of  th i rteen , for a s taf f total of twenty-e i ght 
( two years later th i s  was tr immed a b i t  f or " economy , " 
a bureaucrat i c  measure that would prove of t imeless 
value ) . 

That a f ourth department was establ i shed to handle 
fore i gn relat i ons in an e i ghteenth century colon ial  
possess i on seems cur i ous . Indi an pol i t i cal relat i ons 
wi th nat i ons bes i des Great Br i ta i n  should properly  have 
been handled through London , but there were pract i cal 
cons i derat i ons wh i ch argued aga inst thi s  k i nd of cen
tral i za t i on .  Technology , or the lack of i t ,  was the 
reason f or a f ore i gn pol i cy center in Indi a .  From i ts 
seventeenth century emergence as a European convent i on 
unt i l  certa i n  deve lopments i n  the late n i neteenth , the 
embassy was a f ormi dable pol i cy force for the country 
that i t  represented , concern i ng the nat i on that i t  was 
accredi ted to . Th i s  powe r f lowed from the long i nter
va l taken by the round-tr i p  passage of  a letter or 
human emi ssary . Because of th i s , the agent or ambassa
dor had to have broad powers to i nterpret h i s  country ' s  
pol i c i es over the seasonal per i ods requ i red to  obta i n  
formal c l ar if i cat i on . When the telegraph came into 
common usage , and espec i al l y  when the fi rst  undersea 
cables we re l a i d , the central tendency of pol i cy power 
began to change . The advent of the cable as a means of 
bureauc rat i c  commun i cat i on removed the rat i onale beh i nd 
the pol i cy central i zat i on of embass i es and agenc i es .  
Commun i cat i on be tween London and any part of I ndia  took 

5 Home Department/Publ i c  Branch/OC , September 2 3 , 
1 7 8 3 , No . 1 6 . 
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fr om s i x  months to  a year , mak i ng the d i rect management 
of the empi re ·f rom i ts me tropo l i tan center imposs ible . 
London r ema i ned i n  f u l l  control of  those broad po l i c ies  
wh i ch took a f a i r l y  l ong t ime to  c reate and  enact . '  
Cal cutta rema i ned i n  careful mastery. of  the da i ly ope r
at i ons o f  the government bureaucracy , and could through 
control  of  the movement of the mach i ne of ten i n f luence 
even broad pol i cy by present i ng London w i th fait accom
pli ( th i s  be i ng typi cal  dur i ng the expans i on phase , 
when the governor-general on h i s  own i n i t iat i ve could 
and did start a number of reg i onal wars ) . 

The per i od of  greatest Ca l cutta-bureau autonomy 
had been 1 6 0 0 - 1 76 5 , the trad i ng per i od ,  and i n  this  
i n terval the  " • • •  autonomy was greater i n  the  conduct 
of  • • •  relat i ons w i th the I nd i an powers-- the Mughal 
Emperor at De lhi  and the nawabs and ch i e f t a i ns in other 
par ts of  I nd i a . " 7 Dur i ng th i s  per i od ,  the power of the 
Ind i an bureaucracy was not prescr i bed but rather expe
di ent . As soon as Wh i teha l l  had access to the requ i 
s i te pol i t i cal st ruc ture ( emerg i ng i n  1 8 5 8 ) , they wast
ed no t ime i n  centra l i z i ng to the  degree poss ible . The 
author sugges ts however that the B r i t i sh mi ght have 
wanted to ma i n t a i n  a decentra l i zed dec i s i on-mak i ng 
rather t han al low the bureauc rat i c  art to  imi tate l i fe ,  
as happened wi th the advent of  new commun i cat i ons tech
nol ogy . Another fac tor wh i ch encouraged greater  decen
tral i zat i on was pol i t i cal  expedi ence . Great Br i ta i n  
had a n  empi re , but also a democracy whose poli t i c i ans 
had to answer to the Br i ti sh par l i ament and people .  
The f arther that imper i al dec i s i on-make rs were  located 
from London's leg i s lat i ve hal l s  and the i nqu i s i t ive 
Br i t i sh press , the better for emp i re . News of  the East 
Ind i a  Company's ( and later the B r i t i sh gover nment's ) 
ac t iv i t i es i n  the east mi ght yet �ake i ts way to Br i t
a i n , but any pol i t i cal e f fects  would be lessened by the 
t ime and d i stance that such news would t ake to leak 
out . '  Desp i te  the apparent benef i ts of  this k i nd of  

, We  are assum i ng the i den t i ty of East I nd i a  Com
pany and Br i t i sh government pol i c i es even before the 
1 8 5 8  takeover . Prev iously , had there been any doubt o f  
th i s  coi nc i dence of interests Wh i teha l l  would n o t  have 
hes i tated to take control of East I ndi a's operati ons . 
The ques t i on ,  howeve r ,  requ i res a deeper look than th i s  
study can t ake in to the London-Ca l cutta r e l at i onsh i p . 

