
seventh report

SECOND ADMINISTRATIVE REFORMS COMMISSION

7

ca


pacit



y b

u
ildin


g

 for


 conf



lict


 reso




lu
tion




FEBRuary 2008

Second Administrative Reforms Commission
Government of India

2nd Floor, Vigyan Bhawan Annexe, Maulana Azad Road, New Delhi 110 011
e-mail : arcommission@nic.in    website : http://arc.gov.in

capacity building for  
conflict resolution

Friction to Fusion

7



GOVERNMENT OF INDIA

SECOND ADMINISTRATIVE REFORMS COMMISSION

SevenTH REPORT

capacity building 
for 

conflict resolution

February  2008



i

PREFACE

“Better than a thousand hollow words is one word that brings peace.”
– Lord Buddha

Conflict is an unavoidable facet of human life. It is as much an internal process of the human mind 
when it evaluates the pros and cons of a decision, as it is a part of the individual’s daily interaction 
with others in society. Some philosophers have attributed all progress to the continuous process 
of conflict and conflict resolution. The absence of conflict may be an impossible condition to 
reach and it may often mean brutal repression or callous indifference by one section vis-à-vis the 
rest. The maturity of a society is thus measured not so much by the absence of conflict in it as 
the ability of its institutions and procedures for resolving it. The more broad based and impartial 
this mechanism, the less is the likelihood of discontent and disaffection festering in it. The State 
with its organised judiciary is the final arbiter of all conflicts, but there always exist traditional 
means of settling matters at the level of the family and the community and most issues do get 
resolved at these levels.

We have been extremely fortunate in India in our rich and diverse heritage, which has 
contributed immeasurably to producing a vibrant culture and nation. We must recognise the 
importance of sustaining, in every way, the processes of democratic dialogue to enhance the 
quality of our society. 

Democracy is, in fact, essential for conflict resolution and nation building, particularly in 
pluralistic States. It is only within a democratic framework that the aspirations of all constituent 
elements can be fulfilled. It is only through mutual understanding, mutual respect and the 
processes of dialogue that genuine grievances can be removed and the miasma of misperceptions 
dissipated. Conflicts and differences cannot be removed by Government decrees nor can the 
energy of diverse elements be channelised towards nation building except through the means and 
methods available within a democratic framework.

India was and is a mosaic of languages, cultures and ethnicities, not simply tolerating each other 
but accepting and harmonising all the diversities as part of the composite whole. Dr. Ambedkar’s 
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from Pakistan and whatever the indignities and horrors inflicted on non-Muslims there, we have got 
to deal with this minority in a civilized manner. We must give them security and the rights of citizens 
in a democratic State. If we fail to do so, we shall have a festering sore which will eventually poison the 
whole body politic and probably destroy it”. Panditji defined secularism in the following words: 

“It means freedom of religion and conscience, including freedom for those who may have no 
religion. It means free play for all religions, subject only to their not interfering with each other or with 
the basic conceptions of our State. It means that the minority communities, from the religious point of 
view, should accept this position. It means, even more, that the majority community, from this point 
of view, should fully realize it. For, by virtue of numbers as well as in other ways, it is the dominant 
community and it is its responsibility not to use its position in any way which might prejudice our 
secular ideal”. He stated further: “It is a question of building a secular order in a country which has 
profound religious beliefs. And, here again, religious beliefs, rituals, spirituality, and culture cannot be 
easily separated. This is true of Islam basically and also true about a great deal of other communities 
who come under the overall umbrella of Hinduism”. 

About disputes and discord in general, Panditji had said: 

“In ages long past a great son of India, the Buddha, said that the only real victory was one in 
which all were equally victorious and there was defeat for no one. In the world today that is the only 
practical victory. Any other way will lead to disaster”.

In the Constituent Assembly (legislative) a resolution was moved on 3 April 1948 by M 
Ananthasayanam Ayyangar to ban communal parties. Ayyangar said that time had come to 
separate religion from politics, that for the proper functioning of democracy and for national 
unity and integrity, it was essential to root out communalism from the body politic of India. 
Any political party, the membership of which was dependent on religion, caste etc., could not be 
allowed to engage itself in any activities except those connected with the religious, cultural, social 
and educational needs of the community. It was some forty-five years later that a serious attempt 
to delink religion and politics was made with the introduction of the Constitution (Eightieth) 
Amendment Bill, 1993 on 29 July 1993.

As Rajiv Gandhi had said, “Secularism is the basis of our unity. And any force that is out to counter 
secularism, any communal force, any religious force, any political force that relies on communalism or 
on religious interests must not be allowed to use this interest to weaken the nation… Communalism is 

ii iii

warning while framing the Constitution, in itself a significant conflict resolving document, was to 
urge Indians not to be content with what he called ‘mere political democracy’. India had got rid 
of alien rule, but it was still driven by inequality and hierarchy. Thus, once the country formally 
became a republic on 26 January 1950, it was going to enter a life of contradictions. “In politics 
we will have equality and in social and economic life we will have inequality. In politics we will be 
recognising the principle of one man one vote and one vote one value. In our social and economic life, 
we shall, by reason of our social and economic structure, continue to deny the principle of one man 
one value. How long shall we continue to live this life of contradictions? How long shall we continue 
to deny equality in our social and economic life? If we continue to deny it for long, we will do so only 
by putting our political democracy in peril”.

After Independence, the leaders of India had to give serious thought as to how to deal with 
the tribals, particularly of the North East. They were granted autonomy in many areas under the 
Sixth Schedule to the Constitution of India using the flexibility and conflict resolving potential 
of that document. Pandit Jawaharlal Nehru once said, “allow the tribals to grow according to their 
own genius”.  That was the basic policy framework of the Government of India. When Smt. Indira 
Gandhi became Prime Minister, she went a step further to say that the democratic aspirations 
of the people must be recognised and, in spite of the fact that if they were granted statehood 
there would not be economic viability, Arunachal Pradesh, Meghalaya, Tripura, Manipur, and 
Mizoram, all small States, were created.

The responsibility of bringing about an understanding between the tribals and non-tribals 
lies, of course, with the local leadership in the region. Such leadership must be very clear about 
its policy. Very often there is a tendency of capitalising on the issue particularly during elections, 
and in competition with other political parties, to project ourselves as a better champion of the 
tribal cause. 

In a remarkable discussion that Andre Malraux had with Jawaharlal Nehru, he asked Pt. 
Nehru what his principal task was. And Pt. Nehru replied: “My first task is to create a new modern 
State on the basis of an ancient civilization and my second task is to create a secular State on the 
basis of a profoundly religious society”. Nehru expressed these views to Sardar Patel and in a series 
of letters he wrote to the Chief Ministers of various provinces. Three months after Partition he 
reminded them that:

“We have a Muslim minority who are so large in numbers that they cannot, even if they want, go 
anywhere else. That is a basic fact about which there can be no argument. Whatever the provocation 
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a danger that is common to all in India. Our strength will lie not in allowing this to flourish but in 
seeing that everyone’s interest is fulfilled by reducing communalism”. 

In a BBC interview, the viewpoint that Rajivji put across on the Sikh militancy is worth 
mentioning: 

“Ever since Sikhism took root, it fought for India’s integrity and unity. Sikhs have played a part 
in building India and they are playing a part even today in taking India ahead”. 

