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IHBODU'CTION. 

Having now completed the inquiry which we were d~rected to 
undertake in the decision announced in the 

Th~ Report. House of Commons eight months ago, we beg 
to lay before His Majesty's Government. thiR report of the conclu~ 
sions to which we have come, touching the constitutional changes 
which are desirable in India, and to ask their assent to its 
publication. 

2. We have a preliminary point to roBke. It hilS been asked 
. . why the Secretary of State and the Govern-

aff'!!~d 1~~lr~ffo:8 not ment of India llrp dev?ting time IIlI? energies 
. to the task of domesbe reeoDstructuJll. when 

the whole activities of the authoritips and the country ought to be 
bent to the supreme IJllrpose of the war. Our r('port will, we hOJ.!e, 
show how strong in themsplvps are th(' reasons for Dot pORtponing the 
consideration of }"pforms. We ('an add that 1h(' cI11m atmosphere in 
which we hopt~d that our inquiry Illig-Itt be ('onducteci has been' 
attained; nnd this has in itself hpen of no small aFlsi8tance to the 
Government. It would be easy to rebu1 HIP criticism by a specific 
reeital of the part that I mlia hal' pluYf'd in thl' Will", Hut we wish 
to Hvoid any apPp:lrance of eitlll'r apology or glorificatioll ; and there­
fore we prefer to mpet it ~imply hy> thp forma 1 anrl definite assura)lce, 
made wit.h a full Sf'n~p of rp!l]wJlNibility. that t.hp energiPH of the 
Governmt'nt have at no t.imp been diverit·d hom t.he war by other 
considel'ations howen>r important. 

3. We Jmve also briefly to explain the means whieh we t.ook to 
M th d f

·· complY with HIP. dirpf'tiolJ that there should 
e 0 0 mqUlry. b f .1 • f I h f' . e a rpp aIm III Ol'ma exc auge () OpllllOn 

between thosp in authorit.v at HOlll(' (Iud ill Indio. AN i«lon us tbe 
annOUlH'ement was made i'n the Housp of Commons, tile Government 
of India in Simla and a Committee of the India ()ffi(,p ill I .. oudoll 
devoted themselveN to the preliminary (·Olll'lidpra.t.ion of the vrohlems 
involved. 'I'he Se('rptary of St.ate nnd thol'le who lI('('ompanipd him 
from England rpaehpd India in Novemhf'l·. We heg-all work at 
Dplhi and tlH'Il visitpd in turn Calcutta. Madras. and Bombay, 
receiving deputations at each of these pla('N! und gi viIlg interviews 
to representative men. Efforts have bePIl madr- to uH('ertain all 
shades of opinion. We hav" bePTl througllOut the inquiry in ~on­
~ta.nt ('onsultation with Hle members of thtl Government of India. 
We met the heads of ('ertain provinces in nplhi in November, and. 
the presidency GovernoI'S and Governments in their own capitals 
lat.er on, . On our return to Delhi a continuous AerieA of conferenCIII. 
began; there were meetings of the Set>retary of State and tlloRe 
ai!8oeiated with him and the Government ~f India; meetings with 
all the Rea.ds of proyinees; meetings with a Committee of the Ruling 
Princes; meetings of Committees to (',onsider details; and frequent 
private interviews and i4formal discussions.. We pl~ 09l' repon'. 
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ther,efore before His'Majesty's Ministers as the record of opinions 
formec\ after a very full and free discussion conducted in many 
varying ways with those whom we were instructed to consult. . We 
are only too conscious of the defects which must attend a report 
produced under the limitations of time which we thought it right 
to impose· on ourselves; but we have tried to make it a self-contained 
document, so as to obviate any Ileed for the presentation of papers. 
Ind~ed this short deseription of the methods by whic'h the '.enquiry 
has been pursued will show llOw difficult it would bave hepu to 
present papers wllirh would give a consistent and consecutive view 
of its progress. 

4. In the course of our interviewB with representatives of all 
Scope of the Report and clu~ses .of opinion we w~ie-"made aware. of 

meaning of term. employ. theu' WIshes upon IllaDY llllportunt questIOIls 
ed.. which lie outside the seupe of uur presf'ut 
inquiry. For that reason we make nu ~~ntiull of s~l('h ma~/'eI's in 
our repert. Nevertheless they are l'eeelVJJlg aud wJlI If'eelVe our 
careful consideratlnn. We have tried to traee ille growth of the 
existing strudlll"e alld to illdieate its defects. 'Ve have tried to ex­
plain the conditions of the problem and to suggest tlle contributions 
which all concerned must bring to its solution. But we have not 
felt it our duty nor necessary.to our purpose to prollounee ju(lgment 
on tlle past, or to condemn ih(liviiluals or dasses or eOllllllunities. 
Our concern was with the organization; and as far as possihll' WI' 

have confined our rOInlllf'IJis to it III sev(lral casc~s we have befll 
content to indicate our proposals without going iJlt.o df'tailR whieb it 
would have takfm UN.too long: to I'xplore; or wit}]ollt. .(lxplaininp' tIw 
exaei means by wII1('h we llltend tllat onr 8ng'g-cshons f'lJOuJd be 
r,arI'ied out. On mallY Ruch poiuts thl'/'(' must ne(,p.~l-lal'ily be fllrthf'I' 
consultation betwPl'll 1,h(' (j-oYPl'lll1ltmt of India and tJw Ind ia Office. 
Again we have often madt' usp of compendious or convf'nil'nt tllrms 
without attempting to qualify 01' dpfiJl!' thpm o~ pa('h o('('al-lioll with 
extreme preci~joJl. TIll' lang-uag-e of our rpport shoul<1 not lie t.aken 
os embodying HIP exad terms in which the proposals should 1)(> ex­
pl'Pssed in tlHl legal iw;tl'uInPTlis wIlic,It will lie needed to give effect 
to them. If WI' Apl'ak of India as AeH-governing, the phrase is a 
convenien t menn!" of referring to the objectivl' set out in the 
announcement of August 20, namely, responsible government in 
India as an integral part of the Rrit.ish Empire. When we spNlk of 
" provincial autonomy" the words are to be unner"t.ood a:; conve­
niently summing UTI the position of t,he provinrial Governments 
whi{'\ we have dpfined more precisely elsewhere in the report. 
Whe,'l we .Apeak of the· action of a loral G(\vernment or of the 
Governmpnt of Inaia, the 'terroR Rhould be underst.ood in rpfereu{'e, 
to t.he general flOwers of control exereised by thp Goyernment of 
India and thfl Serl'Pt.ary of State in Council respectively. If we 
speak of " Indian opinion" we "hould be undf>fsf.ood al'! generally 
referring to thE' majorit). of t.hose who have hpId or are (~apahIe of 
,holding an opinion on the matter with which' we are dealing. We 
~ve not forgot~en that public opinion Call rarely be unanimous, 
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nor have we overlooked the fact that 1\ public opinion which ~s tb~ 
opinion of the population us II whole (,lUI he tieyelop£'d ill hllli(l ollly 
as education sprt'ud .. and as people leal'll to usc the vot.tI. \\' e tl'UKt 

1hut this explanation will be borne in miud bv tho .. e who rellll Ollr 
r£'port. •. 

5. \Ve (10 not snpp0l,e that all.V word .. of ours are needeu to 
. express our sellse of tilt' g'l'llvitv of tli£' taRk 

Gravity of the tllllk. ",lli('11 we have atteml,{ed. Yrhe welfure 
and huppint'Rs of hundred!> of lOilliolls of peop earp ill issue. 'Ve 
11:\\'e bt'tln ('aIled upon to l'cvisl' a ~ystelll of government, which hilS 
bt'1'1I C' ()lJ ... tl'Udl'd II\" IlUildt'l's who like uun;elvci>I had no uwdt'ls 
twfo!'!' th('m, elurillg. it ('t'II\lIry aud a half of .. tl"Hifast purpose auc) 
honourahll' ailll; a syst.em which ha s won the admiration of l'riti{'ul 
ohsl'1'\,f'1'S from many )anell'; ancl to which other }lations tllit fOllllel 
th f'm.~l'lvl's calII'd I;POII to IInd£'J'talw a similar task of restoring 
c))'Ilt'}' alld good g'oYernmf'nt ill disturbt'd (~oU1drjt's JlUve always 
tllJ'lJe(1 for inspiration :lIJc) gnitlanpe. Englalld lIIay lip, proud of 
1lf'T' rt'('o]'(1 ill Inelia. Slll' s)lOuld hUH' eW'n greater reasoll for 
I'fidt· ill it ill futu!'p. Bt'c'ullse tll(· W(l1'k ahf'a<1y done !1m; (,Illl/'cl 
fmt.h ill lllclia a TlPW Iifl', WI" lllllst foullel 1.1'1' GOVPl'1lll1l'llt. Oll t.lle 
{·o-opPfatiOII of hpr \,po},]p, :lIIcl Ilwkf' such t,hangl's ill tilt' existing 
(11'(11'1' us will Int'f't thp llf'!'Cls of till' mol'/' spac·ious clays \.0 ('ome; llot 
ig"lIoriug' tll(' cI itliC'lIltips, 1101' Ulltiel'Pstimati ng" t.he l'isks, hut going 
fOl'ward with goood c'olll 'agt· ill till'. faith that ht'pausE' our pm'poRe 
,.~ right it. will lIP fUT'tltl'l't'cl hy all that is ht' .~t ill till' !'flOp)1' of all 
ra pE'S ill rnrlia. Hut tit ... fad that wc' are lool;jug to tIll' {utUl'e 
(loE's not IllPtlll tllat 'Yf arC" 1I111l1ilJclflli of tile ]last. TIlt' exi~tinA' 
pcli~('(~ of l!ovel'IlUlenl ill hICiia is :, nHllIUllll'nl to t.hE' c'OIlIng(', 
patiellt'p, :1ll(1 high pUI'jIO"'" flf thOiit' who Inn'l' d!'visl'tl allll wOl'kt'cl 
it. 1(1 ",hidl Ilt'fo!'p WP ~I't ahout p);phining mIT' OW1I proposals it is 
fij,j,illg' that 'H' pa~' 0111' impel'f(,(·t trihutE'. 



PART I 

The Material 



Chapter I.-Recent events in India. 

The IUlIlllUnt'emElnt in 
Parliament, 

6, Un August 20, 1917, the SecrflWJ:y of 
State for India made thfl following allnounee­
DlPllt in the House of Commons:-

.. The llOlic,\ of Hi" l\luje>lt,v ',; Govornment, with which tho Government of 
llldiu al'e in complct<, lwcord, it! thut, of the iUCl'PHsing association of Indians iu 
cvt'I',v brulleh of tlw,lIdmillistratioll and the gradual dflwlopm(lnt of'BEllf,gov!:'rning 
im;titutionb with a vicw to the progn·""ivc rct\lizlltioll of re~p()nsible govenunent 
in India 118 an IIIt"gral part of the Briti,;b };;mpin" They have dl.'cided that 
blllu,t.,mtial Htcp" in thi" din,("tion 8hould be t.lkpll as Roon all possible, and that 
It is of the highcst importUlleC a~ 1\ prplilllinary to considcring what tl\P8e stepll 
"hollid bc tllRt. therc sh()lIld be a fn'e and infonlllll pxelulIlgP of opinion between 
tho"c in authorit.\ at HOlll!' am! ill IlldlR, His l\1ajoHty's (loVPTIIIllPnt have 
aeool'dillgl,Y dceided, with His M[\jeHtY'H approval, that I I\bol1ld Ilcc!'pt the 
Vic'ero'y'~ ;nvitation to prO(',p('d to lndill to di,wu~K thoRO tnRtters with tho Vieeroy 
lind tIl(' (Jovcl'llInl'l1t of Illclill, t<l oOIlKidel with th.· ViOt'TOY t.l1l' ViPWH of 100111 
(inV('rnmpnt~, aud to recl.'ive \\'ith him the ,;uggl~stion", of l:"lJretlOntativll bodies 
lIud otherll, 

.. I would "lid thAt progJ'('Ss in thiH p()lic.~ call only be aehirved by IllWel'8~ivo 
Htllg"", 'l'hf', BritlHh (loV('.I'1l111l'nt ancl the (lnv,.rnmpnt ot India, on whom the 
l'!lspoIlHibilit) IicH for tile wl'lfllre and IldValltl<'lllCut of till' Indian IJPnplps, Illust 
h.' judgp", of t,!10 tim!' Hill! llH'IlHurt' of (,<It'h Relvanep, .mel tiwy Illust bp guidf,d 
~:v t1w {'.o.o[l(,I'lltion r('('('ivprl from thoH(, ufton whom 11<'\\' npportunitios of ROTvice 
\\'il1 thus h .. (',(>l1fpI'I'ed a.nd hy thl' ('xtellt to \I,hidl it is found tlu!t oonfidenoe ean 
ho l'ej)o!ll'd in tbpil' "('ll~P o(rPHJ!oI1Hibility, 

.. Ample· Ol'pol'tullity will 1)(' II/fordf'd for public ditiOllHSioll of the propoHai;; 
whieh will be ~\l\lInitted ill dUl' ['ourRt' to 1'llrliullJl)ut," 

7, ",Ve take these wonh to 1)4> the most momentouii UUerHU('e ever' 

A new poli"y, 
mad!' in India' K dlf'(!Uered hiliwl'Y, 'l'lJflY 
pledge tht' British Gov~rnl)ll'nt ill thl' 

(,ll'a!'t'!';t t('l'ms to the adoption of a new policy toward!! tlll'ee 
hundl'!'d millions of ppople, Till' poli<,y, NO fa!' as Western eOlu­

lllUliitiPH arl' ('oncpl'1U'(1, iii an olr! and tried one, Englisll1neJl 
belil'vp ill lespll!Jl'lihle govl'l'llmellt Uti the beNt form of gOV!'l'llllll'ut 
that they know; and 1I0W ill rflliponse to rl'qupsts hom Illdill they 
have promised to pxtend it to India also Ullfler the ('olldit.iollK lipt 

out in the annOU]l('eml'ut. We need llot dwell on till' !'o)Otitlal 
lIut.un- of t.he enterprisl', or Oil the immen~e illsues of weHale 01' 

misery which hang upon its I'<Ul'!'ess or failure, 
The announcement marks the end of one epoch, and the begin­

ning of a new nne.' Hitherto, as we shall show, we have ruled 
India bv a I'vstl'm of nbsolutl' government, but have given her 
people an incre~sing share in the administration of thl' country aod 
lU.f'-rensing opportunities of influencing and criticizing the (toverll­
ment, With the de,,'elopment of the oM system we shall deal here­
after, For the moment, however, let UII revie" the lll!!t"etage, which 
hegan with tlie ~e!ormR of 1909, in order to ~e how i\,~ame ah?ut 
that the old famlhar waYi would no longer suffice for tur ,well-belDg 



of. the country and 'Why the change should take the form set forth in 
·tie ,word8 of August 20. 

8. Lord Minto told his 1egisla.tive council in Ya~ch 1907, 
that with the object 01 satisfying the 

Morley-Minto refonna . constitutional aspirations of th.t day, hil:l 
Government had been considering how to give the ~ople of 
India wider opportunities of expressing their views Oll now they 
should be governed. 'fhe inereasing readiness of the landed and 
commercial. classes to share in publIc life and to render assista.nce 
to Government, and the desire of the rapidly growing numbers of 
educated In,dians to have a larger voice in administrative quest.ions 
had convinced both Lord Morley and himself thll.t it was time to 
carry to a further stage the reforms effected in Lord Lansdowne's 
days. The underlying idea of the Morley-Minto changes, which 
were introduced in 1909, was to associate the people to a greatel' 
extent. with Government in t.he decision of public questic,ns. Wit.h 
this end in view one seat on the Governor General's and one on ea('.h 
of the provincial executive councils were in practice reserved for 
Indian membflrf!, All the legislative councils were enlarged, and 
all were given a real and substantial elflcted element, w}lilt' tbf' 
provincial legislative councils were also given a non-official majority. 
The right of discussing questions of puhlic interest was also l"on­
ceded to the councils. This gave member~. a real opportunity of 
exercising some influence on questions of administration and finance. 
and though the executive gofernment was left free to act trpoJ;' 
lIuch recommendations aH it though fit, the concest'lion was regarderl 
by persons of insight all perhaps the most important part of the 
changlls. The institution of financp committees of the councils also 

. gave the elected members a direct ~hare in framing limited portionH 
of the budget. Their scope in this direction, however, was extremely 
restricted, being confined to the small margin Qf exppnditure avaii. 
able for optional SChelllPS, that is such as had not already been 
definitely selected by the Government for execution. Not onlv was 
the amount available small, but in the natur.e of the case the 
schemes under consideration were generally of Recondaty import­
ance. It was thought impossible to introduce a genera.l 'system of 
direct election with territorial constituencies; and indirect election 
was accordingly retained. except in the case of Muhammadans and 
certain other special electorates. 

