
far iower down. Muslims also come low in the fist. The imo ..... 
ledge of EngIitih is ('unfined to less than two million people, a frac­
tional percentage of the entire population. 

la5. 1'he Indiun GovernMent. cODlpiles no Niatistics showing the 

D 'st 'but' f Ith distrihl1tioll of wealth, but liuch incomplete 
I rl Ion 0 weR.. h 1.t· d h th t th • fisureli lUI we ave Ou aIDe s ow a e 

number of persons enjoYIDg tl substantinl ill(',ome, is very ",~all. In 
one province the totul numher of pel'!!onS who enJoyed an IDeome ?f 
£G6 :t vear derived from other sources than lund was 30,000 i In 

another" IJroviu('e 20,000. 'l'he revenue and rt'lli returns also show 
how sma I the averugp a gl'i cull Ul'a I hulding is. According to one 
estimate the number of landlords whose lli(,Ollle deriyed from their 
pro)Jl'ietar,V holdings t:xceeds £20, a Yl'l~r in tl~l' ,united lll:()vinc:es is 
about 121i,OOO out of 11 )lo}JulatlOlJ of 48 llulllOns. It IS eVldent 
tlla! tIlt' curve of wealth df'st'cnds very sit'oply, and that enprmous 
masses of tIl{' population havf' littlu to spare for more than the 
n('ees~aries of life. 

lati, The fradion of tlIP ] .. ~oplp who are town-dwellers contribute 
, ,ouly l\ y('ry slllllll pl'oportiol1 to the revenues 

po~ti~~llt (;;cs~y!~:~"L III of 111H' tit a tt'}; h~~t alllollg tl~e~n cld~l(~at.,ioll ,hus 
mac e !SOIlle leauway, mUllWIIJlt InstItutIons 

hayt' bet'~l at work, 111111 ilil' PJ'('Kt'1l1'l" of }lolilH'al ll'adpl's amollA' the 
profes~iOlHll elnssI'1-I Illls UlII(h, itl'lelf h·lt. This is tli£' radius to 'whieh 
int.erest ill political I'l'OhlplIlS is "hif'fly ,'ollfilled. 'rh(. (llH'.~ji()n jlj 
oftell asked---Wlw i rat io of the ppoplt· really asks for g-reateI' polit.ieul 
POWPI':' It "UllllOi hll :tDSWI'l'l"! with ally ac('unH'Y hy tabulating' 
the (ireulatioJl of lInWSpapNs, the Humber of so('ieties, the sum-tobl1 
of prof('s"iollal Ulell or traders, 01' tlH\ populut.ion of collf'g'es. 'J'hf'l'e 
is a ('01'(> of t'Hl'IH'St. 1111'11 who bdil'Ve sllll'en')y and l'ltI'ive foJ' political 
}Jl'Ogrf'SS i a1'ou11d thPlll u rillg' of 1I,s» educated peoplf' to wholll II. 

l)lll'a~p OJ a sentinwut appeals; allJ ll11 outRide fringe of those who 
laVC hCt'll des('rillt't1 as ,. attmded hy ('ul'loijit.y to this Ill'W thing or 
who filld tliycrsioJl ill atiacl<ing' a hig !lud very solemn government 
as Ul'chius might take a perilous joy ill "asting toy dart~ at un ele­
phant." On the other hunrt, is an NlOrmous country population, fot' 
the most part POOl', ignorant, non-politically-minded, ul1d unused to 
any system of' eleetiollH-imlllertled indeed in the struggle for exist­
ence. The ruml classes have the greatest stake in the country 
because they rontribute mOfilt to its revonues; hut they are poorly 
equipped for politics and do not at present wish to take part in 
them. Among then.. are a few great landlords Ilnq a larger number 
of yeoman farmers. They are not ill-fitted to rlay a parl in affairs, 
hut with few f'xceptions tht'y have .not yet done so. But what is 
perhaps more important to appreCIate thl111 the mere content of 
political life in India is its rate of growth. No one who has observed 
Indian life during even the past five years can doubt that the 8'!'owth 
is rapid and is real. It is beginning to affect the large landholders; 
here and there are signs of its beginning to affect even the villages. 
But recent events, and above all the war, have given it a new earn­
estness and a more practical character. Men are comi!1~ to realize 
more clearly that Jndia~8 political future is Dot to be won merely 



bv he phrases; 'and that it depends on the capacity of her people 
themeelves to face difficulties and to dispose of them. Hence comes 
the demand for compulsory education, for industries, for tluiJfs: lor 
social reform, for social, public, alMi even military, service. FOT e. 
long time many Indian leaders were (,,outent to criticize; they have 
now begun to construct; and hecause construction is & matter in 
which tbe Government can so greatly help or hinder they life more 
than ever anxious to take a share in the Government it:Jt}h, . 

137. The potential capacity for politics of the rural population, 
p '. a1' of whom the peasant proprietor and the 

rurall~~~ul:F:t1 of the ~enant are typical, is discu~sed in the follow­
mg extract from an offilli'al report:-

.. Our rule gave them security from the violence of robbers and the exactions 
of landlgrds, regulated the amounts of revenue or rent that they had to pay, and 
assured to both proprietor and oultivator-,in the latter case by tUe device of the 
occupancy right-a safe title in thcir lands. The change was so great that they 
sank into a condition of lethargic content; ev-en yet they have barely r~alized that 
Government ho.s any other gifts to offer; a8 for the idea of self.government it is 
simply a planet that has not yet risen above their horizon . 

.. But there are siglls of awakening. They have already learnt an Important 
lesson-that it is legitimate to bring their troubles to the notico of GOVCl'llm€ut 
and that a good Government will listen to them with bympathy, They Ul'(;l oHell 
(lontemptously branded as the ' voiceless millions of India'; but the oharge 
is untrue. They do not ask much, or often, but that is because th«:>y want 80 

little. Nevertheless, if they are aggrieved, they do not hesitate to say so. They 
may not be vocal, but they are certainly not voiceless. 

" Hitherto, they have regarded the official as their representative in the coun· 
cils of government; and now we have to tear up that faith by the root~, toO teach 
them that in future they must bring their trouble~ to the llotioe of an elect,ed 
I'epresentative-further, that they have tho power to compel his attention. We 
have to bring about the most radical revolution in the people's traditional idee,s 
df the relations between ruler and ruled, and it will be a dlffioult, and evoll 
a dangerous business, for it is neither safe nor eas1 to meddle with traditionnl 
ideas in India. Unless the politioal changes now III oontemplation are accom· 
panied by an eduoatiollBl campaign direeted to awaking in all classes alike, but 
especially in this particular class, a sense of citizenship, disaster will certainly 
result ... 

138. It is just because the In~ian ryot is inarticu~ate and h8:s 
I not been ihrectly represented III our delI-
nterssts of the ryot. berations that we feel bound to emphusi7.e 

the great claim he has upon our consideration. The figu1'e of the 
individual cultivator dot's not often eatch the t'y1d of the Govern­
ments in Simla and Whitehall. It is chiefly in the mill'S that tIlt'y 
deal with him, as u consumer of salt 01' of pIece-goods, or unhappi1y 
~ otten, as the victim of scarcity or disease. But the district 
officer and his lieutenantR know well the difficulties thllt beset llim, 
and his very human needs; and in the local revenue offices these 
make up nine-tenths of the public husiness done. What matters 
most 01 all to the ryot are his relations with his landlord; but his 
iortunes are by no means to he disposed of by considering them 
Iolely form the standpoint of "agrarian legislation." Much of 
the activity of Government comes home to him eventually; and 
whatever helps him in his diffioulties adds ~normoU81y to the happi-
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neSs of the country as a whole. It is not merely a matter of 
seC)l~ing him in possession of his plot of land, of assessing hi. dues 
equitably alld colle(·ting t.hem with dif!lcriminntion, of advancing 
hIm money in ba.d days and waiting Hll h~ is in a position to repay 
it. A simple, cheap, and ('ertain system of law i8 one of his greatest 
nf-ed!';. Btl ~rl'atly rE'(]lllrE's to hE' proteded ngniust tbe intricacies 
of courts 1l1HI the s\lhtletie!'! of law, an(l t>nobled to defeat the 
ndvantage {'njoyed hy long-pursell OllPOllt'llts. The working of all 
the grellt procedure codes, the law of Ulmry, of regist.rat.ion, of 
limit,ation, of c:ont,ract., the COllrt·fpNI Act, and the Stamp Act, i8 felt 
in the rpmotest villagt> in the land. The ryot and hundreds of 
thouf.!ands of hiR kind mny be liftp,d from p(,llllry to eomfort by a 
eanal projt'ct MRting millionl'l of pOllndR. One of his {J()nstant 
ne('(ls ill prot.E'rt.ion against. the exaction of pettv official opprNlsors. 
Improvf'mf'nt~ in r;lf'ed or f!to~k. mamll'PR. plougilllJ, weUR; tb.e huild­
ing of a new road 01' ·t new railway: facilit.ies for grazing hiR cattle 
or gptting woo<l for his implempnh; thE' protl\ction of hill crop from 
wild tmimaJs. hir;l ('attle from disMf!e. and hill brass vPsllels from 
hurg-Inri'!; ro-opf'fot.iVfl hnnkll 1.0 JlInd him mont'v and e,o-opprative 
~o~ietif'~ t.o dE'vf'lop hi~ market; thE! proyi~ion of fichoolf! and dillpens­
Ol"iPIl witlJin J"Pflllonablfl di~tancf'-t.hE'Rf' urn the thingr;l that, make 
all tlll' diff"Tl\lH't' to lli~ Jife. Thev ha.vp an hppn dispAnlll\d for 
him hv an offi"ial gOYf'rnmE'nt in the pa.st,j and we mUl!t always 
hear in mil111 t11nl hI' will not find it E'aRV to lporn t.o arrange thpm 
fOJ' himlWH ill fut1l1·p. He hos !lOt. o'n rRf'.te pnnrf,aynfR; he has 
sigllPd joint. pd.itionR to offirinl outhorit.v. nut. lIe" lIaR never 
pxprri~d 0 vott' on Tmhlir qlH'stiom~. H i,~ inind haR hpen mnde up 
fOT' him hy his laTHllord or hnnkt'r or hi~ pripRt, or hi" rp}ntivps or 
tllf'. lIPOl"f'l-lt offiC'ia I. Thf'flP fort" rna Itl:' it an imperat.ive duty to 
aRsIst. Ilm'! to protE'd, him whilp hI' i!! learning to ~holllder political 
rl\sponRihili I ip~. 

139. In ('stimatin~ t.he politically-mini/ad porlion of t,he people 
. . . of India we should not go eil.hE'1' to census 

c\~:e pohtiCally-mmded report!! 011 the one hand, 01' to politica.! 
. literature on the othp1'. It 111 one of thts 

most difficult portions of our tnsk to st>e them in their right rfllation 
to the rest of thE' country. Our obligations to them are plain for 
they are intellertually 'our children. They have imhihed ideal 
whirll we O1'lT!!elvPI! have I!t't hefoTe them and we ought to reckon it 
to their crpdit. Thp present. intE'UeduaJ and moral ,.tir in India is 
nn reproaeh. but rather n trihute to our work. The Raj would have 
been a mecpaniraJ and iron thing if the spirit of India had not 
l"esponded to it. We must. remp-mber, too, that the e(lucated Indian 
has c~e to the front by hard work; he has seized the education 
""hieb \ve offered him hecallF.e he fil'llt saw its advantages; and it is 
he who hall adv(;rated and worked for political progreRR. All this 
sta,nds t.o hi" credit. For 30 year!! hE' has developecl in his ConJrrells, 
and latterly in. the )fullJim Lea gu fI, frfllP popular cODvO('..ation,. which 
express his' ideals. We owe him !!vmpatlly because he has conceited 
and pursued the ide-8 of managing his own al'aii'l!. ~n aim which DO 
Englishman Call. fan to reJpect. He has made a HilfuI, aud OIl the 
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whole a moderate, ulle of the opportullities which we have given 
him in the legislat.ivp councils of influencing Governruennt and effect­
ing the courlle of public businl;!:!~, and of recent ,years he ha~ by 
speeches and in the prl'KH donr. much t<, s~read t.hl' tdea of a united 
and self-respecting India among thous~nds ,,;1io had no such con­
ception in their minck Helped hy. th~ mahlhty of thp other classe~ 
in Indill. to play u prominent part he hall llRRumed thp place nf leader, 
but bis authoritv is bv llO means lllJivpr!!ally !ll'knowledge<l and may 
lU an emergency prove weak, 

140, The prospect)! of advHllee vpry g:t·pat.1y. 11eppnd UPOJl l~ow far 
Th6ir relationR to thr. till' I'du('r~tp(1 Ill/I Iall 1/1 III "'Y~I.!.l.!;dll~' ~' l~h alld 

mUle.. ('apallie of faid,v l't·rn·t,.~PJltJIIg- thp Jlht.erutf­
masses. 'fhe old a'slIumption t.hat tilt' iutpl'esis of Hu· l':"ot, lIl11iit 1)1-' 
confided to offieial hOllds is ~t I'Plluously dt'll if-II Ily mndpl'U f'd ueu t~d 
Indians, 'l'hey c1»im that. tIll' gurOpt'IUI official 1I11U't, hy his 1:lI'k of 
imagillation Itlld e:ompal'u1iv/' lapk of sl,ill in tO~lg'IIt"" he g'l'u,'·f'l.y 
handicapped ill int.l'I'lll'pting- t1w tholll!llt~ allll clt''';lI'PS of UJI ASlUtJ<' 

people, On tllf' otlH'1' hanel it is al'g'lH'd t.llld. iii 1he limitpd >ipl'eaJ 
of educat.ion the endll"fllll~l' of ('a~tp ,·"dusive!lf'ss, tllul of usages 
sanctioned by paste. /l nd in tllll l'f'('ords of ~illnH' loe'al hCl{lil's and 
councils Illay Ill' founel 1"/'I\IIOIIS wll ieh AUg'gf'l'it t.ha t 1h,· politiralJ~r­
minded daHill'S stalld S01Jl(~who1. "part frOlll. and in ndvIllH'f' of, th., 
ordinary life of thfl nnulltry . N OJ' wouM it. h .. surprising if this 
wm'e tli(> casco OUI' ",hu'ntirmal polie·y in till' past. ainlf'r1 at satish­
ing t]lf~ ff'w ",110 !-Ioug-ht aft,,], 'Eng-lish Nlu('utioll witllollt. suffieient 
tl1ilUg'ht of t.he c'onRt'CllII'Ue'PS ",IIiI'll Illig-ltt. f'llSU(> from not taking CIITe 
t.o f'xtl1nd inl~tl'uet.ioll to t.lll· lItalty . "r p han' in fae't. ('reatl'd [\ 
limit.ed 1'ntelli,q(,lIt,~i(j whn c1l',.;iJ'(' a'r!Y:llH'C'; and we r:l1l1lOt st.u~' tht>ir 
progrflRfI elltiI'l'ly until Plhwatiol1 has lll'l'l1 ('xtpnd!'d t.o tilt' mussell. 
It hllR bern mnde a )"('(1l'Onl'h to tht' ('(In('at~d ('1as~l's tha.l tIlf'Y have 
followpd t.oo l'XclllSivl'ly aftl'r 011f' or two pursuitR. tht> law. journal­
ism or school tf'Odllllg': Illld !lInt tlml!' fll"P all I'fllling's whil'h make 
men inclined to oV!'l'1'atp tit!' impol'tllTII'P of word!; mId phr3f;p~. But 
even if t.ht'l"e iR Ruh~tflll('f' in tIl(' ('ount.. we mll~t. t.ake not.e also how 
far the pn!lt policy of Oovprnmpnt. is rf'l<pow~ihlp . 'V p hnv(> not sue­
ceedNl in making' pduI'ntjOll prndil'al. It ill onl~' now. "']l(>11 the­
war 11"" r~vE'"l!'d till' importnnrf' of jnclu~tr:v, tll:'!t w(> hay!' dl'li­
berat~ly IIet, obont. t'n('.()urllg-illg' I ndialli'l t.o unlh'l'takf' th(> ('.ft'ation of 
wea.lth by indust.rial f'ntf'rpriRe. and. 1m\'(> t1H>]"t'hy ofif'}"Pll the 
educated daRSt's ally tnng-ihle in(hlrptnpnt to overcOllle thl'1r tradi­
tional indinnt iOll 1.0 look down on prR('tic~a] forms of enerJ.tY, We 
must admit that tIlE' I'{luC'utt>d Iurlian if! a ('.rl'ation pp(,uliarlv of OUT 

own; RUG if we take Hl!> crpoit t.hat is due to us for llis strong pointr;; 
we must admit a "imillll' liahility fol' ]Ii~ weak onl'~, Let Us note 
also in justice to him t.lHlt. thf' prog'resllive Indian appears to l"l'alize 
tbe narrow basill of hill posit.ion and is heginning t.o broadf'D it. In 
mu~icipal ud university work he has t.nkl'n a uf!pful and creditable 
share. We find bim organizing effort not. for political ends alone, 
hut for various forms of publio and 1I0cial sen-ieI'. He has come 
fOlWardand d()~e valuable work in relieving fallljne and 4istl'~ b,. 



floods, in keepinEr order at fairs, in helping pilgritns, and in Pl'O­
moting co-operatzve credit. Although his ventures in the fields of 
comtnerce have not beeu always fortunate he is beginning to turn 
his attention more to the improvemt'nt of agriculturfl and industry. 
Above all he is actIve in promoting education and sanitation i and 
every increase in the numher of Miueatt'lil pf'ople adds to his in­
fiuence and authority. 

