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village, the,town, and the district, so called in India,
which corresponds tb the English and American
county pr the French department. These areas are
the field of what, in technical language, is called ldcal
government. 1In a later page we shall see how sharply
the sphere of local government is to be distinguished
from that of political government which. belongs to
provincial and national authorities The oneedeals
only with administrative detail, the other includes
the settlement of wide political issues.

*  In all great communities the political field is, or
ought to be, divided between one central government,
and a number of provincial governments There are
various reasons for this, which can best be explained
by keepmg in mind the United States. Congress at
Washington could not pass all the measures required
by the different parts of that vast and varied com-
munity. It would break down for want of time, and
its measures would not be sufficiently adapted to the
needs of the various local communities. We cannot
imagine one law and system of education for the whole
of America. And, if we could, its administration from
one centre would be too rigid. Areas so far removed
as California and New York, need different systems,
adapted to their local conditions and administered in
response to the feelings of each community. Apart
from this an educational system, administeréd from
Washington for all America, would be too vast for
any one authority to control.

These reasons for provincial governmentsand areas
are sufficient; but they could be multiplied indefi-
nitely. It is for want of such institutions that social
reform is paralysed in the British Isles, France and
Italy One central government is unable to cope
with the needs of thirty or forty millions Effective
social reformm will never be attained, unless or until
they develop self-governing Provinces commensurate
with those of Switzerland, the Dominions, or the
United States. The first problem before India is to
get areas in which provincial self-government can be
made effective
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At present the major self-governing provinces of
India are as large as, or larger than, the three nations
referred to above. How comes it that India'is divided
into units so vast ?

Some light will be thrown on the question by a
g]anceoa‘ the map of North America, as it existed in
the middle of the 18th century. Its soil was ¢hen
divided between three Great Empires, which all centred
in Eumpe Spain claimed to administer, as one huge
province, all the territories now covered by Mexico,
California, Arizona, New Mexico, Texas, Alabama and
Florida. Slmllariy France claimed a vast triangular
territory, of which the'north-eastern angle was opposite
Newfoundland, the north-western angle near Winnipeg,
and the Southern angle at the mouth of the Mississippi
in the Gulf of Mexico. England claimed a much
smaller area, the coast strip extending from the
boundary which now divides New Brunswick and
Maine to the northern boundary of Florida.

The vast territories of Spain and France were
each governed as one great province from Mexico City
and Quebec, respectively. The much smaller British
strip was already, by the middle of the 18th century,
partitioned into no less than thirteen self-governing
colonies. This partition was the natural and neces-
sary result of self-government. Now that the Spanish
and French territories have all been brought under
electoral government, they have all had to be sub-
divided in the’same way. The lesson, which can be
freely illustrated from Asia, is that centralised au-
tocracies develop satrapies which are far too large for
the purposes of provincial self-government. The old
Chinese provinces are on far too large a scale for this
purpose. Aggregates so vast include communities so
various as to need different laws and institutions to
suit their peculiasties. Provincial self-government
has been evolved to meet this need. Quebec and On-
tario were once placed under a single Government,
which suited them ill ; for one was Catholic, the other
Protestant ; one Frendl, the other British. Roman
law was the basis in one provitjce, and English com-
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mon law in the other. The creation of a federal
government enabled them to develop as sub-natianali:
ties of oné great nation, fike the English and Scots, and
vet to be separated as self-governing provinces able to
develop their respective institutions in harmony with
their different conditions

.In Australia there were no such secial, religious
legal distinctions. The eastern coast belt was first
organized as one Province of New South Wales, the
ivhole of which was subject to the jurisdiction of the
Governor at Sydney. But the moment popular institu-
tions were introduced the settlers in the territories
now known as Victoria and Queensland found them-
selves out in the cold, as compured with the central
districts adjacent to Sydney. The community was too
large for effective control under popular idstitutions
The result was that the electorates of Victoria and
Queensland were both detached, and placed under
separate Provincial Governments of their own.

If the areas of provincial self government are too
large, an artificial and irksome unity is imposed upon
the too widely different elements embraced, which
presently demand to be sub-divided into smaller self-
governing areas Provinces, moreover, planned on
the scale of nations tend to fall apart as separate
national units. And besides all this, self-government,
always a difficult business in its beginnings, is much
more difficult, if first applied to a community so great
that the various representatives know little of parts
other than their own. To attempt self-government
on too wide a scale is to prejudice its success at the
outset.

All this has an obvious bearing on the existing
Provinces of India. They are for the most part the
artificial creations of a paternal and highly centralised
Government which has its mainspring in England.
They were designed as the satrapies of a vast oriental
dependency. The United Provinces, for instance,
contains 48,000,000, and is larger than any European
state but the Russian and German Empires. It con-
tains a large variety of languages, races and levels of
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society. To attempt the first essay in responsible
‘government, by applying it to so vast and varied
an aggregate, is to prejudice the whole experiment.
It is also to court failure in the last stages of this
great project of creating a united and self-governing
India , These vast satrapies, conceived on the scale of
considerable nations, will learn, under the influenge of
electoral government, to think as such, and so tend
to fall apart, like the overgrown provinces of China.
If India is to be taken as the true national unit, as ft
must be, it is of vital importance to consider now what
the proper provincial units are to be, out of which the
whole national fabric can be built. The moment you
begin to establish efectoral Governments, the bound-
aries of their jurisdictions, lightly sketched by the
pencils of officials and diplomats, begin to bite into
the political map like acids. The bbundaries of arti-
ficial areas like those of Roumania, Bulgaria, and
Serbia, carved out of the Turkish Empire, have within
a few decades become lines over which their respec-
tive inhabjtants have fought and bled The internal
peace of India generations hence will depend upon the
wisdom and foresight with which the areas of provin-
cial self-government are planned in the initial stages
of the-new departure.

Once again we may refer for guidance in solving
this problem to the example of the United States of
America. That Republic is divided into forty-eight
states, with an average population of 2,000,000 souls.
Of these the most closely settled is New York, with a
population of 10,000,000, Thus, if we take the largest
state of the United States of America as our standard,
British India with its population of 240,000,000 might
appropriately be divided into some twenty-four larger
and smaller States. The term ** States *’ was sugg
to me as having two merits. In the first place it
helps to suggest the model of the United States, and
to keep it in mind.- In the second place it gives a
description nicely parallel to that of the Native States
which might, I suggest, be conveniently described as
‘ Principalities.” This change of .title will epable us
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to ddopt the American term State in describing the
provincial areas, which, as T think, India must have
in a federal system based upon popular government.
And in this connection let me add that the division
of India ‘into some twenty-four States would give
areas far more comparable to the mujor Principalities,
the largest of which, Hyderabad, contains 13,000,000
inhabitants. It is natural to suppose that the Princes
of India will come to play a part in the life of the great
hation to be called into being. If they follow the
example set by several of the leading Princes, who
have laid the foundations of a representative system,
they will develop in the direction of consitutional
monarchies, in sympathy with movement inaygurated
1n British India. The Princes themselves should be
gathered in the Upper Chamber of a great Indian legis-
jature, so that the Indian nation of the future will not
lack the leadership, for which 1t will naturally look to
its hereditary statesmen.

" In suggesting the most populous state of the
American Union' with its population of 10 000,000,
as the standard to be used for States in India, no sug-
gestion is made that these States should be consti-
tuted on any mechanical principle The defect of
the present areas is that they are too mechanical
The province of Bihar and Orissa, for instance, com-
hines communities with an almost cynical disregard of
the differences between them. The plan suggested
will remedy these unnatural unions This particular
province would fall naturally inte three Provincial
States—Bihar with its population of 24,000,000, and
Orissa and Chota Nagpur with 5,000,000, apiece. But
Orissa itself ought to be increased by the inclusion of
those people of the same language and race who inhabit
the northern extremity of Madras and the Central Pro-
vince. The disparity in size between these areas is no
greater than that which exists in the United States, and
in all the other federal Unions. Bihar is of course a
dangerously large unit upon which to begin an experi-
ment in provincial self-government, and might have
to be subdivided, as Virginia has been The first con-
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‘sideration iS toget comn.unifies Which, as contrasted.
with those of the British Isles, France and Italf, are not
too large for effective sdf—government on really provin-
cial lines. Where possible, historic areas like Sind
should be taken. But unity of language, rdee and reli-
on arealsoimportant factors,and languageisthe most
1mportant of aﬁo The greatest obstacle to a real ex-
tension of popular government in India is the practice
of ccaiducting public business in the English tongue.
By all means let English occupy the same positibn as
Hindustani has in Northern India, since the time of
the Moghul HEmpire In Hnglish lies the hope ¢f
National unity, and of knowledge' from the outside
world  Let the public records be kept in English ; ex-
tend knowledge of that langudge in every possible
direction But if 211 discussion of public affairs is
conducted in English, then public lie is going to be
confined.for manv generations to come to a narrowly
restricted class How can electorates ever be hroughts
to grasp the questions submitted to their judgmient,
if all public discussion is to be conducted in a'foreign
tougue ? The use of the vernaculars iu “politicg is
essential, if India is to advance towards responsible
govem'nent at any but the slowest, pace.” The aress
of Provincial self-g government must be designed.largely
with a view to making it possible for public business’
to be discussed in a language which all the legislators
can speak with ease, and which the largest possible
number of electors can understand. Given these con-
ditions, a vast number of landholders and others, who
canuot conduct debates in English, are rendered avail-
able for public life. The hope of popular government
lies in the vernaculars.*
The educated classes in India have long claimed
thelr countrg s right to develop on the lines of a

* I bad s arcely penned the abowe words when three Oriya gentlemen.
who had just been attending a depotation to the Viceroy and Secretary of
State, called to see me. Their attention had been caught by the treagpent
of the question of areas ‘o the Jornt Address, and they came to urge the

y of basing elf-g on racial and hnguistic units  One pnt
of the Oriya people are included in Madras and snother in the Cen
Province. Maturally they desire a reunion with Orimsa which wlll Inhl
together, in one seli-governing state, some 10,000,000 Oriya-speaking people.




66 VIII—THE MaP OF INDIA.

self-governing Dominion, and that claim has now been
recognized in words which 1 venture to prophesy will
prove as irrevocable hs Magna Charta itself I have
heard a number of Indians say that it is only in the
last few months that they have begun to realize what
responsible government means; and indeed it would be
strange if it were otherwise. If Socrates were here he
would say that such confessions were the beginning
of wisdom, and if you are to take the self-governing
Dominions as the model upon which you mean to
construct the polity of India, it is wvital to realize
«xvhat a Dominion means. -\ comrﬂllnity so different
as India cannot copy their constitutions outright
The real lesson they have to teach is, that of all com-
monwealths, the polity of India must be buidt up
by a series of experiments and in. accordance with the
lessons they give  But certain lessons can be learned
at once, from the experience already ganed by the
Dominions, and one of those lessons can be read in
Quebec  No one will question now that it was a
mistake upon Durham’s part to trv to force this
French people of the Roman Catholic communion into
an unnatural union with the British and Protestant
community of Ontario. The main point of the federal
structure adopted by Canada is that it enables a
national union to be realized, while leaving distinct
racial, linguistic and religious units, organized as self-
governing provinces, 1o lead their own life under their
own conditions

If this experience is held in mind, can we really
look forward to a United States of India within the
British Commonwealth, under which Sind and the
Canarese-speaking people ore tied and bound into the
same self-governing unit as the Marathas? Are not
the Marathas themselves entitled to a State such as will
perpetuate the traditions of that famous community ?
Are the Tamil and Telugu peoples of Madras to be given
no separate institutions of their own®» Are the Oriyas
to be left dispersed amongst three Provinces, the larger
section being left under the permanent domination of
the people of Bihar? To base responsible government
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on such units is not only to, ignore she experience of
the other Dominions, but to violate principles for
which we are fighting in this war Vou cannot base
responsible government on units evolved on principles
which are the antithesis of that system. Vou cannot
graft figs on thorns, nor grapes on thistles.

The greatest of all the lessons to be learngd from
tha United States and the self-governing Dominions
is that India must build up her own constitution from
her own experience But before this can happen
India must be given a chance of earning hér ex-
perience. She must also be given electordtes capable
of reading that experience, and organs through which
they can express their views. At present the people
of British India lmve no experience of anything but
of the vast unwieldy satrapies in which their races and
religions are jumbled together. Before they can
really judge of their own future needs, they must he
given some experience of self-governing units of a size
and character such as have been found necessaiy
wherever responsible government has been achieved
on federal lines  \When this has been done, India will
be in a position to choose for herself, as the result of
her own experience, what areas are needed for the
achievement of her 1deal.