9. 'fhe Morley-Minto reformR were essentially of an evolutionarv 

Tb . ch t d character: t.hpy were a natural exten!lion ~f 
ell' arae er an h . I .' E' receptlon. t e preVIOUS y eXIstmg., system. ,xceSMve 

cl'aims were made for them in the enthusiasm 
of the moment, but in any case, they cannot justly be described as 
embodying nny new policy., The change was one of degree and 
not of kind. Lord Morley himself emphatically repudiated the 
idea that the measures weI'e in any sense a st.ep towards parlia­
mentary government. They were based on the fundamental 
principle that the executive goyernment should retain the final 
deciaion of all questions although some .degree of popular c()ntroi 
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over legislation Was estahlished in the provinces·by providing .mall -
nOJbofficial majorities. We shall examine in due course the ~laim 
that the reforms would H I'eally and effectively associate the people 
of J ndia in the wOl'k not only o~ ()('c.QsionaIleg18latioll, ·but of actual 
every day administration." Hut however this may be, there il'l 
no doubt that they constituted ~ reul and important advanC,',s: At 
first th~y met with a good receptIOn. The Congress welcomed them 
and Mr. Gokhllip. l'Ipoke of their "generous and fair nature" but 
very soon depreciatory criticism began to manifest itself - and 
dissatisiactioll lias steadily increased. 

10. It il'l almost a truism to say that any extension of populal' 
Decentralization Com- control over an official system of government 

miuion. must be accompanied by some relaxation of 
t.he bondtl of superior official authority. It was appropriate, tlltwe­
fore, that even the reforms of Lord Minto's time synchronized with 
an attempt to J'ebx t.he closeness of the control exercised by the 
Government of India !tnd the Secretary of State over the provinces. 
Between the constitutional cLanges and the attempts at decentrali­
zation It certnin parallelism is discernible. The administration of 
Lord Curzon had heen marked by a great pel'iod of investigatory 
ana constructive activity. Department ufter department, service 
aftpr flerviep, was ovprlwulerl alIa a new programme of work laid 
down fm' it. Principles were enunciated and standards set. New 
aepal'tments or new authorities were created to relieve or to illl­
prove the existing machinery. A~ this tended to a marked CODl~en­
tration of authority in the hands of the central Government, against 
which a natural reaction in due course occurred. In addition, 
provincial Governments were beginning to chafe under financial 
and administrative restrictiontl, devised for a more primitive syKtem, 
which fett.ered them in their plans of individual development. 
Complaints were heard also that the prevalent unrest was due in 
part to loss of touch hetween officials and the people. The district 
officer was said to be too closely bound by rules and regulations; 
too much occupied in writ.ing to his official superiors; too much of It 
machine ana too little of a personality. These reasons led to the 
a.ppointment of the Royal Commission on Decentralization whi.ch 
presented its report in 1909. The report surveyed the relations 
hetween the Indian and the provincial GOVdMlments, and also 
hetween thE' latter and the authorities I'mbordinate to them, and 
recommended a series of measures having for their object the 
relaxation of control bv higher authorities and the simplification of 
administrative methods. 

It would be unj·ust in us to hlame the Com~ission for not taking 
a hroader yiew of their tRsk, They stand on firm goround when they 
defend the maintenam'e of dose official control in India by the 
absence of control by· local parliamentary bodies: nor can they be 
accused of want of :wresigoht, since they recognized that if the local 
lpgislative councils were granted material 'control over provinoial 
finance, a greater separation of Indian and provincia.l revenues 
must follow .. Their work must be judged by t~ conditi9ns of 1908 



.. ud ,not those of 1918; it was the appropriate corollary to, and in 
k~pi¥g with, the Morley-Minto chuuges. ' All we need say iN that. 
if we mean to give the provinces a real measure of constitutional 
liberty of action now, measures 01 deceutl'lllization far beyond those 
conceived by the authors of the report will certainly be llflcet!sary. 

Even :ts thingR were, however, and under the drastic :Iimitations 
which the system impo.'~ed, their proposals aft'eded Dluch of the 
framework of government; much time was neeessal'ily (){'('upied ill 
their examination; and their rt>.'mltt;, whil'h are {'ontaiut>d III a 
long sel·ies of Government orders Hnd resolutions, have heen 
important and valuable, e~pt>cially in tht> DlH1l1!'i"J 1'I1'hf'1'!1. 
Between the yeurs 1910 and I!H 7 the eontrol of the GoVt'l'l1ment of 
India over local Govenlll1ellts has heen apprel'ial1ty l'ehl:xed ill a 
multitude of details alJd mueh has ht>t>ll done hoth to fl'(,(, 10l'al 
bodies fI1)]11 ollic·ial interfel'f'lJee, and to ch'lt>gate IlJl'reased POWf'I'S 
to the heads of departments both in the Goverlllllent of llllha allll 

in provincial Governments. 

11. '1'he y!'dr 1911 was llllldt, memorablt' hy th(' visit of Theil' 

Th I . 1 "t Majesties the King-El11pel'Ol' and QUt't'Il-
e mpel'lll V181. E It th fi t . I . h mpress. was t' rs o('ca~JOlI Oil W.ll(, 

tIlIl British ~overeign had set foot on tile soil of hi~ Indian 
dominionlS. The feelillgs of the people are warm and ql1ir'k, tIll' 
sentiment of attarlimf'ut t.o a pt>rsonail'ulel' is strong, a1l(i tlit' Kill~(o.; 
presenct> among them wus ft>lt to he all act of Ho,val kinone",,' HlIil 

afl'eetion, which stirreo tht' hear1!t of India to iis depth. 'I'hp viSIt 
proved the opep loyalty of the ma~seli of tht> ll!'oplp, whil'h His 
Majel3ty'8 message of hope for the future did llIuch 10 ('.onfiJ'lll. A" 
t.he mellsage from the Priul't>s and }It'oples of l ndia to the peoplf' of 
Great Britain and Ireland put. it: -" 'rheir Imperial Mujf'Hties 
have drawn d08Pl' the bondH that unite Rnglnlld nlHI ludia, and 
have dpepf'll£'d n1l(1 intf'lIRified thp traditional -fp~lillg of loyalty and 
devotioll to the throJlC' and person of the ~ov('reign," and "WI' Hl'I~ 
eonfident that this great aud hi~tol'ic' ('vellt marks tIle hf'gilluing of 
II nt'w era ensu~'ing grt'ater happ.iuess, prosperity and progress to the 
people of Indm under the ;;egIs of the Crown." By the Hoy"l 
aUnOUlll'ement in tht' durhar at Dellli the partition of Bengal was 
modified, in a manner wliic·h inevitahly disappoillt('J tIl(, Muham­
madans of Ea8tt>rn Bt>ngal but was of politieal value in allaying a 
greater grievnnl'e; and the simultaneous removal of the eapital tl1Jm 
Calcutta to Delhi appealed to the popular imagination partieularly 
as a striking malllfestation of the powf'rs of State. But thel'>e 
ehartg~s are only germane to our purpose in so far as the despatch 
in whinh they were proposed produced a lively discussion of eonstitu­
tional poliey. After dwelling on the necessity' in due rOUl'se' of 
giving Indians a larger share in the government and t.he difficulty 
of dOllig so while retaining the supreme authority of the Govemol' 
General ill Couneil, the despatrh stated "the only possihle solution 
of the diffieuJty would "r'ppenr to he gradually to give tht> provine!'s 
a laI~er rueaSlll'e of sel£-~vernmellt, until at last I uelia would 
eonsib't of a numher of admlDistrations autqnomous in all provincial 



l;I,ifairs, with the GovernD;1ent of India ordinariloy restricting iheir 
funciiolll'i to matwI'S of Imperial eoncern." We do Dot prop8Se ~.() 
dil'!{'ulis the interpretat.ion placed upon this reference to provinclll} 
autonomy; hut Lord Crewe expressly repudiated nny idea thnt the, 
dP,tipatch implied H future for Illdin 011 the lines of colonial self­
government as the goal of policy. 

12. Lord Hardinge's Government were ind('{ld lest' (',onrE'rned to 
Public Services (Jom· de'al with what they con('eived to be vague 

mission. and distant aspirations than to satisfy wha t 
they looked on as reasonable and pl'aetieal claims. 'l'hey Wef(' 

anxious to give to Indians as large H shar() ill the puhli(' sel'vi('('s as 
wa.s I'ollsistpnt wit.h tlip best interests of thp ('oulltry ; aud ill ~t'pt.l'lll­
bpI' 1912 a Royal Commission was appointpd to examine lIIHI l"Pport 
Oil various maHl'rs cOllnpcted with the publi(' SPJ"Vi('t's of whieh the 
most important wat.:-

.. 811ch lilllitation~ 118 HtilJ l'Xi8t ill thl' l'.mpio,nncnt of non,I';l1rop('aJl~, arlll 
tilo working of tho existing division of ~l'rvi('"s into Imporinl IIlld provincial." 

'1'he Commission visited India (lllring' the ('ol(l WPH t Itpr!' of W 12-
1:3 and 191:i-14 and I'pcorded an immeTlsP mhmlP of evitlp1}('f', offil'ia 1 
aun nOli-official, ill pHeh pJ'oviu('f'. The pVHlenl'e was lIaturally ('011-
flicting' anel then> wen' o£'l':lsions whell it was ting'ed with ra("ial 
ff'eling-, '1'hl' report was eompletf'd early in nH5, hut owing' to the 
outbreak of hostilities it wa;; dl'cined to postpOlIl' puhli('atioll ill Ole 
hope of avoiding- rOlltroVPI'sy nt a iiJllP when all PlIprgiC's should he 
~'on('ellhHted OIl the ('olldw,j of 1111' wur. TIut the report ('ollld not 
he withheld indf'fillitely amI was ultimatply puhlishf'd ill January 
Inn. By t1Jat time tllp war had l'aispu tit!' pikh of Indian exped­
ations to all ndl'PIllP IlPight, aud WI' al'P Ilot sur»l'ispd that a I'PPOl't 
whi£'11 mig·ht havl' satisfiec1 TIlciialJ opiuioll two yeal'S earliel" was 
g'PTlf'rally dOli 0 11ll<'Pll in H)] 7 as wholly iTladequutf'. 'rhp Commi,,­
sioll l)J'oposl'd that somp sf'l'vil'PS should he l'uti)'plv re('l'uitpd if! 
India allli that OlP Indian plf'JIlPllt ill othel's ,~houlll he IIlJ'/!ply in­
ITpased. But thpil' assllmption that Brit,isll l'I'spousihilit:v for India 
l'l'quires a prppondprat.illg- pl'Oportion of British officers in the 8f'{'U­

.J'itv spl'vi('es <1i(l IlOt ('Ollll1lenrl itsp}f to mallV Indiau (,J'iti('~, We 
sll~11 retul'll latPl' 011 to the dis('UHSion of this qu('stion, and shall 
mah our own proposals. 1"01' a time at :lll ('vents, owing to the 
iutpllsitv whidl nationalist {ppling had a('quiJ'pd, und, WP mllst, add, 
tllp ting.e of ra('ialism whi(·h had i()£ed~cl politiral diH('uHsion, the 
pifpd (;f the report was to i1Tit.atp ratlwT' than to satisfy Indian 
opinion. 

13. Eyer since Lord Ripon's attempt. in 1RR2 to givp reality to 
the municipal hoards and loeal (~RS ;:om­

Local, seIt·governmel'i mittpps instituted in the sixtips, Thiti!jll IId-
liesolutlon 1915, .. t . I d' 1 11k d 'I I ' lIllnlstra ,orR ln n la la( 00 e to oca 
self-govel'nmf'nt in tnwn an<1 rOllutry as affording tllp Held in which 
Indians might heRt he trainoo in the managlmumt of puhlic affuirH. 
We callIlot douht thp sounclnp!,s of tbi", priu(·jple: indeed our own 
pl'oposals will be seen to . endorse it. But the I(Xlal bodie,S were ill-



eqmpped with runds, and interest in local affairs and capacity to 
. bandte them were slow in developing, and Jueo.nwhile the material 
needs of the country could not wait. What happened therefore 
was that the educative principle wa. tlubordinated to the desire for 
more immediate result~. The managemetlt of localll.:ffairs remained 
in the hands of those who were most oumpetenL to handle them, not 
from bureaucratic lust of power, but because no other agency 
readily presented itself and district officers never had the leisure 
nor were given s1tIficient assistance to create one. 'The hroad faet 
remains that in a space of over thirty yeaTtl the progrer;s in develop­
ing 't\ genuine local self-government has heen inadl'quate in the 
greater part. of India. Writing of local hoards the D€-centraliza-
tion Commission said: - ." •. 

.. Crit,ics of the preHfHlt system have dwelt 011 the failure to develop the prin. 
ciplc of election, snd OIl tlll' appointmoJlt of offiuiul prm.idcnts. 'I.'ho boards, 
it has been urgcd. hllvP pmotically b""OITH' fI department of the Government 
adminiRtration; their work iH clone by tlw offieiH.i elellH'nt within the boards them· 
selves, or by Govt'rnm"llt departmcnt8 Ilt the hoard,,' cxpens('; tlwir proC<.'ouings 
are subject to eXeOHHJVC (lutHid" eOlltrol; and in preH(,llt eirellntl!tftnecl" they naIl 
never become, "" Lm'd itipon intonded them tA> bl', pff"etivp inHtrumelltt! of loeal 
self ·government . 

.. While we do not ~o so fflr in HlIgge~tions for ehaug(· all many who hold these 
viewB, we recognise that th(,lr El,;~(\rti()nH (·.ontain a large e1cment of troth. At 
the same time thoso who oxpeeteci a ()ompl(\te re~oluti()n ill .'xil!ting meth(~ll! in 
(IOnsequence of Lord Hipon's prOnOUl1(){lllwnt were inevitaLl;v doomed to dis· 
appointment. The politioal educatioIltt<;f any peoplo mllst TlC'ees8arily be slow, 
and local self·government of th£' BritlHh type eould not at olle" takc root iN-
Indian Hoil. ........................ We recognitle, however. that mllch has Hlready 
boen done to carry out the objects whic.h Lord Ripon had ill VieW. Ilnc\ tiw added 
experienc'e of a quarter of a century now renders it p08Hible. we think, to attempt 
a further practical developmeJlt {)f local self.government. 

It is apparent that, thoug'h in a lesser deg-ree, theI'p. has bel'n the 
same lack of real growth in municipal boards aJ! well. 

I~ord Hardinge's Government took up the subject anew, and in 
1915 published a resolution setting forth their conclusions. But 
the field was so vast and the praetical steps to be taken depended so 
~rf\atly on local conditions, that they felt unable to do more than 
lndieate the general lines on which advance should be made, and· 
leave it to the local Governments to detl'rmine the pace and the 
methods which suited the circumstances of their own provinces. So 
far as municipal bodies were concerned the Government of T ndia 
thought that the time was ripe for appointing non-offidal chairmen, 
granting elected majorities, and giving further freedom in regard 
to tax~~tion, the framing of budgets, and control over establishmentfl. 
Hurtt! m:eas are natura11y less advanced thaD municipalities and 
local knowledge and interest in public affairs are less common. 
Rural boards did not therefore afford the same scoJle for non-official 
activity, and the Government of India thought that they should 
",till be guided by official chairmen. But in other respects they 
wished to see progress· made on the same lineR as in towns. . The 
Commission had recommended the establishment of village 
panchayats with certain adniinistrative powers, jurisdiotion in petty 



, 
civil and criminal CRse8, "nd special SOureetl of ~venue .. ~ . 
J;lardingfl urged local Governments to make experIments 1!l . any 
arMS where a practical scheme could be worked out. The t!ug~a­
tion that the control of local administration should be placed under 
a local Government Board did. not find favour with the Commi!l8ioll. 

,[hese propose'll!; were on the l'ight lines genera:lly. The Govern­
ment of Illdin were .not in a position to press their views on the 
pl'ovinci&.l Governments, because from the nature of the case no 
lluthority hut a provincial Governmei\t has thp, necessary knowlf"dgf' 
t.o fOllter and develop ]()('ul in!ltitutions; anu yet the existing sylltem 
r-till left the init.iative in gu<,h matter,; to the Government of India, 
which alone control/ol the resource8 and reRervl1S of taxation neces­
sary to makE' such a developlll('tnt real. The comparat.ive ineffective­
ns!!", of' the f'onclusions of' 1915 is U, our mind allot.her Rtrong rea80n 
for ~iving the provineiul Govl'rnmeut.R Tal' more ext.E'nsi'<le powers. 

14. 'Wt" Jlave shown thnt IJord Minto and I.JIJ1'(l Hurdinge were 
by no meaus marking timp. 'I'hpy' sought 

Adivities of politica.l out and ~et in order JUUllV inypntioll~ , in t}lf~ 
leaders. domainA of dp(·elltraliz~t.ioll,· the Rervil'PK 
and the JO('al hOllipR; fwd nil theRe- meatmrpI! were part and parcel 
of OM SOUJld purpose; hut t.ht"ir f'udeaVOurR Wf're uecessatily limited. 
just. a!' WPl'P tIlt" ('onstitutionul chaJlges of 1909, hecnuflfl the end 
of t.he poli<'y had never been clearly and aut.horitativ{'ly !let fort.h. 