141. Now leL UII turD t,o tbe other main fpature of Indian society 
Divisiona of Indian - its division hy race8. crpeds and castel. 

society. Thirty yparf! fOgO IJord Dufff'rin drew the 
following picture of India:-

" This population is rom posed of a Illrgil llllllloor r;f distillC't nntionalitios, 
professing variou .. T,·li!(iolls. prli('ti~ing diVf'rS(' rite~, spoaking ditr,'r"lIt 11l11gllllgCS, 
while many of tlwm IU(' Iltill furtlll'r sepal'at('d from Ont· (l,nothp!, oj" (fj""OI'dant 
prejudices, by oOllfiidillg' SUW'('L' of u.mges, IllHl "ven nntagunillti" ma~'ri!ll in· 
terests. But pprhal's th" mo!'t Pllt"llt ehamf'i,cristie of Ollt" lnditm ('OS11108 is it~ 
divi~i()n into two tniA'ht~ !".Iit.ielil ('oJllmulliti"f\ UK diHt,allt from eRch (It/WI' lIN the 
poll'S asunder in thoir n'hginll~ faith, th"ir !Jist,ori!'nl [mt('(ll'OentK, tlwir "oeia) 
organiza'tioll, and t.heir nlLtul'IIl al't.itIHlpA: on tht· nnl' hand tIl('. llinduR num· 
bering HIO millions, with their l'olyt)lI'liHtie ho)j('fA, their UlmI))PII nriornpd with 
imago~ and idols, thoir V('Tlf'ratiOllQ for the ~lwr('<1 et)w, tll('ir ('lal)(lrate eatltl' dit;· 
tmctions, and their habitR of 8uhmiHsioll to HUC('.,'HHiy(· eonquerortl --011 t)w otbOT 
halld, the Mabomedall8, a llllLion of 50 millions. wit.h tlH'ir monotJl('islIl, their 
iconoclastic falll(tirism, their uniuml Hficrifi",>R, tlwir Ro(:,if\1 ('quality, und thl'ir 
rememl,ramJP of f,ltt· .lIlYH WhPll, f)lIt,hl'Ollt'd nL Vc>lhi, tht'.\' I'PlgIlP'] AUf/rPITIP from 
the HimlllayaR to Cape Come,rill. To thpH(' HIIIHt, lw !lddc·d !l IIt)Ht of minor 
natiollnlitil's- 1ll0~t, (If till'1Ti IlllTlIhprin~ Jllilli()ll~---"lllloHt (~!I \I iU"ly ctiffon·llt.illt"d 
from OIH1 'UH,f./H'T U,I ethllol(lgi(',,1 lor l'olit.inlll diHLinoiiollH II" ure t.h" HiJII)IIH from 
th!' Mllhoml'dllllf', HIlt'/1 IIH tIl<' HikhH, wit.h !tll·ir wllrlik,· hlll})tH 1IJ111 t,rndit.ioTlH lIud 
thpir <'nthuHill"j,ie rpligimlH h.·li,·f" -tl1l' IlohillllH. th" P'ltllllllH. t.hl' AHHlIllH'Hl"-­
the Bulul'hf''''', III)() "thl'l' wi]'! IITHl J11llrtiul triilcoR Oil ollr frolltif'rH-~-t.l1I' hillrnpn 
dwdllllg ill tIll' f"I.I!! of HII' Himah,I""--OIIl' "ub],.pj" in Hnrmll, MOIlp:ol in rae,' 
Ilnd Hl1ddhiflt ill rl'ltA'iull -t.hl' 1{holul>,. ;II huir", 1I1lc! 111)(',·1", tlllt! othor non-Ar;Vlm 
P!'Opl(,R in th" (,l'ntn' ,md ""lith of In.ii,. - 1\11(1 t.hf' I'ntl'rpri"ing l'nr"I'(,", with tlll'ir 
rapidly dcvC'lopinA' nmnnfnrt,ur('" lind ('ort1l1l .. n·i,,1 intpr!'Ht.H, Agllill, atJlOllp:!lt 
theRe IlUm<:>rOllS communities nlllY hI' fOllnel Ill. 0I1P nne) t.lI(' Il,UJjP' JnOIllf'llt. all tho 
various Btagl's of ciVilization thr~lIIgh \l'hi('l1 Ifltlllkind ha~ pIlS~ .. <1 fn,m the pre· 
historic IIA'I'S to thf' prr'SC'nL dn~·. At on .. I'nd of tIl(> RealI! w" hllVCl thE' nllkod 
Rllvagt> hillmlln. wit.h his stCIIH' "'PIlPOIl", his hl1lul.hunting, his !'O).YIIlldroUA hahitll, 
/lnd his childish Rllpf'rstitioIlH: tllI(] Itt the nth..,r, UlI' Ruropeani;o:<>d IIlltivo A'(llltle. 
mlln, with his Bnglish ('O~tlllnc', hiH ndVIlIH'f'lJ d"H1o('rlltif' idl'IIH, )JiH W"!ltnrn 
philo~ophy, lind hi~ litprllr;v clliturf'; whil ... Iwtwf'f'1I th(' two li<:>A la~'c .. upon la.vpr, 
or in cl08e juxtllTHIRition. wnndpring C'ommullitiPH with t.J"'ir floe!;H of goat,~ !llld 
moving tl1ntR; coll.,('timlfl of llnellfmiplinl'd warrioTH. with tlwir blood felldH, their 
clan orgnuizfltion, ·md IO(lSfl trihal gov('rnment: f('lIrltll nhiefll and bllrOI1l! with 
their retlliners, th .. lr f\pi~,"nnrill) juri,.;clietioll. and their rnedireval not,ionH; aud 
modernized country gentl!'lIlen !lncl PlIt,,'rprising mf'rdu\Ilts and manufl\ctur!'rl!, 
with their well.mannged (IKte.tNI 'ind proRpemuM C'!li.<>rprisNI." 

Thp colour., of the pidur£' have sin~p ton£'d down. The ge~era· 
fion th.at hall pn);IIPd lIinct' J ... ord Dufl'erin wrote has witnessed gl'eat 
growt.h. Schools hav(' mort' t.han douhled; higher education 'has 
increa~ed threefold; print.in~ presses and newspapers have multi· 
plied; and the proau~tion of book!! in En~1ish has increased by 200 
per cent. The lipread of W('!ltenl education hall brought India' mor~ 
Into touch with tho outside world, and tended constantly. though 
slowly, to break down the barriers of social aud religioQ8 CUStoD1l1. 



• 
'The eenae of unity is growin~ Rnd h81 been quieke~ed by the war. 
A. the Public Services Comml~inn liIaw, not merely IS there greater 
communion of thought among ooucated Indians the~se)ves but also 
oloser communion of thought between ~unated IndIa and England. 
At the eame time they go on to say:--

.. Even amongst the .. dull.ted the eontlicting traditions of Hindu! and 
Mubammadanll are still con,tantly reflecW in their respective attitudes towards 
lOCial and political questions of the first order, whilst, in Bd~i,tion to this ~ain 
line of religious cleavage, there are other important commuDlt108 such 6S SIkhs, 
ParsiB, Buddhillts (chiefty in Durma) And Indian Ohristians, who are all more 
or )e1l8 widely supArated from the bulk of the population, either Hindu or Muh~m­
madan. Nor does rf'ligion conllf,itutll the only line of cleavage. GeographIcal 
and climati(1 all well aM social conditions have also helped to preaerv<l down to our 
own times diffl'rPDoes originally imported into India hy su~s8ive waves of con­
quest sHd migl'ation. Of all thoRe cOllsiderotions it would be unwise not to take 
cognizance. But it would be equlllly unwiae to ignore that growing body of 
WClitem nducated opinion, whi(:h is grsdu611y croating a n'lW .atmosphere all over 
India. Even those who most, Rtr()ngl~' deprecate Borne of its manifestatiolls realize 
tha.t it has (lontributf'd lllrgel~' to the ~rnat social a.nd religious movements, 
whiClh Bre /liming at, hTiving II nmv din'ction to old heliefs And at harp10nizing 
ancient doctrines wi~h tho tellC'hinRs of science. It is reflected in that new 
81'USC of unit.y ",hir.1! is diRplnting the idea of ordained separation hitherto pre. 
valent in Indilln so~iety." 

142. Thus from a hird's ~ye view India is still a country 
. Variety of local condi· "marching in uneven stages through all the 

tIOD'. centuries from the fifth to the twentieth ." 
There are tracts where ii would be fantasy to dream of representati 'I' 
inlltitutionR. ',I'here are eYf'rywhere peoplf' 110 i~norallt linn 1010 

depre!1setl as DPces8aril~' to lie outside thA limits of any franehi~f'€ 
which enn at. thf' OIli!lPt. hI' framed. Even within thf' limitll to 
which the new constitution rnn be nppli(:'o tllf'l'e arl' diiferf'nces of 
cunditions of whif'h account must be t.aken in applyinjZ' it. And 
running throug-h the who}", hody politic is a Rerieil of divil'lions of 
sect and race whirh. a~ thE' Public Services Commission saw still 
affect" the mind of edur,nted T noians. ' 

'143, Impprfect 9S it. i.'l;). fhis ~ketch may serve to bring out the 

R.--.... - f " , ' h ' duef f'lements of the Indian part of the com-
~.. or , Imp &/IIZ- 1 d h t iDg the dillCultilll. P e.x . an e erogeneous total known as 

" Bl1t.lsh India. We I'eff'r to the other com-
ponents latet on. Why I~ay(' w~ tried to descrihe the complexHies 
of the ~Rsk before ,!s. and til partIcular why have We laid stre@ upon 
the eXIstence of SIlent dp;pths through which the cry of the pTf'l'IS 
an~ t~e platforl~ ne,er flngs? In f,he firAt place of course we wish 
to malAt on the Importlln('e of the!le fador!l in ('onsidering the time 
netleR8sry for the co~ple!e nt,tainment of respC'Mible govArnment in 
a ~o~~ntr:r where lD Rplte of rapid proc('sses of growth 80 great a 
maJorIty of .tIl(' people ~o not as~ for it, and are not yet fitted for 'it. 
But our ()~Ief pur pORe Iii more ImportRnt than this. We deBire to 
teat tIle WIsdom of thf' announcement of August 20. If we have 
conceded all that ('an fairly be said as to the difficulties of the 
~al.lk bef~e us . then thf' policy which has been laid down can be 
Judged In the hght of all the facts. 
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144. We believe that the announcement of AliglUt 20 was right 
_ . .. and wi8t\; and that the policy which it 

The JutificatlOD of an ~mbodies i8 the only pP88ible policy for 
advance. India. We have seen it t'8timated that the 
IlumbC'r of people who really ask for free institutions does not exceed 
l) per cent of the population. It is in any case 0. small propor­
tion; hut to the particular numeral we attach no importance what­
ever. We lire not setting about to sti1" 95 per cent of the people 
out of tht'ir pea('t'ful ('onsen'8tism and IIPtting their feet upon a new 
and difficult path merely at t.he bidding of the other [) per cent; 
1I0r would thnt be o\\r reason, whethpr the urticulnte minority were 
20 ppr ('ent or one-half per cent of thl! whole. Our reason' is the 
faith that is ill us. We have shown how step by ",tep BritiRit policy 
in India hus heeu steadily directed to a point at which the qut'stiolJ 
of a self-governing Iudia WDIS bouud to arisl'; how impulses, at first 
faint, have lw('n en('ouraged by education und oppOl'tunity; }fow tue 
growth quickened niue yearR ago. und Willi imUlf'BsuJ'ubly ncep)e­
l'l\ ied by the war. We lUP"l8ur!' it rIOt hy iht> crowds at poli tic.al 
meeting" 1)1" the multiplication of newspaper", but by the infallible 
Rig-ns that iudicate the growth of eharllcter. We beluwe profoundly 
that the time hus now coml' when the sh.!ltf'red t'xifli.t·nce whidl we 
have giveu India ('annot he proionged without damage to ht'r 
uutiolJal life; that WE' hav!' a rich!'l' gift fol' 111.'1" pt·ople thun any 
that Wt' have yet bestowed on thE'm; that nationhood withiu the 
Empire represents something better than anything India has 
hitlH'rto aitailwd; that the placid, patllf'(.ie eOlltl'utmE'nt of the 
masses is not t.h(, .'!Oil on whi('h "urh Indian nationhood will grow, 
uud that in deliheratf'ly diRturbing it WI' lire working for LeI' 
highest good. 

145. 1£ then om faith iR right what are tIle eoncli tions of AU('('f'RI'I ~ 
Conditions of 811CCeSR. OhvioUl'lly then' is mu!'h to ('hangf'. 'I'he 

hahits of gentHlltioTII! havE' to }'" softRnl'd jf 
not OV('J'(-omc; we llltve to cull forth ('apu.c·ity ani} foIpJi'-relilul('E' ill tIll' 
place of helpJessnesR; Dutionhood in pluce of caRte 01' ('{)mmunal 
feeliug. But we have great influellce~ workillg with us ill . 
of liberty that is stining ill ARia as in the rest of t lIP 
int('nse desir(' of educated Indian!! t.o prove that . 
tutelage may be ended and that tht'v may take 
forefront ()f the world all n kelf-govl'rning purt of 
tUi'lk is a great tllld worthy (llIe, hut it !'all!! for 80Int'llt>fl71rt 
Maf'rifiee from every element ill tIle <:orumunity. 

146. Let us begin with the ryot because his is the most difficult 
. . . case. When local bodies are developed 

th!'~~ educatwn of some of his class will have a vote on loc-.al 
questions. He will thu8 begin to dillCOver 

that if there is no s-::hool near his village or no road to take him to 
market, the right way to procure tJlese bent'nts is, not as heret%re 
by asking the Collector for them, but by voting for the 10('.11.1 boara 
member who is most likely to get them for him. 1'he process will 
be an uphill one; it will take time; ~nd very probably advance 
C3Jl onll come through ~revinull f~i1u~. Th.fI rqral vQter will per. 

D 
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haps find himself cajoled, 01" bought, or coerced into voting in a 
way that does himself no good .. But eventually it will dawn upon 
him, as it has done upon the agricultural classes elsewhere, that 
because he has a vote he has the Wllanll of protecting himself and 
that if those who claim to represent him negled his interests he 
can discard them. As his political education proceeds, he will come 
to apply the lesson learned in local affairs to the affltjrr~ of Govern­
ment also. It will occur to him eventually that if landlords are 
oppressive and usurers grasping and subordinate officials COl'l"Upt 
Jle hal! at hill command a hetter weapon than the lathi or the hatchet 
with whieh to redress his wrongs. He will gradually learn that 
though the Government is fur off lIe nan take a ren]"}te part in 
determining its action, an(l he will find that beca'lrse th~ infinitesi­
mal power which lJe wields is in the aggrt'gate effedive the Govf'1'n­
ment \iecomes more !lensitively alive and r£'sponsivt' to his needs. 
But hiR rate of progresR will always depend upon the measure of 
ItRRistance which hI' receiveR; and we look to both (tfficialA and can­
diclates to feel a l'esponsihility for JJeJpinp: him. Finally he will 
(lome to r(lIllize that if he if! t.o dpal I>ffedivelv with tIle more 
dever and beUer mlucuted 1nPD WllO repreSeJ1t him in the councils 
he must acquire learning; and pducation, whil'h hI' n'j('C,tul 1'40 

long as it mereJy Reempcl to him to dash with hi[-l matprial inter­
est!! hy depriving him of his chil(lren's labour ancl then unfitting 
them to follow thfl plough aftPr him, will nrquirp in his eyes a new 
attractiveness wIlen it preReut.s itself to him as a factor in tll£' 
process of get.ting beUer tenure or easiel' advances for himsplf. 
The present. timeR are IavourahJfo to growth. 'fhr minrls of Indin.'~ 
peaRan t soldiery wllO have l"pturnpn from n hroad will nAVP}' aga m 

work quite in i,he old way amI they will 1'f~lnt.e thpir pxperiences to 
many who st.n~rpcl at. llOme. Rut. wp lepl no clouht that in learning' 
to rise to llil'l new responsibilit.ipA Ow Indian I}('aAflnt votpr will nepd 
a11 t,llfl hl:'lp t,hat other people, officials and non-offi('ials alike, ean 
g-iVA him. 

147. The natural find acknowlpdged Il:'adprA in country areas arfl 
. . the landed aristocrac,\·. They generally 

~bhga.tlOns of the b.nded represen t ancient and well-born families and a.rlstocracy. . ' ' , , 
theIr pllt,atps are often the rpsult of conquest 

or grants from. soml' media>vnl monarcl!. By position. influpnce, 
lind education t.hev aro fitted to take a leacling part in public afl'air!!. 
Some of thpm nre bpg-inning to do so; and our aim must be to call 
many morfl of thpm out, into the political liAts. They arfl conSPl'V-
8th·e like the ryot, but like him t,hey also will learn the nppd to move 
with changing timpA. Thl'Y alRo, when they ~reeive that the pro­
tection of intf'rpsts which nrf! dear to them dflpends upon doing so, 
will find out how to organize, and t.o ar~ue, and to make speeches. 
It will he no vl'rv enRV task for thflm. They stand upon 8 concep­
tion of !!ocial order which is not ensilv rl'concilable with the hust­
ings and the ballot box. But undoubted1y t.hey are called to take 
their ploce!! in the npw r~g-imf', and to reNlgnize t.hat political life 
need not impair their dignity and self-reflpPCt. Like the represent-



atives of their class in other countries they must learn to fulfil th~ 
responsibilities of their position in a new way. After all they start 
with cOllsidernhle advuntages inaslIluch as they have command both 
of means and position. \Ve must ~ive thEllU a special measure of 
representation, if they need it, at the outset; but it may be that 
their poJiticnl education like the ryot's will come mainly by preasure 
of events. 

148. For thl' smaller ianded gentry the task will, we hope, be 
A d f h aJl (>a~ier. 'l'heir estates have often a more 
not e ~m er gentry.. utilitnxi::m origin; they are descElnded from 

the offieialfl of old-time JroYernments, from farmers of revellue, from 
younger sons, dependents, or eaptains who ),l'ceivell Jrrants of lalld 
for maintenance OJ' good service, They are less infiul'ntilll. hut often 
Ilot.less educated, than t.heir forIDer overlords, and heing unhumper­
ed with the traditions of lIobility they will bEl le8S averse to v1ayinp: 
t.heir part in puhlie affairs. Indeed they figure already upon local 
and di.strict hoards; and there is hope that they will furnish a useful 
uncI illd(>pendent contingeut to t.he legilollative hodie!! of the future. 
No nH'n Ln' lwttpr qualified tu advise with understanding Ilnd great 
llUtural shrewdnc"s on till' gr!'ut mnSI'I of rural qu!'stions which wiH 
{'orne hl'fo}'(' the provincial legislatUl'es. 

149. To thE' educa1E'd ('la!i~es we would address a similar appeal. 

h 
If they rpsent titl' !Oiuggestion that has heen 

Duty (,f t 0 educa.ted d 'th t th } } 'tl t ~ d d cill.8ses towards the ryot. ma e ,a ey lave \l ler·o IUl,Ieguar e 
. their OWIl pos~tjoll and shown insuffir'jent 

interest in the peal>nnt and lahouring population, now is the oppor­
t.unity for thl'm to acquit thE'IDsf'lv('s of such all imputation ana to 
eome forward as leaders of the people as a whole, Hope for the 
fuLure lieA along the lines whic'h the great lenclerll of Indian opinion 
have aheady elogw·utIy pointed out and whi('h, as WI' have ~aid, 
sO?Ie advanced Indians are heginning to pursue. As MI'. Gokhale 
sald:-

.. Them is work en()u~h for the moat entlltlRinstic lover ot big Muntry. On 
('very side whichever way WI' turn only one ~i"ht Hlel"ta the oyo, tha~ (If work 
to be done; and onlv (JIll' crv iH heRrd, that thpm are but fllw faithful worken. 
The elevution of the" depreshe'd el/lHMes, who have 1.0 be brought lip to the level of 
the rest of our peoplP, Ilniv('rRRl (·lpmpnt,Rry edlIcfltioJl, co-Operation, improve­
ment of tbo {>(~opomic ('olldition of the peaR/Inky, hi~lH'r f1c/ucation of women, 
sprc'ld of industrial Il.nd tf'chni(,lIl .. du(,ll.tion, building up thf' induRtrial strength, 
promotion of elosnr relll.tions betwAcn the diffllrent communities-theso Brc !lOme 
of th" tasks whid: lie in front of us, and each of them needs a whole arm.Y of 
devoted missiOnll.ri(,B," 

It is indeed plain that there is an immense work of education to 
he done throughout the cmmtryside. Everything that tendl'l to 
waken the Indion ryot's intelligence, that helps him to be an 
indl'pendelilt, self-determining man; everything that hreakll down 
the harriers hetweev eommunities, and makes men regard each other 
as nl'ighbours, and l10t as the wearers of some C.Asie or creed inRignia 
hastens on the day when self-governml'nt within the Empire will 
be attained. All this is work that the educated Indian can, and 
ought to, undertake. The work ill more than arduouR, It demands 
men who nre really thinking of their country, who really have the 

s2 



interests of the 1Il&SSf!1I at heart-men of courage and fixity of p,?r­
pose, who do not fear responsibility, and Bfe I'.apable of leadershIp. 

