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village, the.to~wn, and the district, so called in India, 
which corresponds tI'> the English and American 
county pr the French q.epartment. These areas are 
the field of what, in technical language, is called lOcal 
government. In 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 one. deals 
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 aTe 
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
inunity. 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, administered from 
Washington for all America , would be too vast for 
anyone authority to control. 

These reasons for pJOvincial governments and 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 reform 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 ptovinc.es 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 
glance.a· the map of North America, as it existed in 
the mIddle of the 18th century. Its soil was <then 
divided between three Great Empires, which all centred 
in Europe. Spain claimed to administer, as one huge 
proVince, all the territories now covered by Mexico~ 
California, Arizona, New Mexico, Texas, Alabama and 
Florida. Similarly France claimed a vast triangular 
territory, of which the'north-eastern angle was opposite 
Newfoundland. the ndrth-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 
boundflry 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 
.lnd French territories have all been brought under 
electoral government, they have all had to be sub­
divided in the' same way. The lesson, whicli 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 difierent laws and institutions to 
suit their peculial'ities. Provincial self-government 
has been evolved to meet this need. Quebec and 0n.­
tario were once placed under a single Government, 
which suited them ill; for one was Catholic, the other 
Protestant j one French, the other British. Roman 
laW was the basis in one pro~ce,!\l1d E~ com-
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mon law in the other. The creation of a federal 
government enabled them to develop as sub-natiQllali" 
ties of one great nation, like the English and .Scots, and 
yet to be separated as self-governing provinces able to 
develop their Tl!Spective institutions in harmony with 
their different conditions 

, In Australia there were no such social, religious 
legal distinctions. The eastern coast belt was first 
organized as one Province of New South Wales, the 
\vhole of which was subject t o 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 compared with the central 
uistricts adjacent to Sydney. The community was too 
large for effective control under popular institution­
The result was that the electorates of Victoria and 
Queen,land were both detached, and placed under 
separate Provincial G.wernmellts 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-divideq into smaller self­
governing areas Provinces, moreover, planned on 
the scale of nations tend to fall apart as separate 
national units. And beside~ 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 48,00 0,000, 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 responsihle 
'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, wi1l1earn, under the influe~e of 
electoral government, to think as such, and so tend 
to fall apart, like the overgrllwn provinces of China. 
If India is to be taken as the true national unit, as it 
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 cftn be built. The moment you 
begin to establish eiectoral Governments, the bOWld­
aries of their jurisdictions, lightly sketched by the' 
pencils oi officials and diplomats, begin to bite into 
the polItical map like acids. The b'bundaries of arti. 
ficial areas like those of Roumania, Bulgaria, and 
Serbia, calVed out of the Turkish Empire, have within 
a few decades become lines over which their respec­
tive inhab,itants have fought and bled The internal 
peace of India generations hence wiII 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 ,0'00,000. 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 suggested 
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 giv~ a 
description nicely parallel to that of the Native States 
which might, I suggest, be conveniently described as 
'Principalities.' This change of ,title will ep.able us 
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to adopt the American term State in describing the 
provincial areas, which, as r 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 major Principalities, 
the ~argest of which, Hyderabad, contains I3,ooo,ooo 
inhabitants. It is natural to suppose that the Princes 
of India will come to pla~ a part in the life of the great 
nation to be called into being. If they follow the 
example set by several of the leading Princes, who 
have laid the fout;ldations of a representative system, 
thev will develop in the direction of consitutional 
monarchies, in sympathy with nfovement inaIJgurated 
In Briti~h India. The Princes themselves should be 
gathered in the qpper Chamber of a great In'"dian legis­
iature, so that the Indian nation of the future will not 
lack the leauership, for which It will naturally look to 
its hereditary statesmen. 