All tl.ti!! time Indian politicillJlR were e.xl'i'ting continuous pres­
sure t.o iJll'-l'ease the pace of progress. 'l'he voi(,.f' of criticism was 
never silent, but its tone Ilhowed a gradual change with the passing 
years; the purely negtltive attitude of opposition gradually passed 
into 9. more conlcltructive policy. Criticisll1 came t.o he comhined 
with advoeaey of progres!!, and with demunds that hpeame lIteadily 
more insistent for a form of government which would leave IndianA 
free to rule India in a lllanner consist.ent with Indian ideas. The 
Rpirit of liberty was abroad and active. We can dilitingllish clearly 
the directions in which political activitieR were mainly bent. 

15. First, then', was COIl!!tant opposition to Government mellsure~ 
. . . whi'ch were r('garded IlS repressive. Ilat UM 

Opposition to executive rel'all the situation broadly, keeping in 
mca.surea. . d h ' . . mm t at It. Is 1I0t. germllnt' t.o om' mum 
purpose to dE"f'ilie whether critici"'lll was well-founded or not. The 
ol'liinal'Y penal lull" anrl public opinion had faill:'d to ('.heck th'i out­
pouring of liter-atUl~ subversive of law 1l11d order and in Rome calle!! 
aiming at the overthrow of t.he Briti~h Government. It was proved 
that a .sectiol! of the press qeliht>rately instigated t.o violt>llee: and 
accordmgly m 1910 the Press Act was passed. At the time there 
was general reeognition of itt'! necessity: and the leadill~ politicians 
wet'e eontent with cTiticism of iUl provisions and offered no direct 
oppo8ition to itR passage. TIut the Ad, thuugh hv no means the 
obstacle to liber.ty of discussion that it is often l't>presented, has 
since become increa&ingly unpopulaJ'. 'I'he Seditio11!! Meetings Act, 
1911, reproduced in a milder form It law whicb hali been in force 
smce the disturbed year 1907; but the new Act wall a permanent 



one while its predeoessor was a h~mp()l'ary measure, and this point, 
fQrfne~ the chief gr'HlIld of attack. 'l'be Criminal J~aw Amend. 
lOent Act, 19.1:1, followed on the attempt to aSNallsillatP. Lord 
Hardinge in Dee~ll1ber 1912. H amended thp. Indian law of 
eonllpil'tl.Cy by making it penal to (·.onspil'e to cOIUmit an offence 
even though, t~e conspiracy w,a~ ~('.(1om.panied by no ('vert act ill 
PUl'I'IUIUWe of Its obJpd. CntwHllll of all sUl'h me~su~es hall 
gellel'ally taken 1.he form of un appeal 1.0 uhstraet pl'llWlples of 
liberty and the inalienable right!' or British eitizell!;; ohje('tion hi 

generally t,aken to the use of !:'xe"utive rather than of judieial 
8anctioll; .. tress is laid on tllP. advantages of cOllciliation; it is often 
t.aid, t~) quote a non-offieial memhpr of the Lt'gi~lativt' Counei] in 
191:J. "Trust hegets tr11lolt; mistrllst. 01' t'ven thp ..... spil'ion of it, 
engender/j /juiolpicion." The (JovPl'ument's estimate oftlH' bituation 
is atta('kt'd II"; unduly pt'ssimistie; the neepssity for the measurt' is 
deniecl; ~r it is urged that the political position will epl'taiuI,v 
improve and tllm'efo!'t' the mpHSUl'p !illOu}(} !If' ()nl~' a tpmpo,'~ll'Y (HlP, 

In pal'tieular. lIotwit.h,~tallrlillg till' spl'viees whidl thp. Crinlillal 
lnvt'stig:ttiou Depul'tmeut IHls l't'lulel'Pfl to till' ('.uusp of JH'acp and 
tl'll11q11illit~r, 'and AO to the Indian peol'lp, hy !'xpoKing and eomhat.­
ins: the growth of revolutionary ('ollspirlt('ips, there has hee11 llllll'h 

crltieism of it.s ac,tivities ItS being too widesprpad, 

16. In tltp next pIlwe we may diK('el'll all pvpr-growillg dis('oll­
tent with measures wlti(·h werp reseIlipd HI. 

di~~i:;;i~~i~~. of racial evidpncp M raeial d is!'1'iminutioll, Again 
0111' ('OJt('pJ'n is to take not.e of fiU(,h fep]illg as 

an element in th!' conl'lusiolls to whi('h we ('orne h!'l'eaftel' mill PI' 

thun to pronoull('p a judgment on it. Haee reeling' is no new phpno­
menon in Inelia, It has always existed. hut has been mOl'P bittpr 
at some periods than at othpl'~, Thp spl'l~ad of ElJglish eclu('a1ion 
and idea~, aud tbe g'l'owing belief ill the future pol'isibilit.ips of Ill(lia 
wel'e douhtless among the eauspK w\tiel! madp nationali!lt sppakeJ's 
and writpl's yehpmpntly l'e!,!pnt. allY suggest.ion of discriminat.ion 011 

a ('olour hasis, 'Ve may melltioll. by way of illustration only. ,",ollie 
of the matters which w~re specially 'u tta~ked. Thp. first is ilap Alrp­
fprPIH'e shown in t.hp. arms rules to " every Europpan 01' EaRt III iall 
subject of His Majesty," who p.njoys the privilegp, denied t.o the 

,ordinary Indian, of possessing ordinary sporting arms and ammuni­
tion without a lieem;e, Another g-ripvarlf'e is what is descri4f>d as 
the deuiul to Illdialls of the rig-lit to bpa1' arms ill defence of their 
C'ountry_ Alt.hougb therp was no statllt.ory prohibition of the eurol­
ment d Indians in the volunteer force, it. was left t.o eommanding' 
officers to admit or to tlx(;lude any would-he rf'cruit, and while a 
smull number or Indians. mostly Cilristians. were admitted as mem­
hers of volunteer eorpA, Indians g'PIIlerally wer{' in practice not 
enrolled, 'rhe Indian nerpnce Force Art has made an attempt to 
deal with t.his grienHlC'e. Again there was t.hf> exclusion of Indians 
rrom HIe commissioned 'ran 1.8 of thp army, Indian officers form a 
separate establishment from tllf> British officprs, and t.he higheRt 
and most experienced of the Tormer rank lower than the most junior 
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of the latter. This particular disparity naturally. (',arne into s~ial 
prominen{'e on the outbreak of the wur. -

Anot.her grievanC'E" of 8 Rimilur nat.ure, wbkh oo('arnE" mOrE> 
generally felt as the hahit. of truvt'li in('reased, was the disC'rimju8tion 
against AsiatiC's in thp immigration rule!! aud thE" muni(·i}mI legis­
Ilition of Rome of the Domini~llH. TIlis !!tllnds ou u diff",rtmt footing. 
heeauH6 the grieYanC'e was not Olle ('reatt'd or removable by tlip 
Governmput of India, which indee<l has steadily done its ut.rnOl~t to 
serure rpdrE'ss; but itR af'tioll hUH lIot alwny~ 1;eell llppl'eeiuted and 
at times the Govt'rnment of Iudio hUR had to henr the odium of 
thesE" grie\'llncf's Illi mu('h aN if it hael htlf'll J'E'spollsihle for t.hem. 

17. Thirdly, we find much E'uergy dired{'d io a('('elernting- pro-

Z 1 f 
. 1 f gress ill what lUay be C'ullt·el tht' more 

ea or 800la re orm.} 't' t f 1 IlImmu arIan aspeC'.8 0 goverllment nIl( 
alNo in sorial 01' ~p('tariall re-form. Not that Oovernmt'llt bad bel.'n 
idlt'; on the ('outrary the long l't'('ord of its !If'tivitiE'~ doeR it ('redit: 
but. Iudiun opinion askf'd for morl.'. The rerords of thE' If'gislatiyt' 
('ouncil" flinct' 1910 arf' full of dehates on rpf;olution~ to in(,l'eu.~e tlit:' 
gl'[lnts for pciuC'atioll a!ld sanitatioll. 'l'hE' speu kpl's dirl not a.lway" 
('onl'ider whE'l'f' the ext.ra money was to eomt' fl'om; but. if it. hod to 
!If' found by redu(·jng expellditul'l\ 011 some otht'1' Hl·l'vi(·f' nr dt'pnl't­
ment the-n t.ht· poli('t' Wt')'P 1lt'lIrly olwayl'! Iwlel'ied as tlIP vidim. 
lloli('e t'xpt'ntliture und admiuistl'utiOlI wpre a con stant. ohjert of 
1It.t.lwk; wllilf' t.lie tl'eatlllf'lIt. of .pri .~ol1erfl lind Jail ailmiuifdmtion 

• a\:,;o attrartt'd frequent. attention. In Hila, und lIgnill in lH14, 
rpsolutions, whidl haw Hill('f' llorlle fruit., dired\'d the attention of 
the {'xt'cui.ivl.' g'ovt'l'Hmf'nt to tllP whole fiuhject. of priRon munagl'­
lllt'llt. In 1911, MI'. Goldlllll' introducpd a Bill to pstablish !l. 

system of (,ompulsury primary eduration. 'I'llI' Hill Will! oppol'lE'd by 
Uovl.'l'lllllent 011 terhniral anel nlUtTlI'ial grouuds and also hy flomp 

non-official mE'mhpl's, hut it. l'f'C'Pivt'd thp :iupport of tliP Pl'ogl'pfo;llive 
politic-iam:; and, though defentt'd, it (,ertainly F;owod 11 ~l'ed t.hat if! 
heginning to germinatp in Bomhay and other l'rOVill(·eR. PTopoRalH 
fol' lIl'W un iver!'!it;ps, hoth 1'It'f'tarian /Iud pmviDC'inl, Wf'rp unoUieT 
mattpr in wllirh keen interl'llt was shown. rr}lE~ Hindu Ullivl'rRitv 
Bill was p!1sAt'd in 1915 and the Patna UniVf'l'!lit.y JJill in 1917': 
oth",r projects hav\' had io h(' deferrE'd till the War e-nds. In the 
spherp of Aorinl rt'form we ohserve one llot.ahle adVall('e, 'l'hfl 
Govl'rnment with publi{' opinion hehind thl'm abolilihed indenturf'd 
lahour. 

18. We note at t.ht' "ume time a decided movemt'lnt in favonr of 
what WE' may call the liberalization of ex­

liI~:a~·::titntj~~. mw i~ting institutions. TIle popular feeling in 
favour of council government in pro,·iDce.q 

re('eived a stimulus when the new province of Bibar and Orissa 
Wns given an exeeutive C'l)unnil. A proposal t<1 81't up a Hirmlar 
form of goYcrnmf'!nt in t.he United Province!'!. received the RupJlort 
ot the great majority of thE' non-official memhel'!! of the IndillD 
I~egislative Coulleil. Its rejection by the HOUAe of LOl'ds in 191&. 
int.ensifie(l tbe general demand for couneit government. We 'Sus-



p8l.?ttAat the desite for more liberal institutions deriv88 some 
~h fr.om rrovincial emulation, sjnce it is l'ogarded as a slur 
on a province i an institution is denied to it which has been' granted 
te a aj,stel' province: of this tendency not n..fl~ly the movement in 
favour of an executive council in the U'l'lited Pro'Vinc~s. but al80 . 
j.e demands for a high (lOurt for the Pu.njab and a chief court 
tot: the Central Provinces are instances. In August 1914 the pro­
ceSs of equipping all hut the smallest provinces with legislative 
counei1s was also completed by the institution of such a body in the 
Central Provinces. The feeling against personal rulE' also finds 
expression in the demand for the creation of district advisory coun­
cils t~l be attached 1.0 district officers, which was a subject of debate 
in 1912 and has been supported in many of the ad<rresses recently 
presented to us. 

19. Finally we remark a growing desire to improve the 
Imperial aspirations. status of India in the Empire. We have 

already mentioned, in its social uflpect, 
the movement for abolishing indentured labour. That move­
ment had also another meaning. It was largely due to a feel­
ing, that the indentured system gave the Dominions and Colonies a 
wl'l>ngo idea of India which hampered her in attaining her rightful 
l)ositlon in the Empire. In 191~ we find the Indian Legislative 
Council diseullsing the possibility of increasing- Indian revenues by 
preferential tariffH with tpe United Kingdom ;ind the Colonies, and 
8 year later, debating aproposalefor a committee to report on the 
improYt'mt'nt of t.hemail servi('e betw8en Great Britain and India. 
India's position in the Empire W:"IS dearly becoming II matter of 
increasing coneE'rn to thtl lead8TR of Indian opinion: and the claim 
for represelltation on the ImveriaJ Conference, whieh was madE' in 
.1915 and tlordinlly arrE'Tlted hy Lord Hardinge's and His Majp~ty's 
GOVE'rnmf'lIt.R, wa~ fulfiJlp« in ample measure in lan, when a Ruling 
Prinee, H LiE'utena.nt-Govt'rnor, ani! an Indian ('T-M8mht'r of Couneil 
iltiendE'lI HIE' Imperial WaT Conft'rPlwe and Rhart'd in the innermost 
delibt'l'atiolls of thp. govt'rnment of the Empire. 

20. WI' havf' tried to «escribe India's chief preoccupations at 
the time when war broke out. The war has 

The outbreaJ~ of war. J!! t dId' . b t b II India's loyalty. ~llec e n 16 III many w,ays, 11. It o~e a 
It lias become the predommant factor In the 

present political situation. Whatever qualifications may he needed 
in the case of partirmlar classep" the people of India aR a wholE' a.re 
in" genu-ine Ryml);\t1)y with the eaust' whieh tlH:~ Allies repl'est'nt. 
The X'ea.so1,!s of tht1 entry of Britain into the war appealed to the 
educated chsRes and they 11R.Ve never £altertld iIl their anegiance. 
However much they may find fault with the Government, they are 
true in tlleir loyalty to the British Crown, and, R.1l it would be easy 
to show from their own lips, the:v fully recognize and value the 
higher aims of British· poliey. German ideas involving the suh­
jection of the weak to the strong and the maintenance of the theory 
that might, is right fill them with repugnance and alarm; and the 

',aavage ba:rbarities practised by Gilnnan troops and lIailOl'II have 
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]'epeatedly been oontrasted with the olean metboda of the A.1li ... _ 
11rh~ spectllcle of Indian troops going forth gla.dly to fight fbI' 
justice .a.nd right side by side with the British anny aJilpealed 
mtent!ely to India-s imagination. It was a source of legttimate 
pride and delight to 'her people that Indian regiments should he· 
deemed fit to face the most highly trained enemr in the wOl'ld. 
The Inoia.n Princes and the grea.t landed propnetors responded' 
splendidly from the very beginning of the war to the calls made 
upon them. Many offered thliir personal services and sevflral P}·in. 
cet,; have been in the field. Offers of men and money at once began 
to flow in, and we are proud to add that the steady flow of conm· 
butions has hardly diminished, though the war is now nearing. the 
end of its fourth year. In the early days of the war consideraele 
disturbance of trade and prices occurred. This alarmed Indian 
commercial circles, and during the fint year of war mQpey WOR 
extremely I-lcarce, and there were heavy withdrawals of deposits. 
Confidence was gradual1y restored, however, and markets impl'Ov­
ed; and a great expnnsion of industrial and commercial activities 
has since ensued. The rural population as a whole has beem 
affected compurtively little by th{' war otherwise than by the riSf' 
in prices. For this reason it has been diffieult to bring homa to 
them in their remoteness the real issues of the struggle and the 
obligations imposed by it. But this hus not he en the rase in areal! 
where recruitment for the a~y has taken place, 'fhare interest 
ha!' bePIl awakened with remarliu hIe re""lts, eBpeeially in the 

·Punjab, despit~ th{' pv{'ntA rerorded in t.he succeeding paragrapb. 
and every effort has heen made to pxi,pnd snch nrflllR and to open neW 
ones. 

21. 'fhe loya1t~· of th{' rmmf-l'y /?enprally waR emphusized hy the 

D
.« d attemptR mode bv very AmoH sectionA of the 
IS8.uecte I/:rOupA. I t' t . t 't hI Th B 1 popu a IOn 0 "'rea e .rou e. . e enga 

revolutionary party, whiC'.h had heen active for many year!! before 
the war, seored a notable BUeee!!!' in A UguRt 1914 h.Y· flapturing 8 

large con!!ignment of pistols and ammunition in Calcutta. The 
srms were widely di!'trihutfld and uRed in most of a. serie .. of out.­
rages which followed for Borne months to come. We now know 
that thp Bt'llgal Ilnfl.c·hists estahlisbpd rommuniC'ation hoth with 
German ag-eIlts, and with regentR of the revolutionary party out"idt' 
India known by t.he name of their propagancliflt journal afl the 
Ghad1' (mutiny) party. Tht'y drew money from Ameri(,Al and alRo 
from Gpl'man sour(,PR, and made planR for running ann .. and 
ammunition into India Itlld Rtarting an arm .. d rising: but thp 
conspiracy wafidiRdosfld and the leaders eventually arreR!ed, The 
influence of the Glwrlr party waR, however, more OhVIOUR, and 
probably 'more da;1gerouR in other directions. 