11>0. Together with this there is a very real responsihil.ity of 
.. the utmost llnvoriance. There f'XlstS a 

And toward. agltation. small revoluti01Iarr party deludE'd by ha~red 
of British rule and desire for the eliminlttion of the Enghshman mto 
t~e belief that the .path t~ indf'pende~ce or cODfltituti(tnal liherty 
hes through anarchIcal enme. Now It may be thot !R,eh pers?nll 
will see for themselves the wisdom of abandoning methods whll'h 
are as futile as criminal; though, if they do not, the powers of tIle 
law are, or can be made, sufficient for the maintenan('e of order. Rut 
the existence of such people is a warning a~ain!lt the p<>!!sihle ronllt'­
quences of unrestrained agitation in Imha. W"e are justified in 
calling on the political leaders, in the work of edu('atioll thot the:\' 
will u~det-tHke, to bt"ar rarE'f"lly in mind the politiE.'al inexllel'ience 
of their hearers; Rnd to look for further progress, not to fiery agita­
tion, wldeh Dlay 11RVf' ('onsequtln('e~ quite beyond their grasp, hut 
to the machiuf'ry which we nevise for the purpotle. In every 
country there will be per!lolll~ who love agitation for agitation'~ HakE", 
O'l' to whom it appelllil likfl nn iutoxicnut. 1t if! the duty of the 
lellderR of Indian opinion to rflmemher the f'fl'ect on ]Jeople not 
aC(~ust.omed to weighing- word" of fiery and heated Apf'erheA. Where 
ignol'llnce is wiclf'Rpread and passion" are AO eaHily arollsed ]lothillg 
il-1 ('liRier tllllTl for political leadf'rs to exeitf' a storm; not.hing hardeT 
for them than to allay it. BrelleheR of the pea('e or ('rim~ ,If 
violence only put hark the politic-al cloek. Ahove all thing~, whert 
the future of Indin depends upon eo-operation among all raCf'R, 
attack" upon one ra('e 01' religion or upon another jeopardir.e thp 
whole PXpf'rimNlt. Nor can the ('onclE"mlllltion of extrE"mist a.Dr} 
revolutionary action he left only to the official cla8se~. V;'f' ('all 
upon all th~se wlJO claim to be leaders to condemn with us, and to 
Impport UR, ill dea ling with methods of agitatioll. which drive 8el1001-
bOYf! to crime antllE"ud to religious and altrariun disturhaneeR. Now 
tho.t His MnjpRty's Oovernmellt have declared their pollc.v reason­
ahlE" men have sometlling whi('h they can OppORE" succf'!!!lfullv io the 
excitement createn hy attarks on' Government. and by ahuse of 
Englishmen, eoupled with glowing- and inaccurate ~eeounts o-f 
India's golden pnst and appeals to raee hatred in the naDle of 
religion. Many prominent Indians dislike and fear such methods. 
A new opport.unity is now being ofl'ered to comhat th('m; and we 
expect them to take it. ni~ord('r must be prejudicial t.o the rause 
of progress, awl (>!;pecially disorder as u political weapon. But we 
hs"e' 1]0 lle14itation in recommenning t.hat tlH~ GovernmE"nt must 
main~ain power to prevent thE" disastrous consequenceR if in a.nv 
case law and order are jeopardized. Outbreaks of anarchy cannot 
be tolerated. . 

151. Finally, what of the differences between races and ('.reeds? 
We do not propose to review the evidence 

Dut.y of dilcouraging 1~-..1 bef h' th t t t h' h religioua animoaitiea. p nvwou" ore us 8 OWIng e ex en 0 w Ie 
'~~y ,till enduf('l. But we m~8t take them 
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into account as present~ a feature of Indian eociety which is out 
of harmony with the iieaIJ on which ebiewheJ:e in the world repre­
sentative institutions rest. We have of course no intention of inter­
fering with question of a religious nature or bound up with religious 
beliefs, which it is the duty of Government flO far 808 posaible to 
respect and to leave alone. But we can at least appeal to Hindu 
and Muslim, Brahman and non-Brahman, to cultivate a community 
of interests in tfu, greater welfare of the whole. On them all rellts 
a greater responsibility for the development of their common country, 
and the realization of this truth will he the surest way, pE'rhaps the 
only way, of ending disunion. Self-government for India within 
the Empire is the highest aim which her people can set befol'a them­
selves or, which we as trustees for her, can help b .. r to attain. 
WitllOUi it there cnn be no fullnl'!!!! of civic life, no satisfaction of 
the natural aspirations whieh fill the soul of every self-relpacting 
man. The vision is one that may well lift men up to rewlve 011 

things that seemed impOf~sible before. Is it too much to hope t.hnt 
the dt'llirf' of the people of India so to govern themselves, and the con­
virtion that they ('an never do 80 otherwise in any real sense, may 
prove eventually to be Hie solvent of thelle difficulties of mee and 
('reed? The first duty of the leaders of every party in tht' State is to 
unteac·h partiRanship. If the Hindu or thf' MUlllim displays intol~r­
IInee of the other'~ relig-ious practiees, if tht' hig-llM castes refuse to 
admit t.he (~hi]dren of low castes to schools which their own RonR attf'lDd 
or if easte exclusiveness takes eVl'n hurllher shape towards the out­
('[tRips, it ill the business of the enHglttened leaders of the com­
munity to explain to them that they are only retarding a caURe 
t.hat. ought to he dearer t.o them than their own sectional interests. 
So long as tllfl latter are paramount llny form of self-government 
to w}.idl India ean attain must be limited and unreal at h~st. Rut 
our n im is that, it should be ('omp]et~ and real anel to thill end us 
WI' havp statell it, our reforms al'l> de!!ig-ned. 

152. Nor al'l> we without JlOpe that the refoTmI'J will thf'mselveB 
P088ible effect of the re- h('lp t.o proYide the remedy. We would not 

forms. he misunderstood. Rf'preRentative institu­
tiOlljl in the West, where all are equal at, thE' ballot hox, hl1ve 
eheeked. but not abolished, socia] exclusiveneRR. w~ do not makfl a 
hi(!her claim for similar inst,itutions in India t,han that they will 
help to soft.en the rigidity of the caste sYHtem. Rut we hope that 
tbose incidentR 01 it: whirh lead to the permanent degradation and 
ostrnriRffi of the lowest casteR wi]] tend to diRappear in proportion 
t.o the acceptlln,ce of the ideas on which the new constitution r~Rf,s. 
There is a further point.. An !iutocratic adl1linistration, which does 
llot share the religious ideal! of the people, obviously lindA its 1I01e 
safe groun1 in lei:.ving thE' w}lole department of traditional Bocial 
usage Reverely alone. In rmcb matters as chi1d-marriage it iB 
possible that, through excess of caution proper to the regime un~er 
which it work~, it may be actually peryetuating and stereotyplng 
customs which tbe better mind of bdia' 'miaht be brought, after the 
necessary period of struggle, to moc1ifY.:~. A ~ernment, in which 
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Indians themselves participate, invig~rated by It closer touch with 
It more "enlightened popula/opinion, may be able, wit.h all due cau­
tion, to effect, with the free a!lsent or aequieHcelJ!'e of the Indiaus 
themselves, WJlut under the present syst.el11 Las to he rigorously set 
aside. 

153. So far we have tl'ied, withol1t underestimate or l'ekerve, to 
set out the diffieuHil'li that undouhtedly 

Adva.nce must be gradUill. attend the illtrodudion of n,~ponsihle 
iIllo!titutions into India. 'rhev have to l)(~ takNI into aeeount, and 
t.hey must lead UI! to adjust the forms of popular g'overument 
familiar elsewhere to tIle special conditions of Indian life But we 
haVfl ulso fleell that dIem is good reason for hopl" J~.l'ee iw,titutions 
have, as we have said, the faculty of Tl'aet.illg on tlle adverse 
conditions ill wllich the start has to he madf'. The bal'kwardness 
of edm'lltioll may I'mhllrraSs tho pXIH>rimt·nt. at tIll' outsd; but it 
certainly ought not to stop it, herausf' popular gO'V('fllmrnt in India, 
as elsewhere, is sure to promote the prop;n·ssiyp sprf'ad of f'ducation 
and 80 a widf'ninp; ('irdf' of improY!'mcnt will hI' I-Il't up. "'hilf', 
however, wr do Hot. douht till' ('vl'lltunl I'upn('ity of IJI(liall~ for self­
government, we find iT. ffl'l'ly and widf'lv Hdmitipd that tlll'Y aTI' llot 
Itt Pl'£lSl'ut rendy. Inrleed tll(' fadA thnt w.' hay/, I'ndp;[\,ourcd io 
hring out muke t.his ohvions. The ~ul'I'l'sRf\ll working of popular 
p:0v£lrnm£lnt rf'RtR not RO mudl on Rtatut.eR nnd wriHrIl ('ollstitutiOll'l, 
us 011 th£l p:railual building' up of (,OllvI'TltioIlS, ('URtOlllS, all/l trlleh­
lions. TlwHe are basl'Il on til" ('x)lPl'iI'J1c'p and l'IJlitil'al thought of 
the peoplf'. hut arf' UIlIlpl'siood am1 apprec'iatl'cl hv hoth j)1f' p;oYI'J'Iwd 
nIHl the Govprnment. N~ltl1ing' hut tillw I'UIl ;Hlf''1u!lll'l~' ~trl'llgtllfnl 
OU'm to support the slrnm to whidl tJl\'y al'f' exposl'll. 'I'lle1'e are 
f'xamplf's, anrif'nt nnd rontf'lIIporal'y alikl', to point thl' moml of lhp 
di'o!:1l-1h'rs whidl duriuf! It )lPl'ioc1 of transition from offil·ial to popular 
rulf' may follow from iglloring 1 II is fUIHlamf'TltaJ truth. 

154. While therflfo]'f1 we hf'lievf' tlHlt tllt' poliey is right, and Wfl 
lJplieve that it will suceepd hy enlisting on 

Provision against reli- 't . I I h ff I I h' h giOllB dissension. 1 S SI( C t H1 f'st e Ol'ts aIle t I() 19 est 
thoughts of India, we rf'cog'nize also that 

tJwrf' are preeaut.ions 10 hI' tukPll. 'fhp difficulty that outweighs 
all ot'hers is the pxistence of l'eligious (liffl'TenCf'R. 'Y p may he told 
the politil·.nl uni01l aehieYNI in DN'emher HHG heheen MwllimA aull 
Hindu!' was au illlprl'Rsive demonstratioll of willingness to sink acute 
differences for n common end. We entirely agTE'e thnt it is worthy 
of praiilf\ as tf'Htil11ony to tIle growing' furre of national feeling. 
The last t.hing that WI' dpsire is to see it hrokf'n. But. Wfl are hound 
to ask our!'elvf'~ what SUTf' g'ullrant.ef' it afl'ordiil that rpligiou!! dis!!pn­
sions hetween i.he grpnt communities nre over. The compact by 
wllh·h thE) M.uslims were lo get a pert.ain proportion of ~patB in thp 
councils, in some Cai'l('R in eXCPRS of tllOSP to wlli('h their numbers 
entit.led them, find hy which also thf' di!lcuR!lion of melisureR afl'ect­
in~ either community pould only proceed by leavf\ of its reprPilent~ 
atlves in council, shows under what pressure agreemf'nt was reached. 
We shall discuss these provisions in our next chapter. Here we 



need only say that we cannot'regard the conCQI'J4t as conclusive. 
1'0 our minds, 80 long as the two comm~ities entertain anything 
like their l)reseut views a& to the sE'parateness of their interests, we 
are bound to regard religious hostilities as still a very serious 
,Possibility. The Hindus and Muhammadans of India have cer­
t.ainly uot yet achieved unity of purpose, or community of inwrest. 
1'hey have yet a long road to pu.nme before that end is reached. 
How quickly and violently the ignorant portion, whic.h is also by far 
the lurgest portion of eit.her great community, responds to the cry 
ot " religion in danger" has been proved again and again in 
India's history. The record of last yeat' bears recent witness tQ it. 
We should not discharge properly our responsibility for the wel1-
being of the Iudian people if we did not. take account of the danger 
that surh calamities lllay happen again; and did not reserve to the 
Government effective power to deal with them impartially. as it 
alone Ctln. • 

155. To the ot.her difficulties which we have mentioned we pro-
And for '.be protection pose to apply the same treatment, and while 

of the ryut and other in- we do everything that we can to encourage 
terests. Indians to settle their own problems for 
themselves we must retain power to restrain them from seeking 
to do so in a way that would threaten the stability of the country. 
\Ve have shown that the political education of the ryot cannot be 
a very rapid, and may be a very diUicult, pfl)(~e!lS. Till it is com­
plete he must be exposed to the risk of oppres8ioll by people who 
are stronger and cleverer than he is; and until it is clear that hi~ 
interests can safely be left in his own handtl or that the legislati VI! 

r,ouIlciJs represent and con!!ider his interests we lUUl:lt retain powel' 
tu protect him. So with thE' dppl't'!!sE'd dasses_ WI' inlend to make 
the best arrangements that we eun fur tlHlir representation, 1Il Ordl'l' 

that they too may ultimniely ll'aru th~ lesson of self-protection. 
But if it is fOUlHl that their interests suffer und that they do 110t 

share in the geIH-H'ul pI'ogrt~S~, we mu .... t retain t.he menus in our own 
hands of helping them. So again with otuer inter{'~ts which are 
lel>s completely identified with the common Jife of India, like tLose 
of the British commercial and t.he Anglo-Indian communities. We 
offer them representation alJd we expect them to make good URe 

of it; to lea111 to play tlleir part in the political life in the country; 
and to rely not. on artificial protection but on their capacity to 
demonstrate t~ intelligent lIidilin opinion their reul value in the 
('conomy of India. But duriIig the period of transition, when poli­
tical experience is young aud impulse rather than judgmoot may 
dHl.ractt'rize leadership, we must maintain the power to defend 
interests for which past history has made us responsible. 

156. W e ~hall d~"cuss the ease of the public servict'S in a later 
And for the eervicel_ chapter. But we have definitely to Rt'(mre 

t.heir essential interests hecaufle we ht'lieve 
that they are indispensable to the future of India, and also he(:au~, 
as has always been recognized at similar periods of transition, His 
Majesty's services have the strongest possible right to be secured by 
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Ril Majesty's Government. At a time when great. changes ~re 
coming lD India, the possible consequences and reacti?ns .~£ wh~ch 
no one can foresee, the element of expfirience and continUity whIch 
the semces supply will he of such '\tIlIue that in. the interests. of 
India herself they must be secured. .Moreover, lD the educatIve 
work of the immediate future they have an important part to play. 
Not only will they provide the executive machinery of Gove~n~ent; 
it will be their part to a88ist, as only they can do, in the trammg of 
the rural ('lasses for self-government; their help will be greatly 
needed to explain the new principles of government to many who 
will find them strange. They will Le prepared, we have not the 
slightest doubt, to face SODle temporary saCrifice cl.. pffieiency, l'ecog­
nizing that efficiency may be too dearly bought at llietprice of moral 
inanition. Weare confident that the services, always contipicuoulily 
loval in the earrying out of any llew policy, will re!!polld to this 
('u'll. We are hopeful that the )3ritish elelllent will !«) ent.el' 011 a 
new eaI'N'r, and gain a JIt'W seeurit.y ill the progressive development 
of India. Meanwhilfl, we rept'at that the Goverhmellt must recog­
nize itoR r~l.IponRihilities t.o tbo!\e whom it. has recruit.pd, alH1 must 
retain the power to protect and support. them in thl' discharge of the 
duties imposed upon them. 

157. We lihall examine Repa1'lltely tht-l .;!erie~ of queRtiO]~!; 
POlition of the Native presented by the N aLIvp States; hut tIllS 

States. general ~urv('y of the pl'obll'mM he fore us 
would not he oomplete without brief reference to them. "'l'hp map 
of India," lIays Sir Bampfylde Fullpr, "may be likenen to au ancient 
tessellated pavement, the grput.er part of which has bpen replar.ed b:v 
~labll of ullcoloured stOlle work. The tnserrle j·pj>rflspnt. till' Native 
StutflS.· t 'I'hey extpnd over olle-tllird of HIP (,OlUltry, hut. hl'iJlg 
generally Ie!>!! f(1rtilp thun British India sUoRt.aiJl 1I0t. rum']. more 
than une-fifth of the total population. WI' 1\l'fln not. 1I0W pall"p to 
rlescrihe the way in which OUI' relation~ with thp Ruling PriYH'eR 
,mel 011 ief~ hn.ve !lpvploped tlLf' limitations on tlwll' sClwrl'ignty; 
and, on the other hand. the limit.ations which tIle Government of 
1 ndia obN~rvNI II pon it" intprferpnce in t.heir domestic eODf'erllS. 
Thesp mntters arll Tt'g'ulutl'd hy agreements with tIle Statps which 
must be fulfilled whatevt"r ('hanges may occur in Brit.isl! T ndia 
itself. Our immediatp purpose is to point. out lJOw challgeR in 
Brit.ish India may read. upon the States. As we shall SPII, the 
volume of business whirh is of common concern to the Ht.ates and 
to British India is steadily growing in importanrt'. So long: as 
s~ch matters x:emnin ultimately in the hands of tht' Governor 
General in Council the Princes may perhaps rest content with the 
means which tlley have at, present of securing the due consider­
ation of their views. But. if the control of matters common to India 
as a whole is shared with some popular element in the government 
it must be anticipated that these Rulers may wish to take a share 
in BUch control also, There is a stronger rEmson why the .present 
stir in British India cannot he a matter of indifference to the 
·Princes. Hopes and aspirations may overleap frontier lines like 
8par~ aC1'088 a street. There are in the Native States men of like 
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minds to those who have been active in spreading hew ideas ia 
India. It is not our task to prophesy; but no on~ would be 
sUl'pri8f!d· if cOD:'ltitutional changes in BritiHh India q1l.1ckened the 
pace in the Na.tive States as well, if the advanced Princes who have 
alreadv set up the rudiments of representative institutions wel'e 
impelled to develop them and if even the most patriarchal Rulers 
thought it time to £'lothe their authority in morfl modern garments. 
Our business, however, is to oh8en'e our trenty obligations and to 
refrain from interft'reJU'(, ILnd to pl'ot.tI(~t the States from it. We 
Dlust leav(' thp natural forces Itt work to ~rovide the solution in due 
('ourse. If ehauge {'ODleR in the Nat.ive States it ('an only he by the 
pt>rmpat.ion of iclpaR lLud not 3S a direct result of c;ollstitubonal 
changes in nritiRh India. 

158. Finally, we come to our supreme responsibility for India's 
.. ' '. relations with her great. Asiati(l neishhoul'8, 

Re8~on81bllity for forelgIl and for the securi~r of six thousand miles of 
relatlOUB. 1 .1 f· . h 1'1 

Ullu rontiers an nme t OUSltil< Dll eM of 
seaboard. This lintl wo.~ viulated when the Emden fired on Madras j 
and therehy made tht> rl'alitie8 of war unpleasantly applt)'ent to sODle 

hundreds of thouHalHl~ of Indians. Rut t.he military dangt"!' that 
('euiuJ'ies of paiIlful experience have impreN8ed !l0 deeply on the 
imugination of IudiH that it lingel'R ill the thought/! of }Ier people 
to t.he prest'lli day is that of invasion from the North-Wellt. 'l'his 
l'espollRihility fol' India'" defence ill the ultimate hurdt"Il which restH 
on the Government of India; Rnd it ill the IURt dut.y of all which cau 
he committed to inexpprienced or llllRkilful hunds. So long IVI hdio. 
dppends for hl'r iIlh'rnul and l'xtt'rIlal Hf'cul'it.y upon t.he army and 
lHlVy of t.he IT nited Kingdom the measure of st"lf-dtltermination 
W11it'h OllH~ f>lljOYs must ht" inevitahly limited. \Ve rllnnot thiuk 
that Parliament woultl (~on;lent. to tht" I>mployment. of British arm!> 
in support. of a poli(·.v ovt'l' whi .. h it had DO eontrol and of which it 
might disapprove. The defence of India is an Imperial question; 
and for this J'e:W)ll tlw (ioVlll'Umellt of India must ret.uin both the 
power and tIle meltnR of disehul'ging it.s re;lp0nAihilit.ies fOf the 
dflfellcr of the country and to t.he Empire as a wLole. 



Chapter VII.-The Colllfess ... League Scheme. 

159. In tracing the course of recent events in India in chapter I we 

Introductory. 
showed how various influences combined to 
produce the reform scheme put forward jointly 

by the Indian National Congress and the All-India Muslim League. 
This was the latest, most complete, and most authoritative presentation 
of the claims of the leading Indian political organisa~ns; ood as such 
it was the first to require attention in the course of our' inquiry. We 
found that it commanded so large a measure of support that we were 
entitled.to regard it as disposing of earlier constitutional essays on some­
what similar lines. We have examined it with every desire to bring it 
into relation with the announcement of August 20; and we will now 
explain the objections which we feel to some of its features, and why, 
though we make suggestions similar to other features of it, the principles 
on which its main proposals are based seem to us e'lsentially unsouni. 

