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nUl1'ket permits we should like to Rt:le the municipal practice of 
borrowing for unproductive public pUrpO~(,A with (1 sinking fund 
extended to proviueial Governmf'nts. . 

212. These measures will give pl'Ovinrial GOVf'l'llmpnts thp 

I . I t: d 1 t' libertt of financial action whieh iR indis-
.. egis a I ve evo U IOn. I 1 I . . I b ]lenRa ) e; )\1 t. t If' prOVlllCes must a /010 I' 

secured ag'ain",t any UlIllerel!Sur,V interfpl'PIH'e hy the Goverrlment 
of India in the spl~el'{,A of legislative awl udlllillistra.t.ivp business. 
It is 0111' intpntion to l·{'sprvp to tllP GOVf'1'llllWnt of India a genpral 
overriding' Eowel· of legislation fol' thp disl'hul'g'p of all fUlll'tions 
whieh it, wTIl haw to ppl'TOnn. It s110111<1 hI' pnahlt'd ulldpl' this 
power to intervent' ill an~' provill('e for the protec1ioll lind ellTOl'ee­
meut of HlP i1\terpst~ fo)' whi('h it is l"'''lKlllsihlp; to legislate all any 
provilH·inl mattpl' in l'<'N)lP('j of wli ii'll nniformii y (If legislatioll is 
desirlthl~ either for 1lip wholt' of IlHlia or i'm' lillY two or more 
provi}Il'p'.~; and to J>as.~ It'giRlntlnll whi('h may 11(" ndopil'll eitlwl' 
.~i mpl£('itl'I' OJ' wi1 Ii mOil i fi('ntiolls hy n ny pl'ovill('p wlli('h mfl,\' wisll 
to make llSP of it.. 'Vp think that, 1 he GOYf'l'lllllpnt of India 11lw~1 
hI' the solI' jllilg(' of the propriety of ;1Jl,V It·gislatinn whieh it. may 
lllldertah' 11I111e1' any nnt' of tllP~(, ('utl'gmH's, and tllUt. it.s ('ompetenr.e 
RO to Ipg'isJate s}lotJld not hI' oP(,Tl to (·}·allf'llge in the courts. 
Ruhject to thpse J'PSPl'VatiOlls W(1 intpnll tllat witllin thp fif'lcl wllicll 
may 1)(' lIlnrkf'd off for provilll'ial Ipg'islat.ivp ('ontrol t,llP solI' legis­
lative powl'r shall l'pRt with 1.llf' p]'(Ivimial1I'gis1atnreR. The prpci"!p 
mdhocl hv which thi.'1 .~llOnlcl hp I'ffl'f'ipil is a. mattf'r to hp c()J1siderf'r~ 
WIIPll th~ llf'('pSRarv stuiutl' is Ilrafff·d, nncl WI' J'f'serve OU)' fina! 
opinion upon it. 'flwrp arl' [1I1vant.ag't'~ in a RbttlltO]',V clelllaT'('atiull 
of POWPl'S sndl as is found ill ROlllf' (('(lpl'al (·ollstitutiolH:. hut WI' £f'el 
thrd if this i.'1 to lpave thp validity of ads to lw f'hnlh'llgerl in till' 
('ouns 011 the grounil of nIPi\' hping ill PX('PRs of t]l(' powers of HlP 
parti(mlar If'gislature hy Wll11:11 tIlE')' are lllfssed, we sllOuld he 
~\llljf'ding PVtlT',v fim'prnmPIlt. ill the (·.OUlltr,v 10 un almOi'd int.ol(·rahle 
harassment. Moreovp,·. ill India whpre HIP ('e}l ira 1 Govprnment. 
must retain large l'f'f;pollAihilitif'l1, as for defence and law 8nd order, 
It foItatutol'Y limitatiou UpOIl itA leg-i"lntive functioJlR may he inex­
pedi(1nt. ,VI' haye alrl'ad,v rdl'l'red to the fad that. thNt> has heen 
growing' up in India. fo1' IiOllle tinlP a convention w1li('h hv now ha~ 
:wCjuired no little Rtrf'lIgth to tlle efi'p/'t that 1 he ('eniral GOVPl'lllUpnt 
shall not without litrong l'p:lROll It'gi~lnte in t.he intprn~l atl':..irs of 
pl'ovin('~s. 'Vp tllil1k tlle)·pfore that it. may he heUer, instead of 
attemlltillg t.o hal' t11(1 legiRlativp powpr of tIle Goverl11llPl1t of Iudia 
in {,p,.tail} sphereI': of rroyilH'ial husiness, t.o leave it to he sptth,d 1111 

It matt,er of ('oDF:titlltionuJ practice tlmt the cf'ntral Governmf'Jlt will 
not interf(1rl~ in llrovinl'ial matters unlf'sR the iutereilt.'! fa)' which it 
is itself l'eilpollsihlp al'(1 dirf'rtly a£fectpd. 

21:1. The question of rf'straining the centml Government from 
.Administrative devolu- administratiye inteTference in the provinces 

tion. is mOTE'> difficuH. WE'> r(1cognize that, in 80 

far a~ the pro"jll<'illl Oov-ernmentl1 of tl/(~· future wiII still remain 
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partly bureaucratic in dlnnH'ier: illere ~nn be no .10giral reason for 
relaxing the control of super!?r OffiCllll IlUtltOrIty ov~r the~ .nol' 
indeed would any general relaxaholl he approved by IndIan opmlon; 
and that in this rE'spert the utmost that rIm he justified is such 
modification of prpsent metllOds of cont.ro1 aR aims at g'l'!tting. rid of 
interference in minor matters, whi('h mig-ht v/>ry WE'll he ll'!ft to the 
decision of the authority whieh is mo~t (·1osel~· acquainted with the 
facts. It is, howevt:>r, ill relaiion to prm'in('ial Gov(>rlllllent.s in {,heir 
popular aspect that serious diffi('ultif's prpsPlll thrms£'lve,~. So lon~ 
as the Govl'!rn1l1E'ut of Inl1in ih;plf ilol pl'etlomillulllly otii('ial in ('harH(·· 
tE'r and, tlH'rpforp, rE'mains amenah1(> to the Rpcrptary of Rtnte, its 
intprfprencp in any mnUerR llOl'mally fnlling- witl,ill tlH' mng-e of 
popular bodies in tlH' pJ'oviucPR inyolvp~ u clal'lh of prill('iple which 
cannot fail to Pllg'PTHIN some hpat. and thp I';('0PI' of whidl it i" 011 

nil g-rnundr; dpsirahle to keep within yPr~' rlosp1y dpfiupd hounaR. At 
the same time '11'1' perf'Piyf' that t hpl'p IlI'P 1ll11Il.V Jrlat iI'l'i'I wh i"h. ta kelJ 
ill bulk, may 1'(,;(:-;011ll hly he rl'g'ard('(1 as fitted for ndmin istratioll hy 
popular bodif's, hut whic·ll hayp asppds tl1!lt (,flTlllOt fnil to IH' of illti­
Illnt.p C'OIH'elll to t hp GovPrlll1lpnt wlliPlI i~ respOlIRihle fol' tIll' FlPr.urity 
or good ad.mini:o;trntion of thp wholp Coulltry. ''''p shall hnye occa­
t-ion to returll to j]li~ point wllPlI WP llllYp :o;t:ltpc1 ollr p)'(JpoNal~ for tllt' 
demnrcution of respon~ihi1it:v for fliP :1cIminiNtration. 

PROVINCIAl, F.XRCUTJV}~fl. 

214. T,et us now pxplain how WP ('(mtemplntp ~I fni\l1'p t1wt tllp 

('nunriJ governml'nt. 
exe('utive Governmflllts of tIll' )1l'o\'ill(,pi'\ 
;;hall IH' ('oTlstitntpc1. AR WI' hnvp Sf'Pll, 

ihree provill(,p~ arp 1l0W govel'llt'fl hy a (ioYf'l'nol' and III I Rxp­
('utive Council of three mpmhers, of whom Olle is in pl'adi!'.e nn 
Indian and two are usuull~' appointpd from th" Indian Civil HpJ'Y· 
i('e, although the law says olll~' that they mnst hI' qUflJified h~' 
twplve years' Aervice under tIle Crown in India. One provill(,i', 
Bihar and Oril'!sa, i;; aclministPJ'pd hy a liputl'uant-govprllOl' willi 
a ('ouneil of thrpe !'onr;titutt'd ill thp ~aml' way. Tile I'pmailling­
fivp provillees, that is to AnY, thp thrpp lif'lltenant-goYt'l'11orships 
of thp Unit,pd Pl'OVinf'eR, the Pun;ah, and Burma. and thf' two f'hif'f 
('ommisr;iollNsllipr; of tJw Ct·ntrul Prnvill('f's and Assum art' 1111<11"1' 
thp adminiAtration of a sin~le offi!'hl hl'ail. We find throll~hout 
India a very g-eneral df'r-ir(' for thp extellAioll of (,OllllCil g'oYernmput 
There is a helief that whpn the administmtion eentreA in II flinglf' 
man the prcB.'1ure of work inf'Vita hly results in some matter", of 
imnortancE' h.>ing di"JlOAPd of in his naml'!, hut without ppr~()J1~d 
refprence t.o him; by secretaries to Governmpnt. There is :t1F;o a 
feeling- that ('oHective deci~ionR, which are the result of hring-ing 
tog-ether different points of view, are morE' likely to hE' ,i'lIdi'~iou,.; 
find well.wpighed than ~.ho"p of a single mind. But, "hoye nIl. ('011'1· 

eil g-overnment iR valued hy IndianA, hecauAe of tIle onportunitv 
it affords for taking an Iprlian element into the ndministration 
itSfllf. TQ our mjnqs, however, there is an overriding rllason of 
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,greater importance ,than any of, the«. The rAtention, of the adi:-' 
.,ministrntion of a province in the hands of a single man precludes 
the possibility of giving it a reiponsible chamcter. '(lUI' first jlrQ­
position, therefore, is that in all t.heRA provinees single-h~aded 
adminiltration must cease and be replaced by coUect;ive admini-
stration. . 

,215. In determining the structure of the executive We have to 
The structure of the bear in mind the duties with ' which it will 

executive, he charged. We start wit.h the two postu­
lates t,hat c,omplete responsibility for the governnient cannot. 1te 
given immediately without inviting a. breakdown, and that some 
responsibility must. lie given at once if our !!chem-e is to hav£' any 
value. We haye defiued reflpoDsibility as consisting primarily in 
amf'!nf)hility to cOllstihwnis and, in thp f;peoJHI plat'e, ill amenahility 
to an assemhly . WI' do not helieve tht there ill any way of Ru.tiR­
fying theRe .governing cOlld.iti~ns othpr than by making ,~.4ivis~o~ 
of thp, functlOllS of the provmcH11 Government' between tlYiIi,.-"l11cfl 
may he Inlulp over to popular rontrol and th~,~""hjch fM~~Jre­
sent must remain ill offirial hnnds. The priri8ples and m6.~ of 
lIuch diviRion, and also t.he difficmHiPR. wlli.rh it preRentR, we Rhall 
diRcusR Jlereaft.er. For t.he moment let. us assume that Rucb divi­
Rion haR heen marle, and that cert.ain heads of business are rettl,ined 
llTlOer officiul, and C'ertain othNA made ovpr t.o pO'pular, cont.rol. ,",~e 
may ("all thpse thp , re~el'ved ' and ' t.ra,uierrp(f , Ruhj('Ct.R, reAlwd­
ively. It. tllen followA that for the manaJilPlent of ench of tllp.se 
two categorief' t.hen' must he flome form of·.ftxerutive holly, with a 
legislntive organ i.n harmon,v witll it, and,. if friction and disunjoD 
are to he avoided it iR also highly de~irahle that t.he two Pluts of 
tlle executive should be hllrmonir.pll. W t' have ronsidert'd the 
various meaM open to Uf' of f'ot.isfyi~g i.llese ~xacting requirements. 

216, Tn the fir~t. plnrp w(\ set. QAicJ(· the idea M t'stah1iAhi~g two 

D I, t 'd different exer.utive!'l t'ach working in oon]'unc-
ua 11m lie asl e , . 'tl I '. I J!. ' hon ~'1 I a st'paratA egls ature OJ, lUI own. 

'flint plan s('emed to us only to enhance the division between the two 
elemcmtA in the Governml'ut wJli('n it. Rhonld hI' ollr objPct by every 
possible means to minimizp. Sur-h complet.e duali~m i:n pxecuttve 
and It'gi.~latu]'£> must lead to hopeless friction. One Government 
would be reg-arded as officiaL und one as Inlijan; and no J{rt'at pro­
vision is needed to .~ee how differences must eTlsue oyer the division of 
fi.,na'noial resources and other mattllrs. Assuming- therefore that the 
ma'':lhi~e of government mu~t a!! far as possible be sing-le, and not 
dual, hoth in its It>gisla.tive and executive 3 gpects , we examined the 
alteJ'D~tive ways in whirl) it appeared open to us to construt.t the 
executIve. 

211. One plan which we considered ,ns that in all provinces 

A. aI'A ... I there should be set up rouneils ronsisting of n ...,mr._l've pan. ' f . 
our member!!, of whom two would be quali-

#ed, 88 n~w, b;V service-.er the Crown ill" India, while 'f~" two ao 
8u~h ,<lualtfl~t1oq woul(l~~uW:ed. In praotice ~ ,f»mpol!li~ ,~ : 
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th~ councils would be two E.propean officials and two Indians. Ow 
" further intent.ion WaR, after RubjE"eting an official executiv€' 90 c0ll\:: 

posed for a period of years to the i])fllltl])('e of 0. le~islati,'e c.oundl 
ooDstituted with an el€'dpd majority aud IIRRoei.atpd wIth the adminis­
tration by means of 1'II'I'Ipd stalldin~ commIttees at.hwhed to the 
departments, to replact' tilt' two IndIan 1llpmht'rs of til€' f'ltecutive 
MII~f'.i1 by ministPl'1I appoilltf'll from, and :If'('ouutablp to, tlle legiR­
lativp councils, During thiR ppriod, whil'h would bp pSRent,ially 
0111' of training, !'!onll' 1lll'mhpI'R of thl' legiR1ath'e couut'il" would 
have Il('quirpd somt' pl'aetielll acqllailltnn(,fl with the art of ndminis­
trution t.hrough t.he stHlJding ('ommiitpps, hut there would he no 
formal diRtributioll of bURinp!,!!,!, RO far IlS admillishation was (,OD­

cprued, into transferred and l'I'Rprved Ruhj!'!'!s; though iu dl'Rlillg' 
witll the trnnsfE'rred ~ubjfl('tR the Govflrnment would a~ fill' as pOl'lsihle 
endt>avoUl' to give effl'd to the wisllf's of i1u· legislativt'l eouncil!l. 
'I'lie pxe(':utive in su('h a I'('heme, fimling it,Hel£ fa('e to fuce ~ith Ull 

elt'cted majority whirh migllt withhold t>RReJltinl It·giR1ation or 
'.,mlips, 'v~ul,l 'Iwvp hnd to be IIrmed with powp)' to make good ill 
lIfe last resort its purpo,'ll'.'l ill l'esTII'd of reservpd suhjI'cts, "\Vf'J do 
Dt.'tt .. think that f;uch',!wlwme would haw~ ileeJl unfuvourably received 
in India, Rut fUl'fher f'onsideratioll ,~howf'd that it was open to 
grave defects, Ro long' as tll(' Indian llWIn hPI's of the exeeutive 
WPTe . Jlot appoint,pd frolll tIlt> pl!'t'it'd Illl'mhpl's of tIl!' legislativ(> 
1'()UJ)('il they _ould have had no 1'Psponflihility t.o the legislature, 
But. if tlli" Ilpf"d '\'Pre ('u1'l'.l h,v appointing them from the )I'gis­
latiyl' ('oum'.il we should h:t\'1' former1 a (}n\'('l'nment all till' mem­
hers of which weJ'n equally l'espoJl.'lihl •• for all suhjects but wpr(', 
tEoug-h to a 1PAst'I' pxtent than ill till' CongJ'PRR-Lpagu!' sehemp, 
[tl','olllltahle to di/fPl'Pllt autJJOriti,'.~, If, OJl tJw othf'T hand, we 
dplnypd this step until t.he traiuillg period W:tl'l o\'pr, WI' should hsv!' 
f'1H'ouragl'd tIll' ell'ejec1 lllemhf'J's of ('oUlwil in t.he habit,q of irJ'f'­
spon~ihle pritic~1n.~hi('h 1lflve, hf'plI Ow hallc of the MorJl'y-Minto 
('ouneils, and fr ... whin!! it is our aim to es'~apl'. Tllen whf'I1 
mjni~ters rpsponsi*' to the Jegis1ativI' pount'il wl're hl'ouglot. intAl 
heiujf it ~'(Juld have been nf'o;'SStlIY, ill pursllan('e of our principll'H, 
t.o plMe them iII char!r(\ of tllP transf"l'red Flubjerts, But eit.her the 
miuisters would ,~t.ill Iwl'l' c'ontinued to share with the (~xe('utive 
nounril Te~pollsihiljty for f'V1'1l t,hl' rl'Rervl'd Ruhieds, or f'IHe thf'y 
would have relinquis}lf'd such joint resT)onsihility awl ('onfinf'fJ 
themi'lelves exclusivply to the transfel'l'p.d HuhjedR, The forml'r 
aJt.ernativf' is oh.iedionahlf' hccuuRe it would make the ministers, 
who are responsihll' to the PledoratcFI, Il('('ountable to them not only 
for trausferred subipctll. for which rl'~ponsibility IS intended, but 
also ror resl'rvf'd suhjedR, over which popular control is not at prp­
sent inte.nded to operatf', Tn the sf!('ond plaf'e, it is ohjectiollublp 
beeaufole thf' responsibility for tllE.· resl'rved !lUbjeC"t.R would be shared 
by membl'TS of the exec,+tive COUlH'il respon,~ible to the Secrl'tary of 
State with ministers respollRible t.o electorates. The latter aUer­
native is open to the critici8m that it. d('prives the Indian elem€'nt 
in th.e Gov('rn,men t. of l'Iuf'h voif'e in the r,~~erl ~uhjpets aK they hlldl 

ptevwUldyenJoyed, 
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218. We propose therefore that in each province the executive 
o al Government should eonsist of two parts. 

ur own propoa I. One part would eomprisc t.he head of the 
province and an executive council of two members. In all provinces 
the head of tIle Government would he koown all Governor, though 
this common designation would. not imply any equality of emolu­
ments or status, both of which would continue to be l'£'gulateil by 
tIle existing distinctions, which seem to us generally sllitable. One 
of the two executive councillors would in pradice be a EUI'opelw, 
qualified by long official pxpel'ieul'e, and tlll~ other would he all 

I ndian. It hns been ul'g'ed thai. the latter should be an elected 
member of the provineial legislative eouncil. It is unreasonahle 
that (:hoice s}lOuld be so limit.pd. It sllOultl be O~lI to the Governor 
to rflcommpud whom lIe wishps. In making' hiA nominations the 
Gov('!rnor ,"houid be frep to take into ('omddl'J'lItion thf'. names of 
persons who hall won distinction, w}lpther in the legislative ('ouncil 
or any other fipl~l. The GoveJ'Jlor ill Couneil would Illlve {'luugp 0(, 
the J'f'sflrved Auh,lel'ts. TIle otIH'J' part of tlltl OflVt'rn mtlllt WOll I Itf 
l'oIll'!ist of one mpmbpr, or mOJ'!' t.han olle membN, (wcor<ling' to tlle 
numher amI importaIlC'e of t1ltl t.ransfern·d subject.s, t'hosen by t.he 
GoveJ'nor from t.he eleC't{'(1 IUpmhpl's of 1.hp legisla1.ivtl ('oUlwil. They 
would be known as ministprs. 'I'hey wonl,l he m('mlwl'''l uf t.he 
exeeutive GoveJ'nmeut., but uot. memh('l'FI (If tIle exeeutivp {'oun{'il: 
and t.hey would hf' appoint.P(l for t.he lifet.imf' of the ll'gilollr,hve 
('oUlwil and if rp-elpptpd 1.0 tAUt. hody would Ill' J'e-pli'gihle fOl[' 

appointmeut as memhers of t.lIP f'xtl(·utive. As we havp said. tllf'V 
would not hold offi('p at. the will of tIle 1f'g-isJat.uJ'e. but. at thai. of tllPir 
f'oIlRtit.upnt.s. 'Vtl makp lIO l'f'(,.ommelldat.ioll in l'egard t.o pnv. Th!H 
is a mut.t.er which may be .disposed of SUhs(,fl'leni.ly. . 

. 219. The portfolios dealing with t!lt· transferred Rubjects would 
. he committed to the ministpl's, find on these 

Rela.tl~n, of the Gover· RubjectA the llIiniRtel'~ ~gether with the 
nor to nllnlsters. 1 :f ..' 

GoverJ]or wou d orlll t I' admllllstratlOn. 
On sueh subjeds their decisions would be final, suhj!Wli.lonly to the 
Governor's adviee and control. We do not (·ontemp1fi!e t.hat from 
tlHI outset thtl Govtlrnor should o('('upy the position of a purely con­
Atitutional Governor who is hound to aC'eept the derisions of his 
ministers. Our llOpe and intention is that. the ministers will gladly 
nvail tllemselves of the Governor's trained advi~e upon administra­
tive questions, while on his part he will bs willing to meet t.heil' 
wisheR t.o the furthest pOAsihle ext.ent in ~aRell where he realizeR 
that.t.hey have tIle support of popular opin"ion. 'W£' reserve to him 
n p(~~er of ~o~t.rol,. because we regard him as g'~nerally responsiblf' 
for lilA ndmllllstrat.lOll, 'but we should f'xpect hnn to refuse assent 
tt:' tile proposnlR of his ministers only when the consequences of 
nCCJuiflscence would clearly be serious. Also we do not think thnt 
he !lhould accept. wit.llOut hesitntion and discusRion proposals which 
are dearly seen to be the result of inexperience. But we do not 
intpn~ that he should be. in a position to refuse assent at discretion 
to all his ministers' prd'posals. We recommend that for the N 



anee of Governors in relation to their ministers, and indeed on other 
matte.rs also, an Inst.rument of Instructions be i88ued to them un 
appointment by the &-<-ret.ary of State in Council. 