7 Na i r , p .  2 2 .  

Pe rhaps th i s  decentra l i zat i on of imper i al 
dec i s i on-making was a factor cont r i but i ng to the long 
l i fe of  Br i t i sh samraj hakumet , sugges t i ng that d i v i de
and-rule pol i cy was  appl i ed not  on ly to sub j e c t  peoples 
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decentra l i zat i on ,  there were dangers i n  al lot t ing pol i 
cy powers be tween London and Calcutta . Later , i n  1 8 1 2 , 
two envoys were s imultaneous ly  appo i nted to Teheran by 
the author i t i es in  the two pol i cy capi tals . 

Wh i le the London envoy went on conduc t i ng 
peaceful negot i a t i ons for a t reaty , a m i li 
tary expedi t i on was on the move to Tehe ran on 
orders from Calcut ta . The con fus i on was set
t led only when a th i rd envoy w i th greater 
powe rs than the ear l i er two a r r i ved f r om Lon
don and concluded a def i n i te  treaty . ' 

In  1 7 8 4 , the f i rst attempt was made- to e f fect a 
superdepartmental control of fore i gn pol i cy management . 
The p i tt ' s  India  Act of  that year provided for a secret 
commi ttee of  the Court of  Di rectors , cons i s t i ng opera
t i onally for most matters o f  the cha i rman and deputy 
cha i rman , but made up of a larger group of  dec i s i on
makers on the full range of top i c s . Th i s  group m i ght 
be judged s im i lar  to the Cab i net  Commi ttee on Pol i t i cal 
Af f a i rs of  the modern Gandh i reg ime , both in the 
"he i ght " of pol i cy conducted by the commi ttees and i n  
the aggregate power o f  membersh i p .  The secret comm i t 
tee was though , unli ke the present cabinet comm i t tee , a 
dec i s i on-mak i ng body . I n  1 7 86 , the Secret Department 
was divided into f our d i s t i nct branches : the Secret 
and Pol i t i cal , Secret and Mili tary , Secret and Fore i gn ,  
and Secret and Re form .  The Secret Department at  that 
t ime ceased to have a separate l i fe , and these f our 
branches we re each made a di s t i nct ent i ty .  The Secret 
and Political Department dealt with the Indian states. 
One important func t i on o f  this  department was state
or i en ted espi onage toward the control  o f  state el i tes 
and other i n t rastate groups . I t  ma intai ned an i nternal 
i ntelli gence ne twork ( the modern Indi an Intelli gence 
Bureau , wh i le hav i ng very d i f f erent respons i b i li t i es , 
i nher i ts much o f  i ts breadth o f  powers  f rom the old 
Secret and Poli t i cal  Depar tment ) .  

The Secret and Fore i gn Depar tment dealt  w i th the 
t r i bals in the western and eastern North ; wi th Nepal , 
T i bet and Afghan i s tan , and w i th B r i t i sh possess i ons in  
the Pers i an Gul f . As remarked upon earli er , i t  also' 
handled fore i gn relat i ons for the Indi an states . The 

but , i n  the log i c  of  empi re , to one ' s  own adm i n i s tra
t i on .  Sov i et adm i n i strat i on seems increas i ngly to fol
low a s imi lar  ph i losophy . 

, Na i r ,  pp . 2 5 - 2 6 . 
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Secret and M i �i tary Depar tment was the Br i t i sh border , 
exped i t i onary and i n ternal pol i c e  f orce . The Secret 
Department as a s i ngle  bureau was aga i n  revived in  
1 7 9 0 , only f our years af ter  it  was d isappeared as such , 
and conducted Cal cutta ' s  m i l i tary pl ann i ng and a l l  
transac t i ons wi th the me tropol i tan center ( " country 
government " ) . The Fore i gn and Pol i t i cal  w i ngs of  the 
prev i ous Secret setup were separated f r om and g i ven 
equal admi n i strat ive rank to  Sec ret . They were then , 
w i th Secre t , placed under one secre tary . By the turn 
of  the century there were  f our secreta r i es head i ng the 
B r i t i sh government in I nd i a ,  one in charge of  the Pub
l i c  ( i nc ludi ng commerc i a l ) Department ,  a second headi ng 
the Secret , Pol i t i cal  and Fore i gn Depar tment , and one 
head i ng the Mi l i tary Depar tment .  In 1 79 9  the f our 
depar tments were put i n  the gene ral charge of  a fourth 
ch i e f  secretary , w i th each department headed by secre
tar i es i ns tead of  sub-secretar i e s  ( sub-secretar i es had 
been in charge s ince 1 7 9 6 ) . 