. In sugg:esting the most populous state of the 
American Union' with its population of 1O,O()O,OOO, 

as the standard to be used for States in India, no sug­
gestion is made that tht'se States should be consti­
tuted on any mechanical principle Tht:. defect of 
the present areas is that they are too mech-amcal 
The ~rovince of Bihar and Oris<;a, 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 into three Provincial 
States-Bihar with itt 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 su,bdivided, as Virginia has been. The first con-
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sideration is togetcomr'lll~ifie~ whi.ch, as ~trasted. 
with those of the British l!;les, France aild 1ta1:r, are not 
too large for effective s,elf-goverhment on really provin­
cial lines. Where possible, historic areas like Sind 
shQuld be taken, But unity of language, raeQ and reli­
gion are also imRortant factors, and language is the'1I1,ost 
important of all. The greatest 'obstacle to a real ex­
tension of popular gOvernment in India is the practice 
of cr.Jducting public business in the English tone;ue. 
By all means let English occupy the same positibn as 
Hindustani has in ~orthern India, siDce the time of 
the Moghul Elnpire In English lies. the hope ?If 
National unity, and of knowledge' from the ontside 
world Let the public records be kept in English; 'ex­
tend knowledge of that laugu:\ge in every possible 
direction Rut if ?1l di5cus~ion of public affairs is 
conducted in English, then public HIe is going to be 
confined. for many generations to come to a narrowly' 
restricteil class How can electorates ever be brollgli't'o 
to grasp the questions' ,ubmitte.d to their judgment, 
if all public discussion is to be conducted in a' foreign 
tongue? The use of the vernaculars ill "'politit~ i~ 
essential, if India is to advance towards re5po!\sible 
government at any but the slowest pace.' rhe aroas 
of Provmcial self-government must be desigqe.d_Iargely 
with a view to making it possible for public bUiiness' 
to be discussed in a language which all the legislators 
can speak With ease, an~ which the largest possible 
number of electors can understand. Given these con­
ditions, a vast number of landholders and others, who 
cannot condllc~ debates in Eng1ish, are rendered avail­
able for public life. The hope of popular govel:'Ument 
lies in the vernaculars." 

The educated classe5 in India have long claimed 
their countqr's right to develop on the lines of a 

• I had s arcefy penned the above word.! when three O-;'Iya gentfemeu. 
who had Just been attf'ndmg a deputation to the VI(.-eroy and Secretary ot 
State, calle<\. to. see me. Theu attent10n bad been caught by the tre~nt 
of the qu~stlon oi area!S :n the Jo·nt Address, and they C8l3l~ to urge the 
necessIty of baslnr o;elf-goverl1ment on racial anrl hnp;uistic unIts One pa.rt 
of the Oriy8 people are lDeluded IQ Madra!! and another in the Central 
Pf9V1Uce. Naturally they desire a reunion with Oril84 wb1ch wUl btiog 
together. in one self-governing state. some Jf)1~'OOO 6ri:r ... spealdng people .. 
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self-governing DominIOn, an';} that claim has now been 
recogn~ed it) words which I venture to prophesy will 
prove as irrevocable 115 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 i!1deed it would be 
strange if it were otherwise. If Socrates were here he 
would say that such confessions were the beginniIig 
of wisdom, and if you are to take the self-gov<t>rning 
Dorllinions as the model upon whIch you mean to 
construct the pohty of India, it is vital to realize 
'Nhat a Dominion means. A community 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 built up 
by a serie<; of experunents and in, accordance with the 
le;,son, they gIve But certam le;,;,olls can h().learned 
at once, from the e'{perience already gaml'd by the 
Dominions, ,,11(1 one of those les<;ons can be read m 
Quebec ~o one will qUl'"hon now that it wa, a 
mistake upon Durham's part to trv to force this 
French people of the Rom,m Catholic COIlUllumon into 
an unnatural nninll with the British and Prote-stant 
community of Ontano. The main point qf the federal 
structure adopted t,y Canada is that It enables a 
national union to be realized, "hile leaving dl"tinct 
racial, linguistic and religious units, organize'];b self­
governing provinces, 1.0 lead tlleir own life under their 
own conditions 

If this experience i, hf'lcl in mind, Can we really 
look forward to a United State" of IJldia within the 
British Commonwealth, under which Sind and the 
Canarese-speaking people <Ire tied and bound into the 
<;ame self-governing unit as the Maratha,,? Are not 
the Marathas themselves entitled to a Stilte 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 bein~ left under the permanent domination of 
the people of Bihar? To base responsible government 
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on sucQ. units is not only to ignore ;he experience of 
the other Dominions, but· to violate principles for 
which we are fighting in this war You cannot base 
responsible government on units evolved on principles 
which are the antithesis of that system. You cannot 
graft figs on thorns, nor grapes on thistles. 