The real problem in many of our States and regions is economic; the conflict is over resources 
but camouflaged in various forms of identity politics based on religion, on caste, on region, on 
ethnicity, on language and less frequently based on ideological divides. For example, the North 
Eastern region was neglected right from the very beginning. Nothing was done during British 
rule for many reasons, because it was a partially annexed territory and the tribals would not 
cooperate. After Independence, there was a composite Assam State. Due attention was not given 
to the tribal people. Real developmental work after Independence started only in the 1970s when 
the new States came into being.

Economic development in the North Eastern region has lagged behind the rest of the country 
due to lack of major capital investments. There has been very little investment in the area by the 
private sector or in the form of foreign direct investment. The share of the entire North East in the 
central public sector in the country also remains extremely low. It is only the budgetary support 
given by the Union Government which is spent on infrastructure development, roads, education 
and health services thus leaving practically nothing to be spent on productive employment 
generating sectors.

We have been all the way to the moon and back, but have trouble crossing the street to meet the 
new neighbour. (His Holiness, The Dalai Lama, The Paradox of Our Age)

The questions that Indians have to find answer together are: What kind of country do we 
want to be? What are the essential characteristics of this nation that we aspire to have? What 
is the place we want to occupy in the community of nations? This must be a shared vision in 
order to motivate people to align their efforts to achieve it. Shared visions cannot be created by 
presentations of numbers and intellectual debates. Nor are they shaped by political negotiations. 
They require deeper dialogues. Moreover, these dialogues must include the wants of the many 
diverse stakeholders in the future of the country. Creating a shared vision is a first step, but not 

enough. From this first gear, we have to move into second gear, which is to challenge underlying 
theories in use of how we can accelerate change towards our vision. 

There is a saying in the Old Testament (in the book of Ecclesiastes) that nations without 
vision will perish. Another equally profound saying is that nations and organizations cannot have 
vision if the people in them do not have visions.

Such a vision arises from within – from an aspiration, from caring for a cause, from passionately 
wanting a change in the condition of an organization or nation. Think of Gandhi. He had such 
a vision. So did Jamsetji Tata, the founder of the Tata business empire, about whom Gandhi said 
that while he was fighting for India’s political independence, Tata was fighting for its economic 
independence. These visionaries seek the answer that American theologian Reinhold Niebuhr 
sought in his prayer, “Oh God, give me the patience to accept the things I cannot change, the courage 
to change the things I can, and the wisdom to know the difference”.

What is our shared aspiration for our country? What is the country we want and will commit 
to build? Diverse stakeholders meeting in Jaipur recently came up with the following:

•	 A much more effective and accountable system of governance. A theme emerged was, ‘apna 
paisa, apna hisaab’ (our money, our account), and a complementary variant of this, ‘apni 
mehnat, apna hisaab’ (our effort, our account).

•	 Entrepreneurship and leadership at all levels, not merely in pockets and not just at the top.

•	C ollective action to produce results.

•	 An Indian model of development, built on Indian values.

•	 India standing tall in the world, recognised for its achievements.

•	 Inclusive development and rapid removal of poverty.

•	 Growth of the rural economy.

•	 A tolerant society, sensitive to the needs and feelings of diverse peoples.

Nothing in these goals are controversial; can we not agree to such a minimum set of objectives 
and walk hand-in-hand to achieve them?
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We have sighted our target

And need to decide that if we move together

Nothing is hard to get

Let us each one be special

But knit our strengths around

For we want a country

That’s first on the count*

It is in this spirit that the Second Administrative Reforms Commission (ARC) in its Report 
on Capacity Building for Conflict Resolution has tried to examine the background and emerging 
facets of the many conflicts that plague India. These have been detailed in separate chapters ranging 
from Left extremism to land and water related conflicts, to conflicts based on religion, regional 
disparities and social divisions (with particular focus on the SCs, STs and the OBCs) as well as 
conflicts based upon political identity and ethnicity such as the militancy in the North East. 
The Report thereafter looks at the extant operational and institutional arrangements for conflict 
management and how the capacity of these mechanisms can be strengthened so as to better manage 
and resolve conflicts in the country. It is our hope and prayer that the suggestions in this Report 
can contribute in some small measure towards our common goal of nation building.

I would like to express my deep sense of gratitude to their Excellencies the Governors of 
Assam, Meghalaya, Manipur, Tripura and Chhattisgarh and also to Hon’ble Chief Ministers of 
Assam, Meghalaya, Manipur, Tripura, Nagaland and Chhattisgarh for the extremely valuable 
suggestions given by them during the visit of the Commission to their States.

New Delhi	 (M. Veerappa Moily)
February 06, 2008	 Chairman 

Government of India
Ministry of Personnel, Public Grievances & Pensions

Department of Administrative Reforms and Public Grievances

Resolution
New Delhi, the 31st August, 2005

No. K-11022/9/2004-RC. — The President is pleased to set up a Commission of Inquiry 
to be called the second Administrative Reforms Commission (ARC) to prepare a detailed 
blueprint for revamping the public administration system. 

2.	 The Commission will consist of the following :

	 (i)	 Shri Veerappa Moily - Chairperson

	 (ii)	 Shri V. Ramachandran - Member 

	 (iii)	 Dr. A.P. Mukherjee - Member 

	 (iv)	 Dr. A.H. Kalro - Member

	 (v)	 Dr. Jayaprakash Narayan - Member* 

	 (vi)	 Smt. Vineeta Rai - Member-Secretary 

3.	 The Commission will suggest measures to achieve a proactive, responsive, accountable, 
sustainable and efficient administration for the country at all levels of the government. 
The Commission will, inter alia, consider the following :

	 (i)	 Organisational structure of the Government of India

	 (ii)	 Ethics in governance

	 (iii)	 Refurbishing of Personnel Administration

	 (iv)	 Strengthening of Financial Management Systems

	 (v)	 Steps to ensure effective administration at the State level

	 (vi)	 Steps to ensure effective District Administration

	 (vii)	L ocal Self-Government/Panchayati Raj Institutions

	 (viii)	 Social Capital, Trust and Participative public service delivery

	 (ix)	C itizen-centric administration

	 (x)	 Promoting e-governance

	 (xi)	 Issues of Federal Polity 

	 (xii)	C risis Management

	 (xiii)	 Public Order

* Extracted from: ‘Discordant Democrats’, by Arun Maira; (narrated by a Principal of a School in Delhi, at a meeting)
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Some of the issues to be examined under each head are given in the Terms of Reference 
attached as a Schedule to this Resolution.

4.	 The Commission may exclude from its purview the detailed examination of 
administration of Defence, Railways, External Affairs, Security and Intelligence, as 
also subjects such as Centre-State relations, judicial reforms etc. which are already 
being examined by other bodies. The Commission will, however, be free to take 
the problems of these sectors into account in recommending re-organisation of the 
machinery of the Government or of any of its service agencies.

5.	 The Commission will give due consideration to the need for consultation with the 
State Governments.

6.	 The Commission will devise its own procedures (including for consultations with 
the State Government as may be considered appropriate by the Commission), and 
may appoint committees, consultants/advisers to assist it. The Commission may take 
into account the existing material and reports available on the subject and consider 
building upon the same rather than attempting to address all the issues ab initio.

7.	 The Ministries and Departments of the Government of India will furnish such 
information and documents and provide other assistance as may be required by 
the Commission. The Government of India trusts that the State Governments 
and all others concerned will extend their fullest cooperation and assistance to the 
Commission. 

8.	 The Commission will furnish its report(s) to the Ministry of Personnel, Public 
Grievances & Pensions, Government of India, within one year of its constitution.

