
THE CHAltTJtR ACTS OF 1833 AND 1853 13$ 

adverse factions. This seems to be, therefore, precisely 
that point of time at which the advantage of a complete 
written Code of laws may most easily be conferred on India. 
it is a work, which cannot well be performed in an age of 
barbari~m, which cannot without great difficulty be Pff
formed in an age of freedom. It is a work which especially 
belongs to a Government like that of India-to an enlighten
ed and paternClI despotism." The great principles of (,0-

ditication were three, a5 put forward by Mlicaulay: uniformity 
where you can have it, diversity where you must have it, but 
in all cases, certainly. 

The provisions of the Charter Act of 18~3 so far as they bore 
upon the macllinery for the making of Laws for India were
three: it dt'prived the Governors and Councils of Bombay and 
Madras of thdr independent power::; of law-making: it vested 
thi5 power in the Governor-General m Coundl of India; and 
it added to the Council, for the satIsfactory work of c0-

dification, a fourth member (called the Legal Member) who 
was to be an English Barrister. 

The Charter Act al ... o provided for the appointment of a 
Law Commission for codification, and Lord Macaulay the 
first La,,' Member under the new Act, was appointed the 
Pre,;ident of tllis C.ommission. 

So far, however, as actual resulte; wcre concerned the 
Law Commission was a failure. Its activity languished after 
the departure of Lord Macaulay. The draft of the Indian 
Penal Codr made by Macaulay was no doubt a solid achieve
ment ; but though begun in 183::: it did not become an act 
for nearly 20 years. The Commission no doubt, collected a 
vast amount of information, but did not proceed beyond that; 
and. it cost India about 17 lacs of rupees. 
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(35) V-OTHER PROVISIONS OF THE CHARTER ACT. 

General.-The Charter Act of 1833 marks an equally im· 
portant change in the attitude-.Qf Parliament towards the 
people of India. Under the stress of Viars and of territorial 
aggrandisement no attention had hitherto been paid to 
the condition of the people. The economic drain which 
increased in volume and ramifications, with every increase 
in the territories of the Company was, if possible, the least 
evil of the Rule of the Company. Greater harm was done 
by the complete exclusion of Indians from every post of 
honour and emolument in the public service of the la~d. 
This exclusion was a~ the more galling when cOJ1trasted with 
the memory o(the highest po,>itions-in Civil and Military 
Departments which they held-and often with di'5tinction
in those Native States which were but recently subverted. 
Above all nothing had as yet been done to introduce the 
people of India to that Western civilization whose superio
rity in the science of government, in the method of war, in 
administration, in patriotism, in organization, in discipline, 
in culture, in education, in science, in art-in every thing, in 
fact, which makes for succes~ in the great struggle for exis
tence which is going on around us as much among individuals 
as among nations- whose superiority- I say-was being de
monstrated to them with a rapidity and thoroughness that 
staggered them. 

Both with respect to Western Education and the employ
ment of Indians in Public Service, the Charter Act of dl33 
laid dowD important principles. 

(36) VI-EI'UCATION. 

Little attention was paid to the subject of Education 
before the days of Lord Bentink. It is true that the Charter 
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Act of 11'313 had allowed the ingress, undel rf'Strictions, into 
India of Missionaries that the latter may introduce useful 
knowledge and Christianity among the native population; 
the Act further required one lac of rupees to be set aside 
every year for the revival and Improvement of literature and 
the encouragement of learned natives of India, and for the 
introduction and promotion of a knowkdge of the Sciences 
among them. 

But ill spIte of this ParlIamentary enactment, and of what 
had been done by Warren Hastings for Oriental learning 
many years before that enactmelit, little llfogress was made 
till 1823. In that year t a Committee of Public 'Instruction' 
was formed to utilise the Fund for tllP promotion of Eduoa
tion. But this Committee dId httle more than print classical 
books aJ'ld gIve stIpends to scholar!> in the Oriental Colleges 
in B eJll3TeS and Calcutta. In fact about this time a great 
controver!>y was going u!' to what sy..,tem of education 
should be encouraged by Government- thp Western or the 
Oriental. At last tht' cause of Western Education triumphed, 
thanks to the labours of the Missionaries, the efforts made 
by Reformers like Ram Mohan Roy, and to tIl(' famous Minute 
of Lord Macaulay. When he came out to India as the First 
Law Member under the Ad of r833 he was appointed Presi
dent of the Committee of Public In~tructioll. The Members 
of this iommittee were divided on the question of Western 
versus Oriental EducatwTI. Macaulay's Minute which made 
a deep impression UpOll Lord William Bentinck decided thlS 
controversy. 

It should be noted, ho.vever, that Macaulay':, attack was 
directed against classical (Sanskrit and Persian) learning. 
He WC!S entirely for improving the Vernacula,s; but as they 
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in their bacJ.."Ward state, could not be a fit medium for con
veying Western knowledge, the English language was to be 
used for that purpose. A numbc of causes conspired to 
make the spread of Western learning very rapid. (1) Increased 
activity of the Missionaries. "A t the commencement of 
1852 there were labouring throughout India and Ceylon the 
Agents of 22 Missionary Societies. They maintained 1347 
Vernacular Day Schools containing 47504 boys, and 93 Board
ing Schools with 24I4 Christian boys. They also superin
tended I26 English Day-Schools containin~ I4562 boys."· (2) 
Bentinck di!>placed the Pt'rsian language from the Law Courts
and English wa9- substituted. (3) Freedom of Press Was. 
established i~ I835. (4) Lord Hardinge made the attainment 
of Western Education a qualification for entrance into Gov
ernment Service. 

While the Governor-General in Council was labouring to 
spread Western Education, administrator!> like Elphinstone, 
Munro, and Thomason were trying to encourage the spread 
of know ledge through the Vernaculars. Elphinstone ff)lUld 
the newly acquired Province of Bombay very backward in 
education and, thereforC', formed" A Society for the Promo
tion of the Education of the Poor" in I820 and for I2 years 
this Society printed books in the Vernacular and established 
schools for the spread of Primary Education. His projea 
to found a College for the spread of higher edu£a.ljon was 
opposed in his Council and did not receive the sanction of 
the Court of Directors. But though no English School was 
started in Bombay dUling Elphinstone's time, on(:: was opened 
in I828.-the year after his depature, and the great Elphins
tone Institution (now the College) was opened in 1842 . 

• Dr. Bu1l!t: Notes on Indla pase 23. 



MunrQ derived. , the inspiration to spread knowledge from 
Elphinstone. His plan was to establish nonnal schools for 
the preparation of teachers who were later on to be placed 
in the districts for the diffu~i()n of knowledge through books. 
specIally designed for the purpose. 

What was done for Bombay by Elphinstone, and for 
Madras by Munro wa~ done for the Agra Plovince by Thoma
:ion. He came to the conclusion that" to produce any per
ceptible impres5ion on the public mind in the new provinces. 
it must be through tht medium of th(' vernacular languages." 
Tht' labours of Thomason in the pursuit of this policy 
were thus eulogiscd by Dalhousie in 185~: " I desire at the 
same time to add the eXPlec;sion of my feeling, that even 
thou~h Mr. Thoma"on had left no other memorial of his public 

,life behind him, thl' sy",tem of gent'ral wrnacular edu~ation. 
which IS all his ovvn, would ha\'c ~uffer('d to build up for 
him a lIuble ::l.nd abiding monument to his earthly career."· 

I n Bengal. - Bf'ntich deputed M r. WIlham Adam an Ameri· 
call Missionary-to enquire into the ~tate of education and 
his report I~ extn-mely valuable a5 throwing light upon 
th(' method!> and extent of Indigenous !>y~tem of Education 
as It prcvmhl in Bengal for centuries He was in favour 
of ('xtending the Vernacular institutions on the lines of 
Elphil1~tonc and Munro but his proposab "ere not accepted. 
and cmpha~ls was laid upon the imparting of higher educa
tion. 

It will thus be seen that though a povverful impetus had 
been given to the spread of Engli~h Education,' the Vemacu .. 
laIs were neglected, the net \\olk 0f indigenous schools fell 
to .pIeces, and as the funds made available for the promotion 

• Brlg~: 164. 
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~ knowledge were, in any case, almost meagre, the progress 
W~ imperceptible. ' 

The first step of permanent interest was taken by the 
Education Despatch of 1854-of Sir Charles Wood, the 
President of the Board of Control; but the serious execution 
of the policy adumbrated by that Despatch properly falls 
into the next period. 
{37) VII-EMPLOYMENT OF INDIANS IN THE PUBLIC SERVICES. 

A perpetual problem of Indian Administration has been 
the extent to which Indians should Le employed in the admi· 
nisttation of lhe country. In the begirming they were em
ployed in the Civil Departments as well as in the Army. In
<ieed it was through them that tht' duties of Diwani-i.e., 
R«!Wlle ~ollection and Administration of Justice were 
discn~."" Their exclusion from office begins fropt the year, 
1772 when the Court of Directors resolved to stand forth ~c; 
the Diwan. At that time servant!> of the Company--Indian 
as well as European were tainted with corruption. Corn
wallis tried to remove this evil by increasing the salarie~ of 
the European Servants of the Company and thus putting 
them above the temptation of receiving bribes. But, as 
already noted, the weakest point in the reforms of Cornwallis 
lay in his having systematically ignored the claims of the 
Indians. Every extension of territory meant employment 
of more Europeans and an enormous addition to the . patro
nage' of the Court of Directors. The way in whiclt they 
distributed this patronage among themselves has been re
ferred to already. That the general tone of the lower ser· 
vants of the Company--and particularly in the Interior of 
ihe Country-was low is now admitted, thou~h there were 
vmany honourable exceptions. How jealous the Directors 
'were of their patronage is well' brought out by the 
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fate of the Fort William College which Marquis of Wellesley 
established at Calcutta. The object of thp College was fo
give to the young factors and writers of the Company a 
knowledge of the Vernaculars and of the history, customs 
and institutions of the Indians. But the Directors 
ordered the immediate closing of the Colle g£>. The servants 
in stead got a rudimentary knowledge in the Institu
tion at Hailebury in England prior to their gotng out to India. 
The evil effects of the ignorance and inexperience of the 
English servants, and of the exclusion of Natives were well 
pointed out by Sir Thomas Munro and by Elphinstone ; but 
it was reserved for Lord William Bentinck to be the first to 
throw open tIl{' Judicial administration. to the sons of the 
land. This new principle was laid down in the Act of 1833. 
'No Native of the sald territories, nor any natural-born 
,>ubject of His MaJesty resident therem, shall, by reason only 
of hi!> religion, place of birth, descent, colour, or any of them, 
be disabJpd from holdmg any place, office, or employment 
under the said Com}J<iDY." In explaimng this clause, the 
Despatch which accompanied the Act (ann. which has been 
attnbuted to Jamcs Mill) said" The meaning of the Enact
ment we take to be that there shall be no governing caste in 
British India ; that whatever other tests of qualification may 
be adopted, distinctions of race or religion shall not be one of 
them," and it proceeded to make the extcnded employment 
of Indians an argument for " the promotion of every design 
of education, and tile diffusion among them of the treasur~s 
of science, knowledge and moral culture." It was Lord 
Macaulay who ran mto raptures at baving been one of those 
who assisted in framing the Act of 1833 which contained: 
that c1ause-"that wise, benevolent, that noble clause .. as be
said. 
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,I.n pr$ctice. however, tlle policy of the Company was one of 
~on. The distinction between covenanted and uncon
-.:enanted service was put forward as an excuse for this exclu
~ion. The Act of 1793 reserved~ principal offices in India 
to the" Covenented " servants (i .e., tho"t" who had enteJ;ed 
into a Covenant or agreement that they would not trade or 
.accept presents etc.) of the Company But the covenant 
became meanit\gless when the Company ceased to be a com
mercial body in I833. But the distinction was maintained 
,nd the exclusion of Indians continued. 

In I8S3 the Directors were deprived of their patronage 
.and the Civil Service of India wa.'> thrown open to comp<'ti
non to all natural horn subjects of Hel Majesty. But as the 
competitive examination was ht'ld in London, it meant the 
-exclusion of most of the Indian candidates. The assurances 
omta.ined in the Queen's ProclamatIOn did not materially 
improve matters. The subsequent history of thic:; question 
will be taken up in another Chapter. 



CHAPTER IX 

SOME GREAT ADMINISTRATORS. 

<{38) I-INTRODUCTORY. 

In this Chaptf"r attention will be drawn to the individual 
reforms of some of the great administrators of this period. I 
will not say here anything about Clive or Warren Hastings 
or Lord Cornwallis. Lord Wellesley-q1Ore known as a 
conqueror-was not blind to the great defect of the system 
of Government which the Company had established. The 
Governor-General in Council wa. at once the highest Legisla
tive, Executive and Judicial Authority in India. ·The 
efficipncy of such a centralization of power was won at the 
sacrifice of the interests and rights of the people. He there
fore proposed the separation of the judicial function of the 
Governor-General In Council but the problem whirh Welles
ley had most at heart was the education of the British ser
vants.of the East India Company. 

(39) fI-THE REFORMING MOVEMENT. 

As Prof. Ramsay Muir points out • the Reforming move
ment in India associated with the name of Lord William 
Bentinck was in part stimulated by the Liberal movement 
that set in Europe after the overthrow of Napoleon. This 
new spiltt showed itself in two ways. On the one hand there 
was a far more respectfal study and appreciation of Indian 

I 
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Law and custom than had been shown since the days of 
Warren Hastings. MetcaJ.fe, Elphinstone,Munro and Malcolm 
-each one of this great quadrilateral of administrators
was an admirer of the village commClities of India. The 
primary aim of ijJ.ese great men Wl"s tQ maintain and strength
en whatever was good in the self governing institutions of 
the preople. Along with this eagerness to understand and 
preserve what was old, there war an equally strong anxiety 
to introduce the civilization of the West into India. 

As examples of the first tendency a few extracts from 
different authorities describing the V1Uage Communities may 
be given here. 

Elpjlinstone in his report had drawn attention to t11('5(' 
village communities. "In whatever point of "iew we ex
amine the Native Gow'rnment in the Deccan, the fin,t or most 
important feature is the division into village5 or +ownships. 
These communities contain in miniature all the materials of 
a state within them~lves, and are almost sufficient to pro
tect their members, if all other Governments are withdrawn. 
Though probably 110t compatible with a very good form of 
Government, they are an excllent remedy for the imperfec
tions of a bad one; They prevent the bad effects of its negli
gence and weakness, and even present some barrier 'against 
its tJiranny and rapacity. 

Each village has a portion of ground attached to it which 
is committed to the management of its inhabitants. The 
boundaries are carefully marked and je:dotlsly guarded. 
They are divided into fields, the limits of which are exactly 
knoW1l; each fielsl has a name and is kept distinct, even 
when·the cultivation of it is long abandoned. The Villagers 
are entirely cultivators of the ground with the addition of 

·the few traders and artisans that are required to supply 



tIaeir"all... n. J.u of each vUJace·ta the PdI; .. JIll. 
~ b,bn an assistaot called the ChucuI* .... a' eIIill 
caned Kulkami. There are besides II VilJa&e ~ .... 
known by the name of Bara BaloH .•••. the PatH is heacI j.Of 
the Police and of the Administration of justice in IUs vma,.. 
but be need only be mentioned here as an Officer of revenue. 
In that capacity he performs on a small scale what a Mam
Iatdar or Collector does on a large; he allots the land to suda 
cultivators as have no landed proptrty of their own and fix. 
the rent which each has to pay ; he collects the revenue for 
Government from all the rayats; conducts all its arrauge. 
ments with them, and exerts himself to promote the culti
vation and the prosperity of the Village.. Thougb originaJly 
the agent of the Government, he is now regarded as equaUy 
the representative of the Rayat and is not less useful in exe
cating the orders of the Government than in asserting the 
rights or at least in making known the wrongs of the Peepie." 

Si, Cha,les Metcalfe-in his famous Minute of 1830 also 
wrote :-The Village Communities are little Republics, havias 
nearly everything that they want within themselves and 
almost independent of any foreign relations •.•. The union of 
the village communities-4?ach one forming a separate little 
state by itself, has, I conceive, contributed more than any 
other cause to the preservation of the people of India through 
all revolutions and changes which they have suffered and it 
is in a high degree conducive to their happiness and to the 
enjoyment of a great portion of freedom and independen~. 
I wish, therefore', that the Village constitutions may n~vel' 
be disturbed and I dread everything that. has a tendency 
to break them up. I am fearful that a revcnue-settle
ment with each inc.hvidual rayat. instead of one with tbe 
Village Community through their representatiV'trs. the head 

10 



~~11rure sach .. 'tentiMey. lJlGr tMs rea!lml, i.n\!l for 
.. QllJt." do I. desi'le to 'lee the Rayat*'«ri '5etiIemmt 
~rair ilUirodaold into 1!be Western 'Provmees." 