Let me illustrate my meaning from the case of
the United Provinces, in the plan proposed in the
Joint Address Four self-governing States are to be
created within that Province. Oudh, Benares, the
Doab, and Mearut, with an average population of about
11,000,000 each  To each of these Governments, is to
he given certain specific functions, revenues and powers
of taxation The old Province and the existing
(Government ate to remain in being, administering all
the functions which have not been transferred But
at stated intervals those reserved functions and cor-
relative revenues are to be transferred to the seli-
governing States, as their Governments demonstrate
their capacity for the additional burden.

The last powers to be transferred are Justice and
Police. When the States are ready to assume these,
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the time will have come when Indian statesmen from
all the States, and also from the Principalities, must
come together to frame a constitution under which the
Government ‘of India itself can be made responsible to
an Indian Electorate. India will then know who her
real leaders are. She will also have developed a real
public opinion based on experience. Above all, she
will hdve electorates ,legislatures and ministries thrqugh
whom that public opinion can find expression. The
tiine will have gone when any handful of people can
claim to express the voice of India.

Thus when the accredited statesmen of India
assemble in Convention to frame the National Consti-
tution, they will have seen the working of self-govern-
ing States of the kind which have been found neces-
sary in other federal unions But the old satrapies
will still be in existence; and India can make her
choice in the full light of experience. And three pos-
sible courses will then be open from which to choose.
One will be to abolish the smaller states and merge
them again in the old Province Or else India can
decide to keep the States and let the Old Provinces
go. Thereis however a third and quite possible course
upon which her assembled statesmen may decide,
which has been suggested to e, since the Joint Ad-
dress was drafted, by an emment historian and politi-
cal thinker.

The Indian Community is so much vaster than
any which has yet achieved federal self-government,
that experience may well prove that between the Cen-
tral Government and the District, not one but two
areas and organs of provincial seli-government may be
needed. It will be quite open for the convention
which drafts the final constitution to decide that
Indian society needs the Province on the scale of pre-
sent satrapies between the Central Government and the
self-governmng State. An Indian nation constituted
on these lines would then have a federal government
responsible to an Indian electorate, and provincial
governments for communities of forty or fifty millions
responsible to provincial electorates, and State gov-
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ernments for communities of about 10,000,000 res-
ponsible to state electorates. °

As to the needs and merits of so novel an arrange-
ment it is fruitless to speculate. The only criterion is
experience. But that experience will not be available,
unless, in the period of transition, India is allowed to
test the value of self-governing States similar to those
of the US A and of the Dominions, in whiclk some
unity of race and language and even religion is pos-
sible The governing principle of all arrangements
now made should be to enable the people of India,
when the time comes for the final step, to shape her
own constitution for herself from beginning to end, in
the light not of abstract speculations, nor of random
quotations from political writers, but of knowledge of
her own needs and conditions hardly earned in the field
of experience. The priceless gift which statesman-
ship can give her at this juncture, is a scheme of gov-
ernment in which that experience can be earned, and
institutions through which its lessons can be read and
expressed.

The proposals set forth in the Joint Address were
framed not only to provide a common ground upon
which Europeans and Indians could join hands ir-
respective of race, but also to promote discussion. It
is, however, useless to promote discussion between
people who are not from the outset prepared to recast
their ideas There are, as I have said elsewhere,
things which I should like to have seen added, and
others which I should prefer to have seen excluded, in
the twelve points to which the signatories subscribed.
Having now read and heard volumes of discussion
on these proposals, there is, so far, one point only upon
which, at the moment of writing, I should wish to
modify the original draft submitted to the signatories.
I refer to the last part of article three in which it is
said that the ‘areas must be settled at the moment

‘ when the first instalment of responsible government is
‘granted.” Of the soundness of the views given in
the last few pages I have since been convinced by the,
gentleman to whom I have referred. Had his views
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been before me at the time, I should not have advised
the signatories to adopte these words. It is,"I con-
ceive, a duty to those who asked my advice, to tell
not only them but the public of any point upon which
I have since been brought to think that my advice
was wrong.



IX

ADMINISTRATIVE MECHANISM AND ITS8

RECONSTRUCTION.
We have now reached a point at which it will be

convenient to notice one formidable criticism which
cuts at the root of the whole principle upon which
these suggestions are based. Tt is from the pen of ap
experienced administrator whose remarks on the si*
ject are as follows * -~

Final'v, my expei‘ience as an administrator condén..
the scheme, as alien to the present stincture of fthe ad
ministration Due to historical reasons which if is un-
necessary to specify, the functions of government are
interwoven 1n a complete fabric and are not separate gar-
ments capable of division. There are no vertical lines
along which the fabric can be divided The district
staff are the main threads junning throughotit the whole.

No official can satisfaclorily serve two masters whose
instructions will be conflicting, without neglecting the.
interests of one There might be some possibility of
success with two entirely separate staffs each responsily
to its own government, which 1s surely the case in ,
parallels mentioned by you, bul none for a siagle #
responsible to two governments, which must be the
until Indian sentiment changes and until India can ag'
the more expensive duplicate establishments, Withd,
the active support of the district officer, the progress of
the departments of agriculture and co-operative credit
would be seriously handicapped. How is it possible Lo
divorce the management of forests, so intimately con-
nected with the well-being of the people, from the genera}
administiation ?

The argument, as I understand £, is.gri-tigan.

The various functions of government are parts of ™
garment woven without seam which cannot be sepas
rated from each other. The Public Works Departs
ment, the Irrigation Department, the Forest Depart
ment, the Agricultural Department, the Educations

ril
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t, etc., must all be kept in relation by the
meral control of the Revenue Department, i.2. the
ommissioners and Collectors and Board of Revenue.
2paration of any one department from the rest is

ilien to the present structure of the Administration.

This reasoning admirably illustrates the point I
have made on a previous page, that the Govern-
ment of a Dependency with its mainspring in England,
develeps administrative mechanism of a type suited
to itself. A responmsible Government which takes its
impetus from an electorate of its own requires a

“gchanism of a different type. For responsible gov-
ment involves a system under which one minister
~pls irrigation, another forests, a third agriculture,

d a fourth education. Harmony between these
.departinents must be secured by the joint authority
of the Cabinet under the leadership of the Premier.
It cannot be secured by the district officers, who must
eventually come under one minister, whose sudordi-
nates caanot control the officers ranked under his
colleagues.

I suggest that these difficulties can be overcome
by the expedient suggested in the Joint Address. In
‘l}e last chapter it was urged that existing provincial

®as are the natural product of the system under
‘fh India has been governed as a Dependency of Eng-
The administrative mechanism is also a product
Jhat system. The solution will be found, in taking
$vincial areas or States suitable for popular govern-
ment, in giving them electorates with legislatures and
executives responsible thereto, and in leaving those
executives to develop departments and administrative
mechanism suitable to the needs of responsible govern-
ment.
~ In any case the argument is least applicable to
M Lrst wetalment of functions, because those have
fiready been delegated in some measure to the district
boards. So far as the reserved functions are con-
terned, which remain in the hands of the old Govern-
ent, it will have leisure in which to rearrange its
vganization with a view to a more complete separs-
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tion of one function»from another, in order to

tate their successive transfer to the State mipistri

The process will consist in gradually dfwstmg thr

district officers of functions and of appropnahng

to specific departments. In the end, the district
officer would be left with his general responslb:lxty for

maintaining order, and would only pass at the last

stage to the control of the State ministry.

This criticism admits that the separation of these
functions from each other is largely a question ‘of
expenke. I agree. - The whole system, as at present
established, is dominated by the motive of keep!nsr
within the limits of an unelastic revenue. And "
reason why the revende is unelastic is twofoldy”
the first place the taxing authority is unrepresefiten
tive. An alien and unrepresentative Goverpment
must keep down its expenses to the lowest possible
point It has abandoned large sources of revenue
which gan be tapped by elective authorities. PRut
intense economy, especially in capital expenditure,
has also dwarfed the growth of revenues. The insti-
tution of authorities, able to raise and spend more
because they are elective, will lead to an expansion oi
existing resources as in Japan. DBut in any casel
without incurring additional expense, there can be glo
real change in the direction of popular govern t.
Unless the policy proclaimed by the Secretary of Sfate
is to be renounced, additional expense must be fadgd
The resources.of the country will bear it, and
expand in response to a more generous public exp
diture. Poverty need arrest political progress in India
no more than it has dome in Japan These conclu-
sions are based upon a study of the revenue system
which I have made elsewhere.*

If a real instalment of responsible government 1s
to be given, it must carry with it powers of -4
new taxation. Self-government implies self- tautinh‘
No power of voting will create a sense of responsibility

in electorates. unless it involves power to order an

— A ]

* Skudies of Indian Government, o, 3,
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acrease of service to be rendefed, coupled with a
swer conferred on the elective authority to impose
1e additional cost on the class from which the voters
te drawn. There are two ways in which this may be
ione. Certain taxes capable of expansion, and roughly
commensurate in their present yield to the cost of the
duties transferred, may be handed over. The other
and simpler plan is to hand over a proportion of the
existiug consolidated revenue commensurate to the
powers transferred. This lump sum would grow with
the general growth. of revenne If the Provincial
Rtate Government desired to spend more on a service,
,Primary education, than the growth of this revenue
Sed, then it must have certain sources of new
«Xation npon which to draw  The excife and power
10 increase cesses on land are the obvious sources.
The essential point is that the new sources of revenue
to be drawn upon should involve imposts which the
voters themselves will feel
In order to build up and develop electorates in
1ndia the government~ responsible thereto must have
powers of taxation of {heir own But the ministries
must also have officers of their own, drawn, of course,
m the existing services, but reorganized in depart-
fignts of a type suitable for control hy cabmets res-
Pﬁl}sible to legislatures and electorates I scarcely
seethow else the change necessary in the structure of
thy existing mechanism can be managed Nor do 1 see
l}dw ministers, legislators, and electors are to develop
a real sense of responsibility for the functious entrusted
to them, unless thev have officers of their own distinct
from those of the old governments The arrange-
ment whereby the District Boards have discharged
their functions through the existing departments of
government, has T believe gone far to destroy their
‘A, ™as a factor in educating members and electors
to"a sense of responsibility.
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THE TRAINING-GROUND OF ELECTORATES.

The.ﬁﬁt step, then, is to call into existence Sov-
. responsible to clectorates in each of the
ernments ‘“ﬂsfeT to them certain functions and
States, and tra. ¢ °f the problem is to crecte
revenues. The &ru.. = Dear the whole burden of
electorates competent t. . to realize the full sig-
government in India A failuc. Ubelieve, to delay
nificance of this truth has gperatea, ™ment  How
the progress of India towards self-gove:. ' that the
often, for instance, does one hear it saiu " an
transfer to Indians of more responsible offices 15 .
important step in that direction! Now let me say
at once that I am in favour of reducing the number
of British officials in India to the lowest point com-
e with the maintenance of British authority, so
w-g - andin so far as, the Indian Administration is
responsible to the British Parliament 1 should like
to see this done, if for no other reason, because Eng-
land cun ill spare this continuous drain on her best
administrative talent But Indian officials might be
appointed to every office under the Viceroy, without
advauaing India one step on the road to responsible
government It is not in the Civil Service that the
future rulers of Ipdia are going to be trained. Per-
sonally, I have yet to he convinced that India is
going to find its leaders in the ranks of retired off-
cials. Itisnotmen trained in the Russian bureaucracy
who are going to. lead Iussians from anarchy to
rrderly government Those who are urging the ap-
ppintment of more Indians to Commissionerships, Col-
lectorships, and other posts of responsibility, s # step
prefiminary (o self-government, and as one which must
be taken in advance of all others, are, in my opinion,
simply off the track. Responsible government-is pos-
sible in so far as there are electorates adequate to the
burden. Givensuch electorates, men capable ¢f leader-

