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THE 

FUTURE GOVERNMENT 
OF INDIA 

INTRODUCTION 

l OWE it to all who may read this little boot 
to explain its origin-to explain, too, the 
small and Incidental part that I bave played 

in its composition. 
In the sprmg- of last year Mr. Lionel Curtis wu 

good enough to give mt: a copy of his boot­
Lelle,.s to tltt People oj India on .Responsible GOfJeNf,. 
ment. I read It with the interest and profit with 
which I read anything that comes from bis pen. 
Shortly afterwards I received a copy of what baa 
come to be called the Montagu Report; and I 
st\!died this report with a curiosity whetted by my 
previous reading of Mr. Lionel Curtis's boot. I 
was led in this way to take" the future government 
of India" as the subject of a number of lecture. 
which I deli.,ered at the end of Jut year to 

.embers of the Studentl' Cbristian Ullion; and I 
was also led to tl'rite .. short article (which iI 
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Simply an explaoation of some features in the 
Montagu Repon) for the magazine of that Union. 
That article I have ventured to reprint as the fint 
of the papers contained in this book, thinking that 
tt might serve, for those who are not familiar with 
the Montagu Report, as an introduction to the 
paper.! that follow. 

It was in consequence of one of the lectures of 
which I have spoken (of which he had heard from 
a friend) tbat a member of the Indian Civil Service 
cam" to send me th" letter and the papers which 
form the substance of this book. In doing so he 
asked me to publish what I thought fit, in order to 
ensure full dlscus,ioll of the Bill which bas been 
introduced to give effect to the Montagu Report. 
and of the alternativ~ proposals submitted in the 
P&pers which he enclosed. I hav(: felt it my duty, 
after consideration and con.ultation, to do what he 
asked. The ViewS uf the India ... Civil St!rvice 
which nre her" represented-!>o far, at any rate, as 
some of the members of the Service In ont' ,)f the 
provinces of India are concerned-are of tbe first 
imporlance, and Indeed ollly next III importance 
to the views of the people of India, in any solution 
nf tbe problem of the future government of India. 
The co-<>peration of the members of the ServiU! is 
asreed to be necessary to the successful working 
of any scheme for the introduction of responsible 
government into the provinces oflndia. Th" paperll 
printed ill tbis little book contain a statement of 
the conditions UDder which some of the !DeIIlQert 
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Q{ the Service feel that they can most eUDy.oo 
most readily co-operate in the introduction of sUcb,a 

<system of government. The writers of the pepers. 
it will be seen. welcome its introduction, and 001)' 
differ from the scheme of the Montagu Report in 
regard to the methods and means by which it should 
be introduced. As I read the papers, I was im­
pressed both by their argument and by the candour 
with which it was advanced j and that is why 1 
have felt it would be a dereliction of public duty 
if I failed to give such publicity as I could secure 
to a point of View which seemed to me at once so 
important in itself and so fairly stated by those 
who held it. 

I will only add that I have bt:en compelled. as 
time is of the first importance, to put these papers 
together hastily, in the midst of the busiest term 
that I remember. I hope that readers of the 
book will pardon any imperf~ctions of which its 
editor is guilty, and will be good enough to believe 
that fecit qwJd potu;/. 



II 

THE MONTAGU REPOItT' 

A MONG all the great problems or reconstruc­
tion by which Great Britain is confronted 

. there are perhaps three of outstanding im­
portance. One is the problem of the future pMCe 

of the world and its maintenance by a League of 
Nations. Another is that of the future organiu­
tion of industry, a problem fOf which tbe Whitley 
Report. with itt scheme of joint standing councils 
in eacb industry. has sought to provide some 
solution. The tbird is that of the future govern­
ment of India. 

Here the scheme which holds the field is that 
IlOntained in the Montagu-Chelmsford "Report 
on Indian Constitutional Refofml," which was 
issued in the midsummer of f918. The scheme 
contained in the Report is based upoo, eli is 
inteRded to carry into ~ffed. a pledge ~D ia aft 

~-a very fundamental aDDOIIIICe-

1IIC!Dt, almost of the nature of a lUgna Cbarta for 
.1ncJi.&-...cade by the Secretary of State for llIdia 
~ the Hou.e of Comm01'll on .otb AlI8ult '917. 
kcording to that pledge, the poIieJ of are. 

• lleprioted hom 11k s--. M'_ a-J I~', 
• 
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Britain itt India iii henceforth to be .. the pa~~ 
development of self-governing institutioni, with> ~ 
view to the ~ve realization of teSponsj'ble 
government in India as an integral part of the 
British, EIDpire." The terms of this pledge contain 
three implication.. In the Ill'lt place, the ultimate 
goal is "responsible government": that is to say, 
government ,by ministers responsible to a repre­
sentative assembly: that is to say, in two words, 
ca!JiMtrOfJt",,_nl. Secondly, the progress towards 
~ pi is to be If gradual," und to be made by 
successive stages. Lastly, at the end of that 
Pfopess, India is stili to remain a part of the 
British Empire, or, as many would prefer to JaY, 
of the British Commonwealth, in the same 10rt 

of status and position which the self-governing 
Dominions at present enjoy. 

PROVINCIAL GOVERNM.i.NT 

India COlllists of two V-1"ts-the part ruled by 
British administration, and the part ruled by 
NatiTe Princes. It is, with the first part that '11'11 
are bafe eoru:emed. Tho part of India which i, 
nded by British administration is quui-iedem in 
eiwacter. It cODlists, roughly speaking, of nib\: 
~ with an average population in each !lOt 
far .oort of that of England. J n the pt8II'esaive 
rea&ation of IllIponsible government in ladia tile.' 
fII'O\'iDI;eB comll lim in order of im~ It" 
~ ,t.bat a fuller development of IQc.aI eelf.g~. 
Qieut within the pronate is a necessary bui, fOf 
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any structure of provincial self-government-just as 
the system of local self-government in counties and 
borougbll has been the necessary basi& of English 
self-government ever since Edward I began to 
summon representatives of counties and boroughs 
to Westminster_ It is true, again, that provincial 
self-government will itself, in its turn, be the ~is 
of general Indian self-govemment-just u self­
government in the different States of Australia and 
Canada has been the basis on which the general 
self-government of the Commonwealth of Australia 
and the Dominion of Canada has been erected. 
But the provinces remain the centre of the arch 
of self-government; and the central feature of the 
Montagu - Chelmsford Report is its scheme for 
provincial self·government in India. 

THE EXISTING POSITION OF AP'FAIRS 

It is necessary lirst of all to state the existmg 
position of affairs •• before we consider the c/:Ianges 
in that position suggested in the Report. The 
Indian provinces have provincial councils. and 
those councils contain elected membeR; but" the 
compoaition has been generally so arranged as 
'to give a combination of official and nominated 
non-official members a small majority over tlHl 
elected members." The powers exerted by these 
councils bave been powers of criticism j 'and thus 
tbe pQsition has been that a permanent British 
executive governed Indian provinces subject to 
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the <:riticism of <;ouncils OD which (eZcept in 
Bengal) the elected members were in .. m~. 
This did not satisfy &dvaru::ed Indian opiniOll; and 
at the end of 1916 a scheme, which the ~ 
Congress and the Mahommedan League jolMd 
in supporting, and which is known as "the Con­
!?'~t: Scheme,",,,, 'put forward bj Imfiiift 
~~t$. "'-'n.e gist' of that scheme was tbat 
four-fifths of the members of provincial council! 
should be elected, and that ~ councils should 
have power not merely to criticize, but also to 
ched, the action of the administration-without, 
however, baving power to remove it. The scheme 
thus went on the assumption of di"ision between 
the executive and the legislature. There was to 
be an executive responsible to the British Secretary 
of State for India; there was to be a legislatul!e 
which could thwart and even paralyse that exet81 
tive, without being able to remove it. In a word, , 
the scheme was constructed on the lines of the 
system which broke down in North America in 
] 776, and led to the 1088 of the North American 
colonies-the system of division of power between 
a British executive and a local elected leg;.lat~. 
The system "hicb since Lord Durham'. famouB 
report of ]839 has held the fieW-the system of 
IoaI.I representati"e bodie. contrtllling esecuti;' 
organs responsible to themse!"I!lII-this is entirely 
abient (nom the Congress. League scheme. III 
this sense, therefore, the Congren-League scheme 
is an anachronism. 
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THlt MONTAGU-CHELMSFORD REPORT 

The Montagu.Chelmsford 'Report folloW'll the 
lines of Lord Durham's Report, in advocating a 
scheme under which executive and legislat11re can 
co-operate- The plan whIch it auggem is one of 
cabinet government in instalments. Under this 
plan each province will have an enlarged council 
with a substantial elected majority, (A committee 
baa been appointed-and is now at work in India 
-to examine the constituencies, the francbise, and 
composition of the council, in each province,) 
Thil council "ill co-exist with a double executive. 
It is this double t'XecutlYe which is the new 
and original feature of the Report. One part of 
the executive will continue to be responsible to 
the British Secretary of State for India, and this 
will bandle what are called co reserved subjects," 
Another part of the executive will be responsible 
to the provincial council, and this will handle 
what are csl!ed co transferred subjects." The 
members of the executive responsible to the 
council will be Indians, selected from the council 
by the Governor of the province because the,. 
have the confidence of their colleagues, and hold­
ing office as long as they remain members of the 
eouncil and cOAtmue to enjoy that confidence, 
The subjects "hich should be." transferred" are 
to be determined by a committee, which is to visit 
the ptovineea and recommend what suh;ect. should 
be tr&IMfened in each pnWinoe. Theaubjectw whid& 
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it is sugested that the committee may ~ 
Cor transference are subjects such as ([) e..tueatioD. 
primaty, secondar" and technical; (_) IIledlcal 
and .,anitary matters; (3) local self.gov~~ 
rural and urban; '(4) Bome departments of agriettl­
ture, of forests, and of public works. But this it 
only the transference that is suggested u. tlu Ji"u 
imtaMe, A. further and most imporlant SUSllll1l­
tiOD, which a.ccords exactly with the pledge already 
mentioned, is that ''there sbould be .. gradual" and 
" progressive» transference of new subjects from 
time to time, until all subjects are transfen'ed, the 
distinction between transferred and reserved sub­
jects has dISappeared, and complete cabinet govern­
ment is at work, Five years after the lirst meeting 
of the new provincial counCIls the Government of 
India is to consider any applications made by the 
provinces for a modilication of tbe line of division 
between transferred and reserved subjects, Ten 
years after the lirst meeting of the new proviocial 
councils a body of commissioners, wbose na11lea 
are to be submitted to the British Parliament {or 
its approval, is to consider the constitutional 
position of the provinces; and similar commis­
.ions are thereafter to be appointed at intervals of 
not less than twelve years. 

It may be suggested that this scheme only 
avoids the perils of division between a BritiJh 
etea\Jtive and 'an I ndian legislature to fall :lmo 
the dInp:s of division between a Briti,sh ~ 
tive .ct.a Indian executive. But it should be 
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~ticed, first, that of the two mmbers who are 
to compose the British executive in each prorince, 
one i8 to be an Indian; secondly, that the Gover­
nor of the province sits with both parts of the 
executive j and, lastly, that both parts of th" 
executive are to deliberate together as one body, 
though the Governor of the province may summon 
either part for separate deliberation, aad though 
decisions on reserved subjects are to rest with one 
part, and .decisions on transferred subjects are 
to rest with the other. Pains are thus taken to 
maintain the unity of the executive; and though 
it may prove difficult to maintain such unity in 
practice, it must be remembered that the dualism 
of the esecutive, 50 far as such dualism exists, is 
a temporary phase, and that the policy of gradual 
transference will bring such dualism automatically 
to an end. 

A number of suggestions are made in the 
Report with regard to the general government 
of India at large, as distinct from the government 
of the 1iCl'ere.1 provinces of India. The chief 
suggestion relates to the Indian Legislative Council. 
At present the council is unicameral, and it COCltains 
a minority of ejected members. Tbe proposal 
made in the Report is that there should be coo­
stituted a bicameral Indian Legislature. The filst 
chamber would be a Legislative 'Assembly witb a 
two-tbirds majority of elected members, and Ofti 
hundred Ulembers in aU. The second chamber 
would be a COUDalof State, with filty membert, 
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of whom twenty-one would be ~ lp . the 
oTdiIW'Y procedure bills are to pa8I thtouJh the 
t1¥O chambers, and, in the event of a clit.gIeement 
between the two, recourse is to be bad tq, a joi:Qt 
sitting of botb. A different procedure is to be 
adopted in regard to bills ,1I'hich th¢ Governor­
General, certifies to be necessary to peace and 
order or good government. If the', Legislative 
Assembly refuses to adopt such bills, they may be 
referred to and passed by the Coundl of State 
alone; and the Governor-General may also, in 
case of emergency, refer to and pass through the 
Council bills which have never been before the 
Assembly.! Finally, it remains to be mentioned 
thllt the same body of parliamentary commission. 
which is to consider the constitutional position of 
the provinces at intervals is also to review the 
constitutional position as regards the government 
of India at large; and room is thus left here, as 
well as in the provinces, for the gradual 
development of the principle of self -govern­
ment-

, In the proo;"""" aloo, it may be mentioned, the 11"'­
of !be ),¥OVince may "certify" • biU in much th" ame .ay. 
A bill ... certified is to be .eferred to .. grand CXliIIlOlttee of 
the provincial council, on which the gooelDlJl' hat pcwer I<> 
bOIDinate a bue majority. Aft .. ~ng puoed In ..­
committee. a bin is •• porled to UJd may be dis<:woed In tile 
prooinical council: and it tbeD paIiIe$ autolll&rJcally Into D, 
tlrQugb the <:oWICiJ may record ill d .... t b:P t-.hrliolr, 
.....t' ~ ouch reaoluti<m to the SeI:Ntary of ~ (91 
tJII1Ja. 
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Criticilm may be, and hal been, passed on the 
details, and even the principles, of this scheme. 
It may be urged, as it has been urged by some 
writers and speakers in England, and by some of 
the Indian missionaries, ,that the effect of the 
scheme is to put in power a small minority of 
literate Brahmins (only 6 per cent of the popula­
tion of India is literate), and to hand over to their 
control the .. suhmerged sixth" (50,000,000 out 
of " population of over 300,000,000) of out-castes 
-nQt to speak of the lower castes, It may be 
urged, again, from the opposite point of view, that 
the scheme do~s not go far enough to !oatlsfy Indian 
nationalists-that the transferred subjects are few, 
Uld that the provincial councils will not possess 
sufficient financial resources to manage those 
subjects adequately : that dualism of the executive 
means friction : that the Council of State lor India, 
rar from being a stage of .. progressive" reahzation 
of self-government, is, on the contrary. actually 
reactionary. Bur a scheme whIch draws the fire 
of two opposite camps has probably much in its 
favour for that very reason; and a full study of 
the Report, and of the critidsms whIch have been 
levelled against the Report, will problbly conv.ince 
most of us that the scheme which it contains is 
true to tbe beat uadition of English politics-the 
tradition of a freedom that broadens down gradually, 
and of • statesmanship that does not see" to reach 
the end before it bas ma4,t I1Jre of the beginning. 
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A LETTER FROM INDIA. 