 Sd/-  
(P.I. Suvrathan) 

Additional Secretary to Government of India

*Dr. Jayaprakash Narayan – Member, resigned with effect from 1st September, 2007 
(Resolution No. K.11022/26/207-AR, dated 17th August, 2007).

Government of India
Ministry of Personnel, Public Grievances & Pensions
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1Introduction

1

1.1 The Terms of Reference of the Second Administrative Reforms Commission pertaining 
to Public Order cover two specific issues, namely:

(i)	 Suggest a framework to strengthen the administrative machinery to maintain 
public order conducive to social harmony and economic development.

(ii)	C apacity building for conflict resolution.

For reasons indicated in its 5th Report on Public Order, the Commission had decided to 
deal with the above two issues in two separate reports.  It has already submitted its Report 
on Public Order.  This Report on Capacity Building for Conflict Resolution is a sequel to 
the Report on Public Order.

1.2 In the last few decades, conflicts have arisen in our country from multiple causes such as 
caste and tribal issues, religion, regional disparities, poverty, land and water, just to name a 
few.  There has been considerable research on why conflicts occur and how to resolve them.  
Such research, however, provides only a general treatment of the subject and the root remains 
mite ridden. Conscious of this, the Commission has undertaken a comprehensive study 
of the problem of conflict resolution including organising workshops for consultations on 
specific conflicts in India and through discussions with a large number of individuals from 
different walks of life, who have had experience in dealing with conflicts. 

1.3 Among other things, this Report distils the discussions at a workshop on conflict 
resolution organised at the behest of the Commission to deliberate on the nature of public 
expectations and the kinds of reforms that would need to be undertaken for the conflict 
resolution mechanisms to be more responsive. The wealth of information provided by the 
participants in the workshop has given valuable inputs for the preparation of this Report. 
The workshop was coordinated by the Centre for Policy Research (CPR), New Delhi and 
Kannada University, Hampi and was held at the CPR on 4th and 5th February, 2006. 
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Capacity Building for Conflict Resolution

iIssues related to terrorism in Jammu and Kashmir are dealt with in the Report on Terrorism

1.4 The Report is organised in four parts.The first part, which is this, is a very brief 
introduction. The second part provides a conceptual framework. The third part deals with 
conflicts arising out of issues related to caste, class, religion & region as well as land & 
water related issues. The fourth and the last part deals with the institutional framework 
for conflict resolution.i

1.5 The Commission expresses its gratitude to Shri S.K. Das, Consultant and Shri Naved 
Masood for assisting the Commission in drafting this Report.

1.6 The Commission is grateful to Shri K. Asungba Sangtam (former Member of Parliament) 
for preparing a Report on “Conflict Resolution and maintence of Public Order in the North 
East with central focus on Nagaland” which has been utilised in drafting this Report by the 
Commission. The Commission is also grateful to Shri P.K.H. Tharakan for his invaluable 
inputs.

 

2Conflict resolution – A Conceptual 
Framework

2.1 Conflict Resolution – Perspectives

2.1.1 Conflict has been defined as a situation between two or more parties who see their 
perspectives as incompatible.1 Conflicts have a negative beneficial connotation, but some 
conflicts are desirable as they can create change. 

2.1.2 John Donne, the 16th century poet, wrote, ‘No man is an island entire of itself ’. 
Individuals see themselves as members of a variety of groups which often span a number 
of their interests. For example, an individual’s geographical origin, gender, caste, class, 
language, politics, ethnicity, profession and social commitments make him a member of 
various groups. Each of these collectivities, to all of which the individual belongs, tends to 
give him a particular identity,2 but together he has multiple identities.

2.1.3 The search for identity is a powerful psychological driving force which has propelled 
human civilization.3 Identity is often evocative. It deals with a myth or an imagined 
community which has all the power and potential necessary for political mobilisation. The 
sense of identity can contribute enormously to the strength and warmth of an individual’s 
relations with others such as his neighbours, members of his community, fellow citizens or 
people who profess the same religion.4 The concept of social capital, advocated by Robert 
Putnam, tells us how a shared identity with others in the same social community can make 
the lives of all those in that community so much more harmonious and meaningful. To 
that extent, the sense of belonging to the social community becomes a valuable resource; 
almost like capital.5

2.1.4 And yet, identity can also kill – and kill with abandon.6 A strong and exclusive sense 
of belonging to one group does, in many cases, lead to conflict. Many of the conflicts 
today are sustained through the illusion of a unique and choiceless identity. In such cases, 
the art of manufacturing hatred takes the form of invoking the imagined power of some 
allegedly predominant identity that totally overwhelms all others. With suitable instigation, 
a fostered sense of identity with one group of people is often made into a powerful weapon 

1Conflict Resolution and Violence Prevention: From Misunderstanding to Understanding; Larry Cohen, MSW, Rachel Davis, MSW and Manal 
Aboelata; http://www.preventioninstitute.org/pdf/conflict.pdf
2Amartya Sen, Identity and Violence: The Illusions of Destiny (2006), Allen Lane
3Kumar Rupesinghe, Governance and Conflict Resolution in Multi-ethnic Societies
4Amartya Sen, Identity and Violence: The Illusions of Destiny (2006)
5Robert Putnam, Bowling Alone: The Collapse and the Revival of American Community
6Amartya Sen, Identity and Violence: The Illusions of Destiny (2006)
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2.2 Stages of Conflicts – a Life Cycle Approach

2.2.1 A conflict is not a single-event phenomenon but is a dynamic process having different 
stages. The objectives of the parties involved, their approaches, the intensity levels, the likely 
damage etc all change between the various phases of a conflict’s life cycle. Therefore an 
optimum conflict management strategy differs from stage to stage. This makes it necessary 
to have a thorough understanding of the dynamics of conflict throughout its life cycle for 
application of conflict prevention and management strategies.

7Harsh Sethi, ‘Multiple Crises in South Asia: Exploring Possibilities’ in Participatory Development, Learning from South Asia, Oxford University Press.

to brutalise another and the result is hatred and violence. The intensity of such hatred and 
violence poses a veritable threat to the very fabric of society.7

2.1.5 We now live in an increasingly violent world, because of the conflicts we generate. 
The twentieth century was, by far, the most violent period that humanity lived through. 
Almost three times as many people were killed in conflicts in the twentieth century than 
in the previous four centuries combined together. 

Table 2.1: Conflicts and Human Lives

Period	 Conflict-related	 World population,	 Conflict-related
	 deaths	 mid-century	 deaths as share of
	 (millions)	 (millions)	 world population (%)

Sixteenth century	 1.6	 493.3	 0.32

Seventeenth century	 6.1	 579.1	 1.05

Eighteenth century	 7.0	 757.4	 0.92

Nineteenth century	 19.4	 1,172.9	 1.65

Twentieth century	 109.7	 2,519.5	 4.35

Source: Conflict deaths data, Sivard 1991, 1996; twentieth century population data, UN 2005; other 
population data, Human Development Report Office interpolation based on Sykes 2004 .

2.1.6 In fact, even in India, by the end of the last century, tendencies bordering on 
intolerance have grown and various groups have shown an increasing predilection for 
resorting to violence often at the slightest provocation.