75



76 X —Tue TRAINING-GROUND OF ELECTORATES.

ship will not ‘be wanting, though they will not be
found in the ranks of officials. If your bureancracy
were at once Indian throughout and also the most
highly trained*in the world, you would not be in sight
of responsible government until you had evolved res-
ponsible electorates. The key to the problem before
us is Mectoral reform. Civil Service reform is age*' -
question altogether. !
+In a previous chapter I urged that ~ _suaer
n¢: be developed merely by th-
given in schools and colleges .- electorates can-
of some responsibility +* - < kind of education
fit to exercise more -» It is only by exercise
deed must be * .uat electorates can be rendered
have anv - . Such responsibility may and in-
ern- - limited, to begin with; but in order to
_ voifect it must be real Representative gov-
.nent hinges on the fact that electorates cannot
do things for themselves. They must havé represen-
tatives through whom to do them. Those reoresen-
tatives they must be able to dismiss by their votes, for
otherwise their agents would not be responsiblz to *
voters. But political responsibility is always . ...~
sided relation. If it means that executives and legis-
latures are responsible to the elzctoratss for carrying
out their mandates, it m21ns no less that the elzctor-
ates are responsible to their representatives for ren-
dering them the necessary obzdience anl providing
them with the funds and powers. A genuin2 respon-
sibility is always bilateral. Tt is not enough for an
electorate to instruct its representatives to build more
roads, to multiply schools and colleges, or to settle
contentious 1ssues this way or that. They must also
learn by experience that these things cannot bz done
unless they are preparei to sse those representatives
impose taxation upon them, and to acquiesce in the
exercise of powers without which their elected rulers
cannot give effect to their mandates. Just as the
electorate must from time to ¢ime have the power
of dismissing its agents, so must the agents themselves
be able to retire and refuse to serve unless the electo-
rate will grant them the means and powers required
to give effect to its mandate. The system must be so



X —TaE TRAINING-GROUND OF ELECTORATRS., 77

simple as to bring home this, element&ry position as
quickly as possible to the electorates. '

In various quarters it is strongly argued that
electorates must first be prepared by experience in the
field of local government. The advocates of this vi
would begin, where Lord Ripon tried to begin th

* ~awgqgo, by making district, village and town Woards
'yea\‘\..‘ wusible to electorates. 'And their reason for
really resp.. = 0artly becauce, like my friend whosg
this position is , "¢ last chapter, they cannot pte-
letter I quoted in tu. @, under which some pro-
ture a tramsitional syst.. ' toelectoral authorities
wincial functions are transferre.. *“xisting Provincial
while others are reserved to the ... .
Governments. T mecessary
In order to examine these positions itis.. ™o™-
to realize that the spheres of local and political gov..
ment are divided by a line that is fairly clear. The
field which can be covered by local government is
much the same in all countries. It is of necessity
~fined to the settlement of administrative details,
awu i€ framing of minor regulations and byelaws
inseparable therefrom. The London County Council
is perhaps the largest and most important body of the
kind in the world. Its population and revenues ex-
cced those of many sovereign States. On education
alone its annual expenditure is in millions of pounds:
and yet if it were empowered to pass an Education
Act, or to change the constitution of the minor muni-
cipalities within its area, its whole status and charac-
ter would be radically changed. It would then have
assumed functions now vested in Parliament and dis-
charged through the Minister of Education, and the
President of the Local Government Board. It wopld
have outstepped the limits of Local Government, pro-
perly so called, and have entered the field of a Pro-
vincial Government ;—a thing which would be quite
possible, if the United Kingdom were parcelled ont at
the same time into a number of similar provinces con-
taining five ‘million people and upwards. .
A Provincial Government is an organ which deals
with political subjects, that is to say, with questions
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Of principle, upon whjch not merely the interests but
as0 the consciences of great sections of the commu.
nity are at issue. There is all the difference between
a body which administers roads, sanitation and schools
and one which can decide, by the measures it passes,
the relative positions of Hindus and Mahomedans
Op II_unicipal BOdiES, the princi!jles upon whee =
gion Is to be handled, or the extent to w' '
far language is to be used in sch -ch reli-
uct hand over the functious of - aich a particu-
Board and the Board of _vofs. Vou could
Councils of Wales, ne - the Local Government
tion Acts and 7 - . Fducation to the County
he too small .i empower them to pass Educa-
great. .~cal Government Acts. They would
b= ., and the diversily created would be too
out all these powers might well be given to a
-iovincial Government representing the whole of
Wales. Such a body would then be exercising politi-
cal powers, It would stand above the field of Local
Government, and of mere administrative detail, such
as can be delegated to a County Council or Distric*
Board Thus there is a clear line hetween the ad-
ministrative functions which can be delegated to a local
body, even so large and important as the London
County Council, and the political functions which can
be exercised by Provinces, wliich may be as small as
Prince lidward Island in Canada, or Rhode Island in
the United States.
The same is equally true of India. The creation
Jf local authorities and the definition of their constitu-
tions and powers is a political function. It is none
the less one which cannot be undertaken by the Gov-
ernment of India, but must be relegated to Provincial
Governments. In recent years the educational policy
of the Government of the United Provinces and muni-
cipal legislation have involved the settlement of sharp
issues between the Hinduand Moslem Communities. In
such legislation the Provincial Government decides the
nature of the minor revenues assigned to these bodies,
and within what limits such revenues can be increased
orreduced. Ithasalsotodecide what grantsfrom Gov-
ernment revenues are to be placed at the disposal of
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the Board:. and especially the principle upon which
such grants are to be apportioned amongst the numer-
ous local authorities. The decision of such issues
cannot be left to the district and municipal boards
To them is entrusted the construction and maintéhance
.ads and drainage systems, the eontrol of building,

ete., uud the making of bye-laws dealing with these
subjects. In the educational sphere, it is left to t
Boards to decide where to open new schools, where to
close schools, where to aid them, how to staff them,
how to train the staff, where to build new buildings,
how to build them, and so on. In many of these mat-
ters they are required to satisfy certain minima condi-
tions laid downm by the Local Seli-government Board or
the Educational Department

It will perhaps help to elucidate the matter, if we
take one example showing the kind of question which
cannot be relegated to local authorities, but must, be-
cause it is political, be decided bv a Provincial Gov-
ernment

Before the Muhaminadan invasions from the north
the principal language of these provinces was Hindi, a
language closely allied 1o the ancient Sanscrit, closely
associated therefore with Hinduism, and written in
the Nagari script. For the purpose of administration
the Muhammadans took many words of Hindi and
compounded them with many Persian and Arabic
words of their own The result was Hindustani, the
language of administration, of the camp and of matters
of everyday life; and this language was written both
in the Persian and also in the Nagari script. The
result was a limgua framca which, though written
by Hindus in the Nagari, and by Muhammadans in
the Persian character, is in conversation available to
both for the limited purposes of ordinary life. For
literary expression, or for the purpose of rational dis-
cussion, whether of politics, religion or morals, the
Hindu resorts to Hind: words, while the Muhammadan
on the other hand uses Urdy words of Persian and
Arabic origin. Thus it is only for the most ordinary
purposes that Hindus and Muhammadans converse in
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a common language. For all higher purposes the one
converses in Hindi, and the other in Urdu; and eachis
written in a different script.

These conditions occasion no serious problem in
the farlier stages of a child’'s education, So long as.
teaching is confined to simple words and ideme—.
common basis of Hindustani provides all that is needed.
The text-books can be printed in hoth the {Nagari and.
‘Persian scripts, the children of Hindus and Muham-
madans can thus learn to read either or both. But
when the child begins to pass beyond the stage of simple
words and ideas, the restricted vocabulary and the
simplified grammar of Hindustani begin to break down,
and his teaching must be given, and his text-books
must be worded, more and more cither in Hindi or else
in Urdu. The choice raises the whole igsue between
the two religions. A similar position might easily
have arisen in the south-east of Europe, where members
of the Latin and Greek Churches mix. Such a popula-
tion might have evolved a mixed patois of Greek and
Latin words for the purpose of ordinary conversation.
But the moment that education had reached a certain
point, parents of the Roman religion would wish to
have their children taught in the language of Latin
origin, in which the liturgies of their Church were ex-
pressed, while those of the Greek Church,would wish
their children to be instructed in the Greek tongue.

In either religion are extremists, who would, if
they could, secure a decision in favour of the language
of their own religion, and the suppression of the other
language as a medium of education. No reasonable
person is likely to listen to such views; and, therefore,
the practical question arises, whether the bifurcation
into Hindi by Hindu children, and into Urdu by
Muhammadan children, is to take place before the
stage of vernacular education, as provided by Govern-
ment, is pasaed. and, if so, at what point. In 1876
and again in 1903 the Government of the U.P. tried to
solve the prablem by insisting on the policy of pres-
cribing readers in the limited common language. A
committee was appointed in 1910 to draw up a scheme
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for the prepamhon of new readers, ;anda ma;onty of
the members - held that in higher readers some simple
‘ passages of literary merit should be interspersed with
‘‘lessons written in the common language, and: that
‘“‘such passages must of necessity be in distinctive
“* Urdu or Hindi."' . S

e Government, however, adhered to its previous
position, 4nd dissolved the committee. In the n
four years the whole position was explored by several
committees, and became the subject of wide discussion.
From these discussions emerged a distinét preponder-
ahce of opinion in favopr of bifurcation before the
child had passed the stage of class IV. But as to the
exact point at which ‘the bifuraction should begin, and
as to the way in which the text-books should be pre-
pared, a variety of different schemes were produced.
Obviously the' question was one which admitted of
settlement in a great variety of different ways, each
of which might be regarded as more or less favourable
to either of the rival religions.

With all this mass of varied opinions before hn'n
the Lieutenant-Governor sat down in 1914 to decide the
question. He, began by stating the principles upon
which he proposed to base his decision as follows :—

The conclusions of the Lieutenant-Governor then

are that™~ .

(@) The common or Hindustani language, printed in
either Persian or Nagari type, should be used
in the primary readers, so long as it has anything
to teach ;

(6) When the common language has nothing more to
teach, the pupil should learn to read Urdu or
Hindi according to the wish of his parents;

{¢) The readers printed in the common language and
used up to the end of class IV do not allow the
pupil to leave his primary school with that
E:!tel equipment which it is desired to give

In other words, while His Honour accepts the policy
of teaching _the common language so long as possible, he

Report of the D.P.L for the year ending gist March, igrh, p. 2.
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believes that bifurcation may be deferfed too long. At
present, in his opinion, it is unduly deferred, and -valu-
able time is lost reading and re-reading a primer when it
has ceased to serve any purpose as a means of progress-
ive education. He considers therefore that bifurcation
should begin a fittle earlier than is now the case. Primers
on the lines of those now in "use, printed in either®char-
acter, should be retained for classes I and II,; and there -
is also required for use above those classes, what for
brevity may be designated a senior reader in the common
language, similarly printed, and graduated in difficulty,
so far as’ possible, from the beginning onwards. All
these books should contain lessons in prose only. When
the teacher is satisfied that a class has masteied the
senior reader, he should at once promote them to one
ol two supplementary readers. Such promotion would -
not ordinarily come uutd the end of class.I1[, and may
even be later, according to the capacity of the pupils.
The sole test should be whether the class has mastered
all that it can learn from the senior reader; and it is for
the master, and the master alone, to say when this
happens; but it should usually be pnssible for the last
half of the year in class IV to be spent on the supple-
mentary readers, These should be composed 1 distine-
tive Urdu and Hindi respectively., They should contain
both prose and wverse, taken as far as possible from
standard authors; but religious and didactic passages
should be avoided, so as to respect the fensibtlities of
Hindus who may be taking Urdu, or Muhammadans who
mav be reading the Hindi course The preparation of
the supplementary readers should be undertaken as soon
as possible, by the Provincial [Text-Book Committee,
who will have the advantage of studying the readeis
which were drafted by the committee presided over by
Pandit Rama Shankar.

The course of study thus indicated will, Sir James
Meston trusts, maintain the principle of elementary teach-
ing in a simple common language so long as such teach-
ing has an educative value ; while it will ensure that the
pupil leaves class IV with an education which will not
only be of practical value to him in after-life, but will
also open for him the door to the literature of his religion
and his ancestars. This was, he feels sure, the aim of
all the members of Mr. Justice Pigott’s Committee, though
the attempt at reconciling divergent views led to a form



X—THE TRAINING-GROUND OF ELECTORATMS. 83

of compromise which would have presented difficulties
int practice. The alternative he Ras decided to adopt
will, he believes, not prove open to this objection, but
he does not pretend to hope that it will please all schools
of thought.  The question has reached a point where
concessions seem smpossible; and if is clearly the duty of
the Government to formulate a decision, making the interests
"of the chuld its sole condideration, and the progress of sammi
educakon s only aim.*

In the joint scheme it is proposed to tr.msfer
minimum powers at the outset to ministries respon-
sible to legislatures and electorates forareas such as
‘could serve as the future self-governing Provinces of a
United States of India  These minimum powers would
include the control "of local government, and of pri-
mary education. This does not mean that they would
be nothing but enlarged district and municipal boards,
but the very*opposite It means that these new and
popular Governments would be charged with the con-
trol of local autharities, which from the nature of the
case those bodies cannot exercise for themselves. The
State Governments would be bodies charged with the
settlement of political questions such as cannot be
relegated to gistrict, village and town boards. They
could, for instance, pass an Education Act, and in
doing so would have to face and settle all the dlsputes
between Hindus and Moslems, which the recent legis-
lation in the United Provinces has roused.