'ttl) UI-REFOlWS OF~EliTINCK. 
\ 

CoJJling ~k 10 the group of Reformers, one must note 
that, a,t their head stood Lord William Bentinck. "He was 
Jleal'ef. W the beau ideal of what a Govemor~General,ought 'to 
be -t1lan any man that held that Office. There have been 
Mveral !ood men and several great men in the same position, 
but there has been none like him. A paramount sense of dut~' 
to the inhabitants of India and a desire to do them gO()d in
;$pired all his words, and actIons. * 

He had received definite instructions from the tlome autho
rities to effect retrenchment in expenditure which had grown 
-em>rmously on account of the wars of Lord Hastingl>- ancil 
with the help of two specially appointed Committees he madt' 
large economies in Civil and Military Dcrartments. He re
formed the currency, and rupees with the head of the British 
Sovereign were struck and made equivalent to a tenth part of 
the pound. He also overhauled the Opium Department. 

His Administrative Reforms took the shape of improving th .. 
judicial administration-(to which reference has already been 
made) ; he alJowed the vernaculars to be used in the proc~d
ings of the Com ts, in place of the Persian; above all he in
troduced Indians to important places. .. He clearly saw in 
this far·sighted view of Policy that through the path of 
cradua1 enlistment of the intellectual ability and ambition 
of the Natives in the pennanent -servke of'their own land, lay 
our ()IlJa l'ea.sonable 'Or deiinite ,prospect of retaitliDg an 
~y theMin.'·t 



·HiI ... IWOI14S atViS$Ml iQ the ~. ,..'. 
the supression of Thaggi. H~ iW~ disu~ hp.m!~ 
with the (:ustoms of the pCQPle by Ofi~PtN scflo1ffa, l,ike 
H. H. Wilsop. But he ~rsevered an(l ~bQli.cili«4 the~vUs. 

" '[-~ If "fio t 
We pay~ considered in another place Ins Lan~ ~pP~ 

Policy and also his Educational Policy. 
On t1;!e whole we may concur with the tripute paid to hiJn 

by his colleague in the CouIlcil, Sir Charlt:s Tr~v~ly;;m: .f To 
Lord William Bentmck belongs the great praise of ha~g 
placed our dornimon in India on Its proper foundation in the 
r~cognition of the great principle that India is to be' governed 
for the benefit of the Indians, and that the advantages whidl 
we derive from it should only be sucll as are incidental to 
and inferential from that course of proceedmg." 

(41) IV-WORK OF SIR THOMAS MUNRO. 

Munro's Views on Indian Administration are contailled 
in his well-known Mmute of 31st Decf'mher 1824 which Mr. 
R. C. Dutt deSCrIbed as Of perhaps the most thoughtful anH 
statesmanlike Mmute ever recorded m India since the time of 
Cornwallis."* Some of those views may be considered here. 

(1) On the Employment of lndtans In AdlmnistraJftJe 
Work.-Munro deplored that no confidence was placed in the 
Natives and that they were excluded from all offices; he was 
{;oIlvineed that mere spread of education would not raise the 
people; .. our books alone WIll do little or nothing; dry simple 
literature will never improve the character of a nation. To 
produce this effect, it must open the road to wealth. honour, 
and public employment. Without the prospect of suQ);) a 
reward. no attainments in science will .ever raise ~ c.huac:
ter of the people." Munro also held that the e.rnpoymeJlt (If 
Ium..ns was also d~ble ~ the, ~ ef ~ti!c _1!,!te 

• u..tt..(.Je.rJ¥ BrltlaJi B~) 160. .,' . 



iJl8trmatiotr from them regarding their laws and cutkims and 
_the ma.kitlg of new laws for them. 

4tZ) OH tke A4vatdages and Disadvantages oj B"ili$h Rule.
Thoug"b British Rule has secured..Jndia from the calamities 
of foreign war and internal commotion. it has alSo brought 
about the exclusion of the people from any share in legisla
tion or administration; this necessarily leads to a lowering 

.of the character of the people . 

.. One of the greatest disadvantages of o?r Government in 
ladia is its tendency to lower or destroy the higher ranks of 
society. to bring them all too much to one level and by de
priving them of tbe\r former weight and influence to render 
them less useful instruments in the internal administration 
of the country." 

(3) On the Futu"e oj In4ia.-" There is one great ql!estiOll to 
which we should look in all our arrangements; what is to 
be their tinal result on the character of the p:ople? Is it to 
be raised or is it to be lowered? Are we to be satisfied with 
merely securing our power and protecting the inhabitants, 
leaving them to sink gradually in cbaradC'r lc\\er than at 
present or arc we to endeavour to raise their character and 
render them worthy of filling higher situaticns in the manag{
ment of tbeir wuntry and de"isirg plans fLr its improvement? 
It ought undoubtedly to be our aim to rai£e the minds of 
the natives and to take care \\ hlI1eVer cur connccbo n \\ lth 
India might cease, it did not arrear t1 at tb.' lnly fl uit of om 

. dominion thrre 1:ad l((n to lea, e He rcq:lc (roc aljcct ad 
less able to govern themselves tlmn \\hen \\e kur.d th(m •... 
Various measures might be sllff,{st{d \\ l~i( h roll: l.t all proba

,wp. he mQre Of, less useful tin m IIC\irg tLdr d aIel tcr) : but 
no one appears to me so \\ell (alculat<.d to (T.~ue~~u{jcess, as 
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that' of endea.vouring to give tbelll bigbu cpiDioa of themael
ftSl by placing more confidence in them, by 'Placing them in 
important situations, and perhaps by rendering them eJi&ibie 
to almost every office under the Government .••• When we 
reflect how much character of Nations has always been im
proved by that of Governments and that some, once tije most 
cultivated have sunk into barbarism, while others, formerly 
the rudest have attained tIle highest point of civilization, we 
shall see no rcastm to doubt that, if we pursue steadi1y the 
proper measures, we shall in time so far improve the character 
of our Indian subJccts as to enable them to govern and to 
protect themselves." 
N.B. :-For his vintJ on Subsidiary Alliances, and on juilicWl 

and land Revenue Administration see elsewhere. 

(42) IV-v\'oRK OF ELI'HINSTONE. 

He went to India as a young lad of 17 in 1796 and served 
in the capacity of a Prh atc Secretary under Arthur Welles
ley-the future Duke of Wellington. lIe was Resident at 
Nagpur from ;804 to 1808 and there he obtained intimate 
knowledge of Mamtha affairs. A Mission to Kabul enabled 
him to write a history of Afghanistan and on his return in 
IBn he was appointed Resident at Poona and was witness 01 
the last stages of the Peshwa's ruJe. After the over-throw 
of that rule he was appointed Commissioner of the DeccaD 
in January 1818 and Governor of Bombay in 1819. 

His fame as a liberal Administrator rests mainly on his 
work in three directions. "'His first endeavour was to codify 
the Law. He framed the Bombay Code consisting of 2'J 
Regulations and he also had the idea of preparing an exhaa .. 
tive digest of laws and customs of the different castes of the 

• Dlltt-Delia uuder Early l;SnUsb Rule. 



..... His '!Jenonti' obied was'to confer on 1!he !pelple .of 
fh4ia.1ts'~ Il.~af(> in the wode of 9.dminis~ .. s JfOI'
... In j~ • 'rt!!!!ipec't the maxim 't'Iif Elphirtst(iR U>as <fbis : 
"'our ~ect dught to 'be to 'place ourselves in the ~ ~ 
IatidtJ.'1:0 the natives as the Tartars are to the 'Oldttese : .~ 
tain:it1c 'the 'G()'\I'etltment and military power, btit I~ 
rifinquishitig all 'sbate in civil administration, '('x~t itbat 
degree lof COI1ttol "'hieh is necessary to give the .,;hole aa 
ildpulse and 'dir«tion." His third and 19.!ft pUt'f*ie lWas ItA) 

spread 'a Sdund ~tem of education, about w~h·~ing 
lias been said already. 

(43) V -OTHER ADMINISTRATORS. 

It is impossible to mention here all the great names of this 
period or to specify their work but the student of this period 
of Indian administration is easily convinced that at no time-,. . 
eIther before or after this period-were there so many able 
~ervants of the CGmpany labouring for the good of the peo
,pte. Sir John Shore, John Sullivan, Sir- John Malcolm. 
Thomason, R. M. Bird. Colvin. Cotton, Briggs. Todd, Grant 
Duff are famous names. As R. C. Dutt observes II Never 
did 'Englishmen of any generation show bighr 'literary cul~ 
ture and talent in India, never did they show a truer sympa
thy with the people ... • 

(44) VI-LORD DAlI1Ol'Sll AS AN ADMINISTRATOR. 

'Passing over Q lperkld of 2(l 'ears we oome to' LOfd DIll
~e :--He l,is th«d:oRSm1imation of the ·work of the Eid;t 
'I~a~Cotnpally. CHis ttri~t tor territorial expansialn tNt-His 
iniiety1to tdtW>dU~ m.aterial and'moral ekanentstof'\WenthI. 

·'R. C. 'bUtt \ ... ~8. 



oiwili ..... atGl I.... iiIustraIte the weabeIa) md strength 
respectively of the Rulers of India of ft1e fiISf half of the 
NinaeeDth Cen~ Not only. howev&. does he sum "pin 
bimself the cbancteristics of the preceding _. he fore
shadows the development of the succeding period. He is 
thus a transitional figure'. His views have been set out 
most clearly in his well known Minute in which lie took a 
review of his long administration towards its crose. 

MINUTE OF LoRD DALHOUSIE-zBtt FEBRVARY,1856. 

Each itetn mentions what Dalhousie achieved or proposed 
to achieve regardmg the vanous problems of administration. 

I. Securing the peace of the frontier by friencf!y treaties 
with Kashmlr, Khelat and Kabul. 

z. Conquest of the PU1lJab and Bu,ma. 
3 Annexations of the kingdoms of Nagpur and Oudh, 

the pnndpality of Satara, the Chiefship of Zansi. 
and the acquisition of Berar. 

4. Increase1n the revenue from £26 in 1847-48 to £30 in 
1855, and of trade. 

5. Setting up of strong Civil Governments in the pro
vinces newly acquired, particularly in the 4 king
doms of Punjab. Burma. Oudh and Nagpur. 

o. Separation of Bengal and its admimstration by 
Lieut.-Govemor as required by the Act of tS!3. 

1. The estabhshment of the Legislature of I11dia as 
distinct from the Supreme Council. Its I proce
dure was fixed; its debate9 wete ~ and 
pablisbed. 

a. ~ Qi t» ci¥il serviu aftJw it Iaafl been 
tbrouz .. to~1*Woa/b,~.,.~-



mstat examiDatiOJlJ as tests of elicieney mel 
promotion. 

9. Appointments of Inspectors of prisons in the N. W. 
Provinces and in Bengal and in Madras and Bom
bay for establishing p~son discipline. 

10. Extension of the system of primary education as it 
was established by Mr. Thoma~oI\ in the N. W. 
Provinces and the· establislmcnt of the Presi-
dency College of Calcutta. .. 

Giving effext to the orders contained in the famous 
Education Despatch of 1854. 

A Department of Public Instruction under a Direc
tor was established; prc\isicral Iuks for grants
in-aid were drawn up: and a Ccmmittee appoint
ed to frame a scheme for the rrcpcbLd Vniversi
ties. Also special attention "as raid to Ftmale 
Education. 

n. TIle first introduction into the Indian Empire' of 
three great engines of sccial irrrrovnr,cnt, which 
the sagacity and science of Wesinn times had 
previously given to the Western Naticns namely 
Railways, uniform Postage, and the Electrie 
Telegraph. 

R.il'IIJllys.-A system of trunk lines connecting the in
terior of each Presidency with its principal port and 
eonnecting the several presidencies with each otber, 
p-ojected and begun. 

Po#.-A spedal Commission laid down the fonowina 
principal rules underlying the postal system (1) the 
iDstitation of the post o8ice throughout India as • 
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distinct department, superintended by tie Dtrector
General, under the immediate control of t!le Govern
ment of India. (2) A uniform rate irrespective of 
distance, throughout India. (3) The substitution Gf 
postage stamps for cash payments. (4) The restriction 
of the privilege of ofbci~l franking to as few officers 
as possible. 

Telegraph.-About 4000 miles of Electric Telegraph w~ 
brought into Bpemtion. 

12. (a) The successful execution and completion of the 
Ganges Canal. 

(b) The Ban-Doab canal in the Panjab. 
I3. W OJ ks for Improving the general communications of 

the Country. 
(a) internal navIgation by steam-ship flotillas in the 

Ganges, the Indus, and the Irrnwady. 
(b) Improvements in the ports of Calcutta, Bombay, 

Karachi, I~angoon and the new port of Dalhousie 
on the Bassem River. 

(c) Construction of roads-particularly the Grand 
Trunk Roads, and bridges &c. 

14. Finally the practice of requiring the Provincial 
Governments to submit annual Reports of 
important occurrences in their Provinces was 
begun by Dalhousie. 

GeneJ'al PTJnctples oj his pollcy.-Some of the principles 
underlying the reforms of Dalhousie may be thus laid down :
As Lee-Warner points out,· Dallil'lusie's fundamental axiom 
was the sepat:ation of the functions of Government ink> 
Departments with responsible officiala at the top. Tbus be 
created a separate Department for Public Works, aDd !C). 

• See Lee-Wa:mer: Vol. II Chapter V. 



~ ...... ~.~s. ~.beUt(een the 
m~ 1!JIIIII1' uptlD the Dew' werks .and thO$e spent ~n re
paiJB. aadlm.m-..n<* Ha,al&o J)I'oposed that m~ should 
be ~ fol'l< tile purwre of expeditiDg the coastruCtiOD 
of PubK. Wttlo. His: Railway pOO"y was fully set out in his 
nUnutes...of 4th. Jul" IBso and April 1853. He advocated 
Railway construction by private Companies, with guaranteed 
interest and State contrDI. 

His proposals for Military Rtfonn.-In conclusion 1l word 
must be said here about his proposals for milltary reform. 
The Indian Army consisted of Royal troops (all European). 
and Company's trOops (Indian and European). Dalhousie 
advocated the enlargement of the European portion of the 
army and the Act of I8S r. rai<;ed the limit of the European 
army to 20,000. The efficiency of the army was lessened by its 
administration being carried on by Military Boards in Calcutta, 
Madras and Bombay. The Boards were abohsht>d and their 
work entrusted to separate Departments. These and ('ther 
proposals of Dalhousie regarding military matters were con
tamP.(} in a series of ryne Resolutions which for a long time 
remained buried in t}{carchins of the India Office.· 

(45) VII-RuROSPECT. 

With this chapter the Admini!>tration of India by the East 
India Company comes to a close. Everywhere the old order 
of things' gave place to a new order. Amidst the ruins of the 
old order the foundations were being laid upon which all 

extensive systetrt of administration was to be built up under 
the aUspices of the Crown. 10 that period of reeonstrUctUm 
we tum in tlte next Part of this book. 

r l ' A d."d ) I t ' d 



PART III 
BOREAUC&ATlC GOVERNMEN1' 

CHAPTER X 

PARLIAMENTARY SUPREMACY IN nmORY AND 

~ 
(46) I-INTRODUC1'ORV. 

We considered in Part II the territorial expansioa as well 
as the aqministrative system established in India under the 
EaSt India Company. When the Crown assumed in 1856 
direct responsibility for the Government of India, the centra
lization of administration was completed and a form of GO'\/'
emment resulted which is aptly called "Bureaucratic 
Government." In this fonn admin~tration is carried <il 
by a hierarchy or gradation of officer~, the lower ofiicere 
being the agents of, and therefore entirely re<;ponslble te, 
those superior to them. The wishes of the people are never 
eonstitutioMlly consulted. ThIS form of Government might 
be inevitable under certain "()onditions; nor need it necessari1&' 
be antagonistic to the interests of the people. Its essentre 
lies in nothing being done by the people, though a set of 
officials rttay pI'eSUtne to do a -great df'.a1 of What they think 
to be good for the people. 

, We'~~ ~~'~ift the clftichttdom'whieh ·ftow 
~tth81drtlrrs'tfif~ Atf.1be top 'Wa! (J) tbe ~ 
ttirY' of" $r4ftttia ""~cjf ~njihe Itt) fW~t 
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'lor the administration of India. (2) Below him was the 
Viceroy and Governor-General of India in Council who wu 
at the head .of the admitJj5tratiorl in India and who was II The 
man on the spot." (3J Beklw him was a number of Pro
vincial (or, as they were also ealJed, loa-J) Governments or 
administrations under Governors, Lieutenant-Governors or 
Chief Commissioners. These Governments did not enjoy 
any independent powers of their o,:? but were the agents of 
the Governor-General in Council. (4) Finally, within the 
provinces a more or less uniform system of administratiOJI 
came to be established, the unit of which was the District, and 
the chief executive officer in which was Collector-Magistrate 
or the Deputy Commissioner. 