2.1.7 Loss of life is only one corollary of conflicts. Others are destruction of food systems, 
disintegration of public services, loss of income, dislocation, insecurity and a surge of 
crimes. What is important to note is that immediate costs imposed by conflicts, though 
enormous, represent only a small fraction of the price that the affected population has to 
pay. In particular, institutional costs of conflict can have debilitating consequences for long 
term growth of society. The physical infrastructure such as roads and buildings destroyed 
or damaged during conflicts can be repaired or rebuilt, though at a heavy cost, but the 
breakdown of institutions, the mutual trust and understanding that is lost and the trauma 
that is heaped on the vulnerable population, make it very likely that the bad blood will 
persist and conflicts and violence will recur. They lock entire populations into unremitting 
cycles of violence and that is why prevention of conflicts or their resolution at early stages 
becomes a compelling challenge.
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2.2.2 The potential for conflict will always exist in a society with its members having 
different mores, interests, and socio-economic conditions and needs. Thus, in any society, 
for a variety of reasons, perceptions may be conceived about group or communal interests 
being harmed or relatively deprived. If fostered, these may lead to expressions of discontent 
against the State or other social group(s)/communities. If such discontent is not attended 
to in the primary stages or dealt with in a manner which aggravates the already prevailing 
feeling of injustice done to the group/community, a major conflict situation may arise. 
Thus, different stages of a conflict situation can be envisaged, each caused by interventions 
not being taken in time or through inept handling of the situation and each crying out for 
its own mix of appropriate measures. These are presented in the Figure 2.1.

 2.2.3 The representation of conflict as given in Figure 2.1 may be briefly described in the 
following manner:

1. Individual and Societal Tensions: Such tensions are created whenever an individual or 
a group feels that he/it has been wronged or has not got what was due. Such tensions 
may also arise due to historical socio-economic inequalities. Poor governance is a 
major cause of tension amongst individuals and the society.

2. Latent Conflict: Tensions lead to a feeling of injustice and give rise to simmering 
discontent. However, at this stage, these tensions may manifest themselves in the 
form of requests to authorities, etc. From the point of view of the Administration, this 
is the most opportune time for managing a conflict or rather preventing a conflict. 
However, as the Administration is pre-occupied with ‘fire fighting’ measures, the 
early symptoms of latent conflict are often overlooked. 

3. Escalation of Tensions: Unattended grievances, overlooked concerns, neglected 
tensions by the Administration lead to further aggravation of the discontent. The 
stand taken by the opposing parties begins to harden. Half hearted attempts in this 
phase prove to be of little help. The parties involved express their feelings through 
more aggressive methods such as demonstrations, processions, strikes, ‘bandhs’ and 
the like.

4. Eruption: Tensions if not managed properly lead to a situation where a small ‘spark’ 
leads to eruption of violence. The ‘spark’ or the trigger may by itself not be a major 
event, but it leads to further polarisation of the people involved, and becomes an 
excuse for the violent eruption. Normally the Administration swings into action at 
this stage and tries to control the violence. It has been observed that even after the 

violence has been contained, adequate efforts are often not made to address the root 
causes of the conflict.

5. Stalemate: This is a situation similar to the ‘latent tension’ and has the potential 
to erupt at regular intervals.

2.2.4 It needs to be emphasised that at each stage, there would be governance issues 
involved. While lack of governmental interventions or inept handling of the situation 
would tend to push the emergent situation to the next stage of conflict, appropriate and 
timely measures would in most cases lead to resolution of the conflict situation. What is 
important to recognise in the above context is that once a stalemate situation is reached, 
the conflict may enter a cyclical phase, leading to recurrent escalations and eruptions. Such 
an eventuality would require a more complex and multi-pronged approach to salvage the 
situation, including taking recourse to negotiations and settlement, resulting in de-escalation 
of tensions and initiation of post-conflict confidence-building peace process. 

2.2.5 Johan Galtung, Director, Transcend and winner of the Right Livelihood Award has 
come out with a manual “Conflict Transformation by Peaceful Means (the Transcend 
Method)”8 which deals with peaceful approaches to resolve conflicts. The basic premises 
behind the approach are based on thoughts of the six major religions of the world. Thus 
it holds that:

•	C onflict is a destroyer as a source of violence; it is a creator as a source of 
development; the role of preserver can be achieved by transforming the conflict 
by avoiding violence and promoting development.

•	C onflicts have no beginning and no end; everything grows together in mutual 
causation; no single actor carries all the responsibility and no single actor carries 
all the guilt.

•	U ltimately, the responsibility for conflict transformation lies with individuals: on 
their decisions to act in peace and on the principle of hope.

•	 Everything is good or bad; there is high likelihood that the action chosen also has 
negative consequences and that action not chosen may have positive consequences; 
there is need for reversibility and only doing what can be undone.

•	 Deriving strength from submitting together to a common goal, including 
responsibility for the well-being of all.

8Source: http://www.transcend.org/pctrcluj2004/TRANSCEND_manual.pdf
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•	 The truth lies less in a verbal formula than in the dialogue to arrive at the formula, 
and that dialogue has no beginning and no end.

2.2.6 Based on the above, the manual proposes a process where the conflict formation is 
mapped in totality with regard to all parties, all goals and all issues; forgotten parties with 
important stakes in conflict are brought in; emphatic dialogues are held with all parties 
singly; acceptable goals are identified in all parties; forgotten goals that may open up new 
perspectives are brought in; and over-arching goals acceptable to all parties are worked 
out.

2.2.7 It would be necessary in societies emerging from a history of human rights violations 
and atrocities to formulate a long term strategic action plan to resolve conflicts which arose 
out of such aberrations. This would necessarily require that truth is told, that justice is 
done and that reparation is provided to victims of such excesses. It was in such a scenario 
that countries like South Africa, Peru, Indonesia and Philippines etc. set up Commissions 
called “Truth Commissions” as temporary but extremely effective fact finding bodies to 
investigate past human rights violations and atrocities using a victim centred approach in 
order to promote both justice and reconciliation. Some Truth Commissions have designed 
their hearings to provide both victims and the perpetrators of atrocities with a forum for 
reconciliation.

2.3 Conflict Resolution and the Constitution

2.3.1 In India after the violence following Partition, the process of conflict resolution 
started with the integration of the princely States, which was achieved through remarkably 
peaceful means, considering the magnitude and dimension of the problem. The drafting of 
the Constitution, which followed, and the way it was debated, drafted and finally adopted 
makes it one of the finest examples of conflict resolution. This is for several reasons. The 
Constitution opted for the democratic process and adult franchise. It has been aptly observed 
by Shri P.V. Narasimha Rao, former Prime Minister of India, that this was the best possible 
choice because the experience of large multi-ethnic States around the world has shown that 
democracy is one of the most potent instruments for containing and moderating conflict.9 
Moreover, the Constitution of India, by providing for pluralism, federalism with a strong 
Union and for economic and social upliftment of the underprivileged sections of society, 
created the space for diverse groups in the country to acquire a stake in the process of 
nation-building. To that extent, it was expected that, within the context of democracy and 
development, diverse groups residing in various parts of the country would become the 
necessary building blocks for the development of the Indian nation as a whole, through 
mutual understanding.

9Shri P V Narasimha Rao, Inaugural Address to Rajiv Gandhi’s India:  A Golden Jubilee Retrospective, August 20, 1994 10Rajiv Gandhi, A Contemporary Perspective on Jawaharlal Nehru’s Vision of India, Twenty-first Jawaharlal Nehru Memorial Lecture,  
  13th November, 1989

2.3.2 While Article 30 of the Constitution enshrines the right of minorities based on 
religion to establish and administer their own educational institutions, in general, the rights 
to freedom of conscience and free profession, practice and propagation of religion (Article 
25), freedom to manage religious affairs (Article 26) combined with the rights provided to 
any section of citizens to conserve their language, script or culture (Article 29), highlight 
the humanistic approach of the framers of the Constitution. As observed by Shri Rajiv 
Gandhi, former Prime Minister of India, the Constitution, while providing the religious 
minorities in the country with special protection, also allowed them the necessary space, 
like any other citizen of the country, to be able to fully enjoy their dignity and rights.10 
Another conflict resolution measure in the Constitution was the provision for amendments 
in keeping with the changing times and the enshrinement of affirmative action in favour 
of the traditionally disadvantaged sections of society. The provisions in the Constitution 
were based on the concept that it was not only necessary to end discrimination against the 
disadvantaged, it was equally important to empower the disadvantaged through special 
access to the legislature, educational opportunities and public employment.