They would also, from time to time, have to face
the invidious task of apportioning Government grants
between the varidus local authorities. This appor-
tionment is now determined by settlements made in
1914, which expire in 1919. In that year a State
Government in the U.P. would have to decide how
much of its own revenues could be spared for grants-
in-aid to the boards, and (a far more formidable task)
how that sum is to be divided amongst all the bodies
in question. The sestlement of 1914 was an example
of administrative skill carried to its highest point. It

" L Governor's R of Auvgual 35th, 1914, p. 25
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was a masterpiece of applied statistical,dcience, based
upon an infinity of data and patiently worked out to
the last detail. It is almost too perfect for the
rougher conditions of popular government, which
mean$ government by laymen. Without a long official
training it would be difficult for a minister to master
the technical calculations ; and it is safe to add that
ig no popular assembly in the world would more than
a’handful of members be found able to grasp the ex-
planations, assuming that the minister was competent
togive them. Evenin the British Parliament, which,
in point of education and intelligence, is inferior to no
other elective Chamber, a minister would be most
likely forced to adopt some ciuder and therefore
less equitable basis of division, such, for instance,
as population. He would shrink from the dangers
of asking members to ratify’ a scheme which few
or none of them would understand. As a piece of
distributive justice, the settlement made would most
likely compare unfavourably with that which was
made by the science, exactitude and industry of the
1CS.

Another feature of this settlement to be noticed
is the position of those who made it. TLey were men
disposed by nature and training to justice; but had
they been otherwise they had no temptation to injus-
tice. Their tenure of office was not affected by the
manner in which their division of the grant was re-
ceived, and by that division they had nothing remote-
1y to gain or lose. The consent of the legislature was
not even required, for the calculations were examined
and finally ratified by the Lieutenant-Governor in the
quiet detachment of his own study.

A glance at countries where provincial self-govern-
ment exists, will reveal the totally different position of
a minister holding office by virtue of a majority of
legislators who are looking to their constituents for re-
election. Not merely his own tenure of office, but
that of his colleagues, would be affected by that issue
and might even depend on it. The minister would
not be called upon to satisfy the whole body of mem-
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bers, but rathgr the majority who keep him in office.
The fate of a ministry often deperds upon a margin
of votes from certain particular districts, and the
voters of those districts may convince their members
that their re-election will depend upon how far they
secure from the Government a gerferous share of the
plufider. And thus begins the sordid struggle which
Americang aptly call the fight for the pork barrg,
This struggle appears but little in debate. It proceeds
behind the closed doors of ministers and whips, who
are given to understand, by no uncertain signs, that
the continued support of this or that member will
depend on the share of the plunder given to his constitu-
ents. ' Such divisioms of public money test the capa-
city of a people for doing justice between themselves.
But it also,develops that capacity by exercise, assum-
ing that the .test is not so severe as to break it down
altogether. A complete and final collapse of justice
leads to disorder.

The third and most instructive example is afforded
by the controversy between the protagonists of Hindi
or Urdu. It is issues like these which test and exercise
the faculty of self-government to the full. For mere
money is capfable of division, even if the division be
unjust. But in life there are issues, moral, religious
and political,-deep as the well-springs of human belief,
such as are not capable of division. There are prin-
ciples upon which those who hold them will be willing
to accept an adverse ruling from a third party who
stands outside the controversy, because, knowing his
detachment, they believe in his justice. It may well
happen, however, that they would go to extremes
rather than accept that same ruling at the hands of
the party to which they are opposed.

The relative positions of Hindi and Urdu in the
vernacular schools, which the Lieutenant-Governor of
the United Provinces had to decide in 1914, may be
taken as a typical exataple of such issues. No pains
were spared to elicit from educated Indians, whether
by ieans of tommittees or discussions in the Legisla-
tive Councils, an expression of all their ~different
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opinions. The Lieutenant-Governor studwusly ex-
posed himself to the influence of these various views.
He saturated his mind in all the reports and speeches
stating the reasons upon which they were based. And
then Eavmg done so he wrote: ‘‘ Mutual concessions
“‘seem impossible; ‘and 1f ts “ clearly the duty of the Govern-
“ment to formulate a decision.” ¥  And so he recorddd a
decision which was not exactly any of those evhich lay
before him, but one, the terms of which he had framed
for himself. And because he was a foreigner, a mem-
ber of neither religion, unbiased, thergfore, in his
interests, absolutely detached in his point of view:
and universally recognized to be so, his decision was
accepted almost without demur and certainly without
1esistance on the part of either of the rehgions in-
volved. In this manner the question was decided for
the time being, though in future years it is sure to he
raised again in some form or other

There are certain features of the case which from
the standpoint of this enguiry call for remark. If a
question at issue can be settled by willing agreement
of all the parties concerned, that is usually the best
possible decision. But the fact that such settlements
are not always possible 18 too often fgnored The
existence of law courts backed by the sheriff, police-
man and soldier is a stauding witness te the fact.
And as may be seen in the present case, there are issues
beyond the jurisdiction of courts, which cannot be
settled by agreement, but which cannot be left un-
settled without inflicting grievousinjury on third parties
and on future generations Such issues a Government
must sooner or later decide on lines not wholly accep-
table to oue party or even perhaps to either. This
was what Washington meant when he said, ' Influence
is not government.” The influence of rulers should
be used to the full to induce an agreement between
the parties at issue. But failing such agreement the
time comes when Government must decide, or civili-
sation will stagnate or decay. And the decision
must be accepted by a body of opinion strong enough
to neutralise resistance, not necessarily because the



X—THE TRAINING.GROUND OF ELECTORATES. ¥7

decision is approved, but rather because the majority
of thinking men are resolved to uphold the authority
of Government

The decision in question was not the one suggested
by any of the parties concerned. And yet it was ac-
cepted by all those parties because it was made by a man
in whose dnxiety to mete out impartfal justice everyone
believed. But it was nbt merely in this justice of one
individuat they trusted. That individual was respog-.
sible to the Governor-General, the Secretary of State,
the British Parliament, and finally to public opinion
1n England . The first could advise his dismissal, the,
Second could dismiss him, the third could exact it, the
fourth could demand it 7The acceptance of such deci-
sions in India is ndt based merely on confidence in
the justice of an individual officer. I1 is based to an
even greater extent on confidence that an authority
six thousand+miles away will appoint officers who are
just, and remove those who fail in their charge The
manner in which decisions of such issues are accepted
in India, is largely due to the fact that those who make
them are answerable to an authority remote from the
seat of controversy. Let anyone consider whether
this decision Eould have been so made and so accepted
if the same individual had been a prime minister, res-
ponsible not to the British Government, but to an
electorate*in the United Provinces, and dependent
for the tenure of his office on the support of a majority
in the Legislative Council, elected by a majority of
the voters Imagme the position of the same indivi-
dual, with the sanre character and reputation in this
wholly different position, and one then begins to see
how much depends upon the fact that he is now res-
ponsible to an authority which is detached and impar-
tial because it is foreign.

It is this that is meant by saying that the Govern-
ment of Indiais n trust. The acceptance of decisions
made by that Government between two rival sections
in India is due to the confidence in the trustees, by
reason of their disinterest in and detachment from the
issues at stake. Where questions are at issue between
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India and the British trustee, as in_the case of the
cotton duties, this confidence is wanting.

The immedidte administration of vernacular
schools, within limits carefully prescribed, has been
entrusted to District and Municipal Boards. Within
those limits, they are charged with the task of making
decisions which must often affect minor matters at
issue between Hindus and Moslems. They might
spport Maktabs at the expense of PatHsalas.
religious majority on a Board might abusé s position
in appointing the teachers. But the crucial decisions
on matters of policy, such as that dealt with in the
present case, are made for them by an authority res-
ponsible to a Government and public opigjon outside
India. b

In the Joint Address a method has been suggested
whereby decisions of this class might be relegated to
a ministry responsible to a provincial electorate, and
removable from office by the vote of a majority of
legislators elected by a majority of voters. For the
purpose of this enquiry it is useful to consider how
the decision in question would have to be made undef
these circumstances It is fair to assume that the
same pains would be taken to elicit opinion as was
taken in the case of the present Government® ‘An
Indian Minister of Education, either 3 Muhammadan
or a Hindu, would then draft the terms of a decision,
which would be discussed, and probably modified, in
the Cabinet Council. The Government supporters
would be sounded as to whether they would be pre-
pared to back the decision. And, if the Government
were wise, means would also be taken to ascertain
how far the minority in opposition and their constitu-
ents would be prepared to accept it. And all this
time, it must be remembered. the point at issue would
be the subject of a burning public controversy. Meet-
ings would be held, angry speeches would be made, gnd
bitter articles would be written. Ministers would
scarcely think of finding the best solutfon. Rather
their efforts would be directed to finding ane which
their supporters would be prepared to back, but such
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as would nmot drive the minority of voters imto an
active or passive resistance of ‘the law when passed.
For the decision would have to take the form of a Bill
to be debated by the legislature in open session ; and
upon the acceptance or rejection of the Bill the fate of
the minisfry would depend. Thes existence of the
minigtry itself would cerjainly hang on the issue. The
best decisien would scarcely be reached in the heat of
the controVersy. The best result attainable in practic®
would be #he acceptance of some decision by the
minority when they had been voted down. And that
geceptance would depend, partly on theit patriotism,
upon their desire to support a system under which
Indians conld settle Jndian questions for themselves,
but largely also on the tolerance of the majority, on
their willingness not to abuse their power shown by
making conlessions which would render the decision
tolerable to the minds and consciences of their op-
ponents.

When compared with the smooth, detached and
accurate working of a good bureaucracy, responsible
governrif¥nt is an ugly business, even in the British
Isles. Why then, if you have such a system in India,
should you segk to replace it by responsible govern-
ment ?* An answer to that question can only be found
by reference to the ultimate aims which government
should seek.

Some light may be thrown on the subject by con-
sidering an imaginary case in another field As anyone
knows who has been in an army when rations are
short and soldiers grow hungry, the question of appor-
tioning the food available has a wonderful effect in
revealing the character of different men and different
units. In exceptional regiments you will find the men
stinting themselves, so as to be sure that comrades,
pethaps weaker than themselves, haveenough. Imsuch
regiments the officers will readily leave the apportion-
ment of the rations to the men themselves.

And now let us tumn to a regiment of average men,
some better and some worse. In many regiments, un-
bappily, there is pilfering in the cook-house when
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rations are short In such a regiment; if the division
of rations be left to the men themselvés, some selfish-
ness will be shewn. The weaker and more unselfish
will not get all they should. The justice done is rough
and imperfect There is some bickering which is rather
squalid, but no pesitive violence, no actual starvation
of the weaker men. So the pfficers leave the men to
work out the division for themselves, trusting that,
Given sufficient time, they will learn to d¢ the thing
more fairly. And experience, indeed, teaches that,
given time, this will be the result. This regiment, if
the officers dé not interfere, will gradually approximate
to the standard of the first regiment described.

Thirdly, we may take the other extreme and excep-
Lional case, that of a regiment where the men in the
cook-house eat their fill, and when the remainder does
reach the rest, the stronger .take so muth that the
weaker or less selfish actually starve and go sick. Or
else there are constant disputes that end in a fight
In the case of such a regiment the officers must watch
the food in the cook-house, to see that it is not pilfered
by the cooks And when the food is prepared, they
must measure out the proportion justly due to each of
the men, and watch while they eat it, to see that it is
not taken from them  Externally, justice and order
will prevail. The scene presented in the cook-house,
and by the men at their meals, will contrast favourably
with that presented in the second regiment described
There will be no unfairness, no ugly bickering, no
squalid disputes, no pilfering by the cooks, and
generally less waste. And yet résults so secured by
supervision of officers, however necessary, are almost
barren of hope for the future True they will enable
the men to see what justice and order mean; but
when that is done, the spirit of fairness will develop
but little, until they are able to assume some respon-
sibility for dividing the food themselves. To become
more just they must have opportunities of injustice;
and urless they can be given some such responsibility,
and some such opportunity, they will never begin to
realize what a hateful thing injustice is.
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In this fangiful picture is implicit the philesophy
of freedom, the whole issue at stake in the present war.
If material development, visible order, mechanical
efficiency and financial economy in the present and in
the immediate future are the ends in view, theh the
Prussians are right The decisions of Government
shoutd be left to a handful of men of the clearest intel-
lect and the strongest character. And, as in Prussia
the Government from first to last must aim by all me:ang
in its power to foster a habit of unquestioning submis-
sion in the people they rule.