In this Part we shall consider the growth of the system along 
these four lines, with special reference to the relli\tions that 
bound the lower to the higher authorities. The defects of 
the system became obvious even before the process of centra
lization was completed. tbey were partially [emov-e(i by 
(I) adopting the converse process of Decentralization as 
between the Central and Provincial Government5~· (2) the 
1ns9tution of LOfal Self-Government within the provinces 
and finally, by (3) the establishment of legislative Councils. 
An inquiry into the results acccmplishfd or anticifated in 

-each of these directions will form a pro~r Introduction to 
the study of Responsible Government which is the subject 

-of the Fourth Part of this Book. ' 

('7) II-HISTORY OF THE GOVERNKENT 01 lJill)L\ 
ACT 18S8. 

When the Charter of the Company was r~ In 1853-
Parliament, as if prescient of the impautinc ...vcMe 

tprovided that tj.e IDdian territories should .... UDdet 
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the GoV'Cl'Dlnellt of the GoDlpaDY "in tcust for the ec..... 
until it shoald direct otherwise." The Indian Mutiny of 18S' 
gave the deathblow to the old system. It was argaed by 
many that the question of abolishing the East India Compaa, 
shOuld not be raised in Parliament until peace was establisb .. 
ed in India. But the House of Commons resolved to tab 
lip that question without delay and two Bills were successive.. 
ly introduced in the House of ComDlons. It appeared at one 
time as likely that the two rival Bills would be made the sub
ject of party strife. The House of Commons, therefore, re
sorted to the procedure of adopting certain Resolutions 
embodying the principles of the two Bills. A third BUI 
based upon these Resolutions finally became .. The Act for I 

the good Government of India" of 1858. • It in" no way hl
tetfered with the details of Indian Government. It confined 
itself to the improvement of the machinery by which the 
Indian Government was to be thencefornard superintended 
and controlled in England. 

(48) III-THE CASE FOR THE Status Quo. 

GreG t apprehension was expressed at the time of the pass
mg of the Act about the danger of the Gov(,Tllmcnt of India 
falling into the hands of the Crown. It was felt that there 
should be some check over the exercise of autl.ority ~ the 
Crown, and It was contended that the House of C en rrcr-s, OD 

a.ccount of its other preoccuptions \\ould not I.;e an effective 
.heck. The partisans of th" East IndJa Ccrrral1Y faid that 
an independent body like the Court of Dircctcrs \\ as a better 
check than the House of Commons. In the retlticn (framed 
by Jl{hn Stuart, Mill) that was submitted to Pal hamcnt on 
behalfof the East In<iit Company.· this positicn ~ well 

• Keitll'lVoI.. 1.~" (l98-J19. 



... hftIIaW' ......... 

~. ., 'JIht ~e ·a~ of! ,I,.., G8IIIHlt be 
~ in: ttift4litri9tet of the CHwrl-wlthou~tIl • .tjbnpl: of a 
~uftdl tA:)mJHlSed of stateemetl experle1ced in I.adiaa aftairs. 
~h It OOd,..sll<ftlld not oaly be qQali6ed to advise the~ 
bUt also by its advi~e, to exerciee a moral check over him. ~ 
Minister was likely to be influenced hy private or pabJic 
pressure. The Council ought to be a barrier • against 
ttie inroadS" of self interest and igmOl'all<le to which !I.e 
~ exposed. If the Council was not a check, it would be a 
n-een. In any case, a new Council would not have that 
1IJUthority which an established body like the Court of Direc
tW-s possessed." The Pt'tition, therefore. pleaded for thfo 
-continuance of tqe Status IJf40. 

(49) IV -DEFECTS OF THE OLD SYSTEM. 

But this plea proved unavailing. That the system of 
Double Government established by Pitt's Act of 1784 WItS a 
failure was admitted by all. At thesarne time when one 
reflected upon the work of some of the great administrators 

-of India one was bound to conclude that if the Company's 
·Rule over India proved a failure it was not due to the paucity 
'of able servants, but rather to the incurable defects of the 
'1lystdrl itself. 

The greatest defect was the irresEonsible character ot the 
Double Government. There were as many as three autho
riti~ii which that responsibility was divided: the 
-Court of Directors (who could recall II (.overnor-General 
though he was appointed by the Crown), the Board of Control 
(W'hieb reaDy meant the President who. particularly in mat
'ters "Of peace and war, '8CtN witbput -tlse WlHlent and in 
some eases without even the h. IU08ll_·tbe~s, and 



i1l'\'th'ec! tnaIa in ~~ . .... ' 1 iIbluus .....,; .and 
fitiallt th'e GmoernorZGeneraf l ifj t (eUlM:it '~. ~ ... , upon 
the support of the President of the Board of C'.edJIIA,I.tten 
~ Q ~ that \W:lS1!Otrb) ' tiIIe JitiJ:w.,1 Ithe CWurt of 
Director.;. ) 

Such an arrangement was bound to prove harmful to the 
intert-sts of the people of India and it was opposed to -the 
iundamental principle of the British Constitution. As I.Jord 

.~ In introducing the Govemmt'nt of India BiD of 
I ~, said" A principle of our politica.l system is tbat admi
nistrative functions should be accompanied by ministerial 
responsibility-responsIbihty to Parliament, responsibility to 
public opimon, responsibility to the Crown." The Directors 
wer;';L~p~I~"lble only to the Court of Proprietors ilnd'rt6t to( 
the peopk or Parbament of England, nor was the President 
of B'Oard"rhough a mcmbt'r of the MinIStry, ~trietly 
responsible to Parhament through It. 

A second defect was the cumbrous and dilatory metb9d of 
administrahon. It mvolved all-Incredible alflount of cor
respondence bet\\- ecn England and India, with the ineVltalole 
result that a great deal of work was really done by those 
whom Burke called the" tyrants of the desk." ComMenting 
upon this defect talmer~~o~ .s~?, .. Before a despatch upon 
the most important matter can go out to IndIa it has to 
oscillate between Cannon Rowand India House •••• and its 
adventures between these two extreme points of the metro
pqIis were often as curious as the familiar Advmttwes oj " 
Guinea." 

A mrtMr 1ieMct .. -the j~~ 01. tile &ale of (.Qm

__ -to .. .... !Mia. . " ........ 408JpltUaed a 



bl'Oken)ad ~ Cold Bath FWds produced a. sr-.tar IItDIa
noli among Members of Parliament than thA=e pitdlec;l bat· 
tles in India. 

Nor, finally, was the Gov~~ a mercantile CampeD" 
of a large country oontaining. many Ruling Princes free 
from ab:surdityand anomaly. 

In fact, thQugh there was considerable diversity of detail 
as to the suggested remedy all critics of the old system of 
Government agreed that it should be abolished and that the . 
administration of India should be transferred from the 
Company to the crown. 1he first step towards such trans
ference was taken by the Act of 1853 by requiring six out of 
the tewntyfour Dir.:ctors to be nominated by the Crown. The 
Government of India Act of 18SB went further: it abolished 
the Court of Directors and the Board of Control altogether, 
transferred the Government, territories, and revenues of India 
from the Company to the Crown, declared that India was to 
be governed by and in the name of the English Sovereign, 
authorised the appointment of an additicnal principal Secre
tary of State, and created the Council of India. 

(50) V-THE SECRETARY OF STATE AND HIS COUNCIL. 

The duties and powers of the Secretary of State in Council 
were comprehensively defined as all thc!oe duties and powers 
which were exercised by the East India Company and the 
Board of Control in England and bJ' the servants of the 
Company in India. In particular he was charged with the 
•• Superintendence, direction and control of all art!>, operation, 
and concerns which in anywise relate to the Government or 
revenues of India." 

The position of the Secretary of State for India differed 
froJ:n that of the otherfour Secretaries of State (Home, Foreign. 
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Colonial, aDd War) in the British Cabinet in two respects. 
(r) lIP! sa1a:x and that of his Parliamentary and ~~~nt 
Under Secretaries was pl~ced on the revenues of India, and 
(2) he was given a Council which he was expected always to
consult and in ~ert~n"cases whose decisions were binding 
upon him. 

That the Secretary of State should have a Council became 
obvious when one remembered that generally be had no 
sufficient knowledge and experience to discllarge duties so 
various and complicated as thosl' connected with the admi
nistration of India. But the exact compo~ition of the Coun
cil and its relation to th.., Secrl'tary of Sta"oc gave rise to great 
difference of opinion. The' Council was not meant to be a 
screen as the Court of Din'dors werl' in the past. Neither 
was it to be the master of the Secretary nor a mere puppet 
in his hands. Its r('al position was that of advisers and for 
that purpose its members were to possess the three requisites 
of intelligence, experience, and independence.* 

The Council under the Act of 1858 consisted of IS members 
of whom eight were appointed by the Crown anoseven wel't~ 
elected, in'the 'first in~tance by the Directors and s~sequently 
by the Council itself. They held office during good beha
viour but weT(' removable on an address by both Houses of 
Parliament. They were debarred from sitting in Parlia· 
ment. It was thought that otherwise they would become 
party men and th~i[ [plations with the Secretary of State 
would be strained, espf'cially aftpr a change of Ministry. 

The function of the Council wa:; to conduct the business 
transacted in the United Kingdom in ldation to the Go\l'em· 
ment of India and th'~ correspol,dencc with India. 

• 
'" Keith' Vol. n, Lord D~rby's Speedl. 

II 



As the full responsibility for the Government of I~ was 
iastened upon the Secretary of State it was natural to ann him 
with~~_ o! overriding his ..8>uncil. But to check an 
abuse of this power two qualifications we:te imposed upon 
it: when the Secretary of State acted in opposition to a ma
jority of his Council he was to state and place on record the 
reasons why he set aside their opinion: similarly any Councillor 
wl10se advice was not adopted could also place on record the 
rea~ns which induced him to give that advice. (2) The 
Secretary of State was bound to call his Council at least 
once a week. 

Regarding the t~ansmission of correspondence there were 
two exceptions to the general rule that all despatcbes to and 
from India should be laid before the Council: viz, the Secre
tary of State might if he thought fit issue orders on urgent 
matters without calling the Council together, in which case he 
was to place those orders before their next meeting; similarly 
he might send out orders and instructions in secret matters 
without previously communicating those orders to the 
Council. The secret matters related to the carrying on of 
war, or diplomatic arrangements with the Native States. 

In two cases the Secretary was bound by the majority of 
his Council; (a) in the case of the election of members to his 
Council, and (b) in the matter of expenditure of the revenue£ 
of India. 

From these nutJ.n provisions of the Act of 1858 it is easy to 
infer what the intentions of Parliament were as to the rela
tive position of the· Secretary of State and his Council, and 
the relations of both with the Government of India. Parlia
ment'did not wish to disturb the legislative and administra
tive powers that then rested in the Governor-Ge~al and his 
Council. It imJ>OSe!l a Council of India as a check over the 
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a.uthorities iQ India and also over the Secretary qf )~~ ; 
and over all these three ~uthorities the House of COJ:WllQ"". 
iQ the absence of any representative institutions in ~n4fJ"i 
was to exercise ;l. close and constant supervision. ' 

(.51) VI--THE SECREiARY OF ~iATE. 

In practice, however, all power tendpd to gather in the han~ 
of the Secretary of State. This was brought about ("If by 
the mdiffcrence of Parliament to matters Indian; (2) qy the 
position of subordination and dependence to which thE 
Council was reduced; and finally (3), by a very rigid control 
which the Secretary of State came to ~stablish over the 
details of Indian Finance, Legi~lation and Administration. 

(r) Nature of Parltamentary Control.*-The authority of 
Parliament over the Indian Government is supreme. It is 
open to Parliament to exercise control either by means of 
l~slation. or by requiring its approval to rules made under 
delegated powers of legislation; it mdY control the revenues 
of India; finally it might exert its very wide powers of callin8 
the responsible minister to aecount on any matter of Indian 
administration. In practice however Parlianlent legislates 
for India on two occasions; to rna ke amendments in the 
constitution of India, and to authorise loans raised by the 
Secretary of State. The bulk of Indian legislatlOn is left to 
the Indian Legislatures, though closely cOil trolled by the 
Secretary of State. It required rules to be submitted to'it 
only in important cases e g., Rules made for the nominatioll 
and election of additional members of fhe Legislative Councils : 
Rules for the appointments to be mad\:. to the Indian Civil 
Service etc. 

• M. C. ~PQrt S. 33. 



Nor does Parliament control Indian revenUe '(apart frOl'1r 
loans raised by the Secretary of State): or Indian e~ndi:' 
"tare (apart from military expenditure incurred beyond tlte 
Indian frontiers); As the salaries of the Secretary and 
the Under Secretaries were paid out of the Indian revenue:. 
they did not furnish an occasion for discu~sion and criticism 
of their Indian policy. In fact once a year statement of the re
venues and expenditure of India together with a "Mor~l 
and Material ProglE'SS Rt'port" wa~ submitted to Parliament ' 
The Report was a cumhrou~ compilation aT d the interest 
of Parliament in the budget debate \\as nil A'S Mr. Ramsay 
Macdonald admitted, "Parliament has not been a just of 
watchful steward. • It holds no gnat debat(~ on lndtan ques
tions; it looks after Its own respon~ibilitie~ with jar less care 
than it looked after those of tht' Company; it~ scab are 
empty when it has its annual saunter through the Indian 
budget." * 

Nor finally d(){'s Parliament avail itself to the fuJlest extent 
lilf the other means of making its opinion felt on matters of 
Indian administration e.g., by ~<;tions, by ammdments to 
the aqdress, by ~QtioM to adjolliR; by l'esolntions, or by 
motionS'1:\f nor'confidence. On the whole the Authors of the 
Report on Constitutional RefOrR1S had no hesitation in say
mg that the interest shown by Parliament in Indian affairs 
was neither wel1-sustamed nor well-informed. Before 1858 
Parliament held regular inquests in Indian admini~tratiol' 
prior to each renewal of the Charter; but aftN 1858 it ceased 
to exercise control at tlle very moment when it acquired it. 
The authors of the Report regarded this omission on the part 
ot Parliament to institute regular mean!:> of reviewing the 

• R. MacdoBald p. 44. 
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Indian administration asimuch responsible as ~y one cause for 
the failure to think out and work out a policy of continu,ous 
advance for India. 

(2) Sttbord$nation oj the Councll to the Secretary of State.
The expectation of the Council exenising a check over the 
Secretary wa;, not realised in practice. By an Act of 1869-
the Secretary got the right of filling all vacancies in the 
Council, and the tl'llure was changed from tenure durillg 
good behaviour to tenure for a t erm of tell yeals. Thi!! 

'PerIod was further reduced to seven) ears by an Act of I!)<>7. 

About the same timc the practice "va!' begun (by I .ord Morley) 
<>f appointing IndIan;, to the India Coun~iL 

Again though the Act (Of 1858 r('qmred tIl(' ~ffefl~·-of. 
a majority of votes at a meeting of the roundl for incurring 
-expenditure in India, this power of " Financial veto" was, as a 
mattt'l of fact of little moment There was a discussion 011 

this question in the House of I ortis in I8bq. "The discus
sion showed that whilst the objc(t, and to some extent the 
effoct, of this Section was to im}xhc a constitutional re;,lraint 
on the powers of the Secretary of State with rderence to the 
expenditure of money, yet thi" f( ·..,traint could not be effect
ively asserted in all ca;,es, especially where !mp('rial 9..ues: 

. tions were involved. The Council must i111:1H .. last" ca"e submit 
,to Parliament. It ought to be rkarly unrlerstood that the 
moment the House steps in and expresse;, an opinion on a 
subject connected Witll India, that n1Ciment the jurisdiction of 
the Council onght to cease." 

Further the circumstance that the :::ecretary of State could 
) 

~ssu~ ord.f;J"s W. ¥\cr~t or urgent matters without consultiDs 
; t~~ c<>uncil a~J;lleJil,ttl~ his powers. 
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The method of transacting business in the India Office 
and in the Council of India also tended in the direction of 
increasing the importance of the , Secretary. In the India 
Office work was divided among various Departments (e.g. 
Finance, Revenue, Public Works. Political, Military, MC'dical, 
Legal, and Department for the Purchase of Store on account 
of Government of India). Each Department was under a 
:iecretary selected by the Secretary of State. The :,ccretary 
of State and the Governor-General carried on 2 good deal of 
corrp.spondence of a private character of which no record 
is kept. The remaining correspondence was dmlt with in 
respective Departrpents to which it bdonged. 1 he Secre
tary of the Department havmg workC'd up a case ht' pdaeed it 
before a Committee of the Council. The Counnl worked 
through Committees. There were eight or mne of them cur
responding to the Departments in the India Office and many 
Councillors served on mOle than one Committee. They were 
appointed on the Committees by the Secretary of Stat.-. It 
was before such a Committee that the Secretary of the De
partment placed his tile. Th(' Committee then f{ corded their 
!Jpinion on the file which was next !>ent on to the Permanent 
Under Secretary of State. He took it to the Secretary of 
State who allowed him to issue orders on it or issued them 
himself, or allowed the Parliamentary Secretary to do so. 
or ordered the file to be taken before a full meeting of the 
,Council. Of course iu great many cases the order!> were 
issued by the Permanent or Parliamentary UnJer Secretary. 
This method of transacting work through Committees gave 
ell.ormous power to the Secretary of State. 