2.3.3 The founding fathers of the Constitution were fully aware that a democratic polity with 
an inegalitarian economic structure could be a source of intense conflicts. That is why the 
Constitution contained a number of provisions entrusting the State with the responsibility 
of reducing and eliminating inequalities. By empowering the State to intervene in the 
economy to promote the interests of the economically disadvantaged, the Constitution 
sought to ensure that the democratic polity is not used as a vehicle for the perpetration, 
perpetuation or aggravation of economic inequalities.

2.3.4 The framers of the Constitution were also aware that steps taken to change the status 
quo would themselves create conflicts, especially in the context of transition of a traditional, 
unequal society into a modern democratic one. The change in status quo mandated by the 
various Rights conferred by the Constitution under the Right to Equality are examples 
of this. Provisions for reservations for various underprivileged communities also fall in 
the same category. It is the State’s duty to scrupulously guard the core principles of the 
Constitution and contain any conflicts arising while implementing its mandate. However, 
the State has to apply abundant caution while further legislating on social reforms and 
modernisation of society and ensure that there is widespread public debate on such issues 
so that conflicts are minimised. 

2.3.5 Apart from providing for a powerful and independent judiciary, the Constitution 
also included provisions for the creation of institutions for resolving conflicts, for example, 
water disputes, disputes between States etc. 
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2.4 History of Conflict Resolution

2.4.1 The history of conflict resolution in independent India is a story of both successes 
and failures. The resolution of linguistic conflicts was one of the major achievements after 
Independence. Notable writers like Ramachandra Guha have observed that the formation 
of linguistic States and evolution of the three-language formula succeeded in deepening and 
consolidating the unity of the country.11 Continuance of a common language has provided 
the basis for administrative unity and efficiency within the State. Interestingly, the three 
major movements for secession in independent India, namely those in Nagaland, in Punjab 
in the 1980s, and in Kashmir, were organised around the issue of historical ethnicity, religion 
and territory and not around language.

2.4.2 Among ethnic and secessionist conflicts the resolution of the Mizoram issue was a 
notable success. Armed insurrection had persisted in Mizoram for more than two decades. 
The movement by the Mizo National Front had racial and religious overtones, and its 
declared aim was secession of Mizoram from the Indian Union. There was an armed uprising 
in 1966 and violent conflict continued well into the 1980s. The Mizoram Accord of June 
1986 succeeded in bringing to a satisfactory conclusion, the violent conflict of the past 
decades. Three factors may be said to have contributed to this historic conflict resolution: 
firstly, Prime Minister Rajiv Gandhi’s sincere and positive gestures were greatly appreciated 
by the people of Mizoram and its leaders, which laid the initial foundation for negotiations; 
secondly, the maturity of the two Mizo political personalities of the time, namely, the 
undisputed insurgent leader Pu Laldenga and the then Chief Minister Pu Lal Thanhawala’s 
unilateral offer of stepping down in favour of Laldenga as the Chief Minister and finally, 
the moderating influence and pressure of the Mizo civil society, especially the women who 
had been the most aggrieved and affected during the periods of violence.

2.4.3 Conflict resolution in the Darjeeling hills is another success story. The Gorkha 
National Liberation Front (GNLF) who had demanded Indian citizenship for all Gorkhas 
resident in India, complained of discrimination at the hands of the Government of West 
Bengal and accordingly, sought separation from the State. It also took up the cause of 
Gorkhas in other parts of the country, such as Meghalaya, where there had been trouble 
between Gorkha residents and the local population. The agitation acquired an increasingly 
violent colour over time. Finally, a tripartite agreement was negotiated between the Union 
Government, the GNLF and the State Government (1998). The Agreement consisted of 
three main points:

1.	 In the overall national interest and in response to the Prime Minister’s call, the 
GNLF agreed to drop the demand for a separate State of Gorkhaland.

2.	 For the social, educational and cultural advancement of the people residing 
in the Hill areas of Darjeeling district, it was agreed to have an autonomous 
council known as the Darjeeling Gorkha Hill Council.

3.	 The composition of the Council and the extent of its executive powers were 
spelt out extensively, subject to the provisions of the Union and State laws.

2.4.4 This led to a halt in the nearly 5-year old conflict and restoration of peace. Currently, 
there is a proposal – and a debate – to include the region in the Sixth Schedule of the 
Constitution. 

2.4.5 The quest for a separate Sikh identity manifested itself, after Partition, in their demand 
for a separate State in India. Even after the formation of a separate state of Punjab, some 
related issues remained unresolved pertaining inter alia to their demand for Chandigarh 
as the State capital, sharing of river waters etc. The situation was further aggravated when 
terrorist elements demanded secession in the form of ‘Khalistan’. While terrorism was 
quelled, a determined effort was launched, soon after the elections of December 1984, to 
find an enduring basis for a resolution of the conflict which was inextricably enmeshed 
with violence in Punjab and its spin-off effects in other parts of the country. The Rajiv 
Gandhi-Longowal Accord in July 1985 brought this turbulence to a temporary end. 
With Sant Longowal’s assassination a month later and the implementation of the Accord 
running into rough weather over the question of Chandigarh as a part of Punjab and the 
sharing of river waters, there was renewal of violence. Finally, the conflict was resolved by 
the government following a policy which was based on four parameters: security action to 
contain and eliminate terrorism; subterranean contacts with militants to persuade them 
to give up violence and come to the negotiating table; over-the-table discussions with 
dissident elements who were prepared to eschew violence and accept the basic tenets of the 
Constitution in exchange for full integration into the country’s democratic process, and 
sensitivity to religious, cultural and ethnic sentiments of the affected population.12

2.4.6 There are many conflicts yet to be resolved. These inter alia include water related 
conflicts, conflicts arising out of inequities and social tensions, conflicts because of poverty 
and conflicts due to regional imbalances. In some cases, resolution of one conflict has 
created others. There has also been, in some cases, failure to implement the Accords and 
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Constitution in exchange for full integration into the country’s democratic process, and 
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agreements faithfully and in the spirit in which they were arrived at. Above all, there has 
been a tendency to take a minimalist, wait and see, approach resulting in intensification of 
violence. This has led to a growing perception that it is only violent manifestation that will 
draw the attention of governments. Another result has been the need to approach Courts 
on every issue and at almost every stage and the Courts having to issue directions even for 
convening meetings!

2.4.7 The Commission, in its deliberations, has concentrated on those areas where conflicts 
persist and has tried to suggest what needs to be done in respect of these conflicts. While 
doing so, the Commission has paid special attention to the genesis of these conflicts, the 
interventions required and capacity building measures to help mitigate them by early 
interventions. 