In Septpmbpr 1914 occurred the unfortunate Komagata JloN 
illcidt'nt. In its ori~in this was merely an attempt to defy the 
immig-ration rilles of Canada. Rome four hundred Punjabis sailed 
from ports in t.he Far East to Vancouver. They were not allowed 
to la~d, ~d after m\lch delay sailed fol' India. GhaM agentB had , . 
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n.ot-lost the opportunity of pr~a(1hing revolt on board the ship, and 
th-e .ndian authorities deeicted to euforce Lhf' 1 ugress into India 
Ordinance in order to prevent any ag'ih1tion o~ disturbance on the 
return of the emigrants. 'l'lle SikllS 'WfJr,fl excitEld by the disem­
barkation arrangements at nudg(>-Hud~' and Rtarted to march to 
Calcutta. Thpy were taken bal'k hy a firrce of police and Il!ilitary, 
and sudden ly opened fire at Budge-Budgt' on the polil'e. Men were 
killed on both RideR UI!d thf' Sikhs i,cattered before they could be 
Rurrolluded. Most but not all of tEem were rounded up, and the 
leaders were put under refitraint. in the Punjab where they formed 
fl nucleus of dil'lldfection, which If'd to thfl f'vents described below. 

When the war hl'o\rf' out thpl'f' had hf'ell u g'l'eat Htir among t}H~ 
RHehR in Amf'l-irR, and the (;1lOdr organization ~gan a eumpaign 
to induee them to return to stal,t a 1'evolution in· India. In ull 
about 8,,000 Sikhs eUlllf' ha('k to thfl Punjah from thi:1 Vllitp.d StRtes, 
Canada, and the 'Far East. and Wt' IqlOw t.hat eiiort~ were mu(h· t.o 
hring them nIl into tilt' ('onspirary, In mOAt raRer; Hlf' attt'mpt 
faile(1 and in respert of sonIt' tIlrpf'-quarter~ of tilt' returning 
t'migralltlol no :l(,tion was nepf'SAary: hut most of the daJ\gpr01I.~ 
rharaderR on their arrival Wt'l'(, intp.ru('d, Ronw who had merely 
hMn rest.rict('d to tht'ir homes (lisrpgurdNl tll<' onlpfs, and joillin~ 
witll othp.rR who had not heell intel'lled, attpmptNl to polled a 
following. In this t,lley hall lit.tIt' f-1I('Pf'AS. for the ('ountryside as 
n whole remained IO'yitl and qllit't; hut so long' ai'\ they wt'l'f' adivf'. 
t.he gang'/'! Wf'I'P dangNouA aud cllladfl attempt~ to ('onrt'rt a risi 'lg 
ill ('onj·unction with' filly disafft'rterl elements that t.hp~' rould fim1 
in 'rt'giments. Happily (Ill misral'ried. al' in ('a('h rast' t.imt'ly 
information was givt'Jl. But tht' posit.ion was full of Sf'J'iOUA 
possihilitif's, Politirul d:H'oitit's :lIld mUJ'dt'T's of tIlP type rommon 
in Bengal hegall t.o bf' a fpatme of tlif' dis! tll'haJlrf' :md it was 
apparent that the Puninh and tIl(' Bengal movemt'lItR WNe in tmwh, 
and that the former derivt'd dirpd Ktimulns 1rom HIt' latter. In 
certain district" of tlle Wes.tern PUlljab widespread disorder 
enRued, to whi('h }lolit.ieal. }'a('ial, and agrarian ('aul'lf'S all ('ontri­
huted, and tht' gravity of t.he Hitllution rOllvinred Lord Hardinge'~ 
Govt'rmnent of t.hp nepd for somt' speeial WeapDlj to enahlf' t.Jlf'm to 
df'ol with it promptly. Tlw Defenct' of India Bill was introdul'erl 
into the Indian Lpg-islative Counril and russell without delay. 
I nevit.abJ V it W[lS a elra~tjr measur('; it. gave to tIle Governor Ot'nf'ra] 
ill ('A)11I1('il widt, rule-making powers ""jtll a view to securin~ thfl 
publi(' Rafety tlIld dpfence of the count.ry. and also proV'idf'd for t.ht' 
creation of spe<'ial tribunals for tlw quicker t.rial of certain ('laRl'es 
of caseR in spe{'iaUy disturbed tradl'l. It wal' romparable to a 
similr.r A.ct pa.sst'd in t.hi:l 1T nited Kingdom a).,o aR n wa.r meaRure. 
The Eill waR nat.urally ro.t.her a severe trial t.o the tndian elect!'iI 
mflmbers; a·s loyal citizens tht'y support.eel itR principle; but they 
mode no speret of their I1verl'lion to particular provisions and moved 
many amendment.s against which Government used its offi£:ial 
majority without }leRitat.ion as they would have del'ltroyed the 
efficac'V' of the Bill. The Act waR immediately applied in the 
Punjab, and Inter elsewhere as circumstances demanded. During 



a war the Govenunent Muld not 11 ave relied on ita prdinary judiciary 
in dealing with conspiracy cases Of such dimensions as tllOBe "ihich 
the special trib~nals were called upon to try. 

22. We considef that the attitude of Indian political It'.aders in 
. ' .. t~first .tages of the war was worthy of all 

. AttItude of the politI" P! . They responded loyally to Lord 
ClAD.. , Ha dinge's appeal for the 8uspension of 
domestic eontroversy, and t~ugh the legislative sessionR of 1915 
showed a general deRire to coltoperate with rather than to hamper 
Govt'rnment. Hut we must recognize t,hat latterly a change has 
taken place. As India settled dowlJ. to war conditions, and lost alike 
its first enthusiasm and its first alarm, the old tendenc:v to criticism 
aSRerted itself: tIle Government was c}lUrged with 'having itself 
departed from the principle of avoiding controverRiul legislation; 
and 1he politicians retaliated not nl.t'rely by raising controverslal 
iRsucs, but by prl'llsing on the Government more and mOl'a exlra­
vagant demands. W'e imply no erit.icism upon t.he Government of 
tlu' time whf'Il we say that in the light of subsequent event,s we nre 
('onstraiued to wondpr whether II holder poliey from the outset of the' 
war, and a franker inviting of Inditt's eo-operation in all forms 01 
war effort might not have dOTH' much to !d,eady men's minds. The 
war is far from being won. Unless it iR won India's politieal aspir­
ations ure a vain dream. We would, ('all the ut.tention of Indian 
polit.ieillTls t.o this ohvioul' truth. But the war and the sentiments 
to which HIe WI)}' 1l8S givE'lI exprellsion have made politiea~ refOTms 
14lom larger in I nilla ; ann thE' r:wt t~at among nIl tIle preoe(1uplltions 
of t.hE' war time wns found for all attempt to RolvH Olt' Irish problem 
and to eonsider questions of recollstruetion enf'(}urngf'd Indian 
poJitif'ians to press iJJeir demands also. TIle elwlIge iII their 
attitude nowhere more (·le8rly nppears than in the diffen'nf'fl hetwe('n 
the tone of the CongreRs of 191f) ann that of 1916. 

2:3. nut for the real and lasting effects of the war on India's 
destilly we should look neither to the 

EN,ffects of thfe wlafr. t generou'! help of the IJrinces, nor to the 
ew sense 0 Be -e8 eem. I h loyalty of the peop e ns a whole, nor to t If 

luisguided activities of reyoiutionary gangs, nor yet to the attitude 
of the political leaders. They must be sought deeper and, we think, 
tn two) main direction". First, the war has given to India a new 
sense of self-esteem. She has, in the words of Sir Satyendra Sinha, 
.. a feeling of profound pride that she hilS not fallen behind other 
portions of the British Empire but has stood shoulder to shoulder 
with them in the hour of their sonat trial." She feels that Rhe 
bas been tried lind not found w<lntiIl:g, that thereby her status hns 
heen raised, and that it is only her due tuai her higher status thou~d 
be recogni~ed by Great Britain and the world at large. The war 
haH giv8fl an interest in public affair8 to many thousands who were 
Indifferent before. Many men, nsing language familiar to them in 
the p3st, claim th.t sh .. should receive some booD I1S /I. reward for 
l.er services, hut we do not think that this expresses the general 
feeling well or justly. \Ve prefer t~ say"that we find a general 



l' 
belief that India \tas prClved 4erself 1tQTthy .~ £nrtiler truat ..ana of 
a "mole liberal form of government, Ilnd that -whatever. ehanges ar'.! 
luade should be made in recognition of her own .progres! rather tpan 
as the reward for any services which she Roe. rendered. 

24. Furthel', the war has come to ·be .. Tegarded mo~ and more 
. clearly as a str\\jJlgle Lctween liberty and 

~\lha.818 on self-deter- despotiHm, a struggle for the l'ight. of small 
nunahon. . d f h . I f all I I natIOns an or t e rllt It 0 peop e to ru tl 
their own d~stinies. Attention is repeatedly called. to the fact that 
in Europe Britain is fighting on the side of liberty, and it is urged 
that Britain cannot deny to the people of India that for which she 
is herself figbting in Europe, and in t.he fight £01' which she has 
been lleJped hy India's blood and tremHlre. ~ revolution in 
Russia in its beginning waH regarded in Tndia as a triumph ovt'I' 
df'Hpotislll; and notwithstanding thp fact that it has 8im'e involved 
that llllh,lpJlY country in anarchy and disllPmherment, it ]1&8 given 
impetus to Indian political aspirations. The speechefo\ of English 
and American statesmen, pr'oclaiming the ne~essity j()r destroying 
German mi1itarism, :mu for conreding the right of sel£:determin­
ation to the nations, have had much effect upon political opini.on in 
India alld IIBve contrihuted to give new foree and vitalit.y to thE' 
demand for self-government, whieh was making itBelf more widely 
heard among the progres~ive 1leetion of t.he }Wopll'. 

25. 'l'he movement found formal pxprp8sioll when on September 
I, ]916, ~le HOUle Rule IJeague was formally 

The Home Rule move- established ut a meetinfJ' in Madras, and a. 
ment. .., 

month later nineteen eleeted memhers of tht> 
Indian· Legislativl' Couneil fmhmitt,pd t.o HII' Govrrnment of India 
a mpmorandum of proposed rpforms. In ])erl'mhel' 1916 the Con­
gl'el'!S of Muslim League, in a sprjps of memorahle meetings held at 
Lncknow, agn,('d to joint artion in favour, of politinaJ reform. 
]~oth bodies adoptpd tItp proposals now known as the Congress­
League schemp, whieh waR an elahoration of the proposal of the 
ninet.een members with the addition of ('ertaill special I~rovisiolls to 
!'IflCllre Muslim interestfl; and bot.h agreed also to ('O-OperHte with t~ 
Home Rule IJeague in its propaganda. 

26. As reg-urdl'! the Mmlim Leag-up, a word of explanation is 
P 't' f th M r needed. Throughout tIle t.roubl~(] years 

081 ion 0 e us Ims. 1907-10 the Mullummadans, with a few 
unimportant exeept.io1l8, held severely aloof from the rf'vo]utionary 
movenlent, and retained their traditionul attitude of sturdy loyalty, 
!!eClll'e. in the feeling:-which the partition of Bengal' and thl' 
concession of communal representation in the reforms of 1909 had 
strengthene{l-that their interests were safe in the hands of the 
Gove:r:nment.. Ain~1' 1911 their attitude has been growing far less 
acquiescent. Their first disquiet arose from the war which broke 
out between Italy and Turkey in 1911, when Great Britain's 
neutrality engendered some bitterness of feeling. It seemed to 
our Muslims in India that in deference to the religious suscept­
ibilities of her seventy million subjectf; Great Britain ou~llt to have 



supported : Turkey. " Befo~'--this f~ling had died down the re­
partition o'f Bengal' 'was anno\ln~ed. ThiR was not only a «evere 
di/ft\ppointment-to the community beC'.ause it deprived them of what 
was essentially a MURlim provinc'~, hut to many it elUDe a180 as a 
shock to tbeir faith in · th~ Govf'rnment. whi~h they regarded all' 
positively pledged to maintain the pnrtition. The Balkan war was 
a fUJ't,b~r' eBuse of estrangement.. This waR l'epresented all a 
struggle between the Cross and t},f\ Crl.'s('.f'nt and ]I.'d to much bitter­
ness of feeling.~ Indian Muslims showf'd HIPir sympat.hy for Turkey 
by defipatching a medil'al nl1~Rjon to hpr aid ill De~ember IH12; 
niHI a sl.'dion of plm-Islamists hf'gall to t.each t.hat t.he first duty 
of MURliml'l if! allegianc,e to the KIwli!, and founded a new organiz­
Idion-the A ?lj" mnn-i-K.h1U/dnm-i-Knalm-wIIORf' memhers took an 
oath to R8C'rifice life and propf'rt.:v in defence of the holy shrine 
against. non· Muslim aggl'f'ssnrs . Tltf'rf' wl.'re signs. however. of all 
impl'ovf'tnpnt in MllS]iln feelillg in thp ]aUer half of 19b, when 
riots :md loss of life in ('onJlexion with HII' partial dl'molition of a 
Cllwnptlre mORque causf'd a, tpmpoJ'Ul'y set-hank. TI\(~ Turks'. 
rpr,overy' of Adrianople. tIle der]aration of Pf'l1(,P in thp Ralkans, and 
tllP ),p:t('tion from thp passiOllR arlluAPd by thf' Cawnpore affair 
illr1u('prl ralmp)' fepling's; hut, a frp~h (lifficult,y pl'espntl.'d itself wllf'n 
T\Jl'kp~r enterf'd tIlE' war agaillMt us in Novpmller 1914. The 
Gprmalls rountf'd ('prtainl,v 011 hf'ing uhle ta stir ttll diRafiPC'tion in 
India. and lost nn lahour in trying- to p(>l'suollp Indian Mllham­
maflans that Turkpy wa ,~ f'lIgagpd ~ll a iihnrl. or llOlv war, alld that 

"it. was t.heir rpligioll~ dut~· to tn kf' ~illps against England allcI bpr 
Allips. Thpsf' f'llf'llI) atlf'lllpts w11011" fni]f'd to nfff'd thp grt"at. mBSR 

of t,llf' Mu,,]im ('oIDmunity. 1\:Pf'lllv a~ thp,V fl>lt. the. painful 
J)()~itioll in l'I·hirh.tlIPV' WNP Jllacf'll, t.hpy wt'l'p {l(lmi1'1lhlv Flreadipd 
hv tllp great Mulltllllmadall llrincPfI Ilm] nohles aIHI pJ'f'~f'rved an 
flttitu(le of firm loyalty whi/·JI de,~prvps 0111' praiiIP aOll sympathy. 
Tn 1llis aUit1H1e they wprf' grf'otly hplpp/l h~' t.he puhli«: Ilf'l!lUrnneeR 
giwlI 11" His Ma.lesty's HO\'prnJllPllt to tllP pffeC'f. tIlI>t, tIle qUI"I'It,jon 
of 1111' Khalifat.f' is Ollf' that. must. hI' d(>(·idpr1 hy MuslimR in India 
and pls(>wllf'/'e without intedf'!'l'nre from non-MilHlim powerll. nut 

*a small sf'dion of pxt.rf'mists we1'(' ql1ink t.o Reize tlle opportunity of 
makintr t.rol1h]p fl\lcl Vf'nt,u/'f'lj on [llmo~t OJlell avowal!! of <1iR'lo:ya1ty 
against, whil'h HlP OovI'rrmH'nt. llfld no chnic!' hut to tnk" action. 