(3) Filially we come to the regut and ;"'inute control exerC'i,ed 
4fIeI' the Gooernment oj IndUl. This control was bast>d upon 
the theory that the supremacy of ''Paiia.ment over the a.ff.us 
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of British India was absolute.· A few examp1ea will show how 
this theory was established. ( a) In 1870 lord Mayo's 
Government as a whole protested at being required to pass. 
the Bills which ultimately became the Contract Act and the 
Evidence Act. At that time a Law Commission used to sit 
in London to frame drafts of Bills and Codes which Vlll t the!!' _ 

'sent on to the LegIslative Council of the Governol-( ll'unl 
tor adoption. The Secretary of 5tate required the GU\ (In

mt'nt of India to accept the two Bills in the shape in wi-J( h 
they had been recommended by the Law Commission. '1 he 
Government of IndIa protested on the ground that such 
Codes deprived the Legislative (ouncll of all liberty of 
action. The Home Government thougH admitting the pos
!>lble inconvenience and embarrassment !>aid, If that the risk 
of ,",edom, 'embarrassment would I ecome much greater if iii 

dear understandmg were not maUltamed as to one great 
principle whIch from the beginmng has underlaid the whole 
ystem. 1 hat !Jrinciple IS that the hnal control and dir~

bon of the affairs of IndIa rest WIth the Home Govelnment~ 
and not with the authonties appo1l1ted and established by the 
Crown, under Parliamentary enactment, i~ India itself. 

"Tbe Government establi<;hed in India is (from the 
nature of the case) su~ordiE~te to the Imperial Govemment 
at Home. And no Government can be subordinate, unless 
~n the power of. the Superior Government to order' 
what is to be done or left undone, and to enforce, on its officers, 
through the ordinary and constitutional means, obedience 
to its direction as to the use which they are to make of otllcia} 
position and power in furtherence of the policy which has. 
been finally decided upon b¥ the advisers of the Crown " 

• J4..C. Report S. 34. 



(b) Again when Lord Northbrook attempted to assert 
the independence of his Government in fiscal matters, Mr. 
Disraeli's Government were equally dt>~ided in affirming 
their constitutional rights. "It' is not open to ques
tion that Her Majesty's Government are as much res
ponsible to Parliament for the G-ovcrnment of India as they 
are for any of the Crown Colonies of the E:11plre .•.•. It neces
sarily follow~ that the control exercised by Her Majesty's 
Government over financial policy must be effective also." 

(c) A further extension of the theory of Parliamentary supre
-macy was enunciated in 1894 on the occasion of the Cotton 
Duties Bill. Sir I;Ienry Fowler, the Secretary of State, then 
laid it Iflsitivcly that the pr~nciple of the united and indivi
sible reSponsibility of the Cabinet, which was reco~ni2.ed a<; the 
only basis on which the Government of the United Kingdom 
could be callieu OIl, applied to the Indian Execntive founcil, 
in spite of the different nature of the tie which held its mem
bers together. "It should br under<;tood that this pri'1ciple 

. which guides the Imperial cabmet, applirs equally to admi
nistrative and to.legislative actIOn; if in eltiler case a dirler
ence has arisen, members of the Gov{'rnment of India are 
bound, after recording their opinion, if they think fit to do 
so, for information of the Secretary of State in the manner 
prescribed by the Act, either to act with the Government or 
~t<;J>lace_t.?~tions in the ~and?_ of the Viceroy. It is 
moreover immateri~'1'or the pr~nt purpose what-"1'(Iay be 
the nature of the considerations which have determined the 
Government of India to introduce a particular measure. 
In any case the policy adopted is the policy of the Govern
ment as whole, and as such mttSt be accepted and prometed 
by all who decided to remain members of the Goyero
ment." 
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Thus the supremacy of Parliament over the Govemment of 
India, and of the latter over the local Governments, and also 
the principle of unity within the Indian e:l'ecutive were finally 
established. 

It will be now realised, in the light of this principle what 
an effective control the Secretary of State exercised over the 
Government of India. The relClhon will be examined in 
greater detail lJ1 the neAt chapter. 'But the responsibility 
of th~ S!)~rctary of State to Parliament for every act of Indian 
administration, the fitful interest takm by Parliament which 
might make the most paltry incident in India the subject of 
interpellation or debate, and above all thc tclegraphic commu
nication betwecll the Secretary of Statr ai,d the Viceroy tend
,ed to throw enormous power in the hands of the Sooietary. 

(52) VII-Rh\,IEW, CRITICISM, AN]) l{EFORM OF "Mm ROME 

ADMIKISTRATIOl'< . 

J t will thus be seLIl that just as under Double Government 
all power came to reside in the Pr~jdent of the Board of 
Control, simila.rly, undrr the gu~_~~.rl~~)~nt~~_ 
the Se~retary of State became the repository of all power. 
Well-idormed writers like Chcilley, Sir O'Moore Creagh in<r" 
Mr. Ramsay Macdonald agree in confirming this view. Much of 
course depended upon what is called the" Personal equation~ 
regarding the rdation::; between Whitehall and Simla. ' 

Turning next to the position and reform of the Council 
d the Secretary of State we must first of all make clear to 
ourself what we want it to do. As it had in effect become a 
pp~4' advisory body it merely involved reduplication of 
work and loss of time. The Jl1ajorit)' of members eonsisted 
of those who had lo~ official experience in Indi.,., and who, 
therefore, SQught to control, from the India Office, the action 
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or policy of their successors in office in India. There was: 
some excuse for re-examining and controeof the measures
of the Governlllent of India so long as the latter was not 
amenable to popular control in India. But the excuse dis
appeared and the control became anomalous after the growth 
of public opinion in India. 

Again seven years was too long a period to keep the mem
bers of the Council in living touch with the rapidly changing 
conditions in India. The innovation of Lord Morley to 
remedy this defect by the infusion of Indian member~ into 
the Council was a move in the right direction. 

Another defect of the system was the wry anom.uou" posi
tion of the Secretaries of the variOl1S DepartmeLts which 
transacted business in the India Office. Theso Secretaries 
were appointed by tb.e Secrt"tary of State and were otten the 
holders of very high official positions in India prior to their 
appointment. Their knowledge of Indian condition wa" both 
more recent and authentic than that of the Councillors to 
whom, however, thf'y were subordinate. The departmental 
Secretaries could not attend the meetings of the Councils and 
they were not the constitutional advisers of the Secretary of 
State. The object of Lord Crewe's proposed reform of the 
India Council was to convert the Secretaries into the Secre
tary of State's constitutional advisers, but the Btll was re
jected by the House of Lords. , 

Proposals for the reform of the Cou1'!cil-like the one of Lord 
Crewe were always put forward. But It would seem that 
with the growth of Legislative Councils and popular opinion in 
India, the utility of the Council of the Secretary of State dis
appears. Any strengthening of the Council cuts at the 
principle of Parliamentary Control at 't>oth cnds : it weakens 
the responsibility of the Secretarv of State to Parliament 
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and of the Government of India to the Sccrp.tary of State. It 
was opposed to the salutary axiom that India mm.t he govern
ed as far as possible by the Government of India, and above 
all to the development of self-Government in India. Any 
attempt to seek, therefore, in a reformed and strengthened 
Council of India an effective check over the Secretary of State. 
is opposed to the whole trend of progress in India As 
many as thirty y,'ars ago when the Legi'ilative Councils were 
10 their infanry. and when there was no talk of granting res
ponsible Government to the People of India. Chesney said
"If, in the dim and distant future, the time should ever 
arrive when a Parliament of any sort is possible for India, it 
nlU'it be set up ll1 that country and not Ih this, (England)." 
The question of the reIurm ot: the Council of India will be 
taken up in the fourth Part of the book which deals with the 
introduction of responsible Government in India. 

• Chesney Chapter XXI, p. 379 



CHAPTER XI 

ADMINISTRATIVE CENTRALIZATION IN INDIA. 

(GOVERNMENT OF INDIA.) 

{53} I-INTRODUCTORY. 

From the Secretary of State in Council let ue; pass on to 
the centralized form of ~dministration that came to be esta
'blished in India. 'The best way of understanding (he process 
of centralization is to conslder the Government of lndia and 
its relations with tlw Provincial Governments. We shaH 
take the Government of India first. \Ve traced in UP earlier 
section how the Govel nor-General of I ndta in CouncIl came 
to be evolved out of the Governor-G('neral of Bengal in 

'--- . r-- -
~!!?,:il:...~?d:r the Acts of 1773, 1784, an~83'3r In (t8S4 
when lie was relieved of his dutil's as Govemor-of Bengal. he 
b~came the highest authority in India" for the superinten
dence, direction, and control of the Local Governments. In 
1858 he was subjected to the general control of the newly 
created Secretary of State for India in Council. We shall 
first examine his relation!> with tlllS superior authority. 

(54) II-THE GOVERNOR-GENERAL IN COUNCIL IN RELATION 

TO THE SECRETARY OF STATE IN COUNCIL. 

Reference has been made in the last Chapter to the doctrine 
of the absolute Sovereignty of Parliament. The multifarious 
(:ontrol exercised by the Secretary of State over the Govern
ment of India ~as a corollary from. that doctrine. What 
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power the Governor-General exercised in India was exercised 
on suffetence ; it was due to his being" the man on the spot II 

......... __ ~_~ ........ .,_ ~ .. < ......... ~~" ... _~J""i¥"t''''''''''''_'_'''''''-___ .,. 
and fTie head of an extensive systpm of administration reo: 
moved by 6000 miles from the real scat of authority. It is 
true that the Governor-General exercised great powers and 
functions as the succpssor of those Native Rulers whom he 
had superseded. The exercise 1)£ such powers was not de
rived from English Charters or Parliamentary enactments. 
I n spite of this, however, the Secretary of State exercised a 
rigid control over the Government of India in matters of 
Legislation, Finance and Administration the nature of which 
must be now explained. 

In Legislation.--It would seem to be the.object of the Acts 
of r858 and r86r to invest the Government of India with 
the initiative in mattels of Legislation. For, (as will be ex
plained in the Chapter on Legislative Councils) the Councils 
A~ of the latter year vested the power 0'.-J?~,i.Q.us, .sa,o.cti.on' 
for the introductiun of Bills in the Provincial Councils, in the 
Governor-General and nof in tilt Secretary of State. The 
latter had the power of veto only, to be exeldsetl on behall 
of the Crown. But ~O(Jll, as a r('sult of controversy between' 
Lord Mayo and the Duke of Argyll over the Punjab Drainage 
and Canal Act, the lattcr laid down that thc prerogative of 
the Secretary of StatL wa» not limited to a veto of the measures 
passed in India. He ",aid "the Government of India were 
merely Executive Officers of the Homt' Government who 
h0ld the ultimate power of requiring the Governor-General 
to introduce the measure and of requiring abo all the official 
members to vote for it." 

Not only was every mea<,ure to be intl'xiuced ll1 the Central 
or Provincial Legislative Council to be previously submitted 
1;0 the Secretary of $.tat~, fqr sanction, but every imp9tf,ant 
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..alteration ip the measure in its pas:;age in the Legis!tlt,.-e 
wasto~ . be - similarly ("ommunicated for approva1., P!:e:. 
viousjptimatipn to the Secretary of S~ate was dispensed -with in the case of unimportant -or urgent matters. Such 
was the net tesult of the controversy between Lord North

'brook and Lord Salisbury in 1874 which was merely a cunti
fluation of that between Lord Mayo and the Duke of Argyll. 
But \When in I~75 Lord Northbrooh. passed the Tariff Act 
imposing a duty of 5 p. c. OIl imported Cotton Goods wIthout 
referring the matter to the Secretary of State on the ground 
that it was urgent he was cen~urcd by Lord S<.hsbury who 
required telegraphic intimation to be given to the Secretary of 
Stale in th~ case of urgent legislation. This of course led to 
the resignation of Lord Northbrook. But the effect of t1lle 
orders of Lord Salisbury was to deprive the Government of 
India of all initiative 1D and control over Legislation lD 

Central or Provincial Councils of India. 

In Finance and Administration -We may say generally 
-that the Governor-General in (ounL"ll was required" to pay 
due obedience to all such orders" as he may receive from the 
Secretary of State. The Government of India Act of 1858 
placed all financial powers in the Secretary of State and every 
pr~~t }o.r novel or large expenditure, every revision of the 
pay of or increase in the establishments, every change in 
1mperial or Provincial Taxation, in fact every departure 
from the established policy had to be referred to the Secretary 
of State for ,information and sanction. 

The justification for this minute and multifarious control 
was that as there was no popular check over the Governmen~ 
of India in India 1tself-Parliament was the custodian and 
~dian of the interests of the people of India and the 
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~tary of State exercised the control in discharge of the 
responsibility of Parliament to the people of India. 

(55) III-THE VICEROY AND GOVERNOR-GENERAL. 

From the relations between the Secretary of State and the 
Governor-General in Council, let us next turn to the Governor
General himself. When India was transferred to the Crown in 
1858 the Governor-General became tht' "Viceroy," appoint
ed by Royal Warrant, his term of Offic.e being fixed at five 
years. As Mr. Ramsay Macdonald points (Jut·, the Viceroy 
performs three great functIOns. He personUies the Crown, 
he repr;>sents the Home Government, and he is the head of 
the Indian Administration. 

The first is now his proper function. 'He is the Crown 
visible in India, the ceremcmial head of the Sovereignty. 
the Gnat Lord. He is the seat of justice and mercy, and 
catches up in himself, by vIrtue of his office, the historical 
traditious and sentiments of rulership." 

His position as the ViI.,el"oy-m which capacity he deals 
I with the Ruling Princes of India-shollld bp distinguished 
\ from his position as the Governor-General in which capacity 
he is the representative of the Home Administration, and the 
Head of the Government of India. (He is bound to carry out 
the views of the Home Governmenlwith regard to important 
questions e.g. the Fiscal Pohey of India. the Frontier Policy. 
Foreign Relations. Constitutional questions &c. Otherwise 
he must resign. Lord Northbrook had to resign because he 
would not carry out the Fiscal and Foreign Pojcy of the 
Home Government; Lord Curzon had to resign ~ause his 
view regarding the constitutional p~ition of the Commander
in-Chief of India did 'lot find support wlth the Home Autbo
rities. 

• R. Ma.c-.:1onald 57. 
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IV-HIS EXECUTIVE COUNCIL. 

Its Constitutional Position.-The Governor-General of India 
had always a C~)Uncil agsociated with him in the transaction 
of business. In fact the Govt'mors of the Presidencies in 
India and of most English C'OG;"'nies" in . other parts of the 
w~rld naa 'COiiiiClfs oTfIieir 'Own:- ".Blit there are two points 
about the development of the Council of the Govemor
General which distinguish it from simllal Colonial Councils. 
(I) The Colonial Councils, co~sistin~ainly ~!~~ .. ~.('.a.:<i:s of 
~J1m~l.l.ts.".~_~~e .o.f,.<l!l •• ~d.~}s?~y' ~haracter with the result 
that the acts of the Colonial Government WefC described as the 
j,IOl:i Q~!l.QY~QL a!1~ Jj.OL.o.Lthe. Gl-lvcrWll;Jn Council. In 
India the Council was not only advisory but also executIVe 
so that the acts and orders of the Govclllor (and of the 
Governor-General) are descnbed a" the act::, or Olders of 
the Governor (or Governor-General) in Council. (2) In 
the Colonies there was a second Council for the purposes. 
of legislation. In India the Council of the Governor
General, (and of the Governor) itself was invested WIth 

the power of making Regulations. l1i;' importance attach
fd tt1-tlic .... hlw"11fli.King ' function of tIl( Ex{'cutive Coun
~ was small in thE' begininng ; but it came to be emphasized 
wlth the growth and complexity of administration and the 
extension of territories. The interesting re~ult was that the 
E~St.iY.ff.~~I. ~xpandc.d il2to _ the Legi,slative Council-a 
process which will be described fully in another Chapter. 