I T win be seen from what has been Said in tbe 
last section that the scheme of provincial 
government contained in the Montagu Report 

is distinguished by two characteristics. One 01 
these is positive: the other is negative. One j, 
the presence in the scheme of what has come to 
be called "dyarchy "-a system of two govern­
ments: a government for reserved subjects, atKt 
a government for transferred $ubject!l; a govern­
ment responsible to the Viceroy and Secretary of 
State for India, and a government respollllible to 
an elected Indian Council. The other is the 
absence from the scheme of any suggestion of a 
second cham ber in the system of provincial 
representation. 

Even before the Report had appeared, ad 
while e'lidence was being collected. plana for a 
different sy~1em had been adumbrated. In the 
IUcceeding papers of this \/olume the main leatu_ 
of one of these plans are reproduced. tam told 
th.t it would have been accepted by aU parties 
or Indian politician. and. with SOllIe moditicat!on~ 
by the Services. It is an ealllDti.al clelJu!IIt iP thk ., 
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plan that instead of dyarchy there should be co­
operation-co-operation of British officials azad 
Indian m~mbeJ:ll in the siagle and andi'fidet:i adiOn 
of a single and undivided provincial executive. 
That executive, responsible at first to the Viceroy 
and Secretaty of State (or I ndis., would gradually, 
by a process of evolution analogous to that which 
ptoduc:ed the British Cabinet, become responsible 
to the ejected council of the province. Instead 
of a new and merhanical scheme of bifurcation 
(so it is argued), India would attempt an old 
and-if it may so be termed-biological scheme of 
evolution. That is One of the essential elements 
of this plan. It is another essential element that 
instead of a unicameral council there should be a 
bicameral body which would permIt a system of 
terri/on'al representatIon in the lower chamber 
and one of representation of inlfre,!s in the upper. 
This is a matter that needs, or at any I'1Ite deserves, 
some "xplanation. In the scheme of the Montagu 
Report tbe'Siagle council. which it is there proposed 
to institute, is to contain both territorial representa­
[ion and representation of intert:sts. This may be 

. said to contravene a gcuerally accepted principle 
of politics. lfthere are any" principle! ofpolitla" 
(and some have doubted their esistence). it ill such 
a principle that representation should normally be 
bicaJneral, and that, while the fm chambet re­
p!'elH:nts a (XIUntry as a single territory. on the basis 
of lIIt:reIy geographical constituencies, the secood 
should rqltescnt it as a plunlity, on the bam of 
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its dift"enst intIerests. This was the line followed 
by the Irish Conl'lmtion in 1918. That Coa.­
dOD proposed a bicameral Irish Puli&lIient. 
While the Irish House of Commons \IVU to 
represent unifOflJl territorial divisions, the Irish 
Senate was to repn~sent the different fa<:ets and 
aspects of Irish life. It was to contain rep1'&­

sentatives of Churches, Lord Mayors of cities and 
representatives of county rouncils, members dra."n 
from commerce, industry, and tbe world of labour, 
elected peers and nominated members. .. The 
Sena.te," as I have written elsewhere, "was thus 
to represent interests, ecclesiastical, local, and 
economic; and it Wall thus constituted on a basis 
which many have advocated for second chambtml 
in general-that they should represent the plurality 
of the community and ils different mental factors, 
while the first chamber should represent the 
homogeneity of the commumty and the different 
material areas into which, for purposes of such 
representation, it is divided." It is this line which, 
as will be seen, is adopted in the plan adumbrated 
in the following papers. 

When I wrote the paper on the Montagu Report 
.... bich ill printed in the preceding aection I was 
concerned, as my readers will have noticed, 
simply to explain and nOI to criticize. It owa. 
written in December 1918. I will not say that 
.. hll.9'e changed my mind since I read the letter 
IU)d the papers which reached me thiJ MAy (1919). 
and are printed in the remainillS sections. I 'IIi« 
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only say that they make a very strong appeal to 
such historic knowledge, and to such knowledge 
of the theory of politics, as I possess. The 
development of a provincial cabinet system 
which they suggest corresponds to the historical 
deTelopment of the British Cabinet, the members 
of which, onginally holding their position from 
and owing their responsibility to the King, 
gradually came to hold their position from 
and to be responsIble to the Parliament. The 
constitution of bIcameral provmcial parliaments 
which they suggest corresponds to what I have 
believed and taught, for many years, to be 
theoretically the true composition of a represen­
tative body. 

I do not know personally the writer of the letter 
which OCCUpIes this section, or the writers of the 
papers which fill the remaining scctiom. I Ienow 
their names, and I know that they are for the 
most parI old Oxford men. I have been educated 
in the ume ideas in wtllch they have been 
educated. I helong to the same mother to whom 
they also belong. I earnestly commend what they 
uy to the read('Ts of this wok. It is made of the 
stuff of good liberal education and good libeJ-;t1 
thought. 

With this preface I proceed to print the letter 
.which I receiy~d this month from India-the 
letter that is the cause of this book, 
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LETTER FROM A MEMBER Of THE 

INDIAN CIVIL SnVICE 

.. What 1 want to put before you is tbe necf':Ssity 
of extremely full criticism of the Montagu­
Chelmsford Scheme, both in Parliament and in 
the Press; for without such cnt,cisrn-and sub­
sequent amendment of the proposals-there is II 

grave risk, almost amounting to a CertalDty, that 
India will be saddled with 1\ makeshift artificial 
constitution which will be unworkable in practice. 
and probably lead to most dangerous results. That 
IS our general opimon. 

" Now you will ... ,k at ODce why ~hould I bother 
you when we have our own special mouthpiece 
out here ID the shape of Chief Commissioners, 
Lieutenant-Governors, and Members of Council, 
who were all consulted before the scheme was 
framed. My answer to that would be.-

"(a) That the great majority of the YOllnger 
men in the service-men, iike myself, 
• in the street '-were never asked for a 
COnstructive opinion. 

"(h) That we do not accept as our spokesmen 
- the old officials-most of all tbote in 

Simla-whose time is over. They will 
not be called on to put tbeir theonea 
into practice, and, as we too frequently 
have cause to believe, their opinions 
are tinged with expediency . 

.. (~) That II a body we are ripdly prevented 
by the rules and l'q!u1atioDS frOID sub-· 

II 
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"(d) 

mitting any collective memorial or 
memorandum on the subject; and on 
tbe otber hand, the opinion of tbe indio 
vidual is either disregarded or burked. 

That tbe Soutbborough Committees have 
refused entirely to listen to any criticism 
of tbe scheme as a wbole. 

"You will understand that I speak only for the 
men of my own province-but I expect it is the 
same elsewhere also. At tbe present time the 
third of the above reasons is all·important-it is 
there that I venture to ask you to come m! We are 
precluded from expressing ourownopinionspublidy: 
all we ask is that, If our opimons appear to you sound 
and reasonable, you "'ill publi5h them yourself. 

"I will no1'l' get on 10 the hiswry of tbe case, so 
far as I know it. 

"When the Viceroy and Montagu were touring 
tbe country, two members of the Service in this 
province put up a scheme whIch, with small minor 
modifications, we would all accept-and, wbat is 
more, &II the Indian politIcians of every creed would 
have accepted gladly. As you require constructive 
criticism, I may summarIZe this scheme as involving 
a Governor (nominated by the Crown), witb an 
Executive Council, undivided and jointly reo 
sponsible for the government of the provinces, 
hut individually administering the various depart.­
menu_ Cabinet, in fact, with portfolios allotted 
to eacb member by the Governor. Of this Cabinet 
one would. at the outset be a Don·official membel 
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of the Elective Chamber; and by easy stages all 
would later be elected.1 

.. This, we maintain, is the only "aru"al method 
[or the evolutioD of regular self-government from 
the peculiar cin::umstances obtainmg in Illdia. 

"Tbe next stage in the proceedings, so far as 
we are concerned, is tbe Montagu Report, with 
its dy.reby. Beautifully written up b:, --, that 
scheuie fetters itself with tbe axiom, 'Responsibility 
lies in amenability to constituents.' And to my 
mind-and many others agree-it waves that 
axiom in front of itself to hide its author's fear 
that though we haw definitely promised to give 
foil rtSpl»lsihl~ gl1fl(,."m.n' W( ""ry ",,'It! be glf/inK 
TOO MUCH. • Their scheme of an undi\'ided council 
goes too rar '- I know they thought it, but they 
did not !>lly it. That is clear enough from tbe 
list of subjects transferred. But I am wandering 
from the point . 

.. Third stage. The Report 11 published for 
opinions-with a telegraphic bt'ncdiction from 
Simla before a single man in the Services, whose 
assent i. proclaimed, has been able to read it. 
That was sman work. At this stage we tuned up 
our feeble little pipe-remembering (i) that no 
collective opinion was allowed to be published and 
(ii) that long sLTeeds from individual~ would never 
be read. But we did gct Il chance, for the Chief 
Commissioaer-though I believe be was the only 
head of Il proviDCeto do so-aslted opinions (1" 

• Tbiu,,\>e_ is ,,"DIed below u No. IV. 
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tlu sclunu from representative committees of the 
Services. 1 have underlined the above words 
because we were to criticize only and not COD, 

struct The BiU was already drafted, the schedules 
alone were incomplete: it was put before us both 
publicly and privately as a settled scheme. Many 
of us accepted that explanation:. the moderate 
Indian politician did so, as more than one of 
them ha~ privately told me, because they thought 
it was this or nothing. To sum up, those who 
accepted the proposals for the most part did so 
because they lhou!(ht it .dle to suggest or press for 
an alternntiv, .. and t hey wanted to get on with the 
work. Only the ntremist among Indian politicians 
ventured to con~truct, after his or her own fashion. 

"On our part, the committee of which I was 
a member. while condemning dyarchy, suggested 
the alternative scheme. It is Interesting to know 
that this scheme was put forward by a committee 
which included officials of standing in Education, 
Police, and Public Works. and only one of us 
knew anything whatever about the similar scheme 
suggellted before the Report was written: I have 
already alluded to this. The opinion we offered 
was forwarded withuut comment, and to the best 
of our belief will meet no better fate than the 
representations made by individuals.l 

"The. fourth and present stage. The South, 
borough Committees have been oUhheTe. have 

• The ocl>etne mentionM here is that priDted below as 
No. V. 
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dealt with their terms of reference, UlO no more; 
Uld though I gathered from them that they agree 
with us in condemning dyarchy, they will certainly, 
unless the thing is thrashed out fully, conceal lhat 
fact-or forget it. 

"Now, when the Southborough Committees 
were here, they heard in these prm;nces some 
evidence for whith they were not prepared. In 
the fitst place, the Local Administration at the 
outset refused to submit anr scheme for division 
of subjects: they later did so, though under 
protest, holding as tbey did that dyareby is 
unnatural and impossibJ". But when asked for 
his private opinion, one of the members of the 
administration advanced the--to them-astounding 
propo.ition that if any subjel·ts were tranaferred, 
those subjects should l>e Revenue Administration, 
and Law and J u.tJce. As I enclose his arguments 
in print, 1 will not repeat them here.' This opinion 
will most certainly be burkcd. We cannot publish 
it; and the point will never be raised in England 
unless we do, for nobody there understands the 
position, or Indian administration. 

" It is really a reductio ad absurdum. If we are 
right in Claiming that the eaaie.t rnanaged and al 
the same time most important departments should 
be transferred, and the dyarchists dimgree with our 
Iosic. their dyarchy is wrong and ahould go by the 
board without further discussion. 

• Tbeooo vpmentJ are bririy summanzed. In the edltor. 
-ok, hi No. VI. 
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" At this point, if you are, as we believe, interested, 
we would ask you 10 take up the case. We feel 
that we are honourably pledged te. do OIU' best 
towards the attainment of responsible self-govern­
ment; we welcoma. that step, and feel that if we do 
not strive all we know DOW we, as a Service, 
shall later be blamed (OT sittmg quiet while an 
impossibilit,. is attempted, when the open road lies 
clear in the scheme we want . 

.. We feel that we have been misunderstood 
throughout. We have never been seriously asked 
to help in con~truction, because it was believed 
that th .. Service, were opposed to all reformation: 
that is our complamt against the Vicero)', the 
Secretary of State, and all the old hands who 
claimed to speak for us. In this I know that I 
expn·ss the opmion uf the Sernce of my province 
generally. I am no crank . 

.. Vou will ollserV<' Ih.H r have said so far 
nothing about the Sen'lces. This, you will agree, 
is quite apart from eonsti!utional reform: we had 
to de .. 1 WIth it becau." it was, in the very worst 
task. mcluded m the M.e. Report. We resent 
its inclusion, for it aI)l;ues that we are so small· 
minded as In think only of our own interests when 
we should be building a constitution. For the 
same reason, most of us look with disgust on the 
rushing tactics for impfov"ment of pay. We CIUll'Iot 

afford to lose increment; and we do not charge the 
Secrt.'tary of State and Viceroy with a conspiracy 
to bribe us. the Police, the I. M.S., UId all others. 
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But we have a very POO£ opinion of the men 
who walk into an open ditch, putting themselves 
in the position of offering, and us of accepting, a 
bribe in O£der to stifle comment. That is the 
aspect of • the poaition and emoluments o( the 
Services' in the PreSS-llIld the Indian polltician 
can see it. 

",Now, if )'Ou have read so far, perhajlS YOIl may 
read to the end. So I will put down exactly what 
we would tilre you to do. You are at liberty to 
make whateVer use you like of the enclosures, 
I have marked those which can be published as 
they are, suppressing our signatures, But so long 
as the arguments themselves are put forward faT 
all-especially the M.P. - to read, we would 
perhaps prefer that our action in the matter is not 
known until the Bill, whatever it i~, is passed, 
otherWIse we may be branded as meconcilable 
malcontents. 

"We would suggest that you reproduce our 
arguments, so far as you agree with them, as you 
personally may best tbink fit, ID order to en9~ full 
discussion of tbe Bill and the altemati~e proposals. 
If W~ <:an etft!Ct that only, we shall be satisfied. 

"Finally, If you decide that this is outside your 
sphere, pop the whole into the fire and send Ole a 
postcard to say so. 1 feel that I have no more 
right to trouble you in this matter, than you .... ould 
have to worry me over the abolitiop of Greek.~ 
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A PRE-REPORT SCHEME (1917) 

PREFATORY· 

"THIS note expresses the views of two 
1 members of the Indian Civil Service, who 

accept unreservedly the announcement of 
20th August, and honestly desire to fulfil the 
British Government's promise to establish re­
sporu;ible self-government in India, by progressive 
stages, but at the earliest possible date. We are 
not political theorists to whom constitUtlonal 
reform is a fascinating game. Nor are we so 
senior as to be prejudiced by any desire to escape 
the deluge. We are so placed that we are bound 
to play a part, however small, in the great change, 
and whatever the futute may be, we are of those 
who will be called upon to face it. On these 
grounds we claim at least a sympathetic hearing. 