27. Prolmhly ff'w cOll1Tnunitips ('ould havf' r)(~RRed thmugtt so 

H d 1\, ,. f f pl'O]nng-f'd II pf'rio.d of trilll without, flome 
In \1. 11l81m 'n e p. I . . . 

r f':lvagf' III illeIT rankM. The rrumhllJJ~ of 
Islamic kingrloms in MOl'ocro lIlll1 Persia had lPd Indian Muham­
madanR to clint! more c1(~~Iy tJlaTl f'ver to Turkey 011 the grt'at 
surviving Mu"lim pOWf'r in the world: and whpn Turkey WQ.Q 

t,hreaiened first hv Halv /lod Hum hy the Balkan JJt>ng'ue thl' ~xrjted 
fllllCV of many In{linn MURJimR f.:flW in thf'RI" f'venb a coneertf'd plof 
of thl" f'J1l'istian Powf'rs to mllkp rm f'nd of fslam all a t.emporal 
power . Thf' rl'-partit.ion of Bf'D(!al :md also tllf' c·hepk to t,be hOPf'R 
entE'rtnin~ of a E!'T'lat MuhnmmlHlan uniVI'rRit.v dpprl'lIsed the mindR 
of many honpst MnslimR wittl n Rf'Mf' of ,t,l\f~ir iUf'ffieien('·v. Therp 
W("Te tbo!otP, who, feeling mniul:v thE-ir political weakness 'compared 
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with the Hindus, wished to have done with agitation and excite­
ment,oto concentrate effort on education, and to rely on OOl'ernment 
for protection and fair play. Younger and keener minds, iouebf>d 
often with some fervouT of pan-Islami!lID. wElre no longer willing­
II stare 8'nper antiq'uas '"ia.L" '1'lIe advanced party prev~ilecl ill the 
counsels of the Muslim I.JPalo\'ue; in ]91:3 it proclaimed its :u.opt,ion 
of the cause of eoloninl self-government of a kind suited to India 
and was warmly eulogized by the Congress for foIO doing. So lar as 
pan-IslamiC' feeling aiJe('.ted the f'lituation, that faetOl' did not tend 
of course towards union with the Hindus; hut. at tlu' time stronger 
(',auses were nt work to hring the advanced parties on hoth sideR 
tog-pther. With them at all I'vents the nE'!W nationuliRm prolluc'pd 
by the wllr prevailed; and at the- meetingll :it Lur.knflw, in (!hriRt.maR 
weE'!k, 1916, Congrf'ss and I1pagup rame formally togetbpr, and th(' 
conRervatlve- podion of Muhammadan opinion which remainpd Ollf,­

!!ide the rmw(IT(Zat waR ignol'pd. 1'his agrppml'nt" bowpvpr, rpprE'!­
RentM the beginning of united action hetween Hindus and Mllham­
modans wllic'h eVE'!ry well-wisher of India 'lOpe>! will g'l'OW. '1'hl' 
limitat.ionR of illis union are diR('11SRed elsewhere; it is not surprlsing 
t,hat !'lome r,onRidl;'rahle rear,t.ion h'aR sinrp orru1'l'C'cl; hut nOllP UtI' 

leM~ t,nf' T,urknow agreement. was a hp(!'inning of whieh note must hE'! 
t.akpll, ol1cl wllirh markR a rhllnl!'l' in t,hp situation. 

28. On all sideR it was {Pit thot tile Hituation demanded new 
handlin,O'. The latter part of Lord 

Need for.a new policy, ~ 
Hal'dinge', term of offi(·p was larw·1y c1pvott'd 

to a preliminary and informal examination of t.lH~ rlJangf'~ wltif·ll 
werll }>Gs!oIible m;d prudeut j aIllI IJol'd Chelnudord's firRt ar.t waR to 
toke up thE'! inquiry from the point wherp his predecessor left it, and 
tl' ('onrentrate attention ill the first pbre on a c1ee1aration of polir·y, 
The Cabinet's prp.occup:Jtion with the war inevitahly delayed th£> 
clooision of que'ltioM so delieote and (,Olnplex ; and while the diRcus­
sionR between India, thEl India Offie.p, and the C(ihinet. wP.l'e p),{lf'eed­
ing ram'~ Mr. Cl,amherlaiu's resignation of his office all Secretary 
flf ~tnUl, India IIRd If-arlled clurin~ hlR tenure of offi('e, and esp~­
dally from the lips of her tllree deleg~ltpR to t.ll(, "·ar Conff'rpnre, 
how gl'llE'irouf\ly and llt.eadfuRtly he had ~ervecl her in terE'Mts , lind his ' 
retirement was as much regretted in that country aM in Englanel. 
Meanwhile the difficulties of adminiRtrntion in India were rapidly 
incresMit'lg, L(i)]'!l Chelmsford'R Government felt that WithOllt the 
dedaration of poliry for which thf'V were prf'ssing, it WaR impos­
~ible for them to act efie-.ctivelv on a direrted COUrR8. The announce­
Metli of ~ugust 20 rleared tIle situation and WaR hailed witll almost 
as mu~h ,irelief by the nUbhorities as sutisfaetion by the politician!'. 



29. The supremacy of Parliament over British India is legally com-
. . . . plete. But the process by which Indian affairs 

Bogtnrl uf(!! of BntlRh beca.me a matter of national concern was slow 
clOntrol. d 1 A fi h e'l and gra ua. t rst t e ompany s sett ers 
were responsible only to the Dirootors, who derived their powers of 
control from Charters given them by the Crown. There was then no 
question of sovereigllty or territorial administration. But when the 
battle of Plassey compelled the Company to assume the task of recon­
structing Bengal, the astonishing position was created that a few com­
mercial agents were handling the revenues of a kingdom in -the name 
of an emperor. The Company's peril of bankruptcy was the immediate 
cause of Parliament's first intervention; but a more powerful motive 
was the growing feeling in Englallll, to which the opulence and arroganoo 
of officials returning from India contributed, that the nation must assert 
its responsibility for seeing that the new and vast experiment of ruling 
a distant and alien race was properly conducted. 

~O. The beginnings of Parliamentary control are seen in Lord North's 
Rej.rulating Act which created aud named the 

!<'irst intorvcnl,ion by first GoverJll)r General and Council. But future 
.Parliamont. 

appointments Were still left to the Directors, 
with whom also the Home management remained. Parliament's first 
attempt to provide for the ordering of Indian affairs has been COll­

demned with some reason as violating the first principles of adrninistra­
tive mechanics. It created a Governor General, who was powerless 
before his own ('OUHCi!, and an executive that was powerless before a 
Supreme ('OUl't, itself immune from all responsibiJity inr the peace and 
welfare of the country-a system that was made workable only by the 
genius and fortitude of one great man. Such a structure could not. 
have lasted and the Act of I7I:H swept away some of its worst anomalies. 
Meantime the facts that Indian territori{'s were becoming involved in 
European wars and that from the struggle the Company was elllerging 
as the strongCl!!t power ill the land made Parliament resolve to strengthen 
its control. Committees werp appointed which reported adversely on the 
administration; and on their reports resolutioDB Were carried req'tliring 
the recall of Warren H aatings and the closer definition of the Governor 
General's. powers. The Di1'e<ltors defied Parliament and retained 
Hastings. Fox introduced his Bill, which was defeated, thanks to 
George Ill's famous intervention; and Pitt, a.t the age of tWt'nty~ 
five, reformed the constitution of India. 

31. Pitt's Act or 1784 set up as the supreme executive authority six 
parliamentary commissioners for the affairs of 

The Board of Control. India, known more generally as the Board of 
Control; and thereby instituted the dual syst.em of' government by 
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the Company and oy a parliamentary Board which endured till after 
the Mutiny. From Lord Cornwallis' time onwards we may take it 
that all administrative acts of t.he Governor General in Council, 
including annexations of territory, were Mne with the sanction of 
the national Government. The Company survived; the Directors 
still had great powers of patronage and also the direction of the 
ordinary Home bUlliness; but before every renewal of the Company's 
Charter, Parliament made a practice of holding an exhaust\Ve inquiry 
into the Indian administration. The most famous of these inquests is 
that which resulted in the Fifth Report of 1812. Meanwhile the 
indefinite dominion derived from Mo~hul sources in the form of 
Diwani (or revenue administration) of · Bengal, Biha'r.' and Orissa was 
gradually overlaid by new sovereignty derived from Parliam~nt. The 
Act of VH3 while continuing the Company in actual possession, 
asserted the sovereignt'y of the Crown over its territoriee; and the 
Act of 1833 declared that they were held in trust for His Majesty. 
It also directed that all J ndian laws and also the reports of the newly­
instituted I .. aw Commissioners should be laid before Parliament. 
Finally in 1853 the right of patronage was taken from the Directors and 
exerciser! under rules made by the parliamentary Board of Control. 
We must not conclude, however, that the supremacy of the Presid­
ent of the Board of Control left the Directors with uo real power. 
Their position was still a strong one; the right of initiative still 
rested ordinarily with them; th~ were still the main repository. 
of knowledge; and though the lep;al responsibility lay with Govern­
ment, they exercised to the last a substantial influence upon 
details of administration. 

32. When the Indian Mutiny sealed the fate of the greatest 
, ,mercantile corporation , in the world, the 

The 8"er~tIHY of Rtltto powers previouRly wielded both bv the Court 
for Indm. . . . . 

of I )nectofs and by the parh Lmentary Roard 
of Control passed to the Secretary of State for India. At the same 
time with the Secretary of State wa!:l associated a Council, of which, 
as ma.tter.3 now stand, nine members must have llad long and recent 
service or residence in British India. The legal powers of the 
Council suggest that it is to be regarded a!:l in some !:Iort the successors 
of the Court of Directors; but the practical raison d'etre of th\\ Council 
of India is that its members pr Jvide a parliamentary Minister, who is 
ustw.Uy without personal knowledge of India, with experienced advice 
upon Indian questions .. 

Like other Minister; of the Crown, the Secretary of State for India 
is a member of the parliamentary executive of the United Kingdom, 
and responsible to Parliament in accordance with constitutional prac­
tice for his officia.l acts. He has therefore and must have generally 
the power of overriding his Council. But as a.n important exception 
to this rule it ha.s been la.id down, doubUess with the idea. of protecting 
the tax-payers of India from improper charges, that the vote of a. 



Qlsjority in Council is necessary before any expenditure can be san~· 
tioned or certain other Rpecified matters decided; and it follows that 
to this particular extent Parliament has deliberately divested itself 
of the power of interference. It could not, without first amending th~ 
Government of India Act, order any expenditure to be incurred- from 
Indian revenues which a majority of the Secretary of State's Council 
declined to t>anction. 

33. Let us now ('onsider how Parliament actually exercises control 
over lndiau affairs. Whatever other elements 

Nature of Parliamentary originally entered into it, India's constitution 
control. h h . h . d . d fr P}' aR een m t e mam Cflve om ar lament 
and, indeed, has very recently been embodied, to the great convenience 
of all concerned, in a consolidating statute (5 and 6 Geo. V., c. 61). 
The powers of the various ~overnments and lel!islatnres anq liigh courts 
in India. indeed the eHtabliKhment of the Secretary of Pta.te in Council, 
arc thus due to Parliamblltary enaetment. 

It i~ open to Parliament to ext' rei He (·ont.rol l'ither by meant-! of legis 
lation, or by requiring itl; approval to ruh~:, made under delegated powers 
of legislation; or by (·ont.rolling the reveIlUe~ of India; or by ex('rting 
its very wide powers of calling thr I"t'~pow,il!le Milliliter to account for 
any matter of Indian administration. Horne of these things, however, 
Parliament dl)es not do. A8 a general rule it does not legi!!late 
specially for India; though front time t.o time it. pal'!les meat-mres such 
as the Merchant. Shipping Act or the Copyright Act" drawn after 
consultation wit.h t.he India Office, which apply t,o India in common 
with ot.her Brit.ish possesHiouR. Parliament as a rule Icgil:llatcs for India 
alone in t.wo llIll-'ortant direetiolls only---amendlllents in the constitu 
tion of India and loang raised lJy t,he Seeretary of State. The bulk of 
Indian legislation it, leavcR to the Indian It,~jslatures which it has it!~elf 
created, though it exerciselS through the Secretary 'If State complete 
control over the character of RIICit Ia.w-making. But it in>;i8ts that 
decisions on eertain important matten;, such ItIS rules for the nommation 
or election of additional memberH of council, or for appointmentR to the 
Indian Civil Service, or defining the qualifications for pt'rtmns to be 
appointed to listed posts, or notifications !:letting up executive councilH 
for lieutenant-governors shall be laid before it. N or are Indian revenue 
and expenditure controlled by Parliament. The revenue!! apart, from 
loans are not raised, nor are the charges except for military expenditure 
heyond the frontiers incurred. with its direct approval. The lome ex­
penditure il! met from Indian revenues And therefore the salaries of 
the Secretary of State and his office are not included in the estimates. A 
motion in favour of placing these amounts on the efltimatefl was made 
in 1906, and defeated by a large majority, on the ground that the change 
would tend to bring the Indian administration into party politics. 
Accordingly all that at present happens is that a detailed account of 
receipts and charges is annually laid before Parliament together with 
a report, the quality of which has incurred 8()Jlle criticism, upon the 



nt_I and material progress of the country. A motion is made that 
_. Speaker do leave the chair for the House to go into Committee 
on tbe East India revenue accounts; the actual motion made in Com· 
mittee is declaratory and formal: a general &bli.te on Indian affairs is in 
order, and the Secretary or Under Secretary of State usultlly takes this 
opportunity to inform the House about any important ~~1'8 of 
administration. All sums expended in England on behalf of India are 
also examined by an auditor who lays his report before both HoUBOS. 
Because Parliament does riot vote the revenues of India, it has not 
the same opportunity of exercising the control over its administration 
as over the great departments of the public service in. Great Britain. 
It is, of course, true that when any ma.tter of India."fr .administration 
attracts public interest, Parliament has the ordinary and perfectly 
effective means of making its opinion felt, by questions, ·byamendments 
to the address, by motions to adjourn, by resolutions or by motions of 
no confidence. We have no hesitation in saying, however, that the 
interest shown by Parliament in Indian affairs has not been well­
sustained or well-informed. It has tended to concern itself chiefly 
with a few subjects, such as the methods of dealing with political 
agitation, the opium trade, or the cotton excise duties. It may be well 
to record that in India such spasmodic interferences are apt to be 
attributed to political exigencies at Home. We note that Her Majesty's 
Ministers did not feel it necessary to give effect to resolutions of the 
House of Commons on the opiuIJ1etrade in 1889 and 189], nor about 
simultaneous examinations in India and England for the Indian Civil 
Service in 1893, because they left assured that the House would not on 
reflexion constrain them to carry out measures which on inquiry 
proved to be open to objection. No one questions the competence of 
Parliament to interfere as drastically or as often as it choo8l3s. Our 
point, however, is. that it does not make a custom <ff interfering. There 
may be good reasons for this. The press, the telegraph, improved 
communications, the steady advance of India to Western methods and 
standards of administration, and the beginnings of representative 
institutions in India itself may all have helped to promote a feeling 
that India's welfare was generally safe in the hands of the Indian QQvern­
ment. Nor can it be denied that constant interference by Parlia.ment in 
the affairs of a distant Asiatic country would have greatly increased the 
difficulties of its administration, or that India has been fortunate in 
rarely beooming a subject of party strife. But whatever advantages 
may have attended this comparative immunity from criticism of the 
Indian administration, we think that there have been losses as well. 
We have seen how in the days of the Company it was Parliament's 
habit before renewing the Charter to hold a regular inquest into Indian 
administration. That practice has lapsed since 1858. Indeed we have 
the paradox that Parliament ceased to assert control at the very moment 
when it had acquired it. It cannot be said that Royal Commissions 
on particular subjects, for example, those over which Sir Charles 
HobhoUBe and Lord lslingt()n p~ded, are an adequate substitute for 
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the old procedure. In J .. nuary 1908, Lord Morley di80ll88ed the qu~ 
~re.vi~it . 

.. I !lee what ita advantages might be, yet I .. lao perceh'e aerious dis­
advantages. In the old -days they were able to command the aervioel\ on the 
Indian committees, of ~-lfiniste1'8, of membe1'8 of this House, and members 
of anotherpbwe, who had muoh experience of Indian adminaitration, and 1 am 
doubtful, considf'ring the preeccupations of public mtln, whether we should now 
be able to call a large body of experiencl.d administrato1'8, with the nocessary 
balanoe between the two HOUIleR, to sit on one of these committees. And then 
I would point out another disadvantage. You would havo to call away from 
the perfonnance of their duties in India a large body of men wholle duti011 ought 
to ooonpy, and I believe do oooupy, all their minds and all their time. Still it is 
an idea, and I wilJ only 8ay that I do not entirely banish it from my own mind." 

Our own study of political development in India ha.s led us, not­
withstanding the force of these arguments, to one important conclu­
sion. It is that Parliament's omission to institute regular means 
of reviewing the Indian administration is as much responsible as any 
single cause for our failure in the face of growing nationalist feeling in I 

India, to think out and to work out. a policy of continuous advance. 
For this failure it would be unfair to blame the Government or the 
services of India. They have been abundant.ly occupied with their own 
heavy ta.ska and they have lackM instructions from those whose busi· 
ness it wa.s to give them. But, as we shall show hereafter, we think 
that there is a strong case for reviving in some form the machinery for 
enabling Parliament to dischl1rge~th, weighty responsibility which lies 
upon it and which indeed the announcement of August 20 categoric­
ally acknowledges, for determining the stages and the pace of India's 
future political progress. 