Character of the Cottneil ttp to the C01fnc~ls Act of 1861.
The history of the Council in it" exeCfttwe ('apacity dates from 
the Regulating Act. The defect of the Regulating Act which 
made the vo~ of the, lngj ori!y C!l the C OUI1cil binding upon 
the Governor-General;- (who had only a rastin~ vQte). was' 

\0, " ... '" - .. -...,. ...... _ .................. ~" -.. ...,.-
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remqved by the Act of ~chiefiy at the insme. of l.oJ:d 
Cornwallis. The Act empowered the Governor-General to 
override the majority of the Council in special cases and to
act on his own responslbihty. This completely changed the 
character of the Council. From a set of..9~p$ouist col .... 

le.~~~d into a body of !;ubmissiv~~ 
sers. As the Members of the ((luncil were persons who had 
fong ~rved 1D India and who, therefore, possessed intimate 
knowledge of Indian affairs whIch the newly-arrived Gover
nor-General usually lacked they gave -to hml their opInion 
on matters that came before them. And though the Gover
nor-General was not bound to accept that opmion and act 
accordIngly and though he "as individua!ly and effectively 
responsible for every act of the Government, the Members col
lectively eX€Tclsed a useful chpck Ovel the Governor-General. 

Change zn zts character.-But In COUISC of time changes 
occurred wiudl great!) mOdlfi( d thl'> charact0r of the Council. 
At hrst dll pap!"rs were ~ubmltted to all members of the 
CounCll In the order of theIr sLnionty and, thLrefore, first to 
the Governor-General. [he InCOl1vemC'nce uf tllis procedure 
became mtolerable when every exten'-.lOll of terntory added 
to the w()rk of the Counnl and the Governol-General had to 
be absent from 1m, capItal for months together on account 
of the d:Jstracted state of th( LOunLlY. There were no 
roads, or rallway~ or telegraphs, and eIther there was 
an inconvement accumulation of public work 01 the Govemor~ 
General transacted it WIthout consultmg his Council. The 
COuncll was thus reduced to second rate Importance and the 
situation becam' so impossible that Lord Dalhousie proposed 
radical changes in the procedure of the Council. It was, 
however, reserved for his successor, Lord Canning. to carry 
them out. 

12 
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Reorganization by Lord Canning.-The principle of speciali
¥-tion had been already introduced into the Council by the 
appointment, in 1834, of an expert member for law, and in 
;;859 for finance.~-~€'br'~Cialization and 
departrnenl~ation that Lord Canning proceeded. When 
the Act of 1861 gave the Governor-General power " to make 
rules and orders for the more convenient transaction of busi
ness", he introduced what in effect became the 'Portfolio 
System '. Each Member was placed at the head of one or 
more Departments, and made responsible to the Governor
General. 

Strength of the Counc~l be/ore the Reforms.--The~cf I,~~ 
also raised the number of members to five. In r87 a sixth" 
Member (for Public Work!, purposes) was adde, ut fQr. a 
number of years after 1880 this post was left vacant. It 
was Lord Curzon who created a new Department for the 
promotion of Commerce and Industry in charge of a new 
Member (noW---agru.b ~'fY:ie'"'~Xtti-Memnei')': During his time 
also another change took place. Before that time the Mili
tary Department was placed in charge of an Ordinary Melnber 
of th~ Council-always a soldier but precluded from holding a 
command in the army during term of Office-and distinguished 
soldiers like Sir George Chesney had held the office. The 
Hilitary Member remained at Head Quarters and was the 
constitutional adviser of the Viceroy on questions relating to 
the Army. The Commander-in-Chief was responsible for 
promotions and discipline and movement of troops. but many 
times his duties prevented him from attending regularly in 
Council. He had to submit his proposals through the }fili
tary Department. Lord Kitchncr when he came to India in 
1902 did not like this arrangement and proposed to create a 
new Army Department of which he was to be the head and 
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responsible for the whole Military Administration. Lord 
C\lfZOn protested that this proposal had the tendency to 
concentrate Military Authority in the hands of the Comman
der-in-Chief and to subvert the authority of the Civil power 
by depriving it of independent Military advice. But no 
heed was paid to the protests of Lord Curzon and he, therefore, 
resIgned in Ig05. * Of the six Ordinary Members three were 
required to be persons who, at the time of their appointment 
had served at ~..:.Jo_ y_cars in the service of the ~rown in 
India; and one member (the Law Member) was reqUIred to be 
aB"a'frVrter of not less than five years' standing. The absence 
of statutory qualification for the remaining two ordinary 
members was availed of for the purpose of appointing Indians 
to the Executive Council under the R~fozms scheme of 
Lords Morley and Mmtu. 

(57) V-WORr{p .. G OF THE COUNCIL. 

We gel an insight into the internal working of the Council 
from the writings of those who were disii!i.guished Mem~ 
of that Body, e.g. Sir William HuntV,' Sir John Stradley_ 
Sir John Chesney &c. Thus Sir Wtlham Hunter says in hie 
Ltfe of Lord Mayo" All routine and ordinary matters were 
dbposed of by the Member of the Council WIthin whose 
Department they fell. Papers of gleater importance were 
sent, WIth the initiating Member's opinion, to the Viceroy 
who either concurred 1JI or modified it. If the Viceroy 
concurred, the case generally ended and the Secretary 
worked the Member's note into a letter or Resolution to be 
issued as order of the Governor-General in Council. But in 
matters of weight the Viceroy, even when concurring with the 

* Sir Thomas RaleIgh Introduction to the speeches of LOl'cl 
CurzOQ. 
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initiating Member's view, often directed the papers to be 
circulated either to the whole Council or to certain of the 
Members whose views he might think it expedient to obtain 
on the question. In cases in which ~e did not concur with 
the initiating Member's views, the papers were generally 
circulated to all the Members, or the Govemor-&eneral ordered 
them to be brought up in Council. Urgent business was 
5ubmitted to the Governor General directly by the Secretary 
of the Department under which it fell; and the Viceroy 
either initiated the order himself or sent the case for initia
tion to the Member of the Council at the head Of the depart
ment to whieh it belonged." 
. Sir William proc('cds to say that the Viceroy also gave one 
d~~k_ to hi" 'Executive Council. .-.'V.....,....... •. __ . 

A later ~-fu'p;~v;;~tc;"'fhfsv'~'Ubje¢ is afforded by the Report 
of the Royal COmm[:o-;lOl1 un Decentralization. 

" In regard to hIS own department, each Member of (',ouncil 
IS largely in the PO",lttOJ1 of a Minister of State, and hac; the 
tinal voice in onhnary departmental matters. But ~ny 
question of ~pecial Importance and any matter in which it is 
propoc;cd to overrule the vie" s of a Local Government, must 
ordinarily bp r('{erred to the Viceroy. This latter provision 
acts at; a safeguard against undue interference with the 
Local Governments but It neccssarily throws. a large amount 
of work on the Viceroy. In the year 1907"08 no less than 
21.7 per cent of the cases which arose in, or came up to the 
Home Department required submission to the Viceroy. The 
Home Department is, however, concerned with the questions 
which are, in a c;pecial degree bubject to review by the Head 
of. the Government, and we believe that in other Departments 
the percentage of cases referred tv the V~ceroy is c.onsiderably 
Jess. Any matter originating in one Department which also 
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affects another must be referred to the latter and in the 
event of the Departments not being abl(' to agree the ease 
would have to be referred to the Viceroy." 

The Report then proceeds to accurately de~cribe the p0si
tion of the Departmental Secretaries. "It corresponds very 
mnch to that of the Permanent Under ~ecretary of Sta1e..i\l 
the United Kingdom, 'Out with thrse differences that the 
Secretary is present at Council Mrctings; that he attends OD 

the Viceroy, usually once a week, and dISCUSSes witlJ him all 
matters of importance arising in his Department; that be 
has the right of bringing to the Vicf'roy'~ special notice 8l'l)' 

case in which he considers that Hls Ex«('llcncy's concurrence 
should be obtained to action proposed by the Departmental 
Member of Council, and that his tenure of office is usually 
limited to three years. The Secretanes, the Deputy Secre
tat;ies and Under Secretaries are gl']1C'rally Members of thf 
Indian Civil Service." 

Counczllors become mere Departmental He/4d:; -It is abtm· 
dantly clear from these extracts that the Council from being 
at one time a collective check over the Governor General 
became in cours~ time a gTOUP of pep~mental:Heads. 
The Members of the Counci'i"'touno their position assailed in 
two opposite directions. On the one hand, the ,gr~h of 
~~tion ar;ld.~d to the stn.ngth of the Seeretaries' and 
Deputy ~~ctari~ who had access to the Viceroy inde-
~entfy of tlie'Member. The Viceroy, on the other hand., 
freely interferetl with business in ail Department<; at aD 
stages. Thus between th(' ViCl"TOY l bove them and their 
Secretaries below them, the MembPn; lost a great deal of th~ 
initiativ-e and power. Many writers agree in the ~ 
that tl,te Governor-General dommated over his Council an~ 
interfered 'With the workin~ of Departments to an extent 
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which made the responsibility of the Member for t~e 
pel2a.dJnents a mere farce. 

(58) VI-PO~I1IO!,> Of THE GO\ERt--OR GrNERAI. 

We must now expla111 ho~ the GovC'fllor-General came to 
exercise such wide power~ 111 his Council. The explanation 
is to be found partly mside and paItly outside thc Council. 

The Governor-General of IndIa I~ appomted by His Majesty 
by Warrant under the Ro: 'al SIgn Manual. The appoint
ment is made on th£' adVICe of the Prime Mini<;ter and is. 
of course, made on party con~idemtions. The Ordinary 
Members of the Councll also arc appointed by Hi!:> Majesty by 
Warmnt under the Royal Sign Manual. This means in 
practice that the appointment!:> aJ e made b} the Secretary 
of State personally ~ho generally consults the Gt/vernor
General but b not legally bound to do !:>o. By the Act of 
t858 these appointment" \\ ere required to be made by the 
Secretary of State for India in Council, with the conCUfTence 
of a majority of Members to be present at a Meeting. But 
the exercise of tRis right by the Secretary of ~tate alone neces
sarily made 'the Ordinary Members entir~ly subservi~!lt to 
t~e}~~~I:Q~Y1~r§~{( ~:ri6in't~ef _~ec1 their 'recomine~da
bon and ~m they 100kedJ.1ai.:'.,fiidlJer p:r:omouon. 
Furt1i"er";; the majorlfjr-OTI);ilinary Memben:. was drawn from 
the Indian _~_..5ervice, obedience to superior authority 
became their i~e.jped. . . cbarnderistic. .Sir O'Moore Creagh 
&aid II the 'me~tal attitude of the Members 'of Ule Council 
to the Governor-General is one of obsequious respect, 
which causes them-with rare exceptions-to treat his slight
est wish as a Khati-Sherif, to be disregarded at their peril. 
When such a wish is prefaced in the Council, as is frequently 
the case, by the announcement that the proposal under 
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discussion emanates .~5-1.:!.~J;Y, of"" ~!ate~he~ is 
'rarely any opposition to it, no matter how imp01itir. if'm"""ily" 
M. I do not think that individuality or in~pendence are 
wanted in the Council."· Next to the Members drawn from 
the Indian Civil Servke there was the practice of one or two 
Members being appointed from the Civil Service in England. 
Though such Members were expert in their own work e.g. 
Finance, Commerce &c., their ignorance of Indian conditions 
and the jealousy with which they were regarded by their 
Anglo Indian Confrc1'cs made them habitually look up to the 
Governor General for support. The Indian element of the 
Council also was not particularly known. for independence of 
VleW and action. As the tenure of office was for five years 
only, the expectation of 'p!omotion anc~ other j9bs3g ..... ~~as~ 
in the' coundfor flie 'S~cretary 9£ Stat~ o~ peu(fW.atl.t~ 
no~:v'(C1lie[ Commissioll'ershlp, 'operated in th(~ same d~~ 
tion. 

From the compositlOn of the Council let u~ tum to the 
method of transacting business in the Councl!. 

(1) The Rules and Regulations for the convenient trans
action of business in the Council made, under :,ection 8 of the 
Act of 1861, by the Governor-General and collect( d together in 
" Rules of business" are kept absolutely secrc.k Not even 
Parliament knew any thing about their e;;ct n~ure. The 
rules in addition to being strictly confidential were liable to 
change at the sweet will of the Go'Vernor-General. He thus 
came to exercise an 'eno~anl~unt" or <nsetet1~~ as to the 
mode of distributing work among the Departments and of 
assigning the Departments to the Mpmbers of the Council. 

(2) Again the Governor-General could appoint any place 
within British India for the meeting of the Executive Council, 

• Sir·()'Il00re ~ Indian studi~s' lOt. -------- -
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and he and one Ordinary Member formed the legal quorum for 
the transaction of business. This very small quorum was 
fixed at a time when there were ot\ly three Members of the 
Council of the Governor-General; but it was not changed 
though the number of Councillors had increased to SIX or 
seven. It thus became possible for the Governor-General to 
co9sult one or two i>elected MeIr!pers of his Council and claim 
to naVe-'et5nsult(~d- Ms' wliol~ Executive Council. Properly 
speaking, howevcr, ~uch "surreptitious meetings" as Sir 
O'Moore Creagh characterised them, ought to be ciistinguished 
from formal meetings of the' Council for which a convening 
notification in the'prescribed form has to be sent to all Mem
bers. Thus .. When Lord Hardinge was accused of not 
s;:onsulting his Council regarding Mesopotamia, hC', in his 
tlefence speech in the House of Lords, stated that he had 
consulted the Finance Member and the Commander-m-Lhief, 
and he contended that any ordinary meeting of the Governor
General and one Ordinary Member may exercise all the iunc
tions of the Governor-General in Council, and he procetded 
to argue that he had therefore conformed to the law.* 

(3) Further all order~ and other proceedmgs of the Gover
nor-General in Council are expressed to be made by the Gov
ernor-General in Council and signed by a Secretary to the 
Government of India. 

As every order is issued in the name of the Governor
General in Council it is impossible to say wllether it is the 
result of deliberation and decision in the full Council, or of 
consultation betwecn the Member in charge and the Governor
General or of the Secretary acting on his own initiative. Sir 
O'Moore Creagh was of opinion that this procedure was not 
in aceorda~ce with the Acts of Parliament. Important b1JSi:.. 

* Indian Studies: 103. 
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ness;t.a 'ordinarily dea}.i with between the Secret,ary, the ,,.. . 
Mem r, and the Viceroy, about which the Council as a body 
knew nothing. He expressed his belief that this procedure 
was first prominently introduced by Lord Minto.· 

The difficulty of knowing whether the order was the view 
of the Member in charge, or of the Member in Charge and 
the Governor-General, or of the Govern0r-General in Council 
as a whole was iucrea..,ed by indiscriminate 11SC of the expre
ssions " Governor-General in Council" and "Govt-rnment of 
India" as equivalent in meaning. It is not possible to say 
from the designation " Government of In,,dia .. in telegraphic 
or private correspondence' wheth('r and with what result the 
Council was consulted. 

It will thus be seen that the Indian Council's Act of 1861, 

~
y giving to th~ernor __ g£t:J:er<!-1 th(' PQY.y:..io make JJJ!~_ 

or .,!he distributi.Q.!l.. QL.wJ:lIk....a.mQ!lLJb..e. PepaEblM~RY1~_ 
Howing rum to appoint the place :md time of meetings of the 

CoUriCiTanCItO'"rcguiate'the'procedure of tl:msac:ting business 
therein, reduced the Executive Council to a !>tatc of \\cukncss. 

Nor were individual Members of the Executive Council 
free from the interference of the Governor-General. As Sir 
O'Moore says "the Ordinary Members of the Executive 
Council and the Extraordinary Member ar€' at the head of 
the other Departments but they are nnt in charge of them, 
owing to the perpetual interference ()f the Governor-General 
and the ignorance of Members of COllncil as to the extent to 
which this power of interference will be exercised, for it de
pends upon his ability, leisure, or how the spirit moves him. 
His interference is consequently erratic and disconcerting to 
those llominally in charge of departments, for he deals with 

• Indian Studies: 104. 
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matters small and great, local or Imperial, of which it is 
quite impossible he can have any sufficient knowledge."· 

[he scope for interference is vastly increased by the pecu
liar position of the SrE~tarie~, R.~"':hJ;. ...... ~,eE~ents. They 
~_ by t'?~.9"0vern-or-General and <t~~,~tte~d the 
meetmgs of "t1'iC' l!xec1ifi\ft!"-Coundl whenever matters
concerning their Departments are under consideration. 
They issue all orders and proceedings of the Governor-Gene
ral in Council. 