If, on the other hand, the character of the people
at large, the development in common men of their
innate sense of justive, and of their faculty of doing
justice to each other at their own expense, is the end
in view, then Government will decide nothing wluch it
can relegate to, the decision of those people themselves,
without permitting a break-down of social order. The
choice lies between results we can handle and see, re-
duce to cash values, depict in reports and tabulate in
figures, and those which cannot be seen, weasured or
described, or ever be perceived in the span of our own
lives You can measure railways in miles, and their
earningsin cash. You can enumerate the acres hrought
under irrigation, estimate lives saved from famine and
disease, and exhibit an unprecedented growth in the
population. VYou can dwell on the increase of schools
and scholars, the improvement in tillage and in crops
per acre, and the growth of industrial undertakings
There is something so definite and tangiblein it all; and
rulers who compile such reports have the satisfaction
of knowing that they are telling of things which they
themselves have helped to achieve The effect which
a system has on the character of a people can never
be stated m figures, and can scarcely be perceived in
the life of a single admimstrator. It is in the énd a
question between ponderable and imponderable values,
between things to be seen with the eye, and those to
be seen only in dreams, between seed that the sower
may reap, and that which shall only whiten to harvest
long after he is dust and his nemory forgotten amongst
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men. The heaven-sent ruler is one wjth an ear deaf
to audible praise, an eye fixed upon a goal which he
shall not reach, and above all, an indomitable faith in
the power for growth in the weakest of his kind.

The issue is between immediate efficiency, a rapid,
material and calcalable progress, and the slow incal-
culable growth of characters But in the long’ run
there is no conflict between the policy which looks to
Hevelop the character of people, and that which seeks
to promote their efficiency The policy which looks
only to efficiency and measurable progress, ends by
destroying the objects it pursues. If Englishmen
have established order in countries which could not
create it for themselves, it is only by virtue of qualities
devcloped through ages, in which their own characters
have been tempered and moulded by their own mis-
takes. Such justice as Englishmen have imported to
India has been learned in the doing of much injustice
among themselves. And if Englishmen know how to
get things done, that lesson has slowly been learned
by enduring the results of their own neglect. Itis
much to have stopped bloodshed in India, to have
created order to have enforced justice, to have given
her a modern equipment and to have et her on the
path of material progress. But the character of a
people will not always stand still, even in the East.
If it does not get better it will surely get worse Eng-
land cannot always provide these benefits for India
without fatally enfeebling the character of her people.
Neither material equipment nor even the enforcement
of peace and justice between man and mau, are ends
in themselves They are hardly means. They are
rather the beginnings of means. The end is stmply
the character of the people, which is formed in the
process of adjusting their relations to each other.
The establishment of social order from without renders
it vastly easier for a beginning to be made. Suddenly
to impose upon strength and faculties still unexercised
the whole burden of maintaining order, is to jeopardise
the conditions under which responsible government
can begin. But unless or until genuine responsibilities
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are imposed on those few who are in some sort able to
assume them, neither the capacity *for making deci-
sions will develop, nor yet the numbers of those who
show promise of developing such capacity. All minor
ends must be subordinated to that of fostering this
native capacity, which, as it growd, will in ages to
comd yield a harvest of hative efficiency and capacity
for justices Without travail there is no birth, and,
the glories of motherhood are hard to discern in the
throes of delivery. ‘Seek ye first the Kingdom of
God and all things else shall be added upto you’ is a .
saying as true in politics as in any other department
of life. One final truth issues from the commonplace
details set down in these pages. If effect on the
growth of character is to be taken as the criterion of
policy, it is pot ehough for Government to consult the
people. The burden of making decisions must be im-
posed upon those in some sort able to decide.

Even amongst the wisest and most experienced
of those who have dedicated their lives to India there
is much shadowy thinking on this subject. Some
months ago publicity was given to the following re-
marks by the present writer : —

“The poficy of the British Government is to
‘““develop (nationalist) opinion and to allow it to
‘“ influence policy more and more. The responsibility
““of final decision it still reserves to itself. But it
‘“now looks to a time, however remote, when it will
‘“ be able to transfer that responsibility to a section of
‘* Indians sufficiently large, disinterested, and capable
‘“ of sound political judgment to assume it."’

These words seem to have occasioned no little
alarm in the mind of so old and sincere a friend of
Indian aspirations as Sir Courtenay Ilbert. In the
Imperial supplement to The Manchester Guardian,
issued on March 20, 1917, Sir Courtenay Ilbert wrote
the following comments on these words:—

What does the writer exactly mean when he says
that self-government is the aim to which British policy
in India must be directed? . . . It lsa pity that he
did not make his meaning more clear, because his words
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may be quoted against him, and becauge self-government

in the colonialisense would be a false ideal to pursue.

India cannot copy patterns supplied by Canada, Austra-

lia, and South Africa. India must be developed on

Tndian lines, upon lines appropriate to Indian conditions,

lines very diffesent from those on which the great demo-

cracies in the self-governing dominions are running their
course In marking out those lines regard must always
be had to Indian political opinion, which, 45 Mr. Cartis™
justly observes, is a reality, and an important reality,
difficult though it may be to ascertain, and unsatisfactory
as may be some of its features, It is a curious and
puzzling blend, produced by the interfusion and intar.
action of Western and Eastern thought, abounding in
paradoxes and contradictions. «

This veteran exponent of liberalism cannot bring
himself to regard self-government in'the colonial sense
as other than a false ideal for India to pursue. In the
kindness of his heart he seeks to acquit me of a mean-
ing so dangerous and absurd. Yet that is the only
meaning my words will bear, and I must avail myself
of this opportunity to repeat that that was the only
meaning they were meant to convey.

No sane man wants India to copy word for word
patterns supplied by Canada, Austr&lia and South
Africa Not so did Australia copy the Canadian Con-
stitution, nor South Africa those of Canada and
Australia They each examined their own conditions,
and framed an instrument more or less suited thereto.
They worked as engincers must severally work, whether
they are designing an internal combustion engine to
drive a motor-car, aeroplane, ship or pump. But all
were applying one principle, that first reduced to
practical form in the British constitution, the principle
which seeks to impose responsibility for political
decisions on all the members of the community affected
by those decisions who are in some sort capable of
making them. They are all, in short, expressions of
the principle of responsible gbvernment. I must say
once for all, without any kind of qualification, that
the application of that principle as rapidly as possible
is for me the only intelligible goal of British policy in
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India. Together with the question of self-preservation,
of foreign policy and defence, it is the greatest of the
problems which this Commonwealth has to face. Itis
the articulus stantts aui cadentrs republicae,—the pardi-
nalfprinciplc by which this’ Commonwealth will stand
or fgll.
%lWhat is the other id&al which Sir Courtenay Ilbert,
Lord Morky, and the large number of public men whe
use language like this, have in mind ? So far as I can
discern it is accurately stated in the words he has
quoted from my awn letter :—

Broadly speaking, Government is at pains to recog-
nise such opinion as thefe is. Tt accepts it where it can,
often when it thinks that Nationalist opinion is not the
best, ignoring it only where it appears so unsound that to
accept and act upon it would lead to disaster The
policy of the British’ Government is to develope that
opinton and to allow it to influence policy more and more.
The responsihity of final decision 1t still reserves to itself.

Here, it may be observed, is an exact description
of the policy actually applied 1in 1914 to the settlement
of the issues between the Hindi and Urdu vernaculars.
No pains were spared to elicit Indian views on the
subject from those capable of formulating and express-
ing them Every phase of Indian opmion was before
the Lieutenat-Governor. His mind was steeped in
them. Had he been thinking of absolute efficiency in
education, regardless of the prejudice in favour of
either language, he might, perhaps, have decided in
favour of one of them. He recognized the existence
and reality of the feeling in favour of their own dialect
entertained by each of the two religions And having
done so he made his decision, in discharge of the trust
imposed upon him for the interests of his Province by
the Imperial Government in England.

If this principle of government is the end-all and
be-all of British policy in India, there is little which
remains to be done’in order to complete its final
application. If, on the other hand, the burden of final
decision is ever to be transferred to the people of India
themselves there is almost everything to be done. But
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you will not have done it, or begun to do it, merely
by substituting Tadian for ish officials from the
Viceroy downwards Under the present system the
responsibility for decision would still be made .in
obedience to the authority outside India, which has
the power to dismiss those officials. To make a begin-
ning you must take certain clearly-defined functions of
government, including taxation,und impose the duty
of making decisions in respect of those functions on
men responsible to, and therefore removable by, electo-
.rates all over.India To begin with, these electorates
can only include the minority, however small, which
is capable of judgment. In respect of the functions
imposed upon them, those small electorates must act
as the trustees of the majority of their fellow-—country-
men, who are as yet incapable of political judgment.
No educational means must be neglected to awaken
the political consciousness of the classes outside the
electorate, and to include them within it as rapidly as
they are qualified. But of all those means the most
potent will prove to be the spiritual commotion engen
dered by the system itself. It is the spirit of freedom,
moving in the darkness of chaos, that creates light,
calls new worlds into being, and peoples them with life
and thought. It is as the four winds which blew in
the valley of dry bones, till the breath came into them,
and they lived, and stood up on their feet, an exceed-
ing great army.

The growth of genuine electorates embracing all
religions and all castes will mark the progress of India
up the difficult path of responsible government. So
too will the disappearance of religious distinctions in
those electorates, and the appearance of members of
every caste side by side in the same cabinets and
legislatures. And the growth in size and guality of
the electorates will in practice determine the pace at
which functions of increasing gravity can be trans
ferred from the old Governmentsto the new. Aboveall
it is essential that in this vast community the progress
of the forward parts of India must not be tied down
to that of the more backward. It is the example of
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the more progressive communities in successfully dis-
charging weigitier functions, which more than any-
thing will stimulate the backward to fresh efforts

There is nothing so contagious as example. Any sys-
tem, which presupposes 3 uniform rate of advance-
to be impgsed on the various Proviaces, will load the
whote of India with fefters. Each must be enabled
to advancg at its own pace, not merely for its own sake

but rather because it will stimulate the others. An&
you must be prepared for retreat where you are proved
by experience to have gone too far and too fast. Other-
wise the courage to experiment and advance will be'
wanting. But for this there must be faith in the inten-
tion to advance ; to g¢reate and iaintain which faith
rests with the Parliament of the whole Commonwealth,
and for every member of that Commonwealth in all the
seven seas, ‘who is mindful of the principle by which
it stands or falls. But mere intention is not enough ;
there must be clearness of vision and thought. *In-
dian political opinion,” says the writer quoted above,
“js a curions and puzzling blend, produced by the
““interfusion and interaction of Western and Eastern
‘“ thought, abounding in paradoxes and contradic-
““tions.’” But the first responsibility of Englishmen
is for their own thinking. Now, if ever, it is for us to
see to it that our thoughts are neither anxious nor
puzzled, are free from all paradoxes and contradic-

tions, and above all true to ourselves, our traditions
and our past. But in this we shall fail unless we first

state our own ideag with precision, and then apply

them to actual and particular cases. ‘Influence is

not Government."! And that distinction is as valid in

India to-day as it was more than a century ago in the
United States. Does Sir Courtenay Ilbert mean that

we can continue indefinitely to elaborate the machin-
ery through which opinions in India can be rendered
accessible to the Government ? Does he really think
that it will suffice fos Government to render itself
more and more amenable to the influence of opinions
which are often conflicting? And when all this has
been done, is Government in the end, finally and for
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all time, to reserve the responmsibility of decision to
jtself  TIs that task of deciding between conflicting
interests never to be imposed on people in India them-
selves? Is the final control of functions like educa-
tion never to be entrusted to Indians? Is the power
to impose new revenues on themselves forthe exten-
sion of those functions nevercto be given them ? < Are
hey never to be burdened with the diffigult task ofa
distributing those revenues befween minor authori-
ties ? Are controversies between the various religions
always to be settled in the end by the officers responsible
to a Covernment in London? To bring these ques-
tions to a fine point, take the controversy over Hindi
and Urdu described in these pages, which, in some
form or other, is certain to rise again and again. Is,
a time never to arrive when decisionseof that order can
be made by men responsible to Indigns, removable
by Indians, or in plain words by an Indian electo-
rate? And if ever electorates prove themselves cap-
able of making and sustaining such decisions, can the
process be stopped till all issues, however great, which
affect Indians alone, are settled by men responsidle to
Indian electorates alone and removable at their bid-
ding ?