The greatest of all the lessons to be learn'id from 
th" 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 her ex­
perience. She must also be given electorates capable 
of reading that experience, and organs through which 
they can express their views. At present the people 
of British India have no experience of anything bnt 
of th<: vast unwieldy ~atrapies in which their races and 
religioll,S are jumbled together. Before they can 
really judge of theIr own future net'ds, they must he 
given some expt'rience of self-governing units of a size 
and character snch as have been found necessaty 
wherevcr responsible government has been achieved 
nn federal line, When this has been done, India will 
he ill a po;,ition to choose for herself, as the result of 
her own expenellCC, what areas are needed for the 
achievement of her uleal. 

Let me illustrate my meaning f!(lm the case of 
the United Province'i, in the plan proposed in the 
J oint Address Four self-governing !:ita tes are to be 
created within that Province. Oudh, Benares, the 
Doab, and Mearut, with an average population of about 
II ,OOO,O()O each To each of these Governments, is to 
be given certain specific functions, revenues and powers 
")f taxation The old Province and the existing 
Government are to remaill 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 self­
governing States, as their Governments demonstrate 
their capacity for the additional burden. 

The la!'t 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 Principaliti~s. 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 have electorates, legislatures and ministries thr'i'ugh 
whom that public opinion can find expressIOn. The 
ti;;,e 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 haH been found neces­
sary in other federal unions But the old s:'\trapies 
will still be in exi"tence; and India can make her 
choice in the fnlllight 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. There is however a third and quite possible course 
upon which her assembled statesmen may decide, 
which has been suggested to me, since the Joint Ad­
dress was drafted, by an emment historian ane. 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 selt-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-governmg 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. ' , 

ll.S 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 
te'3t the value of self-governing States similar to those 
of the U.S A and of the Dominions, in whiclt some 
unity of race and language and even religion is pos­
sible The governing principle of all arrangemellts 
now made should be to enable the people of 1lldla, 
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 pnlitical 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 J oint 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, h0wever , useless to promote discussion between 
people who are not from the outset prepared to recast 
their ideas There are, as I have said E'lsewhere, 
things which I should like to have seen added, and 
others which I,should pref~r to have seen excluded, in 
the twelve points to "'hich the signatories subscribed. 
Having now read and heard volumes of discussion 
on these proposals, there is, so far, one point only upon 
wIlieh, 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 insthlment 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 ~t the time, I should not have advised 
the signatories to adopt'these words. It is: I con­
ceive, a duty to those who ask-ed 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 ITS 
RECONSTRUCTION. 

We have now reached a point at which ·it will be 
convenient to notice one formidable crit;"islll ~h 
cuts at the root of the whole principle upon which 
these suggestions are based . It is from the pen of a1l' 
experienced administrator whose remarks on the 51" 
lect are as follows' --

FinaP y, lny expehence as an adminlstrator COt~nc _ 
the scheme, as alien to the prc.ent stlUcture olthe a~ 
Ininistration Due to historical reasonS which t is un­
necessary to specify, the functIOn; of govemmeLlt are 
interwoven 111 a complete fabric and are not separate gar­
ments capable of division. There are no vertical lines 
~lOLig which tho fabric can he divLded The district 
.;taii are the main thread. IUnning throughOLit the whole. 

No official can satisfactorily serve two masters whose 
instructIOns will be conflictIng , WIthout neglecting the · 
interests of one There mIght be some POSSIbIlity 0/ 
'luccess WIth tl<'O entirely sepa rate staffs each responsit; 
to its own government, whIch IS surely the case In , 
parallel. mentioned b j' you, but none for a 51l1gle I 
responsible to two governments . which must be the. 
until Indian sentiment changes and until India can a£:~ 
the more expensive duplicate estabhshments . Witbo" 
tbe acti ve suppnrt of the dIstrict officer. the progress of, 
the departments of agriculture and co-operative credit 
would be seriously handicapped. How is it possible to 
divorce the rnanagement of forests, so i_ntimately con- . 
nected with the well-being of the I'eopl~. trom the genera~ 
administ. ation ~ 

The argument, as I understand 'i~. Lq.~ _~ 
'rhe various fun~tions of government are pai~ of -"t 
garment woven without seam which cannot be sepa, 
rated from each other. The Public Works DepartJ 

ment, the Irrigation Department, the Forest Depart 
ment, the Agricultural Department, the E<ciuc:ation. 