220. There is another provision which we wish to make. The 
Governor may be himself unfamiliar with 

Additional members Indian (~onrlit.ioll.R·, and his Governml:'nt, 
withol1t portfolio. 

eOllstitut.ed aR WI:' have proposl:'d, will ('ontnin 
only one European member. He will thuR nonnally have oul)' Ollt' 
member wit.h offi('iul experien('l'. In somp pl'ovinc{'I" where the 
Gowrnor is himself an o·ffir.inl allll thoroughly familiar with Hlt'! 

requir!:'ments of the province, the allvicf\ Hn,l uI'IKisitmC'!:' of on(' offi(·ial 
rollf'ngue may Rufflee. But in oth!:'r rIlSf'S this win not. he RO. We 
propof;e. thf'rl'forl', that the Govt'rnor Rhould appoint. if ht' ellooRes, 
ont' or two addit.ional members uf IJis Government, liS mt'mhf'l'R with. 
(\l1t porHolio, for purpoKcs of C'onsultntion Ilud Ilovire. It 1s true 
that, it. is alwaYR open t.o t.hf' GoVerIlO1' tn Rf'f'k the IIdviC'f' of OilY of 
his offiC'ial,,; hut thnt is not. I.hf' same tllin/! liS oppoillting- tllelll to 
Iw mf'mhf'rs of thf' Govf'rnml'nt. \\·ith thf' "tatus an(lllutliorit.y aHul'lI. 
in/! to Rur,h offire. Thl' (HI dit.iClll111 mpmlwl's would Rtill clisl'hal'g-e 
the funrtiollfo1 of. and draw the pay IItt:lI'lwll t.o, t.heir "uhRt.ant.h'f' 
nppoint.ment.'l. 

221. It iF! our int.ent.ion tllnl 1.111' Government tln1s C'ompo!'lE\d and 
Working (If the execut· wit.h t.hifo1 d ifo1tribut.ion of fUlIrtiOJII'I shall di,,­

i\'o. ('horg-I' them as onE': GOYl'rnment.. It iR 
hi/!h J~' desirnhll' that. t hp. pXf'C'utive Ahoul,1 C'ul1 iVlI tp thf' hnhit of 
associate!l dl'liberatioll and l'ssent,inJ that it. should l'rf'lIent. n united 
fJ'f·nt to thp. out.siop.. ,\Ve wou}o t.11f'refore "ug-ge"t thut, os n. gene­
ral rule, it should dplihl'rnte as a wholf', hut. tllf'rl' must, rAl'tninly 
he orrasioll:'! upon whirh the Governor will pl'Afer to (lis('U!'R II ]lurti­
cular qUf'si.ioll Winl that pllrt of hi" GovernmNlt., dil'f'dly rt'MpOTHI­
ihlf'. It would thl'J'!:'forp rest. 'Wit.h him t,o 'hwidf' whf'thPl' 10 rn11 
n mel'ting of his whole GOYNlllnf'nt, or of f'ither purt nf it., t.houg-h 
he would douhtless pay sperinl attention to t.1lt' adviC'e of the pILl·tj .. 
rlllar mf'mher or miJlist.er ill C'hnrge of t]1<' subjed/! under dilicul'I­
",iorl. Thp adual c1e"illion on a t.l'nn~fPl'l'f'(l i'mhif'rt would hI' taken. 
aft;f'l' general discul'I8ion, by tIle Governor and his minil'l1~rs; the 
;Jrtion to be taken.oD 11 reRervf'd 8uhjl'rt would he tukPlI, I1ftel' 
"imilar discuRAion. bv thl' Governor and tIle nthl'}, IDflmherR of hiM 
execut.ive C'ounC'iI, who would IJrrivl' at their d!'Ci~i()n in the manner 
pJ'ovioed in the I'xi~ting Rtatutl". The additional mf'mhers, if pre­
Rent. would takf' their 8}Jare i;n the disC'uI<Rion, but would in no C'aRI' 
take n part in the deC'ision. ~t· mef'ting' of tIle whole Govprnml'Jlt. 
tIl ere woul.1 never be, in fact,' 'y question of voting, for t.hf' ded- · 
sion would he ,left. as we have-, . at.ed, to tllat part of the Govern­
ment responsible for , the particll1ar subject. involved, But tJlf're . 
are questions upon which t.h!:' functionR of tbe two portionfl of the 
Government will touch 01' overlap, l'Iul'h, for instanct'. liS df~C'illionR dn 
the huog-et or on many matters of administration. On these ques. 
tioDl'I, in eftSe of a difffll-ence of opinion between the minillu-rt- and 
''tM executive cOJ'lDcil, it will be the Governor who decides. 

L.' 
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'222, Let us now see the advantages of this transitional arrange­
ment ann antieipatA criticisms, It has been 

Advantages and dis: d 'tl ,> t f' th t t th t t 'f advantages of this plan, urge WI I ~J ~ a OI ce a, a . e ou .s~ '. 1 
would bt> unfaIr to eutl'1lst the rellpomnblhty 

for the administration of imy suhjt"l't to men llOidillp: office at the 
will of the legislative couneil. Thp legi,~]ative I'ouncil has had uo 
experienoe of the power of 11 i!mti~~iug mini!'lt.el's. or :the resu1t~ 
attending the exercise of SUi'll pOWf'r. Nohouy in India is y,et 
familiar with the obligations imposed hy t.enure of offi,>e at the WIll 
of a repl'e!'lentative a!lflembIy. It is ouly by adual experience that 
these lesslJns can be leaI'llI'd. Rut our ~whpmp IJl'()vi<les security of 
tenure for ministers for the li-l'etime 0-1' the ('oUIlcil during the 
preliminary period, and tllE'reiore gives Home tiDJ,e, wlti('h we t.hink. 
!lhould he "hort, to prepal'p for t1w fu 11 ex/m'ise of re:,ponsihility, 
By th~ device, however, of appointing- tllP milJi:.:iel'R from the eleded 
memhers of the legislativE' ('nuJlcil nnd makillg' 1heil' if'IlUl'E' of offipe 
('ouclit.ioll:tl OIl t.hf' l'f'tpJltiOll of thl'ir i'eatM we have E'.,t.ahlisllf'd at 
onpe 8omp, meaRUY'e of l'esponsibilit.y. in 1hp form of l'Psponfo,ibility 
to tlwil' pOJl8titupnts, and havp nltlS put all 1'11(1 1.0 1111' eon.iition of 
affairs in whicll thosp putrusted with tlw ndmillistratioJl nre wholly 
iriwlponsihle t,o thp ('ollstitlIPllts wllll.elec,t the Iegi;llative ('ollTH'il. 
Bv Ilivi(liug' tll" (lovpl'mneut iut.o what will jll ('{feet. he two pom­
mittf'ps widl Ilitff'J'ent. rPKpolI;;ihilit.iI's WI' IlHvf' elHHlI'!'ll tIlat mpmhers 
of the GOI'el'nment. a('('ol1))tahl(' 10 clifl'Pl'pnt. :\lIlhol'itif'H do 1101. PXPl'­
eiHf' tIle ~UlW rf'SpOllsihiljt~, for all sullie('/s. n,'" PlIt.J'usting thf' 
trnnsiel'1'!lll plll'Holio~ to tIl(' millist('l's Wp havp limited l'pspollMilnlit.y 
to t.hp 11111iall t'lpd,ol'Ht.1' to thusp sllh]!'ds ill whil'll WE' <1t'sire to g'ivp 
l'pl'I]lOIlFlihilit.y first. WI' haw dOl\(' thi;; wiHlOut now. 01" at allY time, 
dppI'iving the Indian t·ll'IUPllt ill tllf' (-Jovl'rIlIllI'Jlt. of rpspOIlsihiliw 
for the reserved suhjpdK. Thp fad that WP aI'!' PJltl'lIsting somp 
funC'tiouR of (/overnmPllt to minist.prs mnkp~ it. imllo~sihlp for 111' to 
con t.pmpl a if, thp retpl1t.ioll in allY pJ'ovilll'P 1\£ au pxe('utivl' ('ouncil 
of mOJ'p than t.\\'O Ulpmi)f'l';;; hut HIP l'pdud iOll of tllp "Europeau 
I'lempnt. ill 1hl' ('0\1Il('il mav hI' l'Pg':lJ'detl as f'qnivalpllt 10 an in(,1'e:1sp 
in t.llI' Intlia11 pleDlf'Ilt.. At. the l-1alllP tillH'. b,v thp appointment of 
tht\ additional m!'mherl'l of nIP (toVI'J'J\mPIlt. WI' Ila \'1' ~el'urp(l that. 
t.he Goveruor shall havp at his (lispol-ial fllJlplp offkial advil'f'. The 
arraugem!'llt anmits of acljuHt.nH'nt t.o t.hp diff!'J'f'llt, provin('.I'M. 
hflC'.QUI-1I' we c())\templa\.!' that the l\umllf'r of trnul-lfpl'fed Ruhjl'ct.s, 
And t.hel'pforl' thE' l1I11nhl'r of millisters. mav val' v ill ea('h proviuce. 
It is fluit!' tl'lle t.lwf. our plan iIlvolves Romp wpakeniTlg' of the unity 
of the (>xef'utive allll 80mI' dpIHlrture from ('OIHd,itut.ional orthonoxy: 
t,Ut whenI'Ver and whl'revpr WI' IlpprOlwll this prohlem of realizing' 
l'!'s\xlnsihility at difff'J'l'llt timl's in different fuuetiolll'l WP find it 
jmT~os!lihll' to adherl' tight.1y to theoretical priu('iples. It would he 
impossible to attain our 'oh.ied hy ~ ('omposite Government so 
('ompost>d that all its memberR should bt> equally responAible for 
all subjects, At tht> same time, it is ne<'essary to securE' that the 
whole execut.ive should be ('apable of ading t.ogether. What we 
ran do 18 t.o aim at minimizing causes of friction; and we have 
proposed Rn-angemellts t.llat Call be workE'd hy mutual forbearanc~ 



and a strong eommon purpost>. It is our intention t,bat the 
decisions of the Govt>rnmt>nt should he toy ally defended by' the 
pntire Government, but that th~ ministers should feel responsIbility 
fol' conforming to tln' wishes of their ('onHtit,uents. It is true t.hllt 
tllpst> two fon'pl> lUay pull differt'nt wuy~; hut. though tlle analogv 
is elf·arIy not. 1'0mpIt'tt', tht'rt' arE' ()('l'lIsioll~ when mf'mbers of n 
Governm(>ut, and indeed mE'mbers of PnriiamE'llt at HOUlE', have to 
ehoose hl'twel'u loyalh' to thE' Govt\rumt'ut and to thpir own consti­
tUl'nt.s, All the lUemhers of thE' I'omposit£' t\xm~ut.iv(' will be t'bORPll 
by the GOVE'I'llOI', lIud his position iu the admiuistration will elluble 
him to ad as fL strong llllifying' fOI'(,e, TIl(> hahit of rlE'lihE'rating 
as a wholl' will also tend to J))'t'sel've the umt)' of tht' Government, 
while tht' spE'('ial rpsponsil,ility of I'ither part for the ~uhjf>('ts (,OUl­
miited to it will 'he re('ogllizpd hy tlll' legi~lative ('ouu('.il IIncl tht> 
plpdol'atp, It SP(,IlIS to liS, t.hpl'ei'ol'p, that, hoth f\'OIll thp pt,int of 
vipw of t'upa('ity for dpvpl0l'llwut aud from that. of plJ~urillg 1'0-

oppmt ion whilp dC'vplopiTl/! ),psl'oni'iihility, nul' lIl'J'allgeml"yd is thC' 
bp~t that c'un hI' clpvisprl for tl,p lransiliollal ppriod. 

22:1, ~ )Ul' pl'0I'0"aIH lIlay strikp SOllll' rl'iti('s as {·omplicutNl. But 

It ' t'ft t' fpw (·ollst.itut.iOlls, pXl'ppt t.hosp of I\. purely 
8 JUS 1 Cl\ lOll, I 'I h.l '1 I 'th . c pspot.Ic (' IUracter, can e upst'l'l 'P( WI Ollt 

1';(lIllP a ppparal]('f' of {'fJIII pi i{'a t iOIl; a lid t Iw {'Ollrse w h iell WP huve 
rlr·liIH'rat. .. ly ('hO;,plI, awl ",hidl ii'i in its !laturp exppriwpntal and 
transitional, is T'plat.ivl'l,v plahoT'atp hp('RUSp it involvps thp lewpoJ'al'y 
{'o-ol'dination of two t1iffpl'\'lrt pl'illl'il'lpl'l of g'o\'Pl'JIllH'yd, If WI' hnrl 
l'l'opospd to clf·lay nIP "OIlf't'ssiOIl of all~' l't'sl){l1l~ihilit.v at all uutil 
;'l\cl! tilll{' as we {'(mId g'i,,1' {'olllplpte J'Ps]ulllsihility our s{'hemp 
('ertnilll."" W()ul:1 IHI"" had tlj£' lIIillOI' Ilwrit of silllplif'it.y, Hut apart. 
hom our ohlig'al.ioll to ('om ply with tht' allIlOl\1l('f'lllplIt of August 20, 
we f('pl 11lal /0IIH'1, a ,'(JIII'Sp \Youl,I havl' ~nhje('t.!'d tllP Jll!'('hanism of 
govprJllllellt, WI]C'Il tit!' ('hange frolll ilTpsponsihilitv to eOlllplete 
J't'lipoTJi'iihility ('amp, to so violpll1. a sho('k that it. wight well havp 
hrokf'1l dowll. 'VI' WPI'P drivell tilerpforf' fir;;f, to devi~\llg some 
rlllalism in thp exe('utive; and secondly to providing for Ruch a. 
I'll Iallce of ]lOWP1' hf'twpl'll HIP t.wo pOl't.ions as would pprmit. the ODE' 
port,ion to grow witllOut at t.IIP i>:tlllt' time disahlillg the ot,hl'l' from 
disdwrgiJlg' it~ very npcf'ssary fundion~ of IIJ'E'sP'rving continuity 
and safeguarrling et;sf'ntialfl, G ivpn Sllf'h d iffil'u It "OlHI iti()w~, WI' clo 
not. think that a }(·t;A elaborate .;olutioll ('.an readily be devised. 

224, 1'hC' snggeiltioll has hpell madp to u~ that in HOmf' I'roVifl(~f'B 

A f rth I 
it. might he l'OTIVPJliPllt, where t.he prE'IlS of 

u er proposa , k 'I t ' • h f wor IS lieu vy , ,0 II PPOllll, Bome lllpIlJ er~ 0 

thE' legislativf' council, not lIPceHs:ll'ily elpeted, to positiolls analog­
ous t.o that of a parliament.ary IIJ1dPl'-NE'CI'ptary ill fiI'pat HritailJ, 
for the purpose of assistillg th!' lIlplllhp~'s of the f'~Pf·ut.ivf' i~ th~ir 
deparhnenbl dut,ies .llId of I'eprf'Sentlll~ th,pw lD tIlt' leglsl~hve 
{'cmncil. "r e feel no douht t.hat. the elahoratIon of tht> m:whlllery 
whieh is inevitahlf' in futmp will impose greater burdpnH on the 
ruE'mhers of t.he Government. We Huggest theI't>for(> t.hut. it may be 
ad\'isuhle and convenient to take power to makp su('h appointmentll. 
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PROVINCIAL LEUI8J.ATtTRE8. 

225. We will now explain how we intend that the proviucial 
legislatures of the future shall be consti-

Composition of the tuted. We propo!le there shall be in each 
councils. province an enlarged legislative council, 
differing in I!ize and composition from province to p:o"tince, with 
a substantial elected majority, elected by direct electwn on a broad 
franchise, with such communal and special representation as may 
be necessary. This brief epitome of our proposals needs some 
amplification if it is to be intelligible. We have been invit.eu by 
many advisers to iudicate at once the composition of the councils 
which we contemplate. We have refrained t't'om that task for 
gOod and sufficient l·eU/j()US. It would be elllSY to make proposals, 
but in·the present state of our information it would he very (hllicult 
tu invoHt those pl'OpoHals with authority. If a sound beginning' is 
to be maue the foundations for the building lllUS!; be lald deeper. 
'1'he first step must Le not a hard-ulld-fast adjulStmellt of tIle com­
position of the coullcils to the variuus interests of each province as 
estimated from lwndquarters, Lut It ('areiul survey ut all the 
material available in tlH~ proviw'p for ,an eledorate. We must, ill 
£aet, memmre the number of ptm';Olls who (',lIl in the differf'nt parts 
of the country be reasollubly entrusted with the tluties of citizen­
ship. W" I' must ascertain what sort of franchise will be suited to 
Joeal conditiolls, und huw illteret-lts that may he unahle to 1Ina 
adequate representation ill sueh constitueneies an' to he l'f'presented. 
Such an electoral survey of the entire country is obviously heyond 
our powers at the presPlli tillie, VVe propose thai tlw work should 
be uud{'rlal{{,l1 hy a sIlPeial ('.ommittef', whil'll should hI' appoiutpd tll 

den 1 with it all [>oon as pOARihlf'; for whatevpr modificatiolls of our 
own proposuls lllay be decided UPOIJ ill further <1it-l('ussion it spcmR 
to us certaiu ,that work of this partipular nntu]'(> must in any case 
be done. We sugge'St that the committee shoul<1 eOllsist of a chair­
mall, f'llOsen from outside India, two expel'iellc{'fl offi 6ali'! , and two 
Indians of high !oltunding' and repute. In eneh province nle 
material for its deliberatiolls would, of course, be prepared for it by 
tIle local Govprnment; indeed in some spade-work has already 1l1'l'l1 

done. As the committee viRited each provinee in turn one civilian 
offi!'f'l' alld 011e Indian, appoilll.E'd by the proviIH'in] GOYCT'l1l11E'lIt, 
Ahould join it aIHl share ill its lahours. The committee's investiga­
ti01l1l hlto the ~uhjf'ds of tIlE' franrllise, thp (,(lIlstitut'llcies. nllli the 
fi()minnted element, to which Wf'i refer below, will ennble it to 
advise as to the composition of the council'!, which, we propose, 
should then be det,el'mined by the Secretary of State in Council, 
on the recommendation of the Govemmeut of India, in the form 
of regulations to be laid before Parliament. We think this ifil 
certainly a better method than to formulate E\uch matters in the 
Rtlltute itself. All this electoml architecture must inevitahly he 
experimental and will need modification and ·development from 
time to time. 
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226. While, however, we refrain from any discussion 01 detail' 

for which the material is not immediat.ely 
The system of ejection available there are oertain broad questiollfi 

and the franclri8e. 
upon whirh we certainly ought to indit:ate 

our conclusions, both because tbe i~sues are theulselves important 
and because the committee will nf'ed genernl in"tructions OIl poin~ 
ot principle. We consider in the first place that the system of 
indirect elections should be swept away. It is one main cuuse of 
the unreality thut characterizes the existing councils, becau8e it 
effectively prevents the reprellentative from feeling that he IItands 
iu :llly genuinE' relation to the original voter. Secondly, we con­
sider that the limitations of the francllllw, which it iK obviouilly 
del>irable to make as broad as possible, should be determined rather 
with referelwe to praetieal difficulties than to any a priori ('onl'lidl!r­
ations as to the degree of education or amount of income wh\dl may 
be held to constitute II 'lualifif'ation. It is possible that OWillA' to 
unequal distrihution of populat.ion aud wealth it llllly bfl UP,(·t'~~llry 
.to differeutiate the qUIl]ifkutilJlJ.~ for II vote not. nwreJy lu'twpell pl'O­
viuf't's, but between different parts of the same proviuee. It i~ l"IHt'Il­
tinl to tah due (le('oullt of tIu' [lrol,lelflt' iuvolved ill tilt' lJIUilltl'llan(,6 
ot an !'1t'I"!,Ol'lllroll, the attpJlIlullcP of YO(,I'I'I>I at. a polling centre, the 
dang-I'r OI imperROllatiOll, alJ(1 the SUhto;etl'leut Ildjudi(',utiou (If eled­
oral pptitions. On these ('ollsidpratiollR thl' stn'I1gth of th(1 official 
alld pon-official agell('y which ('ould lip mad .. availahle foJ' .. 1t'dlll'aJ 
l'Ul'post's throughout Ow ('()lllltl'Y hal'l all import alit j)('ariug, nnd 
warlls us againHt ally sllch iuordinatf' and Rudden ('xt.t'UHiOll of the 
fl'aul'his(1 as migllt lead to 11 bn'akdowll of 01(' lllll('hill('ry thl'o4gh 
~h .. el' weight of llumlwn;. 

227. At tIl is point We are brought Illce to f:u'e with th{~ mORt diHi-
Communal elel'torateR. (',ult fluestioll whidl aris('s ill ('oullt'xioIL wjth 

eledf'd ltssellJhlif>K-whetht'l' communal "ll'd,­
Ol'utes are to be maiutained. We may he tol(1 that t.his iloi a dosed 
question, because the MuhannuadalHl will never agree to any revision 
of the al'l'angement promiRt'd them by Lord Minto in 1!)06 and 
secured to them by the reforms of 1909. But we have felt hound to 
re-examine the qUeKtion fully ill the light of our new policy, amI 
also hecause we huve heeu pl'esiled to extend t.he system of eOllllnunal 
electorates in a variety of directions. Thil-l is no new prohlem. It 
has been discust>ed periodically from the time when the first steps 
WE're taken to liberalize the councils. There hus hitherto hpPll n 
wf'ightv consensus of opinion that in It country like India no prin­
ciple of representation otllel' than by intereRts is practically possihle, 
Lord Dufferin held this view ill 1888, und in 1892 Lord Lansdowne's 
Government wrote that :-" The represE'ntation of Imeh a eOJluf1uniil 
upon such a Bcale as the Act permits can only be secured by pro,:i(­
ing that each important class shall have the opportunity of lna~lng 
its view'! known in cemncil by the mouth of some member speCIally 
acquainted with them." We note that in 1892 the small size of the 
councils was reckon6d as a factor in the decision and that the 
contrary view was not without its exponents; but we fee] no doubt 
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that Lord Minto's Government followed the predominant opillion 
when in 1908 they pressed for all important ext.ension of th.e com­
munal principle. 'rhuB we have had to reckon not only wlt~ the 
settl,ed existence of the system, but with Ii large volume of welghty 
opinion that no other method is feasihle. 