2.4.8 This Report also discusses several other issues that are sources of conflict and has 
suggested a possible approach to resolve them. For example, issues relating to Scheduled 
Castes, Tribes and Other Backward Classes have been a major source of conflict. The 
issues have arisen as these disadvantaged groups have been subjected to atrocities, 
exploitation, discrimination and alienation that have prevented them from exercising 
their rights freely, enjoying privileges due to them and leading a life of dignity and a 
feeling of self-worth. The resulting discontentment has largely remained simmering, with 
sporadic manifestations of violence and providing a ground for the growth and spread 
of extremist movements. 

2.4.9 Land has been another source of conflict. Added to the issue of inequality in land 
distribution are issues of dispossession, alienation and displacement-highly emotive issues 
that continue to inflame passions and generate conflict, especially in the context of rapid 
economic development. Issues such as indebtedness leading to farmers’ suicides have also 
been sources of conflict.

2.4.10 Water conflicts continue to divide segments of our society - political parties, States, 
regions and sub-regions within States, districts, castes and groups and individual farmers. 
These conflicts range from contending uses of water, to issues of water quality and to 
inter-state conflicts on allocations that prevail across the country. Unless resolved with 
imagination and understanding, they pose a significant threat to economic growth, social 
stability and even national unity.

2.4.11 The left extremist movement, which has so far claimed thousands of lives, has 
grown steadily over the years and spread across many parts of the country. In the tribal 

hinterland of the country, which is now the bastion of the movement, problems of poverty 
and alienation, of marginalisation of entire communities from the economic mainstream 
and of dispossession of land and displacement from forest habitats and livelihood sources 
have all combined to create a fertile ground for the spread of the movement which holds 
out promises of equity, justice and livelihood. Violence resorted to by the movement has, 
however, exacted a huge price because those at the vanguard of the extremist movement 
have also opposed and disrupted initiatives for development which they view as coming in 
the way of achieving their political objectives. Unfortunately, the affected areas are arguably 
among the least developed in the country.

2.4.12 Conflicts between religious groups and sects have been fairly common and the scourge 
of religious-sectarian divide has threatened the very survival of our societal fabric in a way 
that no other socio-political issue has done. The divide has been the source of conflicts that 
have unleashed violent events and atrocities leading to loss of lives and also locking entire 
populations in trysts of violence and destroying the trust built over the years.

2.4.13 In the North Eastern region of India, many lives have been lost in conflicts that 
have raged between groups through decades. This sensitive region of the country has been 
plagued by conflicts which are embedded in the geography and history of the region, the 
multi-ethnicity of its population and its political and economic situation which has become 
the feeding ground for deep-seated discontent and conflicts. The conflict dynamics have 
ranged from insurgency for secession to insurgency for autonomy, from sponsored terrorism 
to ethnic clashes and to conflicts generated as a result of continuous inflow of migrants 
from across the borders as well as from other parts of the country. Ad hoc solutions have 
added to the cycle of conflicts in the region.

2.4.14 Regional inequalities have been another source of conflict. Over the last several 
decades, regional imbalances have got accentuated and the problems of intra-state inequalities 
and urban rural divide have also become more acute. This has happened in spite of the 
equity-promoting role of various plans/programmes and underlines the need for greater 
efforts to be made to remove gaps in the provision of basic services and infrastructure so 
that no region or sub-region and no group remains deprived of the benefits of growth and 
development. 

2.4.15 At present, one sixth of India’s population lives in the shadow of violent conflicts. 
Some of these conflicts, particularly in the North East and J&K go back to 1947. The 
ultra-left extremist movement came later. As stated earlier, the response of the State to these 
conflicts has been largely reactive in recent decades. The State and its apparatus have tended 
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to view conflicts more in terms of breakdown 
of law and order – which, of course, it is, in 
a sense – and less in terms of the failure of 
the socio – economic, political, governance 
and development process. That a lack of 
responsive and good governance is often 
responsible for violent conflicts has not been 
adequately recognised and acted upon.

2.4.16 What should the State do to resolve 
conflicts? Ideally, the State should pay 
adequate attention to the genesis of conflicts 
and find solutions to the problems before 
they become significant and deepen into 
conflicts. Once identified and recognised, 
appropriate administrative and institutional 
interventions need to be designed and assiduously followed to help mitigate the possibility 
of such conflicts. There are early stages in the development of a problem when through 
mechanisms such as early warning, timely analysis and appropriate response, problems can 
be prevented from escalating into conflicts accompanied by violence.

2.4.17 That is why it is important to develop an understanding of the genesis of conflicts 
and to formulate long-term strategies that not only address immediate demands but also 
include attention to underlying issues such as alleviation of poverty, social justice and 
empowerment, and corruption-free development at the grass-root level. The State cannot 
allow itself the indulgence of treating conflicts as mere breakdown of law and order and 
adopt fire-fighting techniques to address such breakdowns. When the fault lines lie along 
identities of tribe, caste, region and religion, the State needs to create political conditions 
and institutions for mediating the conflicts of these diverse groups and integrating them 
so that the groups can function collectively and harmoniously. There is need to recognise 
that such conflicts are the touchstones for deep-seated grievances over the unequal sharing 
of benefits from the process of growth and development. It is fortunate, however, that 
such conflicts between groups and regions can be addressed. The surest way is to restore 
confidence through a process of multi-stakeholder dialogue. The approach ought to start 
from the simple principle that conflicts can be resolved peacefully – and on an enduring 
basis – only through trust and persistent and inclusive dialogue. The need is to build multi-
stakeholder platforms or similar participatory processes that bring stakeholders together. 
There is need for inclusive frameworks – both institutional and administrative – within 

which people with divergent interests and aspirations can discuss and agree to cooperate 
and coordinate their actions.

2.4.18 There is also need to recognise that political, social and economic rivalry is an 
unavoidable part of the development process – who gets what, when and how. Whether 
these rivalries deepen into conflicts that prove intractable over time depends on the capacity 
of the institutions of the State to articulate and understand the interests and aspirations of 
different groups, to arbitrate between them and to mediate rivalries. All of this depends on 
having institutions at all levels that are seen as legitimate, effective, participatory, credible 
and accountable, and not as tokens or as mechanisms that promote and buttress narrow 
vested interests. The task, then, is one of building appropriate capacity and effectiveness 
in these institutions.
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LEFT EXTREMISM3
3.1 Left Extremism: Spread and Intensity

3.1.1 The left extremist outburst, later known as the Naxalite movement, started in March 
1967 in the three police station areas (Naxalbari, Khoribari and Phansidewa) of Darjeeling 
district in West Bengal. The ‘Naxalbari phase’ of the movement (1967-68) gathered 
momentum during May-June 1967 but was brought under control by July-August 1967. 
Today, the left extremist movement is a complex web that covers many States. According to 
the Ministry of Home Affairs, ‘at present, 76 districts in the nine States of Andhra Pradesh, 
Bihar, Chhattisgarh, Jharkhand, Madhya Pradesh, Maharashtra, Orissa, Uttar Pradesh and 
West Bengal are afflicted with ultra-left extremism forming an almost continuous Naxal 
Corridor. CPI(ML)-PWG and Maoist Communist Centre-India (MCC-I) have been trying 
to increase their influence and operations in some parts of other States, namely Tamil Nadu, 
Karnataka and Kerala and in certain new areas in some of the already affected States.’13 
The merger of the CPI (ML)-PWG and the MCC in 2004 has strengthened their combat 
capability. It is estimated that these extremist outfits now have 9,000-10,000 armed fighters 
with access to about 6,500 firearms. There are perhaps another 40,000 full-time cadres.14

Madhya	 13	 1	 13	 4	 20	 3	 6	 1
Pradesh

Maharashtra	 75	 31	 84	 15	 94	 53	 98	 42

Orissa	 49	 15	 35	 8	 42	 14	 44	 9

Uttar Pradesh	 13	 8	 15	 26	 10	 1	 11	 5

West Bengal	 6	 1	 11	 15	 14	 7	 23	 17

Kerala	 12	 -	 5	 -	 5	 -	 2	 -

Karnataka	 4	 -	 6	 1	 8	 8	 10	 -

Haryana	 -	 -	 -	 -	 2	 -	 -	 -

Total	 1597	 515	 1533	 566	      1608	 677	 1509	 678

Source: Annual Report of Ministry of Home Affairs, 2006-07

From the figures given in the Table 3.1 it is evident that extremist violence is increasing 
and expanding. These figures, however, do not capture the fact that the gravity of violent 
incidents has become far more pronounced as is particularly evident from some recent violent 
incidents taking a heavy toll of lives in Chhattisgarh. Table 3.1 also does not adequately 
convey the fact that most of the affected areas are forest areas predominantly inhabited by 
tribal populations.