34. The absolute character of the supremacy of Parliament may 

E b
· be judged from t,be fate of attempts that have 

,sta hshment of Par· . - II be d' . Afte 1 
Iiamcntary supremacy. occaSlOna y en ma e to lmpugn It. r t Ie 

Councils Act of 1861 had made the legislative 
councils int,o something recognizably different 'from the executive 
councils and encouraged the idea that they enjoyed Home measure of 
deliberative independence, we at once find signs of that conflict of 
principle which inevitably exist.s between allegiance to Parliament and 
amenability to any representative body in India. Questions vitally 
affecting the structure of the government were thereby raised. The 
unity of the executives in India, the subordination of provincial Go­
verrunents to the Government of India, and the ultimate supremacy of 
Parliament in legislative mattelll, all became questions in issue. Members 
of the Governor General'!; executIve council who differed from the views 
of the majority on iegislative questions wished to reserve their freedom 
of action wIren the Bill came before the legislative e<mncil. Some claimed 
actually to oppose the Government measure if they ohose; othe1'8 said 
that they would be content if allowed to abstain from voting. Mr. 
Gladstone's Government at first dealt tenderly with the claim of indi­
vidual liberty of conscience and declined t.o order o15cial members to 
\7~te at dictation-; tooy suggested that a proper sense of 'the neoes.aity. 



for upholding the authority of the Government should suffice to secure 
unity. But when Lord Mayo's Government as a whole protested at 
being required to pass the Bills which became the Contract Act and the 
Evidence Act in the shape in which the Secr@tary of State on the 
report of the Indian Law Commissioners approved thE'm, on the 
ground that such a course deprived the legi8lative councils of. all liberty 
of action, the Home Government proceeded to assert tl:eir rights of 
control in the most emphatic manner . 

•. It cannot be denipd that ROme theoretical inconwniences are in Ilt'par­
a.bly connl'cted with the working of Huch a machinery of Govelnml'nt. as that 
through which the Empirl:' of India is ruled from Home. ~I'f'actroe these mcon­
venicnceR may be, and have actually bel'l1, reduced to a minimum by mutual 
reB}lect on the part of those who di8chllrgl' various functions and expn·jt;e difft'rPnt 
powers in a divided and compll'x system of Ildmillit;tratiL'n. But the risk of 
serious e~barrasBment would become much grl'ater than hithl'rto it has been 
found to be, if a olear understanding wl'rt' not maintailll·d all to Olle great principle 
which from the beginning has underlaid 01(' whole Hyatt·m. That, princil'lt' is that 
tho final oontrol and direetioJl of tilt' affair~ of India rest with th(' Home Govern­
ment" and not with t.l1Il authoriti{'l! appointed and establisl]('<i by the Cl'Own, und,'r 
Parliamentary enaetmPIlt, in India itH(>/f. 

" '1'he (1ovprnment (,HtabliHh,'d in India is (from the nature of the ca~(') subor­
dinate to the Imperial GovernllH'nt at ·Holllt'. Aud no Governnll'nt call be 
suhordinate, unlp,." it ill within thl' pow(,l' of the 811}lPI'IOI' Govt'rnll1(>llt to ord~r 
what is to be done or Ipft. undone, and to ellfofep on itK Ofli('!'rb, through the 
ordinary and constitutional meanH. obedil'ncc to Its dlrt'l,tioIl8 as to tht, UBI' whidl 
they are to ml~ke of official position aI!d powl'r ill furtht'ranoe of the poliey wI:ich 
haH been finally dt'l'idt'd upon by thp advisl'rs of till' Crown. 

" Neither can 1 admit that, It lI1ak('~ any l'eal ditf('wllcp in the case if the diret:­
tlons iSI\\led by tho Imp(H'ial GOv(,I'Ilnlt'nt rt·!tt1l' to what, Illay bl' tl'rmed kgiHlativc 
as distingui811f>d from "xecutiv(' affairH. It Illay be' quite as (,H,,('ntial. in ordN 
to carry into efft>ct t,he views of tIl!' Illlpl'rial ({ovcrnrnent, as to the well-being of 
Her Majesty's Indian dominion .. , that a eert,ltin llH'asurC' Hhould bt, pasHed into 
a law, as that H. ol'ri.ain Act described ill comlllon languagl' as ('xecutive, should 
be performed. But if it were indeed tht> ('aRe, us your argumcnt would represl'nt 
it to be, that the power of the Imperial Clovemment were limited to the mere 
interposition of a veto on Acts I/a8~ed in India, then the GoY!:mlllt'nt of the 
Queen, although it could re~iHt the paHsing of an injuriouR law, would be helpless 
to secure l('gi~lative sanction for any measures, however eB~entinl it might deem 
them to be, for the welfare or safl'ty of Ht'r Indifm Empirt·. 1 think that, on re­
oonsideration, you will see how inadequak such n power \\ould be' to regulate 
and oontrol tht> affairs of that, Empire, and how small a part it would represent 
of that supreme and final auth.Prity which has always been held Q,nd cxerl,,'lsed by the 
Government of the Crown . 

.. The Im}leriQ,1 Government cannot indef>d insist on all the members of the 
Govllmor GenerQ,l's C'>ounc.il; when assembled for legisll'tive purposes, voting for 
a.ny JUeasure which may be proposed, because on such oeoasions some members 
are present who arc not n1t'mbers of the Government and not official servants of 
the Crown. But the Act which added these members to t,he Council for a pQ,rti­
cular purpose made no change in the relations which subsist between the Im}lerial 
Government and its own executive officers ThQ,t Government must hold in its 
hands the ultimato power of requiring the Governor General to int):'Oduce a 
measure, and of requiring also all the members of his Government to vote for it . 

.. I must add that the principle I have now asserted is the recognized principle 
of the British Government in relation to other .parts of the Queen's dominions 



"'hero the authority of the legislat,ing body is derived front the Crown and is not 
founded on the prineiplc of i>oi>uh~r hlpl'f'.8entation. The VlIo8tne811 and impol't3l1oo 
of Her Majesty's Indian dominion, however tht·y may add to the dignity 01 
those who &re calltld upon tu administer its affairs OJl the spot, in no dflgree eXflmpt 
them from the Jl('cel!Nary tie of subjl"(1t.ion. but rather rend~r it ,nore inoumbenton· 
Her lIajE'.sty's adviB<'l'S and councillors at Home to maintain th{l more oarefully tbtl 
existing ord~r of things as defilled by cOWititutionu.l l1I\&ge, QUd by wha.t I may 
t.enn tl\(' fundamf'ntai lujomt- of the conrl<'xion ootwE\t'n this oountry and India. ... 

Again when Lord Northbrook's Government attempted to 888ert 
the inde~ndence of his GovI;'rnment in fiscal matters Mr. Disraeli's 
Government were equally decided in affirming their constitutional 
rights. 

,. It i8not open to qUl'stion that Her Maj"sty's f'.ovemwent 3re as much 
fetlponsihle to Parliament for t.h{> Gowmment of India u.s they are for any of th(, 
Crown Colonies of t,h •• Empil'e. It may (lvon b.J !:laid t,hat the res}lOnAibility if! 
lJlor" dcfinit~', in thot, t,hn powers conferred an', in the clloBe of India, arn!cd with a 
mol"\'. ,·mphll.tic lIalletion. 

,. 1t. nOf)esMILrily follows t.hat t.he <'Outrol ('xerciSfld by H(lr Maj"Rt-y'il (loY(lrn 
lJll'lIt ()Y(']' IiTlallcill1 policy IIIU~t, b" cff"{'(,iv(' alRo. They ('annot., of cours!', 
(h'ff'lld in (It·hat!' 1ll!'<lKUI'I'N of whieh HII'Y dr, not approvp; nor can tht'y disavow 
all ('Olll'PrJ! in th(,l1I. and throw the n'"!JoJlllibility for thom upon the rliHt,Bnt. 
Govt'nlTlwnt of India . 

•• Full leglL! pow"TH hllving bel'J! (1Ilt,I'Ullted to Her l\Injl'IltY'M (Iovl'mJl1t1nt. 
Parliaml'I1t would ~xJl('et thnt ('IUl' should hI' to.kpII that. 110 policy should btl 
pun\uNl whieh HN Majl'lIly'" Gowrllrnl'nt, Wt'rt' UIIl!.blo to dl'fend. If Uw control 
th('y POHKf'~S W('f(' tn b(' III /lily fI'KPPpt, 1('1'114 UlI!.lI eompJ"u', tho pow{Jr of ParJiR.lmmt 
owr I mlian queHtiollK would he lwc('sHa"ily aIlllulk,d. If t.h., (1oVt'rnffit'nt w('rn 
at liberty to II~KUIll(' thl' attit ud .. of byRt.and!'TH. and t~) refer the HOUH(l of 
CommolLH for I'xphlnationH to Ih(· Govel1lor GeIlef(Ll in Council u)lon any policy 
that was IlHsaill'!l, (,h"T!' wOllltl prlt(,tically b,· no on!> wholll t.h ... House eoulrJ eall U) 
aceOllnt. or throngh whom ('ff~c(, could be givl,lt tn itH d,·ciijioIlH. In ~erutinizing 
the con(,roJ p;xl'rciRl'd OVl'l' II\(' COV(,mllll'lIt ot India by Her MI~jefity's Oovl'm. 
ment., lind t,h(, groundM fol' 1lIliintniuIIIg thM cont.rol, it mUlIt bp bonlC in mind 
that th" 8u}l'·l'int.ending ItUthority of Parliament i6 thc rCI\.ilOIl al1(\ thl' UWILBUf(1 

of th .. aut,hol'it.y I'X"I'CiHed by thp, responHiblo MinistcrR of til". f~rown; and that. if 
the onr POWt'f is IirnitRd I,hc other Illlffit b<l limit~d at thtl 8aml~ tim(,." 

Further when in 1878 a. member of the Madras executive oouncil 
moved all amendment whieh had been rejected by the Government 
of India, to 8, Bill that was before the provincial lef.,rislative council, 
the Secretary of tltate declared that his action was constitutionally 
improper. 

The debate on the cotton duties in 1894 was the last occasion on 
which the issue was ra~ed. Sir Henry Fowler then laid it down 
positively that the principlt of the united and indivisible responsibility 
of the Cabinet, which was recognize.d as the only basis on which the 
government of the United Kingdom could be carried on, applied to 
the India.n execut;ve councils, in spite of the different nature of the 
tie which held its members together. 

"It should be understood tha.t thls principle, whlch guides thc Imperial 
Ca.binet" applies equaIJy to adminiHtrative QUd to legislative action; if in either 
CILfI\I a difference hlWl arisen, membcJ'l! of the Government of India are bound. after 
recording their opinioD:!!, if tl~ey think fit to do 80, for the information of the 



~ 'of State in·the mlWJler prescribed by the Act either to /loOt with the 
GoveJlPment or to place their resignations in the hand.ti of the Viceroy. It ill 
~reover immaterial for the present purpoes what may be the aatUl"ll of the 
oonllideratioDs which have determined t,hI. Govt"t'llIDent of India. to introduce a 
partioula.r measure. In a.ny case, t,ha policyadop,te<) is the policy of the Govern· 
ment as a whole, and as suoh, must be accepted and promoted by all who deoide to 
remain members of tha.t Government." 

The supremacy of Parliament over the Government of India alid 
that of the Government of India over local Governments was thUl!l 
finally established: and also the principle of unity within the Indian 
executives. The importance of both these points will be reatized when 
we come to make our own proposals later on. '"",, 

35. Parliament may sometimes be a sleepy guaraian of Indian 
interests; but the feeling that it may call 

Infiuono6l of Pa.riip.mont him at any time to account certainly leads the 
on tho Stw,rotll.ry of Stat.) 8 f S d h' C '1 . . 
and his Counoil. ecretary 0 tate an IS {JunC} to exerCIse 

with some straitness both the specifie powers of 
oontrol with which they are partiCUlarly invested and also the geueral 
power of superintendence which the Government of India Act gives 
them. We need not dwell on the fact that they manage directly the 
Home charges (which amount to one-fifth of the total expencliture of 
India) on account of military equipment, stores, pensions, leave allow­
ances, and the like; and that they also control the raising of sterhng 
loans. The greater part of their guties consists in the control of the 
Government of India. The Governor General in Council is required b:, 
section 33 of the Government of India Act, 1915, "to pay due 
obedience to all such orders ., as he may receive from the Secretary of 
State; and we have to see how this obedience is in fact exacted. 
Obviously the intensity of control must vary with the interest shown 
by Parliament on whose behalf the Secretary !Ai State exercises his 
powers. The relations between Simla and Whitehall vary also with 
the personal ey'uation. If resentment has been felt in India that there 
has been a tendency on occasions to treat Viceroys of, India as 
" agents" of the British Government, it is fair to add that there 
have been periods when Viceroys have almost regarded Secretaries of 
State as the convenient mouth-piece of their policy in Parliament. 
Certainly there have be.en times when the power of the Government, of 
India rested actually far leas upon the support of the Cabinet an,d J'arlia­
ment t.han on the respect which its reputation for efficiency inspired. 
The ha:hds of the Government of India were strong: and there was little 
disposi.tiOp to question the quality of their work, so long as it was 
conoerned chiefly with material things, and the subtler springs of 
aotion which lie in the mental development of a people were not 
aroused • 

. 36. We must distinguish, however, between the measure of control 
which has been exercised and the powers of 

of ~~=~ of the Seoretary control which the existing system provides. 
These are very gl'eat. All projects for legis1&-



tion, whether in the Indian or provmciallegi.1atnres, come Home to tbe 
Secretary of, State for approval in prinoiple. Before him are laid all 
variat:ons in taxation or other measUl'e1l materially aiJecting the revenues 
and in particular the custOIDII ; any measures affecting the currency 
operatioll~ or debt; and, generally speaking, any proposala which in~ 
vulve questions of policy or which raise important administrative 
quest!ons or involve large or novel expenditure. To set. out all the 
Secretary of State's specifir. powers would be a long task: but we may 
mention the construction of public works and railways; the creation 
of new appointments of a certain value, the raising of the pay of others, 
or the revi"ion of establishments beyond II certain Bum; grants to 
106"al Governments, or loans to Nat,ive States; large charges for 
r.erernonial or grant.!! of substantial political pensions; largE' grants 
for religious or charitable purpOSf'S; mining leases and other similar 
conceRsions; and adclitions to the military expenditure, as c'as~es of 
puhlic husilless in respect of which he has felt bonnd to place close 
restrictionR upon the poweril of the Governments in India. For some 
such restraint,R we have no douht that there i", solid com~titutional 
jnstification. 'rhe Gov!'rnment of India exercise imnwnse powers over 
a vast and populous count.ry, and in t,he ab~enee of popular control in 
India it is right that they should, in matter,~ of importance, be made to 
feel thrmselves amenable to Jlarliament';; responsihle Mini8ter and that 
he should (>xfm:~i."e eonscientiolli'ly the powers which Parliament entnlst,g 
to him. Nor Hhouhl we underrate the vahl!' of thr, permanent offieialA 
at t.hr, India Office in contrilmt,ing to maintain continuity of policy in 
a count.ry where the high authorities are constantly changing. ThiA 
cOJlAidf\rat;on iR of great. importance. But as we shall show hen'After wr, 
think that the tillle may now have come when thE' detailed control 
of the India Office might w;th adV\l.ntage he relaxed. 

37. Deferring to the' next chapter our account of the legislative 
. . machinery of India, we will now tlescribe how 

Devl'iopment of BrltlRh the executive government of the cOUlltry if! 
dominion. 

const.ructed and conducted in India itself. The 
old settlements were administered by a president or governor and a. 
large council, composed of from twelve to sixteen of the senior 
servants of the Company. Everything was decided by 8 majority vote, 
an arrangement that Clive found so unworkable for !lE'rious business in 
Bengal that he set up a select committee as ,the real instrument of 
government. The three pre!.lidencies were independent of each other, 
and each government was absolute within its limits, subject t.o the 
distant and intefomittent control of the Directors at F orne. But the 
n~d for a common policy in the face of foreign enemies was apparent; 
and when the disorder of the Company's finances and suspicions about 
the· fortunes amassed by its Rervants in India drove Parliament to 
intervene, it was fiiBely decided 'to create one supreme government 
in the country. The grant of the Diwani in 1765 made Bengal the 
predominant presidency, and therefore the Regulating Act converted 

. "i~ ~VetJlot in Council into ~ GQvet1lor Genetal in CoUncil and gave 



him superintending 'authority over :Bombay and Madras. How 
~wy Wa.rren Hastings found hi! authority at first is well-known : 
'&ga.m.t 11m will the aggressive policy of first the Bombay and l~ter on 
.the Madras Government involved him in wars, which ta:l"ed to the 
~tmo8t his courage and resources. A ~l1rious echo of tws state of 
things lingers in the language' of sectitlfl 45 (2) of the OOVe1'1lIDcnt of 
India. Act, 1915, which still contemplates the possibility of a provinc­
ial GoVernment making peace and war. For a long time indeed the 
mere isolation of the western and southern presideneies attenuated the 
authority of the Governor General in Council over them. His control 
became effective only as the BritiRh dominions extendt'd till. tij1'Y 
became contiguous and communications between theu;\. improved. 1tfe 
MadraI', prellidency took practically it!! present shape f1fter the fall of 
Tipu Sultan in 1799; and the presidency of Bombay was settled on 
~hlmost itp, present Jines in 1818 after the third Mahra-Ua war. Rut the 
Bengal presidency under the Governor General in Council continued 
to grow. J~ord Lake's campaign again.~t, the MahmLtas added what 
is roughly the province of Agra t.o t,he Company'" dominion". From 
that. time forward the security of the Bengal prf'J'1idenC'y was the 
dominant reason for further extem;ionR of the fronti.foI, and thus Lower 
Burma, Assam, the Punjab, Jhan:;i, Nllgpur, and Oudh, aR thry were 
successively absorbed, were added unto it. RiJlld, which was annexed 
before the conquest of the Punjab, was attached to Bombay as bplDg 
t.he only baRe from which it. couW bp, eonveniently adminiKt,p,red. The 
Governor General in Council was looked upon 11K in immediate eont.wl 
of all new territories; but it. waR apparent. t.IHlt. hI' could not dil'e('t,)~· 
administer so unwieldy a charge. 'rUE' iilea of iu"tit.llt.ing a fourth 
presidency was entertained, and for a vpry brief "pace act.ually put 
into pract.ice, but it was shorUy aft.erwards abandoned ill favuur of 
the creation of a lieutenant-governorship of the N (~th-Westem l>rovinC'('s 
in ] A3fi ; and iIi 1854 t.he Govl:'rnor General in CoulH'il diveRted him­
self of direct responRibility for Bengal, whieh also came under a 
lieutenant-governor. An Act of that year also gave the Uovernor 
General in Council authority t.o provide for the administration of any 
territ,ory which there wa.s 110 legal power to place nnder a lieutenant-­
governor by creating it into a chief commiRRionership. From that time 
onwards this power was regularly used, and so the Government, of India 
came to assume its present character of a supervising and di.recting 
authority over the administration of the entire country. 