We mu.,t now refel to t\\-o more causes operating outside 
the Executive Council that hdped the concentration of 
power in the hands of the Governor-General. Conc;ider first 
his relation with the Secretary of State. The V;ceroy is 
generally an English Peer of eminence Wielding political 
influellce in Parliament. He is in the fullest confidenr(> of 
the Ministry and In constant communication with the Secre
tary of State. He also receives such correspondence as is 
" urgent" or "secret " His knowledge, the'fefore, of the 
views and opinIons of the Home AuthoritlCs, and his perso
nal acquaintance with and influence upon them give him an 
authority in his Council whic11 hie; colleaguee; can never hope 
even to approximate, 

Nor could the Local Governments offer any effective re
sistance to the encroachments of the Governor-General. 
Prior to the Reforms there was no clear cut division of Centra) 
and Provincial subjects, and all authority to deal with Local 
affairs was largely centralized in the person of the Governcr
General. 

Conclusion.--There can be thus no comparison between 
the position which the Governor-General held with regard to . 

• Indian Studies: 119. 
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hi!; Council in the days of th(' Company and that which he 
Cdme to occupy since the Act of 18S8. To quote once again" 
the words of Sir O'Moore :--" Thr whole tendency of all 
Arb of Parliament pre\'ious t(l tlte transfer of the Government 
of India to the Crown wa~ to a:oS()C'Jate the Govemor-General 
with a,..Counril of trained Admini",trators, who had that good 
kno;vled~ 'or-li'i(1i~ ii1·"\vhiJi"ll~"lim.;serr was deficient, and 
who, being ill an inch'pendent position. would be capable of 
informinf;. gUIding and--to a rea"onablc extent--control~ 

hng him, but who would not be in J. position to thwart or 
obstruct him, Jt wa" ncv('r intended that the Governor
Gf'neral should he a mere r<,feH ( tor his €ouncil but that he 
should be a man of open nUlld and halanced judgment who 
'would initiate as well a'S adjudge lIe has now become the 
Ag(>nt of thr S('crriary ot St<lti'. tit(' independence of his 
0-;uncillS go~?;'an~ili(':' In'Jirr'il, mpire is entrusted solely 
to their combined ignorance of Il1lb" ,\Dd is virtually handed, 
over to a drspot!"m,"* Chaill(·y "bn <;ay!:> " that the Execu
tive Council of the Viceroy lIa" he( omc an Asc,embly of spe
ciabst~ who hold offl\c for five \ l',U" The theoretical equali

v,.-~~3c....Y~~~:~y ,l~~.s .. in . pra('tlCl'" disapPJ:ared -~d'1'he 
re'Spon'ilbility is becoming r'non;" :tnd nim'e concentrated in 
the hand" of the Secretsry pi ::'tdh· and the Viceroy,"t 

(59) VII-Is THE GOVI:RNOR-(;l r<FRAL'S CoUNCIL 

A CAB[~ET? 

Before proceeding to consider the relations of the Govern
ment of India with the Local GOVf'rnments it will not be in
appropriate to make a digression hl~e upon the question
whether the Governor-Ger,eral's Council is a Cabinet? Both 
Sir John Strachey and Sir George Chesney put forward the 

• India.n Studies tOO. t Chailley : p. 392 • 
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view that the 'Governor-G~ Council fowed "a 
Cabinet of adiiirilist~e heacW. of D~partme~t~" An 
ekin~~~dC1fflry-1)rimrout the actual 
position of the Governor-General's Council. 

Professor H. D. Traill has defined the ~binet as " a body 
IjOnsisting of (a) members of the legislature (b) of the same 
I>olitical view and chosen from the politiMparty possessing 
a majority in the House of Commons , (c) prosecuting a con
certed policy; (d) under a common responsibility sjgnified 
'by c6llective resignation in the event of Parliamentary cen
sure and finally, Ie) under a common ~ubordination to one 
'Chief Minister viz.,' the Prime Minister." 

Now we may look at the Cabinet from two points 01 ,i( '''
the political t.e., 11\ It-. relation to th(' HOUH' of Cemnwns, 
and the adminbtl atJvc. Tt jc; in ihf' latter respel t that 
.considerahle likene..,c, may be discerned between the EnglIsh 
Cabinet and the Indian Council. Both consist of Heado, of 
'Departments; both tram;ad important business in meeti:lgs ; 
both have Secrctancs and Under-Sf'cretaries \\-ho belong to 
the Penn anent (Ivll Sl'l vicco But here the resemblance 
-stops. The contra..,t between the Cabinet and the Council 
is cven more impres",lve when both are considered as execu-
1ives related to thdr kgi"latures. The English Cabinet is 
the peculiar growth of Parliamentary Government in England. 
It is through the Cabinet that one or the other vi the two 
great Parties in England which happens to have a majority 
in tllt' House of Commons eoverns the Country. Thus it is 
1hrougb the Cabinet that the people of the tTnited Kingdom 
realise and enjoy the fullest mei.sure of Responsible Govern-
1nent. The Leader of the dominant party is called the 
Premier and he is the keystone of the arch of the Cabinet. 
H e selects his colleagues from amongst his followers and 
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directs their policy and is re"ponsible to Parliament for 
tlte whole Cabinet. Confidence of the House of Commons 
is the very breath of the nostrils of the Cabinet; above 
all, the whole system of Government by the Cabinet is 
based upon conventions and understandings and not upon 
Acts of Parliament. 

N ow the Council of the Governor-General had nothing to 
00 with Responsible GOVl'r1lrnent in India. In fact the 
G()vernment of India was entirely rf!spol1sible to Parliament 
and not to the people of India. Consequently they could 

a~w~~9._~E!~ !!.l~_"?~~i~l ,Y9!fS.Jn. t~e .~~ 
~OU!!5'-":.?ich .. ~;ere alw~ly~)n a.Wajp:ity (bcfor~ tl~e.~eIo~). 
l\-tembcrs offhe C6uncil did not represent any politicaT'pa.rty ; 
the majority of them Wf'/"(' members of th'i Indian Ciyil Ser· 
vice and all held offi('e for five years; though they followed a 
concerted policy they might not all hold to the same or similar 
political views. They wert' not called upon to, and generally 
din 110t, resign if thclr .Hlvlce was not followed hy the 
Governor-Gen(·ral. There J..I, a widcr gulf bet\~een the Viceroy 
and his colleagucs than j 111 r<.; is hetween ttw Prime Minister 
and his colleague". Finally, the GovcrnOl -General-in Council 
is a b.Jdy I-reated by the Statute; its procedure is blJunrl by 
Rule" and Rcgulation,,; .md every McmbcI places on record 
his viEWS In fact th!' practice of recording nunutes L:l every 
subject that comes hC'fore tIl\' Council j" l('garded by many 
as the grf'atest safqrnard against irrespon"Ible and slipshod 
exercise of authority hy that body. It i~ not so with the 
British Cabinet. 



CHAPTER XII. 

ADMINISTRATIVE CENTRALIZA TJON-Contd. 

PROVINCIAL GOVERNMENTS. 

(tI~) VIII-FoR?oIATION OF THE PROVINe.ES, 

'to go back to Provincial RdJtions. Let us 11rst of all 
'Consider the formation of thl:' provinces. It is unnecessary 
'to go over once ag.un thC' ground covered in the two Chaptt'rs 
on the territorial expallslOn of thC' East Indta Company. 
The different system of provincial administration that came 
to be established wele (lo!>cly bound up with thp rfmT"C' of 
that expansion. We may liistingui!>h three '>tages in the 
growth of the provincial 5ystem. (r) Hight up to the year 
1833 the lr('sid~.ntia:. fOJ;n ~f ~ov~~:~~1t'nt consisting of the 
GQ~-.!l'I(l fils C(~~.!!..Lll- w:fs the approwd type and the 
Act of thatycarpropos('d to provide the North-West 
~&W.ces which were then to be separated lro~ the l'Yrt si
dency of Fort William with a Governor and Council. (2) 

The Directors however proposed to appoint a Lieutenant
Governor .to~.the North-West Provinces and an Act of 1835 
'gave 'effect ' t~ the proposal. Bengal continued to be under 
the Governor-General of India. and its administro.tion sufierE'.d 
on account of the prolonged absences of the Governor-Gene
ral, all ~wer falling mto the hands of Secretaries appointed 
by him. The Act of 1853, ~hotised the Court of DirectcIS 
to appoint either a::Govt'mor and Council for Bengal or ask 



FORXAT10lJ OF THE PROVINCES 

the Governor -General in Council to appoint a servant of the 
Company of more than 10 years: standing to be the Lieut. 
Governor. The latter alternative was adopted. Unlike the 
Governors, the LJ.:ut.-Governors were appointe~ by". the 
G~~~!;-G,~neral in ¥nCil from among the servants of the 
Company and they ha(l no Executive Councils. (3) The Act 
of 1854 provided for a still simpler form of provincial govern
ment. It empowered the Governor-General in Council, with pre
vious sanction of the Home Authonty, to take by prOGlaala
tion under his immediate authority and management any 
part of the Company's territories and provide for its admi
nistration. In practice, Chief Commi~sioners were ap~
ed who were technically under the immediate authority of 
the Governor-Gt'neral in Council and to lhem were delegat
ed such powers as were not required to be reserved to the 
Central Government. The status of the Chief Commissioner 
was lower than that of the LIeutenant-Governor • . 

The t.hree type~ being thus establi.,hed and ~.9.2~
in-Councll form being confined to the old Presidencies of 
1la'dras and Bombay, the rl!maining provinces were given or 
~----, 

depnved of one' form or the other according as they gaint"d 
or lost in territory as a result of territorial expansion or ad
ministrative redIstribution. Thus the Punjab was at first plac
ed under a Chief Commissioner; but when, after the Mutiny, 
the Delhi tern"tory ·was-i<:fded to it, it became a l::ieuteRant
Governorship. In Burma the amalgamation of the con
quests made by the First and Second Burmese Wars led in 
1:881 to the whole province being placed under a Chief Com
missioner. Upper Burma w~ anneiKt'd in 1886 and in 1897. 
Upper and Lower Burma were united and raised to the status 
of a Lieutenant-Governorship. The kingdom-of Oudh, after 
annexation in 1856, was placed under a Chief Commissioner. 
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Inft877).t was merged into the Lieutenant-Governorship of 
t~-West Provinces and the name of the two Pravin
fes was changed into tb.clL'!itet!:.!~?VJJlf..Js~sl1g,~_ and Oudh 
~ ~c~o~n..i..n 1902. i11e Central PrOfJtnces formed in 
x861 contlDuea to ~under a Chie'f'Commissioner throughout 
though Berar wa~ amalagamated with them in 1903. 

The Pa:rtitton of Bengal.-The fust mstance when redis
tribution of territories was made o:;tensihly for th\ purpose 
of better admim"tration was the Partltion of Bengal in 1905. 
To the old Presidency of Fort Wtlham Assam had been added 
in 1826. It was separated from Bengal and placed under a 
Chief Commissionel in 1874. II, 1905 the still unwieldy pro
vince of Bengal under a L.eutenant-Governor \\-a<; dIvided 
fato two Lieutenay.t-Governorshlp~ The Wester;} half re
tained the old name of Bengal and the old seat of Govern
ment at Calcutta, \\-hl1st the E;!c;tern half was augmenteu by 
the additIOn of .\ssam , prevIOusly under a ChIef Commis
SIoner, and styled Ea~tern Bengal and A~sam wIth Its capital 
at Dacca. 

Tran~fer of Capital - But the l'artltlon of Bengal ca ')!;ed 
grave dI,,~atisfactlOn thloughout th( ('ountry and the error 
was lemedled .. by extel1~IVe lhangec; that \H'Ie made on the 
occasion of the CoronatIOn of Hl~ Ivi,qrsty George V at Dellii 
in December 1912 The corre~pondencc bctween the Gover
nor-General m CounCil and the ~ecretary of St~te that pre
ceded thc Delhi Durbar shows that larger and deeper consi
derations than those of mere removal of a cause of popular 
agitation were at the root of the proposed (,hanges. The 
transfer of the capital of India h on' Calcutta was urged on 
two grounds-(a) The anumaly a,,,l l~z:vl~~nce resulting 
from its being the capital of thl' Impena and Provincial 
Governments. (b) The peculiar pgitjCfd ~i~ation arising in 
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Bengal since the Partition made it desirable to withdraw the 
Government of India from its prov.incial environment. The 
advantages of the Capital being transferred to Delhi were 
urged to be three :-(a) Political" The maintenance of British 
Rule in India depends on the ultimate supremacy of the 
Governor-General in Council and the Indian Councils' Act 
of 1909 itself bears testimony to the impossibility of allowing 
matters of vital concern to be decided by a majority of non
Official votes in the Imperial Legislative Council. Neverthe
le$s it is certain that in the course of time, the first demand 
of Indians for a larger share in the Government of the country 
will have to be satisfied, and the question will be how this 
dt:.Y.0:?..!i9n 01 .'power can be conceded wit bout impairing th~ 
Supreme Authority of the Governor-General in Council. The: 
only probable solution of the difficulty would appear to be 
gradually to give provinces a larger mea,iure of self-govern
ment, until at Jast India would consist of a number of admi
nistrations autonomoll!'; in all provincial affairs, with the 
Government of India above them all, and possessing power 
to interfere in cases of misgovernment, but vrdinarlly res
tricting its functions to matters of Imperial concern. In 
order that this consummation may be attained, it is essential 
that the Supreme Government should not be associated with 
any particular provincial Government. The removal of the 
Government of India from Calcutta, therefore, is a measure 
which will, in our opmion, materially facilitate the growth of 
local self-government on sound and safe lines. It is genera11y 
fccognised that the capital of a great Central Government 
should be 2e~!:~!~ _~.!!. J!lg~~nQe!lJ ... and effect has been 
given to this principle in the United States of America, in 
Canada.. and in Australia. Other advantages of Deltd 
might be more briefly stated thus; (b) its ce!rt.<:!L.positiOD t..-

13 



.atljLsplend.id..commIlDications; its good climate for seven 
months of the year and its proximity to Simla would make 
the annual migration to the Hm.....,Station less costly and 
tedious; (c) its great historical associations under Hindu and 
Mahomedan Rules.--·· '-' . - -

The transfer of capital to Delhi was availed of to rectify 
the error of the Bengal Partition: the five Bcngali-speaking 

'ilistricts viz.,-the Presidency, Burdwan, Dacca, Raj
shab.i and Chitagong were fOImed into a Presidency under a 
Governor-tn-Council. (2) Bihru:, _Cpot,a Naga,pur an,d Orissa 
were formed into a. new pro'/inee under a Lieutenant-Gover
nor with a Legislative Council at Patna. (3) Assam was 
restored to a Chief Commissionership. 

Similarly the power given by S. 3 of the Goverr,ment I)f 
India Act 1854 wa~ exercised in 1912 to transfer the city of 
Delhi amI part of the Delhi District to the immediate autho
rity of the Governor-General in Council to form it into a 
Chief Commisc;ionelship to be known a<; the province of 
D~li. The intention was to make the site of new capital 
a~d its surroundm!Ss an enclave occupying the same kind of 
(:;)sitton as Wa~hington and tIle District of Columbia in 
the Umted State's. 

I 

Though the tenitories were rearranged in 1912 upon prin-
ciples of great political and constitutional significance, it is 
still true that thc present political ,map of 1ndIa \\ as shaped 
by the military, political, or administrati\ e cxigencies or 
CQnvcniences of the momcnt, and with no (,Ol,srious regard 
to the ~ng~stic 0s..Ea£~~~! afiinit~es or wishes of the people 
cp~erned. The"t)earing of thl3 circumstance on the ques
tion of Respoll.sible Government in India will be explained 
ill the Chapter dealing with that subject. 
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-(61) IX-VARYING STATUS OF nm LocAL, GQ~1ubIEN"IS. 