3.2 The ‘Nature’ of the Movement

3.2.1 Barring a phase in the late 1960s and early 1970s’ the left extremist movement has 
been largely agrarian in the sense that it seeks to mobilize discontent and misgovernance 
in the rural areas to achieve its objectives. Some of the major features of the left extremist 
movement include the following;

•	 It has emerged as the greatest challenge to internal security.
•	 It has gained people’s confidence, grown in strength particularly in forest and 

tribal areas, by mobilising dispossessed and marginalised sections.

Table 3.1 Contd. 

Name	 2003	 2004	 2005	 2006
of States	 Incidents	 Deaths	 Incidents	 Deaths	 Incidents	 Deaths	 Incidents	 Deaths

13Annual Report (2004-05), Ministry of Home Affairs
14P V Ramana, Observer Research Foundation

3.1.2 Table 3.1 shows the spread and intensity of left extremist violence during the period 
2003-06. 

Table 3.1 State-wise Extent of Naxal Violence : 2003 - 06

Name	 2003	 2004	 2005	 2006
of States	 Incidents	 Deaths	 Incidents	 Deaths	 Incidents	 Deaths	 Incidents	 Deaths

Andhra	 577	 140	 10	 74	 535	 208	 183	 46
Pradesh

Bihar	 250	 128	 323	 171	 186	 96	 107	 42

Chhattisgarh	 256	 74	 352	 83	 385	 168	 715	 388

Jharkhand	 342	 117	 379	 169	 312	 119	 310	 124
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•	 It creates conditions for non-functioning of the government and actively seeks 
disruption of development activities as a means to achieve its objective of ‘wresting 
control’.

•	 It spreads fear among the law-abiding citizens.

3.2.2 While these features also form part of the activities of all terrorist organisations, due 
to its wider ‘geographical coverage’, left extremism has made a deep impact on the ‘conflict 
scenario’ of the country. 

3.3 Causes for Spread of Left Extremism

3.3.1 While the goal of the left extremists was to actualise their own vision of the State 
through ‘revolution’, they chose to usher that revolution by enlisting the support of 
the deprived and exploited sections of society particularly in areas where such sections 
constituted a significant part of the population. It is, therefore, necessary to identify the 
reasons for such deprivation and consequent discontent. The Commission would like to 
refer to the causes exhaustively identified by the “Expert Group on Development and the 
Causes of Discontent, Unrest and Extremism” of the Planning Commission in its draft 
report. A summary of causes extracted from that Report is as under: 

Land Related Factors

•	 Evasion of land ceiling laws.
•	 Existence of special land tenures (enjoying exemptions under ceiling laws).
•	 Encroachment and occupation of Government and Community lands (even the 

water-bodies) by powerful sections of society.
•	L ack of title to public land cultivated by the landless poor.
•	 Poor implementation of laws prohibiting transfer of tribal land to non-tribals in 

the Fifth Schedule areas.
•	 Non-regularisation of traditional land rights.

Displacement and Forced Evictions

•	 Eviction from lands traditionally used by tribals.
•	 Displacements caused by irrigation and power projects without adequate
	 arrangements for rehabilitation.
•	L arge scale land acquisition for ‘public purposes’ without appropriate compensation 

or rehabilitation.

Livelihood Related Causes

•	L ack of food security – corruption in the Public Distribution System (which are
	 often non-functional).
•	 Disruption of traditional occupations and lack of alternative work opportunities.
•	 Deprivation of traditional rights in common property resources.

Social Exclusion

•	 Denial of dignity.
•	C ontinued practice, in some areas, of untouchability in various forms.
•	 Poor implementation of special laws on prevention of atrocities, protection of civil 

rights and abolition of bonded labour etc.

Governance Related Factors

•	C orruption and poor provision/non-provision of essential public services including 
primary health care and education.

•	 Incompetent, ill trained and poorly motivated public personnel who are mostly
	 absent from their place of posting.
•	 Misuse of powers by the police and violations of the norms of law.
•	 Perversion of electoral politics and unsatisfactory working of local government
	 institutions.

It may be highlighted again that these causes are most glaring in forest areas predominantly 
inhabited by tribal populations who thus become the main instruments and victims of left 
extremist violence. 

3.3.2 While the causes outlined by the Expert Group require no elaboration, attention needs 
to be drawn to some of these in greater detail. The first is the paradox that the diagnoses of 
the problem by the government and the left extremists are similar. Both ‘sides’ agree that 
concealed tenancy, tenurial insecurity, low wage rates and lingering feudal practices in many 
places have generated a discontent among the rural poor – a discontent that makes many 
of them active participants in politically motivated violent upsurges. Despite a variety of 
legislations enacted to address a whole host of land related issues like introduction of land 
ceilings, distribution of surplus land, consolidation of holdings, prevention of fragmentation 
of land, protection of rights of tenants and settlement of waste-lands etc, their impact at the 
ground level is marginal due to tardy implementation. This has enabled the left extremists 
to exploit the disappointment of the promises made to beneficiaries particularly in areas 
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of them active participants in politically motivated violent upsurges. Despite a variety of 
legislations enacted to address a whole host of land related issues like introduction of land 
ceilings, distribution of surplus land, consolidation of holdings, prevention of fragmentation 
of land, protection of rights of tenants and settlement of waste-lands etc, their impact at the 
ground level is marginal due to tardy implementation. This has enabled the left extremists 
to exploit the disappointment of the promises made to beneficiaries particularly in areas 



20 21

Capacity Building for Conflict Resolution

where there are large number of landless labourers and share-croppers. For example, in 
Andhra Pradesh, it is the common perception that land for which pattas have been issued 
to the landless is under de facto occupancy 
of affluent and powerful people and that 
even tribal leaders are working as agricultural 
labour in such lands. 

3.3.3 Another ‘cause’ which needs to be 
noted is the disruption of the age old 
tribal- forest relationship. Historically, 
tribal life was well integrated with the 
forest, but legislations and governance 
in the last century considerably altered 
this symbiosis. The Forest Act, 1927 and 
the Forest Conservation Act, 1980 along 
with stringent Supreme Court orders have 
turned forests into prohibited areas for the 
tribals, creating serious imbalances in their 
lives and livelihoods. This has turned the 
tribals against government’s methods of 
forest management, and gradually against 
government itself. This discontent has 
provided fertile ground for the spread of left extremism among tribals living in forest areas. 
Rampant alienation of the land rights of the tribals to non-tribals and the States’ measures 
to prevent and undo such transfers through legislations such as the Andhra Pradesh Land 
Transfer Regulation Act of 1970 have remained on paper, and have further accentuated 
tribal discontent. In fact, in Andhra Pradesh, there is a perception that even the talks held 
between the State Government and the Naxals failed primarily because forest land could 
not be distributed among the tribals as demanded by the Naxals. 