160. The scheme assumes, as its basis, a condition of provincial 

PrOVincial autonomy. 
autonomy, entailing the relaxation of control 
by the Government of India and the Secretary 

of State over provincial governments, in favour of control by popularly 
elected legislative councils. We entirely agree that this must be th€l first 
aim; and as will be seen later, we have ourselves striven to attain it as 
far as possible. We need not here pause to explain the limitations which 
seem to us necessary for the time being in the application of this prin­
ciple. Our reasons will be clear when we set forth our own proposals 
for changes in the provincial governments and their relations with the 
Indian Government. On this foundation the authors of the scheme 
have erected a form of government by which the people, through their 
representatives in the legislative councils, would be enabled to control 
the actions of the nominated and irremovable executive. 

161. :First let us see how it is intended that the provincial executives 
should be composed. It is proposed that 

Composition of pro· .. I t h ld . t { 
vincial executivos. prOVInCIa governmen s s OU COll8lS 0 a 

governor, who should not ordinarily be a 
member of the Indian Civil Service or any pennanent service, together 
with & council, of which half shall consist of Indian gentlemen elected 
by the provincial legislative counc.il, and the otht'r half shall not ordinari­
ly include members of the Indian Civil Service. The original scheme 
contained no suggestion as to the number of members of council, but 
this omiBBion was made good in a memorandum presented to us by a 
joint deputation representing the National Congress and the Muslim 
League which asked that there should be six members. We recognize 

," that educated opinion in India strongly favours council government; 
". and we &gree that we should proceed to a general extension of the system. 

102 
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We agree too that a large element in the government should be India.n. 
andlthat part of it /:Ihould be non-official. But o.t present there exists 
no btu- to the appointment of members of a. permanent setvioe to governor­
ships; and though we propose to assimilate the meth d Df appointment 
of all heads of provinces we see every disadvantage in such a bar. In 
practice, presidency governors h8ve almost invariably been selected 
from England; but members of the services have always been eligible 
for these appointments, and in this respect there appears to us no good 
reason to make a change. The personal burden resting upon the head 
of a province will be heavier in future than in the past, and it is essential 
that the best men from whatever source should be freely available. 
Nor can we agree that these councils should have six {ull-time members ; 
nor that members of the Indian Civil Service should not ordinarily be 
appointed to the councils; nor that the Indian members should ~ chosen 
by election. We will take each point in turn. The existing provincial 
executive councils have only three members each, two Europeans and 
one Indian. There would nowhere be sufficient work for six full-time 
members of an executive council and a governor. When a proportion of 
the executive government consists of Indian gentlemen who will ordi­
narily have no administrative experience it seems to us essential, especial­
ly if the governor lacks knowledge of India, that the European mem­
bers of council should be versed in Indian administration. Forthcom­
ing changes will tax both the tact and ability of the executive councils, 
and during the pt,riod of gradual change to responsible government 
we are not prepared to deprive them of the help of official experience. 
The intention of the scheme is that the Europl'an seats in the executive 
cOlmcil should be filled by the appointment of public men from England. 
But it would he highly inexpedient that the European colleagues of the 
governor should be from the outset so largely dependent either on their 
secretaries or on their untrained Indian colleaf.,'1les for information 
about Indian conditions; nor do we think that men with t,he high quali­
fications for which we ought to look would be willing to interrupt their 
career in England for a membership of a provincial executive council. 
The office carries no pension, nor does it offer either the amenitieR or 
the pay of a seat on the Governor General's Council. India will need 
in the future the fine:'lt type of public servant that she can get, and more 
will be demanded of her European officials than in the simpler conditions 
of the past. We have to take into account the effect upon the services 
of excluding them for such positions. It would indeed be short-sighted 
policy to preclude ourselves from employing them in the domain where 
especially dmmg the transitional period, they will be of the vcry greatest 
usefulness. :But the feature of the proposals regarding these councils 
to which we most decidedly demur is that the Indian members should 
be e1ecte4 by the elec<;ed members of the legislative council. If the object 
is merely to find some means of ensuring that the Indian members of 
the Government enjoy the confidence of the legislative council we are 
in full sympathy with it, though we think that it can be attained by . 
other means. We are aware that in the past the nominations made to , 



:the e%e6utives have not always given satisfaction. There has been 
a. disposition to regard the men appointed as chosen because they are 
!j&fe and not likely to give Government trouble; and., if legislature and 
executive are to work smoothly togeth4'lr. it is, we agree, necessary to 
make appointments which command oon1idcnce and ensure -efficiency 
and ability. We feel sure, however, that to choose part of th2 Govern­
ment by election is not a good method of obtaining this result. So far 
as we are aware there is no precedent on which we can base ourselves in 
the constitution of any country of importance. Election would deprive 
the governor of all discretion in makIng recommendations as to his collea­
gues ; and it would make it impossible to take steps to give all communi­
ties an opportunity of obtaining these appointmen~ .Election is per­
haps the best, though it is not the only, method of securing representa­
tion; ~ut when ability in administration ought, genera~ly speaking to 
be the test, nomination by those who are in the best, position to judge 
must be far more satisfactory than election, success in which largely 
depends on other qualities. Further, the scheme involves the associa­
tion of individuals in the Government, who, while sharing in the same 
degree the same responsibilities, yet derive their authority from differ­
ent sources, being responsible to the Secretary of State in the one case 
and the legislative council in the other; and hence in the event of a 
divergence of view there is no easy way of securing the unity of action 
required. 

162. The provincial legislative council is the key to the strong 
. position at present occupied by the provincial 

The provincial leglsla- executive government. The Morlev. -Minto 
tive oouncils. 

reforms have shown the Indian politician that 
the way to the citadel lies in mastering the out-works. The Congress­
League scheme proposes that these couDcils should be enlarged so as to 
consist of not less than 125 members in major provinces and from 50 
to 75 in minor provinces. The present numbers vary from 52 in Bengal 
.to 19 in Burma. It intends that four-fifths of the members should be 
elected and one-fifth nominated, and that the franchise be widened 
and made direct. Without committing ourselves to approval of the 
particular proportions we agree with the principle of all these proposals. 
There is admittedly the strongest reason for making the present councils 
more representative, and this we propose to effect by enlarging them 
and b,y introducing a system of direct election on as wide a franchise 
as ;s possible, having regard to the materials at hand for the creation 
of an electorate. But our view decidedly is that t.he size of the councils 
cannot be determined a priori, but must depend on an examination 
Bnd measure of the electotates. We consider that the time has come 
to grant substantial elected majorities but the exact size of th~ ('ouncils 
and the proportions which would suffice for the representation of the 
official view, and for the representation of important minority interests 
which cannot be represented by election, cannot be settled at present. 
These matters, 84.we explain in due course, need. further study in detail. 
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163. Important minorities, it is propoeed.lhouid be represented by-
. . . election. This appeats to point to a System of 

?lmority l'OprewentatlOll. reserved seats, but Dot of special electorates. 
which latter are specified only for Muhammadan$, who are DO lougerto 
be allowed to vote in the general electorates as well as in their own 
s-pecial ones. We have elsewhere touched upon the difficulty of 
denying to certain other communities, such as the Sikhs in the Punjab, 
a concession which is granted to Muhammadans. The authors of the 
scheme have also agreed IIpon and set forth . the proportions of the 
seats to be reserved for the special Muslim electorates in the various 
provinces. We are not aware on what, basis, other than that of 
negotiation, the figures were amved at. Separate electorate8 are 
proposed in all provinces even where Muhammadans are in a majority; 
and wherever they are numerically weak the proportion suggP.sted is 
in excess of their numerical strength or their present represelltation. 
At the same time, nearlv all the Muslim associations which addressed 
us urged upon us that' it should be still further increased. Now a 
privileged position of this kind is open to the objection, that if 
any other community hereafter ulakes good a claim to separate 
representation, it can be satisfied only by deduction from the non­
Muslim seats, or else by a rateable deduction from both Muslim and 
non-Muslim; and Hindu and Muslim opinions are Mt likely to ap;ree 
which process should be adopted. While, therefore, for reasons that 
we explain 8ubBIl<jllently, we assent to the maintenance of separate 
representation for Muhammadans, we are bound to reserve our approval 
of the particular proposals set before us until we have ascertained what 
the effect upon other interests will be, and have made fair provision 
for them. We agree with the aut.hors of the scheme that Muhammadan8 
should not have votes both in their own special, and in the general, 
electorates, and we welcome the MUt~lim League's assent to the revision 
ill this respect of existing arrangements. 

164. The concession of special electorates and fixed ratios of represl'nt­
ation for the Muslims is, however, reinforced 

Further llafeguard for b furth f d f f d b' 
Muslim intoT('IIts. y a er sa eguar 0 a ar more u IOUS 

nature. The proposal is that "no Bill, nor 
any clause thereof, nor a resolution introduced by a non-official 
affecting one or the other community (which question is to be deter­
mined by the members of that community in the legislative council 
concerned), shall be proceeded with if three-fourths of the members 
of that community in the particular council, Imperial or provincial, 
oppose the Bill. or any clause th~reof, or the resolution". Such a provi­
sion meaau.reil the difficulty with which agreement between the com­
mtlnities ~ reaeh~d. The clause i8 80 widely worded, and would in 
practice be so widely interpreted by those to whom ita interpretation 
is specifically committed, that it would be unworkable. In a country 
like !ndia it is impol!lsible to say what proposals would not be capable 
of bemg represented 8.8 affecting communal inter_ ; and even if 8ucb de­
batable melMlUre8 were carried peaceably tlu:oUlh th~ oouneile they would 
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be still hopelessly open. to pcrsiRten.t, and probably successful, attacks 
in the courts. Every law of general application affects Hindus and 
Muhammadans, and a literal interpretation of this proviaion would 
require that all Bills of a general naturfl should be passed by the specified 
majority of each community. We have nl) doubt, however, that what 
was intended was to protect the peculiar religious rights and oustoms of 
Hinduism and Islam. Even this is a far-reaching reservation, suscept­
ible of very wide interpretation in a country like India where religion 
enters deeply into the daily affairs of life; but, so far as the Ill.'" can 
afford such general protection, it has already done so iTl section 79 of 
the Government of In.dia Act, 1915, which enacts that all laws affecting 
the religion or religious rites and usages of any co~unity shall require 
the sanction of the Governor General before intrO<luction; and we 
much prefer to rely upon this, or some similar, safeguard. 

165~ These changes in the constitution of the <,ouncils whi<'h we 

Financial powers. 
have examined are important, but are not the 
vital element in thC' scheme. Ro far as the 

legislatures are concrrned the really crucial proposals are those 
regarding the increased powers of the councils. In the sphere of 
finance it is proposed that provincial and Indian sources of reyenur 
should be completely separated by abolishing the present division of 
certain heads of revenue and that the deficient rePllurces of the 
Government of India should, in consequence, be supplemented by 
means of fixed contributions from thc provinces. The provincial. 
council should then have complete control over all provincial financt·. 
All items of expenditure, and all proposals concerning ways and 
means for the raiRing of revenue, f',houid he embodied in money 
Bills and submitted to the council for adoption. The council 
should also have pow~r to raise loans and to impof',e and alter tax­
ation. We have made it clear elsewhere that wo consider the proposal 
t,o segregate provincial finance entirely sound. We fully accept the 
principle that the provinces should. in future, have wholly separate 
resources, and we are ourselves making certain suggestions with that 
end in view. The measure of the powers of horrowing and taxation 
that can safely be conceded to the provinct'R is a more difficult matter, 
but we believe that in both respects substantial advance upon the 
present system is possible. Where we next find ourselves at varia.nce 
with the draftsmen of the scheme is in their claim to control com­
pletely the provincial finances. It may be that constitutional prac­
tict: elsewhere has not been fully appreciated. In England it is a 
well-established rule that· the Government only can propose fresh ex­
penditure: no amendment can be moved to increase a grant or to alter 
its destination. Initiative lies with the Government. The House makes 
very little use of its undoubted power to reject or reduce the amounts 
asked for; it supervises, rather than directs, finance; and the utility of 
the debates on the estimates lies in securing publicity and criticism 
rather than in actually controlling expenditure. But we need hardly 
&y stress on matters of form when there is an objEction of principle. 
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Finance is the vehicle of governmeht; and unless the exeeutive"can 
raise money for its needs, and lay it out as it pleases. it cannot continue 
responsible for the administration. The power to refuse a vote, or to 
refuse to grant the resources required for it, paralyses the Government'li 
hands. In the hands of a legislature, which practically chooses its own 
executive, such power is natural and appropriate. It affords a conve­
nient, and very effective, means of ·making the Government conform 
to the wishes of the assembly. Supplie.8 ari' not refused unless the 
assembly wishes to change the executive. But so long as the executive 
remains nominated and irremovabll!, it must be in a position to secure 
the money necessary for its essential purposes. The Congress-Leagutl 
proposal is compatible with parliamentary government, but fund­
amentally incompatible with an executive whieh retains any feRponsibi­
lity towards the Secretary of State and Parliament. In this rooped 
therefore it is inconsistent with itself. We shall carefully examine later 
on within what limit!:l It, il'\ possible to give the legislatures a voice in the 
disposal of provincial finance. 

166. In the next place, it is proposed that the councils, with thejr 

Legislative powers. 
substantial majority of elected members, should 
have power to legislate on all provincial subjects, 

subject to the Governor's veto. The idea is that an irremovable exe­
cutive Flhould continue responsible for the government of the country, 
even though it is no longer in a position to secure the legislation which 
it wants. In that this arrangement may at any moment deprive the 
Government of any power of effecting its will. it transfers the power 
from the Governmf'nt to the elected body. The plan has attractions 
for many people. It is defended by those who think that legislation 
matters little compared with administration; or that a provincial 
Government will still retain great influence and be able to persuade the 
assembly, either by sheer reason or by means Jess creditable, to give it 
the laws which it wants; or that, failing to get such laws from its as­
sembly, it will be able to get them from the Government of India; or 
that it can carryon without the laws it wants; and that it will be able 
to block objectionable legislation by using the veto. But it is also 
defended by those who point out that the combination of an irremovable 
executive and an elective assembly, alien as it is to English political 
ideas, is already found in successful operation elsewhere. Non-par­
liamentary executives flomish in the United States and Germany. But 
in America both the executive and legislature are ultimately responsible 
to the people, and in Germany the system appears to us only to be pos­
sible because military obedience rather than political instinct is the 
guiding principle of German political life. 

167. W ~ find then in these proposals no connecting rod between the 
. executive and the legislative wheels of the 

~latlonB ~tween exe· machine which will ensure that they will work 
cutive and l,egialature. • • • 

m Ulll8on. There are po*erful factors workmg 
the other way in the differences of race and of political ideas. We 



,lOS 

must anticipate divergence, and' the only question is whether t~t 
divergenoe 'Will be fatal to good government. Upon this point we defer 
to' the experience of history, and we draw from it the , ,pl&incon­
oltl$ion that, if the government Is to be carried on, legislature and 
executive must in essentials be in harmOllf, Legislation is &- necessary 
attribute of Government because it is the meana bv which Government 
secures fresh powers when it feels the need of them for attail1in~ its enda. 
But in the hands of the &88embly it may become a weapoll to paralyse 
the Government. Whenever the legislature distrusts the executive it 
can always restrain or control its activities by specific provisions inserted 
in an Act. There is no clear line between administrative and executive 
functions, and it would be perfectly open to an assemply. which ~istrusted 
its executive practically to assume charge of the ~ministrat~n and, 
as Lord Bryce says,· to reduce its Government to the poaition of a bank 
staff via d vis the directors. That is a position into which' no parliament­
ary government ever allows itself to be forced; and it w01Ld be an im­
possible position for a nominated Government of India. An exer.utive 
which is independent for its legislature, as the Indian executives have 
hitherto beeu, can carry on the government in virtue uf authority 
derived from without: a party executive can govern because it inter­
prets the will of the people as represented by the assembly; but wherever, 
as in Canada or.:jMalta, attempts have been made to set up an irremov­
able executive and a popular assembly, acute conflict. has ensued .lnd 
has resulted in either an advance to popular government or a return to 
autocracy. "Parliamentar.y government avoids dead-locks by making 
the executive responsible to the legislature. Presidential government 
limits deadlocks, because all the organs of the State must ultimately 
submit to a superior tribunal, the electorate of the nation. But a legis­
lature elected by the people, coupled with a governor appointed by a 
distant power, is a contrivance for fomenting qissensiol1.8 and making 
them perpetual:" We believe that in India, where the two sides are 
divided by race, and also by differences of standpoint, the discord would 
be much more serious than it has eVer been in the Empire's history. 
We can see no prospect whatever ahead, along the road which we are 
invited by the Congress-League to take, but embittered and dangerous 
deadlock; to be resolved, when it arose, only by a plunge forward 
into parliamentary government at once, or by reversion to autocratio 
methods. 

168. The proposal that the executive Government should be bound 
lUfeot of reeolutiona. to carry out the recommendations of legislative 

. councils passed in the form of reRolutions is 
another means by which Indian politicians naturally seek to direct the 
policy of Government, in the absence of parliamentary means of control­
~ing it by the ~e~cise of the right to change its personnel. This proposal 
IS also embodIed. III the Congress-League scheme, together with the corol­
lary that resolutIOns ~n all matters within the purview of the provincial 

---------------
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()overwnent should be allowed for di~U88ion in accordance with ru1es 
made by the council itself. But it is easier to underatand the motive than 
to approve the means. In the first place, the method of attempting to 
control the executive by direct orders on points of detail appears to us 
to be wrong in principle. This way of conducting the public business 
was no doubt well known to the legislative assemblit.>.8 in the old city­
states. But it is inapplicable where a country is too large for the people 
to come together; and it has (lome to be generally regarded as inapplicable 
also in deliberative assemblies in modern countries where the business 
of government has grown complicated. The reallons are apparent. 
A deliberative body cannot suitably deal with details, because its con­
stitution unfits it for such work. "Individually the members may 
expreSB the most involved opiniolls, the most complex and divergent 
sentiments, but when it comes to voting, the body call only vote yes or 
no." It has to adopt or reject whatever propositions, original or amended, 
are laid before it. It can (Jllly proceed by formal rules, and it capnot 
arrive at its decision by quick interchange of views in cOllver811.tioll as a 
small executive body can. If propoHlils, once ('arried in tbe assembly, 
&re to be effective, then their wise and accurate formulation becomes a 
matter of supreme importance; aIllI 110 one but the authoriticll re­
sponsible for the administration has the knowledge to undertake this. 
Resolutions by the assembly should therdore be concerned wit,h questions 
of policy or principle, and not wit~ details. It is proper, for instance, 
that they should deal with the administration of tke Arms Act, but not 
with its application to an individual; because for this latter purpose 
the machinery is clumsy, the knowledge is lacking, and the consumption 
of time u.nd labour is disproportionat.e. 

169. These, doubtleSB, afe the reasons why it is not in accordance 
. with modem English conlltitutional practice 

Proposals Without 8. pre· t.hat resolutionll of the &BBtmlbly, as distinct 
cedent. I h ld b' d h . I' from aws, s ou 1D t e executIve. t IS 

well known how inefiective private members' motions in the HOllse of 
Commons often are. "There is nothing to prevent the House of Com­
mons from adopting an address or resolution calling upon the Govern­
ment for specific aciministrative action; and it has been occasionally, 
though not often, done." In theory such a resolution is an a.uthorita­
t.ive indication of the assembly's views to which the Government is 
bound to pay due heed; but for its enforcement there is no sanetion 
other than the general pow~rs of control enjoyed by the House; and 
in practice tire Government decides whether t.he House intends the 
resolution to be taken seriously and is prepared to enforce it by any 
of t he other means open to it of making its will felt. A resolution of 
the H01l8e of Commons of peculiar intefC8t to India was the one approv­
ing of simultaneous examinations. It was transmitted to India as a. 
matter still open to dill()ussion; and when the Government was satis­
fied after inquiry taat the resolution should not be carried out Parlia­
ment was content to acquiesce in their opinion. It needs no argumeq:t 
to show that the Commons' real control of the Government is ex;ercise i 

J 



116 

in other ways--by the debate on the II.ddrel!8; by questions; by motions 
to adjourn; by the budget debates j and by motions of no confidence. 
Sbeer press of business, if n<J other reason, would forbid conRtant 
attempts to direct the administration in close d('tail. At the same 
time, there is another much strongCl' l'eason against any such attempt, 
in the settled feeling that those who know should he left to initiate, 
to frame their policy, to submit that policy to searching criticism, and 
to adopt such suggestions as they deem best; and that the House, when 
all is said and done, must either accept the Government's acts, or must 
change the Government. When the House of Commons chooses to 
make its resolutions effective it can always do so by withdrawing its 
confidence from the Government. With an i~movable executive 
there is no such sanction possible. Sanctioll would have to be pro­
vided iIP a court of law, which would in effect give a resolution the same 
value as a statute. We should in any case therefore hesitate to approve 
a proposal which has not to our knowledge been applied elsewhere, 
which it is difficult to find a method of enforcing, and whicil involves 
o,brupt int,erference with the details of administration by a Lody that 
o,cts without due knowledge, is not charged with the duty of carry­
ing out what it dictates, and cannot. be held responsible for [I, wrong 
decision. 