28. Originally the Council of the Governor General worked toget.her 
, .. . as a board and decided all questions by a 

The Executive COUDCll of rna]' ority vote The difficulties which War~ 
the Governor General. . . .,;..' 

Hastings encountered from this arrang~ 
are notorious. Lord Cornwallis insistl}{i on being given enlarged IJQ'1\re.rs, 
and to meet his views the provision which now enables the Gov~r 
General to override his Council and to act on his own responiJ'jlfjlitJ 
in matters of grave importance was inserted. The power h~ heed 
rarely exercised, though Lord Lyttoll used it in 1879 to hli8l* 



partially the import duty on English cottOn gOods. The appoint­
ment of special members of Council for br.w and ffnance initiated the 
pOrlfolio system, and the great increase of wo k which reeult~ 'from 
Lord Dalhousie's energetic policy de~onstrated its n~esaity,. ·Lor~ 
Canning finally abandon~ the attempt to admillister a great empire . 
by the cumbrous method of collective ' Lusine88. and introduced tlle 
presfmt system by which the ordinary work of the departments is 
distributed Bmong the members and only the more important cases . ar~ 
referred.to the Governor General or dealt with collect,ively. R~t , 
events have, however. thrown Romt' light upon the drawbacks attend­
ing the discretionary limitat.ion of collective deliberations. The Council 
luM been from time to time enlarged and now ('onsist,g of six ordinary 
members and t.he Commander-in-Chief. Three of the ordinary Members 
must have had ten years' serviee under the Crown in India and one 
mllst be a barrister of five years' standing. At. t.he pre.'1ent i :me t~ 
port,folios are Fore:gn and Political (which is t./iken by the Oove~or~ 
General himself), Home. Revenue. Finance, Legislative. Commerce and 
Industry, Education and Army. The particular allotment of their 
work between them is unimpflrt.ant . Bnt it. is essential to our 
purpose t,o s('e what the work of gO'1crnlllcnt ill 110 vaRt a country 
conlprises and h~ the burden iK in praet.:ee Rhared betwef.'n tbe 
Government of India Wid it.H delegateH the prm,incia] Oovernment.H, 

39. First. however, it may be convenient to explain more fully what 
.. t.ht' provilwia' GOVl'rnm('ntH are. British India 

Gr ,wt,t. o( tht' pr,w,"" 11L1 iii made III) of nine mal' or provinces and 8i 
HYHlpm. , x 

lesser rhargl's. The former comprIse the thret' 
l'residt>lIcies of Madras, Bombay. and Brngal; the four lieutenant­
governorships of the United Provinces, t.he Punjab, Burma, and Bihar 
and Ori!'lsa ; and the two chief ('.OIll1uiaRinnerships of the Central Provinces 
and A!:I!:Ialll. The minor eharges are the Nort.h-Wl'st Frontier Province, 
British Baluchistan, Coorg, Ajlller, the AndamalUl, and Delhi. Madras 
and Bombay grew into govt','nol'ships out of the original trading set,tle­
monts. Rind, as we have spen, was added t.o the latter soon after its 
conquest in 1843. The original presidency of Bengal was elevated from 
a governorship to a governor generalship by the Act of 1773. We have 
explained how India then consisted of the three presidencies only, and 
how military and political exigencies led to a great extell8ion of the 
Bengal presidency to the North-West. Later legislation relieved the 
Governor General by empowering him to create the lieutenant-governor­
ship of the North-We..st ' rrI f'rovinees in 1&36, and further to rid himself 
of the direct administration of Bengal, including Bihar and Orissa, by 
creating the lieutenant-govprnorship of Ben#,tal. The Punjab waR the 
next province forrr:ed. Annexed in 1849, it was governed first by a 
board of administration and then by a chief commissioner. After the 
Mutiny Delhi was transferred to it and it became a lieutenant-governor­
ship. Oudh was annexed in 1856 and placed nnder a chief commie­
aioner1 whose office was merged in that of the lieutenant78overpol' of the 



'.'. 
N'~'-WeiMTD Provhtees.in 1877, The North-Western liovW:lea a.nd 
~Qid1\:were ren&m~ the'United ProvinoM of Asia and Oudh in Lord 
Our.<)n"l tilne. Lower Burma was formed into'a chief OOnlmisaionership 
in 1$62 j Upper Burma was add,ed in 1886 and the provii'lM beeallle a 
lieutenant-governorship in 1897. The ('~tral Provinces, formed out of 
portioD8 of the North~ Western Provinc(\1 and cerl3in lapsed territories, 
were plaped under & chief commissioner"in 1861. In 1903 Brer8oT. which 
,had long been under British administration, was taken over on a perpetual 
lease fron! the Nizam and linked to the Qentral Provinces, A.'lottUJ, an­
nexed in 1826, was added to Bengal, from which it was again severed and 
made 8. ehief commissionership in 1874. In 1905 the partition of Bengal 
converted the eastern half of the province together with Assam into ~ 
lieutenant· governorship under the name of Eastern ~ngal and Assam, 
a.nd the western half into a second lientenant-governorship under the 
pame of .Bengal. This arra~ement was modified in 1-912 : Assam be­
came once more a chief commissionership, Bengal a presidency, and 
Bihar and Orissa a lieutenant-governor8hip. The North-West Frontier 
Province was created for purposes of political security in 1901 by detach­
ing certain Punjab districts. British Baluchistan was formed into a 
chief commissionership in 1887. Coorg was annexed in 1834 and is 
administered by the Resident in Mysore. Ajmer, "~eded in 18]8, is 
similarly administered by the Agent to the Goy!rnor General in Raj­
putana. The Superintendent of the penal settlement of Port Blair 
administers the Andamans and Nicobar Islands as chief commissioner. 
Delhi comprises a small area enclosing thp. np.w capital city, which was 
created a separate province under a chief commissioner on the occasion 
of the King-Emperor's durbar. In this way the present map of British 
India was shaped by the military, political, or administrative exigencies 
or conveniences of the moment, and (except in the case of the recon­
stitution of Bengal) with small regard to the natural affinities or wishes 
of the people. The point is of supreme importance when we have to 
cOIlsider the future development of India, and we shall have occasion to 
return to it in a later chapter. 

40. Some writers have described all the provincial Governments 

The Presidenoies. 
as merely agents for the Government of India, 
and in a sense, as we shall see, this is true. 

But it must be remembered that the provinces differ in status 'lOt a. 
little. We may MSther them into five categories. First come the three 
preRide~cies, distinguished not merely by their history and traditions 
and tt!e presence of great Qentres of commerce, but also by their more 
elaborate I!ystem of government. Each is administered py a governor 
with a council of three members, including since 1909 as a matter of 
unbroken praotice one Indian member. In an emergency the Govel'1lor 
can ovemlle his colleagues. but otherwise the decisions are those of a 
majority. Pr~~ncy governments still enjoy some relics of their 
former indepe~jtce: they have the right to correspond direct 'with 
the tSeeretary Of, State unless financial issues are involved; they can 



.' 
ap~ to ~im. against ~ordere «!f the Go~nt 'of Indi. ~ the,,;_ .. 
full d;iscretlOn In - selecting {or Important offices under them i a)id they 
are 1('.8S 'liAble to supervision than other provinces in the administration 
of their revenue and their forests. : . 

41. Next rank the four lieut.-enant-governorships. The oldest and 
. also by far the heaviest charge i8 the. , United 

Th~ Llentenant-Gover. Provinces with its population of 48 rhillioM. 
norshlpB. . 1 • 

It has been recogmzed that the burden whie" 
its admi1ftstration itpposed upon a single man was too heavy, and pro­
posals to endoW" it 'With an exer.utive ('ouncH were frustrated only"by 
the adverse resolution of the House of Lordf' in 1915. The newest 
creation is Bihar and Orissa. a product of th(' remodifit'-&tion of Bengal 
in 1912. The attachment of Ori88& to the rest of the province was 
dictated by the need of providing for areas which the new presidenoy 
could not absorb rather . than by considerations of convenienoe or 
economy. Part of Bihar al'J. Orispa is no doubt very densely populated; 
but it was ffi'l.inly oocaulle those 'portions of the former Bengal whioh 
a.re now included in it had enjoyed since 1910 an administration by 
a lieutenant-governor in council that it was deemed impossible in 1912 
to withhold a similar equipment from the youngest and in area 8mall~t 
of the lieutenant-gov(,rnorships. The presence or ab8ellCe of an executive 
council. however, tho~h it affects the disposal of provincial business, 
does not materially alter the relations of a lieutenant-governor with 
the Government of India. 

42. The two chief commissionerships of the Cent,ral Provincetl and 
Assam rank next. In theory all the portion II 

The Central PrOVinO('R of British India which are not. includ~d in & 
and AHoarn 

governorship or lient.enant-governorRhip are 
under t.he immediate authority A,nd management of the Governor 
General in Council, who can give all necet5sary orders and direction· 
for their administration. A chief commillllioner is Lherefore still reo 
~arded as administering his province as a delegate of the Govern or 
General, who may resume or modify lIuch powerH as he has him86lf 

. conferred. In official terminology chief commissionerships are generally 
referred to as local administrations rather than as local Governments. 
But in practice the powers entrusted to a chief commissioner are nearly 
as wide as those of a lieutenant-governor, and with the creation of le~· 
lative councils in Assam and the Central Provinces any distinotion in 
administrative methods is tending to disappear. 

43. The two frontier provinces of British Baluchistan and the North­
West Frontier Province form a small cl&8B by 

Balo{,hishn IL.Ild th~ themselves. They are administered by chief 
Nerth-We.t Ft:on, ier Pro . h 
vinoe. commissioners w 0 are also agents to the 

Governor General in respect of political rela­
tions with adjoining tribal territories; they are in fact more directly 
than any of the foregoing provinces under the control of the Govern­
ment of India., acting through ita Foreign and Political Department. 
both because politi~ questions are of preponderant importauce aDd 

D 



so 
.' 8A.o ~us6 they iack the finaneia.I reeouroefl and powers which more 
,Rttled provinces enjoy. 

4:4:. In the last category come Ajwer-Merwara, Coors. Delhi, and the 
Andamans. Thfti116 are administf',red under the 

Minor admini~·T1tionA. direct control of the G()vernm~lit, of India, 
acting except as regards the first, mainly througb its Home Depart­
ment. The first three are practically districts and the fourth is a penal 
settlement. 

45. Let us now try to realize the burden of government 'in India. 
. If we set aside imperative neceserities which 

Fu~otlOn8. of govern· may lead to a great temporary eXp31l8ion 
ment In India,. .. '"",-. 

of governmental actlvlty"."a8~m England at 
present, and also theories of the intrinsic merits of State ma.nagement 
which fiJld favour with some Rchools of political thought, we ma.y say 
broadly that the degree <;If intervention by the State in the Ii ves of its 
people varies with their own capacity and disposition to direct the matf'­
rial bUfliness of t,heir lives. The great mass of India's people are initera.te 
peasantf'!, living in mud-built villages, and cultivating small holdingR 
of land, the produce of which is only too often threatened by druught 
or deluge. The pllysical facts of India, the blazing sun, the enervating 
rains, have doubtless coloured the mental out.look of the masl'lf'S of her 
people. The Hindu caRte 8ystem, with its segregating effect, cireum­
scribes the range of public opinion by limiting the range of perflOTtaI 
sympathie/\, and tends to perp<'tlfate many customs and usages which 
progr~s.'iive IndianA themsdv(s recognize a/\ a grievou/\ impedimpnt h, 
progTesR. Morrovrr the polit.ical diflinte~ation which prrc!'ded DritiHh 
rule utterly ckst,royt'd Itny ip-centive to lllll.tt>rial improvement or progress 
by IA,ying it" rnmltf' I!.t t.he mercy of the firFlt, raider. It waR inevitable, 
therefore, that when the government of the country was aSRumed by 
the vigorollR and prar.tical Brit.ish f!l,r.e they shoutd have formed It COll­

ception of their rcsp0lll'.ibilitieH towards the people wider than that 
accepted for their own land. We need not quote from the immense 
amount of eloquent testimony which writerfl on India have offered to 
the admirable character of the work which has been done. We are 
content to present the difference in this respect between government in 
England and India in the unadorned language of the Decentralization 
CommisRion :- - . 

•. The Govf'mment (in India) olaims a Hhare in tht' produDe of tlNlln,nd ; a.nd 
save \\iiPl'f', Ill! in Bengal, it has ('.ommlltRd this into a fixed land ta.x, it e1[('rcis(s 
the right 'pf {X'riodiofLl reassessment of t.he (:ash value of its share. In connexion 
with it,s revt'nllf' asR(lssments,-it has instit.utot'd So det~iled cadastral survey, a.nd .. 
record.')f·rlghts in t.he land. Where it.~ 8.l!Sf'88mf'nts are made upon large land· 
bolders, it intervenes to prevent their It'vying excessive rents from their tenants; 
and in the Cent,ral }'rovinC('s it even takes an aotive share in the original8.l!t1ef8ment 
of landlords' renb!. In the Punjab, and some other tracts, it has restricted the 
.alienation of land by agriculturists to non·agrioulturists. It undertakes the 
management:;9f landed estates when the proprietor is disqualified from attending 
-to them by aoge, selt, 01' infirmity, or, ocoasionally, by pecuniary embauas&ment. 
In times -of f&mine it undertakes relief works and other remedial measures upon an 
u:teuivellC&ie. It IBaJl,l\&ee. a 'Vut loreat ~ ud is a laqe maacfaotUl!el' 



at 

of salt and opium. It OWDB the balk of the rail .. a~ of the country &lld .c1bIeoU, 
manages a oonsiderable portion of them and it hu CC)nstructed, and maintaina, 
most Qf the iIIlportant impuon' works. It own~ and managee the poetallolld teJe.. 
grapll lystelDS. It hllB the monopoly of note ill8uP, and it .loDe can set the mints 
in motion. It acta, for the most pari, lIB its own banker, and it occasionally make. 
temporary loans to presidency banks in times of finanoial stringency. With the 
oo-operation of the Secretary of State, it ",gulat~8 tho diacharge of th~ b&lanoo 01 
trade, &8 between India and the outside world, through the action of the Ind" 
Council'8 drawh..p, It lends money to municipalitie!l, rural board., and agrioul. 
turists, and ocouionaUy to the ownel'll of historic ostaU>l. It exeroisf'a 16 IItrict 
control over the we of liquor and intoxicating drugs not merely by the prevention 
of unli~ sale, but by granting lioeullell for "bort periods only, and 8ubject to 
speoial (_ whioh are usually determined by Auction. In India, mOl'COver. thCl 
djfP.ct re8pollllibilitie8 of Government in re8pect of police, educat.ion, medioal and 
sanitary operations, and ordinary public works arc of a mud. wider HCOpe than in 
the United Kingdom. The Government has further very intimate relations wit.J1 
the numerous Native States, which collectivl'ly covpr more than one·third Ilf !.III' 
wholf' arl'a of India, and oomprise more than oll('·fift,b of its populo.tittll. Apart, 
from t.hl' spedal functiuns nllrrated aoovt'. thl' Government of 0. Ruh·oontillf'lIt· 
oont.a.ining nearly 1,800,{)(}() IIqUIlJ'(l miles and 300,000,000 [lf1oplf' iM in itsp]f n.n 
f·xtrcmely Iwavy bllrdf'n. and onl' which ill cO.l~tant.ly incl"tll\lling wit.h tht' roonomio 
dpv('lopmpnt of t.he country and the growing II1'M8 of populatiolls of divel'lli' natiQn· 
n.lit,y, langllBgl', and orrrd," 

4.6. It i>l time to >lee how the tasks of government are apportioned 
between the Government of India and the 

Hph('r.. of th(' Govt>rn· I In - t At th ~- t · ·t . mt'nl of Imlin.. oca "overmnen 1'. " e ollwoe, 1 18 
• obviouR that their responsibility for the entire 

country constrains the Government' of India to keep Rome, functions 
of govE'.rnment entirely in their own handR. Since thn Madry and 
Bombay military commands werE' abolished in IH9:\, the defence of 
India hall heen treated formally, as it had long been in fact, as an un­
divided charge. Connected wit·h dE'fence is the diplomat.ic hUllines8 
of rE'lation8 with bordering Asiat,ic powers, and with this again t,he 
administration of baRtions of territory like the Frontier Province and 
British Baluchistan. There is also the business of political relat,ions 
with the numerous Native States, which is mainly, though nut yet 
wholly, the 801e concern of the Government of J ndia. In a IIeparate 
category come the administration of tariffs, the currency and the ex­
exchanges, and the debt, and also of the great commercial services 
like the post office and the railwaYR, all of which concern the whole 
country. Again the central Government, controls the business of audit 
and accounting, and has maiBtained it on a uniform flystem for the 
whole country. But resptlnsibility for everything else is shared in 
greater or lesser measure by the Government of India with the provinces: 
and it is well to understand on what basis the distribution rests, if we 
are to be on sure ground in making proposals which must radically 
aftect it. . 