I_ THE EXECtiTIVE 

Tlte p,-"pjruiaJ Goverllwunl-Prese;,1 C(III.SIiIWIiOtJ 

•• The Provincial Government is antecedent to 
the central or Federal Government, which, when 
the g~ 16 reached, will derive its powers $01011 by .. 
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delegation frolll the Provinces. This note, tlNre­
fore, is confined to the devel0plllent of self­
government in the Provinces. And it $t!eIDS 

desirable for the sake of clearness to set out the 
present constitution of the Previru:iai Govern­
ment ll/ld the constttution at which we aim. 

"The present form of government, then, as 
established by the Morley-Minto refOTlllS, is-

(I) A 4:gislative and Advisory Council, con­
sisting of-

(a) elected 1I0n-officiais elected ill-
directly through • electoral 
colleges,' 

(b) 1I0minated non-officials, and 
(e) nominated officials, 

in which the non-official~ can just out· 
vote the officials, but the officials, 
backed by the Dominated non-official5, 
have a substantial majority; 

(2) An Executive, consisting of a Governor, 
Lleutenant·Governor or Chief Com­
missioner, with or without an Executive 
Council, appointed by, and responsible 
to, the British Parliament through the 
Secretary of State . 

. /tol't<{ut of Filial C(1flStitutiOll 

.. The ultimate constitution of a self-governi.Dg 
Prmince, as we conceive it, is-

(1) A bicameral Legislature, consisting of­
(a) a Lower Chamber, ek-cted by 

territorial constitu\!llCie5, atI~ 
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(b) an Upper Chamber, partly nomi­
Dated by the Crown or Exeru­
tive Government and partl,. 
elected by definite c\asse!l; 

(a) An EJ<ecutive, consistiog of-
(a) a Ministry, responsible through 

the Legislature to the electorate, 
and 

(6) the Governor,l appointed by 
and repre!lenting the Crown. 

Criticism of Pres",t Constitution 

.. Regarded merely as II. legislative and advisory 
body, the Morley-Minto Council has failed on two 
accounts-

(i) Indtrect election has 50 facilitated wire­
pulling and corruption that the elected 
members seldom '''present the classes 
or mterests whi.;h they purport to 
represent. 

(ii) The official blnc, which was apparently 
introduced for legislatIve purposes 11$ 

a substitute for lhe more logical and 
straIghtforward veto and ordinance, has 
welded lhe ' non-officIals' into a per­
manent oVpositioll, whose functions 
are to criticlu and attack without any 
regard to the merits of the case, and has 
made debatel! unreal . 

.. Regarded again 11$ a first mep to relIpOMible 

• In Ib ..... Ie Go.<m", meons the Head of lb. f'rovinee, 
from wba1.e.", St •• r<o he may be appoin.od, and does 11'>( 

---ntr ezdllde petman<:!IIt ofIicials. 
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government, the Morley-Minto scheme has failed 
becau$e it bu not attempted to correlate the 
Legi$lature and the Executive. Even the occa­
sional • non-official' member of the Executive 
Council has not hilberto been chO$ell from the 
elected members oitlle Legislature, who have thus 
been excluded from all insight into the detail& and 
difficulties of administration_ 

Tlu Trtz"sili"" 
"This criticism indicates the line of advllnCt! by 

which we can most easily and safely pass from the 
present to the final (orm of the constitution. It 
has been admitted by one of its authors that the 
Morley-Minto reforms were not intended to con­
tain the germ of parliamentary Institutions. And 
it has ther~fore been postulated by some that the 
p""scnt constitution must be scrapped as a 
necessary preliminary to any development o( re­
sponsible gov .. mment It seenlS to us, however, 
to be something of a reflection on Liberal states­
manship to assume that the Motky-Minto scheme 
is inevitably a cui de sac. It 15 not impossible that 
its potentialities arc greater than were intended by 
its authoflj. Now. if responsible government can 
by any means be developed from the present 
constitution, this line of advance is obviously 
preferabk to more heroic lJleuures. Nor is it 
without importBJIcc that political India is pra.ctic:a.llJ 
united in this 'fiew. Thty prefet to advance OR 

• hormmtal rather than on vertical lines.' a. they 



28 FUTURE GOVERNMENT OF INDIA 

put it. So lIelf-evident, indeed, are the adftDtages 
oC this line oC advance that the burden of proving 
its impracticability seems to us to lie heavily on its 
critics. We ourselves. however, will now endeavour 
to show that it is not only practicable, but that it 
provides an easy and natural transition to full 
responsible self-government. 

TIt~ Rdatiolf of tlu Executive fo Iht Lgisfatun alld 
the Electorate 

.. The crux of the problem is the relation of the 
Executive to the Lt.'gislature and the electorate. 
If this can be solved, we shall begin to see light; 
and we will therefore face this first. There seems 
to have been a good deal of loose thinking on tbis 
vital issue. It has been assunu:d, not only by the 
Congress and the Moslem Le"gue but by others 
who should have been better instructed, that the 
Executive must be the servant of the Legislature. 
In fact, it is and must remain the master: under 
the present form of government, becau~ it com­
mands the confidence of the Crown; under a 
democratic form of goverllment, ~use it will 
command the confidence of the electorate, Its 
mastery continues until that confidence is with· 
drawn: in the former ca~ by an order of dil­
missal; in the latter, by defeat, not in the 
l.egislatwe, but a t the polls. 

"In the first and the last stage the respoD$lbilitr 
of tbe Executive is clear and simple. In tbe am 
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it is solei)' responsible to the Crown; in the last i1 
is solely responsible to the electorate. Bu, is it 
possible that, at an intermediate or transitional 
stage, the EKeCUtive should be partly responstole 
to the Crown and partly to the lndian electorate? 
Or that some members of the Executive should he 
responsible to the one authority and some to the 
other? It is in answer to this question tbat the 
various schemes of dyarchf, or govemQllmt by A 
and B compartments, have been propounded. We 
shall now endeavour to show that such a division 
of government is not the best or the only way to 
solve the problem. 

The Co"tro' 0/ Ih. Ext,'JIJn', 

"It will dear the ground to consider by what 
means the ultimate authority removes an obnoxious 
Executive. 

"The procedure under the present form of 
government is simple. If any person holding 
office under the Crown in India wilfully disobeys, 
or wllfully omits, forbears, or neglects to execute 
any orders or instructions of the Secretary of State, 
he sball be guilty of a misdemeanour (Govern· 
ment of India Act. 1915, section 124). And in 
certain circumstances (section 45), any Governor, 
Lieutenant-Governor or Chief Commissioner, or 
any Member of Governor's or Lieutenant. 
Corernor'5 Executive Council, may be SUlpcoded 
or re_eeI and sent to England by the Governor­
~inCounciL 
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.. Under a demOCl'lltic fonn of government the 
meant by which the electorate asserts itself are lells 
direct The Legislature, as delegatell of the 
electorate, may express dissatisfaction with the 
Executive by an adver!e vote. But the Executive 
is not compelled thereby to resign. To take a 
modem instance, Lord Rosebery bas been criti· 
cized for resigning on the cordite vote in 1895. 
And in more rerent times, Governments in 
England have not infrequently refused to accept 
an adverse vote as a vote of want of confidence. 

"The Legislature can only force the issue by 
withholding ways and means; and even then the 
Executive can still dissolve the elected chamber 
and appeal to the country for a renewal of its con· 
fidence. On the other hand, the Legislature may 
cease to represent the electorate, which must then 
wait for a general election to reassert its power 
over the Executive. And It constantly happens 
even in the most democratic countries that a 
Government outlives the support of the ell'Ctorate. 

"The moral of all this is that the control of an 
electorat.e OW.f its Executive Government is com· 
paratively lOOlIe and indeterminate. There is DO 

law by which the }!;xecutive C!lD be compelled to 
surrender office. The reasons for resignation are 
oneil temperamental - SUbjective rather than· 
objective. Ordinarily, a Government resigns when 
it feels that it has lost \he confidence of the 
country. The ultima rtJ/io is control OVtlr ways 
and means. But in ID~d here petbapa Is 
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the key of the probIem,~en this does not 
operate. For ways and means do not depend QD 

annual vates, but on permanent sources of tevenUt\. 
.. What is true of the Executive as a whole, 

applieli with still greater force to its individual 
members. The resignation of tbe individual does 
not necessarily involve the fall of the GovempulIlt. 

Tlu Exit,., id wmcll lhal Control is postiDle . 

"We have then to consider whether, during the 
period of transition, the ultimate authority of the 
Crown can be combined in any way with this 
looser control by the electorate. Two things must, 
we think, be admitted :-

([) An Executive Government can only be 
responsible to one autbority. During 
the transitionary period, this authority 
must be the <.:rown. With the consent 
of the Crown, the Executive may how 
to the will of the Indian electorate &$ 
expressed by the Legislature. But 50 
long as it is responsiblt: to the Crown, 
it must retam the power in the last 
resort to override the I..egudature. 

(2) The Executive, however composed, mUlt 
be one, and lIS members must be jointly 
and severally responsible for the Govern­
ment as a whole. The indivisibility of 
government, botb in theory and in 
practice, is generally adtnitted. 

, .. \V e must refer here to a proposal wb_by. it i. 
tbought, the Executive might be made ~blC 
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to the Legislature during the transitionary period 
in some of the less important branches of govern· 
ment. Such a division of the functions of govern­
ment is admittedly proposed as a dangerous but 
unavoidable step on the road to full responsibility 
in all subjects. We submit that even if it were prac· 
ticable, it would be unnecessary, and further that 
it would be the worst possible preparation for 
Cabinet government. The members of the 
Excr.l1tive must learn from the first the principles 
of collective responsibIlity. A system which would 
limit the responsibilIty of an Executive Councillor 
to his own portfolio, and leave him free to attack 
the policy of his colleagues and of the Evcrutive 
as a whol,., would not easily evolve into respon· 
Sible Cabinet government. 

.. But it does not appear to us to lx, Impossible 
that members of the E,ccutive appointed hom the 
Legislature, while accepting the ultimate authority 
of the Crown and the joint rt!Sponsibility of the 
Executive as a whole, should still admit the e<>ntro\ 
of the ciectorllte. 

"Some such divided allegiance is indeed in· 
herent In every coalition. In England, t&day, far 
instance, the Labour members of the Ministry, 
while jointly responsible with the rest of the 
Government to the British people as a whole, stiI1 
Owe a separate allegiance to the Labour Party. 
Sir Ednrd Carson, again, has felt his specia.l 
obligations to the U !stennett 90 sttongly that bel 
hu left ~ Cabinet. Or again, Gener!LI SmUll. 
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could hardly remain in the Government if the 
Union of South Africa. ceased to support the 
Govemment'~ war policy. Memben of the 
Executive who are appointed from tile Legislatare, 
'would presumably resIgn If they felt unable to 
accept the policy of the Gov~'1.lInent on a vital 
issue, and knew that that policy would not be 
supported by the Legislature and the declorllte; 
for apart from the sense of obEgation (0 their con­
stituents, defiance of the electorate would mean 
their political extinction at tbe next )l;cncral 
election . 

.. It will be argued, no doubt, that threats of 
resignation will cause perpetual friction. For our· 
selves, we do not tJdi~ve that the Executive 
Councillor will have so poor an 8ppredation of his 
hIgh office. We do not .. xpect him to b .. uncom­
promising OVer every difTerence of opinion. He 
w,ll not, in our vicw, fOTC<! a cnSl~, unless backed 
by an overwhelming majority of the Leglslatllre; 
and when slIch is the case, the Government will be 
practically bound to reconsider ils position. 

"In any case, tbeTe will be no deadlock. Retig­
nation nligh! weaken, but would not destroy the 
Government, so IOllg as it retained the confidence 
of the Crown. To avoid the clash, the Govern­
ment would, no doubt, go far to meet the Legisla· 
ture's demands. Bul, in the Ia~t resOTt, it could 
fiu::e the club and continue to govern. Fat ways 
and meant, as has alIIady been expJairlld. are not 
dependent on the Legi1latute. 

3 
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.. To sum up: Dyarchy implies division. We 
suggest that co·operation is the true solution of 
the (Jroblem. It is undoubtedly the solution wbich 
is expected by the Indian politicians; and tbOl'gh 
this is not necessarily the detennining filctor, it 
would be foolish to ignore altogether their hopes 
and fears. While resenting exclusion from the 
so-called A subjects, the politicians notoriously 
shirk complete responsibility even in the most 
trivial affairs. It is easy to jeer; but it is scarcely 
their fault that their ignorance of practical adminis· 
tration is com(Jlete. And there is something 
pathetic io this confession of dependence on the 
despised bureaucrat, which compels a generaLIs 
response. If they a~k our guidance, we cannot 
refuse it; and in their admitted need of us there is 
fair hope of a spirit of good·will and mutual con· 
fidence, without wbich no peaceful solution seems 
possible . 

.. Dyarchy, on tbe other hand, has already been 
represented as a Machiavellian plot to prove 
IndWl incompetenc~ even in the mioor branches 
of administration, in order that the pronoun('.ement 
of 20th AugURt may bt, llnnulled. And fantastic 
though this imputation is, it suggests llt least a 
presentiment of failure. 

CunstilNtion ,wi DtrJe/Qpment of tnt Execut;w 
" We will now ronsider in detail the progressive 

deyelo~t of our l'onstititon on these lines 10 

the goal "'full responsible gOl/emment. 
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"It is generally admitted that tbe Executive 
Council must be introduced at once where it does 
not exist llready, and tbat at least one member of 
it must be a • non-official' Indian. As will have 
been inferred from what has gone befoJe, ... e 
suggest that this Indian member m us! be appointed 
from among the members of the Legislature; and 
he win hold office during the Governor's pleasure, or 
for $0 long as he retains his seat in the Legislature. 

"The CongrC!ls-League scheme demands that 
the Indian Executive Councillors should be clecu,d 
by the Legislature, or should at any rate be 
appointed by selection from an elected • panel.' 
It is contended, we under$t:md, that past elCpen· 
ence has shown that direct selection by the Crown 
limits the choice to subservIent nonentities. We 
confess to some sympathy with this mistrust, but 
we rue not prepared to admit the prinCiple of 
election on this account. We concede that the 
panel would probably contain at least one or two 
names which were not obnoxious to the offieil1\ 
members of the Executive. We concl-<ie also that 
the panel would lessen the danger which was 
spontaneously admitted 1.y a prominent merob.:r 
of the Central Provinn's Council, that election 
would merely mean uk to Ih" highest bidder. 
But we must look to the end; and the principle 
of election seems to UB to be subversiw of Cabinet 
govemment, as we understand it. In the ultimate 
stage, we cannot contemplate the possibility of a 
Prime MiniIk'r with a: Ca:binet of IItlCOngcnial 
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colleagues, of possibly incompatible views, foi!!ted 
on him by the chances of election. We are con· 
vinced, moreover, that the suspicions .0£ the 
Congress-League politicians will prove iU-founded. 
Thq have overlooked the practical certainty that 
the disappearance of the nominated majority from 
the Legislature will compel the inclusion in the 
Executive or men who command the confidence 
of the e\"cted deputies. It is obvious that the 
Executive must ordinarily attempt to carry the 
Legislature with them, and that the veto and the 
ordinance mUol be reserved for emergencies . 