228. 'l.'he crucial test to which, at; WI' conceivl', all proposals 
should hI' brought is whether 1hey will or 

Th~y are ~poRed to the will not help to carry India towardH re-
teachmg of history.. h Id 

spomnble government. Some persons 0 

that for a I)eo!,l!:', Hueh at! they del'lll those of Iudia .to be, so. divided 
bv race religIOn and caHtE' as to lw Illlnhir to conSIder the llltt'rests 
of any' but their own Acctioll, a Ny~tem of cmij.mulHd llnd class 
representation it:! not merely ill('Vituhlt', but. is aetually best. They 
maintain that it evokes uud appliC't! t.hE' prinei pie of democmcy over 
the widest range o\'rr whiell it is actually alive ,It all hy appealing 
to the il1l;tini"ts whil'h arr strongest; uud that WI' must hopE' to 
develop the finer, which al'!l also :it pJ'l'selJt t.hl' wl'ahr, instiJlds hy. 
ulling the forces that rea!ly ('0\1111. Aet'OTdiug to this 'h!'Ory 1'0111-

munal represEmt,ution is an inevitable, and ('veil a hralthy, st.age in 
the development of a nOll-political l'eopit·. W (' find iudeed tLat 
those who take this view are pJ'Pparl'd t.o apply flipi!' priucil'les on a 
!lI'ale previously unknowll, a lid to IIt!visl' t'iahoratt' Hystl'lIIS of dass 
or religious ~lectol'ltt.eN iuto which an l)()ssib]r intt'l"Pst-; will be, 
deftly fitted. But whrlJ we ('ollNidl'!' whal l'(,NpoTlsihlp goYernmf'nt 
implies, and how it WUI'! devrloped ill t.he world, we eallllOt. take U.is 
view. We find it ill its eaJ'liest heginnings resting 011 au efl'edive 
Bense of t.llr eommoll illt.errsts, a hOlla eompoul\(!t-,d of ('01ll1ll111\jiy 
of ract' , religion and lnngmlKe. III tIlP eaJ'lil'r forlll w1li('h it 
assumed in Europe it. appeHrf'll only ",hell thl' t('rt'itoI'ial priu('iple 
had vanfjuishl'd the trihal pl'iTJ('iple, and hlood and feligiou had 
cf'!lsecl to Il~sert, a rival elaim ",iill the ~t.Hte to a ('itizell'" alJpgianee; 
and t.hroughout, its developmp-nt ill "\\7 est(~rll ('ollnt.ries. E'vell in ('ailE'S 
where special r!'ason.;; to the ('olltrary were present., it, has l'l'stl'd 
consistently on the sume root principlt" 'rill' solit.ary I'xamples that 
we ean discover of Hie oppofiill~ prillC"iple are tlIOSf' of Austria, a 
ff'w of the smallrr Gt>l'mllll fltates, and Cyprus, It is hardly IH'CeS­
sary to explaiu why we dismiHs thesl' as irrelevant or ufl('ollviucillg. 
We conclude UIlhesitlitingly t.hat thr hiHt.ory of sel£-goyeruUlCIit 
umong tIle nations who df'yeloped it, and Hl'l"l>ad it thrOlwh the 
world, is decisively aguinst the admission bv tht' Stale nf ,)llY divided 
allp;R'iullce; aguinst t.he Rtnte's arranging' its members in' allY Wily 
Wlll<:b eneourages them to think of themselves primarily as citizens 
of ally smaller unit than it.self. . 

229. Indian lovers of their country would he the first to admit 
that India generally has not yet acquired 

d ·T.h~y perpetuate class the citizen spirit and if we are really to 
I \fulton.. ' 

lead her to self-government we mlll'lt. do all 
that we possihlv CUll t.o ('all it forth ill her peoplf'. Divisioll by 
creeds and classes mealls the creation of political camps organized 

. against each other, and teaches men to think as partisans and not 
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as citizens; and it is difficult to see how the change from this systent 
to national reprt>st>ntation is ever to occur. 'fhe British Govern­
mt>nt i" often accused of dividing men in order to govern them. 
But if It unnpeessarily divides tht'm at the very moment whe. it 
professes to start them on the road t.o governing themselves it 
will find it difficult to meet the charge of being hypocritical or 
lihort-sighted. 

230. 'l'here is another important point. A minority which is 
giwn specia I representation owin~ t.o its 

They stl'reotype exist- weak and backward state is positlwly en­
in!; reiailOn8_ 

couragt'd to settle down into a feeling of 
satisfied security j it is under no inducement to educate and (}ulllify 
itRPlf to make good the ground which it has lost com~mred wIth tljfl 

st.ronger majority. On the other hand, the latter wIll be tempted 
to fpcl that they have cIOII(, all t.hey need do for their w('uk!')' rellow­
{'ountrylllen, al~d tjwt 1.hl'Y aI'(, frt'~ to URe t.heir pOWI'l' for tht'ir OW11 

!'urpos('s. 'I'he give-unll-tak!' whi!'h is tllp ('8111'111'1' of politieal bre 
IS lacking. There is llO illdu(·t'II1Put t.o t.lle one side to forhea.r, or 
to tilt' other to ext'l't itself. '1'he communul system st.ert'otypes 
existing relations. 

2:1 L 'V P I'Pg'ul'd :1U y systPnI of ('OIlllll UlHtl dedI/rates, tJlerefore, 
·:I.o;·n "pry SPl'iOUR hilldrallt'e to the dt'velop­

The "a~" of the l\1ul.aJll- ll1e-nt. of the seli-g-ovPl'j]ing' }ll'iJl(·iple- 'I'll .. 
madans. 'J' . f tJ J I'V J Ii of all Y (lxt('wllon 0 j(' !ly~II,PJlI are 
pia in. Alrp:!dy l·olllllluIIa.l l'Pp],psl'ntatioll has \WCll ad,ually pro­
posed for tht' hpnetit of a lIIajority ('olllIllunity in Madras_ At the 
snlllt' t.ime WI' 1I1USt fal't' the hard fat'ts_ '1'1.(' Muhammadans were 
g iven sl't'('iul l'('pl'C';;elltatioll with I'Pjllll'af,(, eleciora.t.(1s in UIOH. 'I'h,' 
Hillllu:-; a('(lui('s('l'lIee is (\mhodied in Ow present agr('emrut hetween 
th£' ]>olit.ind 11':II\p],s of th£' two ("Olllllllluities_ The MuhammadalJ:i 
l'1'g-a]'(i tilt'st' as Rt'ltIrd fae't.s, and any atteJllpt t.o go hack.on them 
woul(l 1'01l>;t' a "tol'm of hi it 1']' Pl'OtPl>t and put a seVAr" st.rain on the 
loyalty of 11 community wllieb has heha.ed with eonspieuous loyalty 
(luring' a period of very g'l'pat diffieulty, and which we know to hp. 
fepling 110 small unxi('ty for its own welfare under a sy!!tem of 
popular goV(·rnmPHt. 'llht' Muhammadans regard separate repre-
8elliat1on aHd (',Oll11I1unal pieetorateR as their only adequate safe­
guards, nut apart f!'OIn a p}H<lge which we must honour until we 
arf' rell'ast'd from it, Wl> un~ hound to see that the community SC{!UreH 
propt'!' represent.ation in the new councils. How can we say to them 
t.hat we regal'd thp dpcision ()f 1909 as mistaken, that its retentioll 
is inpompatiblp with progress towards responsible government, that 
its rt'versal will pventually he to their benefit; and that for these 
reasons Wf' haw decided to go back on it? Much as we regrl't the 
necessit.y, WP are (,onvinel'd that so far as the Muhammaduns at all 
events are concArnl'd tlle present system must be maintained until 
conditions alter, even at the price of slower progress towards the 
realization of a common citizenship. Dut we can see no I'eason to 
set up communull'epreH!ntation for Muhammadans in any province 
where they form a majority of the voters. 
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232. We have been pressed to extend the concession to othet 
Other minority repre- communities. Some have based their claim 

lentation. on their backward, others on their advanced, 
condition. Thus, the Sikhs in the }"lulljab, the non-Brahmans in 
Madras (although in that presidency the!;e actually constitute a 
majority), the Indian Christians, the Anglo-Indians, the Europeans, 
and the Lingayat community in Dombay have all aske~ for com­
munal representation. 'rhe large landowning classps ahm generally 
de!liI'e representation in an electorate of their own. Now our deci­
sion to maintain separate electorates for Muhummurlnns makes it 
difficult for us to resist tht'se other claims; but, as we haVfl said, ill 
the case of the MuhammadanH we have felt ourselves b<.und by pro­
mise!; given and renewed by Secrfltaril"s of St.atl" 'irnd Vicp-roys, and 
in their respect at all events our recommt'ndntioJl illvolve:-; no new 
deparloure. Any genera.l extension of the communal syl'tem, how­
t'ver, would only encourage stili further demands, and would in our 
deliberate opinion be fatal to that devE'lopment of repre!!entation 
upon the national haHis on whil'h alnne u system of responsihlE' ~o­
vernment can possihly be rooted . At the I'ume tinw, WE' fE'E'l that 
there is one community from whom it is inexpedient. to withh(}ld the 
eOIlf'ession. The Sikhs ill the Punjah are a distillct and important 
people; they supply a gallant and valuahle elenll~llt to t.he lH.Jian 
Army; hut they are everywhere in a minority, and pX])f'riencp has 
shown that they go virt.ually ulll'eprf'sE'lltecl. 'ro IlIP Sikhl-l. ih",1'f'­
fore, and to them alone, we propose to extend tlle Ilystem ulready 
adopted in the caRe of M uhummadalls. 

For the l'eprel'entution of otlH'r minorities WI-' ~ho111(1 prefer 
nomination. Evpn in the r:lt~e of the general European (:0 III 111 unity, 
wholle material illtE'rests ill tllC country are out of all proportioll to 
their numeri(~al strength and on W]lOSP h('ha]£ it nw~: la:, lIl'gned thai 
no deJlar~~l'e from principle is involv\d, jn:tsJ/lIllc11 as lllllik" all ()L~lel' 
commumtles named they are not Ull mtegral part. of tlHl populniJOTI 
of India, we prefer to rely upon nomination. Spe(-illl elE'd.ol':df'1" 
will no doubt 1)(> required for the l'epn'sentation of the planting and 
mining interl'sts, for thf' chambers of comm(,l'l'e, and Polol:-;ihlv all'o 
fOl' thfl universities; hut WE' desirf' that, the llumhE'l' of S\1( ·1I' .. 1E'(-t­
orate~ should be as restrided as possihle, and tlwt minority illtt'1'f'si:-; 
should, where necessary, he rt>presented not hv ClaSM or interesl 
cler,torates, hut by nomination. Where the great landowners form 
11 distinct elass in any province we think that there will bE' It t'U6(' 

for ~iving them an electorate of their own. The anomaly involvpd 
iI~ ~Ufl pl'E'seure of nomi,natE'd members in a eouucil to wL'jeL we al'l" 
glvmg some responsible powers must, we thi~lk, be arrl'pt.ed as on(' 
of the lIere~sary illogicolitiNI attendant OIl a trnn!lit.ional pt>riod. 
Such ~ominations are made for a representative purpose and can he 
~ade In such a way 3S to spcure representation. Nomination has 
In our eyes the great advantage over the alternative of extendinll 
the class or communal system dIat, it can he more easily abolished 
when the necessity for it ceases. We look to the desire of the com­
munities represented by nominated members to see their repre'lent~ 
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atives in council placed upon the same footing 38 thOS(~ of otfiE'r 
communities to help us in StWUrillJr the t'xtl'llsion of the tt'l'ritorial 
principle 01 reprl'sentation wht'rever possihlt'. Hut it should be a 
denr lllstructioll to the (:omruittt't' thai 1111' nominated ell'lllent in 
the legislative councils is to bt' no largf'r than the exigencies of fair 
alld adequate represelltatiull entail. 

'l'here may be CHRes in ~hi('h nomiuatiou prOV(ll1 un ullsuitnble 
method of securing the repl'espn1ntioll of minol'itit's. 1 n st1('h 
cases the committee lihould cOIlsidt'1" w11'1 her the IINlds uf the ('HHe 

would he met hy n~!o!el"Villg to a pnrti('ular ('OlllUllWity a (· ... rtain 
Humber of seats ill plural constituencies, llU t with II gt'Jl('I'ulI'Jt'l'Ioml 
roll. \Ve are indined to look on 1i11t"h an 1l1'ntIlgoment Uli pn'femblt' 
t.o ("olluuullal eif'ctorates. 

2aa. There lieelll to us good amI Imffkiellt rea!o!OlIS tOl" 1I0t. 

Official members. dispE'Il,~illg- tllltin·ly with tll!' offipial I'JI'IUI'ut 

ill Hl(' If'g-islati''<' (·ollll('ils. «)11('(' UII\ IIffi(·ial 
Mol' is SWf'pt away the lila ill oh.iedioll to tIll' {In'seJJ('(' of IIffi(·ju Is 1111 

I(}ll~('r exist),; Hllm' prf'~plJ('t' lJa:-< tl\(' advuntag-e of tf'uding- to I'tl'llIly 
diM'U8Hioll lUlIl of kl'f'ping- it to pradintl is.o.;Ul'8; aud tll('ir ofti("iul 
eXperil'lH'p will he iuvaluahlp. 'I'llI' t'Xlwt lIumlwr of ofti('ial re­
pn'st'lltativps will he a mattpl" fllr t hi' eOlumi11.ep io (·ollsidpr. 'Vo 
a,lvise, !towevPI", Hlllt til(' ofli('wl "lpmeut np}Jointed lIy tht' OonmlOl" 
slloultl Ill' 110 largl'r thall i,o.; ('ollsidpl"pd llP('('ssary for t!tl-l t ransadillll 
of husiuf'sS 1.'hp JlI!'lIllwl"l'I of i he ('x('('uti\'e (·otlll('il should hl~ I',r­
offil"io mp1l1 lJ!'rs of Ole J('g'jslati v(' C"llllnei I, lUIII th,'r(1 "hnlll(l hE' so 
lUauy (JthE'!" olficial memhl'rs as will pl"OYidl' tlw tioH'l"nlnt'lIt with 
fil"st-Jlllud knowledg-e of the mattprs hkp)y In 1)(' diR('uHKt'll hnth in 
tIll' ('ol1l1l·il awl ill ('(Jlnmittee. ",Vt> wish to Aile tllfl ('olJ\"flJlliOll 
f'stahl ishell, thoug-lt we propose to lay dnwll no rul/' Oll tlw poi lit, 
that on illl' suhjpds tntlJsfened t.o thE' (·onl.rol of milli~t.ers tho 
offi(·.iall1lpmilers of Iht' leg-islulivl' ("()llIH~il would ahstain £1"0111 vllt.illg­
aJld l('avf' thf' dp(·isioll of Ow que;.tioll to ilw lll,ll-offit-ini 1II1'llIilf'rs 
of (~oulll"jl. «In other maHl'!"s, I'X("'pt Oil O('('ul-liolls wlu'11 Iht' Govf'J"n­
lIIt'ut thillkl-l it llfl('.essary to rpl)ui!"e thf'i!" f;upport, the uominat('d 
official llwmher" of the If'g-i!:dative ("oull("il" 1'1lOuld have f!"('(,dum of 
spf'et"h aJllI votp. 

2:J4. The great incH'ase whieh will rf'lomlt from our proposals in 

D · t' f L till' n umhf'l" of ll\PlJIlwI"s of tIl(' pl"O\"illl'iu1 
cBIgna Ion 0 mem"er~. I . I t' '1 k' I . I J I I'glS a 1\"1' (,OUI1C"1 s Illa ('~ It (eHU'a) t~ t lat. 

t.lll'y slwuhl lIO long-er enjoy the dl'sig-llation " (follourahll' " wbidl 
WP desire to rt~serve for the memhers of tile nE'W hodies wllns(' 
institution we proposp in the next ehilpter. But eouformahly witll 
]>raetice in nth .. ]" parts of the Empirt> WI' i-!Uggf'Ht that pl"ovilH"inl 
leg-i,~lators I-hlP.lld lIe f'utitled t{) affix the letter~ M.L.C. tn their 
names. 011 'the nt}H~" hand, while thl' language of !o1p<'!ioIl 74 of 
the Government of lI1diu Act with its referpnee to "lIdditional 
memhers" marks Ow survivlll of the idea that tllp If'gil'lative 
c{)uneils are merely expatasions of the executive GO"f'rnmelJt for the 
purpose of law-making, our proposal!! will have made it clear that 
we intend the Indian legislatures of the future 00 be substantive 



legislative organs. We 
tionul member" " Ilhouid 
Indian legihlature. 
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consider thel'cfOJ'1' that the term "ad<li­
no longer be employed ill the case of any 

235. Our next proposal i8 intended to iamilidril':p other f'lN·ted 

St d · 'tt mf'lIlberb of tIl(, Iegi8lative couucil, beside6 
an mp; l'omml ees. . . t . 1 I f d . . 

. lllllJHl ers, Wit I tIe proe('.sses (l a ~Inlst.ra-
tlOn; and also to make the relatiuns bet ween the executive and 
legislative more intimate. We propotle that to eaeh departlllf'T1t 
01' group of departments, whet.her it is placed under n. member of 
the exeeutive eouneil 01' under a miniHter, tllerf' Ilhould he attaehed 
a standing cOIllmittee elected by the If'gi~lative eouu('il from among 
their own members. Thl'ir fuudions would be ~vis01'y. 'rhey 
would not have any administrative eontrol of departmentI'>. It 
would be open to thf' Govprumf'ut. to reful'!e ilJiOl'matioll when it 
would ·be ineOIJHist.ent. wiUJ thp puhli(' intpJ'e"t t.o fUl'Di"h it. \Ve 
do n~)t intend that. all tPlf~/oIt.ionH rai;;l'd ill the ('ours{' of (~ny-to-day 
adnllnilltration Ilhould hf' 1'('ferl'l'd to them; hut thai they should 
see, dis('ulls and nword for 1.h(' (,(lllsid('r:dioll of (joveJ'llm~'nt their 
opinious UpOIJ all questioIls (If policy, all Hew SdtellleR involviug 
exp('uditm'p ahove a fixed limit., aml all anllual reports upon Uw 
working of the depart.mellts. If tlw rl'('lllllmelHlatiolls of' the 
~tanding commit.tet' weJ'1' lIot ae(·ept.ed h~! Govl'l'lIment it. would, 
Imhjl'd of ('oUl'se to the obligatioll of J'f'spedillg ('onfidenre, he 
Opl'll to allY of it,s memlH'l's to iliOn' " resolutioll in t.he l('giHlative 
('()uneil in the ordillal'Y way. Thp lIlPlIIhl'l' of tIle pxe('utive ('oUlI­

I'il. or mini;;ier ('oJJ(·prned with tlll' ~Ilhjl'(,t lila it PI' , sllOuhl 1'1'I'sidp 
OVI'1' fhl' ('olllJJlittpl', amI ~',s an f'x('eption to the 1'ule thnt it should 
he wholly non-ofhc·ial, tIl(> hl'ads of t hI' d('pal'tllll'lJt,.; ('on('el'lled, 
wllet.llE'r 1<itting ill tIle l('gislutiw ('()uul'il 01' lIot, sllOnld ah;o he 
full 1lI(,lIIll1'T's of it, WIth HlP rigllt t.o vote. 

2:16. B('aring ill miud tIll> fads that tll(, legislative ('ounl'ils will 

Control of bu.in .... H. 
ill fut.m·(' llP laJ'gpr hoclif's a11(l will (·out.ain 
P (·PJ't.ain nU1IIh('1' of memhers l1IIY('.I'.'e(I in 

di~wsusion. WP fl'el HII' impoJ'laJl('p of maintaining sl1ell staud:l1'Il .. of 
hUtolinf'ss a;; will prf'yput ,lilY lowering of the ("otlIl('il'R rl'}lutl'. The 
f'Olllluf'i of husiness in a lal'g-e delihl'l':di\'p hody is a taRk that ('alls 
io], experience whidl {'aunot. 121' looked for at. thl' outset in an eleeted 
memllPl'. We I~onsidel' t.llerefoI'(> t.hat tllp GovPrnor should rl'main 
t.hl' prl'sident of t.Ile h'gislative (·oUlH'il. hut inasmllsh a ... it is not 
desirable that he Rhould a lwa~'s prl'side, hI' ~hou1d retaill i 11(' power 
to appoint It vlee-prpsi(h>nt. HI' should not hI' formally limitp(l in 
his se),:·di.on, but we Rugg'est that foJ' SOlllP time io ('oml' it will he 
expedimt thnt the yire-presitlent. should he e}lOloicn from 1.h(' offi(·ial 
members. 

Power to makf' it.s own rules of bUf\iness is a normal attrihut.e of 
n legislativl' hody. But a simple amI sat.isfactory proredure is of the 
essenee of sUf'r.essful working; and it is advir·;ahll' to avoid tIle .risk 
that inl'xperienre may lead to nel'dll'ss eomplieation or other defect 
in the rules. We think thf'l't'{ore tJUlt. tlll' t'xisting' rull's of pl'(){'ed­
ure should, for the t.ime bf'ing, continue ill force, but that tlley 



should be lis,bIe to modification hy the legislative council with the 
sanction of the Governor. 

011f'i 0)' two points in ('onnexi()n with lh., rules require lIoticf'. 
Any IDpmber of the Iegislativp C'ouncil and not merely the usker of 
thp. original que~tion, Hhould, wp think, hnn~ power to put supple­
mentllry questiolls. Pow!,l' l'l]\Ou]d he J'f'itailwd ill thf'i Governor's 
hands to (lisallow (l'II'St.iOIlK, t h!' mPH' putting (If wh iell would he 
(lptrimPlltul to tIlt' puhliC' illt(>l'esli~. If a qUPRI inn i~ lIot objel'tioll­
nble in itself, but cannot 1>1'1 u1I8wf"l"eil without harm t.o tll.- puhlic 
interpsts, the Governor ~Ilou]d Ilot Jisallow the question, hut hi~ 
Govel'lImf'lut. sh(luld refus(' to IlUKw('r It Oil that gl'ouud . 'V I' hnye 
not ('onsidt'rpc1 in wl!at. rp5Ipect. I'xisting rp~tri.d.i01is upon tht' moving 
of I'f'isolutions should he modified; hut lH're nhm it, !-Iepm!-l illf'ivituhlf'l 
th,tt Kome disf'Tf·tiolllll ·~· powf'r of disa Ilowa 11('1' should rf'tTlnin i \l t lie 
Goyer110r's hands. 

2;1 •. 'Ve do llOf (lI'OJlOilt' that Tf'so]utiolll-l, whetJl(~r on re8erv£'d or 

Effect of re~())utjon8. transfoTl'cd i-mj,jf'ict~, should he binding. 
Thf' Congrf>ss-Lpagup proporml to givt' t IIf'tTl 

such aut.hority is Opl'll to the oiljl'f't.itlllS "hiI'll WI' li:lVl' aJrentl.v 
point.ed out.. If a mpmhl'J' of 1111' 1pg-islat.ivp ('oullC'il wi"hp" thp 
GOVf>I'UlllPlli. to Iw C'ollstr:,il1£'cl to takt> lid iOIl ill II pnrtiC'ular dirf'C'­
t,iOIl it will uftf'll he open to him to In·jng- ill a Bill 10 l-ft'l'd his lIlIr­
po:"£'; and WllPll \UilJi ~tNs hf'iC'OIlH'. ns WI' intenll t1l1Lt t.Jwy ~houh1. 
U('( '01lIltah1p j,o tlw II'g-i Hlatiyl' I·()lllll·il. Ihl' ('oUlII'il will havl' full 
lIlt>an~ of ('ontrolling' Olf'i,. aClmilli ,~jl'ati()1I hy J'l'fll~ing- thl'lll i'lu]lplil'~ 
or h~' llleans (If votl'S of (·e n~I1l 'I'. I,IIt, I'aIT~rillg of whi('h ma~' ill :H'('OJ'fl­
an(~ 1' with f'Rtal,Jislu'cl (·oIlRt.itulionnl practi,·t·, il1\'ol\'f' tlll'ir quitting 
offiCI'. 