170. But there is a stronger objectlOll still. If we compel 
the executive to carry out instructions hom 

And fatal to good go· the legislature we bring the Government, to 
Vllrnmcnt. 

an end by destroying its right of action. No 
Government can cOllsent to remain ill office aHd to put into effect ord~rs 
of which it disapproves. It could not do so whole-heartedly, and it 
could not accept responsibility to the public for actioJls forced lIpon 
it. If it is to be held responsible for governn~nt it must govern: ami 
if it is not to·govern it must give way t,o those who can. Wchavesaid 
that t.he whole history of cOIlstitutional development points to the need 
for harmony between the Government and the assembly. That remark 
had reference to the milder proposal, to give legislative control to the 
assembly while leaving the executive irremovable. But all that can 
be urged against creating a deadlock over legislation (which after all 
is only an intermittent function of government) applies with twofold 
force to the suggestion that the assembly should have power to take 
any detail of the administration at any moment out of the hands of 
those who are yet required to carryon the government. 

171. But we shall b~ told that the veto will save the situation; and 
. we must examine this suggestion. The veto 

'fhll veto an Illusory SlIofo· is not an instrument of government, and 
guard. is tolerable only when it is rarely used and 
does not become obtrusive. But the suggestion before us is that the 
veto should be limited iu effect to one year. We find it difficult to 
believe that a legislative body, having passed a. resolution one year to 
which it atta.ched importa.nce, is likely to refuse to pass it again in thE) 
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bext year; and therefore those who invite us to ~ke normal use of an 
instrument that is intended to be exceptional, suggest at the same time 
limitations which will destroy its efficacy. But, to waive the question 
of limitations, it seems to us that while the veto of the Governor is 
appropriate in the case of legislation, to which, according to constitu­
tional theory, the Crown i8 a party, it is quite out of plaoe in respect of 
resolutiolls. To apply it to them is to treat recommendatioll8 88 8ome­
thing more than recommendations; to lay down the anomalous pro­
position that a body which is normally bound by the wishes of allother 
body should yet have the right to reject them. We fully appreciate 
the desire of Indian politicians that reBolutions should be regarded as 
being an authoritative intimation of the wishes of the legislative council, 
and that Government should, 80 far as it thinks possible in the due dis­
discharge of its responsibility, give effect to them. This result can be 
attained by other and better means than by attempting to give legal 
validity to resolutionR. It is really a matter of constitut,iollal conven­
tion. The growth of stICh a convent.ion has already begun; and it 
will be fostered by the changes whid1 we have t.o propose in the com­
position of both executive and Jegirlla,ture, and by the llabits of co­
operation which we hope will thereby be induced. 

17:1.. These are the main propoMUJI:i wbich affet·t the l'foviueiul Go-
. vel'lllllcntl:i. Thc suggcstiolls with rq~ard to the 

PrOI'OR'.tS Ilffectll~g tho Indian Governmcnt follow much the 1jIi1llC lineH 
Government of 11l1hll. . ' 

1101' IH'cd we exa.lI11lle them at. length. A,; we 
shall ,;how, we believe that we call advance further in the provincial 
sphere, but that for the pre!lent official authority must be effectually 
maintained in the GovernmeIlt of India. }4'or thi,; reUKon, while we are 
prepared to grant. an elected majority in the Indian Legislative Council, 
we consider it necessary that that concession should be accompanied by 
the establishment of a second chamber, which will have the effect of 
securing to the Government ill eBsential matters the final power of legis­
lation. Similarly, while we caIlnot agree to the proposal that. lv!.lf the 
members of the Governor General's Council should be Indians, we alC 
quite prepared to recommend that the Indian element in the present 
council should be enlarged. As regards the principles of election of 
members of the executive council, the suggested exclusion of members 
of any particular service by name and the relations of the Indian Legis­
lative Council to the executive, which are the same 8.S in the case of the 
provincial legislative councils, our position is that which we have ex­
plained a.lready. Our objections to the proposals in relation to the 
provincial Governments apply with greater force in regard to the 
Government of India.. 

l~. We have not touched upon details of the scheme, which might 
. . . be subject to adjustment if the main principles 

Cntlclllm of Ulo ackeme were accepted, becau8e it it! immaterial to dis-
N • whole. h 'f h • I f cuss t em I we cat1ll()t; a.ccept t e VIta eatute8. 
Nor need we here dea.l with the propoll8tls whieh concern the Secretary 
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·()f State in Ooti.ncil, or matters not directly bearing on eon siitutiona1 
cbaDg$8. The former subject is dealt with elsewhere in our report. 
The latter is outside our immediate purview. We are, therefore. now 
in & position to sum up our views OB the propoll8.ls as a whole. As we 
have shown, the essence of the project is an executive, theoretically re­
spoll.8ible to the Secretary of State but practically divided;. a legislature 
lespoll.8ible to the electorate, and a distribution of power wlllch enables 
the legislature to paralyse the executive without having power to remove 
it. Our first observation is that in our view such a plan postulates the 
existence of a competent electorate, and an aBSembly which will be 
truly representative of the people. We deal with the !!Ubject uf elect· 
orates in another chapter and therefore need no~qp here to examine 
the justification of this presuppol:!ition. We need only say that, while we 
believe that both a sound electoral system and ~l'Uly representative 
aeaembues will be evolved ill time, we cannot assent to proposals which 
could only be justified on the assumption that such institutions are 
inunediately forthcoming. 

] 74. Our sccond criticism, which is decisive with us, is that the 
CongreHs-League scheme starts with a wrong 

Of it, theory. conception. It is ul1llound that the legislature 
and the Ilxecutive should derive their power 

from, and be responsible to, different authorities. As one observer has 
put it :-" The executive has a mandate for good goverlUnent from the 
Secretary of State and the British Parliament; the legislature ha.e ex 
hypothesi a mandate from the electorate; the two mandates may not 
agree, and which iR to yield? " There would certainly be quel:!tion8 iJU 

which the mandates did not abrree. If the executive attempted to 
overcome the. legislature there would be conflict and agitation: if it 
gavl.l way then it would become merely the agent of the legislature and 
might as well-be cllOl:!en from, and by, the legisl&ture at ollce. But for 
a deadlock the Collgrestl-Leab'1le !:!Cheme provides no solution, such a8 
there would be in England, by meaDS of a change of Government. 
If responsible government cailllot be conceded at once, as indeed the 
scheme impliCH, and if some measure of respollsibility is yet to be given, 
then mealls llIUl:!t be found of dividing the sphere of administration into 
two port,iolls, and fur each of these there must be a part of the executive 
which can, in the last resort, secure its way from a legislative organ 
which is in harmony with it : and there must also be milaD8 of securing 
that l?oth halves of the machine work together. 

'.75. It has been put to us that though thf' system is not an idea) 
A, & means of oducatioll. one it may serve as well B8 any other for the 

transitional stage before the introduction of 
8. complete system of responsible government. We cannot subscribe 
to this view. Because the system is one of negative power, without 
responsibility, it affords the worst p088ible education for responsible 
government. That it would not train political leaders in the practical 
experience of administration is a sufficiently grave defect. But wbat is 
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far more serious is that the scheme maba no pro-viaioit for an eWb 
greater need, the training of the people in the eltere. of electoral re. 
ap9naibility. So long as the council has no direct teapooaibility for 
executing the policy which it advises the faculty of judging and claooaing 
between different leaders cannot be called into play. The only result 
must be such increasing bitterness between a powerless., alld yet irremov­
able, executive and the 888embly, that when t,he change did come­
and it would come with a crash-it would be made in the most unfavour­
able circumstances. 

176 .. Apart from all questions of th~ory or historical examples we 

U k b'!'t' ti feel persuaded that the project would soon 
nwor a J J Y In prao C'C'. k bl' . I prove unwor a e In practICe. t proposes 

to concede to the popular a.ssembly complete power of legislation and 
complete control of the budget. What will follow 1 We ~ judge 
from the tendenC'i~R displayed by the Morley-Minto councils. This 
is how the prospect 8trik~ a liberal-minded and experienced adminis­
trator, who had made it his flonstant aim to work in harmony with 
his legislative council :-

" On an if\8ue for or againstt.hfl Govt'mmt'ntthl'!J'(I will hf' a80lid and permanont 
hostile majority. Now when suoh an iA~uo &rues wh&t will 00 the ",nita f Sup. 
pose tht' council wishps to promot~ t~('hnical sohools for whioh j,hr eXNlutive i. 
e.dvised th&t it c&nnot afford & proper Rtaff or prooure a 8uitable equipment. Tb~, 
executivfI arguell and OppoRt'S, but is ovelT1lled. It. thfln &akl! for fundlJ, and 1I1ljJIJflIItA! 
new tax&t.ion. The council refU81'8. &nd provideR money by outting down the 
police efltimltt.ell. The I'xe('utivp J\gain argutIII and OPPOStlll. pleading the needs 
of law and order, and ill again overruled. The po1iCle lIuffer accordingly, and 
mom'Y is sp .. nt on 8chools which t.he executive bdiewR to 00 merely eyewaah. 
flUPP"ill1 t,hiR 80rt of thing occum not. once, but, &gain &nd again, until at, lut the 
executive is convinced that, law &nd ort.lf'r hall bl'comf' impo!ll!ible to maintain on 
the standard which the Brit.iHh Pu.rliament would desire. It ('an only "present 
the situat,ion to thl' Secl'!'tary of Bt.att' and Ilflk toll be relil.'1ved of itA roIIponsibiJity 
for good govt'mment, or that til\' It'gilll&turl' be 11118{lf'lIdl.'1d or it. powers curtailed. 
On the other hand, suppose the l'xt'cutivl.'1, on f\&Ch Ruch ooC&811)11 when it cowde11l 
the legislature to be seriOllllly wrong. rnfnrces its will by the veto. or by ordinanoe 
in pla.ce of Ants, what must, ensue f Cle&rly. the ]flgilllo.ture will find il4! poBition 
impossiblfl : it will prolRst, cnt off 8upplit·s. and finally refuse to carry on itA! share 
of t,he governml.'1nt. In eithf'r C&ge theN' iM a hopell's8 imp888e; &nd while it haa 
been developing the country h&9 iw>1'n u.blll.1.(, with agitation, which will make 
relations more bitter and public businPtl8 more difficult when work begins again." 

177. Such forebodings may be regarded as pessimistic. It may be 
said that if only reforms are carried out in the 

The negat.ion of retl[lOn- • ht "t th b ad k If ftibie governmont. l'lg spin ey can e m e to wor. 
. Government is sympathetic and broad-mind-

ed, if Indian l~ade1'8 are sincere and public-spirited why should the scheme 
break down' Now these are exactly the conditions that we postulate 
for our own proposals, aod we entirely agree that they are e88ential to 
the success of any transitional and intermediate COIl8t1tution. Let U8 

then try t.o make it dear why we believe that 'the Congress-League 
scheme is bound'to fail. First, as we have said, we believe that the 
inherent defecta of the machine would make it impossible to work at .n. 
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But,-granted that the Government does its utmost, granted that the 
Indian politicians have a sincere desire to make the engine work, we still 
cannot see how they could do so, bp,cause success itself would be the ne­
gation ef their ultimate aim, and ours. which is responsible government. 
They could not remain content with an alien executive, and therefore 
their policy naturally, and from their standpoint justififJ.bly, must be 
to weaken and d' scredit it. There is evidence indeed that some of the 
advocates of the scheme are impressed by the force of theBe argllments, 
and look forward to producing a deadlock as a means of bringing t.he 
executive under the control of the legislature. We have no desire to 
produce deadlocks. We have no wish t.o advance only by first making 
government impossible. On the contrary, we bemr.'e that the path 
of progress lies in anot.her direction. We believe in t.he possibility of 
, smooth and harmonious progress' pursued in a spirit of mutual good­
will and· devotion to common interests. Our own proposals will show 
how we hope to start India on the road leading t.o responsible govern­
ment with the prospect of winning her way to the ultimate goal, her 
progress hindered, it may be, at times by hills ard rou!!b plaeei'l, but 
finding the road nowhpre Bwept away by floods or landslidcfI. 
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178. We began our report with a referenoe to the announoement 
Beaeona f Ii of August 20, but, inasmuch as that announoe-

or • new po oy. ment was made on behalf of His Majesty's 
Ministers at our own request, we propose before setting out our own 
proposals to gather together very briefly the reasons why we hold that 
the decision was a wise and necessary one. IE our account of the past 
development and working of the present constitution is an accurate 
one, it will be apparent that we have now gone as far as is po88ible 
upon the old lines. No further development is pOB8ible unless we are 
going to give the people of India some responsibility for the~ own 
government. But no one ca.n imagine that no further development 
is necessary. It is evident that t,he present machinery of government 
no longer meets the needs of the time; it works slowly, and it produces 
irritation; there is a widespread demand on i,he part of educated Indian 
opinion for its alteration; and the need for advance is recogni.ced by 
official opinion also. One hundred and twenty years ago Sir Thomas 
Munro wrote :-

.. What is to be the final result of our arrangements on t,he oharacter of the 
people' Ie it to be milled, or is it to be 10wl'red' Are we to be I!atisfied with 
merely soouring our powt'r and protecting thl' inhabitantR, or are we to endeavour 
to raise their charactl"r, to rl'nder them worthy of filling higher stations in the 
management of their country, and devising plans for its improvem6nt , ..•........ 
We should look on India not as a temporary possession, but &8 one which is to be 
maintained permanently. until the natives shall in BOlliI' futun' agf' have abandoned 
most of their BUpt'I'l!titions and prejudiOt:s, and become sufJiciE'ntiy enlightened to 
frame a l't'gular government for theml!elvcB, and to ounduct and pl't'llerve it.'~ 

179. ThuR the vision of a persistent endeavour to train the people 
. of India for the task of governing them!!elves 

Tbe logll'al outcome of was present to the minds of some advanced 
tbe put. E ). hm f . ng IR en our generatloDR ago; and we 
since have pursued it more constantly than our critics always admit, 
more constantly perhaps than we have always perceived ourselves. 
The inevitable result of education in the hiRtory and thought of Europe 
is the desire for self-determination; and the demand that now meets 
us from the educated claBBe8 of India is no more than the right and 
natura) outcome of the work of a hundred years. There can be no 
question of going back, or of?'withhl)lding the education and enlighten­
ment in which we ourselves believe; and yet, the more we pursue our 
present oourSe without at the same time providing the opportunities 
for the satisfaction of *he desires which it creates, the more unpopular 
and difficult must our present government become and the worse must 
be the effect upon the mind of India. On the other hand, if we make 
it plain that, when we start on the new lines, ~1.1Cation, capacity. and 
good-will will have their reward in power, then we shall iet the aeal 
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upon the work of past years. Uwcss we are right, in going forward 
now the whole of our past policy in India has been a mistake. We 
believe, however, that no other policy was either right or possible, and 
therefore we must now face its logical consequences. Indians must' be 
enabled, in so far as they attain responsibility, to determine for them­
selves what they want done. The process will begin i;l local affairs 
which we have long since intended a.nd promised to make {)ver to them; 
the time has come for advance also in some subjects of provincial con­
cern; alld it will proceed to the complete control of provincial mattf'rs 
and thence, in the course of time, and subject to the proper discharge 
of Imperial responsibilities, to the control of ma~ters eoncerning all 
India. We make it plain that such limitations Mi- powers as we are 
now proposing are due only to the obvious fact that time if! necessary 
in order to train both representatives and electorates for the work which 
we defire them to undertake; and that we offer Indians opportunities 
at short intervals to prove the progreRs they are making and to make 
good their claim not by the method of agitation, but by pm:itivr de­
monstration, to the further I'Itages in Rf'lf-governmf'nt whieh we have 
just indicated. 

180. Further, we have every reason to hope that, aR the result of 
Hopes for the future. this process, India's connexion with the Empire 

will be confirmed by the wishes of her pe-ople. 
The experience of a century of experiments within the Empire goe8 all 
in one direction. As power is given to thc people of a province or of 
a dominion to manage their own local affairs, their attachment becon.es 
the stronger to the Empire which comprehends them all in a commLU 
bond of union. The existence of national feeling, or the love of, and pr'de 
in, a national cult.ure need not conflict with, and may indeed strengthen, 
the sense of membership in a wider commonw~alth. The obstacles t.o 
a growth in India of this sense of partnership in the Empire are obvious 
enough. Differences of race, religion, past history, and civilization have 
to be overcome. But the Empire, which includes the Fr~nch of Canadll 
and the Dutch of South Africa--to go no f1.lrt.her~cannot in any case 
be based on ties of race alone. It must depend on a common realization 
of the ends for which the Empire exists, the maintenance of peace and 
order over wide spaces of territory, the maintenance of freedom, and 
the development of the culture of each national unity of which the 
EIDJ?ire is composed. These are aims which appeal to the imagination of 
India ,and, in proportion as self-government develops pat.riotism in 
Ind;.a, we may hope to lee the growth of a coml"ious feeling of organic 
unity with the Empire as a whole. . 

181. There is, however, one aspect of the general problem of p~litica' 
d' hI advance which is so important as to require 

The e 1l0atlon prv em. notice in some detail. We have observed 
already that one of the greatest obstacles to India's political develop­
ment lies not only in the lack of education among its peoples taken as a 
whole, but also in the uneven distribution of educational advance. The 
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educational policy of Government has incurred much criticism from 
different points of view. Government is charged with neglect, because 
after sixty years of educational effort only 6 per cent of the population 
is literate, whi1e under 4 per cent of the total population is undergoing 
instruction. It is charged, on the other hand, with having fostered 
education on wrong lines, and having given to t.hose classes whioh wel­
comed instruction a system which is divorced from their needs in being 
too purely literary, m admitting methods of unintelligent memorizing 
an(l of cramming, and in producing far in excess of the actual demands 
of Indian conditions, a body of educated young men whose training has 
prepared them only for Government service or the practice of the 
law. The system of university education on Western lines is represented 
as cutting off the students from the normal life of the country, and the 
want of conn ex ion between primary education in the vernacuijLrs and 
higher education in English is regarded as another radical defect. 

182. It is 80metimes forgotten that the system of English education 
was not forced upon India by the Government, 

Retrospect of eduoation. b bl' h d . I d ut esta 18 e m response to a rea an 
insistent demand, though a demand that proceeded from a limited 
class. The higher castes of Hindus-Brahmans, Kayasths, and a few 
others-have for generations supplied the administrat.ive body of India, 
whatever the nationality of the rulers; and the introduction and develop­
ment of Briti!lh rule inspired these classes to qualify themselves for a 
continuance, under the new conditions, of t,heir hereditary careers. 
It was somewhat easily assumed in the time of Macaulay t.hat Western 
education once imparted to the higher classes of India would gradually 
but sLeadily. permeate the whole population. ·In the event it has been 
<li~trihllterl unevenly among t.he hi~her classes themselves, the Muham­
madan communit.y as a whole having uutil very recently been bar'kward 
in t1king advantage of educational facilities. Indeed Rome of the most· 
difficult factors of the present situation would have been avoided if 
in good time steps had been taken to prevent the wide divorce which 
has occurred between the eduoated minority and the illiterate majority. 
From the economic point of view India has been handicapped by the 
want of professional and technical instruction; her college.'1 tum out 
numbers of young men qualified for Government cJerkships while the 
real interests of t.he country require, for example, doctors and engineers 
in excess of the existing supply. The charge that Government has 
produced a large intelligentsia which cannot find employment has much 
substance in it; it is one of the facts that lie at the root of recent politicd.l 
difficulties. But it is only of late years, and as part of the remarkable 
awakening of Rationa] self-consciousness, that the complaint has been 
heard that the system has failed to train Indians for practioal work in 
manufactures, commerce, and the application of science to industrial 
life. The changing economic condit.ions of the country have brought 
this lesson home, and in its acceptance lies much of our hope for the 
future. But it must be remembered that many of t.he particular 
claeses which eagerly sought higher education demanded alao that· it 
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~ be of a literary character, and were hereditarily avQft from, 
if not disdainful of, anything that savoured of manual toil; and a.lao 
that when the universities of India were founded the idea of scientific 
and technological instruction had not dawned upon universities in 
England. 