7' 



>epartment, etc., must aU be keyt in relation by the 
!%lera! control of the Revenue Department, i.e. the 
ommissioners and Collectors and Board of Revenue. 
~aration of anyone department from the rest is 

ilien to the present structure of the Administration. 
This reasoning admirably illustrates the point I 

have maQe on a previous page, that the Govern­
ment of a Dependency with its mainspring in England, 
dev~l(..ps anministrative mechanism of a type suited 
to itself. A responsible Government which takes its 
impetus from an electorate of its own requires a 
• ~hanism of a different type. For responsible gov-

l1ent involves a system under which one mini,ter 
.~j>ls irrigation, another forests, a third agriculture, 

tid a fourth education. Harmony between these 
.depart1nent~ must be secured by the joint authority, 
of the Cfl.binet .under the leadership of the Premier. 
It cannot be secured by the district officers, who must 
eventually come under one minister, whose sudordi­
nates cannot control the officers ranked under his 
colleag ues. 

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

'>.as are the natural product of the system under 
~h India has been governed as a Dependency of Eng­
'. The administrative mechanism is also a product 

.ttat system. The solution will be found, in taking 
.6vincial areas or States suitable for popular govern­

ment. in giving them electorates with legiblatures 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 ~e the argument is least applicable to 
~l<i'St" wtalment of functions, because those have 
aready been delegated in some meamre to the district 
boards. So far as the reserved functions are con­
terned, which remain in the hands of the old Govern­
'\lent, it will have leisure in which to rearrange its 
'1Iani~tion with Ii view to a DWre complete sepata-
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non of OIIle function. from another, in OTdl'T to faci1b 
tate their successive transfer to the State uiillietri~ 
The process will consist in gradually dfvesting thi 
district offi¢ers of functions and of appropriating tMI'! 
to specific departments. In the end, the district 
officer would be left with his general responsibility for 
maintaining order, and l(I'ould only pass at' the last 
stage to the control of the State ministry. 

This criticism admits that the separation of tqese 
functions from each other is largely a question 'of 
expenk. I agree. - The whole system . as at pre~ent 
established, is dominated by the motive of keepin.1l 
within the limits of an unelastic revenue. And.f" 
reason why the revenrle is un elastic is twofold,/' 
the first plac~ the taxing authprity is unrepr1eiiTa­
tive. An alien and unrepresentative Gover ment 
must keep down its expenses to the lowest p ssible 
point It has abandoned large sources of revenue 
which ~an be tapped by elective authorities. Rut 
inten~e economy, e~pecial1y 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, wilJ lead to an expansion of 
exi,ting resources as in Japan. nut in any ca~ 
without incurring additional expense, there can be~ 
real change in the direction of popular governm t. 
Unless the policy proclaimed by the Secretary of S te 
is to be renounced, additional expense must be fa d. 
The resources _of the country will bear it, and 1 
expand in r\!5pOnSe to a more generous public expen 
diture. Poverty need arrest political progress in India 
no more than it has done in Japan These conclu­
sions aTe based upon a study of the revenue system 
which I have made elsewhere. * 

If a real instalment of res1-'O'l$ible government is ' 
to be given, it must carry with it powers- oi ,~ 
new taxation. S~lf-govemment implies seU-tautioli;. 
No power of voting will create a sense of responsibility' 
iD electorates, unless it involves power to order :an 
--------~------ --'-~ 
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~rease of service to be rendeted, coupled with a 
"wer conferred on the elective authorit~' to impose 
':Ie additional cost on the class from which the 'voters 
re drawn, There are two ways in which this may be 

1one, Certain taxes capable of expansion, and roughly 
conunensurate 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 
pxlstiug consolidated revenue commensurate to the 
powers transferred, This lump sum would grow with 
the geneml growth, of revenue If the Provincial 
"tate Government desired to spend more on a service, 

,{lri111ary education, than the growth of this revenue 
\cd, then it must have certain sources of new 

.aiatiPn npon which to draw The exci~e and power 
10 increase cesses on land are the obvious sou rces, 
The essential point is that the new ,ources of re,'enue 
to be draWn npon should involve impo,ts which the 
voters themselves will feel 