2as. It iH tin\(' tli show how WI:' rropO~f' that illl' [0;1)11£'1'" of hm:i­
n('s~ t.o 1)1> Illlld" OY£'I' to t.h(· ('(111t,1'01 of thf' 

Division of th" func· 1 I t th ( ' ~ tIll 
tion~ of government. l'oPlJ aT f' PiliI'll , HI , t- IOYf'I'Il111f'11 f; 1011 « 

hI' ,1f>lUul'!'tded. 'VI' a~f;un}(-'J ill rUl'aKl'nph~ 
212 mH) 21:3, 'WIJrrl, that t.llP. PIIIir!' fiplllllf provilll'ial (\(hninilltrat.ion 
will 1)1> markl'cl oft' from tllat. of till' OOVpl'lIllJl'lIt. of Tlll1ia. W .. 
uRsumf'd fUl·t}H'r that ill Nt(·ll provin('1' C'crtaiu t\f'finit.H !-IlIilj(.(·tR 
should bEl t.raullferred for the purpo.~f' of ndminiRt.rat.ion hv tlH' 
ministers. All 8uhjf>d[o; not 1'10 transf('rred will he TPI'!e]'Yp£l to HIP 
llandR of tlH' GovHnoT ill COUlJ('il. Thl' lii't. of trllllRff1rred Fmhi!'d.H 
will of I'oursp. yal'Y in eUl'll provill('!'; iTldped it i!-l hv variation t.hai 
our sdH'me will hi' adju.~tpd to varyiJl~ local ('onditioDl!. It. will 
alRo hp. Rusceptihle of modificutioll Ht suh~f'quellt stages. Thp dptpr­
minution of thp liHt. for f"u('h prllvilH'p will hi' a mattPf for ('arpfnl 
inveRtigation, for which realion we havp not attempted to undl'rtake 
it now. We eould only have (lollP [0;0 if, after Rettlin~ thp gf"neraI 
principlpH on which tllf' liRtli sho1lld J)P fromI'd, WI' had madp. a pro­
longed tour in India and had dillC'Usspo with the Governmpnf and 
people of each provin('.€' thf" Rpe('iul C'ollditions of itl! own ('!I fie. Thill 
work Rbould, we suggest, hI' entfllst~d to anothf'r Rllf'cial ('omm ittee 
sim.ilur in ('ompoNition to. hut pORRihly smallt'r in sizp thaD, the ont' 
wlw,;h we have ~lready propospd to conl!titutp for the purpose of 
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dealing with franchises and cunstitnencies. It may be said that 
such It task call be appropriately UlJdertakeli only when our main 
proposals are apJ)l·oved. WI' find it difficult, however, to belie'\"e 
that any trnJlsittoIlul scheme ean h~ devised which will dispense 
with the neeessity foJ' sOllie fiUch demal'cation j and for this reason 
we should likE' to see tll!' ('comlllittee cOll:;Jtituted as soon IHi possible. 
It should meet and confer with the other committee whic-.h is to deal 
with franchises, bf'eause the extent to which responsibility can be 
tJ'nIls£errt~d if! relah·d to the nature alld extent of ihe electorate 
whieh will he available in allY particular }JrOVilll'f'. The eOnl­

mittt'p's first busint'ss will b(' to ('ollsidpr whut :ue the ,,!'rviees to be 
appropriated to the provinee8, all others remaining with 1he Uovern­
meut of India. We suggest that it will filld thahume IJllLtter~ are 
of wholly proviu('ial ('01H'erll, aIld that othel'K art' primarily pro­
vincial. hut that in l'!'sped of tllPm some st.atutory restrictions upon 
tllP ,lis('retion of provineinl (joVl'rllllll'nts Illay he llPcpssary. Otlwr 
mlltt('rfl again muy bl' provincial in chul'udl'r 1'10 far as ::dministrfl­
tion gOI'~, whilp tllPr!' may he good reasons for h'pping' the right of 
legislat iOll ill n~sl'ed of tllf'm i 11 the lwnds of HlP Governlllf'ut of 
J mlia. 'I'll(' list so ('om piled will «('fiTI£' the eorpUK of matf'l'iul to 
wllich 0111' /'WJJf'llH' if>! in he applil'd. III the Aeeond pJa('p the .rom­
mittf'e will ('onsider whil'h of thp ]lrovim'ial suhjpd.s sltolll,! IJP 
trallsferred, and what limit.at.iolls must. he pla('pd upon t.he minist.t'\'s· 
C'ompletf~ contfol £If illPlll. 'rlteir guiding priu(,lple should lip to 
indulll' in the t.rnllAfpl'I'Nl list ihose (1ppal'tml'nt.s wltil'll aflorll mo~t. 
opportuuity for local l{llowl('dgt' fllld H(willl se1'viC'P. thORP ill whiC'it 
l1111i:1l1s havp Rhowu thf'!lIHP]vl's to JII' keE'n]v intNesh'd, thos(' in 
wllidl mistakes \l'1Ii('1I m:',y oe('Ul' t.hough sl'riouR would !loi. lip irre­
modiable, und t.hoAf' whieh ;.i.all(l most iTl lIeed o£ dI'Yt'lopmPllt. In 
)ltmmlln('(: of ih is prilll'iplf' WI' l>il!ollld 1I0t expert t.o find t.hat rlf'part­
lUl'ulR primarily 1'00H'prul'd wit.h thE' mnilltl'lJ:tIlcl' of law alld OT'dl'], 
wprB trnn~f!'l'I'Pfl. No]' should we I'X]lPct the· trunsfer of lllat te]'s 
whieh vltull.v aft'ed Ow \wll-lll'lng of tIle maRAps who may not. lip 
adt'quntely rppn'Hpntf'ti ill the lIpW I'ouneih., Rueh for example ns 
quest.ions of lund 1'f'\'PlIue or l.I'Ultnt rights. As all illustration of 
lhl' kind of maitprs whir'h we think might be treated liS provilleial 
find tlJOse wl1il'h might he f!'ga]'(led as transft'rred we hay!' preRf'lJh·d 
two spe!'imen lists in all appendix to this report. W P kIlow thl1t 
our liSt.A C'OUTlot be t:'xiullu,tiv!'; t.hpy will not hI' suitahlp to all }\J"o­
vlucPK; tlley lllay not. lie pxadly suitnhlf' to any provineI'; hut they 
will sprve at. all (>Vf'utH to illustrate our illtt'nt.i(lllS if not alRo as a 
Rt.art.illg poiut. for thp dpliherat.iolls of t1lp committee. OU!' li!>;il'l arA 
in th., main TIlPre (,1It.ego!'ip" of Ruhjet'ts. Hut we havp lllpntioned 
hy w:n of illtll'~tration sonl(' of til(' 1 imitatiolls "hidl it will he IlpPf'A­
s~ry to imposp or maintain. In dpaling with pHPh subjed. t.llf' 
powerR of t.he provin('ial ll'gi~latur('s to nIter GovE'l'IIment of India 
Act'! on t.hat Ruhjed. will hnv{' t.o be earefully l'onsidl'fed. W I' have 
indira.t.pd in pomgrnph 240. injrn, ('{'rtain other rel'!efvat.ions wllirh 
fieI'm to us nepPf!!oIllry. On the puhlication of t.his report we should 
like to see the list.A diRrussed in t.he provim·inl_ councils and con­
!lidercd by thp provincial Governments, so that. the committee may 
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have ready at hand considered criticisms upon the applic,ahi1i~ of 
our suggestions to thf' circumstances of each particullu province. 

289. We realize that no demarclltioll of fmbjects can he tieciRive 

S ttl • f d' in the sallse of leaving open no matter for 
e emenu 0 lBPUt.eII. C . . h' h . controversy. ases may arise III w Ie 1t 

is open to doubt into which category a particular udminist,rative 
question falls. 'I'here will he other CSIlt'S in which two or more 
aspeets of one and the same transaction belong t.o different eate­
gories, '}'here mUEit thel'eIorp. be an authority to decide in such 
cnseK wII ieh portion of the Govenlluent has j urisdictioll. Sud, 
a matter ~bould bt' considered by the elJtire Government, hut its 
deeisioll mUl'lt in the last rt'sort lie definitely and finnlly with t.he 
GOVf'rnor. 'Ve do not. intend t.]lUt the cOUl'se of udmini"t.rutiOl.l 
should he hf'ld up wlJile hill decision is challenged either in the 
law court.s or by an :tllTlenl t.o the Government of India, • 

240, }~urthel', inllsmueh as administration i~ u living businl-l8.'1 
and it!! f'orpus eannot he diRsect.ed wit11 t.he 

Powers of iJltervclltion. precision of liD autopsy, we must" even in 
the caRe of matters ordinarily mude liver to IWII-offinial ('outrol, 
seeUl'e tlle right of re-eu(ry eitller to the official executive Govern­
ment 1)£ thp proviuce, or 1.0 the Government of India in ('(tHea where 
thpir intel'eHts are eRseutiallv ufi'eet.ed. For instau(,fI, the f'Emtl'II1 

Govel'ument lllust have the l;ower, for I'E'aSOllS whiC'h will he readily 
apllareut ill every case, of intervening t'ffl'l.·iively, wlwther by 
)cgisla1.inn or administrutivt' action, in llllltterfi sueh lUI tllllfiP 
nfi'eding tlpfence, or foreign or politil'ul relations, or forf'ign t.rude, 
or the tariff; or wh i('h givt' rise to qUf'lstioIIS affecting the intereRtR 
of' nwrp tllan one provill(·e; or which ('(>neern t.he interf'stM of nIl­
lnclia serviN's evt'll if ,~erving under pl'Oviueial Govf'rnml'nt.s, 
Rimilarly the G'n't'l'lwr in ext'Put.iVf' council mu~t havll pOWI'l' to 
intervene WIth fun I'ffect jn watters whieh cone ern law and order, 
or whi('h miKe religi()u~ or rftc'ial iNsues, or to prot~rt th~ inb'l'l'stfil 
of existillg' services, We do not. claim that t.his Jist of I'P8pr..ationR 
jl'; f'xhaustivll or dt'finitive; WP look to t.hE' committee to lI""J,'tt. ii, 
making it so, Our aim must he to secure to thE' offi(',ial eX('l('utive 
t,he power of protE'(,ting E'ffeetually whatever functionfil lire still 
rllHl'rved to it. 1l11d t.o the Government of Inliill of int.ervE'uing' in nll 
Cll!oles in whieh the action of t.hE' llon-offi('iul exe('utive or eounciJ 
affect.s t.hem to their Reriou~ prejudice. For otherwisll tlH~ official 
Govp.I'nment. Wl1ich iR still rE'sponsihle t.o Parliament may he una"l\' 
to di'K'harge its responsihility properly. 

241. No duuht We sbaH he told-indeed We have often ht'f'll iold 
already - that t.he husiness of g'ol'PJ'umf'lJt 

The jostifi!'.ation of thi8 is one and indivisible, and tlmt thf' attempt 
divigion, I b to divide it into two spheres contro led y 
different uuthoritit'S, who arf' inspired hy different priueiplps !lnd 
Itmenable t,o different sanctionll, even with the uniiying provisions 
whieh we have deHcribed is doomed to enc()unter Ruch confusion and 
friction as will make the arrangement unwork6hle. We feel the 
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force of these objections. We have conRic1erpd them very anxiously 
and have sought out every pORsible mNtllR of meeting them. But 
to those critics WllO prel'ls them to 1h(' point. of cund~mning our 
scheme we would reply that we ),Ilve examined Dlany alternaiive 
planR, and found t,hat. tlley le(l either to deadlock 01' to more frequent 
or greater potentiaJitieR of friction. Rueh deRtructivl' arguments. 
1'10 far ItR we can diHcover, are dirl'ctNl not ~o mUl'h agaimt QUI' parti­
cular plan, but. :tgain~t any pl:m that. at.t.empts t.o dl'fine the Rtages 
bet.ween HI!' Histillg' pmdtion and complf'te Iw'ponl'ihIe g'oveTmnen t. 
'Thf' annOUnCl'lllf'nt of A ugllst 20 pORtulatl'd tllat. Ruch st.ages could 
be fOUlHI; indeed unleRs we can fina thf'm it is evident, t,hat. there is 
,no othf'r course upen dum at ROllle datf' or oi.Jlf'r to t.ake a precipitate 
plunge forward from t.ot.al irreRponsihlity to c·ompWc Y'!'sponsihilit.y. 

242. We have, llOwevf>r, f'nconntered other crit.irs WllOllf' argu­
mellt~ aI'£' worthy of full!'! examinat.ion. 

Altern\tive method8 of Tllev .. ap:T!'f' winl' ns that Rom!' division of 
division. 

fUTlc·tions is OIl-' rig-ht. inII!'!'II 1.hl' inevit.ahle. 
method of progreRI'; hut they tl'll UA tkd, hy attl'mptillg tIl!' division 
of powerA upon ale provinC'inl plane Wf' an> nel,c1Jesslv l'uJlIlTIcing tllA 
(',nufusion nnd fridion which will ari~p, and whieh could hI' and 
(Jug-ht to bl' mitip:at.ed hy a diiferl'ni disposition of the marhi~f'ry. 
TJlflY mg'!' in brief thnt tIll' line of clivisiOTI ~hOlda he horizont.al and 
not, v{'r1.ip:ll; :mc1 1.11:11. popular rOTlhol ,Illd popular Y't'spoJlFlihilit.y 
oup:ht t.o hI' ol've10p!'d not in tIll' provincial ll'p:islntivp C'Olwc·iIR, l.ut. 
ill new cOJlstibttionn I holli!'s to hp c·rl'nf.ed foT' tlls purpol'll' nnd 
iTlYl'st,l'd with jurifldidion 0\'1'1' 1'11In11I'1' areaR. 1'hl'~T elllilll that 
fric·t.ion will hI' avoided 01' at nll C\'pntH tlilllinishpd. if illP df'lep:ntf'd 
fund.iollR of tIll' TIPW hoclil'l'! arf> more plosel\" c'irl'ulllsc'rilwcl bv the 
tl'J'm~ of U1I' Il'gislaf.ioJ] {'alli1Ig' Hll'lil illto 1',,'istl'lIl'l' than is p()~sihl{' 
ill tlUl cal'll' of 1.11(> prO\-incin I penwcill'!; :lTId if thpy art' protl'df'd fr01H 
tIll' t('mptat.ion to plal'l' t.hI'Il1R('lyf's in I·nw.t:mi. opposition to th!' 
offi('inJ (']emf'llt wllich woulcl hI' ofif>1'!'c1 hy HIP prl'SI'DCI' of hoth 
{'ll'menb; ill onl' and ih!' ~nnH' OOVel'll1l1!'1lt ,mcI in nn!' and tIlP same 
!'ounf'il. They 1'1'C'kclll it. to tht' CI'!'dit of t.llf'ir S('111'111I'S t.1wt hv con­
fining the operat.ionR of thl' TII'W f'OJ1~t.it,lltionnl hoclies to aJ'l-'flA foITnallPr 
tll!lTl rrovincef!. t,ll!'v hope t.o draw int,o tIll' nrNln of puhlic· affairs 
ml'n WllO c'ouId ll:lrdl.v hI' I'xJ)f'et.l'll to ('ome fOl'wHl'll fol' tIll' pmvillf'­
inl C'oUllrils. TIley urg'p that h~T prPR('nting' th!'llIsp1v('s to tltl' 
offirial Al'rvicl'~ not. so mnrll ns rivnl p:ovl'rnm('nts; hut as O1'g-anQ of 
local Af'lf-government on the largest ancI mo,~t gf'nf'rons scale. t.Jley 
may feel cOTdidf'nt of offirinl llf'lp ancl CO-OIlPl'.lfion. 

24.'3.' In their less pretentiouR form of exprl'ssion thl',~e illf'flR arl' 
embodied in u scheml' ",lli('11 has hl'I'Jl plaC'l'd 

Plan ,)f tlivisional conn- beforl' us; for 't.hl' estahlishmf'nt of clivisioual 
ci1a. 

counriIs. TheRe hoelil's would lwve juris-
dirtion over a revenue division, .and would dl'nl with nil questioJltl 
of local self-g-overnment. and cerl,ain ot.hel' matil'I'S delf'gatf'd to 
them. such as excise, agricultural farms, provincial roads and, somp 
branches of edu('ation. Thev would have definite revenues of t.hpir 
own and also power to increase their incomf' by local taxat.ion, 
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They would administer the business delegated to them by meanS 
of an executive committee, of whom the president would be elected 
by the council lind would himself choose his own collea,gues. The 
provincial legislatIve council would be composed of delegations 
from the divisional councils, and would contain no official mem­
bers other than the members of the executive council who would 
attend only to reply to questions and to explain the Government's 
attitude. As regltrd~ the matters made over to the divisional coun­
cils the provincial council would retain eertain powers of legislation, 
taxation, and of sanctioning ruleR; hut aR l'f~ganls all uther sllhjeet.s 
its pow erR would be only thoRe of deliberation and ('l'iti('il'lllls unless 
the Government referred a particular question to it for de('ision. 

244. 1'hough we desue to acknowledge the t.houghtful mallner 
in which the nroposals wt'rt' worked (Jut we 

ReaRons for !'ejecting it. d 1\£ h . d '1 1 nee not Ilmp 1 y t em III etlL! )ecabfle we 
found at the outset wei<l'hty reasoil8 for rtljeetiug' tht'III. 'l'he 
schellle in our opinion fa11s to provide for eont.inuing and ordered 
progress in the future. The divisions are in very mnny instances 
artifirial un it." whidJ are not suitable arellS on whieh to hnRP pt'l'­
manent institutions; and in allY calle tlH~y al'f~ certainly too smoll 
to !,IeI've permanently us self-govt'rning unitfl. Although it WIlS 

('01Jteml'lutl>d that further spbl'l'es of husillt'RS ('fluid he from timt' 
to time made over t.o thtllll no great progrNIR would he ]losRihle 
because the lange of mutters which r(Juld be administered 011 a 
divisional hasis must for praetit'H J reaROllS hI' I imitt'd. ProgreR!'i 
would therefore soon he checked unless, :lR indeed the authorR of 
the R('heme cont.emplnt.ed, tlw diviRional couneils eOl1Jef';ct'd RO as to 
form larger hodit's. It seems to us hetter to start from tIle outflet 
on II plane on which a permanent e(1ifire enn be huilt. However 
thi" be, we feel that the Rcheme i~ unaccept.ahle for rpasons Rimilnr 
to those whi('h led us to dt'eide that it WIl'l impoil~ihle to ('(J}Ifine 
advance to tIlt' limited sphere of pUl'l'ly Ioea 1 sl'lf-govtll'lJment. 
Whl1tevpr may he said of it on theoretical g'round" it would 110t 
sllhsfy politica1 needs. If the fir-heme for divisional c()ulIriIR, lt11d 
the cognate SChtlIDt' dpscrihed ht'low, Rueceeded in drawing into 
puhlic life mtln who could llardly be expectt'd to rome forward to 
the provincial councils, it would also havt' the efi'pd of very largely 
depriving thosp. who hud had somp. t'xperience of political matters 
llnd whose life is flpent in the provinciltl rapitalR of many oppor­
tunitier; of efi'ectivt' political work. On the legiRlative council tlley 
would find tlleir functionA narrowly restricted; and on the ... divI­
flional counriIR also thp.y would de~l with \I far srna11p.r rangp. of 
subjerts than that wit.ll which they had hitht'rto been concprned. 

245. We have also ronsidp.red a mort' amhitiouR dev~lopmpllt 'Of 

PI f 
.. l' S the same }Pllding idea whi(,h was pl'PRented 

an 0 proVinCIa tatea. h th . t' t ., t ~ I f &0 us y e SIJ?na orles 0 It .lom ' ItO( reSR I} 

Eurovean and Indian ~eIltlemPIJ ill Calcutta. Thev prnpoHe that 
exiAting provinf'es should lit' Rub-divided into a limitt'd nuruller of 
smaller areaR on a lillglliAtic or raf'ial 1l3fJiA, and that for !luch pro­
vinoial States there ahould he constituted State c-OullcilR and State 

U 
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governments dealing only ~th such m~tter8 a~ thOse w'hich. in our 
scheme would be included III the transferred hst. Thf" offiCIal Go­
vernment of the province would continue to administer the r~served 
subjects for the whole provincial 8r~; but inasmuch 8S reponsibility 
would have been given and would be ill.tended to be developed l'Iolely 
in the State councils, the legislative council of the provintle would, 
when the daughter bodies came into being, lose its legislaitive func­
tions and lapse into the position of a purely advisory bodt., except 
that if the provincial executive disregar-ded its. wishes it would 
have the right of appeal to the Government of Indta and the Secret­
ary of State. As the State councils developed, more and more 
functionl'! would be made over to them, IHI the result of periodic-al 
inquiry by a recurrent rommission-an idea for ~irh wp< acknow­
led!1:e our own indebtpdness to the authors of the schpme--untll 
finally. the provinf'ial Governments diRappeareil, and the future 
polity of British India was represent.ed by a series of States enjoyin~ 
responsihle government. 