.. We do, however, a~ree with the Congress and 
Mo,km Leal4ue that the choice should be limited 
to members of the Leglslaturc. Such a limitation 
is in accordance wllh sound parliamentary practice, 
and is essential to the dt!velopment of our plan. 
The control of the Leglslature and the electorate 
ovt:r their representalive~ in the Executive would 
be real-far more rcal indeed than in the Coogt'ess­
League sch"m~, III which the Executive Conncillor, 
when once c1cc\l'd, l~ irwmovable for his five years' 
t..,rm of office, and if ineligible for fe-election is 
stnughtway emancipated fmm all amtToL We 
wOllle! th .. refon~ ll\ak~ it obligatory that members 
of the Exc!;utive, other thlUl the permanent otliciaJ., 
should be cbo'-Cll only from the Legislature. Nut 
less than a certain proportloD should be chosen 
from the elective chamber; but subje-.:t to thi., 
members of the upp<::r chamber sbouW not be 4iI­
qualified. 
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«It will lit! objected, no doubt, that: tbis Iimita· 
tion of choit-e may exclwk the best loen rrom the 
Executive. :81)1 it is not to be supposed that Ule 
Legislature ",ill cOntail~ DO lIlt'.. of rea.~otlable 
capacity i moreoveo:, the prospt.'("t which ",III DOW be 
opened, will be an incentive to !h~ IY!st men to enter 
the Legislature. It was show.. in paragraph 7 
that the Morley·Minto s<:heme failed because " 
did not correlAte the Legi>Jature Jlnd the Executive. 
The first link ill that corrdation should dearly 
be to select the "non·officlal" mCIlI ber~ of the 
Exe<:utive from the Legislature. This therefore 
must be obligatory, even at the cost of some 
efficiency . 

Tiu SlaKtS 

.. The natural stages in lh,> dc,'elopment of the 
Executive Council, exclusive of the Govcntor who 
would preside throughout, woukl appear to be :-­

(I) Two officials and One member of the 
eie<:ta'e cham b .. 'r. 

(2) Two offiCIals llnd two members of the 
LegIslature, of whom at least one must 
be a member of the cleetlv\, ehnml>er. 

(3) One official and three mcml>en; of the 
Legislature, of whom at least two must 
be members of the elective chamber. 

(4) Four member .• of the Legislature, of whom 
at least two (or perhaps three) must be 
members of the deeth'!: cbam~> 

" It i, pCI8IIible also that before tbe last stage is 
reached, the growing c:omplexity o( administration 
_y neceuitate an eVen larger Exe<:utive ColUlllil. 
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" From the first the member or members selected 
from the Le~$lature will be jointly responsible for 
the acts of the Executive ll'I a whole. It follows, 
therefore, that there is no reason for the arbitrary 
hmiutlhn of their portfolios to transferred subjects. 
Portfolios must be distributed as is most suitable 
and convenient, with due regard to tbe capacities 
of each member of the Council. 

If It has been urged against the first ~tage that 
the single member of the dective chamber would be 
overwhelmed by his official colleagues. We doubt 
this. His position in the Legislature and his 
power to resJgn would give him an indisputahle 
advantage In presstng hiS views on hi;' colleagues 
whenever he knew that he had a strong backing in 
the I.egislature. Rut we rccogni7.e that the sus· 
picion that h~ might be lhlls overwhelmed would 
be likely to affect hiS influence in the Chamber. 
Again, if he was always in a minority, his sense of 
re&\lonsibility mIght be blunted; and he might 
even drift into permanent opposition or agreement 
undC'r protest On the other hand, he would be 
more restramed if nothlllg hut the casting vote of 
the Governor stoOO between his advice and its 
adoption, There IS undoubtedly a strong feeling 
amongst Indian politicians that a full ha.lf of the 
Executive Council should be members of the 
Legislature. We should be prepared to concede 
something to tbis, and to agree to the ru-ppear. 
ance of the first stage, For minor Prcmm:es, 
where there is not yet enough work for -COIit 
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members, a preliminary council of t\vO---ORe 

official and one from the elective chamber-would 
be consistent 10th our principles. 

,. The third stage, again, is of doubtful value. 
When members of the Legislature constit~three­
fourths of the Executive, tbey may just as well con· 
stitute the whole. The position of a solitary 
official on the Executive Council migbt well be 
embarrassing. Official advice will still be Ilvail· 
able in the Secretariat. 

.. The last stage might thus be reached WIth only 
one intermediate step, viz .. --

(1) Two officials.and two members of tbe 
• LegislattJrt.'. 

(z) Four members of the Legl~lature. 

"This dl)es not necessarily mean that full re· 
sponsible governmcnt will COIll~ any sooner; for 
the climmation of a stag" 11'111 n[)t accelerate the 
political education of the electorate, which lb the 
determining factor. But it will clear the issue. 
Progress through II. long series of intermediate 
stages means continual agitation to get on to the 
next. But our first stagc will begin presumably on 
the 'appointed date' • and when it is reali~ that 
the very next step is the final plunge, agitation for 
a preDlllture advance is hkely to 6U bside. 

TIle FifUll Slage 

,. When all the members of the Executive Council 
are membel'l of the Legislature, fun responsible 
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government will be in sight. Hitherto, and 
perhapll for some time ~ter, we may sUPpo!Ie the 
Governor to appoint to his Executive Council men 
who command the confidence of the Legislature 
as a whole. But as the lines of political cleavage 
harden, he win begin to call into consultation the 
leader who commands a majority in the e1ective 
chamber, and, acting on his advice, will select his 
ElCecutive Councillors from the dominant party or 
combination of parties. Theoretically, we suppose, 
autonomy will not be complete until thlj Govern­
ment of India, responsible to the Crown, hu been 
replaced by a Federal Government deriving its 
authority by delegation from the Provinciil States. 
Only then will the Governor be able to surrender 
the presid~ncy of the Executive Council to the 
popular Prime MinIster, and retire to the position 
of a constitutional ruler. 

Parliamentary Seenta,..'" versus Standing 
Committees 

"It hall bt:'en argued, however, that the Executive 
Council with its one or two members drawn from 
the Legislature IS not enougb to asJOciate and 
tn!n C non·officials' In the practical business of 
administration, or, as we would prefer to put it, to 
correlate the Legislature and the Executive. To 
a.ssociate more members of the Legislature m the 
practical business of administration, it will be 
necell&ary to enlarge the Executive We 4dmit tl:Ie 
nec:essity; we also feel the need fOr a mong body 
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of prominent members of the Legislature, who, 
with filii responsibility, will advocate and :flltplain 
the measures of the Government in their respective 
chambers. To put it bluntly, one or even two 
Executive Councillors are not enough to allay 
suspicion. We propose, therefore, that a member 
of the Legislature should be appointed as Parlia­
mentary Secretary (corresponding to the Under 
Secretary of State in tbe British Constitlltion) to 
each Executive Councillor, or, at any nlte, to each 
official Executive Councillor. According to our 
plan, the Parliamentary Secretary would become a 
salaried member of the Executive, holding his 
-appointment during the pleasure of the Governor, 
or for SO long as he retained his seat in the Leglisa 
turt>. He also, like the Councillor, would accept 
coIlective responsihility. If he openly opposed Ii. 

government measure, he would be required to 
resign. As explained ahove, he would, like the 
Executive CounCIllor, be bound to admIt, to a 
very considerahle extent, the control of the 
Legislature and the electorate, and he would 
thus be another powerful link in the correlation 
of the Legislature to the Executive, which is aUf 

aim. 

T.u Pn>vi,ui4liztJl;on of the Seroia~ 

"There temain the admininratjve services. It 
does DOt seem to be sufficiently recognized that 
iJDperial services appointed by the Crown for 
India as II whole are ilKomp:!.tible with provincial 
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autOnomous and responsible governments. The 
announcement of 20th August was the death·knell 
of these services. The blank astonishment with 
which a shrewd Home Ruler greeted the idea of 
the ultimate disappcaranc<: of the Indian Civil 
Service, was as Hattering as it was amusing} The 
idea of an India without the Indian Civil Service 
is, indeed, scarcely conceIvable even to the most 
advanced [lolitidan. Indigl·nous schemes of reform, 
seem generally to contemplate the continued ex­
istence, subject to 'lndlanization,' of all the 
Imperial sen·ices. But the first attribute of any 
Government is the power to appoint and remove 
its own admimstrative servants. The e"i>tence of 
a Government, dependent fot the execution of its 
orders on administrative services which are neither 

I Tht followmg l"xtra.ch frnm report" of <;preche.s l'ecently 
dt"livelt'rl by one of the 100';.1 pHlmlhent Home Rulers 1h 
lndia can bt, nppropoalrly qU{)lc'~,l herl," .-

(I) U The EM'cuIIV(" m nll dt.'"partm~nts should remain 
il..'! at prcM'nt. but all control shvuM be made 
over te, Indi~ul."'" 