In order to huild up and develop electorates in 
India the government, respon<;ible thereto mllst have 
powers of taxation of their own But the mini"tries 
must also have officers of their own, drawn, of course, 
~011l the existing services, but reorganized. in depart­
Ih'i{nts of a type suitable for control by cabmet~ res­
Po~sible to legislatures and elector a te, I scarcely 
seer how else the change nece"ary in the structure or 
th1 existing mechanism can be managed ::Xor no I see 
1),0w ministers, legislators, and electors are to develop 
a reil.l sen~e 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 J believe gone far to destroy their 
'.a't~,'lts: a f;;,~tor in educating members and electors 

,to· a sense of responsibility. 
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'l'he first ste~, then, is to call into existence ~ov-
, responSIble to <4ectorates in each of the 

ernm~;It!, """sfer to them certain functions and,. 
States, and tt,,~ "I{ of the problem is to crec-::e-
revenues. The ~rL. , hear the whole hurden of 
electorates competent t". '." t~ realit~ the full sig-
government in India A fail".. ~ beheve, to delay 
nificance of this truth has 9perate<1 , "l!l~nt How 
the progress vf India towards self-goveL that the 
often, for -instance. does one hear it saiu . 'In 
transfer w Indians of more responsihle offices I~ . 
lmportant step itl that direction' Now let me say 
at once that I am in favour of reducing the number 
of British ofikials in India to the lowest point com-

o Je witn the maintenance of British authority, so 
-- --6 . "nd in so fllr as, the Indian .\dmioistration is 
responsIble to the British Parliament J should like 
to see thi, done, if for no other reason, because Eng­
land Can ill spare this c(,ntinuous drain on beT best 
administrative talent But Indian officials migbt be 
appointed'to every office nnder the Viceroy, without 
advancmg India one step on the road to responsible 
government It is not m the Civil Service tIlat the 
future ruler~ of lq.dia are going to be trained. Per­
sonally. I have yet to be convinced that India is 
going to find its leaders in the rauks of retired offi­
cials. It i~ not men trained in the Russian bureaucracy 
who are going to. lead Russians from anarchy to 
nrc1erly government Thos<: who are urging the ap­
P9illtment of more Indians to Cornmissiouerships, Col­
lectorships, and other posts of responsibility, as a step 
preliminary to setl-government. and as one which must 
be taken in advelnce 01 all others. are, ill my opinion, 
simply off the' track. ResponsibJe government-is pos­
sible in so far as there are electorates adequate to the 
burden. Given such electorates, men capable c,lf leader-

75 
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ship will not'-be want~ng, though they will not be 
found in the ranks 01 officials. If your bureaucracy 
were at onc:-e Indian throughout and also the most 
highly trained'in the world, you would not be in sight 
of rE'sponsible governmlmt until you had evolved res­
ponsible elector~ tes. The key to the problem before 
us is ~lectoral reform. Civil Service reform is alilP+' . 
question altogether. 

~In a previous chapter I urged that • 
n6~ be developed merely by thr 
given in schools and collegl"o -." electorates c~n· 
of some responsibility H . ' .. .: . kmd of educatI?n 
fit to exercise morp It 15 only by exerCIse 
deed must bp • dlat electomtps can be render" 
have an" ' • Such responsibility may and in-
errw • limited, to begin with; but in order to 

-' ,,/feel it must be real • Representative gov-
.,nent hinges on the fact that electorates cannot 

do things for them.elves. They must have represen­
tatives through whom to cU> them. Tho,e reClresen­
tatives they must be able to dismis, by their votes, for 
otherwise their agent. would not be re;p~n.ihle t" " 
voters. But political responsibility is always .. "". 
sided relation. If it me:(m that executive. and legis­
latures are respon;ible to the el;,ctorates for carrying 
out their mandates, it m ~~ns nQ les, th 1t the e1~ctor­
ate. are re,ponsible to their representatives for reno 
dering them the necessary obedience ani providing 
them with the funds and powers. A gennine re.pon­
sibility is always bilateral. It is not en0ugh for an 
electorate to in~ruct its representatives to build more 
roads, to multiply schools and colleges, or to settle 
contentions Issues thi, way or that. They must also 
learn by experience th"lt these things cannot be done 
unless they are preparei to see 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 themselvts 
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 !II) 
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simple as to bring home this. elementlty position as 
quickly as possible to the electorates. . 