246. We have considered this Ewheme wit.h the f'.,are whif'h it. 
Reasoll8 for rejecting skil£nll1reparntion and authoritative er,doflole­

it generally. ment deRerve. But the <1ir-;adv:Jntage.~· of 
the Rebeme, as it seems to us, far outwc>i,zh it~ actvant.agfls.', The 
propmmls to withdraw from the provincial rounrils, even fI~ a 
tran!!itional arrnngement, their preNent opportuuities of affecting 
the action of GO\Ternmpnt would eertainly mept witll great oppol'lition 
and he regarded us retrogade. MoreovN, while tIle Statp Govern­
ments would indeed lIe renl Governm~nt8 and not merely larger 
organs of loeal self-government, it would, we helipvp, be ner,p~ary 
to 'cire-umsrrihe their powers to an extpnt on whi(~h it will he difficult 
to inMist in prRe-tiee. Though difference~ in area migllt mitigate 
tlw effects of dualism thpro would actually be in one and t.he same 
terriior,Y two Governments and two legislatnre~, eaeh equipped with 
a seljarate service of (lmf'ers. TIH'l'e would be no nlPallS of seeuring 
eohesion between the two GOVf~rnmentR; and we apprehend that 
grave divergences of view might ()~ur which there would be no 
,easy meaDS of romposirlg. If it is truE' that the pre8~'lCe of two 
elements in one and tlle Rame Government presents opportunities 
for collision it presents also oPllortunities for understanding and 
co-operation. It appears t.o us that wisdom lies not in equipping 
each of the difff'Tfmt elemlmts with a eomplete and separate para­
phernalia of its own, and trusting to their orbit!! lying sufficiently 
apart for coHiRions to be avoided, but in takin~ every opl)ortunity 
'If bTinging the two elements into contad so as to induee the habitR 
of j,')int adion. However this be, there remaills one practical 
reason of paramount force ag-ainst our proceeding with the flcheme. 
In spite of the evidence which has reached us of the existence in 
-parbl of India of distinct areas 01' communities which are anxious 
to secede from the larger admini.strative units of which they now 
form part, we feel sure that any g-enera.! scheme of geographical 
}>artition would evoke sueh strong opposition as would be ratal to 
the whole plan. Generally speaking, we may describe provincial 
patriotism as sensitively jealous of its territorial integrity. Div'i· 
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'sions of territory which are not made in responae to a popular 
demand are apt to provoke wide and deep-seated dissatisfaction. 
Weare cOllvi~r.ed, after taking nott' of a recent debate in the Indion 
Legislutive eolincil upon this subject, thnt we should be Yery unwi80 
to attem,Pt to unite the Iomffil'iently difficult task 01 revising the 
constitutlOll of India with the highlv controversial labour of sunul­
taneously l'{"vising th .. political geography of the entire (,ountry. 
None the les~, wIlile we discard as impradieahle the idea of ealling 
into exiktence new provineiul Stntes aR part of our own constructive 
seheme, we are impretlsed with the artifieial, und often inconvenient 
character of C'xisting' administrntn'tl units, 'V p have Bt'l'Il how 
historical reasons hrougllt tllem ahout. \Ve I'lmlwt douht that the 
business of governmt>nt would be simplified if administrative units 
were ]~oih smaller and more homogeneous j and when we hear in 
mi 11(1 OJ(> Pl'OSppct of the imml'lIse hurdens of govl'rnment. in India 
being' t.ransfelTed to eompamtivt>ly inexperiellecd Lunds su!>h eOD­

sinerations aequire additional weight.. It is also a strong argument 
in favour of liliguistic 01' racial units of gnvt'l'Illllent that, by making 
it possihle tc ('oIlaud t.he husiIles~ of ll'gil-llntion in the vernacular, 
they would LOl1trihute to draw into dil' arena of l)ublie affairs men 
wh~ were not nequainted with English. lIt' believe emphatieally 
tlmt rerlistrihutiollS of provincial :U't'tlS ('annot he imposed upon the 
people by offirial 3(·tioll; 3ml that sU(,h a propess ought ill any ('a1l9 
to follow, and lwi tIier to p1'l'('Pfle nor Il('('ompuny. constitutional 
]'('fol'm. But. we nre l:tnmd til illdi('.ate our own clear opinion that 
wherever liuf'h l'edistrihllti(lll!' lire ne('Pssary lind ('an he effedAd by 
process of COIlsent th" attt>mpt. to /10 ~o .~}lOuld hp madt>; and there­
fore we cleRiJ'1> that it shOll ld hp I'N'ogn izpd a~ one of the earliest 
r1 utiPfl incumhent upon all tit", reform!'l] provincial Oovernmt'llts to 
tp"~t provincial opinioll upon fl('lJ('lIleA direewd to this encl.. In 
(lJ'i~!':t and RH:tr at all ('Vtllds it AN'TIlS to UII tllllt the posKihility of 
illstituting "mh-provine!'s !l(·e<l not h~' ex('luded £l'Om consiJeratioll 
at a very early date. 

247. We now turn to a ('on~ideration of the wmk of the legisla-
Means of securing the tive councils. Assuming that they have 

affirmative power of legis< been recollstitut(.a with elective majorities, 
lation. and that the resprved and tranderred sub­
jects have been demarcated in HIe way sug~ested, lei us consider how 
the eXecuti"e Government is to be enabled to secure the passing of 
Ruch le~islHtion or such supplieii as it cOIlsiderR absolutely necessary 
in resppct of the res('rved flervices. For we must make some suoh 
provision if we are going to hold it respoDsible for the government 
of the province. - -

Now inraspect of legislation there ate several possibilities. W" 
mi~ht If-ave it to the Government of India to paRS the laws which 
(l provincial Gove.rnment lIas faile(l,to carry in the Indian legislature 
where, as we shall show, we intend to leavf' it in a pORition to pa88 
the laws which it deem~ t'IIRentilll; or we migltt leave it to the Go­
"ernor General, or preferahly perhaps to thE- Govl'rnor General in 
Council, to make and promulgate ordinances, having effect either 

v2 
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for a specified period, or elHe until such time as the life of the pro­
villeial legislative council which refused the desired le~islation was 
cut short or expired and a new council was tlected in Its place; or 
we might arm the provincial Government with a similar power of 
ordinance-making. We shall ~Jtplain why we reject all these alter­
natives. 

24R. To invite the Government of India to int.ervene whenever 
. the provincial G-overnmelit eneeunteroo 

I ~YIGt?onvel'nment of IndIa. (.ffediv(' Ol'po"itioll to its legi.~lativp l)ropos-
egIs a. I • 1 II . k f - . 

It H WOU ( Htl'l'e at oue 0 nur J'nnt prOT'os-
itions. TIle provim:iul Governments must ordinarily he au101l0rnOll" 
iT. tlleir own leg-islative fif'ld; atH] for them to call in·.tQe Government 
of JlIIlia for thiil purJloHf' would bp a Jlt'g'atio.n of this principle. 
Moreover, WI' fpel thp g'l'IlVeiit. doubt whptht'l' tll(> C:/oVel'lI111tmt of 
Indin '\tou1d in faet 1)(> foullo wi]1 ing to undf'T'take any iiurh respons­
ihility. The OOVprlllnl'nt of India would he arCUSI'd (If ignorallr.1' of 
lora I ('onditions nnd diRregarcl of provincia I wisheR; of giving with 
olle hand aud tnkin~ nway with another. Nor would its legislature 
he IoInitahly c'olll'iiiln-[(>ll for IoI\1rll a PUl'post'. "'e quest.ion whether it 
would bp at all clil-lpt)sNl t.o nssump Hie ungrateful task of rHrryjng 
in itR own I(>g-islatnre surh unpopular nncl (·ollt.rovl'l'siul ll'g'islati<m 
I\!; 1/1·0yjJl(·jal (·il'l·lIl11s1arH·(>s mig-Ilt. /ll'maTlll. 

2MI. Ji OJ ('\"1'11 .~trolll!f'l' rl'a~OlJS WI' ]'(~ied. the sIlQ~estic)Jl t.hat th~ 

Ry ordinancPR. 
Oovprnor General or t.he GoveruoI' General 
in Conn(·i] shou]11 ht' ill vit.I'!1 iI) deal with 

1he I'efll~al of a provinrial ('ounl·il to paRS a law h~r the Ilevire of 
promulgating all oJ'din:tJlrf'. As we saw, this power wa~ 11 )·pvivnl 
of t,1l1' old system hy whirh nil' original I'x~l('utives mnal' the law; 
it Wll~ in its revived f01'111 11(>\,1'1' intench·d for more t,han pmel'/!eney 
ust', to which purpose it lwq sinee been R1rietly ('onfiuerl .. A pnrt 
fl'Om war II'g-iHlation, t.h!' Hm'PrJIor Gl'lll'rnl'>i ol'clinanc'l'-makill!! 
power hall he!'ll emploYf'd ouly six timps in 117 vpars. To resort. to 
ii. as :m ordinary mpnns of r.al'ryiJl~ Bills that hacl bepn refust-d h~' 
It provinria] ('ounril would f'xritp t.he Htrollgest ol)position; :11lcl to 
]lass orrliuallres wit.hout first enabling the r.ouncil to dir;;russ thE'm 
would 111' to ahar·doY! all thE' advant.a~es of publirit.y nnd C'l'iiieiI<ID. 
TIHl iden that i.hl' provincial Governor in ('ouneil should be e!]uippell 
witll 1\ power tn make ordinanres was also onp to whirh WI' f!llve 
some rOIlRiclemtion. InaRlllurh as there will he a stronr Indian 
element in tIle provinrial executiveR of the futurA thE' opposition 
to Ru(·l la~i~lation by Hll' eXE'l'utive would no clouM he diminislled ~ 
hut we felt th;d. it. wus impoRsible to ask Parliament to confpr nil 
t.hp Government.s of provincps a power which tlll'Y had never 
enjoyed since tfl::t3 and which is op{>Osed to the wl101e Rpirit of our 
TAformR. · A furt.her prnctiral objertion was the likelihood that 
t.he executive would he often divided upon the merits of n portieular 
project. and that the Governor who propoRPd to put it into forr.6 by 
the medium of an ordinance might find himself faced with t,he 
re!!i~nation of somp of his Indian colleagues 01' ministers. 
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250. We considered fnri:h~r whether th.ese objections eouid not 
Other p~, be mItigated hy laymg the proposed ordin. 

. ' ancell, bpilJrl>, 811 :ldvil!ory t'.omllliHt>t!. 01' by 
c~rrylng them by.the machInery of a separate council delding only 
wIth reserved sl.bJects. In th1s latt.er case the Governor in Coun­
cil, would ob,tnin his e~sential legislation and supplies froUi a Ipgis­
lah,ve c~unCll !O ~on8tltute~ ,as to enable Government to give effect 
to ltS wlshes, while the mInister!' would lay their Bills IIDd finlln­
cial . proposals before another It-gislative 'coundl wholly or 1>r6-
domlDalltly elected, We abnndolled this idea, first, beeau!\e it 
appeared to us to emphasize most unwisely the !'eVl'rnuc,e bet.wllen 
the two element,j in the administ.ration which it KllOulU he our 
consistent aim tr. bring together liS closely und e(lTltinu(Julily lUI 

pORsiblp; and, secondly, because it deprived the popular legilliature 
of the power which it now enjoy,; of affecting the nction of 60v('rn­
ment in the re!'\erved subjects, . 

251. The altel'lJative plan I)f constituting fill advillory eom-
Advisory ordinance com· mittee he fore which draft ol'dillanl'e~ Hhould 

mittel!ll. he pIII{·ed heiorl> thf'il' promul~ntion did not 
satiRfy us, We fpIt t,hat though the delibrl'ut.ionK of SUl'h a hody 
might palliate the nakedness of whnt is rp.nlly all offirilll edict. tlitl 
fact t.hat the committee's assent to the mea'1Il1'e would not hp nflC'e" , 
sary would deprive the palliaiive of any polit.iNd value, 

252. Because,:11'1 we shul] show in paragraph 25R, Wf' have dec ided 
not to l'f'( 'oll1mend tht· inl'ltit-ui.ion of second 

Ou~ proposals, Grand chamhel't' in till' provinep~ WI' eunnot apply 
committees. h' I hI' 1 to t e pl'OYlllreS 1 II' 1'1(' emp W 11( ' I we propose 
hen~aftl>r for the Government of' fndia; and WI> must turn to some 
form of Ulliramel'1I1 a1'rangenlf'ld, Thp Io;olut.iOlI wlli('h WI' pro­
pose il'\ as follows, }<'Ol' th.f.. pUl'jllll'>1' of enahling the frovineial 
Gn"ernment to get t.hro\lgh it,,~ )pgi.'!lu tio1\ Ol1 resenec ~mh.if'ds 
we propose that the heao of the GIIY~l'nll1l'nt should IlllVe pnwl'r to 
certify tlmt a Bill dealing wit.h a 1'1'''1'1'\'pl1 Ituh.il'et is a measure 
" eRsential to the discharge of hii'4 TPi'4J1onllihility for t hI" pPllce Ill' 

tranlluillit.v of the province or of any part, thereof , or for the diN­
(hf\l'g't' of his l'er,ponRibility £01' thf' rt>s('fvPu suhjed~," In pIDploy­
ing these words Wl" are not al'>sumilll!' t.IH' fund,ioB of a parliamentury 
draftsman; we merely menn to indil'ut.p thai, woro~ will 11(' IlI'edf'O 
to show that this 'exception,al pro(,pdure will hI' mien only wbeu t}J(> 
GOYf'rnIDfmt feels that it!> legislation ill nl>CellS3n' if pf'uce llnd tran­
quillit.y are to he sMured. or more generally if it is properly to 
diF;rhal'ge its re5vonsihility £01' t~ reHervl>d suhjects f'ven if nO flueR­
tion of maintajn~ng order &rillPII. It will he lieI'll hpreaitpr that we 
proPOltt' lIimi1ar procedure for controlling- non-official RilIR, umpnd­
mPllt!! aIld daU"M and (or controllinJr h\ld~et allot m('nts OJl rellPrvAd 
sub.iceh, In thet>e caSCi also we shall Rpeak of cprtificntion 88 indi­
cating that the Governor W:l8 uRinf!' t.nt' exceptional pro('edurf' in the 
circumstances described above, Su('h a ('ertifirate 1111 \\'e have 
described would not be given without strong reaf~on ; and we l!ug~e8t 
that the reasons justifying recourse to it mi~ht be included in the 
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Jnlltructions to Governors which the India Office should iiSue; for 
inatance, We think that the Governor should not certify a Bill If he 
thought its enactment could safely be left to the legislative council. 
The effect of the Governor'~ certitlcat1! when published with the Bill 
will be to intimate the procedure which we now describe. The Bill 
wih be read aud itl'! g('nel'al princiv1e8 discussed in tht, £",11 legisla.­
tive council. It WIll at this stage be open to the co1mcil by a 
majority vote to request the Goverllor to refer to the Governm(mt of 
India, whose decision on the point shall be final, the question 
whether the certified Bill deals with a reRerved subject. If no such 
reference is made, or if the Govel'lllIi('nt of India decide that the 
certificate has been properly given, the BIll will-4ell be automatic­
ally referred to a grand committee of the couneil. Its compos­
ition should reproduce as nearly a~ possihle the proportion of the 
variou", elements in the larger body. Uur first intention wus that 
the grand eOlllmittee in each pl'oviuce sbould be a miCl'(t('o(>lll of the 
exiRtillg council. But we find tkt the exist.ence uf communal and 
special electorates makes it (1 iffkult to sec'ure to all ot these their 
due reprflsflntation on a sIIIflLer body without at the same ,tim,e 
sacrificing the reprcI"entation of the int!1re!!.ts rppl'CSellted by tho 
{tenenl eledornteR, to wlli('h it iR 01l1'spf'cial intent.ion to give a 
grent!'r voice in the couneils thall JIeretoiore, Aef'ordinglv, we pro­
pose that the grand eonunittee ill every eoullcil "hould he constituted 
so as to comprise from 40 to !)() per ('pnt of its /oitrength, It should 
he chosen for ('ach Rill, llartly by ('lpetion by ballot, (\lld partly by 
nomination. 'fhe Governor should have power to lIominate a bu!"e 
majority exclusive of himself, Of the Illt'mbers !'o nominatf'd not 
more than two-thirds should he officinls, and the elected element 
should he elerted ad hoc hv the elected membprR of tIle council un 
the system of the hunsfprnh1e vote. It is clear that the ('omposit.ion 
of the grana committee ouglJt. to vary with t1le 8ubjpct matter of the 
particular Bill j and we helieye that the counril alld the Governor 
h£'tween them can b(' truste(l to ensure t.hat 'wlietllel' by ('leotion or 
nominution all the interests affect.ed by the Bill are Jlfoperly l'epre­
sen ted , It may he oh.ied,~d that su('ll It gr'lnd committee so com­
posed offers the official ex('rutive no absolutt' ~uurantee that. its 
measure will get through. We ag-ree that thiA is the case; but thel'e 
is no such guarantee at present, In It goran<1 committee Qf 40 mem­
bers there could be 14 officials, nnll we consider that no gre~t. harm 
will mume if Governmf'llt defers legislati"je projPcLlS which are 
opPQsed by the whole elected element, and for which it cannot secure 
the su~port of "ix out of the seven members, whom the GOYernor has 
it in his power to select from the whole b<'tly of the non-official 
members in the council. ' 

253. On reference to the grand committee, the Bill will he 
Procedure after re- debuted hy that body in the ordinal'Y course 

ference to grand com- and if' necesRary re'ferl'ed to a seleet eom­
mlttee. . mittee, to whicl1 body we think that the 
grn.nd c.ommlttee. should have }lower to ~ppoint any member of the 
leglslatlve counClI.wheth~r a member of the grand committee or not. 
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The select committee will, .ns at present, have power to take evidence. ' 
'fhen. after being dehated in tIie grand committee aud modified as 
may be determiued the Dill will Le reported to the whole counell .. 
The (JOuncil will have the right t.o discuss th(l Bill again generally 
hut will not be able to reject it, or to amend it exct'pt on the motion 
of a member of the executive council. '['he GoverJllor wiII then 
aepoint a time-limit within whieh the Bill may be d£'bated in the 
council, and on jts eXl>iry it will pass automatIcally. But during 
sueh discussion the council will have thl' right to paSH It resolution 
recording any objection which refers to the principle or details of the 
measllre (hut not of course ttl the certificatt' of ih; ('hltmct~r), and 
any such resolution will accompany the Act Whl'll, after bf'illg signed 
hy the Governor, it is submitted to the Governor General and the 
Secrdtary of State. 

254. Legislation 011 transferred subjeetR and non-eertificated 
, . Itgislat.iou on reserved subjects will continue 
rrea.~ment of mIxed to he passed hy the full council. 'rhis Ulaktl!! 

leg lsI a.tlon. . . I '} . 
It nflcessary to provll e for t Ie contmgency 

that a. Bill on a transferred subject may trench upon tho J'eserved 
field of legislation. We suggest that it should he open to an y mem­
ber of the pxecutive eoullcil (though to prevent irresponsihle obstruc­
tion we would not give this power to mcml)('rs of the }pgisla.tive 
councils gellerallj) to challenge the whole Hill or any clause of it 
OIl its first intrODuction, or !lny amendment, Us soon 8S such amend. 
llH'nt ill moved, on the ground that the Hill, clause, or amendment 
impinges on the n'sel'ved ~l)llere. The question will then he referred 
to thl~ llovel'llor. who may allow the Bill to proceed in legillluiive 
eouncil. 13ut if hI;' rules that the Bill, dause, or amf'Ildment 
trelldlf~S upon the reserved Bubjeets, he may. if he seell rf'IlSOn to do 
so {after hearing llllY I'l'pl'e~ent~tioJJs that. the Jl'gislative eouuetl 
may (}(>sil'e to wah). pertify it ac(:ol'dlllgly. The Governor'!! pertifi· 
eate io this efh'ct should he fiullI, Hubject ouly t.o thE' right of the 
I~0U11Cil to l'equirp It reference to the ltovernm('nt of Indin (aH 1'2'0-

vidl'd in paragraph 252, supra). If the Govt'rnor certifies the Dill, 
(·lause, or amenllment it will be open to him either to decline to 
u!low jt to he discU!lsed, in which case it would drop; 01' t.o imggest 
to the eouncil an amended Bill; or at the reque!!t of the council to 
reler the Bill to n grand committee. With this proviRo, there w111 
be no u('Cd to impose refltrictions other than those already imp()!wd 
by section 80 of the (ioVel'llUH'llt of India Act, HJl5, on the right of 
private members to introd\l{~e Hills. \Ve may be told that the :proced­
Ul'e i<uggested is. cumbrous bud dilatory, and offers a preullum to 
obstructive tactics. But we confess that we have not. heen ahle to 
find, any siPl'P1er method of reconciling two competing aim~ihe 
competence' of Government to secure itR necessary legislation •. and 
on the other hand the power of the electp,d element in COUIlC'll to 
ensure that sueh discl'etlOn shall not he used arbitrarily or without 
due necessity by t~e executive. It must, We think, he lp.£t to the 
good sense of the 'council itself, which will realize that its own 
recorcl will be closely scrutinized and adjudicaied lIpon by the 



lJeriodic commission, which We prollOse below, to exert itself to 
oheck abuses. We consider also that the Governor of a province 
should have power to dis!!olve his legislative council and that thIs 
will give him a valuable means of c;ontl'ol. It will be understood 
that the assent of the Governol', the Governor General, and t.he 
Crown (signified through the Secretary of Staie) will rel11~in neces­
~ary for all provincial ]egislation, whether certified 01" not. We 
think, moreover, that the Uovernor's discretionary powE::r of assent­
ing to a Bill should inelude a power to return the measure for recon­
sideration of particular provisions in it; and that the Governor 
General should have the same power of reservinS'_provinciallaws for 
the Itoyal assent as he l}.as in the case of all Indian legislation. 

255. We now come to the crucial question of1.'>udget procedure. 

B d et d 
It is more difficult than that of legislation, 

u g prooe ure. b h'l I '1 t' d eva use w 1 e egIs 0 IOn on a re!ierve 
subject may clearly not impinge on transferred Bubjlcis, money 
devoted to reserved objects of expenditure can with. some sort of 
I'eol;on be always represented us being diverted from the traLsfel'l'ed 
objects. There must therefol'e be means of securing that the 
executive council shall be ablt' to find th!' money to keep the adminis­
tration of the l'f>served subjects efficient, and there must ako lIe 
means of securing that to the expanding eosi o£ the transferred 
!'ervices, a fair proportion o£ th!' totul l'E'Vf'nut' is devoted, 1<'&1' it 
must be remembered that the transfen·pd seryieeK ure generdly 
those which stand in greater need of d!'y!'lopIllPllt, 

256, '1'0 this end WI,' have !'xamined various expp<lients, "\\-e 
WE'l'P attructed by tht' possibihty of appoint-

Its difficulties and their' , . . 'b I 
solution. llig a JOint l'Olllnnt.tee l'PIH'elSt'uilng ot I 

offil-ial and l1011-official yit'ws to make a 
fillancial settlcllIPut dealiug with both rPHPl'YPcl alld tl'HJIIsft'I'red 
suhjects, whidl should hold good for Ii period of I'!lly l'<ix ypal's, 
nlways supposing' th:lt it (',HI Ill' val'it'd meantimf> h)' agl'!'PlUpnt, 
confirmed by the assent of the legislative ('oullci!. \Ve WNt' anxious 
to find somo solutIOn £01' t.he dIfficulties alld frictioll which might 
othpI'wii>p annually (lCCUr betweell tllf' two elt'lflt'nts in tht' GOYPl'Il­
lIlent which nre l'espollsiblt' for the }'('seryed and tralHsfened spryl('.t's, 
'l'lIe 11evi('.e of reft'rt'uI'p to the GoVt'l'nmellt of Iudia WE' dismisI' as 
being' a llI-!g'lltioll of our l~lHliIlg pl'iul'iple of proyiucia] autonomy, 
It seems to us even more Idle to suggest It IiPUlt'lllPIJ t hy pr')('c$s of 
laying papers beforE' Parli:l1uent. It has aho bf>!'n Pl'oJhl!>t'd that 
dil'lputeH might llt' composed by an internal tribunal witl,in the 
province, comprising a high court judge, a Government official, 
and an plected memher; hut. we dil'omiss 8u('h all t'xpedient from 
{lonsideraiion, becaUlole I'lO long as t.he Governor in Council is 
responsihle for reserved suhjeds, we hold that he mUl'lt have power 
to decide what revenues ht' requires, On full consideration we have 
deeided to set uside (.11 Ruggpstions for a settlelllPnt., We doubt 
whether any eOlllmittSf"s rf'commelldations would eommend, them­
selves to Indian opinion much hf'tter than the Governor's decision, 
to which in the event of irreeonciIable differE'nce of opinion between 
the two halves of the Government the matter must ultimately come. 
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A settlement would also result in a rigid allocation, whioh would he 
yearly attacked in debate!! and whiC'h it might be difficult to vary 
by agreement; and at beHt it only de/el's the diflicul ty for u six years' 
period, at the end of which it would prellent its£'U agnin with the 
accumulated Ioree of !lix ye8.l'!I' discontents, It is impossihle to 
foresee the contingenries which may o<:cur in six years, and to 
budge1 in ~dvance for 80 long a period. The difficulty is fund­
amental and we cannot overcome it by any simple device. Nor are 
we without belief in the eUllcative efficacy of the UIIIlUlll hudget 
discUlssion, We propose therefore that the provincial hud/-tet'liliould 
he framed hy the execntive GovHJ'nmeut as n wJIOIf> , The firlit 
(,harge on provincial revenues will be the contrihution to the Govern­
ment of 11Idia; and aftElr that the supply fol' the l'I',~pl'vt'd suhjt.dH 
will have priority. 'I'he allo('atioll of HUPl,ly {or thl' trulI!lferreri 
subjects will be dec'ided by the milli~1.ers, £ till" reWlIUI' is insuffi· 
cient for their ne(lds the question of new taxation will he Aecided 
hy the Govel'llor and the miuisters. W p are hound to nwognize t.hat. 
ill time nf-W t.uxntioI! will be IH~(,f'.~Sal'y, for 110 ('om'pivuhl p eeollomif'l'I 
clln nnan('/' thf' UI'W devf'lollmPIItN whi('h al'f' t~, he Itutieipated. 'l'he 
budget. will thl'll be luid 'f'fore the \'oulll'il wllieh will dil'll'UHH it 
and votp by resolution UPOIl tIlt' a JloiIIIPlIt.S, If till' legislative' 
('oU1\ci1 rejedK 01' modifil's tht' pr()po~l'd allotlllent. £01' rel'lt'l'v<,d 
subjt'ets the Govemor Nhould have power to insi!!t on the whole, or 
any part of t.he allotment originally providf'll, if fOl' rea~onM io he 
,.;tated he ('('!'tifie:;; it.s nf'cessity ill tltl' tprms wllil'lI WI' Ilav€' aIrlludy 
suggestf'd. We aJ'P ,'mphati;'ully of opinion that. the (lOYI'I'IlO)' ii. 
Coull('il must he, Elmpowe!'fld to ohtain, t.he Nuppl . .Y ,~'l~ich h~ declares 
to he necessary for tIll' (hschurg't' of JIJ~ rt'spomn\uhtJes, Exeept III 

so far ali Hlf' ffnvernor eXflrci,lP~ this power till' hud/-tflt. would Ilt~ 
altered in !I('('ordam'fI wi til thfl reso) utions carrif'd in c'oUTwil. 