(h) II They did not w!~nt 1Qdn\'c the King's officers out 
uf India.. On the OOrHr""'Y. these had their 
sympathy, aifertJOIl , and rf'specL They -sim.ply 
~~~,Il. voice in the management oflheir own 

(iii) "Tbey dId not "'>lIlt to change their King or 
Parliament. They w .. nted the same office .. and 
the same PoUce. They had nQ power to rIP» 
move tht! Police from their offices. and. .hen. "'hey 
got th" P""'" they would ca.ll it Home R~le. 
They ,..anted Ih •• am. T.legrapY, Ihe ....,., 
RILi!way ""d Police, but they alIo W"uteda" 
in their managemcat • .Io) 
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responsible to not removable by it, is obviOll4ly 
impossible. The theory underlying the Congress­
League scheme, that a popular Indian Government 
can both enjoy and control the services of officers 
of the CrowD, is untenable. Therefore, autonomoDs 
self-govcmment cannot be realized until aU the 
Imperial services have been eliminated. If thiJ; 
is to be within a calculable period, recruitment {or 
the public serVices should be provincialbed without 
delay. Whatever method of recruitment is adopted, 
henceforward all appointments must be made 
subject to an undertaking to serve in Ii particular 
province undel whatever form of government may 
hereafter be t"tablished. Otherwise, when the 
final stage comes, the ut!w Government may find 
it.~elf without thl" necessary adminhtrative services. 

II. THE LF.GISLATURIt 

NtcFuarily JI,ca»}fra/ 

"So much for the Executive. It remains to 
consider the Leglhlature. which, we hold, must be 
bicameral. It is now generally accepted that an 
upper chamber, which is an integral part of almost 
every democratic constitution that has hitherto 
been known. cannot ultimately be omitted from 
the constitution of an Ea.~tern peop~" But there 
is a strong disinclination to c.ll it into being until 
• later stage. The arguments for this procrastina­
tion are diverse and Dot always conSlstl:nt. It is 
contended, for in$tance, that the upper chamber 
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will 'be • nobbled,' as it is picturesquely put, by 
the lower chamber, and in almost the same btaith 
that it will block legislation affecting class interests. 
rt is argued tba.t the upper chamber will only make 
it more difficult for tbe Executive to exercite its 
veto; &lld again it 1S heroically asserted that the 
Government must govern, and must not shelter 
itself behind a collection of nominated dummies. 
The real reasons for thiS curious opposition to the 
immediate creation of an upper chamber can, we 
believe, be reduced to tbree :-

(I) A feelin~ amongst officials that one counCIl 
" trouble enou~h. and a desire to be 
&p,lf"d a second until the last possible 
momcnt; 

(2) A fcar amongst offiCIals that the upper 
chamber w!ll be intimidated by the lower, 
anrllaek of confidence in their own nerve 
to veto wreck ing legislation passed by 
both chambers , 

(3) A suspicion amongst 'non-officials' Ihat 
th .. upper chamuer will be intimidated by 
the Executi\"c into throwing out popular 
measurl'S. 

"The fin;t reason can he rejected without com· 
ment. The second and third halanceoneanother, 
and suggest proLable independence. We would 
add that fear and suspicion are an unfa.vourable 
atmosphere for the realimtion of responsible 
government, and are not likely to be dissi pated by 
delay. 
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PI)IIjOfILmmt itlljDui!Jk 

.. We would insist that postponement is 'Dot only 
inadt'isable, but impossible. The Indian politicians 
with whom we have discussed the Q1Iestion adlun 
this. The transitioIWy period may be rogarded' as 
primarily educative; but the upper cha.mber must 
be educated as well as the lower, and, if inttoduced 
later, it would be hopelessly handica.pped In prestige 
and experience. Further thl\n this, w" are con· 
vinced tbat an upper chambt· r, if omitted (rom the 
constitution now, will never be inlroduced later. 
Obviously, no eleclive chamber would willingly 
accept a new limitation on its powen; every 
politician whom we havt' consulted has admitted 
that it would fighl 10 "finish. h it ,.ise gratuit­
ously 10 court a ensis? And in such a cri$is 
would the Government of India, or the British 
Government behind them, stIck to their guns? 
Would they b~ prepared to ,uspcnd the pronounCt:· 
ment of 20th August? The answer is obvious: 
the victory of the elective chamber would be 
a.uured_ It is ther~f(tr" now or nev,,,.. If we 
begin with single cham her Ilovernmcnt, we shall 
end with it . 

.. The conditions of sin~le chamber govemment 
ha.ve thus been defined by Bagehot ;-

• With ,. perfect lower house it is certain that 
an upper house would be scarcely of any 
valutl- If we bad an ideal Honse of 
Commons, perfectly representing the 
natiou, always mooerate, nL"\Ier pusion-
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ate, abounding in men of leisure, never 
omitting the slow and steady forms 
necessary for good conslderation, it is 
certain that we should not need a higher 
chamber. The work would be don" so 
well that we should not want anyone to 
look over or revise it.' 

C'These conditions admittedly do not yet exist; 
nor is there any convincing reason to suppose that 
Utopia will first be realized in India. 

The Uppu' elta""b.,.. ([) Composition 

.. The composition of the upper chamber will 
naturally vary from province to province . 

.. It is suggested that members of the upper cham· 
ber should ordinarily be nominated f()r a period of 
tell yellrs. Definite classes, however, who have a 
common interest, might dect tbeir own representa· 
tives; just as the Peers of Scotland and Ireland 
elect representatives for the British House of 
Lords . 

.. Apart from the Governor, who would preside. 
there would be no official members. The Govern­
nlent case would be stated by the members of the 
Executive Council, who, wben not members of the 
upper chamber, would have the right to appear 
for this purpose, and also by any wliamentary 
secretary who was a member of tbe upper chamber. 

(~) Amtus 

.. The powetS of the upp& cbaJnber would be the 
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revision of legislation passed by the lower chamber, 
including power to return for amendment or to 
reje« altogether. In case of conllict between the 
two chambers, the principles of Mr. Asquith's 
Parliament Act might be admitted; that is, II :Bill 
passed at three successive ses.~ions of the lower 
chamber would, if still rejected by the upper 
chamber, go straight to the Governor, who would, 
of course, still retain bis power of veto. 

"It is also considered necesSlI.ty for the prestige 
of the upper chamber, as well as desirable in tbe 
interests of good government, that tbe upper 
chamber should, as far as possible, exercise the 
same original powers as the lower chamber; that 
is, interpellatiun, resolution, and the power of 
initiating legislallon other than taxation bills. 

Tlu Low(1' elta",be". (I) Compt>J/Jioll 
"The official members of the Executive Council 

must be ",;-oJlido members of the lower chamber. 
With this exception, the lower charnoc-r should be 
wholly elective. An official minority, such as is 
proposed by the Congress-League, would nlerely 
stimulate opposition to the Government. 'I'll.:: 
elected members would succumb to the delights of 
official-baiting j a.nd the old line of cleavage would 
continue to vitiate the chamber's proceedings. 
Nor is it deaimblo; that officials who arc not 
members of the chambeT should appeal to state 
the Government case. This will be lh.) work ol 
the parliamentary secretaries. It would be difficult 
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for the officials to avoid a pedagogic air, which 
would be justly irritating. 

U With the Governor in the upper chamber. it is 
geMraliy assumed that the senior member of the 
Executive Council would preside. Personally we 
consider thnt it would be an advantageous, as well 
u harmless, concession to popular feeling, to allow 
the chamber to elect its own Speaker, and leave 
tbe senior mt'.mbPr of tht' Executive CouuCll free to 
debate. It would indeed be embarrassing (or one 
man to double the parts of Speaker and Leader of 
the House. 

( .) Rtprmnlation 

.. It is generally :l.dmitted that communual repre­
sentation is the negation of respon~lble governm!!nt. 
If then responsible gov<:mment is our goal, it 
~ms to us to be neither wise nor honest to tet 
out on 11 roao which admittedly leads in the 
opposite direction. Th<: argument that there is a 
strong s.nd steadily growing popular sentiment for 
(;ommunal representation merely emphasizea the 
D~ty of making a clean cut at once. We do 
not believe tbnt communal repret\CDtatioa caD be 
admitted now 'as a temporary deviatiOn from the 
right path.' A temporary concession will rapidly 
become a permandll TIght, which will be demancW 
with irreailtible force b,. an ever-increaain!l; nuaaber 
of wl1ll1lunities.. Li .... e the upper ehambif, toni­
torial representation can be insiste«l OJ) _. as at! 
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essential condition of teSponsible self-government. 
but not afterwards • 

.. The arguments against territorial teprt's\;llu, 
tion can be reduced to two ;-

(1) At the present stage of political develop· 
ment, territori~l c(Jnstitilencies will be 
swept by professional politicians, whu 
are not really repreS(!ntati\'(~ of the 
electorate. 

(2) We are irrevocably ~o[flmittcd to spbclal 
Muhammadan representation by the 
pledge of 1906 . 

.. The first argument seems to us mere oppor­
tunism. The electorate mUbt learn for themselves 
by "''''periente who arc their true rcpresen'lative.; and 
territorial representation is, 10 Our opinion, the only 
school in which thIS lc"son can b .. "1camt. With com­
munal representatIon, political education will ~tag­
nate. Nor do we admit as inevItable the assump­
tion that the lawyer politician will a11lllJlY~ be clt.'cted, 
or that, if he is, he will not represent 1115 CQTll,t1tu­
eney. In any ca.'le, We cannot gcrrymandt:r tbe 
coostituencies agaimt our political entics, and W<l 

should not even he successful If we tried. The 
lawyer will get in anyhqw; and to be frank, it i. 
difficult (0' k'e bow the Legislature would get on 
without hitn. Deliberate wrecking i.~ improbable; 
bat if it if att<:mptcd, the upper dwnbl>J will ade­
quately ~t the sober intereall of the =try, 
and w'beII backed by a determined Cl<tlCutive, will 
make short work of impo$sibIe legislation • .. 
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"The pledge of 1906 is the only immediate 
obstacle to territorial constituencies. The problem 
fortunately does not arise in the' Central Provin<:es, 
where there is admittedly no possible Muhammadan 

,electorate. In other provinces, we understand, 
Muhammadan feeling has been dangerously in­
flamed by recent events in Bihar; and we mU/;t 
admit that the immediate annulment of the pledge 
of 1906 is not practlenl po\tlics. It must, howe~'er, 
be Plainly put to the Muhammadans that the pledge 
was given at a time when responsible government 
for India was not contemplated: It is incompatible 
with the pronouncement of 20th August, which 
they have aC(''epted, and cannot therefor« be con· 
tinued mtJefimtely_ If the Muhammadans want 
const1tutional government, tlw)' must learn to assert 
tht' rights of minotltlc, by ordinary constitutional 
means, which m practice will actually be more 
effective than '''parate rcprebcntation. Advanced 
Muhammadans, wIlh whom we have discussed the 
q\lestion, seto all this; but th"y urge that the 
MUhammadans, as a community, arc too backwaro 
a.t present to gl'e full expression to their votes. 
They also object that the immediate abolition of 
separate repfL'Sentatiol1 would force religious hatred 
and di~trust to the front at the first erections, and 
.. ould thlll> give tht: reforms a bad start. We 
accept th~ arguments; but we would I1rongly 
urge that an absolute time-limit should be fixed by 
statute. It is idle to talk of Tt:COnsidetatioD at a 
lam dattl, submission to a referendum, aDd 10 QD, 
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Whenever the question came u~, (or reconsideration, 
bitter religious antagonism would be aroased; and 
the intervening period would he devoted, not to 
educating the Muhammadans to territorial electl)r­
ates, hut to stirring up agitation all.'linst the sus· 
pension of privileges, whkh would, of conflle, 00 
represented a3 religious rathCl' thl:ln politicaL Front 
discussion WIth prominent Moslem Leaguers, we 
believe that $0 long as the 'i ue~tion is open, the 
Muhammadans will protest and agnate; but if the 
time-limit 15 absolute, Lhey '11'111 acqui,.-sct". 

(3) l1rwtr!i 

"The powers of the low.-r , haJllber would he ,-­

(J) interpellation, includll1g, or ,·.,urse, the 
coveted rtlliJL tll put ,uPI'It'JlI"lItary 
quesllOns; 

(z) resolution; 
(3) the right to imllate 1e'l"\Jtion, includmg 

measures uffe<'lmg pronncial taxation, 
and, as suggested in paragraph '1), the 
right, in cl:Ttain crKUnt~tallces, to carry 
legislation O\-.,r th" bead of the upper 
cbamber to the (,overnor. 

Here again it should be understood that we do not 
provide for any statutory power to exert different 
degrees of authority In different departmelltJ of 
government. All legi~lation alike must he subject 
to the veto of tbe GoY~rnor, who must retain full 
power to use it on any vital issue, in whatever 
departl»ent of government it lIlay arise. 
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SlIlIIlIIIIJry 

"Such in outline is our plan. We submit that it 
sets up the four walb of a democratic constitution, 
within which complete self-government can be 
attained without any radical change Qf structure 
and with a minimum of intermediate legislation. 
This alone is a guarantee of good faith, which wiII 
go far til satisfy serious Indian reformers. It 
provides for the steady growth of popular control 
over all departments of the administration, while 
still maintaining the essential indivisiblity of govern­
ment. It rejects all dyarchical delusions that it is 
possible for two separate governments, responsible 
to different authorIties, to exist side by side in the 
same territorial area. 

The Fallacy 0/ Dyarcny 

"The arguments against dyarchy have been reo 
peated ad _Itam. Yet it still survives, an illl' 
IIlment danger to the peace and good government 
of India. Its strength would appear to be its 
mtangibility. Dyarchy is not a practical scheme 
of government, which can be assailed by pntctical 
criticism. It is, as it were, a mental abstraction, 
'evolved by syllogistic argument; and so long as its 
premises are unchallenged, it is invulnerable. 

.. The major premise of dyarcby seems to be this : 
AdJ responsibility, it is asserted, is the only train· 
ing for responsible self-government. . And thi~ 
assertion, whidl at best is 00 more than· a half· 
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trotb, bas been generally accepted as niUllMltic. 
The unanswerable criticisms of experienced ad· 
ministrators have been brushed aside, and practical 
schemes of government have been rejected all fail­
ing to fulfil a first principle of ?Qlitie&1 scienl'!:. 
Pushed to its logical conclusion, dYlAtchy postulate!! 
that the Indian people can only leal'n by doinj!; un 
ju.,t acts wbal /I hateful thing injustice IS. And 
the British Raj is to hold tl.e rillg while they learn 
the lesson. There never wa.~ a more dangerou. 
fallacy. ' By doing unjU!l1 tbings we become Ul)­
just, and by dom~ good thing' we become good,' 
~aid Anstotle; lind he would cl~rtamly have con · 
ternplated a period of tutdagc and partial emanei· 
IlIltion unlll the practice ()f Justice had tx.'C'.omco a 
habit. And so must we 110W nct by India. Not 
by complete re~po/1Sibility for a few thin/r'. but by 
an {'ver·increasing shan, In th .. responsIbility for 
a.1l • .nil the Indian p(.'opl<: "qrk nul theIr freedom. 
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NOTE SUB~ITTED TO THE LOCAL 
ADMINISTHA'.J.10S, EMBODYING 
THE l'RIV ATE OPINIONS OF 
CERTAIN OFFICERS SERVING IN 
THE CENTRAL PROVINCES ON 
THE 1'IWPOSED CONSTITUTIONAL 
)(E~'OHM~, REFEHHING IN PARTI­
CliLAH TO THE SUITABILl'l'Y OF 
THOSE PROPOSALS, WITHOUT 
MODlFICATIO:-.I. TO CONDITIONS 
'EXISTING IN THE CENTRAL 
l'HOVI:-I( :E~ 

l'ItEYATOR\' 

.. WE bave t'xamined these proposed con­
stitutional reforms from the standpoint of 
men whQ will be asked to put them into 

c:t"""u~io,,, W~ dCf,ire to lay emphasis on this 
point, rur throughout this report its &utbon 
pn'Sume, and nghll)', that the members of aU 
Ser\1ices will do tben loylll utmost te. make uu. 
or ~r other similar scheme a complete SU4;CeIII : 

tbe tradition of giving their best to the COUDtry 
unaer all and any circlIJIlstano:s ... il~ 10 fat as 

14 
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present IlIem bers of the Services are COllcemed, 
be maintained to' the end of their service, to ~ 
excluaion of the wishes Ilnd Qpinions of tbe 
individual Our attitude therefore is not that of 
the de$tTUctive critic, but is tbat of tbe man who 
desires to perfect and improve details Ollly; and 
we would ask: that the opiruons given be interpreted 
strictly in the spirit in which they lire o6"ered, 
We daim and honestly hclwve that WI' have 
appl'OlLched the subject with exactly the sallie 
motives as have inspired the lluthQrs uf the report. 

2, .. We would at the outset underline the 
penultimate sentence of paragrnph 264 of the 
report-' We wish to attain complete responsibility 
where we can and as «afly as we can, and we 
intend that its altall1ment sbould depend upon 
the efforts of the Indian people tbemlOelv~.' 

That sentiment i~ the ba,is of the report, and IS 