In various quarters it is strongly argued that 
electorates must first be prepared by expenence in the 
field of local government. Tho advocates of this ~ 
would begin, where Lord Ripon tried to begin thf~ 
~ ~o, by making dist;.rict, village and town l*>ard,o. 
yea~~ _ "'ns~ble to electorates. . And thei~ reason for 
really respc. .. oartly becau~e, like my fnend wbo~ 
this pOoition IS _ "-e last chapter, th~y cannot ~ 
letter I quoted in tu. <. ~rn, under whIch some P:o­
ture a transitional syst.... -'l to electoral authonbes 
.incial functlOns are tr~nsferreu '''xisting Provincial 
while others are reserved to the __ 
Governments. .. necessary 

In order to examine these positions it b .• _ -<'m­
to realize that the spheres of local and political go",­
ment are divided by a line that is fairly dear. The 
field wl,lich can be cove.1'ed by local government is 
.much the same in all countries. It is of necessity 

·~fined to the settlement of administrative details, 
a~~ .:!e framing of minor regulations and bye-laws 
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
ceed 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 radlcally 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 wOilld 
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' out at 
the same time into a number of similar provinces con­
taining five '~llion ~ple and upwards. . 

A Provincial Government is an organ, which deals 
wit\!. politieal subjects, that is to say, with questiolls 
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o~ principle, ~pon which not merely the interests but 
a :so the con~lences of great sections of the commu­
JJ1ty are ~t ISSue.. .There is aU the difference between 
a body whIch: admmlster.s roads, sanitation and schools, 
and one ~hlch c~,! dtclde, by the measures it passes, 
the. rel~t~ve poslt~ons of Hindu.s and Mahomedan~ 
O? ,~untclpal BodIes, the principles upon wbi-'" -
glOn IS to be h~ndled, or the extent to w"' . 
lar language IS to be used in sch .. ch relt-
t • .:t hand over the functions (,f ; . . .. Jch a particn-
Board and thE' Board ('t , .00Is. You could 
Councils of \\Tales Df;' • the Local Government 
tion Acts and r: . Education to the County 
he too small Jf empower them to pass Educa-
great. .,vcal Government Acts. They would 
J.! - " and the diversity created wuuld be too 

~ut all these powers might well be given to a 
_ .ovincial Government representing the whole of 
Wales. Sitch a body would then be exerci,ing politi­
c~l 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 Di~tric' 
Board Thus there is a clear line hetween the ad­
ministrative functions which can be delegated to a local 
body . even ~o large and important as ·the London 
County Council, and the political functions whIch can 
be exerdsed by Province." which may be as smull aE 

Priuce Edward Islann in Canada, or Rhode' Island ill 
the United States. 

The same is equally true of India. The creation 
"f local authorities and tlJ.e definition of their constitu­
tions and powers is a political function. It is none 
~he 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 Hindu and 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 
or reduced. It has also to decide what grants from Gov­
ernment revenu~ are to be placed at the disposal of 
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the Boards, al!,d especially the principle upon which 
such grants are to be apportioned alllongst 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 maintehance 

, ,: .. n.s and drainage systems, the ~ontrol of building, 
etc., au':: the making of bye-laws dealing with these 
subjects. In the educational sphere, it is left to th; 
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, 
\-jaw to build them, and so on. In many of these mat­
ters they are required to ,satisfy certain minima condi­
tions laid down by the Local SE'lf-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 by a Proviucial Gov­
ernment 

Before the Muhammadan iuvasions from the north 
the principallangnage of these provinces was Hindi, a 
language do~eiy allied to the ancient Sanscrit, closely 
a<;sociated th~refore with Hinduism, and written in 
the Nagari script. For the pmpose 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 la.nguage was written both 
in the Persian and also in the Nagari script. The 
result was a ltngua franca 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 pmpose of rational dis­
cussion, whether of politics, religion or morals, the 
Hindu resorts to Hind; words, while the Muhammadan 
on the other hand uses Urdu 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 lan~age. For aU higher nurposes the one 
converses in Hini.i; and the other in Urdu; and each is 
written. in a different script. 