2 . 3  THE NINETEENTH CENTURY 

The act i v i t i es o f  the Fore i gn Department  underwent mas
s ive expans i on i n  the n ineteenth �entury , when i n  1 8 2 7  
the diplomat i c  expendi tures o f  the government of  I nd i a  
amounted to near ly 5 0 0 , 0 0 0  pounds ster l i ng , 
" • • •  greater than the then diplomat i c  and consular  
charges , pens i ons inc luded , of  Great  Br i ta i n , by  far 
the largest of  any nat i on i n  Europe . " 1 0 No important 
changes in s t ructure occurred unt i l  1 8 3 3 , when under 
the Charter  Act of that year the M i l i tary and Secret 
Departments  as we l l  as legal consultat i on became the 
exclus i ve concerns of  the government of  I ndi a , w i th the 
same secretary tak i ng over  the Secret , Pol i t i cal , Rev
enue and Jud i c i a l  Departments . Th i s  came about as a 
j o i n t  secreta r i at between the government of  Bengal and 
the government of  I ndia was f ounded . Before that , a l l  
of  I ndi a was adm i n i stered , through the of f i ces of the 
East I nd i a Company , under the government of Bengal . 
The Sec ret , Pol i t i ca l  and Fore i gn Department was rede
s i gnated i n  1 8 4 2  as the Fore i gn Department ,  under the 
governor-generalship  of Lord Ellenborough . I ts inter
nal  work  cont inued to be d i v i ded i nto secret , pol i t i cal  
and fore i gn jur i sd i c t i ons , or : 

• Secret . Al l government transact i ons connected wi th 
wars , negot i a t i ons and m i s s i ons . 

10 Na i r ,  p .  5 0 . 
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• Pol i t ical . Correspondence w i th res idents and 
agents i n  " • • •  Nat i ve Te rr i tory , managed Ter r i to
ry and Non -Regulat i on Prov i nces . " 

• Foreign . Transact i ons between the government of  
I nd i a  and " Fore i gn European Powers . " l l  

Later that year the government ' s  prac t i ce of  recording 
pol i t i cal  and f ore i gn proceedings separately was 
s to�ped , and the two were comb i ned i nto one f i le 
ser l es .  At that t ime , then , there were on ly two 
branches i n  the Fore i gn Depar tment . 

The newly-merged Government o f  I nd i a  secretar i at 
had in  1 8 4 3  f our secreta r i es ( each earn ing a salary of  
Rs . 5 2 , 0 0 0 ) , headi ng the  Home , Fore i gn ,  F i nance and 
M i l i tary Departments . Th i s  somewhat more homogeneous 
and sturdy bureau s t ructure matched the more pol i t i ca l 
ly  stable superstructure provi ded b y  the assumpt i on of  
d i rect Br i t i sh government control  i n  1 8 5 8 . Cal cutta 
was made the . seat of  the new government ,  the c l imax of  
a gradual sh i f t s i nce 1 7 6 5  f r om Bombay and Madras 
( wh i ch had en j oyed some early  author i ty )  toward Bengal 
and Ca l cut ta . A momentous event for I ndi a ' s  pol i t i cal  
future , assumpt i on o f  power by the Crown did  not imme
diately  cause any changes i n  the  bureaucracy , though i t  
did  cause some al terat i ons i n  the pol i cy process . A 
Secretary of  State for I nd i a  was c reated by the 1 8 5 8  
Government of  I ndia  Act .  The secretary of s tate was 
now in charge of I nd i a ' s  fore i gn relat i ons . He was 
vested wi th a l l  the powers  and dut i es exerc i sed former
l y  by the  pres i dent of  the  East I ndi a Company ' s  Board 
of Control  and the Secret Comm i ttee of  the Court o f  
D i rectors . The abi l i ty o f  outs i ders to a f fect  the con
duct  of  f ore i gn relat i ons was e f fect i ve l y  negated by 
the c l ass i f i ca t i on of  a l l  r e l evant commun i cat i ons as 
secre t . These documents m i ght be shared wi th a member 
of  the new counc i l  onl y  at  the secretary of  state ' s 
d i s c re t i on . The great power of the secretary of  state 
c reated a contradi c t i on ,  i n  that London of  a f ew dec
ades l ate r  would be  promot i ng the i dea of an  Ind i a  wi th 
quas i - i nternat i onal status --at the same t ime hav i ng 
f ore i gn relat i ons run by a secretary of  s tate  d i rectly  
respons ible to  the Br i t i sh government , not  to the gov
e rnment of I ndi a . 1 2 I t  could not , though , have been a 
worse contrad i c t i on than that of  a governor-general who 
represented the Br i t i sh government as the vi ceroy as 
wel l  as the government of Ind i a  as the governor
general . The gove rnor-general had , i n  any case , the 

1 1  Na i r ,  p .  5 0 . 

1 2 Na i r ,  p .  3 6 . 