Freedom, which in its political aspect is respon-
sible government, is a human and not a Western ideal.
True it was first conceived and applied in the West.
But the truths of religion were first conceived and
applied in the East. It was there men learned to wor-
ship their common Father at Jerusalem, Mecca and
where the Ganges flows. ‘¢ But the hour cometh, and
‘““now is, when the true worshippers shill worship the
‘ Father in spirit and in truth: for the Father seeketh
* such to worship him.” The whole earth is the temple
of freedom, and the heavens themselves the dome that
coversit. Its spirit moves wherever men are learning
to do justice to each other, even at the cost of injustice
done. A noise and a shaking there will be, as the
bones draw together, but a breath is coming from the
four winds. The principle that men are responsible
to each other is at work, and wherever it works it will
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grow with exercise. That principle, and no other,
applied in detail to the facts of their own lives, has
produced the constitutions of free nations. It has
raised great armies willing to die, that in their dust
that principle may live. And it is upon that principle,
and no other, that a constitution which will bring free-
dop to dia must be {ramed. The text of that con-
stitution will be that neither of Canada, Australia or
South Africa. It will ¢ be developed on ’Indian lines,
upon lines appropriate to Indian conditions.” But that
will only be when it is developed by trial of Indian
,conditions, by the increasing applicatiorrof one humar,
unalterable principle of society to Indian facts, by
readiness to recognjze, not the failure of a prmmple
which cannot fail, but only of the mechanism by which
we seek to apply it. And the pace of progress will
be in diréct proportion to the extent to which the
machinery ehables us to distinguish failure from suc-
cess. If there are to be electorates in India, and those
electorates are to increase and rise to a fuller sense of
the trust imposed on them, then surely they cannot be
made too clearly to see that the trust rests on them-
selves, and what it is. Surely the officers who admin-
ister that tryst must know what exactly it is for which
they are responsible, and to whom. One Executive
cannot obey the orders of a Government in England,
and also the behests of an Indian electorate. So long
as executives exist in India responsible to an authority
in Fngland, those executives must spare no pains to
elicit and understand Indian opinion in all its varieties.
They must steep their minds with knowledge of what
is thought and felt by those whom the decision they
frame will affect. But when they decide they must be
held responsible for their decisions by one authority
and one alone. And all the members of every execu-
tive must be held responsible to that authority, the
Indian no less than the English members,

But the conversg proposition is equally important,
and no lesstrue. If there are to be executives in India
responsible to Indian electorates, they must know
«clear]y what those responsibilities are. And they must
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be responsible to those electorates so long as they hold
ofice They cagnot be partly respfnsible to any
authority outside India. And the responsibility,
which one executive has to its legislature and elec-
toraté, must be shared alike by every member of it
until he resigns. +There can be and must, be public
divisions in electorates and legjslatures. In executives
there can be none. A divided executive is the nega-
fion of responsible government,
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EXTREMISTS AND HOW THEY MEET.

LA

The proposals suegested in the Joint Address are
exposed td a fire of cuiticism from two extremes. Some
of the Nationalists have awaked to the fact that the
Congress-League scheme contains no element of res-
Sjmsible government. They begin to realize thaw

e hope of India lies in achieving responsible govern-
ment, and they are a.nxmus that the Provincial Execu-
tives should be mad® responsible to electorates for all
their functions at one stroke. They are, therefore, con-
cerned to prove that two Governments cannot exist
side by side ih the Provinces, the one responsible to
electorates for some functions, the other to the Secre-
tary of State for all the rest. Their attitude on this
question is reinforced by a desire to obtain the control
of police at once.

The more cautious section of Europeans, on the
other hand, gye anxious to see the promisad reforms
confined to the sphere of local government. They also
are concerned to demonstrate that a specific devolu-
tion of some Provincial functions to Governments res-
ponsible to electorates, while others are reserved to the
Governments responsible to the Secretary of State, is
impossible.

Probably they believe that when local authorities
have been made responsible to electorates, there are
two stages which still remain, and that then Provincial
Executives can be made responsible long before a
similar change need be made in the sphere of the Gov-
emmment of India. This view, however obvious it may
seem, will not, I believe, bear analysis. Why are func-
tions of govemment ig India, and in other countries
of a like magnitude, divided between the Central Gov-
ernment and those of Provinces? The answer is two-
fold. In the case of functions like education, variety
of treatment is required to suit the local cenditions of

101
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different areas. Byt there is a second ahd no less im-
portant reason. e maintenance of law and order is
the-basic function of Government. It is for the per-
formarice of that duty, first and foremost, that the
Governor-General-in-Council is responsible t,o Parlia-
ment through the Secretary of State.« But the orgam—
zation required for the purpose is so'vast that it can-
3t be managed in all its details from one centre like
Delhi or Simla. It must, for administrative reasons,
be devolved on Provincial Governments, which are in
fact nothing rfiore nor less than local departments of,
the Government of India. That Government can re-
main responsible to Parliament, only so long as the
Provincial Governments remain responsible to itself for
the final control of Police.

I lay particular stress on the word fisial, because
I am not assuming that the police need always remain
as one closely organized department from the Inspector-
General to the village chaukidar I see no reason
why the management of the village constables should
not be relegated to the new elective authorities from
the outset. Then there are the great bulk of the
police, who correspond to those whick an English
County Council controls. It is possible that these
could be transferred to the control of the State Gov-
ernments at an intermediary stage, provided always
that a force competent to deal with political dacoity,
anarchism and the like is reserved to the control of
the Provincial Executive responsible to the Govern-
ment of India. Provided that forces are retained
strong enough to step in and restore order in the case
of any break-down on the part of elective authorities,
those authorities might be entrusted with the ordinary
police work and large sections of the police during
the transitional stage. Au arrangement like this would
enable Government to test the capacity of State Gov-
ernments for maintaining order, before taking the
final step of handing over the reserve or military
police, mcIlnudmgall the functions connected with x
Criminal Investigation Department. When using
wnrdpolwemttis;elettm I must be understood to
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mean reserve forces necessary and adequate to deal
with political crime and to restore order under all
conditions. But whenever the final transfer of this
reserve force is made to elective governments jn the
major Provinces, the Govérnment of India itself must
then be Made responsible to ‘theif electorates. The
trarfsfer of police to Eecutives responsible to electo-
rates is tantamountyto the consummation of r -
sible government, to the attainment of the final goai
set forth in the Pronouncement. ' )

In all federal countries the control gf police is i

the hands of the Provincial Governments. The Centr
Government has nothing to do with police, unless dis-
orders are such as o demand suppression by troops,
when the Central Government steps in. Indeed you
may say that 4 great country is ripe for full respon-
sible government, when in a sufficient number of
provinces, electorates have been proved to be capable
of maintaining order for themselves. From these pro-
vincial electorates a national electorate can be consti-
tuted fit to be trusted with the fullest responsibilities.
I suggest, therefore, that a stage will be reached when
the Imperial Government, judging by results ascer-
tained by efperience, will have to decide whether
the electorate of this or that State can be entrusted
with control of police. Whenever a sufficient num-
ber of State electorates have been given that con-
trol, then such electorates have been proved com-
petent to form a general electorate to which the
Government of Inrdia itself can be made responsible.
It comes to this, that when control of all provincial
functions, including police, can be given to electorates
in the major provinces, then India is ripe for full
;ﬁnnsible government. The transfer of police can
y be made as the last preliminary, before the final
change by which complete responsible government
will be established. The changes by which electorates
are made responsible {z) for all provincial functions,
{b) for those of the Central Government, must come
so near together as practically to be: part of one
aperdation, ‘To speak of handing over gll provincial
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functions, including police, to electorates is, in effect,
to contemplate the consummation of the goal,
final establishment of India as a Self-Governing Dn-
minion.

If this reasoning is soufad, the Secretary of State
is debarred from listeding to demands thatl all pro-
vincial functions including pélice should be handed
«uer, at this stage, to Executives. responblblt to elec-
torates. He cannot accept such proposals, without
transgressing the plain and explicit terms of the in-
structions by which he is bound. It is clear that the
Imperial Government intends to transfer the responsi-
bility for the whole government of India, which now
rests on the Britich electorate, to Indian electorates
as soon as may be, Itis equally clear that it sees no
electorates at the moment on whom that responsibility
can be laid. It intends to develop such electorates,
and to prove their strength, before laying on their
backs the final function of government. I am sure
that no British Parliament will consent to transfer the
control of police to electorates, befoie they have seen
what the electorates are going to be and have gauged
their capacity.

As personally I believe that Parliament is right,
I will not shrink from giving my reasons for that
belief. Such limited electorates as there in India
have never been exercised in responsibilities outside
the narrow field of Local Government. To take those
electorates, or any others which can be framed on
paper, and to place upon them at one stroke the basic
responsibility of maintaining order, would, in my
judgment, expose India to the very disasters which
have overtaken Russia. It is not the damage to life
and property of which I am afraid, nor even the
danger to the British position in India, for England
was never so strong as she now is. My principal
reason is that the one thing which can seriously
postpone the achievement of reSponsible government
by India is a catastrophic break-down of responsible
government at the outset. Responsible government
can, I belieye, be achieved in measurable time by a



XI—ExrtreEMIsSTs AND How THEY MgET® 106

K;qoess of evojution. In my judgment it can only
delayed indefinitely by revoluti®n, by civil war,
or a general break-down of public order. I
weighing my words when I say that continuous pro-
gress towards respomsible®government can only be
delayed by subjects who trv to undfrmine order, and
by rulers who shrink frofn the duty of enforcing it.

*  Itisfdr this veryreason that I am slow to accep
the view, held by a section of my own countrymen,
that provincial functions cannot be transferred to
electorates by instalments An electorate, it is urged ,
cinnot assume any political functions entrusted to the
Provincial Government, without assuming the whole.
The fiith propositior® affirmed in the Joint Address—-
““that during the period of transition, governments
‘“of two types must co-exist, the one responsible to
‘“ electorates for specific powers, the other to the Sec-
‘“retary of State for all other powers ''—is challenged
and denied. Have these critics realized the practical
results of their own position ? It means that a full
and final responsibility for all political functions,
includ ng the maintenance of order, will sooner or
later have to be placed, practically at one stroke, on
electorates trained in nothing but the details of dis-
trict, village and town admimstration. These electo-
rates are to be confined to responsibilities in the sphere
of local government. They are to be given no political
responsibilities ; and yet we are to look forward to a
time when all the political responsibilities of India are
to be placed on theit backs together. It is just this
which has happened in Russia, and the results are
before us.

The idea that electorates can be trained for the
discharge of political functions in the narrow sphere
of district, village and town administration, is in my
judgment a pure illusion. Whatever the text-books
may say, they were not so trained in England. In
the time of Cromwell the principle of election in Local
(Government was practically confined to small and
narrowly restricted groups in the boroughs, which
contained only a fractioneof their population. In the
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Parliamentary elections responsibility was confin:

a minority so small that it was in fact an oliga

The circle of voters has, been gradually broadened
downwards, until, under the recent Act, it will, I am
told, include a little mort than one- fourth of the
whole population.

My own short official exherience in England and
South Africa related for the most part to Locdal Govern-
ment. As a political student I have seen something
of Local Government in most parts of the British
Commonwealth. Like the liver in the human body,
local authorities are the least satisfactory organs ifi
the body politic. The details with which they deal
do not, unhappily, attract and évoke the best talent,
either in administrations, or in electorates. The best
men do not in practice come forward for election. It
is also motorious that in all countries»a lamentably
small proportion of electors record their votes at the
poll. I have seen the condition of local bodies in
India adduced as conclusive proof of the inherent
unfitness of Indians for any form of responsible govern-
ment. Well, all T can say is that, if a political stu-
dent were to test the capacity of Amencans for self-
government simply by a study of tHeir local and
municipal bodies, he would infallibly come to the
conclusion that here was a people incapabte of govern-
ing themselves. You will not evoke or develop what-
ever latent capacity for self-government there is in
India, until you have imposed on electorates the bur-
den of deciding such issues as are mow decided, and can
only be decided, by Provincial Governments, At pre-
sent those Governments decide all the great questions
at issue between Hindus and Muhammadans Real
political training will not have been started, until you
have remitted some of these questions for settlement
to executives and legislatures responsible to electorates
including Hindus and Muhammadans. The great
sections into which Indian society is divided must be
exercised in the practice of settling these issues for
themselves. The mere administration of Education
and Mpnicipal laws made over their heads, will never
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affrd this traiming. FElectorates must have power to
pass laws for themselves, which detetmine the relative
positions of Hindus and Mubammadans, and of their
respective scripts and languages, in the educational and
municipal system. Bt to®give this process of train-
ing g chardce, the existing Governnfents must stand
by, with all thejr expetience, and with all powers
h ,%o maintain order. To jeopardize order af,
the outset is to jeopardize the whole prospect of de-
veloping' electorates such as will presently be able to
maintain order for themselves.