257. We :mtiei}mte t,hat. nnxiety may he felt, IlS to the supply 
, , for the traIlsferred Imhjed.s, We believe 

S~feguards agamst ddli- that this anxiety is largely lml'ed 011 un 
(Ultlea, 1 .' 1 '1 '1' , f exaggerate( VIew of tIe POSSl II lhes () 
economy in the rflserved subjects, We do not feel, however, that 
there need be any apprehension. No Governor in Council is likely, 
without real reason, to disregard the wishes of thfl legislative 
eouneil, and WI" hold that, if he has real reaSOlltl, }H~ ought. to dis­
regard them in the discharge of his responsibilities. But. we roily 
point out the series of safeguards which our plan provides. The 
budget will be considered by the whole Government aetill/-t togetber. 
Those in charge .of the trans!p,rred subjects will have every oppor­
tunity of acquainting themselves with the consideratiOJIH upon 
which the ,allotment lor HIe reserved subjf'ctt~ is baRPd, In thest' 
joint discussions the provincia] revenues will be estimated; tlla 
contribution to the Government of India will be IIflt apart; t.he 
prop08ed allotments for the rest'rved suhjecU! will then he carefully 
,"crutinized and examined with a view to fadng e)'itipillm in the 
legislative council; and the remainder of the revenue will be ~t the 
disposal of the ministers. If Buch residue is lI.ot. sufficient, it ill 



open to the ministel'ff to snggeri extra taxation either within tne 
schedule of permissible provincial taxation, or by obtaining the 
sanction of the Government of India to some tax not includell in 
the schedule. Such taxation pro}Jfl~al@ would be presented to l,be, 
legislative council only with the appro,al of the mini8~rs. More­
over, there ill a standing committee r~prt'>Sentative of the IJlgislative 
councils Dot only cn finance, but attached to all the reserived port­
folios; and these standing committees will have the opportunity of 
serutinjzing all proposal!! for substantial expenditure, and of 
familiarizing themselves with departmental needs. But if the 
ministers and the legislative councils are eompelled to accept allot­
ments for the reserved subjects with which they do not agree our 
proposal that'n periodic commission shall 1'llvie\\"'-the pr~.eedings 
affords another suieguarcl. Both the Government and the legis­
lative Muneil will decide on their course of ad-ioll with the full 
knowledge that their conduct in the matter will, in d,iEl cOUJ'se, come 
under revit1w by the COIllmissioll. 'fhere will be opportunity of 
a.rguing hefore tll£< Commission, on the one hand. that reflerved Huh­
jects have been extravagant.ly admilli"tel'ed. or that tIll' GovPrnor in 
Council has unneeessarily disregardpd the wiRlles of the legi~lative 
council, or, on the other hand, that the attitude IIf the legiRlative 
council with regard to the expenrlitllre on resPl'Yed suhjects· lJ3!! 
been 80 unrea80nahle as to make it unsafe to l.ransfpr further P1Wt'NI. 

Although we believe, t.hereforp, that, no ilHHlperahle difficulty will 
arise if reaRonahle men con\lud t.hemHplves in a reasonable monner ' 
thiR periodic Randioll will tend to pl'Odu{:e a Rpirit of cornpromisf' 
ond co-operation. 

258. At this point we may explain that WI' have cOllRidel'ed the 

U h 
feasibility of establishing a hic'ameral system 

ppcr nUBes. . tJ . 1 t 1 J' . 1n Ie IH'OV111cps. .s a{ vo('alpK urge t!at III 

crtlatiug uPller houses we "hould follow the system which generally 
prtlvails in nountries where popular governrnellt lIas firmly estah­
lished itseH. We mig-lit, also expect t.hat the l'PpreRf.'ntation of 
minority intertlsts would benome more effective in an upper house 
than in a single composite chamber, btlcause minority represent­
ativtls sitting in [l chamber of their own might feel themselves freer 
to clpfend the interests whirh the:\7 repre;;entpcl t.lHln if they sat 
togethtlr with othtlr elements in Il lower house. We might. st'nllre 
men for the upper houses who would not l'eek elf,rtion or even arr'ept 
nomination. t.o [I composite assembly where the majority of llIembers 
were ~ A different st.lltus from thpmselvesj and so the second cham­
ber 1XlIi~\t develop a conservative p,haracter which would be a valu­
able'.etieek on the possibl;\' too radical prodivities of a lower h011se. 
But ... ~ see very serious pranticltl objectionR to the idea. In many 
proviMes it would be impossible to seeure a sufficient number of 

, suitable memberll for two houses. We apprehend aho that a sec.ond 
chaml'er representing mainly landed and moneyed interesta might 
prove too effective a banier against legislation whieh affedfld .auch 
inter~Ats. Again, th .. prfl8enCe of large landed proprietors in the 
8ecorul chamber might have the unfortunate result of 4isco'lU'aging 
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other members of the same class fl'om seeking the votes of the elect· 
orate. We think that the delay involved in p681!1ing legislation 
through two houses would ~ake the system far too cumbroull to eon­
t.f'Dlplate for the business of pl'm'ine-ial le~i81ation. WE' have 
decided for the preseut, therefore, against blCameral institutions 
for the provin('es, At the same time we heltr in mind thut as pro­
vincial eouncils approach more (·losely to parliamentary forms the 
need for r(lvising chambers mlly he the more felt; aud we think that 
the questioll !!hould he further considl'red hy the ]wriodie (lommissiou 
whi('h we propose hereaftE'r. 

259. We !Should now make it clear wilat the relation!! of t.he 
executive officers in the provinces will be 

Relations of the serviees t tl G t L t t 
to the Government. 0 1e new overn~en. . e u.s ~ay n o~ce 

that we have no mtentlOn of wtrodumng 
any duality into the serviees. It would he unfair to tlxpect 
ministers new to responsibility to a:,;sume the burden of office unless 
they eould eommand the :tHl'ligtance of the present highly trained 
serviees. To require them to inaugurate new services for their 
oWQ. departments would, we think, hI) to saddle them with diffi· 
culties that would doom thp pxperiment to failure. ThiH eOJlsider­
ation, among others, was prominpnt in our minds whell we con('ludpd 
that milliRterfl should form part of the executive Government of t.he 
proviucp Tather than U I'!eparate Gov(~rrmlt'nt. That there are diffi· 
eulties in eitlH'r ease WI' do Tlot deny, but they ;would certainly be 
greater if on(' and the Rame offi(>pr re('Pived his ordp),!! from two Go­
Vf'l"JIUHmh; IDflteatl of OUf'. 'I'h(' ohjpdiou n1ay be taken that the 
same authority may 1I0t he fpIt to aUnch t.o orderfl coming from 
miniRterlj al'! to orders ('oming from the exeeutive council. We do 
not admit that. they will ('omp from pither. All orders will ('ome 
from the Goverrlmeltt, and thpy will all he Government. ordenl. 
At t.he pre~(,llt time it is not the' business of an executive officer to 
diifp,reutiate hetwp(ln an ordpr ('onvpyed to him by HIe secretary t,o 
f+oVl'rnmelJt. in oup depar1.nH'nt.. aIHl nn ordpl" conveyed t() bim by 
thE' Rpf'ret.ary in anotller department, lind the procedure will not 
differ in the future. 

FUTURE DEVELOPMENT. 

260. Having now deseribed the llew constitution which we pro­
pose at the outset let us show how we intend 

Modific&tion bv the Go- t 'd f't d d 1 \"el'nment of India. 0 prov) e or 1 s aSlmre an re~"ll ar 
devtllopment in future. Our idE'1\ iR tJmt ItR 

t,lIe popular element of the Government acquires experience and 
learns to dischargE' its duties efficiently further powers should be 
entrusted to, it. The process in fact will be one of adding to the 
transferred subjects .. nd of taking from the res~rved oneR, until 
such time as with the ent.ire disappearance of the reserved subjects 
the need for an offioial element in the Government. or of pro<'edure 
hy gTIlnd committee, vani~lf's. and thus the goal of (~mplete reSpOll.· 
ibilitv is attained in ~he provinces. What we have to do is at 
once "to enCC1Ul'age and, to regulate this proce88. After five yean' 
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time from t.he first meeting or the reformed counells we suggest 
that the Government of India should hear applications from either 

. the :provincial Goyernment 01' the provincial council for the modI­
ficatlOn of the reserved and transfurred lists of the province; and 
that after considering the evidence laid before them they should 
recommend for the approval of the 8eCletary of State the transfer 
of such further subjects to the transferred list as they think desir­
able. On t.he other hand, if it should be made plain t,) them that 
certain functions have been seriously maladministered it will be 
open to them with the sanction of the Secretary of State to re­
transfer subjects from the transferred to the reserved list, or to 
place restrictions for the future on the ministerl!l'~owers ill resped· 
of certain trall!!ferred subjects. 'I'his t>xamination of the question 
by the Government of India after the lapse of five years will be of 
value tin enahling- the allotment of portfolios to he redetermined, 
if need be, in the light of tlH' experielwf' g'ailH'd (luring' thaI. tiTlH'. 
But it is also de"jrable to complete tIle )'eR}>ollsibility of the 
ministers for the tramderred subjeds. This should eome in one 
of two ways, eithel' at the initiative of the ('oullcil if it desires and 
is prepared to pxerciRe greater eontro] over the miJlist,el's, or at the 
diflcretion of the Government of lIHliu, which may wi~ll t.o mnk!' this 
change as a eondition of the gmllt of new, 01' of tIle maintew.nce 
of existing, powerl'l. We propose t.hereforp that the Govermmmt 
of India may, w}len IH'Iaril\g ~\H'II II ppliratioll!'.. direl't that the 
miniflters' salaries, instead of any longlt'T heing' tr(~atpd as a reservf:d 
subject aud then,fore protected In the last. If'sort hy til(' Govt'l'llor'" 
order from interferenl'e, ~hou)d be spe('ifieal1y voted ('adl YP:lT hy 
the legislativt' C'('UJwil; or failing fiu('h direl'tion by the Govern­
lUent of India, it Rhould he opell to the (',oUlu'ilK at i hai time or 
subsequently to dt'm:l1ld hy n'solutiol\ that ,;\lI'h T1Iinist(,f~' salaries 
should be so voted, and t.lw Governmeut of India shonl!l tlH'feUpOll 
give effeet. to ~meh refluesi-. '('hp ministers would in fad he('ome 
mjui"ter8 in the paflinment.ury selille. 'rhe ('ouneils would have 
power to reilBe to P:1S~ thf'ir salaries. all!l tlH'y would hayp to 
accept the cOllseqllenet's whieh comtitutional cODvention atbehei'! 
to such a vote. 

261. The arrulIgemPlliR sketelwr1 ill tllt' last paragraph, 11 owevPr , 

Periodic commission. 
afe inte1lded to pfovidt' JIIerelv for (/d iutC"im 
changefOl; Hnd we rpgard it aR ef's(>ntiHl. if the 

terms of the announcement of Auguf1t 20 arl' t.o he made good, that 
there should from timt' to time come into hl·ing some outside 
autho~ity (',harged with t.he duty of resurveying the polit.ieal si.tua­
tion irl India and of readjusting t.Il(> machinf'ry to t.he new require­
ments. We would provide, thf'refore, that ten years after t.he first 
meeting of the uew counl'ils est.nblished under the st.atute II. ('om­
mission should be appoiutpc] to review the position. Criti('ism has 
been expressed in the past of the eomposition of Royal eommiss,ionR, 
and it is our intention that the commiSflion which we sUg'gest should 
be rto.garded as authoritative and should derivl'l its authorit.v from 
Parliament itself. The names of the commissioners therefore shOUld 
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be Rubmitted by the Sef'retary of State to hoth Houses of Parliamt'nt 
for approval hy resolution. The commisRioners' mandate Rhould he 
to cousidN' whf'thf'1' hy thE' end of the term of the legiRlature then 
in existenct' it would he po!>sihle to est.nhlisb I'omplete responsihle 
govE'rnment in any provincE' or 11fovinces, 01' how far it would be 
possible to approximate to it in others; to adviRf:' 00 the ('ontinued 
reservation of any departments for the trnnsfer of which to popular 
l'outrol it ha" bp.eu proved to 1heir ~atisfadjoll thnt the time bad not 
yet ('orne; to recommend the rptronsfer of other mutters t.o thl' ('00-

bol of the Governor in Council if St'fiOllR maladministration were 
t>~tllhliRhed; and to makl' any rf'commf'lldat.iolUoI for till'! working of 
rt>Mpollsihlf' government or the improvenwllt. of tllt> ('onRtit.utioual 
maehilwl'y whi('h pxperiE'Iwe of t.he "YMtell!!'1 ill operation may shnw 
to he de.~irablp. WI' intend t.hetle jll'opusitionl'l to he rend ruther 11K 

lin imliration of nul' gent'l'al intentinns thal\ as Ull ut,tPlnpt to draft 
the ad,ual terms of thp reft'ren('e to the ('ommisllion. • 

262. 'I'bpre are f;{'ypraJ other import.ant mattt'rs, g'flrmunp in 
Other matters for con- greater Ill' lesl'l dpgree t.o our main purposE', 

~ideratioll lly the com mis- wllich thf' (~ommissioll should review. Thf'v 
sion. Ahould illvei'ltigatf' tlw progress made iiI 
admitting IndinnA into thp hig-ht'l' ranks of t.he public service. 
'l'hpy should examine the app0l'tionnwnt of the firu1l1l'ial hurd en of 
lu<lia with a vjpw tn adjust.ing' it more fairly hE't,wf'E'1l the provinces. 
Thf' eOIIlTlli><siort ~llOuld also examine the dl'veloplnpnt of pdlwation 
among lh(' }lenph\ ,H1d tlll' progTPRS and wnrl,jug' of lo('(tl splf-govprn­
ing bodips. Lnr-;tjy the ('OTllmiSAioll sllOuld rnnsidpr thp working of 
ihp frnllchisl' and thp ('onstitution of pjpd,orntE'R, indllding t.he im­
portmlt maitpr nf thp J'f'teutlon of pommunll] reprp.Rentation. 
r ndf'f'(l WI' 1'1'/''''1'<1 HIP cll'veJopmen1. of a hroarl frnndlisp itA t.he Rr('h 
011 wllif'h 1.h(' f'tlifil'p nf lif'lf-g-ovf'rnnlf'nt. mUAt ll(> l'nispd; for we 
hayp no intplltion tlwt our T'f'fortIIR ~hn1l1d result merf'l" in thl' 
transfl'1' of powprs from a hur!'UUNl\('Y to an oliflar('llY. W p sllUll 
111' told tll:d WI' arf' laying- n lleuvy dlu!'!!'e upon th(l (,OlumiA"ion. 
""'1' ag-I'f'p thaI this is so, and it will prohohlv hI' nE'pelilRury tn appoint. 
more thnn 0111' ('()mmis~ioll; hut WI' tllink it. important. that, the 
l'pview of all illf'se questions ~hou]cl he undertaken at onp and thp 
Rume time. It. ii'l our Ileflirp to l'pvivP the prO('eSR hy whirll the affairs 
of India wpre pprindi(~nlly suh,ieeted to searclling' review hy investi­
g'ating' hodies appnintp(] with tllf' approval of Purliament itMelf: 
and WE' propm1t' HIE'rpfol'e that HIt' further (,OllrRe of 1'0DRtitutionn.l 
Ilevelnllment. in tIll' eOlllltJ·y, tog-pther witll tbp ot.her mattprR lUSt. 
pnnmerutf'd, slHlll from timf! to time he Mimilarly iTlvPRtigatE'd :d 
intervn 1s of twelve yearM, a period whif'h reprpseut.s fhp life nf foul' 
(~onn('ils lInner ~bf' exiFlt.ing- regulationR. 

26!1. In proposing- tlH'l nppoiutment of a ('ommiMsinn tpn Veflr!l 
after the new Art tukE'R E'/fed WI' wish to 

The importance of an !?uard 'lg'aiuRt pO!-lRihl .. misUTHlerRtandinlP. 
electorate. .. 

Weo woul') not he taken af! imTJlving that 
there f'an he e .. tnhlished by that timp ('omplf'te reRponRihlf' g-ovprn­
ment, in HIe provin;oes. In many of the provinces no Ruch conaum-
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mation can follow in the time named. The pace will be everywher& 
unequal, though progress in one province will always stimulate 
pro~reas eleewhere; but undue expectations might be aroused 1£ we 
·mdwated any opinion as to the degree of approximation to comple~ 
self.government that might he reachtld even in one or two of the 
moet advanced provinces. The reasons that make complet~ respons­
ibility at present impossible are likely to continue operative in 
some degree even after a decade. 1Vithin that time m,my persons 
will have been brought in touch with problems of administrfltioD 
and a considerable number will have some experiellce of the adual 
exercise of responsibility; but we recognize that time is necessary 
for the development of responsibility in the eleetorates and the 
growth of proper relations hetween r('presenta.ijves and eonRti­
tuencief!. At present electorates of a general character hardly exi8t. 
Almost all are designed to represent spe('ial cl&.sst's or intert'Rts and 
consist of very few perMlns. Those which represflnt Muhammadans 
were intended to he fairly inclusive but even those arE' limited to a 
few hundred eledors. 'i'he Inul·.h larger f'leetorateK that ",ill now 
be set up, though still a mere fraetiOll of the population, will be 
devoifl of p/)litil~al experiencf'. 'l'he hahit of com;id(·ring political 
issues as issues to be decided by a man's own judgm~nt, of realizing 
their value of the proper ulle of a vote Itn!l of judging r.andidutl"s 
with .regarrl to their fitness to represent the electol"'g views havt~ all 
to he aequirpd. The physir.al eireumstuncps of eledol'ates thinly 
scattert'd over wide arf'!Hl with indifff'l"ent communi('ations wiU 
render the task of educating them particularly difficult, especially 
for men who will have to undertakl" a work of whi('h they themselv('s 
have so little experience. Thei-I" diffil"ulties will be increased h, 
the general lack of education. 'Vhet·e the great mas~ of the popula­
tion is illiterate, as is unfortunatel.v the ease all oV!~r Iudia, political 
ideas may l,e cxpfwted only to- sprf'ud slowly nnd the progress of 
political education to be impeded. But we hl\.ve already recognized 
the rapid late of progrpss whieh 1mI'! tahn ph0e in India during 
r('cent years in the df'velopment of political opinion; and we mnnot 
foresee how much the pace will be accelerated umier the new eondi­
tioDS. It is therefore clearly desirahle that periodic illlpiiries should 
take place at intervals that. mlly prove too short rather tllRll that 
ellcouragement should be given t.o agitation hy undue delay. 

264. But inasmuch ~s complete responsible ~overnment essen-
Matter for epecial con"i· tmlly depends upon the eXIstt'Jlce of an elect­

deration. orate sufficiently aetive and cognizant of 
affair,~ to hold their reprp.sentatives effectively to account wt' think 
thlJ,t one of the most important duties of the commission will he -to 
exa:ruin~ the growth of capacity and responsihility in theeleotorates. 
The ilpproximation to complete responsibility must' depend among 
other things on the growth of tll11 eleetorate and on the m.easurlol i:Q. 
which they give evidence of an active and intelligt'nt u!u~ of the 
franchise. We wish to attain complete responsibility where we can 
and as early as we can, and we intend that its attuinmel1t .. $hould 
depend upon the efforts of the Indian people tht'lDselves.· It would 
not be fair to give it to them till they fulfil the necessary oonditiona. 



Chapter IX.-The Government of India and the India OfIloe. 

I.-THE GOVERNMENT OF INDIA. 

265. We shall have discharged our task indifferently if it is not 
alrell.dy plain from our report. that all the 

The need for change. changes which we su~ger-;t are no more than 
the necessary adj\18tment ot the constitution to a rapidly changing 
environment. So long as the people of India were content to leave 
their government in official hands the system was wdl-deviseci to the 
needs of the country, and was directed with astoniRhing zeal and 
success to beneficent fJnds. We have tried to give some account' of the 
burden of the work. We may well pause to pay a tribute to the part 
played by the Government of India itsf'lf in guiding and inspiring 
the entire system. Rarely has a heavier burden of responsibility con­
tinuously rested on a smaller body of men ; rarely has it been discharged 
with greater a.bility or a higher sense of public duty. We have changes 
to propose, corresponding to chan~ng conditions; but we should keenly 
regret it if anything we said were takenoas failing in the tribute due to 
great work finely done. But more is now being demanded of the lIystem 
than it can give. It is no longer sufficient to administer India; it is 
necessary also to satisfy her political aspirations; and because we were 
all too slow in taking cognizance of the changes that were occurring the 
task is &11 the heavier because there is lee-way to make up. We must 
th.erefore introduce a new element of st.rength into the Government. 