47. Eighty~four years ago the Court of Directors set themselves 
to define the right principles of pemarca.tion. 

Relation. with tbe pro- They reminded J;ord William Bentinck em­
viDcial Government •. 

phatica.lly that the whole civil and miiItary 
»2 



administration of Ihdia was committed to the hands of his Government 
by the Act, of 1833 and that for what was good or evil in it the honour 
or dishonour would redound on him. They criticized the control pre­
viously exerciRed over the presidency Governments as having generally 
taken the invidious and ineffective fonn of ex post facto intervention. 
They wrote :-

" It is C'videnUy the ohjeet of thf' present Act to carry into ('/feet that intt>ntion 
of th., legiHlat,uTr' to which We have alluderl. Invest~,d all you an' with all the pLwel'll 
of government over all partl! of India. and responsible for good government in them 
all, you are to consider t.o what pxtpnt, and in what particulal'll, thp powPI'H of govern. 
mpnt ("tn be bpllt t'xflrcised by the local authnrit.ieR, and to what (·xtRnt. and in what 
partieulo.l'l!I, thlly are likely to be best exercised whf'n retainN!. in your' own hands. 
With respect to tha.t portion of the bIDIinf'ss of government whi~h you f'tlly confide 
to the local authorities, and with which 0. minute intRri[lrencp on your pact would 
not be bencficial. it will be your duty to have always before you "vidence sufficient 
to enable ~ou to judge if thC' coul'lle I)f things in general is good, and to pay such 
vigilant attention to that evidC'ncc !l.II will ensure your prompt interposition wh('n. 
ever anything oc('urs which demands it." 

And again five years later :-
"Although 0. minute illu:'rfpnmc[l on YOllr part in the details of the local 

administration of th(· ~ubordinate pl'(>siderwie~ is neither desirable nor practicable, 
yet we Rhould hold you hut ill.acquitt~'d t{)wards those whose interests are committed 
to your charge, if you ~hould allow to pass without comment and, if npcesswry, 
without cfl'ectivp. intcrien'nc(', any m[llU!ures having, in your opinion, an injuriou8 
tendency either t() nnf' preMidency or t() til(> Empire at large." . 

48. We imagine that the Directors intended that Lord William 
• Bentinck's Governmt'nt should dl'fine the 

Devel()pm~nt of th,> matters in which their int.erference would 
md8tinp; syst<om. 

be rare, and those in which their control 
would be constant.: but. we find t,hat no sneh formal differentiation 
was actually ever attempted. Such discrimination bt't,ween functions 
as obtains at present is the result of gradual administ.rative devolution. 
As the Decentralization Commission says :-

" The difficulty of defining the eXlI.Ct limits between a ' jUilt control. and p<'t.ty 
vexatiouB, meddling inkrference' r(,cognized by th(' Court of Directors in 1834, 
Rtill remains. It is easy t() say that tho contral Government should confine itself 
to laying down general principles. and that the detailed application of these should 
be left in thc hands of thl' subordinate Governments; but in practice it is 8Omf'timcs 
extremply difficult to say what ar[l mere details, and whether these may not !llfect 
the a.pplicat,ion of a principle. Again, what is normally a deta.il, propt'rly left to a 
local Government, may at, 0. period of political stress or under altered circumstanIJes 
becol'le 0. mattor in whil1h the Gov[lrnment of India, and even the Secretary of 
State, l'IlUlit assert their responsibilities. It is, therefore, of paramount import­
ance, thiolot the relations between the Government of Indis. and the provincial Go­
vemm('nta should be readily adaptable to new or changing oonditions, and should 
not bl' stereotyped by anything in the nature of a rigid constitution." 

Obviously there are tendencies pulling in two opposite directions. 
Material development. improved communications, the raising of stand~ 
ards of administration, and t.he interest taken by Parliament in Indian 
affairs all t.end to throw work on the central power; just as the want 
of detailed knowledge and the variety of local conditions make for 



provincial liberty of action. The spread of enlightenment has-on the 
whole probably operated to cast more work upon the Government of 
India.; for the growth of national feeling among the educat.ed c1assefl 
has raised many questions of a general nat,ure with which only the 
Government of India could dE'-31 and increased the hahit. of invoking 
its interventjon. 

49. Let us glaMe at the list of work whieh the administrative depart. 
ments of the Government of India dE'al with 

Supervision by the Go· not at first..hand, but, as 8uJ)ervisinrr and anpel. 
\'prnment of India. '" l" 

late authority. To t,he Home Department 
are referred quest,ioBs from the provinccs afft'dilll!; the Iudian Civil 
Service, internal politics, jails, police, the civil lIIedical servict" law and 
justice, and courtli; the departments under t.he Rt'vellue Member are 
similarly concerned with revenue, surveys, forests, agriculture, veterinary 
administ.ration, Jlleteorolol!;y, and famine and public works alu} ir1'i",ra.­
tion; the Political Department, with such Native States as art'. in polit.ical 
relations with local Government,lS; the Finanee Depart.ment. with opiulII, 
stamps, ineo/Il(·-tax, an(t the pitY, leave, and pelllliolls of t}w <wrviecs; 
the Department of (JolllJllerce with eOIIlmcrc(', exhibitions, factOl'ieli, 
mining, explosives, emigration, fisherirs, Malt" and t'xcise; the Depart­
ment of Education with edueation, loeal seH-gnveflllllellt" sanitation, 
and so forth. All these spher~s of bUl'>iuess are primarily t.he COllCt'I'll of 
local Government,lI. but in all of them the Government of I nJia exercise 
an unquestioned right of entry, either of their own instance 01' on appeal. 
The measure of interiercllee actually practised varit'!j with eirclIllIstances, 
and to a gn'at extent depends on the financial system - discu8Ked in 
chapter V -for which place therefore we reserve it,s closer examination. 

50. The text-books generally describe the (}overnruellt of India as 
. interfering very 1it.t,le with the dl1i.ails of pro-

. Extc~lt. of 1Il.t.crfOr()IICe vincial administration. Hir BalllJ)fylde .Fuller 
In provUlCIal affairs. , . ' 

wntmg as an ex-Lieutenant OOVerlll)r, sayl'l that 
the Government of India, as a rule, content thClus('lv(11i with laying 
down general principles and watching the effect that is givpn to them, 
but keep a very 8tl'ict hand upon thp. creation of new appoilltrnenttl or 
the augmentatIOn of Ralal'irs. We have no doubt that thi8 correetly 
expreBl!es the p'enrral aim. But ill such a matt('}' all opinion itl rela­
tive. Oompared with past days, provineial GovernmentI'! enjoy .u;rcat 
liberty of action; but, as we shall show ill due courtlC, substantial 
restrictions are imposed (Jil them by the dominant conception that 
the entire government systen! is one indivisible whole and altll'uable 
to Parliament. Even though the Decentralization Oommitisioll s<:cept­
ed this governing condition, they thought that both the Indian 
Government and in their turn the provincial Governments also had in 
the exercise of thE control with which they were invested been 
dominate<l too much by cOl1Bideratiol1B of administrative efficiency. 

" They have, we think, paid too little regard to the imporL;mcf) of d('vploJli~ 
a strong sellae of responaibiIity a.mongst their subordinate agents and of gividj 



Im$oient weight to loCal sentiments and traditio1lll. In our opinion, the burden of 
WOTk could be materially diminished if the Indian Government were to refraili 
from interfering in unneccssary detail with the actions of the authorities Ilubordinate 
to t,hem, an interference whieh results in large m6&1Ure in every administrative 
authority in India having to do over again wor~ aJieady accomplished. at a stage 
below. Puture policy l:lhould be directed to Ilteadily enlarging the spheres of 
detailed administration entrusted to provinl.1ial Governments and the alIthorities 
Ilubordinal,e to them a.nd of recognizing tha.t they must definitely dispose of an 
increasing share of the ordina.ry work of government." 

We understand that public and official opinion alike endorsed this 
criticism. But, as we have said, the question now turns mamly on new 
and bigger considerations. Official control from above is incompatible 
with popular control from within, and the admission oft'he laUer justifies, 
indeed demands, a corresponding reduction of the former. Parliament, 
the Secretary of State, and the Government of India must all relax 
control if the legislative councilfl in the provinces are to share the respon­
sibility fori the administration. Similarly provincial Governments must 
abate tllf'ir superintendence where popularly-constituted subordinate 
authol'iti('s have been entrusted with functions of their own. 



51. To explain 

lntroliud.ory. 

the constitutional position with which we have 
to deal it is necessary to review liS shortly 
all possible the growth of legislative bodies 
in India. 

52. 'I'he indigenous luw of llJdia is It law of stntulI, derived in 
. the CI\!~e of Hiudus from the !:HlIt8trlls twd in 

Beginnings of legislative that of M.uslims froUl the 1I0nm while in, 
~~ ~ , 

. . the case of both there grew up also a body 
of nustomHl'y law varyiug with the loculity. Although tho first 
European settlemelltl' 111 the country were on suttCl'IUH'e of Indiau 
powers y~t the pe]'l-onlll character of the lllw of ILldia. 'md tho 
nature of mallY of its 1lrilleiples and penalties made it imposliible 
£01' lllell of a diffel'ellt religIOn and hahibl of thought to adopt it for 
their owu use, }'rom t.he very tirst the English trlldf'l's lI~sumed 

. that they earriell their own law with them. III faet, the germ of 
ItJgislulive power lies emLeddf'd ill l~lizal)tlth's Chal't,(>l', willdt 
aulhorizp,d the l~ast India Vompully to makE' reasolluble " htws, 
l'Ollstiiutiuns, orders, aud ordinances," not ],ppugnu.ui to Englil:lh 
law, for the good government of the Compally Hull its Ilffail1~, 
Hilllilar l'l'ivileges wcre uffirUled hy the Churtel'r-; of her ~tUUl't SUl' 
('es..;ors, Uf the laws made undl'l' these earlier Uhal'tel's not Il traef1 
remains: WI' infer thnt they were concel'ued witb tllO monopoly c)f 
trade !lmJ the repression of inierfereu('e. 'I'he C'll;\rtrr of 'Villialll 
III made uo mention of, and mav he held to hav!> WitlHhIlWII. 111('\ 
power of legislaiioll ;bui George-I 's Chartp!, of H2(j illv(!f<4t(~tl CIt' 
(}ove/'lJl)!'s ill Council of the three prpsidencies, with power ., HI 

make, constitute, and ordaill bye-laws, rules, aw] ol.'{lillllllcel> for the 
glJod J:,rovtll'nment. aud l'eguliltioll of the several corporations there­
by created, and of the inhahitants of the sevf'1'I11 tOWl1,~, pluef!s Illltl 
factories afOl'psaid respectively." . 

5:l. Aecol'diugly from 1726 onwards the lhr{'e pr(>MidNIl'Y eouneilli 

R It f 1 D
' . l)1'Ol:I.""f'ded to make laws independentlv of 

esu 8 u t le 'wan,. h} 'tl . h' J" d' t' flUC ot leI' WI lin tell' /jeVE'TII J IlJ'H! lC 10UM, 

Hut t.t this stage we come 011 11 new sour('e of legisitlt,ive power. 
After the graut of the /Jiu'ani ill 1765 hy whieh the Oompany 
ullsumed the levenue admiuiz{tJ'atioIl of Bengal. Hihllr, und Ori.!l/ju, 
Warren Hastings, then Gowrnor of Bengal, lIet up eourt!! Ul!!l offi(~es 
fot' tIle disposal of judicial and revenue husiness, in virtue not of 
any powtWs derived from Parliament, but of the authority wlli('h 
had {,een' delegatea to the Company hy the Moghul GoverllID('ut. 
Indeed it was not till 1861, that the last traces of the dual syt!tetlJ 
of courts wal> swept away. ' 

54. 'l'he Regulating Act of 1773 8uhol'(liuuted the jlJ'esideuC'il'lI 
Th Re I' Act. 1m and Coullcils of Mlldrul!I and Bomhay to the 

e ~u atmg , 'Governor General and Oountlil of D('Dgal, 
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who were thereby Mnstituted the Supreme Government, and r~quireci 
the Madras and Bombay Governments to send to Bengal copies of 
all their Acts and orders; but we 08Dnot find that the Ben!5a1 Govern­
ment had any power of modifying thE"ID. At the same time the Act, 
of 1773 took the unusual course of 8ubjlC'cting the legiHlativE> 
authority of the Governor General and Council to the veto of the 
Supreme Court. The hostile relations which existed hetwepn the 
Couri and Council probably explain the comparative ahSPllf'A .,1 
legislation during the period from 1773 to 1780; but by 1780 thA 
Counuil had triumphed, and W arren Hastin~ pasRed his regu­
lations for the administration of justice in provincial c~ourts with­
out regard to the Court. The Amending Ad of~.l781 ;mstified his 
action: it gave the Government the iIpportant power of mHking 
regulations for provincial courts without refprence to thf' Supn·me 
Court .• A few years later the powerH of thp other two (jovPrIlments 
Were similarly enlarged. Copies of all I'Pgulatiolls passed ill MHdras 
und Bombay were sent to Calcutta, but it does uot appear tlH1t they 
were suhmitted for approval before heiug pnssed. 'l'jlfl leg;sIative 
power of the Oovernor General's Council wa/:! confined hoth by its 
constitution and in practiee to the prf'sideney of Bengal. 

55. We may nute that the :ulvellt of Eng-hsh lawyers as judges 
Th D 1 A 1780 of the Suprellle Vourt in 1773 led to an ill-

e ec afatory ct, . advised attempt to apply the English law to 
Europeans alld Indians alike; but this errol' was correded hy th(~ 
Declaratory Act of 1780, which directed that their own law and 
usage should be applied to the people of the country. The door WSll 

therehy not closed, however, to Bueh legislative modifications of tIle 
rules of the Shastras or the Qoran U!l the public milld IH'cauH' ripe 
for, under the influences of \Vel'tern jurisprudence, easl' tleeisiullH, 
and the gl'Owth of education and enlig·htenment; in whj('h dil'fH'tiou 
indeed the Indian legislatures have from time to time I'l'lJd!'red 
serviees of incalculable benefit to the country. 

56. In 1813 the powers of all three councils were enlarged and 
Growing confusion of at the flame time subjected to greater ('outrol 

the legislative lIystem. by the Home authorities. Their reg-ulat-iolls 
were applied to all persons wllO should proceed to the East Indif'1I 
within the limits of their Govf'rnments. They were givf'Il power to 
make articles of war and to impose customs duties and other taxes. 
}:I'or another twenty years the three councils continued to make regu­
latiolls, an-l in so doing constantly added to the complexity of the 
law system which the courts were expected to interpret. The con­
fusion which by this tim~ characterized the legal and judieial systt'm 
of th~ country may be readily (·oncf'ived. It rested on no lesR than 
five different bodies of statute law, hesides having to pay heed also 
to the English common law, Hindu and Muhammadan law and 
usage, charters and letters patent, regulations authorizf'd by statute 
or deriving their validity either from th.." Company's general powers 
of government or from their acquired rights as Sllccessors to native 
Governments, circular orders of courts, and treaties made by the 
Crown or th,e tndian Government. It is not surprising that the 