ISS. The failure of the Indian educational system to :train the 
character h8.8 often been criticized, and wit,h 

Defeats of the system. ., J d . h'l' n' JustIce. n our eSlle, w 1 e Imps mg 
actual instruction, not to force the mind of India into an alien mould 
or to interfere with religious convictions, we have undoubtedly made 
education too purely s matter of the intellect, and.-at any rate in the 
beginning, we failed to foresee how substantially the mental training 
that our schools and colleges afforded must come in time to modify the 
pupils' .conceptions of life. Attempt,s towards direct moral training 
were always impeded by the desirability of avoiding the ·difficult and 
delicate domain of religious belief. But one of the most pressing needs 
of India is to foster more widely in the schools and colleges those ideas 
of duty and discipline, of common responsibilities and civic obligation, 
on which a healthy political life depends. Much eftort is a.lreac:ly being 
made in this direction, and there are notable and welcome signs of the 
growth among educated Indians of the convietion that the possession 
of eduoation does not merely offer the individual opportunities of ad­
vanoement, but should confer on him also the ability and the obligat.icm 
to serve his oountry. 

184. As regards the limited diffusion of education we also take inr.o 

Social faotors. 
8:ccount the conservative prejudices of the 
country. It is not very long since the advo­

cates of the higher education of women in Europe were rp,garded 8.8 un­
practical and subversive theorists; and in India social customs have 
greatly multiplied the difficulties in the way of female education. Upon 
this question opinion is slowly. but surely, changing, and educated young 
men of the middle classes are beginning to look for literate wives. But 
so long 0.8 education is practically confined to one sex the 80cial com­
plexion of the country must reaot upon and retard political progress; 
and for this reason we regard the great gulf between men and women 
in respect of eduoation as one of the most serious problems which has 
to be faced in India. 

:t8!S. The spread of education among the lower classes is also at­
A.ttitude of the ot. .tend~ by pecul.iar ~diffioulties. India is a pr~ 

ry doml1lantly agrIcultural country, and a.n agn-
cultural population is always and everywhere suspicious of the effect of 
education upon rural children. Here again is the need-a need realizad 
equally in Europe and America-of making rural education more prac­
tical, and ensuring tha.t the school shall make the average boy who does 
not aspire to university education a more practical farmer iwitead of 
tra.nsforming him into an indifferent olerk. In India primary education 
~ be$). entru.sted. mainly to the d.i4triet boards and municipalities, .nd . 
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it has, we are glad to _y, made fairly steady, if slow, ptogfeaB undet 
their ~istr&tion. The first eBect of Englillh education upon the 
claSBe8 which adopted it was to widen the gulf between them and the 
conservative masses. But one of the mOBt marked featurea of recent 
political development is the concern shown by the. spOkesmen of the 
educaW classes for the diffusion of primary education among the people 
as a whole. The history of oth~r countries shows that the growth of a 
desire for 'education anlOng the peasantry and working claBSe8 is generally 
slow, while political and economic conditions remain static, and that the 
quickening influences come mainly from the better educated sections of 
the community which are more senllitive to political and economic 
changes. Political thought in India is coming to recognize that advance 
must be influenced by the general educationa.llevel of the country, and 
that politiqal leaders, if they are to escape the charge of reprepenting 
only the interests of the classes to which they themselves belong, must be 
able to appeal to, and be understood by, the ma88es of their fellow­
countrymen. This conviction involves steady cHort to raised the status ' 
of the depressed classes. 

186. Primary education, as we have seen, is already practically in 

OJ • f -'- t t the hands of local bodielJ, but secondary educa-
111l DIlIl .... 9. presen.. d lOb I I f h 1m bon was e 1 erate yet at t e outset a oat 

entirely to private agencies. The universities, despite their connexion 
with Government, are largely non-official bodies with extensive powers. 
The main defect of the system is probably the want of co-ordination 
between primary and higher education, which in turn reacts upon the 
efficiency of secondary institutions and to a great extent confines uni­
verl;ity colIeges to the unsatisfactory function of mere finishing schools. 
The universities have suffered from having been allowed to driti; into the 
posit.ion of in~titut.ions that are expected not so much to educate in the 
true sense, as to provide the student with the meant! of entering an 
official or a profel;siollal career. Thus a high percentage of failures 
,seems to a large body of Indian opillion not 80 much a proof of the faulti­
ness of the methods of teaching, af! an example of a.n a.lmost (apricious 
refusal of the means of obtaining a living wage to boys who have worked 
for years, often at the cost of real hardship, to secure an independent 
livelihood. The educational wastage is everywhere exceMive; and 
analysis shows that it is largely due to underpayment and want of 
proper training in the case of teachers. The actual recruits for normal 
schools are too often ill-prepared, and the teaching career, which in India 
used formerly to command res{JftCt, does not now offer adequate induce­
ments to men of ability and force of character. 1'he first need therefore 
is the imprqvement of teaching. Until that is attained it is vain to 
expect that the continuation of studies from the primary stage can be 
made attractive. But while the improvement of primary and middle 
schools is the first step to be taken, very much remains to be done in 
reorganizing the 8CCOndary teachers and ensuring for the schoolma8ter 
a career that will satillfy an inteHigent malJ. ,'l'be improvement of 
ordiDary 8tlCondary edncation is obviously a necessary condition for the 



. development of technical instruction and the reform of the university 
sys.tem. It is clear that there is much scope for an efficient and highly 
trained inspectorate in stimulating the work of the seco~ry schools, 
and in helping the inspectorate of thr primary schools maintained. by 
the local bodies. We believe that the best minds in India, while they 
feel that the educational service has ;wt in the past been widely enough 
opened to Indians trained at British universities, value the maintenance 
of a close connexion with educationists from the United Kingdom. 

187. This survey of educational problems will show how much room 
. .. tbere is for advance and improvement, and 

POh~l<.lal Importancc of also how real the difficulties are The defects 
educatIOn. . 

of the present system ~ ve o:ten been dis-
cussed in the legislative councils but, as was ineVItable so long as the 
councils had no responsibility, without due appreciation of financial 
difficurties, or serious consideration of the question how far fresh tax­
ation for educational improvement would be acceptable. As we shall 
show, it is part of the political advance that we contemplat.e that the 
direction of Indian education should be increasingly transferred to 
Indian handl:!. Only so, we believe, can the stimulus be fon-hcoming 
which will enable the necesMary money to be found. The weak point!:! 
arc recof,rllized. A real dc!:!ire for improvement exist!:!. Bducational 
extension and reform must inevitably pIa} I1n impOltant part in the 
political progress of the country. We have already made clear our 
conviction that political capacity call eOllle only through t.he eXl'l"(".ise 
of political respollsibility; and that merc education without 0I'!lor­
tunities must result in serious mil:!chiek Hut there i!:! allother important 
clement. Progreas must depend 011 the growth of electoratp~ anti the 
intelligent exercise of their powers; and men will be immensely helped 
to become competent eleetonl by aequiring such education as will enable 
theru to judge of candidates for their votes, I!:nd of the business done 
in the councils. No one would vropose to prescribe an educat.ional 
qualification for the vote; but no one can deny the pract.ical difficulties 
which make a very general extension of the franchise impossible until 
literacy is far more widely spread· than is the case at present. The 
Government of India has for some time past been maturing plans for 
a great extension of primary education. Progress was temporarily 
interrupted by uncertainty as to the distribution of financial resources 
which would result from the constitutional changes; but the immi­
nence of these has given a new importance to the question and its con­
sid&ration has been resumed. We trust that impetus will thus be given 
to a widespread movement which will be taken up and carried forward 
boldly by the reformed councils. 

188. Let us now consider the principles on which our proposals are 
based. We have surveyed the existing posi­

Extent of the advance tion', we have discussed the conditions of the 
proposed in local bodies. 

problem; and the goal to which we. wish to 
move is clear. What course are we to set across the intervening 
space ¥ It follows from our premises, and it is also recognized in the 



announcement of August 20, that the steps are to be gradual and the 
advance tested at each stage. Consistently with these requirement8 a 
substantial· step is to be taken at once. If our reasoning is sound 
this can qe done only by giving from the outset some measure of 
responsibility to representatives chosen by an electorate. There are 
obviously three levels at which it is possible to give it-in the sphere 
of local bodies, in the provinces, and in the Government of India. Of 
certain other levels which have been suggested, intermediate between 
the first and second of these, we shall speak in due course. Also, 
since no man ·can serve two masters, in proportion as control by an 
electorate is admitted at each level, control by superior authority must 
be simultaneously relaxed. If our plans are to be soundly laid, 
they must take account of actual conditions. It follows that the 
process cannot go on at one and the same pace on all leve lB. The 
Secretary of State's relaxation of control over the Government of 
India will be retarded, if for no other reason, by the paramount need 
for securing Imperial interests; the Government of India have the 
fundamental duty to discharge of maintaining India's defence; the 
basic obligation of provincial Governments is to secure law and order. 
As we go upwards the importance of the retarding factors increases i 
and it foHows that popular growth must be more ra.pid and extensive 
in the lower levels than in the higher. Let us state the proposition in 
another way. 'l'he functions of government can be arranged in an 
ascending scale of urgency, ranging from those which concern the com­
fort and well-being of the individual to those which secure the existence 
of the ::;tate. The individual understands best the matters which con­
cern him, and of which he has experience; and he is likely to handle 
best the things whi(Jh he best understands. Our predecessors perceived 
this before us, and placed such matters to some extent under popular 
control. Our aim should be to bring them entirely under such control. 
This brings us to our first formula :-

" There should be, as far as possible, cumplete popular control in local 
bodielJ and the largest pussible independence for them of outside control" (1). 

189. When we come to the provincial Governments the position is 
different. Our objective is the realization of 

In provincial Cjnvern- responsible Government. We understand this 
monts. 

to mean first, tha~ the members of the 
executive Government should be responsible to, because capable of 
being changed by, their constituents; and, secondly, that these 
constituents ~hould exercise their power through the agency of 
their representatives in the assembly. These two conditions imply 
in their coinpletenesB that there exist constituencies based. on a 
franchise broad enough to represent the interests of the general 
popUlation, ancl capable of exercising an intelligent choice in the 
selection of t~J 'i-eprcsentatives j and, secondarily, that it is recog'" 
nized as the cilnstitutional practice that the executive Governtnent 
retains office only so long as it commands the support of & majority 



u. the" MlJernbly. But- in India th~ conditions are, 88 yet wanting. 
The provincial areas and interests involved are immense, indeed are 
on what would elsewhere be regariled as a n&tion&l scale. 'The aniOunt 
of ~trative experience available is small; eleot,ora~ experience 
U!almost entirely lacking. There must be a period of political educa­
tion, which can only be achieved through the gradual, but 'expanding, 
exercise of responsibility. The considerations of which we took account 
in' chapter VI forbid us immediately to hand over complete respon-­
sibility. We must proceed therefore by transferring responsibility 
for certain functiQns of government while reserving control over others. 
From this starting point we look for a steady approach to the trans­
fer of complete responsibility. We may put tnu: second formula 
thus:-

" The provinces are tke domain in which the earlier 8tepll towards the 
progre8llive realization 0/ rellponsible government should be taken. Some 
measure 0/ responsibility should be given tat once, and (fitr aim is to gwe 
complete responllibility as lIoon all conditions permit. This in1!olves at 
once ,giving the provincetl the largest measure 0/ independence,' legislative, 
.miatrative? and financial, 0/ the Goverfllment 0/ India which is cmn­
patible with the due disckarge by the latter of its own responsibilit·ies " (2). 

. 190. But, as we shall see, any attempt to establish equihbr'um 
, between the official and popular forte:> n 

I~ the GoverllUlent of government inevitably introduces addit onal 
Indl/I.. I ., h d" . F h comp eXIty mto tea mlmstratlOn. 01' soo 
hybrid arrangements precedents are wanting; their working must be 
experimental, and will depend on factors that are yet largely unknowll. 
Weare not prepared, without experience of their results, to effect like 
ohanges in the Government of India. NevertJ:!elesH, it ih desirable to 
make the Indian Legislative Council more truly representative of Indisn 
opinion. and to give that opinion greater opportunities of acting on the 
Government. While, therefore, we cannot commend to Pa.rliament a 
simila.r and simultaneoutl advance, both in the provinces and in the 
Gqvemment of India, we a.re led to the followin" propositioll ;-

" The Gooernmenl 0/ I ndin mUllt remain wkolly responsihle to Parlw­
mem, and saving 8UCh mpom£bility, its authority in essent1'al maMers mUllt 
remain indisputable, pending experience of the eUect 0/ the cha~ flOW 

eo ~ ifl,troduced in tke provinces, In the meantime the I ndin,n Legislative 
O(W.ftCij should be emargt!fl. and made more representative and its opportun­
viN, ofin(tuenciflfl GOtIernment increased" (3). 

191. Further, the partial control of the executive in the provinces 
In E 1 d. by the legislature, and the increasing infiuerice 

ng an of the legislature upon the executive in the 
Government of India, will make it necessary that the superior control 
over all Governments in India which is nOw exercised by the authorities 
~\ 'H~me ,must be, in cotresponding measure _bated; for otherwiae' the 



executive Govemment8 in IMia win be a.'ibjectedto pret1lUrefrom 
different sourcea which will whofiy paralyse their liberty of action, and 
also the ,'different preasures may be exercised in opposite directions. 
We may put this proposition briefly as follows;-

.. [", proporlAott as the /oregoing chamges take effect, the oOtttrol of Parlia­
mettt awl the &cretary oj State over the Government o/India. aM prcMnctal 
Governments "w.st be relaxed" (~), . . 

192. We liave been told that, inaamu('h III local self-government 
Local If has not yet been made.a, req,lity in most parts 

se -governmt'nt. of India, we should content' ourselves with 
such reforms as will give it reality, and should await their result before 
attempting anything more ambitious, on the principle that. children . 
learn to wa.lk by learning first to crawl. We regard this sollition 8.8 

outside the range of practical politics; for it ill in the councils t,hat the 
Morley-Minto reforms have already brought matters to an iRsue; and 
Indian 'hopes and aspiration!:! have been aroused to such a pit.ch that. 
it is idle to imagine that they will now be appeased by merely making 
over to them the management of urban and rural boards. Moreover, 
the development of the country has reached a stage at which the CO~ 
ditions justify an advance in the wider sphere of governmt'lnt., and at 
wh ch indeed government without the co-operation of the people will 
become increasingly difficult. On the other hand, few of the polit.ir.al 
associations that addressed us seemed adequately to appreciate .the 
importance of local affairs, or the magnitude of the adV8.11Ce whica our 
recommendation involves. But the point has been made time and time 
a.gain by their own most prominent leaders. It is by taking part ill 
the management of local affairs that aptitude for handling the problems' 
of government will most readily he a quired. This applies to those 
who administer, but even more to those who judge of t)le administration. 
k:mong the clever men who come to the front in JlTovincial politics 
there will be some who will address themselves without more difficulty, 
and indeed with more interest and zeal, to the problems of government 
than to those of municipal or district board administration. But the 
unskilled elector, who flas hitherto concernoo himself neither with one 
nor the ,other, can learn to judge of things afar Qft only by accustoming 
himself to judge first of things near at hand. This is why it is of the 
utmost importance to the constitutional progress of the country that 
every effort should be made in local bodies to extend the franchise, to 
arouse interest in elections, and to develop local committees, so that 
education in citizenship may, as far as possible be extended, and every­
where begi~ ill It practical manner. If our proposals for changes on the 
higher level8 are to be It success, there must be no Hesitation or paltering 
about changes in local bodies. Responsible institutions will not .~e 
at 'bly-roo~ until', they become broad-based; and far-sighted I ndlILn 
politicians will find \no. field into which their energies can be more pro­
fitably thrown ~han:in dev-elopigg the boroughs and communes of th,eir 
~trr:' - ' 
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193. These reasons leltord Chelmsford's Government in May 1916 
. to consider what further progre88 along the 

T.he Government of road looal self-government was immediately 
India's prop08Bls. • . . 

possible. Their conclusIOns would have been 
published some time ago if it had been possible to separa.te the con­
sideration of this slbject from that of constitutional reforms in genera.l. 
We have the proposals before us, and will summarize the genetsl purport 
of them. 

194. At present rather more than half the members of fnunicipal, and 
rather less than half of those of rural . boa.rds, 

Con~titution of loca! including in this term sub-district boards, are 
boards. 

elected. The intention t...,.that substantial 
elected majorities should be conceded in boards of both kinds and that 
the system of nomination should be retained only in order to secure the 
necessary representation of minorities, and the presence of a few officials 
as expert advisers without a vote. Generally the suggestion is that the 
propoJlt,ion of nominated members should not exceed one-fourth. The 
enla"tflinent of the elected element mUflt necessarily be accompanied by 
thefl.!'ption of a sufficiently low franchiM to obto,in constituencies which 
willitle really representative of thr general body of rate-payerf'. It. 
should also be followed by an extension of the system of elect.ed chair­
men. The Decentralization Commission thought that municipal ehair­
men sho,!ld ordinarily be elected non-officials, and that if a nominated 
ch~an was required an offidal should br ~elected. It. is hoped, ho\\,,­
ever. that thil.,;,f,lection of chairmen will he the general rule in future. 
If there are Flpecial reaFlon!' againFlt the election of a non-official rhair­
man an official might be elect.ed, providerl he iH elected by a majority of 
the non-official votes. In Borne provinceH this is already t.he ordinary 
practice for municipalities. For the administ.rat.ion of large ritieFl it is 
proposed to approve of the system in which the every-dRY executive 
work iFl carried out by a special nominated commissioner; but not to 
require that he ~houla be an official, provided t.ha.t he is prot.ected by a 
provision t.hat he should only be removable with the sanction o~ Govern­
ment or by the vote of a subst.ant.ial majorit.y of the board. In the case 
of rural boards local Government.s will he urged t.o appoint non-official 
and preferably elected "hairmen wherever possible, but where there is It 

non-official chairman t.here may be need also for a special executive 
officer, whORe appointment and removal would require t.he Government's 
sancti~n, to do t.he ordinary official work. II any board desired to elect 
an official chairman his election should be by a majority of non-official 
votes and should be approved by the Commissioner or some higher 
authority. 