repeated in various form, and phrast:s throughout 
its text; and the essence of all rd orm is contained 
in its laSt dozen words, We arc strongly COD· 

vinced that the success of this 5chcrnc or of llny 
other depends entirely, not on our ~fforts, but on 
the attitude adopted and the part played by the 
responsible educated Indian In past years such 
men have not accc:pled to the full Uleir duty in 
COMexion with the political progress of their 
COW1t1J' : llIany have, it Is tTue, asked and 
oceasionaIly agitated openly for reform ;&tid advance, 
but others-we believe the great majolity-have 
beeo OOIIteftt with our own guidanct', that is 
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either with things as they were, (W with any 
reforms which their rulers (for there is no escapirlg 
the word) thought 61 to introduce. On our part, 
speaking as officials, we fee~ and for years have 
felt, that our own official policy has been too slow 
and circumspect: GoYernment has hesitated, de­
Iiberated-and then pigeon-holed-when it should 
have gone boldly forward. 

3. "The question, then, lit the back of our 
minds, in criticizing and amending, is whether this 
scheme is the best that could be devised-firstly, 
for making up the way that we have lost; and, 
secondly, for stimulating the responsible Indian 
to ,leI' forward holdly, and in his fuJI numbers, 
"ltd undertake in co·operation with officials the 
full rcsponsibililJes 01 government. We must 
point out that co· operation is essential to the 
success of any scheme, and this implies free 
exchange of opinion, and give lind take on both 
SJdc.. On our part we are Te:ldy and anxioll$ to 
give OUT best for the common good; but we have 
very grave doubts as to the material tmdpen-._I 
of the other party which will form the compact. 
If the direction of the lines of thought on the other 
side is left to the man who shouts the loudest and 
catches yotes by the simple and easy process 
exploited to the full by the l'arliamentary expert 
ttIIff, of vilifying his opponent and hits oppc1I.'Ieftt's 
party, we can see ahead of us nothing but chaos 
and ultimate disaster for the country. If,·on the 
other hand, the true Indian realizes and accepu 
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bis responsibilities and uses his po1rer with si~ty. 
modefation, and due caution, we believ~ arld \lope, 
that the devolution of fully respollllible , govem­
ment upon the people themselves is poaible at 
a reASOnably early date. The rate of p~ 
depends, however, less on us thall on the Indian 
Don-ufficial. 

"We will now deal with tht> chief points in the 
concrete proposals, in the mder 'gIven in the 
report, for facility of rderen,,/". 

4 . .. We accept :" a/ail accompli the pronoubce­
mcnt of the Secretary of State of 20th August 
1917, and make the follOWing recommendations:-

PARAGRAPH 213 

"The control (Jf the Government of India over 
administration III the J'rovinces should be reo 
slr;ct<d 10 the control of malters anecting the 
whole of India or matters of general policy. We 
do not accept th~ dictum that • Any general 
rel.'lXll,tion in the control of thl.! Goyernment of 
India oycr the Provinces would not be approved 
by Indian opinion'; on the contrary we believe 
that Indian opinion would be strongly in (ayour 
of such relaxation, and th"re have lK.'t'n callQ; in 
whith the unanimous opinion both of the Provincial 
Government and of non·officials has.boen overruled 
by the Government of India in import;l.Dt matter.! 
airecting purely local ioterestlr. The Colllmiuee 
"QUid lilte to int'ite the attenn"" of GoVeIlIlUeiat 
to paragraph 90 of t1)e r~port, in wbictl the Ol~thon 
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have given aD example of the clash of viem 
between the Government of India on the one 
hand and the Loi:al, Govemmt:nt supported by 
non-offitials on the other, and we agree entirely 
with the words of the authors in this paragraph of 
their report. 'If we are to give the Provincial 
Councils power, Parliament and the Secretary of 
State and the Government of India also must 
realize this.' In this CODnexlon we would invite 
a reference to OUT ol-'inion on the proposal to 
create a permanent Central Secretariat. We 
believe that exc~"ive centralizatIOn of the supreme 
control has, both in Provincial policy and in detail, 
had a deterrent "ffect upon the progrells of the 
country, both political and material: the naturlll 
tendency of a central organization, particularly 
if its component Illembers are not adequately 
represented, i; to treat all members alike. Yet 
no treatlllent could be mOrt' unsuitable and 
baneful than generalizatIOn in India, where tbe 
cIrcumstances and conditions, both material and 
political, of not only the different Provinces, but 
the different districts In a 1'ro\,;n<:(,. vary enormously. 
We contend therefore that Any scheme fOf COD­
~titutional reform ((lUSt, as the words abo\·e quOted 
appear to indicate, embrace measures for complete 
relaxation of control except in lIIatten that~~ 
the whole of India. 

PARAGRAl'ltS 214 to 217 

5. .. We COIl$ider that the proposals for Ole cc... 
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stitution of the Provincial executive are Wlutis­
factory fOt the following reasons :-

( I) The necessity for a division .of the 
functions of thl: Provincial Government 
(paragtaph uS) is assumed to be 
axiomatJc without adequate argument. 
In this paragrapb r",sponsibility is de­
fined as 'consisting primarily in amep· 
ability to constituents and in the 
second place in amenability to;> an 
assembl},' and the postulate is laid 
down that some respDnsibility must be 
given at .once, but that complete re 
~pDnsibIllty cannot be given immedi­
ately. Acceptmg these views, we wDuld 
point out that the alternative plan .of an 
undivided Executive CounCil, .of which 
at le:c,t .one member would be an elected 
member Dfthr Legislature, wDuld equally 
'<lltlsfy the po!.tulate. In pnragl"<lph U 7 
of the report Jt is admJtted tbat the 
defect of trresp<!lIsibility cDuld be cured 
by th" appointment of Indian Executive 
Members .of CDuncil frum among lhe 
elt;cted mcmb"r~ .of the Assembly. 

(2) The aitem.ltive plan (paragraph H7) of 
aD undivided Executive Council, or 
which at least one member would be an 
elected member of the LegislatllI'e, hal 
been summarily rejocted on the ground. 
tbat 'we shDuld have fonned a Govern-::'e:, ment, all the members of which were 
equally resvonsible for all subjects but 

woo'::. were, though fo a lesser cueut than in 
thl!- Congress-League Scheme, account-
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able to different authoritiea.' We admit 
this difficulty, which we consider to be 
inevitable in any tTal1aitionary scheme, 
and would point out that the proposalq 
of the report are open to preCIsely the 
same ohjection. In these proposals the 
Minister is not solely accountable to 
the Legislature, but he is also' subject 
to I he advice and control of the 
Governnr,' who I~ responsible to the 
Crown (paragraph 219). The authors 
of the f/'port reSl'TVC tu the Governor 
a power of control over tramferred 
subj,:ct" 'hecause v.e regard him a' 
gen.·rally r .. sponslblc for his adminlstra· 
tion.' Again, it j, saId to be eS3(.nt;al to 
the sl'heme that the executive • should 
present 11 united fron!' to the outside 
(paragraph 221/ Finail}', the dual in· 
IlUt-nec to whIch the MonIHl"T will bt' 
subjected is definitl'}Y stated in I o:uagraph 
222, VIZ.: • It IS OUT intention that the 
deciSIons of the GOVl'rnment "houtd be 
loyally defended by the entire Govert]· 
ment, but that tht.' Mmistcrs should 
fed responsibility for conforming to the 
wishes of the" constltucnts. It is true 
that thes~ two torces may l'ull different 
ways; but though the analogy is clearly 
not campJet", there arc ocQSions when 
members of a Govemmt'nt, and indeed 
members of Parliament at home, haTe 
to choose between loyalty tQ the Govern· 
ment and 'to their own constituents.' 

(3) The report omits to define the position of 
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a Minister who feels his responsibility 
for conforming to the 'lrisbes of hill eon· 
stituents so strongly tha.t he dWoyaily 
attacks the decisions of the Govemment 
on resen>ed subjects. The uni~ front 
which is admittedly eBIIentia1 to the 
scnelllC appears to 0.': lllereiy. pioo. 
intention backed ty no legislative force 
which could compel the resignation 
or dismIssal of an '<>penly dissentient 
Minister. 

(4) Tht" practIcal difficulties of a scheme of 
divided gOl'ernment have been slurred 
OVl'T III puagraph Z 22 and are nowhere 
rairl)' or fully I>laleci It is unnecessary 
for lIS II) rccapuulate the detailed ob­
j(.'ctions whieh -have bt:en urged by 
many experienced administratorlr against 
~ ScJwmc whieh i~ without any historkal 
precedent. We would merely in'llite 
,Iltcntiun to illui>trative tist II, Ihow· 
mg Tra1)sft:m:d Subjects, on page In 
of the report, which 18 presumably in· 
te"ded to be as plausible as pOlsible. 
This list transfers not merely mbjectl, 
but branches of the same subject. 'For 
instance, primary, secondary, and teeh· 
nit.a! education are transfetn.'Ii, while 
university educ:llion is reserved; lB,i. 
culture " .... nerally, including prt:SUmably 
cattle breeding, etc., is reserved, but 
disea.es of animalti an: traDsferrOO; 
forests (uncla.'!Sf;d and some protected) 
are transferred, but other (otO$tS .-re 
reserv"d; minor irrigation, *gain, is 
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transferred, but major irrigation is reo 
served; and so on. The proposal to 
administer one department by different 
authorities, guided probably, or even 
certainly, by different policies, is surely 
a redud;o ad abslII"du",. It will be 
argued, no doubt, that it will be the 
duty of the Governor to etfect a com· 
proml.e and unify the policy of tbe 
department as "whole. That is, either 
• reserved subjects, over which popular 
("antral 18 not at present intended to 
operate: will be influenced by the 
jlnpnlar Minister; or else 'transfened 
subjects, for which responsibility is in· 
tended,' will be influenced by the 
irresponsible EXl!cutiv.; Councillor. In 
either case the ""i<on li'ltn for the 
division of subjects "'ill disappear, 

(5) Th~ division of subjects, though likely to 
generate friction In Ihe Executive and 
in the Legislature, and perpetuate the 
cleavage between the official film: and 
the elected clement which was tbe wortit 
feature of the Minto-Morley Scheme, 
still fails to emphasize the responsibility 
of the Minister to the electorate. In 
paragraph • 59 it is definitely sc.ted: 
'The ohjection may be taken that the 
same authority may bot be felt to attach 
to orders coming from MiniJlt:ers as 
to orders coming from the Executive 
Council. We do not admit that they 
will come from either. All OJders will. 
c;ome from the GoYernment, and the, 
will all be Govetnment orders.' 
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6 ... To conclude, we reject tbe proposed Pro­
vincial Executive for tbe same reasQ8, (Qr which 
the proposal for a ."'parate council to deal with 
reserved subjects (paragraph 2 So) is rejected, vit.. 
'because it appears to us to empha8be ruost 
unwisely (and we would add gntuitously) th., 
severance loetween the tW() eJdUents ill the ad· 
ministration which it should be our c:onslStent aim 
to bring together as closely and continuollsly as 
poSllible.' 

"We therefore urge that the gxcclItiveshould be 
an undivided Council, nominated by the Guvernor 
and holding office at his pleasure. Half of the 
Council should be non·ofiicials and at least onc an 
elected member of the Legislature. We note that 
the authorlo of the report (paragraph 2 '7) 'do not 
think that such a scheme would have been un­
favourably received in India,' and we have reason 
to believe tbat it would btl widely ace",pted as a 
reuonable modification ()f tht Congress· League 
Scheme, tQ whil:h political India is generally com­
mitted. We are of opinion that the de1llJlnd for a 
further advance by an increase in the non-official 
element in an Executive Council would be Ielis 
insistent than the continuous and bitter &gitatiOll 
for a revision of the schedule of transferrt .. 'Il subje(tS, 
which woldd, in OUt opinion, be the inevitable 
coll$e(juence of any compartmental scheme of 
g9wernment. No better proof of the certain 
i1nminence of this agitation could be wllIlred than 
is furnished by the speeches of the elected melD bert 
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of the Central Provincet Legislative Council'~ it. 
recent meeting on I rth September 1918, wlII. 
demands were made for the immediate transfer or 
by fat the larger part of the Administration to the 
control of the responsi ble Minister, witbout any 
reference to the practi1:a1 possibilities of the situa­
tion. .Finally, we consider that our proposalJl are 
more in consonance with the spirit of the pro­
nouncement on which the report is based than are 
the proposals made in the report itself i and that 
they provide an easier road to the full attainment 
of the ambition expressed in that pronouncement. 

POST 01' GOVERNOR. PARAGRAPH 218 

7. "We consider that for the present it is essential 
in the Central Provinces that the Governor should 
be an official. The non· officials of these Provinces 
are comparatively backward in administrlLtive ~. 
perience. and the careful guidance of an experienced 
official is essential in the first stages on tbe row to 
responsible government We note that it i$ not 
the intention" of the lLuthors of the report to make 
any alterations in the sallLt}' of the Head of the 
Provinces. We consider that the present emolu­
ments of the Chief Commissioner of the Central 
Provinces are not suflicient to secute lUI Goven1Of 
a man of ability from England with the ~ 
adminimative knowledge; and 'I'll _end 
that II the peed for direct o/lki&l guidance ceua, 
if the ftaances of the PtOYince admit. lbe eaIOIu-



NOTE BY CEB.'l,MN lC.S. OFFICERS 6S 

dIeI1tS attacbing to the poIIt of Governor should be in· 
GI6Ied and the Governor should be appoi/1ted from 
England by the Crolftl, wide ezperienoe of public 
alfairs being coll4idelel.i aD eDen!ial qualific:atioo 
for that post. We l;elieve that an essential feature 
of Colonial felf-government is the link wbieh is 
formed between tbe Colony and !he CrOWD bJ the 
appointment of a Governor from England, and we 
consider that when responsihle government is 
granted to India it i9 euential for the welfare of 
all tne Pro .. inces that a similar direct connellion 
should be maintained. 

PARA(lRAI'H 219 

8. "We hold strongly that the complete futu.oe 
constitution of India should be embodied in a 
statute, and we look with extreme distrust on any 
measure of constitutional reform which cannot be 
brought fully and completdy within the rour \'Omen 
of an Act, and has 10 be put into execution by 
means of instruments of instruction. Parliaments 
change, and the Secretary of State for India hoIde 
tIO permanent appointment. We have aU IIefIII 

during the course of our 1IO!rvtce how dill'erently 
the reiatiOlJ$ between the Secretary of State and 
the Viceroy are interpreted according to !he per· 
sonaIity of the fonner; and we cannot avoid the 
belief that the instruments of instruction to be 
iI&ued to Pnmncial Govemors OD tbeir appoint­
_t would be coloured ~rgely by the taete of the 
itsdmdualwho bBoed tbe1ll. 

5 
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P AllAGlloU'HS 22 5 TO 234 

9. "We are all agreed that the arguments against 
communal representation which are put forward in 
the report are convincing, and that a system of 
territorial electorates is the only possible bull (or 
the development of responsible government. Re­
sponsibi1ity is defined in paragraph 2 r 5 • as con­
sisting primarily in amenability to constituents.' 
But the idea of a Minister primarily amenable to a 
religious or racial minority appears to us to be the 
negation of re'ponsible government. At the same 
time we recognize that it is impossible to witbdmw 
tbe pledge given to the Muhammadans in this 
matter, unless they are prepared to relinquish'their 
claims voluntarily; and we consider that it is im­
possible to deny to the Sikhs and to otber minority 
communities the snme concession which has been 
giV<ln to the Muhammadans. If no alternative 
were before us, we should consider thIS position to 
be a fatal obstacle to tbe adoption of territorial 
representation for elections to the Legislative 
A$l!embly and consequently to the realization of 
responsible government. But, as will be seen in 
paragraph 10 below, WI! press very strongly for the 
constitution of an Upper Chamber, and our Bugges­
tiOD is that communal interests sbol1ld be safe­
guarded by the election to this ChambeJ" instead 

'of to the Legislative Assembly, of responsible 
leaders of the various communities into "hiCh the 
electOtate is divided. It appea.t1f to Wi that our 
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proposal for an U ppet Chaxober thus constituted 
would lIot only permit the Lower CbaoIber to be 
elected on entirely territorial hnes, as sbould be 
the case, but would also satisf), both the desire of 
minorities (or adequate representation and the 
urgent need for a bicamerlll as opposed to a uni 
cameral system of government. 

UPPEI< Houst:s. PARAGRAPH 258 

10. "'We deprecate re.pectfully the somewhat 
sum mill'}' manner in which the importanl subject 
of the establishment of an Upper Hou!oe has been 
trellted, and we .lrongly press on the attenlion of 
Government-the following quotation from Bagehol 
in regard to singit:-chamber govemm~'flt :-

'WIth a perfect Lower Hou!e It I~ certain 
that an Upper House would be scarcely 