Britis,b India consists of nine major Provinces and six l~ 
er charges. Each of these IS charges is called a L~ 
Government. All alike are under the superintendence ~ 
~ntrol of the Governor-General in CO)lncil. But import~t 
difierences existed between the status of the several c1~ 
of Local Governments. We may gat~er the Local Go..' 
ernments into fi'JC categories. ' 

(a) The Three Presidcncies.-Historkally they Wf're eve. 
P!i0~ to the Government of India. 'Madras and Bomb/i1 
have always enjoyed the privilege of the Governor-in-Council 
fonn of Governr:n~nt. Bcngal after mariY- viCissitudes alSC;~ ' 
came to have the same form since 1912, The Governon 
were appointed by the Cro\Y11, being usually persons of ranl{ 
and experience in England. In an emergency the Governot 
<:an ovelrule hie; colleagues but otherwise decisions nre those 
of a majority. Presidency Governments still enjoyed same 
relics of their former independence i they were p"tra-ordinal1" 
members of the Governor General's Council if mc.ctmgs.aI 
tl1at Council should happen to be hcld in the Presidency I 
they nad the right to cqn.csppnc\ Olr.ect with the Sc<.rctary GI" 
State unless fInancial issues were involved; they could ap~ 
to him against orders of the Gov~rnor-G('ncral in _ ~-o~c~ I 
they had full diSCI ction In selecting fpr impOl tant offkc5-lUlder 
them; and they were less liable to supervision than other: pro
vinces ,in the atlrninistration of their revenue anu thW; 
fore,s.ts. . " 

The Fou, Lieu1i'l!fl/il-Govemorslzips.--Thcy Wl're conc,titutet 
by Acts of ParlialiKnt. N.-W. Prowllce· (tS]s}, Bengal (r8J.f)
Punjab (1859), Fr0.0h powers 'to coMtihlte LiC'otoll:l'1t-GoverJ 
notsbips werC! gh'cn by tite 'Indiari ,Ctllsncil'li Act lS6i 



under tbis Statute Burma was ra.jsed to this sta.tus in 1897 
and eaeh of the two halves of partitioned Bengal in 1905. 
Li~t.enant.:GLwemOJ:S were.. ,~ted by t}u> Govemor
G~era1 subject to the approbation of the Crown. They 
:nust liave seiVCd for at least~~U~.~J~) In India. The extent 
Jf their authority may be declared by the Gowrnor-General 
in Council. The maximum salary was fixed by Act of Parha
aient. Though the oldest and the heavies: charge (the U. P.) 
had no executive Council, the newest provim e of Behar and 
Ori,se.a had one. But the cxecutive Councd did not materially 
~ter the relation of the Lieutenant-Governor ",itb thf' Gov
ernment of India . 
. Central Provinc;s and Assam.- They cam( next. In 
theory the Chicf CommIssioner administered the province as 
a delegate of the Governor-General who was competent to 
give all necessary orders and directions for its adminlstratiuD. 
But, in practice, the power!> entrush'd to him were often as 
wide as those of the Lieutenant-Governor and ",ith the 
creation of the Legislative Council in Assam and in Central 
Provinces any distinction in administrative methods vani~hed. 

Baluchtstan and North-Western Frontier Promnce.-These 
two form a group by themselves. They are administered 
by Chief Commissioners who are also Agents to the Gov€('
nor General in respect of political relations In the adJom
ing tribal territories; they are in fact more directly than 
any of the foregoing provinces under the control of the 
Government of lndia, acting through its Foreigll and Poli
tical Departments, both becau&e political questions are of 
prepondercnt importance and also because they lack the 
iJ;I.aJldal resourcrs and powers which the more settled pro
.,.,.ces enjoy. Of the two, British Baluchistan was fonned 
out Qf the territory extending for the most part over the 
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'tableland beyond the mountail) tange which forms thf Nor~· 
West boundary of India. The nucleus of this Province was 
the district of QueHa occupied in 1876 and pllrchaJed froPl 
-the Khan of Khilat. To this were added certain districts 
acquired from Afghanistan in 1879 by the Treaty of Gan$
muck and other adjacent va~t territories. The whole was 
formed mto a Chief Commissionership in 1887. The 2J¥i 
namely the North-West Froutif'r Province was created by 
Lord Curzon in 1901, for purposes of political "ecurity by 
detaching certain Punjab Districts. 

lfinor Adminzstratzon\.-Under this category come COO~ 
annexed in 1834 and admmistered by the Resident in Mysore; 
AJmere--ceded in I}\r8 is <'lmilarly a'tlministercd by the 
Agent to the Governor-General in RaJputana. Andaman 
and Nlcobar lsles.-AJ(' administered by t11e Superintendent 
-of the Penal Settlement of Port Blair as Chief Commissioner; 
Delht- comprbes a sman trad mclosing the new capital.· 

(62) X-ADMI1\lSTRATlON IN A PROVINCE. 

Having considen'o the separate provinces, a general 
awmnt may be now givpn of th" way in which administra
tion is carried on in a major provinee. There are local differ· 
enC'\~s and provincial p<'culiariti('s hut it is still po<;ible to give a 
picture of the provlllcial admmistration which is roughly 
truc of any other Province. In every provmce but Bombay 
there exists at head-quarters, for the purpose of supervision 
of the revenue administration, a Board of .-Be venue, or its 
equivalent, a Financial Commissio~~;: ~"r~ their admillist~a
tive capcity these constitute the chief Revenu(' Authority 
()f the province, and relieve ttle provincial Government, ,of 
much detailed work which would otherwise come to it ; while 

______ - --- -- --.. _- -~ ____ ~~I-
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iii their judicial capatity they form an appellate Court for 
the increasing volume of revenue and often of rent suits. 
But for other purposes tban the revenue the provincial Gov
ernment deals chiefly with its Co~issionef", and Collecto,!S. 
The easiest way of understanding the orgariization of a pro
.-ince is tQ think of it as composed of districts, which: in all 
'(R"ovinces except Madras, are combined, in groups of usually 
tram four to six, into Divisions each under a Commissioner. 

The District which is a Collector's chilrge is +he unit of ad
ministration, but it is cut up into sub-dlvic;ions under Assis
~nt or Deputy Collectors. and 1 hrce again into ...r~venue 
colle~ting areag of smaller si:te. The Provincial G'wernment's 
general authority thus descends through the DIvisional 
Commissioner in dired chain to thr District Oilicrr. 

(63) XI-FUNCTIONS OF TIlF Gm fRNlIIr:t\T IN INDiA 

Having considered how the provinces we're formed and 
bow a centralized administration was set up in (·ach, let us 
next con~lder the diverse duties of Government in India, 
.. Government" means much more to tl1(' people in India 
than it mcans in th" West. It is a paternal government. 
At a time when a great controversy wag gomg on in England 
as to the functions of government, <ll1d when writers like 
Mill and Ht'Ibert Spencer "ele opposed to any exten~ion of 
the sphere of State-intervcntion in the affairs of the mdividual 
.. system of Governmcnt was establi~hed in India which 
tOUChed the people almost at every point. The British ad
Qlini<;tration had to do many things here which ill England 
are done by private effort and organizatlOn. The following 
passage" in the unadorned language of tIle DecPniralization 
Commission" describes the various functions of the Govern
ment of India.* 