266. We have already madf' our opinion clea.r that pending the 

The burden of work. 
development of responsible government in the 
provinces the Government of India. must 

remain responsible only to Parliament. In other words, in all matters 
which it judges to be essential to the discharge of its responsibilities for 
peace, order, and good government it must, saving only for its account­
ability I to Parliament, retain indisputable power. With the precise 
ma.nnel' in which the control by Parliament must in future be modified 
we shall deal hereafter. For the present we will concern ourselves 
with changes in the functions, structure, and methods of the Govern­
ment of India itself. We think we have reason for saying that in 

reS]peelts the machinery i~ no longer equa.l to the needs of the 
work of the departments 'is, heavy. The coll('~tive 

of the Government is weighty, 'especialJy in time of 
is little time or energy left f~~~hose acti vitiell of a 

which the new situation in tilt ~ntry demands. A 
legi.sbl,~tnle. "_ion of the Governmp,nt of India ~s a ~OU8 strain 
upon the · departments. and especially on the_bers III charge of 
them. They. have not merely to carry on their ~ task of, &£bninis-
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tration and to share in the diBCU.8Bion and decision of grave matters 
policy, but they have to prepare themselves to meet a growing volume 
of eriticism at meetings of the legislative council; and when, as has now 
ha.ppened, they are called upon in addition to deal with urg~~t and 
complex questions of constitutional reform, the bUTd~lI becomes one 
that it is unreasonable to impose on so small and hlghly worked· a 
body of men. We desire to take this opportunity of acknowledging 
how ungrudgingly their services have been given to our present task. 
But, apart from the ir.evitable complexities of the moment, the growing 
burden of busine88, which results from the changing political condi­
tions of the country, is leading to an accumulation of questions. 
which cannot be di.sposed of as quickly as they Eresent themselves. 
We find the necessity for reforms admitted, principlefj"'sgreed upon and 
deciRi.ons taken, and then long delays in giving efftd to them. Difficult­
ies are. realized, inquiries are started, commission~ report, and then 
there is a pause. There ill a belief abroad that assurances given in 
public pronouJlcements of policy are Ilometimes not fulfilled. On this 
occasion therefore we have taken steps to guard against such imputations, 
and to provide means for ensuring the ordered development of om own 
plans, 

267. The mam fault for ~he clogging of the machine does not, we 

f 
.J I think, lie altogether with its highly trained 

Pros~nt c&u.e~ 0 ue "y. . Wh· h· fl d· . engmeers. at. IS C Ie y wante IS sorr.e 
change of system in the directions of simplicity and speed. How does 
it happen that announcements are made that arouse expectations only 
to defeat t,helll? We know that it is not from any intention of delud· 
ing the public. We suggest that it is hecause the wheels move too 
slowly for the times; the need for change is realized, but bt'cause an 
examination of details would take too long promises are made in 
general terms, which on examination it becomes necessary so to qualify. 
with reservations as to ,jisappoint anticipations and even to lead to 
charges of breach of faith. We suspect that a root cause of some 
political discontents lies in such delays. Now, ,'J9' far as the provinces 
are concerned, we believe that our proposals kil , freeing them to a 
great extent from the control of the Gover.-ment of India and the 

, Secretary of State will improve matters. But the Government of India 
are in the worst case. In all important matters they have to ('ollBult 
local Go¥C'nments, and then to secure the approval of the Secretary 
of State. Consultation with local Governments there must always 
be; bu.t with developing autonomy in the provinces, and less frequent 
interferenoe by the Secretary of State, we see no reason why quicker 
and m(Jre informal methods should not be plll'Bued. We hope that 
the new departure inaugurated in January last at the conference be­
tween the Government of India and all the heads of Governments in 
Delhi ma.y be repeated annually, and may lead to a closer unde~st!lond­
ing of the varying conditions of the provinces and some diminution of 
o~l correspondence. 
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268. References to the India Office are a second fruitful e&1lse of delay. . 
. The India Office, having statutory respons-

~(lrt'l"(\not18 to tbt' Indul ibilities to discharge, exercisea its. authority 
Office. with good care and with all the expert know­
ledge at its command. Proposals that have been examined in India 
are re-examined in England and fresh sUj!;gestiolls may be forthcoming 
from Whitehall upon which Delhi may find it necessary to take t.he fur­
ther opinion of Calcutta, Bombay, and the rest. Now we recognirethat 
so long as the Indian Government is not responsible to an electorate 
the guardianship of the welfare of India as a whole must remain in the 
hands of Parliament. Indeed, as we shall show, we go on hereafter to 
make suggestions for sustaining the interest taken by Parliament in 
India better and for improving the means of information at its disposal. 
But, on the other hand, we must also consider practical. needs, We 
have seen how rarely Parliament asserts its power, how little interest 
and time it devotes to Indian affairs, and how much it leaves to t,he 
Secretary of State in Council. Granting, therefore, that Parliament's 
understanding of the larger Indian qu('st.ions, and its responsibility for 
policy, ought to be increased tllert" is no real incollsistt"ncy in saying 
that we should ask it simultaneOllsly to agree to I't'lax the Rrcreta.ry of 
Rtate's control in details. We consider that the Sec~tary of State's 
previous sanction to dt"cisio])t; takPn in India should be required in 
fewer cases than in the past; and that in some matters it will suffice in 
fut.ure if he asserts his control by means of a veto if necessary. 

269. A further cause contributing to delay is tha( the departments 

Tneufficicnry of Rtllff. 
at headquarters are now overworked. It 
is often overlooked how small is the staff 

which carries on the work ~f the great departments. Normally, it consists 
of a member in charge, a l ecretary, a deputy t ecretary, and on under­
I ecretary. The remainder of the staff is purely clerical. If this is 
compared with the staffing of one of the great departments in Whitehall, 
and every allowance is made for the difference of conditions, it wiJJ be 
dear how numerically wef k the staff of the Government of India is ; 
and how great is the strain upon its members, esperially in such times 
as the present. OM reason why the departments can move qukkly 
in England is because their day-to-day administration runs itself. New 
inquiries can be set on foot, and policies thought out by the head of 
the department, with the help of a large and experienced pelmanent 
staff. In India the higher staff of the I ecretariats is not permanent, 
because rightly or wrongly it has always been held desirable to maintain 
touch between the headquarters offices and the districts. Men are 
selected from the admir.istrative staff, serve for a time in the offices, 
and return to administration. One result of this discontinuity is that . 

. questions which a permanent eivil service can safely dispose of by 
word of mouth become the subject of continuous minuting. Changes 
of persofmel necessitate a record of the qUettiOlls, and the aspects of 
questions considered. We express no opinion oD' ,the 9J.,tem, buJ; it 
requires dmi1ed examination. Indeed, the Viceroy has already sign.Uied 

X· 



to his G!)lleagues his intention of causing it to be examined after the 
war. Tin that time comes the inquiry could not be PIllBUed wit" 
-advantage; but once the stress of war is over, and dep&rtments ca.~ 
estimate their permanent needs, the inquiry sh~mld he taken up probably 
with the assistance of experts from Engla-nil, Our proposal is made 
without prejudice to the process of tll,kiug further Indiana into the 
services. From whatever source the additional help is to ~e sought 
there can be no question of its acute necessity. ' 

270. But a constitutional element of delay may be found in the 
character of the Government itself. BecaUlle 

Inher~nt tendenciCIII of it is bureaucratic it is naturally Ie"" anxious 
an oft\cl&l Government ."'" 

to move than a respon81bl~oveminent. In 
the matters where Parliament does not affect it its duty is to its own 
conseience--or perhaps we should say to its successors ill office-and not 
to any constituents. We should do well to associate with it a really 
representative assembly so as to ensure that in the comparative seclu­
sion of its domicile in Delhi and Simla the wishes of the country are 
accurately and regula.rly presented to it and that its action is adequately 
criticized. In this way not merely shall we get a successio,n of stiinuli 
from outside which would benefit the Government in India, but the 
Secretary of State in England will have the means of judging what view 
is taken in India of the actions of the Government, and so the modifIed 
measure of Home control which we propose will come to be exercised 
not merely in accordance with British views, but with regard also to the 
expressed views of those who represent constituencies in India. These 
are the cOllsiderations underlying the proposals which we put f01'ward 
for changes in the structure of the Government of India both in its 
executive and legislative aspects. 

27l. We have explained already how the exe.cutive council of the 
Governor General is constituted and how 

The ~overuor ~ener&1'8 portfolios are allotted in it. Its changed rela-
Exeoutlvll Conncil. ., .. 

tlOns WIth prOVInCIal governments will in them-
selves materially affect t.he volume of work coming before the depart­
anents, and for this reason alone some redistribution will be necessary. 

! would therefore abolish such statutory restrictions as now exist 
~ espect of the a.ppointment of member~ of the Governor General's 
uncil so as to give greater elasticity both in respect of the size of 

the Government and the distribution of work. If it is desirtld to 
rete.in· parliamentary control over these matters they might be em­
bOdied i~ statutot'Y ordera to be laid before Parliament. 

272. Further, we propose to increase the Indian element in the exe-
.. outive COlIncil. We do not think it necessary 

m!:~re",ae In llldl&n ele- to ar~e the e~pediency of enabli~ the wishes 
of IndIa to be further represented in the Cabinet 

of the C<?untry. The decision of Lord Morley and Lord Minto to a}>point 
OJle .~ndian member to the council marked an important stage in India's 
pohtical development j and haa proved of v~ue in enabl~ the ~o~ 
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ment to have first-hand acquaintance with Indian opinion. IIi recom· 
mendiD# a 8t)OOJld appointment we are only pursuing the policy already 
determined' upon in respect of the public services. There exists. of 
course at present no racial prescription in the ~ tatnte, nor do we propose 
t.hat any should ba introduced. There iB even no formal guarantee that 
any appointment shall be made on the grounds of race. The appoint. 
ment of Indian tllembers will be made in the future as in the'past as a 
matter of practice by the Crown on the recommendation of the Secret· 
ary of State; and we suggest the appointment of another Indian 
member as soon as may be. 

273. We now come to the changes required in the Indian Legislative 
. . Council. Its existing composition we have 

The Indian LegIslatIve already explained. No argument is needed to 
Assembly. show t.hat under preBent conditions 27 "elected 
members, many of them returned by small class electorateR, cannot 
adequately represent the interest.s of the entire country in the supreme 
assembly. Indeed, no council the composition of which is conditioned 
by the necessity of maintaining an officialnutjority could possibly serve 
that purpose. We recomnHlnd th~refore that the strength of the legiB­
lative council, to be known in future as the I,egislative ABSembly of 
India, should be raised to a total strength of about 100 members, so as 
to be far more truly representative of British India. We propose that 
two-thirds of this tota.l should he returned by election; and that one­
third should be nomina.ted by the Governor a eneral of which third not 
less than a third again should be non-officials selected with the object 
of representing minority or special interests. We have decided not to 
present to His Majesty's Government a complete scheme for the election 
of the elected representatives; Oul' discussions have Bhown UB that we 
have not the data on which to arrive at any Bound conclusions. Some 
special representation, we think, there must be, as for European and 
Indian commerce and also for the large landlords. There BhoulU bp. also 
communal representation for Muhammadans in most provinces and also 
for Sikhs in the Punjab. There is no difficulty about direct election in 
the caBe of special constituencies. It is in respect of the general, or 
residuary, electorate, including therein the communal electorates for 
Muhammadans and Sikhs, that complexitieB present t.hemselves. 'Our'" 
decided preference is for a system of direct electorates, but the immens­
ity of the country makes it difficult; it may be imposaible to form con­
stituencieB of re.n~ ble size in which candidates will he able to get into 
direct touch with. the electorates. Moreover, there- iB the further diffi­
culty (which. oowever, presents itself in any system of constituencies) 
of the inequalities of wee.lth existing between the different communities. 
If constituencies are to be approximately even in size it may be neces­
sary to concede a special franchise to the Muhammadans, who, taken as a 
whole, are poorer than the Hindus; and this meanS giving a vote to some 
Muha.nimM.ans who would not be entitled to vote if they were Hindu. 
That is an undesirable anomaly, to which we should prefer the a~emaly 
of uneq,ual eonstitu~cies; but 011 our present inf0fll:latio~ we iDd it 

',' .2 
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impossible to say how great the practiral difficulties of variation in size 
might be. Similar problems will present themselves in respect of con­
stituencies for the elections to provincial councils. It is obviously 
desirable to deal on uniform linl'A with t.he electoral arrangements both 
in the provincial and Indian councils. As regards the former we have 
already recommended the appointment of a special cornrr..ittee to in­
vestigate questions of franchises and electorates; and to thlt body we 
would therefore also commit the task of determining the electorates 
and constituencies for the Indian Legislative Assembly. They may find 
it wholly impracticable to arrange for direct election. In that case, 
they will consider the various possible systems of indirect election. We 
are fully aware of the objections attaching to all forirt'iJ of indirect elec­
tion; but if the difficulties of direct election compel us to have recourse 
to indil-ect, we incline to think that election by non-official members of 
provincial councils is likely to prove far more acceptable to Indian 
opinion and, in spite of the smallness of the electoral bodies, certainly 
not open in practice to greater objection than any of the other alterna­
tive methods which Lave been from time to time proposed. 

For reasons similar to those whieh we have glvpn in the case of tht' 
provincial legislative councils we re,commpnd thA.t members of the Indian 
Legislative Assembly should not be dt'Ri~nated "Honourahlp" hut 
should be entitled to affix the ]r,tterR M.L.A. to their names. 

274. The suggestion we have made for the number of elected membE'rR 
was haRed on UJe calculation that the three 

R~preBcntation of tho presidencies would he represented hy 11 
})rOVlnCO!. bU'" 

mem ers each; the mted Provmc(,R hy 10, 
the Punjab nnd Bihar and Oril'lila hy 7 each, t.he Central Province!! by 
0, Burmn by 3, and Assam by 2. We also think that in view of the im­
portance of the Delhi province as the Imperial enclave and t.he seat of 
t.he eentral Government. it should be represented by a member. 

275. In respect of the non-official members to be nominated by the 
Governor General we advise t.hat no hard-and­Nominated memb~rB. 
fast mle should be laid down. TlH~se seats 

should be regarded &8 a reserve in his hands for the purpose of adjusting 
inequalities and supplementing defects in representation. Nomi!lll.tionf! 
should not be made until the results of all the elections are known , and 
then t.hey should be made after informal consultation with the heads 
uf provinces. The maximum numher of nominated officials will be two­
ninths of the whole, and it.will rest with the Governor General to deter­
mine whether he requires to appoint up to this maximum. The officials 
will, however, include the executive members of council, sitting not by 
appointment, but ex officio; and also some representation from the 
provinces. It may therefore not be possible for secretaries to the Govern­
ment of India to continue tl) sit in the assembly; this may in if::seJf be 
of advanta!?:e as decreasing the dislocation of administrative business 
during the se&'!ion. It may, however, be necessary to allow the secretary 
to speak and vote on behalf of .the meluber when occasion demands. 
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But for this purpol:le we think that a preferable alteraative may be to 
appoint members of the a.ssembly, not nece&l&rily elected, nor eVen 
non-official, to positions analogoW! to those of parliamentary under­
secretaries in England; and we advise that power be taken to make 
such appointments. We attach importance to the further proposal 
that official members of the assembly, other than members of the execut­
Ive government, should be allowed a free right of speech and vote, 
except when the Government decides that their support is necestlliry. 
We think that this change of procedure will affect the tone of discuSl!ions 
very beneficially. We think that, for t.he reasous which we have giveu 
already in support of a similar recoDUuendation in J't'spect of the pro­
vincial councils, the president of the Legislative Assembly should be 
nominated by the Goveruor General. We do not propOlle that his 
choice should be formally limited, but it seems necessary that, at any 
rate for the present, the president should bc designated from all10ng the 
official members. 

276. We began with the fuudamental proposition that the capacity 
of the Governlllent of ]ndia to obtain its will 

Mo~n~ of ""curing t~lU in all essential matters must be unimpaired . 
. 'tffirm'ttlvo l'oWlJr of lo,p"- . . . 
hl.tioll. The IlIstltutioll .. of an assembly WIth a large 

elected majority confronts us with the pro­
blem, as in the case of the provinces, of enabling the executive govern­
ment to secure its cilsential legislation and its supplies. Here also we 
have examined several possible expedients. In this im;tancc, thcl'e can 
be no question of relying on legislation by superior authority. The only 
fmperior authority is Parliament, and Parliament is too far off and 
notoriously too preoccupied and not suitably constituted to pass laws 
for the domestic needs of India. It is true that the UoverJI()l' Uelleral 
has the power of making temporary ordiuancp.s for certain emergent 
purposes. We propose that this power should be retaiHAd; its utility 
has been strikingly demonstrated during the prcsent war. It merely 
provides, however, a meaus of issuing decrees, after private discUSBioll 
in the executive council, and without opportunities for public debate 
or critioism ; and normally it should bc used only in rare emergencies. 
It would be uusuitable for our purpose. What we seek is some means, 
for use on special occasions, of placing on the statute book, a.fter full 
publicity and discussion, permanent measures to which the majority 
of menlbcrs in the Legislative Assembly may be unwilling to aSBent. 
We seek deliberately, when the purpose justifies us, to depart from 
popular methods of legislation; and it is obvious that no device which 
conforms to those methods can poSBibly serve our purpose. For this 
purpose we have come to the conclusion that we should employ the 
method now familiar to Indian institutions of maintaining 8uch a num­
ber of votes, upon which the Government can in all circumstanees rely, 
8S to ensure the passage of the legislation that it requires. It is here 
alone, and only (&8 will be seen hereafter) for use in cases where it is 
obvil)Wlly necessary, that we propose to perpetuatt' the :~~jal' bloc. 



,We are, aeeking to provide for a period of transition; ,for whioh pur~ 
no noV'el expedient, such &8 multiplying the value of official votes, or 
aDiog in officials who have not taken part in the argument :to rer,ord 
their votes, or of passing measures automatically after discussion, woald 
be &8 easily understood, or as acceptable, as the continusMe in modified 
form of the present system. ' , 

277. One suggestion which we considered was that we should follow 
The Council of St&to, the plan adopted in the provinces, and institute 

grand committees to which the Governinent's 
essential Bills should be referred. But the conditions of Indian legis 
l&tion are different from those of provincial. Matttlwo are niore im­
portant, the Government's responsibility to Parliament is closer, and 
the affirmative power must be more decisively used. We feel also 
that thtlre are advantages, both direct and incidental, 'in setting up a 
separate constitutional body, ill which Government will be able to 
command a majority. We do not propose to institute a complete bi­
cameral system, but to create a second chamber, known as the Council 
of State, which shall take its part in ordinary legislative business and 
shaJl be the final legislative authority in matters which the Gov~rn­
ment regards as essential. The Council of State will be composed of 
50 members, exclusive of the Governor General. who would be presid­
ent, with power to appoint a vice-president, who would normally take 
his place: not more than 25 will be officials, including the member!! 
of the executive council, and 4 would be non-officials nominated by 
the Governor General. Official members would be eligible for nomina­
tion to both the Legislative Assembly and the Council of State. There 
would be 21 elected members, of whom 15 will be returned by the non­
official members of the provincial legislative councils, each council 
returning two members, other than those of Burma, the Central Pro­
vinces, and Assam, which will return one member each. Elected mem­
bers returned to the Council of State would vacate any seats they 
occupied on the provincial aouncil or the Legislative Assembly. The 
remaining six elected members are intended to supplement the repre­
sentation which the Muhammadans and the landed classes will other­
wise secure; and also to provide for the representation of chambers 
of commerce. Each of these three interests should, we suggest, return 
two members directly to the Council of State. Bearing in mind the 
fact that among the members of the provincial legislative councils 
who will ~ect to the 15 seats there will be a proportion of Muhammadans, 
and auunring that in each 'of the bigger provinces each elector will be 
able &8 now to give both his votes to one candidate, we ' estimate that 

, the composition of the Councils of State should comprise at least 
six Muhammadans, whether sitting by direct or indirect election or 
by the Governor General's nomination. Moreover. it is desirable 
that the four seats to be filled by direct election should be used 80 

as to ensure that the Muhammadan and landed members should 
8& fat &II poIBible. be repreaent.ative of the whole of India. Ddcieumes 
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illay occur in this respect in anyone council but they should be corrected 
in election! W the subsequent council. For this reason the regulations 
for elections to the four seats should be framed by the Governor General 
in Council in such a way 8.8 to enable him to decide, after consideration 
of the results of the indirect elections, from what part of India, or possibly 
in what maDner from India, generally the seats should be filled. 

278. Inasmuch as the Council of State will be the supreme legislative 
. . authority for India on all crucial questioIl8, 

Qu~hfiea.tloIl8 for mom- and also the revising authority upon all Indian 
bcrBblp. I - l' d' . h . egts ahon, we eHIre to att,ract to It t e servlceR 
of the best men available in the country. We desire that the Council 
of State should develop something of the experience and dignity of a 
body of Elder Statesmen; and we su~gest therefore that the Governor 
General in Council should make regulations as to the qualifica1lions of 
candidates for election to that body which will ensure that tLt'ir status 
and position and record of services will give to the council a senatorial 
character, and the qualities usually regarded as appropriate to a revising 
chamber. We consider that the designation "Honourable" .should 
be enjoyed by the members of the Council of StbtP' during their tenure 
of office. In accordance with the proposals which we make hereafter 
for associating the Ruling Princes with the Government for t,he purpose 
of deliberation on matters of common concern it would be, as will be 
seen, the Council of State with which the Princes would bl! associated. 
It is desirable that as is the case with second chambers elsewhere, the 
lifetime of the Council of State should be longer than that of the assem­
bly; and assuming that the life of the latter will be three years, we 
propose five years as the normal duration of each Council of State. 

279. Let us now explain how this leginhttive maemhery will work. 
. . It will make for clearness to neal separately 

LegislatIve . procoduro. with Government Bills and Bills iutroduced 
<klvernment Bills. . 

by non-offiCIal members. A Government B 11 
will ordinarily be introduced and carried \hrough all the usual stages 
in the Legislative Assembly. It will then go in the ordinary course 
to the Counc 1 of State, and if there amended in any Wly which the 
8ssembly is not willing to accept, it will be submitted to a joint 
session of both Houses, by whose decision its ultimate fate will be 
decided. This will be the ordinA ry course of legislation. But it might 
well happe~l that amendments made by the Council of State. were 
such as to be essential in the view of the Government if the purpose 
with which the Bill waS originally introduced was to be achieved, 
and in this ~e the Governor General in Council would certify that 
the amendments were essential to the interests of peace, order, or 
good government. The assembly would then not have power to reject 
or modify thes& amen~fls, nor would they be open to revision in a 
joint seBBion. 