of any value. I( We bad Iln ideal House 
of Commons, perfectly rt:pr~'IIenting the 
nation, always mooeratt', never pa5lIionate, 
abounding in men of leisure, nevcr anllt· 
ting the slow and .teady forms nCCf'..ssary 
for good consideration, it is certain that 
we should not need a higher I;hamber. 
The work would be done so well that we 
should not want anyone to look OVer and 
reyise it.' 

" It caunot be maintained that these conditions 
exist or are likely to exist in'India for very many 
years to come. It has been urged that at preaent 
!here is no adequate material for constituting a 
Second Chamber in the Central Provineel!. WI: 
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would reply that it is in our opiniOl1 very doubtful 
whether there is adequate material for all enlarged 
Legislative Assembly, or for that matl.el', for the c0n­

stitution of an electorate on a broad basi$, and we 
believe that the development of an Upper House 
may be expected to be quite as rapid lIS the 
development of the Legislative Assembly. It is true 
thllt the need for an Upper Chamber is not so 
great while official control continues, but we are 
now legislating for the gradual extinction of that 
control, and must look to the ideal of responsible 
government which we have in view; and it will be 
difficult to initiate bicameral governm~t later, if 
its necessity is not recognized at the outset We 
are therefore unanimous that, whether a Second 
Chamber is instituted at once or not, the statute 
must provide for its institution at least as soon as 
complete responsible government is attained. 

GRANU COMMI""KES. PARAGRAPH 1152 

II. .. The suggested method for passing essential 
legislation by means of Grand Committees is in 
our opinion cumbrous, artificial, and dilatoty. We 
bdieve that it wmlld emphasize the antagonism 
between official and non-official views, and would 
undoubtedly lead to friction. We note that lI:gis. 
Ialion by means of Grand Committees ... ould-only 
be introduced ",hen the Bill was a meatme 
'essential to the discharge of the Go¥emor'. 1"0-

sponsibility {or the peace or tranquillity of the 
Province, lit 0{ any part thereof, or for tile Gis· 
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chugt; of his responsibility [or the reserved subjects.' 
The objection is anticipated tbat • tbe Grand COm­
mittees so proposed oll'er the official executive no 
absolute guarantee that its measure will get thr"lIIIh.' 
But the authors of the report consider that no great 
harm will ensue if Go,·emment defers legisla\lYc 
projects which are oppos<-d by the whole elected 
element and' for which it cannot secure .he IUpport 
of silt out of seven merr.bers DOminated by the 
Governor. We cannot suhscribe to this opinion, 
for inasmuch IL~ the measurel to be pa65",d by the 
Grand Committees are certified to be necessary for 
the maintenance of peace and tranquillity, it appean 
to us tbat their p .. >SSlble rejection by the Grand 
C..omnlittee may il1volw the most serious conse· 
quCQces. If legislation is . essential.' there is vcry 
little else to he liIIid alJout It; II must be passed, 
and the sooner it is passed the better. The IUb­

mission of a llill to a Grand Commiuet.~if th..., 
Bill is to be l'aBsed--ts merely a concesSIon to the 
profeslllonal oratur which we depn;c.ate; if the Ihll 
is thrown out we CUI/,J.{k,. /n.u llu d.[,a/~ alt1ll4 in 
l/Iit C"".",ill., May 4am titm~ t"",triroable IIann 10 
fo,. as /trw atuI (mie,. al'~ concerned. We anticipate 
that at an early stage it may be found possible 
to entrust • essential' legislation to the Second 
CQamber; and from that point onward in the 
natural sequmce of events the necessity of reeerving 
my abnormal pDwers to the Executive CoUDLiI will 
gradually disappear, all legillatige po"crs bclng 
vested ultilJlately, ezcept in the case of extreme 
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urgency, in the elected Council In the tnutsition 
period before this result is attained we consider 
all • essential' legislation should be passed by the 
direct and candid method of promulgatiug ordin­
ances, a method with which the Indian, i..o1itk'an 
is perfectly familiar, and which would, we bell· ve, 
be more acceptable to reasonable J. (iian opinion 
than the alternative proposed in the r'.,lOft. 

12. "We are convinceu that the evolutiorror an 
efficient Second Chamber cannOi'J;alely be left to 
a future parliamentary generation, and in support 
of our convictIOn we would point to the OiffiCulties 
which have been experienced in reconstituting the 
English Honse of Lords. It may be'llccepted as 
certain that no Indian Legislative Assembly, a(ter 
tasting for five years or more the • rare and 
refreshing frUit' of personal power, will of it!. 
own accord impose upon Itself the restraining 
authonty of an Upper Chamber: and any official 
attempt to bring such a restriction into being would 
meet with almost insuperable oppositi"n. The 
future generation of officials may have ample 
knowledge and experience of the country, but 
they will not have the authority with which the 
present generation can still speak, and we would 
therefore urge "ery strongly that the registered 
design of the machine which is to be crea~ 
should include from the outset the brake as well 
as the body of the engine. The majority of us 
would go further and say that the new Second 
Chamber should be established immediately, so 115 
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tq efIIl~ its development and the ttaining of its 
~ to prQCeed par; paw. with tbose of the 
lAsililatinlAuembly, and to facilitate the adoption. 
u ~ in paragraph 9 above, of a syst,cl'll of 
~~Qrates for tht· Lep:i.~lative Assembly 
by the ~usion in the Opper House of tbe 
t~'l of communities. On the detailed 
cohititotioil .t:,the Upper House, on the respective 
function of die Lwo House3, and on their relations 
.ith the ~ve Council We offer no opinion ; 
the elliboration of these points can be entru.,ted to 
thl:! C6mminet< which IS 10 bt: appointed. We 
wish, howe\'lIt, to expreSh our full approval of the 
recommendltion .!lluj" in paragraph 237 of the 
ri!!port that Ttlsolutions--of either House-should 
not be binding on the EXl'cutiv(' l;"vemment. 

Gon:RN"ENT Ot' INDI.... l' AR.'GRAPH 269 

J 3 ... We do 'lot ft!el oUf!.dvf'~ in a voaition to 
critici"" at Iomgth the proposed constitution of the 
Government of India, but '11''' would refer at the 
outset to paragraph 269, The suggestion that the 
Government of India nllght be enlrusted to a 
permanent clerical bU"reaueracy completely out of 
touch with district admtnistratlon fills us with 
bonest apprehension. If the suggestion iJ given 
effect to, it will certainly accentuate the Iifeleune .. 
and unreality of the present system, We consid« 
that the ineftiCJency of the headquartel'l staff 
expre$Sed in paragraph 269 baa been oveBtated, 
and the real cause of delay in disposing of plO· 
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vincial references is partly the number of thOle 
references, due to the retention of control over 
meticulous matters of purely provincial interest, 
and partly to the mmute examinatIOn and Cfljicism 
of details in such references. As we have already 
indicated, we anticipate that the development of 
a popular and responsible Government in the 
Provinces will and should be accompanied by 
more free decentralr""tion of authority, and the 
logical result therefore should be a decrease, and 
not an increase. in the Central Secretariat. We 
would point out that any decrease in the personnel, 
or even the maintainance of the members of the 
present staff, cannot be effectively combined with 
the creation of a Permanent staff; for the many 
and changing conditions in the various Provinces 
can only ue appreciated by officers who have 
extensive personal and local experience. The 
proposal to create such a permanent staff would 
in our opinion involve a sacrifice of efficiency to 
personal interest. We would prefer, on the other 
hand. to enforce a rule that a Secretariat post 
.hould be occupied by an officer for three yean 
only. and that he should serve at least three year.; 
lI10re in an ordinary executive appointment before 
returning to the Secretariat. In tbis connexion 
we would remark th&t not only tbe Gov«nmerrt 
of India but the India Office should be invigota.ted 
by a ~ interchange or staff, as recolllJDeDded 
in ~ph 393> but long relidence in the Gogera­
ment of India Secretariat should in itself be • 
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ditqualilication for such employment in the India 
Office, the Simla Secretariat having little personal 
first·band acquaintance with the ebaoging COft· 

ditlona of the 'fttious Provinces. Thi., point is, 
bowev.!r, of somewhat minor importance compared 
with the quesLion of the constitu:ion itself. Of the 
proposals made in this connexion we generally 
approve. Wf' think, however, that at -the outset 
it might be possible to entrust essential legislation 
in tbe C'.ase of the Supreme Government to tbe 
CounCIl of State as constituted in section 282. 
With that Council in existence the nect'S&ity for 
prOCeedlng by ordinance, which we find in the 
Provinces, will dbappear in the Central Gover1l­
ment; and legIslation in this Council appeare to 
us a less cumbrous method than that 811J8e&ted 
10 section 279. 

14. "We now tum to the qUe1!tion of the exist­
ing Services, and would preface our remarks with 
the request that our opening paragraphs may be 
read again and our motIves thoroughly understood. 
We have in our proposals dooe our best to efface 
IIe1f.jnteTest; but we cannot get away from the fact 
that by our own words a.nd deeds we are asked 
deliberately to change, to OUT detriment, the 
conditioTlli under wbich we ICTVe and for "bictl 
our successors will he recruited. To !Nt the 
matter bluntly, we are doing Our be$t to deviae 
pllUl' wbereby the allegiance of the Englisb odiclaI 
win pus from the Crown to the people of this 
rouutJy. To quote from paragraph 3-4 of the 
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report-' It may conceivably be that the utilities 
of the European official in India will gradually 
undergo a change; that, instead of continuing to 
the same degree as now as the executive agency 
of Government, he will stand aside more from the 
work of carrying out orders, and assume the 
position of a skilled consultant, a technical adviser, 
and an inspecting and reporting officer.' 

PARAGRAPH 259. RI.;y.AT/oN~ OF THE 

SERVICES TO GOVERNMENT 

15. "A~ we have s:ud already, the success of the 
measures proposed by the authors of the report or 
of our own emendations depends less on the 
details of the rCrOm)S than on the question of 
co-operatIOn between IndIan polItIcians and the 
members of the Services. We therefore have 
considered that we an: at hberty to discu&s the 
proposals as a whole and to indKale those con­
ditions which we evllslder essential in order to 
secure the hamlOnious relatinns essential to 
success. The proposals which ... ·e now put forward 
are made with a full sense of responsibility; and we 
urge most strongly un Government that due weight 
should be attached to them. On a careful perusal 
of the report it appears to us that, while the greatest 
efforts possible m present conditions have been 
made to secure the l'o-operation of Indian politi­
cians, the obstacles 1D the way of cQ-operation by 
the Services have nol been fully realized, or, wben 
realized, the method of their removal bas not *0. 
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plainly stated. We welcome the purpose e¥pressed 
in paragraph 326 of the report that • any public 
seM/ant whatever of the Government under which 
.be is employed should be properly supponed and 
protected in the legitimate ClIercisc of his functions 
and that any rights and privileges guaranteed or 
imphed in the conditions of hiS appointment shaH 
be secured to I,im.' We regret, however, that the 
measures contemplated ha\e not bet:n specified in 
greater detail. It appt:ars to us that any step 
for.card III the direction of responsible government 
will (,ntail such changed conditions as to make the 
incidt:nts of service entirely different to those under 
which we were reclulted. As re!.lards the Indian 
Civil ServIce we would rder to paragraph 126 of 
the report; 'It has long b~'t'n a tradItion of th" 
Sen'lc" that men ill It are t-otillcd not merely to 
administf'r but to advise. From th" outset of their 
elleer they have been bal"tuat~d to the exercise of 
re.ponsibilitr, they have had to ta],;e important 
uecisions of their own in "mergencies, and they have 
acquIred at firM hand ami not merely from pre­
cedent or prescTll'tion a .tock t>f practical know­
ledge which tht'Y have used and been encouraged 
to contributt: to a common purpooc. Because they 
have look"d forward to attaining positions where 
ther could decide or help to decide policy, they 
have, within the restraint3 Imposed by discipline 
and good otder. been accu.~tomed to express their 
ideaa freely as to India's needs and to critlCiu and 
to adriac a Govemmeut which has in essentiab 
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been one with themselves.' We maintain that this 
cbange of statU$ is so far-reaching in effect that it 
constitutes a distinct alteration in conditions of 
service, and that the Services as reconstituted will 
be entirely different from those to which we were 
recruited. We have given the case of the Indian 
Civil Service as an illustration, but we believe that 
tbe same change in status in other Sen-ices also is 
entailed by the proposals contained in the report. 
And further, as we have saId above, we have 
accepted this change as inevitable, and we have 
done our best in these proposals to subordinate 
our own and our successors' ioterests to the work 
of reconstructIOn. 

16 ... We would, however, underline the words of 
paragraph 323, • Weare certain that the English 
members of th~ Service will continue to be as 
necessary as ever Lo India. They may be 
diminishtd in numbers but they must not fall off 
in quality! Our experience in the past leads us 
to believe that without very special measures of 
protection it will be impossible to secure European 
members of the right stamp in future: no impartial 
student of tbe c.ongress·League Scheme, who bas 
read the public speeches both of the moderates 
and the so-called extremists in the past few monthl, 
can deny tbat tbe essential point, on which (be 
greatest empbasis is laid, is the proposal that 
recommendations and. rC$Olutions of the Legis. 
nYe Councils sball be binding on members of the 
EI'Ocutift. That pc1wer may be denied. bat there 
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are other methods both direct and indirect of 
mating the conditions of olicial life difficult, if 
not insupportable. and the speeches or Indian 
politicians in the last few months dearly .bow that 
none of these methods will be overlooked or 
neglected. We cannot, therefore, ig>lore the plain 
fact that whatever may be the beading of tbe order, 
or the designation of the authority issuing it. our 
master in the near future is t? be, not the Viceroy 
or tbe Secretary of State, II'bom we ejected to Ie"". 
but the Indian public. 

17 ... But It is not to the immediate prestnt that 
we have to look. Manyof us have to serve ten,some 
fifteen, and some eVe!. twenty years. We must look 
ahead. In teu rears or fifteen yeafll' time possibly, 
with an Indian Governor and a complete Indian 
Executive CounCIl, • the majority of the higher 
appointments wlil, nOI unreasonably, be given to 
Indians.' The authors of the report propose as 
compensation a system of incremental pay. We 
would respectfully pomt out that no system of 
ineremental pay can afford compensation for the 
I.,. of future honour, position, and prestige entailed 
on the present men,bers of the Services. MOte­
oYer, this proposal of incremental pay has bee;n 
scouted and ridiculed in the last few weeks by the. 
Congress, the Moslem League, and the National 
mdian Liberal League. J"actJ must De faced, 
_ though they are opposed to our own wishes 
or to the best interest of the collntry, And un_ 
tbe Semces are protected in a mailDel' which we 
sha1I late!' suggest, aDy etrorts (or their protectIoa 



78. FUTUR:&. GOVERNMENT OF INDIA 

will only give the extreme section of Indian politi· 
cians fresh grievances and fresh party cries. It is 
difficult to find an analogy to the position in which 
the Services are placed. But let us suppose tbat 
the Generals and Colonels of our Army were 
informed that inasmuch as the Trades Union 
Leaders understood the working classes best, it 
was desirahle that in future th~ posts of Generals 
or Cl)loneh should 11e eulru<tffi to Trades Union 
Leaders; that the latter would be responsible for 
strategy, tactics, promotion, and discipline, but 
inasmuch as they knew little of the details of army 
life, wbile the present Gen~rols were accustomed 
to train and discipline men, the latter might 
continue to enJoy lheir emoluments and train the 
rank and file, and their advice, if asked for, might 
be given; and that in the initial stages the present 
Generals would be responSible to Parhament, and 
the Trades UnIOn Generals responsihle only to their 
Trades UnlOns--and some idea may be formed of 
the position in which the Imperial Services in 
India will very shortly find themseh'es. We there­
fort> would ask that all prcS<'nt members of the 
Services should be given the option to be exercised 
withul Ii reasonable period of the reforms now 
proposed coming into force, of retiring on a 
pension porpolt!onate, not only to the length of 
the service which they have rendered, but to tbe 
pecuniary pros~ts of which they have been 