'" M. C. Report S. 45. 
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" The Government (in India) claims a share injbe.md!}Se 
of land and save where. as in Bengal. it has commuted this 
into -a-fi~ land-t~ it ~'ie.rc~".t.P!:~ right of periodical 1 e
~~~~Ip.eE!. oLthe cash value of,~ share.. In connection with 
its revenue assessments, it has instituted a detailed cada\!>
tral survey. and a r~<L.Q! ngl:!t~.ill the. land. Where its 
asses~ments are made upon large landlords. it interYencs to 
prevent their levying excel>~ive rents from their tenants. and 
tn the Centra! Provinces it even tak"s an active share in the 
origmal assescmt'nt of landlords' rents .. In the Punjab, and 
some other tracts, it has restricted the .g~na,t.icii (If.~nd by 
agnculturists to non-agncultunsts.. It underta1es the 
management of landed estates when the Froprietor is disqua
lified from attending to them by age, sex, or infilmity o,r 
occaSIOnally, by peulIliary embar;a5~ment.· In times of 
famine it undertakes rebd \Yorks and other remedial 
-me:1~res upon an C'xtcn<ive ~caJe. It manages a vast forest 
property and is a large manufacturl'l of ~alt and opr;;m:-' 
It owns the bulk of the R~~,!~~. of the country-and 
dIrectly manages a considerable purtion of th:m and it has 
constructed and maintains most of tile imrorlant iJ rigation .. 
works It 'Owns and manages the postal and te1cRi~ph 
system: It has the monopoly of note-lssu9: and "it' alone 
can set the mints in motion. It ads, for the most part, 
as it!> own banker, and it occa~ionally makes temporary 
loa!l5.!o Presidency Banks in times of financial stringency. 
'With the co-operation of the Secretary of State it regulates 
the discharge of the balance of trade..iis bctwun India 
and the out5ide world, -ITiro{;gh" the actIOn of the IndiaQ 
Councils' drawings. It lends money to MuniCIpalIties, Rural 
Boards, and agriculturists, and occadQnaIly to the owners of 
histotical estates. It exe:-cises a strict control over the sale 



of liquo~~and intQtll~iJtj:Ati Ansa Clot merely by the prevention 
~Unncensed sale, but by granting licenses for short periods 
only, and subject to special fees which art' usually determined 
by auction, In India, however, the direct responsibilities 
of Government, in respect of ~, Ed.llcation, ,lhtiical 
and Sanitary operations, and ordinary Public Work" arc 
of a muC'h-wmer scope than in the UniteG1crrrgdom. The 
Government has further very intimate relations with tile 
numerous NatiY-E! . States, which collectlvely cover ID?XC 

than one-third of the whole area of India, and comprise more 
than one fifth of its population. Apart from the "pedal func· 
tions narrated above. the Government of a sub-continent 
containing nearly f r,8oo,ooo square mile:. and ;'00,000,000 

people is itself an extremely heavy burden and one whicJl 
is constantly increasing with the economic development of 
the country and the growing needs of popUlations of diverse 
nationality, language, and creed."* 

(064) XII-ON IHE RELATIONS Qlo THE CENTRAL GOVERNMENT 

WITH LOCAL GOVERNME},TS. 

It is obvlou=- that the functions enumerated above cannot 
be discharged by a single organization. In evny considera
ble country there are, in addition to the CenJ.!,g,LAuthority, 
what are called I.Qc~J .GOlo1.er~ments, and the relatiOn<> of thE' 
two kind.:, of Government present some of the most diffinllt 
problems of practical administration. The local Ullits may be 
the result of the past llistory of the country e.g., th~_ ~oun

ti~_£!p~?hire~J~nglapd, the Provinces of India,rthe J:~!l
tons of Switzerland; or they may be created by the Central 

''"A1it1lorny ad hoc for the purposes of administration e g. the 
Districts in tbe Indian Provinceb or tne Departments of 

~..iI 

• M. c. R'Ilport s. 45. 
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franc~ Often the historical and the administrative reasons 
may coincide. The units of local Government may also be the 
units of Local Self-(;Qvernment. and economy and simplicity 
of administration ensue if the units for the exercise of these 
two authorities are coterminous. 

We must distinguish between three separate inquiries that 
are involwd in considering the relations het wt'!'n the Central 
ary,d Local Authorities. 

(a) The relations of Local Seif-Governmpnt with thf> Pro
vincial Government. 

(b) The Provincial Government as a unit of Local GOVl'rn
ment on behalf of the Central Governm~nt. 

(c) The relations of the Provincial Government with the 
Central Government. 

Of these the first inquiry will IX' pursul>d in the next 
Chapter. A picture of Provincial Government as the 
agent of the Ceni-al anthority has been given in an earlier 
section. We shall take lip the last now. 

Of the functions mentioned in tht' last Section some are 
administered directly by the Government of India; the ad
ministration of the remaining is primarily vested in the I.ocal 
Governments a!> the Agents of the Central Government. 
the latter exercising general supervision and ('(,ntro1. 

The Sphere of the Government of 111dia.- (1) Since the aboli4 
tion of the tht£.!~_~~I;Ue_ .hti~itary CommaI1ds of Beng~l, 
Bombay and Madras in 1893. the d!1en~of th;Wh~le-'coun
try is the most important functi'On of "i:'hecentral Govern4 

ment. (2) F~~~ rel~tion~. including in this 
'term J;'elations with Asiatic powers and tribf>" on the frol'l.tiers 
of India. administrati<ln .')f bastions of territory like the 
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Frontier Province and British Baluchistan, and finally rela
tions . with the Native States in India which are mainly 
though not solely the concern of the C:mtral Government; 
(3) In a separate category come tl~.administration of Tariffs, 
the cu~y and the excE~es, the Publl(~ .. ~ebt, o~ilfnd 
also tli~eat commercial services like the Post "Office, 
Telegraph and the Railway. (4) Audit and Accounting of 
the revenue and expenditure of the country on a uniform 
plan. 

Responsibility for CWlY thing doe is ~haled in greater or 
lesser measure betwef'n the Central and PI o vir, cial Govern
ments. 

Distribution of Functions between the Central and 
the Provincial GOVcI111nCnts. 

Hfstorical.-The three Presidencic~ \\C1(' indepeLdent of 
each other up to 1773. The l{eglllating Act vf that year 
gave the Governor General of Bel'gal the right of controlling 
the two remaining PresiJencies, and the Acts of 17.9.3 :llld 
r81;L..extendcd and emphasi7ed this Ilght. Eut mf1fceount 
01'1he difficulties of communication the Governments of 
Bombay and Madras enjoyed a velY lalgf' measure of inde
pendance in administration and alw (xcrciscd the right of 
correspondence with the Home Authorities. The question as 
to the proper functions of the Government of India assumed 
importance with the exten;,ion of ~he Territories of the Com
pany and received special notice in the Charter Act of 1833 
and the celebrated Despatch of the Court of Directors which 
is an exposition of the Charter Act. This Despat,('h pointedly 
refers to the difficulty of drawing a line of demarcation bet
ween the functions of a Central and Local go,:".ernmento 
.. It is impossihle for the Legislature. and it is equally so fOJi 
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I)'> in our instructions, to define tbe fxact li~ts between a 
tU!;t control and petty. vexatious, meddling interferencE:"· 

(65) XIII-CENTHAUZA TION. 

Considering the inherent diffIculty of drawing a precise 
line between these relations the Despatch rdied upon the 

practical £.ood_~~~ __ o.L..!~ ._~_ov~~~~:~~E..C:~<};~ _~ll...~?uneil 
to dptermine it. On the whole the tendency towards ceiit~ 
Iisat;on gained the upper hand. Material development, im
proved communications, and the interest taJ:cn by Parliament 
In Indian Affairs strengthened the telldlnry. Let us consi
der how this tendency worked ibeJf out in practice. 

The powers uf supcrilllcndencc, direction and cdhtrol werEj 
f'xcn:ised )ty the GovcrnnJenlof India in matters of Finane'!, 
LCL;isIIJiioYz-, and Admimstrarlon. 

Finance.-- Th' cntire rcvcnue~ of the country Were vested in 
tIlt' Gliwrnnr-Ger.cral-in-(t.unril by the Ad of 1858 and the 
Provincial GO\ ('rnmcnt~ could rai-c or spcnd not a sillgle 
J upe(' on tl1l'i r own account. ThOllgh UDder the system ot 
PPOvincial Settkmcnb (as begun by I.0l~.M~J.~7Q.. and 
pcrfecled by Lord Haldinge in 1912) larger puwers wcre given 
tn thp Provjncc~ their tutelage to the GoVt-:rnment of India 
was ~till considerable. ' 

Under that system (which will be fully explained later on) 
t}w revenues of the Government of India wue derived from 
certain sourres which were entirely tl icir own e.g., Railways, 
Customs, Opium, Salt, Post and Telegraphs &c. ; a substantial 
part of them was also derived from souret s in \\ l1ich the Provin
~ial Governments had a share anc which, therefore, were 
caIle.d· f div~"""i.e. Land revenue, Forest, Irrigatiop, 
Income-tax, Stamps, Excise &c. The Provincial revenues in 



their turn were deri'Ved irt the first place, from these divided 
heads, and also from certain entirely Provincial Heads. The 
whole theory of the provincial !>ettlem~wa-;' oased not on 
what a province collected by wiry of revenue, but on \\ hat 
the province required for expmditure to keep up a certain 
-standard of administration. Whatever surplus revenue the 
Central Governmmt received from th(' more pr~rl b" .... 
Provinc('s it spent upon the admim!'tra1ion, dcvelopm nt, or 
defence c;. the unproductiV<' provinces like th(' l'rontic rovin
ee, Bu~a etc. The ultimat(' r('sponsibility of the Government 
of India for the solvency of ~ach of the provincial Govern
ments made them very e:xarting in their control over provin
cial expenditure and their intere!>t in the revenue collected 
by a Provincial Government made them equally watchful of 
the success or oth<.'rwi<;f' with which the plovince pI;)) eO. 
the part of a tax-gatherer on their behalf. There wue variou!> 
ways of exercising this financial control' (a) all provinCIal 
budgets were carefully scrutini~ed and required sanction , nu 
province could budget for a ddlcit, or «mId go beJo\\ a 
minimum cash balance which it wa!> always reqUl:<'d to 
maintain with the Cmtral GoV<'rnmcnt. (h) Again. in mattn'i 
of expenditure, tne spending authoritie!> were hound by a !>l'IH'S 
()f financial Codes of Instructions !>uch as the Civil -!i.e,!., },ce 

.~. Reg~~t2~~s, the Civil A:(ount Co?e~ the Public Works 
'OXie etc. The Provincial Governments could not (T('lite , . 
~e~tments or raise emoluments beyond a certain 
narrow limit; (c) a Provincial Governmmt could not impose 
a new tax without the previous ~ant tion of the Central 
~m~~l;(d) nur could it b~~w""I!l~ney,.!!ither in England 
or in India, for capital expenorture-:-""tJie Government of 
India advanced money to the Provincial Governments jf at 

.all the latter wanted to borrow. 
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In Legislation.-The absolute subordipation of thft Govern
ment of India to the Secretary of Stat!:: in this matter has 
been referred to already. The control over provincial legis
lation followed as a corollary from that position. We shalt 
trace in a subsequent Chapter the ri"e of the Legislative 
Councils in the Provinces of India. It is sufficient to state 
here that as between the ~~~Ot:;~'8 Legisla.tiv.e 
Council atJd the Provipcial Legi!>lative Coullcils there was no 
dt'finite line-of Q£l!1aIQ'!J!?n hK~ the ont' we find in the Federal 
form of Government. Though the Provindal Council was 
tht'oretically competent to range over the wholt' field of 
legislation, its powers were restricted, in practice, in two 
or three ways. (1) In the fir!>t place tM. majority of the 
Councils were of recmt ongin and growth. A great part of 
th(' legiSlative field, therefort', was occupied by the enact
mf'llts of the Central Legislative Council. Particularly a . 
large body of laws dealing with important subjects like c.ti.Jne., 
marriage, stH'cession, COIl.trj!fJ~, traus.fcJ;..-Of prope!jy .. busi
ne-;;s aoo IndUSfi1es, ano public health, was codified by the 
<:entiaT Council:-- (:2) Thougll the Central Council generally 
did not consider laws of a Provincial application, there were 
many exceptions. Thus it passed the D[ccan Agricultur
ists' Relief Act (Bombay) 1879; the Bengal Tenancy Act 
r88s; the Madras Civil Courts Act r887; the Allahabad 
University Act :r.,.887 j the Lower Burma Court's Act 
1900; and the ~ Alienation of Land Act. 1900. 
Not only could thus the Central Legislative Council en
croach upon the Provincial field, but (3) every project of legis
,lation in a Provincial Council had to be submitted to the. 
Government of India and the Secretary of State for previou!;_ 
sancti~n every 'important cbange in the Bm made during 
the passage of the BiD in the Ceuncil had to be similarly com .. 
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municated and got approved of; and no Provincial Bill 
~ould become an Act before it was assented\t~ ,by the ~over

. nor-General. 

In Administration.-Here the "et>ntro. was too genf'raJ 
and extensive to be described in a few simple propositioll~. 
In part the control was the direct result of the finanClal 
cbntrol which has been previously mentioDed ; in part it was 
due to the neces~ity of keeping administration ul1ifOlm 1U a 
vast country like IndIa. - The Pllblic Services y,hich adminis
tered in the Provinces w(~re rp.cruited in England by the 
Secretary of State and the conditIOns of pay, promotion. 
leave, pensions· ett;. 01 them wpre fixed by that authority. 
Similarly in matters of business and industry, as the 
Provinces were brought into very close contact unifarmity 
was demanded in ~\Ich matters as statistics, patents, cOP)'
right, insurance, income-tax, explosives, mining etc. 

Further, as the Provincial Governments were mostly occu
pied with the routine work of administration it became thE' 
distinct duty of the Government of India to lay down p~li
cies of reform alld progress in the shape of Resolutions. 
These uften were unsed upon the Reports of Commi:,sions or 
Committees appointed from time to time by the Supreme 
Government to im ("ligate the working of Departments wlth 
which the ProvinLial Governments were primarily charged. 
Often a Cpmmis,>ioll recommended the appointment of 
advising or in'>pcrting Officers at Head-quarters to co-ordj. 
nate the results of Provincial Administratiun. tOl d CurzoD 
wa~~tic~l~arlr_!ond o! ~l'l'0inti,~g such . offi~~crtld' often 
they w¢tst ~0t from'fongland. In addition to these occasions 
of interference whicii-w~re cOIllmon to all Provinces the 

I • 't ' 
Supreme Government frequently exercised the right of i~lliE&. 
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ipStructions to parti:.~~~...Governments in' ttgard to 
m~aynave attracted their atte-ntion from the 
nue2.~_!eJ?9~~_,~~q n!!~~§_~hich each GovertImmt was 
required to submit to them. And finally, considerable in
terference resuite'd"from'lhe Central Government having to 
attend to the appeals made to them by persons dissatisfied 
with the action or orders of a Provincial Government.· 

From thh aCC01lnt of the relations between the Central 
and Local Goverr,ments it is abundantly dear that these re
lations were in no way " Federal relations." The Govern
ment of the Country was one; the Provinces, in spite of the 
considerable powers they enjoyed, were stri£~UY- the ~~ ~g.ents]_. 
of the Central Government. Before th~ Provinces coUld 
exercise any real powers of their own, and before, therefore' 
Responsible Go\'emmcnt (auld be introduced into them, 
they had to be rclievC'd ft ()m a very large part of the control 
to which they were ~lIbjerkd-a process of emancipation to 
which we will fe'vert in the next P.trt of this volume. 

Effects of Cen/mliza/wn -To tl1c ,evil cfkcts of over-cen 
tralizution testimony is borne by many WrIters on Indian 
Admini~tration Sir O':\Ioore Creagh said that the state of 
affairs was.)!~~d enough ill IC)O<) whep he joined the Govern
ment of India~a-11-«(iJcciime infmitcly worse in I914 when he 
left it."· And this, in spite of the recommcn~bf the 
Royal Commi",<;ioll on Dcc(-ntralizatioll! But such was 
bound to be the casco In the absence of clear definition of 
the relations between the Government of India and a Local 
Government, the extent of interference depended entirely 
upon the personality of the G{)yyf!l(lJ-:vcncral~lld the amount 
of control eX:erCis1:il'('vcr11illlby tIle ~cretary of State. TIle 

• Report cf tho Dec'~l1trallJl~:l.tion Commission. 



Governor-General may demand i~fQlJJJAtion upoo. my, sub
ject, ;:;--.a.nd as the test of efficiency lay in its immediate pro
duction, " the Departments live in a perpetual state of calling 
for information and returns on aJJ...imagmable subjects, great 
and small. There is probably no government in the world 
that has so nHu:h injo_rmation ~n its pigeo!l-.ilOles as the Govern
ment of India, but there it usually remains· until eaten by 
white ants or other insects, which destrcy paper in India, so 
it has to be periodically renewed. There i5 no end to the 
process of doing this."· 

(66) XIV-BuREAUCRATIC GOVERNMl<NT. 

We considered in the last Chapter how the Government of 
India came to be subordinate to the Secretary of State for 
India and in this Chapter we saw how tne Government of 
India, in their turn, excessively interfered with the Local 
Goverrnnents. It would be worth our while to review tht 
growth of this s~ntralized and ~ure~ucratic system, to study 
some of its tendencies, to' expose its inherent defects, and 
to visualize its proper place in the progress of a people. 

It was natural that when the country began to pass under 
Bntish Rule, the new-fomers should attempt to make 
their system of Government as much like the old system as 
possible. Now a prominent feature of Moghul Administra
tion was the delegation of large powers to the local Prefect or 
Subha in the exercise of which he was not much hamper~ 
by the Central Authority on account of his di&ance from the 
capital and also on account of the difficulties of communica
tion. Bnt though the Subha combined in himself Revenue. 
Judicial and Magisterial functions he left the Village 

• Indian s~cs: 12.}. 



Communities and the local Zamindars in the .ndistmbed 
enj~menrof their custom3:ry pond,§: • 

The first step towards centralization of a¢hority under 
British Rule was taken when the "Colled6r," armed with 
powers as extensive as those of his Moghul prototype, was 
appointed in each District. But, unlike the l\Ioghal Officer, 
the Collector directly managed Revenue and Judicial func
tions-and the Village communities and Panchayats beine 
deprived of their ra'ison de tre soon fell into desuetude. 

The Collector continued to exerci!>e plenary powers for 
many years, He moved among the people, personally heard 
their complaints, and dealt out justice on the spot. He had 
few occasions to refer to his superiors; add the absence of 
roads left him unfettered in the exercise of hi£, powers. Those 
were the golden day!> of the Civil Set,:Vice. But soon a chan~ 
came over his position. Railways,''-'"Post,'--llnd Telegraphs 
vastly improved communications. Parties aggrieved by the 
action of the District Officer or his subordinates could now 
make use of their wide powt:rs of appeal. At tile same time a 
host oi In~~~tin~_9~c_ers began to tour the '·ountry. The 
District Officer thus found hllnself deprived of a. large po.rt 
of his former freedom, and more and more bound down by 
Rules and Directions which the Local Government began to 
issue Oll the recommendation of it!:. Inspecting Officers. At 
the same time functions w~ wertJormerly di$c:Jlarged by 
the Coll,:5tor e.g. irepation, p~~lic works, agricultural im
provements, settlements, forests, police etc., came to be 
t;;.ken out of his hands and entrusted to separate Depart
ments. Thus between constant inspection on the one 
hand and departmentalization on the other the District 
Officer found less aTld less occasion to come in contact 
with the people. He was absorbed in his desk work. But 

(4 



though as between the ?ecret~~~nd _Jl!mself the Collector 
was playing a losing game, he kept an eff~e control over 
the exercise of Local Self-Government by the people. And 
nothing is a better .proof of bureaugatic centrahzation than 
the almost n~e...t?ro.KJ::e~ ~ade .i.TI ~~?elf-Govf'mment 
by the people during the long period of 50 years since the 
days of Lord Ripon. All power came to be centered in the 
bands of the Secretariat at the Provincial Head-quarters. 
" The real power, the sceptre of authority, !les with the Secre
t.ari.ats and the Heads of Departments under whose standing 
-o~perial orders the District Officers move and act like Mario
;iettes, dancing to strings pulled by an unseen hand. And 
DOW the metamorphosis is complete. The Government is a 
bureaucracy. Impersonal has superseded personal absolu
tism-the absolutism of a machine, that of the man. '. 

In fact the gro~th <;>£ S~~!~ti.ats..at the cost of th~ other 
limbs of Government is a feature of all bureaucrct.de:.. They 
~~pon copesponden~. That they had succeeded in 
sucj:{mg the TJistnct Ofli~er.s d,x:y of all real power was well 
poiiited out and ~xplained by the late Mr. Gokhale He 
assigned three reasons for the ~t change in the position of 
the Collector (I) The creation qf Commissionerships; (2) 
the multiplication of the Depaitbents; (3) the gradual 
evolution of a uniformity of administration which rendered 
Secretariat control both necessary and possitle. 

Gokhale deduced the following defects from the weakening 
of the Collector's positlOn ; (a) owmg to excessive Secretariat 
control the Collector was unable to ~ant redr~ss on the spot'; 
(b) owing to multlplicJ t lOIl of Depart~nara:ssingaepart_ 
m:;t~ ~s became Inevitable In the disposal of matte~ 

• Houghton: 18. 
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which properly speaking ought to be disposed of on the spot 
.nder the authority of the Collectol. (Q) OWing to the 
spread of English education in the country and other causes, 
there was not that masteIY. of Indian lan~~~a.ttem.Fted 
by Collector which he' ~sed'1'6acq\rlre'~o~erly. (Jf The 
'~E!lg _~~r1.< 2[ the .. CoU~tor, incteased eno~ous~.Y.;J!~._~~ 
~ la:£~'!y'_~<!.. h.!~ gesk, and therefore unable to acquire that 
same acquaintance with tht! relfuirements of the people that 
his predecessors were able to acquire. ~ back was 
stiffened by the growth of political agitation in the country. 
and he was, so to say, driven more within himself. 

Not only the Collectors, but even the Heads of Provinces 
had no real d.uthority, and Governors, Li~utenant Governors 
ancl Chief Commissioners were reduced to the same lev~ 
of dependence. An indication of this tendency towarda 
centralization is to be found in the opposition to the. 
"~ou.ncil Form" of Govern.t~~n~:. Instead of setting 
up ' thls 'form of Government in Provinces like th~ 
N. W. Province, or Bengal OJ the Punjab, Lieutenant
Governors were appointed, for the Lieutenant-GovernoR 
were drawn from the Secretariats, and so also were tht: Chiel 
Commissioners. In fact it was at one time seriously proposed 
to abolish the Councils of the Governors of Madras and Bam-. 
bay and reduce the latter to the status of Lieutenant-Gover •. 
nors. Thus H. S. Cunningham seriously contended that the.. 
greater independence and privileges of the Governors of the 
two Presidencies had hecome anomalous. "To raise up t~ 
little Imperio in Imperio which, without any final respons ... 
bility, shall have the power of thwarting the Supreme :l.Utho
rity. impeding its action, disobeyit.r- its orders, refu~ing t. 
answer its inquiries. and otherwise treating it with disre:;pect.¥ 
is a waste of power which must always go far to impair tb(. 



et1iciencyof Indian administration, and which may para1izct 
tts efforts in any particular emergency." 

The advantages of having a Viceroy trained in more 
varied experience and wider range O'rEngl.."h political life," 
.. personally acquainted with English politics" and" trained 
to look at the matters m hand from the European rather than 
from the Anglo-Indian point of view" were admitted. But 
the same advantages in the case of the Presidcnual Governor 

, w!!re poohpoohed. What wa~ wanted in him, it wa~ said. 
was not w1dcI state~manship. but thorough Iota} hr owlcdge as 
is obtained in the Civil Servi{'e. 

The e~}~l Jl~d the rentral Secretanats \oVen' ~ost 
w~~~mposed .of'Ule -mcmLtrs of the Indian (ivil Seryice 
and it is now easy to rcahse the full significanCf' of tnt' oft
repeated complaint that the whole Government ()f lndla was. 
ndden by the Meml>er~ of the "~ven-born " .. S(l\ ice, 
that, in fact, they were tile GoveInment -~fI~a: l~t;;{'st
ing sidelight is thrown upou tht' power and position which 
they had bUIlt for themselve.:;. The young CIvilians-mostly 
drawn from the afl"tocrati( Universities of Oxford and 
CambnJge, and not a few of them having a hereditary con
nection with Indla-as soon as they landed m India found 
themselves the members o{ a sacrosanct body. Their na
tural inclination to a'main aluof from the people was not now 
~orrected by the former salubnous practice of movll)g among 
the people, but was rather strengthened by the dh.k work 
to which they were condam ed, and by the t'vidende of skill 
in which they were promo ed. EabY ('omm~d{ions. the 
ameruties of "Dak Bun ows" when on W.~ -.tt their 
kequent transfers to and from the Secretatmts ~ .. life in 
the plains" completed the proce:.s of alienation. The practice 



-of the 3JlIlual migration o~ ~~~~J~ ~~Lcontp~ 
nothing JSe dintOS"es'trangement: 'From their "O~ 
~.~' the Official community could afford to look down 

-Uj,on"'t'he vast mass of the people on the plains. They ceased 
to have a living touch with the new aspirations and ideaa 
that were steadily growing among the people as a result of 
the spread of education. 

But .iQ.a9di.tjoj). ,to t~e al,j.~nation of the..s~p~s ~~ 
people, the great evil of a bureaucracy is its d\<;arfing i!lftuence 
upon the personal_and national Ideals of the~ie _·"Na
tions advance, a people bec~es great not through docility and 
submissiveness, but by the free play of as~iration and thought, 
the liberty to advance along all lines of legitimate pro
gress in self-respecting independence of spirit. That is the 
very antithesis of the bureaucratic Ideal. EffiCIency of the 
machine, not the hving organic gowth of a people; progress. 
if snrh there be, on the imtiative of the Government not pro
gresb on the Imtiative of the people; such are Its watch
words."· 

In fact it is necessary to carefully bear III mi.nd the true 
role of a bureaucratic Government in the political prugrf'ss 
of a people. "It finds its true function in the provision of 
_~_kind of _t~ning school to bridge over the gap between 
autOCracy on the one hand, and some popular Government 
on the other, to form a n_E'xus, as lt were, between the bar
baric pomp of the rnedireval monarch and the sober institu
tions that characterise democracy. For the arbjtrary rule 
of one it ~ubstitutes ordered rule an~ precedent. In pl.tCe of 
the Pew1eD«es and fierce uncertainties that dog the steps of 
even the most. prilliant autocrat, It enables men to forecast 
with safety the future and to earn their living in confidence 

.----- ----
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and quietude It pro\1ides the ~t.lUUK'I". Well. oiled -.
ehin~P:".,essent,ial for those social inquiries and amelioratioD~
WhiCh the-modem conscience so insistently demands. In a 
.. ord, it is the portal to modem deiirocra.cy."* 

That the ~nglQ-Jn.dmn~ Bureaqcra% in spite of the many 
bard things ~ against it, -admirably succeeded in giving 
to the country a perfect administrative machine must be 
t.dmitt..., When everytbing has been said" against the 
bureaucracy we must maintain that the Bureaucracy laid those 
fopndati,ons. -upon which the structure of Respons;ble Govern-

. ment is now to be raised. and in the raising of that structure 
also, the BureaucraFY will undoubtedly play an important part. 

• Houghton: [e8-6g. 