Those, I submit, are the conditions recognized
and prescribed in the instructions under which the
Secretary of State Has been sent to India to seek for
«agdvice. It is thgse conditions which the system out-
lined in the Joint Address attempts to meet. Apart
from extremists on both sides who honestly reject the
Pronouncement, all agree that full powers of Local
Government should now be devolved on district,
village and municipal boards. The Joint Address pro-
poses to go one step further. It notes that the exist-
ing Provinces, developed as satrapies of a vast Depen-
dency governed from England, include populations the
size of great Europeen Nations. It proposes that the
Governments of these vast areas should devolve instal-
ments of pdlitical powers on units commensurate with
the self-governing Provinces of the other federal coun-
tries, upon the model of which it is now proposed to
develop the Government of India. That devolution
it is proposed to inérease, as the new Provincial State
Governmentsand their electorates show their capacity
for bearing the burden, until they have shown them-
selves able to legislate on and administer all functions
of government including police. When that point is
reached, it is recognized that the time has come when
a new Constitution for India must be framed, under
which the Government of India itself must be made
responsible to the joint electorates of India.

Some bétter way of doing this than that suggested
in the Joint Address may easily be found K I myself
suggested in a letter to' Mr. Bhupendmaidisth Basu,
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which has since been published, thate the best way
might be to establish a responsible Executive for each
existing Province, to which functions might be handed
over by the old Provincial Governments, as the new
electoral authority showed itself able to take them.
After studying the mass of criticism that wds made on
this proposal, I came to the conclusion that smaller
vnits were needed as the States of = future United States
of India. That may or may not be. But when we are
told that the method of specific devolution in India
must be confined to district, village and town boards,
and to such administrative details as can be devolved
on local bodies, but that it cannot, by any manner of
means, be extended to Provinciai and political func-
tions, I confess I view such arguments with reserve

Moderates who advance them have not I feel, faced
the consequence of their own reasoning * They do not
see that, sooner or later, they are proposing to hand
over at one stroke all political functions, the whole
Government of India, to electorates which have never
been called upon to exercise any responsibility, or to
decide issues, in the genuine field of politics.

Really the crux of the whole problem lies in
finding some plan, whereby instalmants ot real political
responsibility can be placed on electorates, in order
that their strength may be developed and proved,
before they are asked to undertake the fundamental
function of government, the maintenance of order,
and where they are ready for that, 1.11&3.r are ready for
the whole government of India. 1t is therefore vital

that a plan should be found, whereby some provincial
functions can be placed in "their charge, before they
are asked to undertake them all The public will do
well to distrust arguments directed to prove that a
thing obviously dictated by common sense cannot be
dome. I am old enough to remember in the nineties a
Committee of Treasury officials who proved that old-
age pensions could not be established in England. I
have lived to see them established. I have heard the
most experienced politicians demonstrate that the
Union of South Africa was impossible. I have seen it
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accomplished. The truth is that in all such matters
the difficulties ¥ie, not in immutable facts, but rather
in the minds and hearts of men, which can be changed,
and need but the courage of a leader to change
them.
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PRINCIPLES OF REPRESENTATION.

The first step in the path’ of reform must of course
consist in the passing of an Act of Parliathent, defin-
ing what the reforms are to be, and how effect is to be
given them. In defining electorates two courses can
be followed.r They can be defined in the Act; but,as
pointed out in the Joint Address, this course is likely
to lead to a dangerous delay. A The alternative is to
1emit the task of defining electorates to Commissioners
appointed under, and named in, the Act. The most
we can do now is to suggest principles upon which
they should be based. To begin with, it is clearly
important that the voters should, so far as possible,
belong to the class who will fzel the incidence of new
taxation imposed by the men they elect. My own
belief is that any fresh burdens, however imposed,
will mainly fall on the land. How far the tenants are
rack-rented already, I do not know ; hut in so far as
they are not, it will be open to the Iandlords to trans-
fer the tax to the cultivator by increasing the rents.
1 would therefore suggest the cultivation of a certain
minimum area as the basis of the rural franchise.
Nor, would I urge, should any voter, otherwise quali-
fied, be rejected on the ground of illiteracy. Speaking
of my own village in England, I would trust the politi-
cal judgment of a small holder who cculd not write
his name, more than I would that of the schoolmaster
imported from London. In India you have, in the
British officials, an admirable machinery for recording
an illiterate vote, because they stand outside the issues
which will divide parties. If necessary, emough of
them can be drafted in from putside for the purposes
of the election. Due weight can be given to the edu-
cated voters through university representation, or the
representation of graduates.
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1In the initial stages of the experiment, the framing
of ¢he voters’ rolls should be keptin the hands of the Bro-
vincial Government. The system should be designed,
so far as possible, to make it clear that the legislature
of each State is designated, by every posstble theans,
as the body of citizens who are tle, ultimate trustees
of the interests transfegred to the State Government.
I would lgave it open to the Assembly to extend the
franchise by legislatfon » which would be subject to th®
safeguard of the veto. But I would also leave it open
to the Government of the Province to extend or improve
¢he electorate, in case it should devélop exclusive
tendencies. It is desirable to enlarge electorates, so
far as possible, if only because they are then less easy
to corrupt. The existing microscopic electorates are a
standing invitation to corruption which it is most
difficult to discover. ‘I know of a case in another
province, in which Rs. 30,000 was spent by an unsuc-
cessful candidate for the Provincial Council.

The next step would be to delimit the constitu-
encies; and this must be done largely with reference
to population. So much the larger number of the
constituencies will be rural that it would be well to
give representation to Universities, or, where there are
none, to residents with degrees. Avoid, if you
possibly can, separate constituencies based on religious
divisions. ‘More than anything else, they will hamper
and delay the development of responsible government
in India. Proportional representation is the obvious
remedy. The complexity lies only in the counting of
the votes, which can be done by skilled officials. The
voting is simple, and, after a period of trial, the
electors will begin to realize that the results reflect
the real divisions of the electorate. In this, as in
other matters, understanding will come with expe-
rience, if only the opportunity of experience be given.

I have stated elsewhere that in several matters
my advice was not taken by the signatories to the
Joint Address. Communal representation is a case
in point, and I am here at liberty to state my own
convictions on the subject. Communal representation
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as I understand it means that Hindus and Moslems are
to, vote in separate comstituencies, fn such mapmer
that a Moslem voter must vote for a Moslem candidate.
H= may not vote for one of any other religion ; and
the same applies to any pther community to which
communal representation is accnrded. Meslems will
thus learn to depend on an artificial protection, inrtead
of facing the real source of their wezkness, their rela-.
Give backwardness in education’ It is like keeping
in irons a weak but healthy limb, which only needs
exercise to recover its strength

' The concession of this principle when electoral
institutions were inaugurated a few years ago, is the
greatest blunder ever committed by the British Gov-
ernment in India. I believe that, if this principle is
perpetuated, we shall have saddled India with a new
system of caste which will eat-every year more deeply
into her life. So long as il remains, India will never
attain to the unity of Nationhood. ‘The longer it
remains the more difficult will it be to uproot, till in
the end it will only be eradicated at the cost of civil
war. To enable India to achieve nationhood, is the
trust laid on us; and in conceding the establishment
of communal representation we have I hold, been false
to that trust.

The system has eaten into the life of this people
so deeply that, already, it is not possible to abolish
at one stroke what might have been refused a few
years ago. But I fezl that we shall be guilty of an
unpardonable crime against India if we fail now to
make provision whereby these fetters, in “which we
have allowed her to bind herself, can be Ibosed

The experience of America in the matter of slavery"
may help to a solution When the constitution was
framed, it was laid down that the importation of more
slaves from Africa was to cease in a particular year;
I think in 1808. And the slave trade ceased in that
year. But the courage of the convention failed them
in the matter of slavery itself ; and no time was fixed
after which slavery should cease to stain the soil of
America. The result was that eighty years later



XII—PRINCIPLES"OF REPRESENTATIONs 113

slavery was abolished, but only by drenching that
soil with the bibod of a million men,

T plead this precedent for a definite time-limit to
be set in the matter of communal representatien.
India is tied and bound py the chain of her’ past.
QOur first Jduty is to help hen td break that chain
instead of allowing one, generation to rivet it more
firmly thap ever en those who come after ‘The least
we can ]?:) is to fix a timelimit after which any
arrangements now made for communal representation
shall expire Then we may hope that meanwhile the
people of India may have learned such Yrust in eaclf
other that minorities will not insist on a system fatal
to the development qf all national life

These, T know, are hard sayings for the Moslem
community , yets' faithful are the wounds of a friend '’
Things there are bitter in the mouth, that chewed,
swallowed and digested are sweet in the belly.

In the criticisms levelled against the Joint Ad-
dress, it has often been urged that, hefore suggesting
that electorates should be made responsible for certain
functions, we are bound to say what the electorates are
to be This criticism, however specious it may seem
at the first glance, will not bear the test of analysis.

To begin with, the Joint Address, like the Pro-
nouncement of the zoth of August, relates, not to con-
ditions in one Province, but to those of all India. It
was not possible to compile schedules of voting quali-
fications appropriate to all the varving conditions of
the several Provinges I do not believe that such in-
formation ‘at present exists in the files of the Home
Department ftself.

To this the answer may be made that discus-
sion of the whole question should be postponed until
the information is available, and all the suggested
electorates can be described. But this criticism shows
a misconception of the elementary conditions under
which an electoral system must be framed. VYou can-
not appoint officers to make an electoral system in the
air. Vou must give them instructions. You must
first tell them the principle upon which the.vote is to
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be given. That principle, if our reasoming is right, is
simple It 4s that the voters should be those who willin
fact feel the effect of the votes given. It follows, there-
fore, that the officers appointed to frame the electorate
must ‘also «know what powers, legislative as well as
administrative, the Gevernments responsifle to the
electorates are to exercise, and especially what their
powers of taxation are to be. And these powers will
differ in the case of each Provifice,—so various ate
their conditions and levels of advancement. In Ppractice
the definition of electorates is the last step, and not
the first, in the framing of a Constitution

The first step, and the only one possible at this
stage, is to think out clearly the elementasy principle
upon which the electorates are to be framed. With
what ohjects in view are electorates ta be bmnght into
existence ? Our answer is clear and precise, and is so
stated for the purpose of criticism and discussion. The
object-in view should be to fit the voters placed on the
list for the exercise of wider political respousibility, for
which purpose we contend that some such responsibili-
ties must be given them at the outset. They will cer-
tainly make mistakes, and it is only by making mis-
takes, and by suﬁermg brought on themselves, that
they will learn.

Granted an acceptaunce of that principle, the de-
tails can be worked out. Some of them can be settled
in an Act of Parliament. Such an Act can enumerate
the maximum powers that Parliament is prepared to
transfer at the outset, in some Provinces more, in
others less But the definition of the powers to be
given to each Province (especially those-of taxation)
of the electorates and of all other details required for'
the perfecting of the constitution to bé given to each
of the new electoral Provinces, must be left to Com-
missioners charged to enquire and decide on the spot.
Qtherwise the Bill will break down before it reaches
the Statute Book, or else there will be a long and danger-
ous delay—dangerous because, until this question is
settled, India, not knowing what her future is to be,
will remain in a state of ferment and unrest.
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Dpon this gubject the words of the Joint Address
its¥lf may be quoted.

The new pronouncement was only made on the 2gth
of August last, and the Secretary of Stateshas reached
India within three monthd from that date. It is utterly
beyond the power, even of skilled dnd experienced offi-
%als, to collect withia that time the facts and figures
necessary befofe details of proposals can be worka:}
out. Nor, we ventur¢ to predict, will the Secretary
State himself be able to do this, with all the assistance
which the Government of India can give him. The short
“ime at his disposal here will be more tha! occupied witl?
the study of principles, and if any attempt is afterwards
made to work these principles into a complete scheme in
London, we believe® that it will fail for lack of detailed
mformahon whlch can only be obtained on the spot.
Such failure will mean  delay, and delay will not be under-
stood in India. It will surely breed distrust and con-
tinued agitation. The greatest need of India is that
prompt and unmistakable steps should be taken to give
effect to the policy outlined in the recent pronouncements.
The only way in which this can be done, is by the early
enactment of a measure by Parliament such as will set
in train the progress of India towards responsible govern-
ment there Joreshadowed.