195. The Decentralization Commission recommended that, muni-

P f 1 I b 
.3_ cipalities should have fulllibertv to impose and 

owers 0 (Joa oarUII. Ita t t' . hi h l' .. I "d d b a r axa Ion Wit n t e lmlts al own y 
law, but that where the law prescribes no maxilIl\lm rate the sanction 
of an outside &uthority should be required to any increase. If is hoped 
tbat nearly all boards will contain substantial elected majoritiesl Nld 



in their ca.se it is proposed to s(>oopt the Commlssion's recommendation, 
though indebted boards should still obtain the Sf!.nction of higher 
authority before altering a tax. It is clearly important that municipal 
boards should have, uch power to vary taxation, and the intent.ion is to 
give it to rural boards as well by allowing them to levy rates and fees 
within the limits of the existing Acts. It is thought. t.hat wherever a 
board pays for Il. service it. should control such service; and that where it 
is expedient that ('ont.rol Rhould be largely cent.red in the hands of the 
Government t.he serviee should be a provincial one. If, for example, a 
board provides for civil works or medica.l relief, it ought, subj<'ct to such 
generalilrinciples as t.he Uovernment may prescribe, to have real control 
over the funds which it provides and not be subject. t.o t,he constant 
dict.ation, in maUerR of detail, of Government departments. Similarly 
as regardfl the cont.rol over the budgetfl of local bodiefl. It is hoped that. 
provincial Governments will make every cffort, to give boardR a free hand 
with their hudgets, ~mbject to the maintenance of a minimum fltanding 
balance, with the necesRary reKervationR in t1w caRe of indebte or 
against gros!> default. The (jovernment of India would discar he 
system of requiring local bodies to devote fixf!d portion~ of their rev 
to particular objects of expenditure and would rely on retaining p 
of intervention from outRide in caBes of grave neglect or disregard. 
M.unicipalities have already been given enlarged powers in respect of 
new works; f.md a similar advance is hoped for in the case of rural 
boards. As regards the control by Government over the establiRhJt 
of local bodie~ the Commission proposed that the appoint t of ce 1ll 

special officers should require the sanction of hi,~her a2ority, wile 
ot.her appointments would be regulated by general rules laid down by 
the provincial (~overnment. It is hoped that provincial Governments 
will now take steps to carry thosp. recommendations into C:ice, bu~ 
it is suggested that Government Bhould in Lhe r,ase of the s .' I officefe 
also ret.ain a right to require their dismissal in cases of proved incom­
petency. Such material relaxation of Government control in respect of 
taxation, budgets, public works, and local establishments might suggest 
that the exceptional powers of Government officers in respect of external 
intervention should, if altered at all, be altered in the direction of greater 
stringency. But the accepted policy must be to allow the boards to 
profit by their own mistakes, and to interfere only in cases of grave miR­
management; and, therefore, with certain possible exceptions, which wo 
need not here specify, it is not proposed to extend the power of inter­
vention. 

196. Finally, the" Government of India propose to direct attention 

Panchayata. 
to the development of the panchayat system 
in villages. This question was examined by 

the Decentralization G::>mmission and has since been the subject of 
further inquiry in the United Provinces and Assam. It is recognized 
that the prospect of successfully d~veloping panckayat8 must depend 
very largely on local conditi.,; .~nd that the functions and powers to 
be allotted' to, them mu.et,'varr accordingly; but where the system 

J$:~ 
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prOTei a success it is contemplated that they might be endowed with 
civil a.nd criminal jurisdiction in petty cases, some administrative powers 
86 regar«!s sanitation and education, and permissive powers of imposing 
a local rate. It is hoped that, wherevP,l posaible, an ~ffective beginning 
will be made. 

197. The programme which we have thus summarized is ,still under 
consideration and, obviously, it would not be 

(',ommente on this pro- suitable for us to comm~nt upon it. It is 
gra.mmtl. • . 

clear that it cannot be regarded as constItutmg 
a complete scheme of local self-government. and for two reasons. It is 
impossible to ignore the past a.nd at once to crea,te a perfe·~t scheme out 
of the present uneven materials; and, secondly, if '""" are sincere in our 
advocacy of a policy of provincial autonomy, we must lea.ve the work 
mainly to local Governments. It would be highly inconsistent to insist 
on provineial autonomy, and simultaneously to leave no latitude of 
action to provincial Govcrnments in a field which is so peculiarly a matter 
for leeal development. But the proposals will constitute a basis on 
whimt those eIltr~8teJ with the responsibility for such matters in future 
can build; and we expeet tllf\ reformed h~gislat.ive councils to carry 
forward the work tlms be~run. We may arid I,hat the reformed and 
representative district boards of the future could, amI should, he utilized 
by the district officer for purpoRes of advice and. consultation. 

IHH. R('eause we helieve t.hat. our main advance must, he on ttle 
~ . pr()vineial !Stage, we shall 1(\llve the Rubj~ct, 

ll()~ol~~ e 01 follnwl"g pr,,· (If local Helf-government at thiH point, amI. 
turn t.o the province~. But hrre we mUf't 

pllllHe for a moment to define the scope of all the propoAAIR that follow 
ill ehaptl'r VIII. It. is It truiRm that no general proposals can he ('qull.lly 
applicable to all portions of India at one and tae Hallie time. If. how­
ever, we had not coutented ourselves with the sufficiently wPight.y task 
of working out in broad ou ' lineH the plan of one of the great,{'st political 
experiments ever undertaken in the world's hiRtory, but had set ourselves 
&}:>.o to adjust its detail" to the varying requir , ments of the different 
provinces, our labours would have been immensely prolonged and there 
would have been a danger that the details of our report might obscure 
its main intentions. Because we have written in general terms we would 
not have it supposed that we have been unmindful of inequalities in the 
devt;lopment of the provinces. For these we have, as we shall show, 
provided a mechanism of adjustment. Rut over and above that we must 
ofieT one word of explanation at the outset. Our recommendations 
as to) the provinces are confined to eight out of the nine provinees of 
British India which are furnished with legislative councils. These are 
Madras, Bombay, Bengal, the United Provin('es, Bihar and Orissa, the 
Punjab, t,heCentral Provinces, and Assam. We have not included Bu,rma 
in our survey except in 80 far as. while that province remains.. part of 
the Indian polity, 8S for military reaeODS it must, it is necessary to pro­
vjde for its representation in the central Government. OtQ:' ~n8 are 



that Burma is not India. Its people belong to another race in another 
stage of political development, and its problems are altogether different. 
For instance, the application to Burma of the general principles of throw­
ing open the public service more widely to Indians would only mean 
the replacement of one alien bureaucracy by another. The dt',su-e for 
elective institutions has not developed in Burma. ; the provincial legis­
lative council, as constituted under the Morley-Minto schemes, has no 
Burma-elected element; and the way is open for a different line of 
development. There was al~o Il.~practi(~al rl'.asoll for not procl't~ing 
to investigiLte the particular conditiolls (If Burma in the fact that one 
Lieutenant-Governor had very recently laid down, and S new Lieutenant­
Governor assumed office. When our proposal!! are publil-!hed tht're 
will be an opportunity for the Governmeot and people of B\lI'm~ tu say 
how far they regard them as applicable to thcir casco We tht;n'fore 
set sl-!iue the problem of Burma's pulitical cvolutiun for i"\cparnte Slid 

future con~idt'rstion. There remain the frontier areas of t.hl~ North­
Wellt Frontier Province and Baluchistan, and the /:\mallt'r tracts of 
Britllih India, like Delhi, Coorg. and Ajllwr-McrwRra. For f('aHOnS of 
!!trategy the two froTitier provinc·cK must remain cnt.in"y in the handfol 
of the (Joverumellt of India. But, inafounurh UK ollr guiding prin("iple, 
where the principle of reRponsihility cannot yet bt~ Ilpplit't1, ill t,hat of 
government by consuitaiiull wit,h t.he reprcfolcllt.ativl'/:\ of the p('ople, 
we think that in some, if not all. of thctj() areal-! it would be welllo aH.'loeiate 
wit.h the personal adminil'tratioll of the Chief ('Ol1llJliH/:\iollcr HOllIe {Olm 
of advisory council, adjusted ill compoHition and function to ll}cal'condi­
tions in each case. This qucHtioll wc would leave to the further con­
sidf1ration of the Government of Iudia. 

199. But even ill the eight provinccs which we have lIarne 1 are 
iucluded certflin backward areas where the 

'freatmcnt of backward I . .. d h . t ta peop e are prmutive, an t ere HI as let no 
rae . material 011 wlJich to foulld polit.ical ~titu-

tions. We do not think there will be allY dimculty in delllareat.ing 
them. They are gcncrally the tracts mentiolH'J in the schedules aud 
appendices to the Kcheduled DiKtrietg Act, 1874, with certain exceptiolll'l, 
and possibly certain additiolls, which the Govcrumcllt of India Illllst be 
invited to specify. Both the definition of theMe areas and the arrallgt~· 
mellts to be made for them will be matters for further cOJ)l;idcratjoJl ; 
but the typically hackward traets ahould be cx(·luded from the juri!!­
diction of the reformed provincial Governments snd administered by 
the head of the province. 



Chapter VDI.-The ,Provinces. 

DEVOLUTION TO PROVINCIAL GOVERNMENTS. 

20U. We !law in chapter V that there was not a little spade­

}I'inancial devulutiun, work to he done lw£ore the way lay upen for 
reconstruction to begin. Above all we /law 

that the existing financial rt:!latiolls betwe!:'n the eentral II,nd pro· 
vineial GuvernmentK must be changed if the popular principle in 
goVerlilllent IS t.o lmve fair play in the prov~es. 'rhe present 
set.tleml'ntH by whieh till' Indian awl provilJ!'inl (.OYel'lLlllf>lds sharp 
the jH'occeds of eertaill head" of revpllUCs are hased primarily 011 

the estimated need,,; of the provinces, alld the GOYHrtllllf>ut of ltJdia 
disposes of the surplus, 'Phis syHtem lJceessHrily invI lvI'S ('outrol 
and interference by the Indian Government in prllvincial matters, 
An arrulIg-enunn wl1il'!1 has 011 t hI' wholt, wo)'kpd ;;UI'\'l';;~,d'IIIl,\' Itp­
tween two offir-iul GovprIlDlellts won 10 ]H' quit(' illlposHih1p hpj \\"(,('11 

a popular and un offil~ial GoYcl'nmcltt. (IUl' fir..:t :lllll 1w;; thl'l'pfoI'e 
been to find Hume means of entirely sepal'atin~ the l'P/iourc('s -of the 
central und proyitwial GovernmentI'. 

201. We start with a elwuge of l-l1allllpoint.. If proviI)cial 
A new basis. autonomy ill to mpull anything l'pal dearly 

the provmet'M must lIot he dppendpnt on the 
Indinn: (Jovelntnpnt foJ' tll!' lllp:HJH of provill('illl dpvl'lopllIeI.t, 
Existing settlpJIlPutM do ill(h~pd prm-idp for ordinary g-l'owl II of u­
penditure, but £01' allY large allll ('osily i1l11Ovntions pl'ovineia! 
Goverument.s depeud un (1011'S out of the Indian KUl'plus, Our idea 
is tlHlt an estimat.e should first he made o£ the scale of expt'nditure 
required for the upkeep and development vf the services whidl 
cIeott-, appertain to the Indian sphere; that l't'sources widl which 
to 'mftt this I"xpenditure should hI" SP(:ul'ecl to ihp )J](liall f/o­
vernment; and t.llat all other l'pV(lnues should tlWIl he lWlJll(,11 over 
to the provincial Oovemments, which will thenceforth be lipId 
wholly re;;]Jonsible for the development of all ]>rovineial services. 
This, howev(lr, merely mean" that HIP existing- resonn'('s will lit' 
distrihut.ed on a llifferent basis, and does not. get. over the diftkuHy 
of giving to the central and provincial Government.s ~ntit'ely 
separate resources. Let us see how this is to he done. 

202. Almost everyone is agreed that a complete st·paratioll is 
in theory desirable. SUt'h difif'l'encf's of 

COJllPl~te scpa.ratinn of opinion 'as we have met with have mostly 
revenues. l fi d tl 'h'l't £ ff t· leen con ne to Hl POSSI 1 1 Y 0 e ec lng 
it in practice. It has been argued for instanre that it would he 
\\Uwise to narrow the basis'Qn whirh both the rentral and provinCial 
fiscal Bvstems . are hased. Some of the revenues in Indm, and in 
particuiar land revenue and excise, have an element of precarious­
,ness; and t.be sJstem of divided beads, with all its drawbacks, has 
{,he undeniable advantage that it spreads the risks. This objection 

180 
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will, however, be mE't if, as we claim, our pl'Oposed d"i8tribut.ion 
g-h-es both the India.n and provincial Governments a sufficient 
measure of security. Again we have bE'en told that the complete 
seg'regation of the Government of India. in financial mattE'ra will 
lower its authority. 'l'his argumE'ut applies to the whole suhject of 
decentralization lind pl'oyineia.l autonomy. It is not necessary for 
us to meet, it further. Uur who II' schemp nlUfit bt' tWpn and well­
balanced, and it would hf' ridiculous to introducp wide mE'IlSUl'I'S of 
admiuistrative and legislative devolution and ut the S8mtl tim!' to 
retain a c£>ntralized system of fin~nce. 

203. 'l'hE'l'e are two main diffieul1ips ahout eOIllplpte separat.ioll. 
Abolition of divided How are we to disposp of thl' two most illl­

hea.ds, pOl·tunt. hpads whieh nre a1 pn·;;eut dividt'd 
-}a.nd-J'pyenue and ilH'ome-tax-and how n1'1' WI' to I!Uppll'UlPut the 
yield of the Indian healls of 1'I'VeIllW ill flnlel' to lIlaJH~ g<,od lhe 
needs of th!' central Govt'I'llnlent? At l'l't'sellt til(' heads which Ilre 
divided in all or some of t.he provineel! aI'£': -land l'Pvpnne, 8tfllllP~, 
excise, illl'ome-tax und irrig-atioll. About !'lamps Ullt! exeise th!'l'P 
is no tl'oul,it·, 'Vt' intend that 1h£' l'pv£'uue fJ'OIlJ stamp dut.y should 
be disc'I'iminated \tntlt-I' Hie alrt'udy wpll-lIlal'kt·d />lull-heads (ienl'J'fI./ 
and .Judicial; and tbut tht' fo]'nw~' should lw mall!' all IllIliall aud 
thp latter a proYllwinl )'!'!·!·ip!. This ul'J'ang'PII)f'llt Irill 1'1'I'KPl'Ve Uld­
formity in the rasp of cOlmnol'!,ial staJ1lps when' it iN ohviously 
ch,sirahle to avoid dis(,l'pr)(llll'ir~ of !'ali'S; awl it will also gin till' 

proviJlC'efl n frt'e hand in dl'alillg with ('olll't-fpt' stamps, alHI tlJUs 
providl' t.1lPlll with UII ad!litional IIll'anr-; of al1gmPldilJg' tht'iI' I't'­
sources, Excis!' is at prt'spnt Plltir!'ly a }>l'oyiul'ial bt'ad in Bomhay. 
nenga1. and Assam, <lnd wp spe no yalid I't'a,~ol~ why it HlIon],) lIot 
1I0W be made pl'ovillf'ial throughout Iud ia. A t ill is st.ag-!' tll{' diffi­
culties beg-in. JJanQ revemlP, whi('h is by fal' till' Lig'g'est. llt'ad of all. 
is at pre,~ellt. l',ljulllly shared lwtwePll the Indian uua all thl1 provilll'­
ial Governments, t'x~ept that Burma g'ets rutlu'r mnrp than eue-lllllf 
and the United Provinces g'1'{ ra1her l('s~, No\\' land l'I'Vf'nll.lI,~Sf'Hi'I­
ment [111(1 ('ollf'ction is so intima11'lv l'OlH'!'l'JICtl witb 1he '" holl' 
adminilltl'ation ill rural areas that O;p advant.agl'fl of making- it u 
provincial receipt art' /)bviolls. But othf'J' '·OJJ,~iderat.ionfl have to he 
taken into account. One suhsLalltial difficulty js that, if hllld 
revenue is made I'ntirely provin('.ia], the Government. of India will 
hI' facl'd with a deficit. und its re~our('eS must. he folupplt'llll'utel1 hy 
tllP provinces in SOlllP forlll or othpI'. Moreo"l'r, famine t'xpelHlitul'e 
and expt'nditure on major irJ'ig-ation worh are fo], ohvioll fl rt'UKOWI 

clmlely ('onnedl'd wiih land rl'veIJUE', and if tIle rf'ceipiR ff'OlIl Hlat 
head are made provincial it Iogi('allv fol1ows that, t.hE' pJ'Ovi fwell 

should take over thf' vpry heavy liahility for famine rf>Jit'f allfl pro­
tective works, An argllmf'nt of qllit.t' allot.ht'l' ('haractel' was alllo 
put. forward. We 'Wl're told tllllt in the days of dawJliJlg' pnpl11ar 
~overnment, in the provinees it .wou!.l ':be Wf>ll tlHlt, thf' provillcial 
Government should be ahlp to fall back on the snpport of the Govern­
ment of India (aR, if the hplUl wl're Rtill divided, it would lH'i able 
to do) when its land-revenue policy was attacked. Rut it is just 



because di'vided heads are not regarded as merely a financial 
expedient but are, and so long as they survive will he, viewed as a 
means ot going behind the provincial Government to th-e GOVflrn­
Ulent of India, that we feel 8u~e that they &hould be abolished. We 
propose, tlwreiore, to make land revenue, together with irrigation, 
wholly provincial reeeipts. It follows that the provinces will 
become entirely liable for expenditurl' on famine relief and protect­
ive irrigation works. We shall explain shortly what ansngement>H 
we propose for financing famine expenditure. The one remaining 
head is income-tax. We sel' too Vl'ry strong reasons for making 
this an Indian receipt. First, thl're is the necessity of maintaining 
a uniform rate throughout the country. 'fhe inccmvenie!lces, part.i­
cularly to the comml'rcial world, of having ilMel'ent rates in 
different provincl's are manifest. Secondly in tIle case of ramifying 
enterprises with their business centr!" in Rome big city, the provincf' 
in which the tax is paid is not necesfooarily t.he province in whicll the 
income was I'arnl'd . We have indeed been told that, incomf'-tn.:x: is 
mel'ely tlH> industrial or profeRRional eomplement of the land 
revenue; Rnd {hat, to provin('iulize the latter. while Indianizing the 
former, ml'ans giving those provint'es whose wealth if! mort' prpdomi­
nantly agricultu1'al, o;'1<:il as i.il(> United Provin('es and Madras, an 
iniiial ndvl!.lItag-e over a province like Bombay, which IHl~ very large 
('.omJUl'rcial alld illtiuAtrial interests. Auoth!"r wry pl'urtiral argu­
ment is that thl' tax is eollprted by pro"i11rinl a/2:enry, and that if 
proviT)('ia 1 Governml'nts IHI' g-iver) 1JO i1ldueement. fmclt as a sharp, 
of the rpceipts or a eommission on the colJedioIls whirh is ollly sue}, 
a Rhare'ln di8guisl. there will bl' a t,eTlllplwy to slaeknl'sI' ill collec­
tion and a pOllseqll(mt falling off in rl'ceipts. 'We admit that thl'!!1' 
argumeJlt~ have forrl'; but Wp are noi. preparpd to let them fltand ill 
the way of a ('ompl!"tl' separation of resources. EfJuality of tn'at­
ment aR bet,Wel'll 0111' province and anot.her must be rearhetl AO far 
as it is possible in the set.t1eml'nts as a whole. and it is not possihle 
t,o extend the principle of equality to individunl heads of reVl'llll!". 
If it 8'houl<l he found tlHtt rec£>iI)ts fall off it may bl' nereSS:ll'Y to 
cr(lat.e nn all-Indian agency for t.he collection of the tux, hut this: we 
slJOuld dearly prpfpl' to l'!"taining it Uil a diYided hl'ad. To sum up: 
we propo8e t.o retain the Indian and provincial headl'; as at. l)l'ef;ent. 
but to add to t,he former income-tax and general stamps, and to th£> 
latter land rl'venue, irrigation, E'xriAe, and judicial stamp!'. No 
heads will then remain divid!"d. 