rhese conditions occasion no serious problem in 
the earlier stages of a child's educ9.tion. So lonlt_~. 
teaching is confiaed to simple words and idele""'. 
common basis of Hindustani I'rovides all that is needed. 
,The text·books can be printed in both the -lll'agari and. 
Persian scripts, the children of Hindus and Muham­
madans can thus learn to read either or both. But 
when the chi~d begins to pass beyond the stage of simple 
words and idpas, the restricted vocabulary and tlie 
simplified grammar of Hindustani begin to hreak down, 
and his teaching must be given, and hi~ text-books 
must be worded, more and more either in Hindi or else 
in Urdu. The choice raises the whole i~ue hetween 
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 conyersation. 
But the moment that education had reached a certain 
point, parents of the Roman religion would wish to 
have their children taught in the lanl':uage 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 passed. and, if so, at what point. In r876 
and again in 1903 the Governm.ent of the U.P. tried to 
solve the problem 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 prqmnttion of new reade~, and It IIIlllJority of 
the members (, h~d that in higher readers some sim'p1e 
,( passages of literary merit should be interspersed Wlth 
"lessons written ill the common lallguage, and'that 
"such passages must of necessity pe in distinctive 
'" Urtu or Hindi," . -

'the Government, however, adhered to its previous 
position, :lnd dissolved the conunittee. In the next 
four years the whole position was explored by several 
committees, and became the subject of wide discussion. 
From these discussions emerged a distin~t preponder· 
ahce of opinion in favolll' 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 
,;ettlement 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 him, 
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!.-

(a) The common or' Hindustani langnage, printed in 
either Persian or N agari type, should be used 
in the primary readers, so long as it has anything 
to teach ,. 

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

(e) The readers printell 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 
mental equipment which it is desired to give 
him. 

In otlaer wotds. white His Honour accepts the policy 
of teachillfl the common language so long as P,Ossible, he 

Report of the D.P.!., ¥>r the year ending ,lot 1it .... h. 'Pft;. p ••• 
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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 eduoation. He considers therefore that bifurcation 
should begin a little earlier than is now the case. Primers 
on the lines of tbose now in ''Use, printed in eltherOcbar­
acter, should be retained for classes I and I~; and there' 
is also required for use above those classes, what for 
brevity may be designated a senior reader in the common 
language, simil"rl,v printed. and graduaten in difficulty, 
so far as possible, from the beginning onwards. All 
these booles shouln contain lessons In pro,e only. When 
the teacher is satisfied that a cia" has masteled the 
senior reader. he should at onCe promote them to one 
at two supplementary readers. Such promotion would, 
not ordinarily come untli the end of c1asSoIlI, and may 
even be later, according to the capacity of the pupils. 
The sol" test shonld be whether the cia" has ma,tered 
all that it can learn from the senIOr reader; and it is for 
the master, and the master alone, to <.:jay when this 
happens; but it should usually be pns",lJle for the last 
half of the year in class IV to be spent on the supple­
mentary readers. The,e should be composed III dlstine­
tive Urdu and Hmdi respectively. 'fhe..v shOUld contain 
both pro>;e and verse, taken as far as pO'islble from 
standard authors; bnt religious and didactic passages 
should be avoided, so as to respect the ~nsibllihes 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 J'ext-Book Committee, 
who "ill have the advantage of studying the readelS 
which were drafted by the committee presided over by 
Pandit Rama Shankar. 

The course of study thus indicated wll1. 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 w!ll ensure that tbe 
pupil leaves class IV with an education which will not 
only he of practical value to him in after-life, but will 
also open for him the door to the literature of his religion 
and his ancestors. 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 
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of compromise which would have presented difficultit's 
in practice" The alternative he 4as decidf'd to adopt 
will, he belif'ves, not prove opeu to this objection, but 
he does \lot pretend to hope that it will please all schools 
of thought. The queslwn has reached a point whertNnutual 
concessions seem imposstbte; and ,I is clearly the duty of 
the Government to fannulate a declSw"n mak'ng the interests 
'of the ch,ld ils sole con!.derallon, and the progress of sound 
educaiton ils ollly aim.o • 

In the joint scheme it is proposed to transfer 
minimum powers at the outset to ministries respon­
sible to legislatures and electorates for. areas 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 enlarge<;l 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 authorities, which from the nature of the 
case those bodies cannot exercise for themselves. The 
State Governments would be bodies charged with the 
,ettlcment of political questions such as cannot be 
relegated to ~i,trict, village and town boards. They 
could, for instance, pass an Education Act, and in 
doing so would have to face and settle all the disputes 
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 various 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 seUlement of 1914 was an example 
of administrative skill carried to its highest point. It 