3.4 Resolution of Left Extremist Conflicts – Successes and Failures 

3.4.1 Many left extremist movements, notably the uprising in Naxalbari, could be resolved 
successfully. An analysis of what really happened in such areas particularly in Naxalbari may 
provide necessary insights for resolving the present problem of left extremism.15

3.4.2 From 1972 onwards, the Government of West Bengal adopted a slew of ameliorative 
measures in the Naxal-affected districts. The Comprehensive Area Development Programme 
(CADP) was introduced to supply inputs and credit to small farmers and the government 

took the responsibility of marketing their produce. Naxalbari and Debra, the worst Naxal-
affected areas, were selected for the programme. At about the same time, directives were 
issued to government officials in Srikakulam in Andhra Pradesh and Ganjam in Orissa to 
ensure that debts incurred by the tribal poor are cancelled and instead, loans were advanced 
to them from banks and other sources for agricultural improvement. In West Bengal, after 
the Left Front government came to power in 1977, Operation Barga was started to ensure 
the rights of the sharecroppers. Alongside, significant increases were made in the minimum 
wages which benefitted large sections of the rural poor. As a result, the beneficiaries of these 
government programmes began to distance themselves from Naxalism and the process 
signalled the beginning of the end of Naxalism in these areas. 

3.4.3 A case study about the left extremism affected Pavagada taluka of Karnataka is given 
in Box 3.2. The study reveals that once the Administration became complacent and started 
withdrawing from its proactive role, left extremism managed to regain a foot-hold in the 
area. There are important lessons to learn from this experience – there is no ‘permanent cure’ 
to conflict situations and any let up in measures which bring relief can cause recrudescence 
of conflicts.

3.4.4 Unlike the relatively successful stories outlined above, the situation in Chhattisgarh 
today continues to cause serious concern. The Bastar region of the State, where 12 Blocks 
are seriously affected, is an example of how left extremism gained ground because, inter 
alia, the tribals in the area were deprived of forest-based employment. Initially, the forests 
of Bastar were used by the extremists from Andhra Pradesh and Maharashtra as a temporary 
refuge; later permanent training camps came to be established. The active participation 
of local tribals followed much later in the wake of stresses and strains on their livelihood, 
growing food insecurity and the growing despair about improvements in their socio-
economic situation. The situation in the region has not been helped by the raising of local 
resistance groups called Salwa Judum started initially in two tribal development blocks of 
south Bastar and now extended to eleven blocks in Chhattishgarh. Even though Salwa 
Judum is publicised as a spontaneous awakening of the masses against extremists, today 
thousands of tribals are being protected in fortified camps pointing to the disturbed life 
they are forced to lead. These camps have been attacked by the extremists leading to several 
deaths. In the process, the poor tribals have been caught between the legitimate sovereign 
power of the State and the illegitimate coercive power of the extremists who deliver instant 
justice through peoples’ courts and other informal devices. 

3.4.5 Applying the West Bengal model and the experiment tried out in Pavagada to 
areas currently affected by left extremism like Chhattisgarh is a matter requiring careful 
consideration. It is clear that a judicious mix of development and welfare initiatives coupled 

15Such an analysis is provided in Sumanta Banerjee, Beyond Naxalbari
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with land reforms and well planned counter-
insurgency operations is required to restore 
peace, harmony and confidence in the 
administration in such areas. It is a matter 
of satisfaction, therefore that this approach 
is now receiving wide endorsement. The 
‘Common Minimum Programme’ (CMP) of 
the United Progressive Alliance, for instance, 
recognised the multi-dimensional nature of 
this problem. Based on the position taken in 
the “CMP” a ‘14-point policy’ to deal with 
this problem was presented in Parliament by 
the Union Home Minister on 13th March, 
2006. This policy outlines measures to be 
taken to deal with this issue at the political, 
social, developmental and administrative 
levels. Similarly, the Prime Minister, while 
addressing the Chief Ministers of the States 
affected by violent left extremism, on 13th 
April, 2006, also emphasised that, “We 
must, however, recognize that naxalism is not 
merely a law and order issue. In many areas, 
the phenomenon of naxalism is directly related 
to under-development. It is not a coincidence 
that it is the tribal areas that are the main 
battleground of left wing extremism today. 
Large swathes of tribal territory have become 
the hunting ground of left wing extremists. 
Exploitation, artificially depressed wages, 
iniquitous socio political circumstances, 
inadequate employment opportunities, lack of 
access to resources, under-developed agriculture, 
geographical isolation, lack of land reforms 
– all contribute significantly to the growth of the naxalite movement. All these factors have to 
be taken into consideration as we evolve solutions for facing the challenge of naxalism.”16 The 
Commission notes with satisfaction that a general consensus has now emerged on not 
treating violent left extremism only as a law and order problem but as a multi causal malaise 
with breakdown of law and order as its ‘ranking symptom’. In short, management of left 

extremist violence would require tapping the capacity of all the elements of the government 
and civil society as discussed later in this chapter.

3.5 Managing Left Extremism – the Political Paradigm

3.5.1 The ‘14-point policy’ referred to in the previous paragraph rightly underscores the need 
to contextualize left extremism in a perspective that is much wider than the conventional 
wisdom which places trust on a mixture of the ‘police stick’ and the ‘development carrot’ as 
the panacea for militant extremism particularly of the left variety. It needs to be emphasized 
that while the ultimate goal of the left extremist movement is to capture state power, its 
immediate manifestation is in the form of a struggle for social justice, equality, dignity 
and honesty in public services. Viewed thus, the spread of the movement over a wide area 
signifies the fact that efforts to remove those conditions which give rise to the acceptance 
of the ideology of violent left extremism have not been particularly successful. In the 
circumstances it should be possible to visualize this movement not as a threat to the security 
of the State but a fight within the State for obtaining what the system promised but failed 
to deliver. In that context, there may also be a need to keep the door open for negotiations 
with such groups and not necessarily insist on preconditions such as laying down of arms. 
It will be reasonable, therefore, to take a view that while the movement has major law and 
order dimensions, it is not a purely law and order problem. The violent activities of the 
‘foot soldiers’ – as opposed to its ideologically hardened hardcore – could well be due to the 
fact that their attempts to get their grievances redressed through non-violent, democratic 
methods may have not evoked due response. The temptation to utilise the police forces is 
very high but it should be remembered that unaccountable police action and abuse of police 
power validates violence even among the hitherto non-involved populations.

3.5.2 To sum up, left extremism feeds on persistent and serious shortcomings in the domain 
of general and development administration, resulting in the failure of the government to 
address the needs of the poor in areas pertaining to land, food, water and personal security, 
equity, ethnic/cultural identity etc. If this diagnosis is accepted, then the ‘containment’ of 
the problem may inter alia require consideration of the following:

•	 Most of the ‘participants’ in violence perpetrated under the banner of left extremist 
organisations are alienated sections of society rather than perpetrators of ‘high treason’ 
– they have to be treated as such. 

•	 A fortiori police action over a long period is counter-productive; it is likely to affect 
the innocent more than the extremists.

•		 Negotiations have a definite ameliorative role under the circumstances, this is the 
experience the world over.

16Prime Minister’s speech at the Chief Minister’s meet on Naxalism, April 13, 2006, New Delhi.
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