204. For the purposes of faruinp reli£l£ we propose that the pro-
Famine expenditure. vi,ncial settlements. sho~ld muke 3;l1o~"~nceR 

based ,011 eaell prOVlnc(' t!I average lIabllItv t,o 
t.his calamity in the past; and it. will he the duty of provincial 
Government", liahle to famine not to dissipate this special provision. 
but t,o hold a ii;ufficient, pO~I~ of their resourc('s in reserve again8t 
the lean ye~rs. T ~ yE'ars. ' ' there is no scarcity a province should 
n?t spend l~S fal~ll1e asslg ent on ordinary purposes, but should 
elfher add It to lts blllances or spend it on some defensive purpose 
directed to diminishing the cost of famine when it comes. 'W'e t' 



recognize that difficulties may arise because provinoial Governments 
may fail to make sufficient provision, or because n 8evere famine 
may come upon them before tiley have ha~ time to accumulate a 
sufficient provision with which to meet it. In such cases tlle Indian 
Government ('ould n(>vt>r rt>nounl'p rli'spollKibility. But We are glad 
to believe that the liabilities ari!<ling out of fltmine relief will tend 
to be smaller in tht> future than in the past, owing to the improve­
ment of protective Dleasures and alflO to 1 he increasing rt>cupl'l'Iltive 
power of tht' people to which all experience of reel'ut famiut>s points. 
Provincial Governments havl' at present large baluneeR on which 
they could draw in thf' firl'lt iUl'ltunce if IHmv:r fllmine expenditure 
became necessary. If it Wl'l'e still nef'e8slIfY for till' Goverllnll'llt oi 
India to intervene its aSl'istanre should, WI' think, tnk!> tJl(' form 
of a loan, which the llroviul'ial Govel'llment would hI' liuhle to 
l'eplly; 01' if the amount 1<:0 advanced were so large thut it ('ollld 1I0t 
he repaid within a l'eD~olluhle tillw without grav(' t'mbllrrnlSsnHmt, 
the .whole, Or a portion, of it should lit· regarded as a permanent 101111 

on whieh the provincial (joyt'rlllllent would pay iHten'st. 
205. 'V!Il'li all kOUrl't·s of 1'1'V(,lIlH' have hel'n f'ompletely distri-

. on h·d :,~ WI' propm e tIleI'(' will he II largl' 
Nf.'ed for m~etll~g the dl'fi('it in th(. Uov!'J'l1meut of IlIdia'iol hutlget. 

r ... nltont defiCit \D the 0 . . . . 
Imlian budget. nE' WI1~T of 1Ill'ehllg" It w0I1Id he to 1II1111ltalli 

thfl hllSil-i of tht' prf'sent set.tlf'lllent~, hut to 
(1110t to tlH~ Oov('rnJUl'ut of India a f'1'l'tllill proportion of growing' 
l'eWllUP in~t.I'Dd of its ~h"rf' o{ the divided heads. But this dflvice 
would stert'ot.vpe all HI!' existing inl'qualit.if'1' bl'twf'f'n the pl'Ovin('e~ 
whirh hy rf'ason of th(' Jlt'l'IlJaIJPut sf'ttlement. in .~ol1le of tllem are 
I'onsiderable; while it would al80 iutroduce an element of grl'llt 
uneertainty into tIle Indian Government's fillan!'I". A second 
suggestion was that we ~houlc1 fa kf' fin all-round ('ontrihutioll on It 

Jlf'r capita basiR. But tllis expedient :11,,0 would not obviat!' very 
undesirable variations bet.weeu proyinee" in the mtA of l(>vy owing­
tt) the inequality of proviueial re~ourres and of provincinl needs. 
A third plan WIlS to take an all-round percentage contribution hased 
on gross provincial revenue. This i" open, inter alia, to the objre­
tion that it would leave several of the provinces with large deficits. 
Fourthly, we considered, but rejected, the proposal tltllt provilH'l'S 
which had It surplus should temporarily help others as being 
cumbrous and impracticable. 

206. From our examination of these proposals WI' rame to certain 
Th f d' broad conclusions. We uJV"eed that in fixi));.! 

e means 0 80 olni· contrihutions it was undesirabll' and UJI-

necessary to pay regard to the growing' reVf'IlUf'S of tlw proyinC'l'fI. 
'Ve agreed als:) that the contributions should be of fixl'Cl Hmollnbl. 
W'e sa.w that equality of contrihution Was impracti('ahlf', he('!UJIIf! we 
bave not a clean slate. In spite of thaariations in in('ome whielt 
result from the permanent scttlemCllWn some art'lIs. Htereotyped 
scales of expenditure have grown up, which makes it useless to 
attempt any theoretic enlculation on whi~ a uniform ('ontrihution 
from the provinces oould be based, such as an equal percentage of 



1M 
tevenues or a contribution fixed on a pupulat.ion hasis. This led us 
to look for !lome plan which would fit more elosely. into the existing 
facts. 

Starting with an estimate (based on the hudget figures for 
1917-18, !lubjeet t.o some adjuMtmentllJ of the g]'OSfol rewuue of all 
provine~s when all divided heads have been aholished, a~ld dedud­
ing therefrom an estimate of tlu' normal eX}JE'nditure (If all pro­
vinces, including provi8ion for expellditure on famine relief and 
protective irrigatiou, we arrived at R] ,5G4 IHkhs as the gross pro­
vincial surplus. 'fIle deficit in the Government of India's hudgf't 
WitS Rl,:-Wa lakhs_ ntis jpft, H20] lakhs, or about VJ I)('I' l'f'ut, of 
the total gross surplus as tIle lIet ,~Il1'plns availahl~ the p1'ovinl'E's. 
'Ve would propose to :1.~Sf'SI3 HlP f'ontrihlliioll £rom eaeh rH'oyince to 
the GOVf'l'll111eJJt, of India as a pen'euiage of the differenee hetween 
1 he gJ'&ss pJ'ovilH·jal l'eVPlIlle :11111 the gross provi nrlal expenditure. 
On the basis of the figurer; which we hflve taken thiR percent.age 
would IH) R7. 'l'llf' ('()lltributioJl~ to Ule G(lV(\l'lIlllent of Inclia would 
form tIle first dll1l'ge upon the provincial revelllH's. The way in 
wllieh our }lInn would work out in pl'flrtiee (,fin be gathered fl'()m 
the following figurf'f! :--

r '" lekh. <If I'll"ecs J 

. I I ( j I ~ •• 
n['()Iol~ I ,r~n",'i. I Oro8K { ollt,rJ )lJ~ Net 

. : ,rovllle",\, . tum 87 ,. 
l)r""I11<''''' I I l' pro"IIIP''''\ (. provinCIal 

I'XPPIII - pCI' ('ell, 
1'(l\'l'nll(,. I ItUl'(- "urplus. of (>01. 4). ~urp'uB, 

2 :1 ·1 ti 6 

- -- -_. ---- ~--- -. 

MadmH 1:l.:n H.40 4.llJ 4,28 (i:~ 

Bombay 10,01 9,00 1,01 HH I~ 

Ben'lal 7,04 0,75 7!) lin 10 
United PrlJvine\ls 11,22 7,47 :l,75 3,27 48 
Punjab 8,1\4. (\,14 2,50 2,18 32 
Burma 7,69 (i,08 1,61 1,40 21 
Bihar and Orissil 4,04 3,5!) 45 :19 II 
Central Provinces 4,12 a,71 41 36 5 
Assam 1,71 1,50 

I 
21 18 3 

TOTAL 68,28 5:l,fi4 I ~-15~~ 13,63 2,tH 

N B.-Tho Puniab figures in column [, KhoulJ hll redu"ud and those in column 6 raised 
by 31,lakbs in eac,h case to all~w . for tho continuo~ compensation which tlw province 
is entl'tled to recelVo for tho ('()S~lon of a crOTO of Its balanctJs to the Govornment of 
India in 1914. 

WI' rer.ognize, of eourse, that the ohjection will be taken that 
some llrovinces evpn under this plan will hear II very much heavier 
proportion of t.he cost of the Indian Government thAn oth!'TS. 
Madras and the TInited Provinces will be paying 47'4 per eent Rnd 
41'1 per cpnt of their remaining revenues to ih!' Government. of 
India, while Bengal and Bombay are paying only 10'1 per cent and 



9'6 per cent, respectively. Our answer is that the objedion is one 
that a~''plie!! to exi!!ting illellualitie!! which we IIdl~it that our ,!!che~e 
filiI!! for the present to l'pmove. It merl'ly conilnues tLI' dUlpul'lty 
which is nt present 1Il:l!!ked by thp sYlIh'm of divided hemis. But 
the immediate settil'mt'nt proposed Improv!'s the position of tht' }'1'O­

viuces all Ii wholp by upwards of OLW million sterling. It. ill Ullt 

intt'llded to be of a fiual nature; aud wll('u rCYPlIue!! dl'VelO!, and a 
revilSion tak!'s pl(lcl' under normal couditiolls un opportunIty WIll 

ari8e for slUuothing out inequulities, 'Ve haY(' already mentiOlH,d 
at the begiuuing of this part of our report t JJ:lt onr proposals gol'ue­
rally do not relate to the minor adlllillistt'atiolls. Thflir fillulJ('inl 
transactions a1'e dassified w,; all-Indiun; aud with iJlt'Ill t.lt'pal'ate 
arraugements must ('outiJllU', 

207, Ti1(' Gowl'lIlnent of ] udia han' all'pady pllt lllllUpl s ill 1 ruiu 
'1:h,1I possible ueed fur Ity ('011 NUl! illl:\' pl'o\'illl'ial (jIl\'l'rtllI)('llt~ 1.111 

reVISIOn, jhp,~I· proposals, It llIay IH' addpd that Whl'l1 
details l'OIW' to he work I'd out Wt' lllay tiIHl it I'oll\,pui('nt. to tulU' s01lle 

later figU1'p)o; as the husis of tllP spttlPllIl'ut, and that the I'tlJllit's of 
lo('al (iO\'C'I'II111pllb will also llt'('e~~itnt.e SOIllI1 l'Pyisioll; hut. Wt' hope 
that t.he gt'llPl'al ~('heIllP whi('h Wl' haw outli11l'd IIlaY he at't't'pted, 
(luI' illtrutioll is that HlP nl'\\' aI'nlllg'PlIlPuts "\lOulcl tllkp nfted from 
wll.ltP\'cI' (latp is tixpd ill thl' statutI' lor t.lIP illstallatio11 of tIll' Hew 
tOllstitut.iolla\ 1I1al'hiliPry. (lUI' ('aypa I, WI' lin' Itollud to II III kp , 
BlllPl'g'Pll('it's lUlIy ari,~(· whil'h ('all11ut hI' jlI'o\'idpd for hy illllJlt'­
(liatl'iy raibing (JO\('I'lI111eni of "India taxation; alld ill that I'as(' it 
must ht' 0)11'11 to till' I'elltral (lOn'l'lllUI'II! to makl' it ~p(wial ~tlPJlh'­
IUPutary In'V UpOIl illl' ]lnl\'ill(,ps. \\'(1 must add t,]wt illaSllHlI'h as 
our pl'OJlosals are h,t.~pd 011 war figures Ow)' should Itp (11)['11 to 
l'f'\'18iOIl jWl'P:tftpr. IJllt 1!ot l'ul,jN't to l'lwnge for 1I IW1'iod of HHy I'ix 
"t'ars; amI 10 ilH,i,1 illil'J'lllpdiatp dis(,u;;/olioll,~ t\1tI Hcheme i'\hould ill 
flip Jl)l'anjilllP J)P )'pgul'dPfI as part oi tlw con~titutionnl IU'l'IIIl)!,'I'IIlI'nt 
wit.h 1 hI' 1'1'OViJII'pS, It should also be Oil£' of the dutiei'\ of thp 
I'erio(li(' ('Olllllli,'sioll whi('h w(' I'1'OPOSP ~hollld he lIpp(!intl'(1 to 
l'x<lllli Ill' tilt· dI'YP]opl1lt'ul of l'o,,~ti tu! iOllal chalLges after ten y~mr!l' 
pXJ"'l'iP1JeP of tit"i)' wOl'killg' or of SOlllt' similar hody at that time, 
to l'Piuvcstig:de thp qupstiOll of tIt£' pl'oviuC'iul C'onhibutioliK to thf1 
UOVNUllll'ilt of J IIdi:1. \\'p II1I\'p, for tilE' jll'I'Ht'ld, l1('eepted the 
illPquality of hUl'lh~1l whidl hlstoJ'Y iIll)lOHP,'l 011 tliP J"'()viJH'I'H, 
hl'(,HUl>e WP ('(1111101 hrpak violpllt.lv with traditioJlal standards of 
f1xpl'Ilditure, 01' subjed the permanently settled provincps to 
finalJI',ia 1 pm;,sllre wI] inl! would have tliP ]ll'adieal l'f'sult. of fOT'l'lIlg 
tlwlll to I'p('onsiael' the pl'l'manent setilpllll·]Jt. But it is reasoJlahle 
to f'xpect tll3t with the growUl of prOVIncial aut.onomy any iJlPqual­
ity of hurd ,'IH! will he rl'~ented mor(' strOllg'ly hy thfl provinr.es on 
whom it b,lh; and it win he fo1' the fir!;t periodic commisf>ion lind 
for it':S i3Uc('e~ROI'g after revif'w of the !!ituation t}wn exi~ting to 
determine whether S1)D\P period should 110t he flet hy which t.he more 
lightly hurdened provinces should he expected to find means of 
bringing up their financial resources to the ('OIllmon level of 
strength, We at.tac.'h great weight to the proposition that if the 
provinces are W he really self-governing they ought to adjust their 
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expenditure-including therein their obligations to the colnn'u,h 
interests of Inrlia-aecordin~ to their resOUl'Ces and not to draw 
indefinitely on more enterpr1sing neighbours. 

208. It follows from our proposed fleparation of revenues thai 
. . there will in futute be also SA; complete 

PrOVInCIal budgets and separation of thE' central and provincial 
balances. budgets; and that the former will hem'e­
forward include only the direct transactions of the Government 01 

India, and not as at present tho~e of the provinces also. It like­
wise follows that there will be no more earmarking' of allY portion 
of rrovincial balalwes; and that portions previouslv earmarked 
wil be available for general purposes. ~'w· 

209. Generally 8peaking provincial Governments enjoy tile same 

C d • t' t' detailed financial powers in divided hearl!; 
o e ree rIC IOns. 'th h' I } II " 1 

11M In nse W lC 1 are W 10 Y provlDCIIl. 
The mere provincializatioll of heads of revenue aud expenditure 
will thereforp not. of itself suflice to free the provim·es from tile 
restrictions on their spend illg' pnweJ'l-I whieh the provisions of the 
codes Ilnd other standing orders impose upon them. NOl' ('ar! thf' 
HoveJ'lUnent of IllIlia, except to a relatively miuor extent, eTllur~e 
tiJeir POWf'l'H, sin('e thl:')' themsplvei'> havl:' to ('on form to illp re~h'i('­
tions on expendit.ure imposed hy the S(>netnry of Statt" in Cou}H'il. 
If proviuees are to have H reIatiwly fJ'ppJ' haJl(l in expenditul'(' ill 
future it will be necNll'ury to relax thp I lldia Offi('e GontroI. rro­
posals for iti'i n·luxatioll art' nlrf'ady under the consideration of the 
Government of India nnd will be further considered ut the Inrlia 
Office. 

210. We saw also ill chapter Y that sOllie mealls of elliargiug-
Provincial taxation. tIle taxing powers of local Gove]'nments 

l\lllst, if posRihle, he fonnd. We think that 
the best means of freeing' the provincial Governments in thil-i rl specl 
will be to schedule certain ~uhjects of taxation as resened for the 
provinces, and to retain the re"iduary powers in tht" handl' (If the 
Govenunent of India, with whom rl:'sts the ultimate rpspon~ihility 
for tIle l'1e('urity of the ('ountry. We llave not attt'mpted to £r:ll11e 
a schedule, as this can only be donf' in pOll8ult.ation with tlle prO\'ill('­
ial Government.s. We think that wherf' a tax falls with i 1\ till' 
schedule the Government of Indin's previous sanction to th" If'gis­
lation required for it.s impm~ition should not be necessary; but tllat 
the BiU shouH be forwarded to the Government of India ill sliffi­
cient time to enahle t,uat Government to sat,isfy itself that the 
proposal is not open to objection as trenching on' its own field of 
taxation, The Governor General's power of veto wiIl ensure ihat 
the wishes of the Government of India are not disregarded. In cases 
not covered by the schedule the Government of India's sanction 
should be sought before the necessary legislation is introduced; but 
this sanction would be withheld only if the proposal trespasl\ed on 
Indian heads of revenue to an undue extent; or if the tax 
Was 8. new one and the central Government itself contemplated 
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im~sing it as an all-India tax; or if the proposals were, in the 
opInion of the Government of India, likely to lead to undesirable 
consequenCes which would nffect its own responsibilities. Where 
!S3n~tion is required it should be cOllvt'yed by" executive orders; it is 
clearly undesirable to undertnke double legislation. TIte right. now 
enjoyed by private memhers of introducing taxation Bills will be 
continued, provided that the sanetion of the head of the province 
is obtained to tIle introduction of the nill, and tllst such Bills are, 
in relatiOli to the Govel'nment of India, deillt wit.h exactly as 
Government finance Bills. 

211. We rome now to the que!ltion of tilt' horrowing powers of 
provincial Govl'rnmt'nts. In thiH r~~pl'ct 
provincial Gl)vprnmt'nts lire IIlmo!lt uuant­

mous in desiring greater freedom. They recognize the difficulties 
which w(' have already discus,~ed, and thl' impossihility of ~llowing 
them to rompf'tf' wiih thp, Government of India in the open murkf't. 
But tlley sug-gest that tht' cf'lItra.I Govf'rnmt'llt should rt'gard un 
applicatIon for a loan solely from tht' stalldpoint of finance and not 
from that of ndministration, nnd that, if it hal'! the monev And is 
~ati;;fied with t.he arrnngeJlwut!l foJ' financing HIP Joan, it "h<lUld 1I0t 

witlJllOld sandion. It }ws III~o hef'1I rf'prf's('ntf~d to Ull that therp 
fxist 10c:1] SOUTCf';; whidl could hI' tap]lf'd hy provin(,ia] GoV!'rnnwntH 
hut ar(' 1I0t touf'lwd hy Illdian lonus. A nt'w argument. for fnrtlil.'r 
lihf'l·t.y of ndioll is affonl~<l by 0111' propn!>oal to pl'Ovindnlizf' irrigatioll 
W01-k!l £Ill whirh n largof' C'apit:l I f'XIW'l(libll'f' is IIP(W~~lIl':V • We think 
tlwt J1l onlt'r to avoid harmful compt'titinll provillf'ial (1oVf'rllml'uts 
Il\U!lt. rontinlw tn do t.Il1,jr horrowing' through tllf' GOVl'rlJn1f>nt of 
r'lIlia. Alsn it lllay often hal'JlI'lI that i1w GovernuH'lIt of India 
will not Iw ahl~ to raist' sufficiPJlt money t.o mef't all provincial 
requlr(·uH'nts. In tllat case it Dlay find it lle('essar,Y to limit it.s tobil 
hOlTowil1g 011 hehalf of I'rovineial GovernulOnts in parti('ular yparH; 
and whpTl that happt'lls, it will he diffirult for it t\J1til'f~ly to llvoid a 
r~ferenre to thE' relativE' merits of th(' HeliemE'!; for which th!" loans 
are wantf'd. Wf' think, howevE'r, in !>l\J(,h caliI'll thel'f' oug-llt to l,e TIO 

i~su~E'ra~le difficulty in mnk,ing a real!onahly filiI' aud e(l~lit:lhle 
dllltn1.lUtlon hetween the provlncPI!. It may lw found expf'(hent ill 
Flome cnllcs to appoint. a small committ,pe on whirh the rfilliru) and 
t.he provincial Govt'rnments are repre!lentt'd to sf'U1e t.he (li~trihuti()ll ; 
lind it should h~ open to n proviuee to rpnollnee its rlaim!! in one 
vear in return for the firMt rlaim on the monev available ill the Jlf'xt 
ypar. But we are prepuE'd 'to go fllrtlwr. "If t.he OovernmPlit of 
India finds itl1elf unahle to l'tlise tlif' money in any ODE' year' whieh 
a pl'ovinee requires. 01' if there iM good rf'utlon to hf'lievp that a pro­
vincial project may attract money ""hieh would not he E'licited hV a 
Government. of India loan, we w()uld allow tIle provincial Govern­
ment, w have rf'{'our,w, to the Indian market. But ill that CURe we 
think that they should I'lecure the approval of the Government of 
India to the method of hOITowing, including the rate of intereAt. 80 
as not to affect inveiltments in the post office, ana the time of borrow­
in~, so as J)ot to conflict with Indian loans. ,So far as the limited 

Provincial borrowing. 