The solution of the problem, we suggest, will be found
in the precedent set by the Government of London Act
of 18gg. By this measure it was pmposed to abolish
more than forty vestries, and establish in their place a
far smaller number of municipal bodies. The whole
scheme, including the constitution of the new bodies, was
firmly qutlined in*the measure, Yet the Parliamentary
draughtsmau situated as he was in the middle of the
subject dehlt with by the measure, with all the forces of
the Local Gqvernment Board, the Home Office, the Lon-
don County Council, the City of London, and the Vestries
at his disposal, was unable to cope with the innumerable
details which had to be worked out before effect could
be given to its provisions. In order to bring the unew
bodies into existence, it was necessary to delimit areas,
fix the number of members on the various bodies, adjust
their finances, and disentangle and re-arrange a multitude
of details. All this was remitted to three Qmmmuwnm
named and appointed under the Act. The juoment the
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Act was passed the Uommissioners got tp work, and, as
their arrangements were framed, legal effect was given
to them by orders in Council issued in terms of its pro-
visions.

* We®believe that the pdoption of this course is the
only way to aveil ar delay which will provg mischiev-
ous in the extreme to the pegce and interests of Iadia.
It is not delay in bringing into being dhe new organs of
Government that we fear. That of necessity is a task
the details of which need time for their execution. Any
attempt to burke those details will only end in further
postponement  The delay, we fear, is in framing a mea-
sure which the Ifnpenial Government can adopt for subt
mission to Parliament, and in the | ge of that
intolaw. The trust of India 1n Parhament is unimparred,
and if once the scheme of reforms is firmly outlined in
statutory form, and Commissioners are appointed to give
effect to it, the people of India will not be found wanting
in patience Their energies will, we think, be devoted
to aiding the Government and Commissioners 1n working
out the details and carrying them into effect.

We agree, therefore, in adwising that the specific
points to which our agreement relates, and the outhines
of the scheme sketched in these proposals, be laid down
in an Act of Parliament: but that all guestions, within
those outlines relating to franchises, constifutions, powers,
finances and such like details be remitted to not more
than five Commissioners named under the Act, to be
dealt with in India by the Commussioners, in consultation
with Governments and People, the arrangements of the
Commissioners, to he given the force of law by Orders 1n
Couneil,
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THE QUESTION OF* AN UPPER HOUSE.

In the memorandum prefaced to the Joint Address
it is suggested tRat ghe State legislature should consiit
of one Chainber only. 'No second Chamber was sug-
gested, though I knew that a’demand would be made
for,one to consist either of the largest 1gnd-holders, or
bf members elected by land-holdbrs. The reason Is
that their hereditary pride revolts against the thought
of seeking the suffraze of an electorate. The feelings
of a zamindar are those ot Coriolanus. But the effect
of a landed, Upger House will be to make the Assembly
a House of lawyers and money-lenders  There will be
constant collisions on the subject of taxation between
the two Houses, and consequent deadlocks, as in Aus-
tralia The whole thing 1s too cumbersome for Pro-
vincial government  Besides, the land-holders, whose
position gives them adminpistrative experience, are
badly needed in the Assembly. It will be, or should
be, the domifiant House ; and if they are to serve their
country, and do justice to their order, they must
come to face the ordeal of popular elections But
something can be done to ease the process. On the
London County Council the door is opened to a most
useful class of members by the following expedient.
‘Two-thirds of the members are directly elected These
members then co-opt another third Now, if this
expedient were adopted, the older land- holders would
put up the younger members of their order and sup-
port them at the direct election, in order to secure
seats for themselves by co-option. If induced to take
part in elections, they will tend to become better and
more indulgent landlords. They will, moreover, be
driven to educate their sons for political life. If once
the land-holding class be given the motive and oppor-
tunity of taking part in active political life, they may
well work the salvation of India in its progress towards

17
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responsible government. An excessivg artificial. pro-
teetion of any cless invariably leads to its enfeeble-
ment and undoing. Muhammadans, as well as land-
hdiders, wjll do well to reflect on this truth.

I understand that, at fresent, an agreement exists
between represerfiatives of the Hindu afd Muslim
communities to give 30 per cent of the seats td the
Jatter. If it is decided to give effect to this concordat,
the following arrangement might be considered Let
us suppose that forty oiit of the sixty members have
been returned by proportional representation Ifuthe
voting were strictly on religious lines, the result might
yield thirty-three Hindus and seven Muhammadans.
There would then remain the twhknty members to be
co-opted. Of these thirteen might be co-opted by the
Muslim members, and seven by the Hindu members,
the total result thus yielding the artificial proportions
in the legislature laid down in the agreement. But
Indians will have made a long step towards responsible
government when they can trust each other so far as
to forego such arrangements
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In ofder to sketch the constitGition of the execu-
tive, it is mecessary filst of all to consider the func-
tions whitl the new Gqvernments would have to dig
charge.

These may be divided into two classes.

I.—1In the first place there arg the administratiye
functions which may involve legislation from time to
time. KEducation is an instance In this connection
it is important to ndte that, under the existing system,
educational policy is embodied in executive resolu-
tions and regulations , Under a system of responsible
government,’it will have to be embodied in Education
Acts passed by the Assembly. A change of policy
will involve a legislative amendment of the Education
Act

II. - In the second place there are the legislative
functions, those which involve making some change in
the existing, laws, which may or may not involve
administrative actfon or change as well. The legalisa-
tion of marriages between castes might or might not
involve some change in the machinery of registration.

As functions belonging tosclass I involve expendi-
ture, a fairly complete list of them can be framed by
reference to the estimates of the existing Provinces.
From these estimlates J will endeavour to frame a
schedule shewing the functions which could be trans-
ferred from time to time to the State Governments,
leaving a residuum, when the process is completed,
which will have to go to the Government of India.

Obviously the first powers to be transferred must
be those the details of which have already been. en-
trusted to the District and Municipal Boards.

These are— I
Vernacular education.
Medical relief,
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Rural sanitation.
Veterinamy aid.
Roads, other than provincial trunk roads.

The above is the smallest group of functions
which could be tramferred to the new bodigs. I now
come to those which might be added, either at ance,
or severally from time to tlme as the administrative

rd of the new (;ovemments way warrant. Noris
it necessary to transfer, the same function to every
State; for their conditions will differ As we saw in
the case of the Pqlice, parts of one function cart hg
transferred, leaving the rest for subsequent transfer.
Certamn forest areas, for instance, gould be handed over,
the Provincial Goverument 1eserving control of the
rest  The following is a list of such fynctions:—

II.

Provincial trunk roads and bridges.
Agriculture

Co-operative credit
Factories and industries
Museums and archaeology
Registration of deeds
Local railways

Torests

Trrigation

Charitable endowments
Famine relief

Higher education

Thirdly, we come to functions, which would only
he transferred to a State when its Government and
electorate had proved itself equal to the full burden of
responsible government

III
Law and Justice.
Court of Wards.
Jails.
Police (final control).
leltrol of the district officers.
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e ‘When this final transfer had 'been made to all the
States, the old Provincial Government would vanish.
Some or all of the following functions would then
revert to the direct control of the Govepnment %f
India .—

Iv.

Irrigation systems included in the areas of two
ar more Provincial States

FEcclesiastical affairs.

Archaeology.

Relations with Feudatory States.

Territorial and political pensions.

Ports and pjlotage. (In the Presidencies )

The Boards of Revenue.

With referefice to this last item, there is some-
thing to be said hereaftér.
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The elected members hgving' been returned, the
Chief Commissioner would convene them, and they
~would proceed to complete the Assembly by co-option.
The Chief Commissiorer would then send for the
member whom he judged to be most capable of com-
smanding thé majority of votes and entrust him as
Premier with the task of forming a Government. Let
us suppose that the functions pntrusted to the new
Government are those in the first list, together with
the control of municipal governments, provmc:al trunk
roads and agriculture, These functmus would require
the following portfolios:—

Primary education.
Local government.
Agriculture.

Public works.
Finance.

‘The Premier would select four colieagues from the
Assembly, assign one of these portfolios to each of
them, retaining the fifth for himself. And, if he were
wise, he would do all this in friendly consultation with
the Chief Commissioner. The Government having been
constituted, they would meet the Assembly under the
presidency of the Chief Commissioner. ‘A speaker
would be elected. and the Chief Commmsmner would
then withdraw. .

As the methods of responsible govemment are
strange to this country, it may be as well to explain
one side of their working. Ministers, having been ap-
pointed, discuss their business and come to decisions
amongst themselves in Cabinet, a word which does
not appear in the formal constitution. These execu-
tive decisions are then brought to the Executive
Council afomalbodyofmmtemomwhidtthe
Chief missioner would * preside. The decisions
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become operatiye when signed by the Chief Commis-
sioner. Provided they are legal, he must sign themen
the advice of the ministers. But, before doing so, a
constitutional Governor is at liberty to dlgcusath&n
with his ministers. Resposibility, and the power of
decision rébt with ministers; but they are only too glad
to o8nsider the advice of a Governor who stands aloof
*rom all parties hnd, has perhaps watched the worky
ings of government under several Administrations.
Having often been in contact #ith Gévernors and min-
istess in the self-governing Dominions, I gan testify tg
fhe cordial relations which prev3il between thém.
Ministers often regard the Governor as their best
friend and adviser %e, on the other hand, generally
refers to ““my ministers '’ in a tone of affectionate
enthusiasm, In‘the situation I am sketching, respon-
sible government in India would begin with an advan-
tage which has been usually wanting in the Colonies.
The Chief Commissioner would be an expert, with a
thorough grasp of all the public affairs of his Provin-
cial State. His instructions would make it perfectly
clear that all control and all responsibility in respect
of functions transferred to ministers rested with them,
and not with*himsed. His experienced advice would
be at their disposal, and, just because they were free
to reject it} they would be all the more willing to seek
and to consider it.- His expegrience could influence
them to the full. Responsibility would rest with them.
As the point was raised and gave serious trouble
elsewhere sit should be laid down that the Chief Com-
missioner myst not ratify any decision which the law
Jofficers of the Provincial Government advise him to be
contrary to law. Otherwise he must sign, if, after
hearing his advice, ministers are unable to change their
decision, unless he is prepared to dismiss them and find
others to take their place. He should be able to dis-
solve the Assembly only on two conditions—
(1) that he mnbﬂﬁnddmigisters who will take :ﬁ;
responsibility of advising a dissolution,
(2) on instructions from the Government of the
' Province.
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The policy of ministers at the ope,nmg of a spssion
would, in accordance with the ordinary tradition| be
announced in the Chief Commissioner’s speech. But
tRe usual conventions should be dropped, and phraseo-
logy shoufd be used such ae would make it clear to the
electorate that the detisions annoynced were those of
their own ministers and notrthose of the Chief ‘Com-
_missioner  He should appcar merely as reporting the
“decisions uf the ministers, lie an impartial Chairman
reporting the reselutiors of a Committee.

The Chjef Commissioner, assisted by the Junior
‘Commissioner, would continue to discharge the dutits
at present associated with his office {other than those
transferred to the ministry) as at officer of the Provin-
ctal Government. In that capacity he would control
the district officers as at present He wopld, thus, he
well situated to act as a link and a buffer hetween the
officers of the vld Government and the new. He would
be able to mitigate friction between the district officers
and those of the ministry, just as these officers them-
selves have done in their capacity as Chairmen of the
District Boards and Municipalities. He would want his
ministry to succeed, and would use his authority with
his district officers to get them tp smobth difficulties
away. But those officers should be specifically divested
of all responsibility for functions transferred to the
ministry. The discovery which the electors will make,
however slawly, that their own ministers are respon-
sible for these things, and that it is through their
members that they must seek rekef, is the most im-
portant item in their education. For the sake of the
electors district officers must be warned to decling
specifically to touch grievances which come within the
jurisdiction of the State ministries

It may be useful to trace the manuer in which the
first ministry would assume its functions Ministers
would not take over their functions, until they had
organized departments for the purpose. Aided by the
Chief Commissioner, each minister would select a head
of his department from the ranks of existing officials:
Aided by that officer he wauld obtain the necessary