We have tQ provide f&r two other possibilitiea. Cases may GCOOl' 
in which the Legislative. Assembly J:etues leave to the intr~pon of 
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8. :aill, or throwd out a Bill which the Government regarded as necessary. 
For such 8. contingency;we would provide that if leave to introduce a 
Government Bill is refused, or if the Bill is thrown out at any stage, 
the GClVernment should have the power, on)hecertificate of the Governor 
General in Council, that the BIll is essential to the interests of peace, 
order, or good government, to refer it de nOVJ to the Councll of State; 
and if the Bill, after being taken in all its stages through 1,h9 Council 
of State, was passed by that body it would become law without further 
reference to the a.ssembly. Further, there may be cases wh.en the 
consideration of a measure by both chambers would take too long if 
the emergency which called for the measure is to be met. Such a con­
tingency should rarely arise; but we advise that, in C_8 of emergency, 
so certified by the Governor General in Council, it should be open to the 
Government to introduce a Bill in the Council of State, and upon its 
being passed there merely to report it to the assembly. 

280. We-come now to non-official members' Bill!:!. They would be 

P · t b' B'll introduced in whichever of the two chambers 
rlva 0 mam ora 1 S. . . d h the mover sat and, on belllg carne t ere, 

would be taken to the other chamber and carrjed t.hrough that. II~ the 
ca,':!e of a difference of opinion between the two bodieH the Bill would be 
tmbmitted to a joint ses"ion of both, and would Either be finally rejected, 
or would be submitted for a'>sent in the form in which it was there passed. 
It might, however, occur th'lt a non-offieial member'lS Bill emergd 
from the as;embly, whether originally introduced there or not, in a forn. 
which the Government thought prejudicial to peace, order, and good 
government. In this cal-le, alISO, if the Governor General in COllllcil were 
prep:ued to give a cert.ificate in the terms already stat('d, the Bill would 
go or go back to th e Council of State and could only become law in the 
form thero finally given to it. 

281. Our object has thu," been wh"ro IDRsible to IInke assent by 
hoth bodies the norlIlll condition of legi'!la­

Advantages of this pro- tion but to e:;t'lbli~h the l}rinciI)le that in the 
cedure. " 

. case of certificated legil>lation the will of the 
Council of 8tlte should pre rail, and in other legi;lation the will of the 
non-official member, of both ehamb 1f!" taken together should prevail. 
In time to com~, if and when the procedure by certification bet}omes 
unnecessary, the Council of Shte will become, as In other countriel>, a 
purely,revi;iflg chamber, and differences bntween the two chambers will 
be a.ljusted by joint sessions. We considered the alternative course of 
leaving non-certificated Bills wholly to the Legi'llative Assembly, and 
using the Council of Sttte only for certificated Bills. We dismissed 
this plan, first, because we regard it as important to establi'ih what may 
hereafter become a normal second chamber; seoondly, because we were 
unwilling to exclude the non-offici'!.l members of the Council of St!l.te, 
to which we wished to attract the best men available, from all share 
in the passing of .11on-oert,ificated business, and all opportuuities of intro­
duoing Bills. Fipally, our own proposal which gives the Government 
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an opportunity of amending a private member's Bill, mst,cad of leaving 
the Government wi~ no alternative but to veto a measure some features 
of which it may disapprove, affords the means by which beneficial changes 
in the law may result from non-official initiativ(~. It will, \\'e believe, 
be found to be not the least advantage of the institutions which \vu 
prQPotle that by allowing qUC.'!tiOllS to be freply discul$8ed, firl:!t ill a 
popular aS8flmbly and then reviewed by a revising body in which 
Government is in a position to exert as little influence as it likell, the 
courMe of !!Ocial legislation ·to which our Indian advisprs attach 
particular importance will be materio.lIy promotcd. :For if lloVl'rlllncnt 
is assured that projccts of social reform have the support, of the Imlisn 
element in two chambers so differently con:o;titut,ed it will ho.vc the less 
reason for offering any obstacle to their progress. 

282. The objection may be railled t.o our proposal for joint Kes~ions 
that the non-offieial members of the· a'lsem­

A Ilo8sible objection. b .'-:11 b 
I)' \'>1.1 C swamped by the onicial memherti 

of the Coullcil of 8tate in combination with the officia.\ members of the 
a':l!:!embly. We think that this critici!'\Jn will he di~posed of by further 
consideration of the figurci:\. The a~f!el1Jbly will consist of, let U8 8ay, 
nt least 71:3 non-official, and at mORt 22 official, lllt'lllbl'rH. The Council 
of ~tatc will cOlll:!iKt of 2;) non-officials, and at most 25 (jmcial.~, because 
the whole number of officials in either ehumber need llut ncce8i:\arily 
be appointed. III a full joint se~i:\ion, however, thBre lIIight bc 103 
Hon-official!:!, and about 4U officials, hecauKc the mcmbers of the Governor 
General'!:! Executive Council will bc member!:! of both bodie~. liut we 
have provided that the official members of the a'lsemhly may alHo be 
Homillated to member:;hip of the Council of Ktate, and we imaginc that 
this will be the rulc lathcr than the exceptioll. It would be dilfi~ult, 
and also inadvillable, from the poinL of view of departmental bll-~in('8S, 
to bring 40 official memhefl; to the meetillg.~ vf the legislative bodics, 
and we conceive therefore t,hat, including the mernheri:l of the executive 
coullcil, the official element in a joillt selSsion might be taken Itt 30. 
Moreover, in debate!:! on a non-certificated Bill, oflicialmcmbers would 
be left free to vote and speak as they plealSc, and thercfore should not he 
expected to act as a solid body. in these calculations we have c\aI'!Hl~d 
together the nominated non-ofiiciah; and the eleeted memhertl of bot.h 
chambers. But the Hi nominated non-officials will be nominated to 
represent particular interef>tll, and we sec no reaHon to anticipate that 
they will act less consistently thall they have done in the past with their 
elected fellow-representatives. 

283. 'fhe Governor General should in our opinion have power at 
any time to dillsolve either the Legislative 

POWCI'8 of dissolution. Assembly or the Council of State, or both thellC 
_nt, etc. 

bodies. It is perhaps u eces,o,Jary to add that 
the G.ovemor General and the Secretary of St ' should retain their 
existing powers of aal:!ent, reservation, and eli . ',ance to all Acts ?f 
the Indian legislature. The present powers of t. • vernor Genpl in 



Oouncil under 'aection 7.1 of the Government of India Aet, 1911S, to IDAke ' 
Je8111ation8 proposed to him by local Governments"'fm- the peace and 
good government of backward tracts of territory should al$o be pre­
served, with the modification that it will in mture rest with the head 
of the province concerned to propose such regulations to the Gov.ernment 
,of India. ' 

284 .. Fiscal lebrislation will, of course, be subject to the procedure 
. .. which we have ' recommended in respect of 

Fl8Call~gulatlon. Effect Government Bills. The budget will be ' intro-
of reeolutlon8. d' h Le' la . Asse bl h h duce III t e f,'1l.! bve m y ut t e 
Assembly will not vote it. Resolutions upon budget ~tters a~d upon 
all otht'T questions whether moved in the Assembly or in the Council 
of State will continue to be advisory in character. We , have a.lready 
given OUT reasons for holding that it is not feasible to j:,rive resolutions a. 
legal sanction. But since resolutions will no longer be defeated in the 
a.ssembly by the vote of an official majority they will, if carried, stand 
on record as the considered opinion of a body which is at all events 
more representat.ive than the legislative council which it displaced. 
That in itself will mean that the significance of resolutions wi1l be 
eJlhanced; there will be a heavier responsibility upon those who pass 
them, because of their added weight; and the Government's respoJUl­
ibility for not taking action upon them will also be heavier. It will be 
therefore incumbent on Government to oppose resolutions which it 
regards as prejudicial with all the force and earneatness that it can com­
mand in the ,hope of convincing the assembly of their undesirability: 
There must, however, remain to the Government power not to give effect 
to any resolution which it cannot reconcile with its responsibility for 
the peace, order, a.nd good government of the country. 

285. We wish to apply the procedure of standing committees, de­
scribed in the laBt chapter, as far as may be to 

Standing oommittees. 
both portions of the Indian legislature. The 

committees would be drawn jointly from the Assembly and tha Council 
of State. We do not overlook tbe difficulties entailed by the nature of 
many of the subjects with which the central Government is concerned, 
and also by the comparative infrequency with which, owing to consider­
ations of distance, such committees can assemble. The fact that ma.ny 
matters of ordina.ry internal administration will in future be left to 
provincial Governments also limitB the scope of utility of Btanding 
cOmmittees in the centrallegiBlature. We would leave it to the Govern­
ment of India to decide with what departments Btanding committees 
can be .8&!1ociated; and to the member in charge to decide what matters 
can be referred to the committee. Our idea iB that the non-officiid 
members of the Assembly and Council of State might elect by ballot in 
ptoportion to their respective strength two-thirds of the members of 
each committee while Government nominAtes the remaining one~thitd. 
It is obvious that these committees cannot play such an important part 
in the 'Work of the Go.vernment as the similar committees 'Which we have 

'$ 
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euggeeted in the provinces. It will be difficult to obtain their .... ~ c 

in p~oe, except during the session or immediately before and after 
it, but we t&ink there should be no difficulty ordinarily in obtaining 
their views on important new projects, whether legislative or adminis­
trative. Their {unctiolls might be determined by regulatio1l8 to be made 
by the Governor Heneral in Council. 

286. A few subsidiary matters of minor importance remain to be 
bt, dealt with. We think t.hat any member 

~:~~~\8 and rules of of the A8I!embly or the Council of State (and 
not merely the m~mber who aflks the original 

question) should have the right to put supplementary questions. 
The control of questions in both bodies should be regulated on lines 
similar to those which we have suggested in the case of provincial 
councils; It.nd the question of restrictions upon ret!olutiont! should alsu 
be similarly treated. But apart from matters affecting the powers of 
the ~egislature we think that the rules of procedure for both bodies 
should be made in the first instance by the Governor (jeneral in Coullcil. 
The Assembly and t.he Council of State should both have power to 
modify their rules with the sanction of the Governor General. The 
approval of the :?ecretary of State and Parliament !!bould not be 
required. 

287. We have a further recommendation to make. We would ask 
that His Majesty may be gracioul4ly pleased 

All Indi&1l1'rivy Council. I 
to approve the institution of a Privy Counci 

for India. From time to time projects of this h"ind have been mooted 
and laid aside; but with the changed conditions we believe that 
such a body would serve a valuable purpose and do useful work. India 
for all its changing ideas is t:ltill ready to look up with pride and 
affection to any authority clothed with at.tributes that it can respect 
and sdmire. Appointments to the Privy Council shoultl be made by 
the King·Emperor, and for life, which would ensure that they would be 
valued as a high personal distinction. Officials and non·officialll, bot.h 
from British India and the Nativ('o S~ates, would be eligible; but it 
would be. necessary to confine appointment to those who had won real 
distinction, or had held or were holding. the highest offices, such as 
Members of the Governments, Ruling Princes, Members of the Council 
of State and High Court Judges. Indian Privy Councillors should enjoy 
the title of "Honourable" for life. The Privy Council's office would 
be to advise the Governor General when he saw fit to consult it on 
questions of poJiey a.nd administration. It is our hope that for one 
purpose or anotller Committees of the Council comparable to those of 
the Privy Co~cil in England, which have done such valuable work in 
connexion with industrial and scientific research and education, will be 
appointed. 

288. At the end of the lut cha.pter we recommended that ten yean 
Periodic 'commiaaiou. : after the institution of our reforms, and again 

at intervals of twelve yeare thereafter ... com-
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mission approved by Parliament should investigate the working of the 
changes introuuced into the provinces, and recommend as to their fur­
ther progress. It should be equally the duty of the commission to 
examine and report upon the new (JunstituLion of the Government of 
India, with particular referenoe to the wurking of the machine~or 
representatation, the procedure by cert.ificate, and the resutt$ of joint 
sessions. The commission will, doubtle!!s, if they see fit, have proposals 
to make for further changes in the light of the experience gaiLed. There 
ii no need for us at this stage to attempt to anticipate the line which 
their recommendations may take. ' 

289. Let us now suni up our proposals. We seek to create an 
Summary. enlarged Lel,,>1.s1ative Assemt4 with ail elective 

. majority; to reserve to the decision of the 
Council of State, in which the Government will command 8. bare majority, 
only those measures which it must have power to carry in the discharge 
of its continuing responsibility for the good government of the land; 
to restrict the official bloc to the smallest dimensions a.nd the If)ast 
frequent activity that is compatible with the same guiding' principle; 
to in8titute a Privy Oouncil of India as a means of honouring and em­
ploying ripe wisdom or meritorious service; to arlmit a second Indian 
member into the innermost counsels of the Indian Government. It 
is true that we do not offer responsibility to elected members of the 
Legislative Assembly; and that we define the sphere in which tiie 
Government will defer to the Wi8h('s of the elected members not bv 
specific directions in a schedule, as we have done in the provinces, bu"t 
by a general prescription which we leave the Government to interpret. 
But we have carried the advance right up to the line beyond which our 
principles forbid us to go; and by confining thc usc of the special 
machinery of autocracy to essential cascs where a public declaration 
of necC8sity must be made we have gone definitely beyond the position 
implied ill the Morley-Minto reforms. If there be among Indian politi­
cians those who arc impatient of any dday that they encounter on their 
way to occupy the citauel they may remind th('mselves how often 
before in Indian history has it been said. \ Hanoz Dihli dUT ast '*. 
lmpatience we cannot, and ought not, to seek to satisfy. What we have 
done is to afford Indians a fair share in the government of the entire 
country, while providing in th!! provinces the means for them to at.tain 
the stage of responsible government to which the beginning of resp<>lls-
ibility for the Government of India itself lllust be the sequel. ' 

II.~-THE INDIA OFFICE. 

290. It now remains for us to examine the effect of our proposals 
, upon the position of the Secretary of State 

ot~~:[:. of tho 80crctary for !ndia in Co~eil and the control which 
Parhament exerClses through him over all 

the Governments in India. We have already explained ho~.e· Act 
---------~-- ,. ----- --------------

• , Delhi is yet alar 0 fl. ' 
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of 1858, which brought the East India C-Ompany to an end, set up the 
Secretary of State with the Council of India to assist him, &s th(\ Minister 
of State respollsible for Indian affairs. III the language of the ('xistinA" 
law the Secretary of Sta.te has power to " superintend, direct anti control 
all a.cts, operations and concerns which relate to the Government or 
revenue of India and all w-ants of salaries, gratuities and allowances 
and ~ll other. payments and charges, out of or ~n the revenues of India~" ,: 
Agam, sectlOn 21 of the Govp.rnment of India Act, 191!'l, reads as ' . 
fullows :-" The expenditure of the revenues of India, both in Brit 
India and elsewhere, shall be subject to the control of thl' Recrf'tary 
of State in Council; and no grant or appropriation of any part of those 
revenues, or any otiler property coming int,o the possession of t,IlE' 
Secretary of State in Council by virtue of the Government of India Art" 
181)8, or this Act. shall he made without the conCUfr('nce of 0 J"Uajorit,r 
of votes at a meeting of Uw Council of India ". 

291. It has heen. of COUl'se, impossible in practice that t.he affairs 
of a vast a,}ld remote Asiatic dependency 

D~ll'gatjon'to th ... (lnv ... rn- s}lOlIld be administered dircct.Jy from White­
mpnt of ]nflia_ In tmnA- I IJ d I I ) 
f,>rr .. d ll1att('r~. la ; all . as we lave seen, arg(' powers an< 

responsibilit.ies have always })('('ll left by tlw 
Secretary of State t.o the Government of India aml again hy the Govern­
ment of India to local Governments. At the same time, the Secretn.ry 
of State's responsibility to Parliament has sct very practical limits t'o 
the extent of the delegation which he can be expect(>d to Rallrtion. 
Now that HIS Majesty's Government hove dedared tlleir policy of 
developing responsible institutions in India we are satiRfied that Parlia.­
ment must he asked to assent to Ret cert.ain bounds to its own respons­
ibility for the iutflrnal administration of that eountry. It must, we 
think, be laid down broadly that, in respect of all matters in which 
responsibility is entrusted to representative bodies in I nelill,. Parliament 
must be prepared to forgo the exercise of its own power of control, 
and t,hat tilis process must continue pari passu with the development 
of responsible government.in the provinces and eventually in the Govern­
ment of India. The process should, we think, begin with the con­
clusions arrived at on the report of the eommittee which will consider 
the question of tra,nsferred subjects. Having taken their report. and 
the views of the Government of India upon it into consideration the 
Secretary of State would, we imagine, ask Parliament's assent to his 
declaring by statutory orders which he would he empowered to make 
under the Act that -such and su(;h subjects in the various provinces 
have been transferred; l\ud when Parliament has assented to suel. 
orders the Secretary of State would cease to contrr I the administration 
of the subjects which they covered. The discussion of such matters 
by Parliament in future would be governed by the fact of their trans­
fer. V!.e ap~~a.te "the di~cul~ of the sit.uation; but it. must be 
recogrulIed thfl:t It.,Yf111 ,be~llnpOl!8lble for Parhament to reta~n cont~ol 
of matUlrs WhlC~:""'~ d~&tely delegated to representatlve qpdle8 
in ~ At tht'llame time, it will be necessary to ensure t::ut.t the 
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~et*y' of State is in a position", fnnrlsh Parliament with any 
informAtion upon Indian affairs that it desires; a.nd not~ng in our 
proposeJs should be t lken as intended 1;1) impair the liability of the 
Government of India and the provincial Governments to furnish 8uch 
inf-ormation to the India Office at anv time. 

292. So far we have had in mind oIlly the transferr~ subjects 
. . d But even as regards reserved eu!>j~cts, while 
And 10 1'68erve ma.tterd. there cannot be any abandonment by l'arlia-

ment of ultimate powers of cohtrol, there should, as we have 
indicated already, be such delegation of financial and administra­
tive authority as will leave thl'l Government Q.Llndia ,free, and 
enable them to leave the provincial Governments free. to work 
with the expedition that is desirable. On the purely financial side 
this d~legation will involve an examination of the various codes 
and other regulations and orders, which we have already ,described as 
limiting too straitly the power of the authorities in India. This matt~r 
is already being examined in India, ao.d the Government of India will 
makc proposals to the Secretary of State in Council. On the purely 
administrative side there are as we have seen no general orders, like 
those embodied in the financial codes, prescribing the matters for which 
the Secretary of State's sanction is required. But in an earlier chapter 
we gave an illustrative list of the subjects regarded as falling within 
that category; and, generally specLking, it is well understood that aU 
important new departures require his previous approval. The drawing 
of the line between t.he important. and unimportant can only be left 
to the common sense of the authorities in India and at Home. Hut 
we are agreed that a wider discretion ought henceforth to be left to 
the Governor General in Council; and that certain matters which are 
now referred Home for sanction might in future"be referred merely for 
the information of the Secretary of State in Council. The exact defini­
tion of these particular matters must also be pursued at greater leisure 
and the Government of India will tlke this question in h~nd. It will 
follow in such cases in future that when the policy of the executive 
Government in India is challengl"d Parliament must be asked to accept 
the explanation that in accordance with deliberate policy the Govern­
ment of India have been given discretion in respect of the topic in ques­
tion and that for this reason the Secretary of State is not prepared to 
interfere with what has been settled in India. It is not part of our 
plan "iQ m'lke the official Governments in India less amenable to the 
control ,of Parliament than hitherto. It must be for Parliament itself to 
determibe the limits which it will set to the exercise of its own powers. 
On the other hand, intervention by Pa.rliament may involve interven­
tion by the Government of India in matters which otherwise would be 
recognized as of provincial concern. It will be distracting both to the 
Government of Indio. and tl1e provincial Governments if the. opera­
tion of this principle of discretionary delegation is left either to the 
idio~yncrasies of Secretaries of State, or 'fib the disposition of party 
iolC$8 in Pa~liament. We hope therefore thab Parliament ~ ~t 
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to fa.oilitate the working of * reforms by a proV'isiouauthoriliDg tlae 
Secretary 9f State, by rules to be laid before Parliament, to divelat him- . 
self of oonti'Ol of the Government of India in some specified mattore 
even although these continue to be the concern of the official Govern­
mente, and to empower the Government of India to do likewise in rela­
tion to provincial Governments. On large matters of policy in reserved 
subjects there can, of course, be no question of such delegation. 

293. It will be seen that our proposals involve material alterations in 
. . . the functioll!l of the India Office; and in COll-

Org&IUZatloD of the Indi& formity with these we think that its organiz­
Oftioe. ation should be reconsidered. This obviously 
can best be done by a committee sitting in London for the purpose. We 
propose that such a committee should be appointed forthwith. With­
out attempting to draft the terms of the reference to it we ma}- suggest 
the main principles by which its deliberations should be guided. The 
India Office should in future be Sl) organized as to discharge its functions 
as expeditiously as possible. Knowledge is an important element in 
coming rapidly to a right decision; and heMe it is almost as essential 
now as it was in 1858 that the Secretary of State should be in a position 
to command expert advice. It is necessary that Parliament should be 
sa~isfied, and expedient that the Government of India should be satisfied, 
that the decisions conveyed in orders from the India Office have been 
arrived at after consideration of the advice of those whose knowledge 
of India is greater than that of the Secretary of State. But such advice 
needs to be informed with recent acquaintance with a changing India; 
and for this reason it will probably be well to modify the present con­
stitution of the Counr.il of India, and to arrange if not for the recruit­
ment of the India Office staff from the Indian Civil Rervice, at least for 
wme interchange of personnel between the Htafl' of the India Office and 
the publjc services in India. Either method would have t.he advantage 
of enabling an Indian element to be employed at the India Offictl ot,her­
wise than on the Conncil of India. 

294. But whatever control over Indian affairs the Secretary of State 
keeps he keeps in the name of Parliament; 

Relations of the8eoret- and it will not suffice to improve the agent 80 
ary of State with Parlia· I h' lat' . h h' .. I t ment. ong as IS re 10M WIt IR prmClpa are no 

what they should be. Of aU the great depart~ 
ments of the State the Indil!. Office is at present the le.aRt concerned 
with Parliament. ,Parliamentary control cannot in fact be called a 
reality. Distu~ion is often out of date and ill-informed; it tends to 
be confined to a little knot of members, and to stereotyped topics; 
and it is rar~ly followed by any decision. We fully realize the other 
preoooupatioIl8 of Parliament, and· yet we are sure that means must 
be found of enabling it to take a ,,!eal and contillL:ouS interest in 
India.· No one would wish matters <.t ought to be discussed and 
settled in India to be debated and d~ in Parliament; but there 
remain larse ,.()D8 of pidi01~th. ~h only Parliament can deal. 