deprived. us!. than this we c:Jllnot ask, nOI on)y 
in our own interests, but in the interests of the 
scheme itself. 
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"We will briefly recapitul~te the arguments in 
favour of tbis propoul :-

(I) The proposed reform. involve a definite 
changt" in the rond,t,ons of service 
which 1I'~re neVer cOnl ('mplated when 
the "rescm members of the SerYices 
were recruited, and which in fact change 
the ch:lfacter of the SCTVices. 

(2) In the int .. rest ot lhat co·operatlon which 
tn t· authors of t~lC r"port con~lder so 
desirable, it would be WIse and st.'te~ · 
manlike 10 Ire 31 ill a generou~ >piril 
, uch m"!lIb.:r" ns, through no fault of 
their own, lind (In the words of the re· 
port ["ragraph 128) the Change irbnrnt·. 

(J) We hop" Ihat when such a right is recog. 
1lI7.1,d hy M.<tutc it " 'ill have the effect 
of indueml'; a more reasonable spirt! 
among In,hali l'olittcl3ns and mod~rat· 
m~ lhal ficrct' nJlic"m and invective to 
whi, h we hav. · been suhj~-cted in th., 
past, and wht< h III lulure we cannot 
nthvnvlSI..' aVflid. 

I H. "We w"h to ad,l that a precedent for th" 
COlIn;e which "'t' ,uAAest occurred at the tIme 

whell Her Imp.:" ... 1 M,,)<">t) , (~u",cn Victoria, took 
over the admim,aratio" flf Indi:! from her A~ent 
the East India Company III the year 1SS8. At 
that lime, we undt'Tl!tand, every membt-r of the 
East India COOlvany was give" th" option of 
retiring on a pension or of continuing in Her 
Majesty's service. We WIsh it 10 be c;carly undet­
stood that we an: in no way 0ppo!oC:d to reform. 
and that we bo~ tbe constitutional e.x.ptrimenl 
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now proposed may prove successful. We shan 
certainly do our best to make it a success. Should 
the power of retiring on the terms laid down be 
granted, we are certain that the Services would not 
exercise their right of retiring unless the conditions 
became insupportable. At the same time the 
Cuture is uncertain. We hope for the best, but 
we appeal to Government to alford in the only 
manner wbich we con sid", effective that support 
which the authors of the report have already, in 
paragraph 3 2 5, assured us that we may confidently 
expect from them, and that • the rights and privi­
leges guaranteed or implied in the conditions of 
appointment shall be secured to the members of 
the public Services.' We: would, however, here 
repeat the point that we have emphasized in 
another connexion, that is, the necessity of 
regulating in full the present alterations of condi­
tions by Slahlle aM by Statute ",,/y. Terms of 
service must now and in future be defined very 
clearly indeed, and must not be liable to change. 
With conditions gradually changing, for better or 
for worlle, neither we nor our successors can find 
any security in the pious t:xpressions of hopes or 
desires to safeguard our interest. Recruitment, 
character of service, e~tent of responsibility, and, 
above all, definitions of our masters, must be laid 
down by statute in no uncertain words. Failing 
that, India will not get what she baa popularly 
obtained in the past, that is, the best that ~ 
Britain can gin her." 



vt 

TRANSn:RRlm ANI) liESEliYEJ) 
SlJB.JEC'l'S 

rJ"'HE es.'j()nh11 element in tht, scheme of 
1. provinCIal government sllggesteq in the 

Montagu Report IS a dichotomy bet"."n 
.. tra.nsfetred " and" reserved" subjects. Dyarcby 
can only b<:: instituted on the basi6 of such a 
dichotomy, It is Important. therefore, to discover 
wbether th"re i •• or can be, any agreement about 
th .. baSIS of a divIsion of subject. into" translerred ., 
and .. resen-ed." We have seen that the actual 
division IS to be ma.lie by a committee j but the 
Report r.onla.ino a suggestion hoth of thtl proper 
has;s of division and of the lOclual di";sion 
which wight be made_ The sugge..~led bo.sis ror 
tran&ference 15 that the transferred departllll!lItB 
should 00-

(J) Tho!le whIch afford most opportunity (or 
local knowledge anti social service j 

(2) Those in w bich IndllUl~ have sb01rD 
themse)VCll to be kt:enly interested ; 

(3) Thos<: in which mistakes, though aeriOUl, 
will not be irremediable; 

(4) Those wbieb stand most in need or 
development; 

(5) Tbose whicb concern the interests of the 
6 
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oIasses who will he adeqUAtely repre. 
sented in the Legislature, and not those 
which vitally affect the well-being .of 
the masses who may not be adequately 
represented. 

On this basis it is suggested that the transferred 
wubjects might include education, public health, 
local government, industrial development, and 
certain departments of agriculture and forestry, 
but should not include the mamtenance of law and 
order Of matters connected with land revenue and 
tenancy right. 

Both the basis of division and the actual division 
suggested have been vigorously criticized. I pro­
pose to state the lines of such criticism, as it is 
advanced in a Note written by an experienced civil 
/Servant, partly because they illustrate the diffi· 
culties of any system of executive dualIsm, partly 
because, if such a system is to be adopted, they 
may serve to suggest a reconsideration of its basis 
and method. 

In the first place it is urged by the author of the 
Note that the maintenance of law and order, and 
matters connected with land revenue and tenancy 
right, ougltt to be transferred. .. These depart­
ments," he argues, "are administered under 
Government by the strongest and most able branch 
of all the services in India-the lDdiab Civil 
Service. The principles of their administration 
ha~ long ago been laid down, and are well 
understood. The Service has great traditioas 
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behind it which will ensure that that compartDlent 
of the ('~vernment which is =ponsible fn.' con­
tro.\liDg their administration will get the !Jest 
usiatance and mOlit outspoken advice .... It is 
admitted that the people of India .ue a quiet and 
easily ga~med people, though oCI:asionally liable 
to excitement over thing.! aH'(;~tillg their cute 01' 
religion. The task of maintaining law and order 
is not theref(lT~ a very difficult one. . . . Tbe 
argument that land revenue and (c'!<Illcy qU!,stJUIl& 
alfe<:1 the interest of Ihe masses "'ther than of the 
classes who will be represented lD the l.egislature 
land therefore, on th., filth of the (".allons men· 
tioned above, ~hou)d .wl be transferred} is 
absolutely inconSistent With th" franchise and 
electorate schelIle whieh has lleell put forward 
for this Province.. The convlllccd advocate 
of the compartllk'l1tal 'ystt'D\ who '" afraid to 
tran.~(cr some at all) rate of the del'artmt'nts COli' 

cemed w,th Ill" and ord .. , and .. ,til revenu" 
administratIOn admits that he is afraid of his own 
scheme. I, though I am not an "d vocate of 
dyarchy. should not be afraid to makc the experi· 
ment, beca.use I should hope to find among the 
Ministers that common ;,cnsc, goodwill, and for­
bearance which are essential to the success of any 
scheme, dyarchical or not." 

In the second place It is urged by the author of 
the Note that subject" soch as edUc.tion and 
industrial developemen I ought IWf to be trans· 
femtd. He ~rguetl that these are matten "which 
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most need continuity of policy llnd will be most 
likely to be ruined by those political influences 
which the Minister, even though himself imbued 
with the greatest goodwill, may have to encounter 
from other members of the Legislature. . . . The 
administration of the Education Department as 
such should, as far as possible, be kept clear of 
politics, as it is particularly liable to be upset by 
political influences. . . . It is most necessary tbat 
its development 5hould be carried on on continuous 
lines of policy. . . . Again, take industrial de· 
velopment, which it is proposed to transfer. Why 
should the authors expect inexperienced, untrained 
ministers to be more capable of undertaking the 
development of mdustry than the trained ad· 
ministrator? . . . The industrial development of 
India under bureaucratic British rule has struck 
unprejudiced observers as marvenous .... I do not 
say that the Govemment might not have done more 
than it has. But I do say that if it had only 
followed popular demand instead of preceding it, 
industrial development would not have been as 
great as it has been, and I can see no reason for 
anticipating that it would benefit hy popular 
control in the Immedi.tte future, until a genuine 
industrial sense has been aroused in the com· 
munity." Here the author of the Note refen 
particularly to questions affecting the conditions of 
Indian labour in factories-a most vital question. 
which affects international standards. "The 
Industries Department," he writes, .. controls We 
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admini¥ration of the Factories Acts, and he is a 
bold mall who would say that either the Minister 
or the Legislature will be tit to take Chargl> of that 
ticklish problem." 

In addition to criticizing th(' a,~tual division of 
sIlbjects tentatively suggested III the Report, the 
author of the Note also criticizt:s the slIggt.-sted 
basis of dh-isiun. He disagr!le9 pa.-tkularly, a.. 
wiU alrt!lldy ha ... tx-en n0tiu,d, with the fourth of 
the five canons of divislon-·that the subjects trans· 
ferred shall be those whIch stand most in need of 
de\,e\opmenl. "1 under,tand that th" idea under· 
\rms it 15 that, as Inoncy will be Il<.'eded fllr those 
departments which llt,t,d development, and as Ihe 
LegIslature Will have . . , to Impose th" neCCS$llry 
taxation, therefore it is only faIt that these depart­
ments should be lransferred to the Minister, so 
that on him may rest the burden of pruposing the 
taxatu,". The argument do!.", not seem to me 
very sound, or altogether fair to the Minister. 1 
can .ee no reason why the whole odium of pro­
posing new taxation should be plaCed Oil the 
Minister, Of wby some of It should not fall on the 
other half of Government ., 

The writer of the Note then procet.'<ls, JUloptiog 
the fint two and the last of the canon! of divi­
sion suggested in the Report, to put forward other 
cuons which he regards as important. Into these 
I shall not enter, but ] propose to state the sub­
jects which, in conformity with hlS <:Allons, be 
d~ires to see translcrred to the I ndian Minister in 
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a syste1Jl of dyarchy, if such a system iii to be 
adopted. They are five in number: Local Self· 
Government, Land Revenue Administration (which 
includes General District Administration canied on 
by the officers of the Indian Civil Service and the 
Provincial Civil Service), Survey and Settlements, 

'Land Records, and Law and Justice. No Indian 
politician can complain that this is an ilIiberal!i't: 
00 the contrary, the inclusion of the second and 
the last of these five subjects makes the list likely 
to appeal more strongly to Indian politicians than 
the list suggested in the Montagu Report. It goes 
more to the core of politics: it lingers much less 
around the husk. 

There is a final point raised in tbe Note to 
which I should like to direct attention. The 
writer raises the question of the extent and 
methods of the control to be exerted by the 
Governor of a Province, and what may be called 
the permanent side of the Executive, over the 
Indian Minister, and what may be called the 
parliamentary side. He makes a suggestion which 
seems to me more consonant with liberal principles 
than any suggestion which is made on this point 
in the Montagu Report. I quote his argument on 

' !hit point in full . 
.. There seem to be three, and only three, possible . 

';"ys in which the Minister can be controUed ...... 
(a) By the Governor alone baving the power 

to overrule his Minister colleague ... 
well as deciding on cases which ~ 
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both the Executive Council and the 
Minister. . 

(6) By giving the Governor in Executive 
Council power to intervene in certain 
circumstances. 

(c) By prescr:bing that important ~ and 
matter6 of policy and quetbOlll over­
lapPing reserved and U1111~fenut IlUb~ 
shall 00 referred to tbe wbole Goveril· 
ment, which will sit as one ane will flU' 
the final deCISion as a Jingle Cabinet. 

"In mosl {'aJII!S the Rt'port seems to prefer the 
fint method, while in paragrapb 240 the seoond 
method is suggested to meet certain specified 
eventualIties. The third method has been n~ere 
recommended in tht Report . 

.. The 5)'!item of government contemplated in 
the Report seems to be oDe whIch will depend 
bugely on the halance between the two hall'eJ 
-the Governor in Executive Council and tbe 
Governor with his Minister or Ministers. The 
Governor is to be a member of each half, but at 
the same time he is t.'I1trUited with the independent 
task of keeping the balance eYen between the two 
halves. This at least is my reading of a ~ 
wbat complicated proposition . 

.. Now if my interpretation of the sclle_ II 
correct. the first of the three possible metbods of 
control is a perfe<:tly legitimate one, and. is CQIl. 

li$tent with the general principles of the 1ICbeme. 
The only objection to it is, that it appearl to 
involve the ~ion of the ptUldple of councU 
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GoYemment, which is one of the primary essentials 
of the scheme, and to reconvert the Government 
into a one-man Government with two advisory 
bodies-the Executive Council and the Ministry. 
It also throws on the Governor a very heavy 
responsibility which he will find it very difficult to 
bear. It will also expose his Executive Council 
to a cbarge of interfering with the transferred 
subjects, u whenever be does so interfere it will 
always be suspected that he has done so on the 
advice of the Executive Council. 

.. The method of control advocated in psragraph 
240 seems to me to cut across every principle of the 
scheme, a.s it gives one half of the Government the 
power to intervene in the work of the other half. 
In practice it will differ very littie from control by 
the Governor alone, except that it gives the 
Members of Council a vote on the decision instead 
of merely the position of irresponsible and informal 
adviseno. 

" The considerations set forth above, read in the 
light of the intention expressed in paragraph 222 

of the Report that the decisions of the Govern· 
ment should be loyally defended by the entire 
Government, force me to the conclusion. which is 
shan;(}. 1 know, by other witnt.'Sses, that the third 
of the three above-mentioned methods of control 
is probably the best." 
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This is the whole of!he calC which 1 havcbcen 
asked to present. I feel that most men of liberal 
opinions will agree that it is 3 case which deserve!! 
to be presented, and merits sympath('tic II,I\d seriC'us 
consideration. There are three main points in the 
cue-

(I) That dyarclly is not Ii gClod executive 
S)'StCIiI for the provinces of India.. 

(.) That a unicameral council, com~ 
01 rt'presentatives both of territorial 
divisions and of classC$ or inteteSl1I, 
dOL.. not constitute Ii good legislative 
system for the provinces of India. 

(3) That If dyarehy is none the less to be 
introduLcci, tile SUgg""'L-d dIvision of 
suhjects into .. transferred" and "re· 
st!Y\'cd" i" not good, either in its hasis 
or in its details, and should be recon­
sidered. 

The criticism thus advanced is far from being 
merely negative. The authors are constructive, 
Md their constructive policy iJ liberal. They 
suggest-

(I) A united provincial executive, containing 
an Indian Minister or Ministers, which 
i8 gradually to become rCliponsible to 
a provincial parliament, as that padi&. 
menl develops strength and vindicates 
power. 

(#) A bicameral parliament, with an upper 
house representing interests, and II 
lower house representing territorial 
divisions. 
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(3}""U oyarcl!.y i\ to he introduced, a division 
:0£ ftb}ects more favourable to India, 
w!Ucb will give into the hands of the 
Indian Minister or Ministers subjects 
such as the maintenance of law and 
order and land revenue administration. 

The fint of these suggestions shows a grasp of 
hiatOl)', and proposes for India, in place of a 
mechanical progress arranged in carefully timed 
,tages, a progress by natural evolution exactly 
analogous to the progress by which the Brillsh 
Cabinet system has been developed. The secood 
shows a grasp of the principles of politics, and 
finds a close parallel in the Report of the Irish 
Convention. The third shows at once good 
sense and goodwill towards the aspirations of 
India. 

.. I'or many years of my life I used to lecture, 
in each midsummer, to young men who were in­
tending to compete for places in the Indian Civil 
Service. I came to know many of them; and 
many of them were success(ul ·In .the examinatiou, 
and have served in India for year!i. I admired 
them before they Wf'Jlt to India; and u I read 
the papers which are printed here, I could only 
admire them more than ever. They had not let 
their minds grow rusty, or their courage grow ~ 
in India. They still remembered what they had 
1ea.rned and thought when they were young men 
among us; and they bad enriched .tth,. a fallel' 
ekperience, and carried forwAl"d to ~ ,a04 
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deeper COUlMlqueacea, all ~y 1i.d ~ ~ all 
they bad thought. I hope that rn,,!ftaders ..nil 
feel some of the admiration, and lOme of, the 
pride, which I cannol but feel when I think of 11:11 
CeUolI'<ounl7yruen in the Indian Civil Senoice." 
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