• :Lieutenaut-Govemor',s Re50luuon of A~LJ8L :OISili, i9141 P.35. 
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was a masterpiece of applied statisticaJ.Science, based 
upon an infinity -oi data and patiently worked out to 
the last detail. It is almost too perfect for the 
rougher conditions of popular government, which 
meanS government by laymen. Without a long official 
training it would Ue difficult for a minister to master 
the technical calculations; ano it is' safe to add that 
i~ no popular assembly'in the world would J;nore than 
a'handful of members be found able to grasp the ex­
planations, assuming that the minister was competent 
to give them. Even in 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 c: uder and therefore 
les~ equitable basis of division, such, for instance, 
as population. He would shrink from tbe 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 
I.C.S. 

Another feature of this settlement to be noticed 
is the position of those who made it. They wert: men 
disposed by nature and training to justice; but had 
they bee\1 otherwise they had no temptation to injus­
tke. 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
ly 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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hers, but ratb&r the majority who keep bim m o£Jke. 
The fate of a ministry often depeItds upon a n:uugi.n 
of votes from certain particular district~, and the 
voters of thoSe districts may convince their m~mbers 
that their re-election will depend upon how far they 
secure from the Government a gederons share of the 
plU11der. And thus be!ins the sordid struggle which 
Americatlj; aptly call the fight for the pork barrEll. 
This struggle appears but little in debate. It proceeds 
behind the closed doors of ministers and whips, who 
are given to \1Ilderstand" by no uncertll,in signs, that, 
the continued support of this or that member will 
depend on the share of the plunder given to his CORStitu­
ents. Such divisious 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 ro 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 Urdn. It is issues like these which test and exercise 
the faculty of self-government to the full. For mere 
money is caj1able of division, even if the division be 
unjust. But in life there are issues, moral, religious 
and politioal, -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 acrept 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 aa.tnple of sllch issues. No paiDs 
were spared', to elicit from educated Indians, whether 
by meat1$ of eomtnittees or di~o~ in the Legisla­
tive~s, an expressiOll of, ali .their . ditfer~t 
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opinions. The Lieutenant-Governor .tudiously 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 having done so he wrote: "Mutual concessions 
"seem impossible; 'and zt zs ' dearly the duty 0/ tlte GoveY1i­
"ment to formulate a dectsioll.'·' And so he record~d a 
~ision which was not exactly any of those M'hich lay 
before him, but one, th€' terms of which he had framed 
for himself. And because he was a foreigner, a mem­
ber of neithr;-r religion, unbiased, ther~fore, in hi, 
interests, absolutely detached in his point of view ~ 
and universally recognized to be so, his decision was 
accepted almost without demur and certamly without 
Ieslstance on lhe part of eIther of the relIgions in­
volved. In this manner the question was Ilecided for 
the time being, though in futtire year~ it is snre to he 
raised again in some form or other 

There are certain fe~tnrc'3 of the case which from 
the standpoint of this enquiry call for remark. If a 
question at issue can be settled by willing agreement 
of ,Ill the parties concerned, that is usually the best 
possible decision. Bnt the fact that snch settlements 
are not always pOSSible IS too often Ignored The 
existence of law conrts backed by the ,heriff, police­
man and soldier is a standing witness t8 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 infllctinggrievousi[l;juryon third parti<:'s 
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 iull 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 
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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 w{ls ac­
cepted by all those parties because it was made by a man 
in wJ10se anxiety to mete out impartfal justice everyone 
believed. But it was n~t merely in this justice of one 
individual they trusted. That individual was resp0'l"_ 
sible to the Governor-General, the Secretary of State, 
the BritIsh Parliament, and finally to public opinion 
m England. The first could advise his,.dismissal, the, 
second could dismi~s him, the third could exact it, the 
fourth could demand it The acceptance of such deci­
sions in India is nth based merely on confidence in 
the justice of an individual officer. It is based to an 
even greater cxtent on confidence that an authority 
six thoW'and-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 answerahle to an authority remote from the 
seat of controversy. Let anyone consider whether 
this decision could have been so made and so accepted 
if the same i:ldividllal had been a prime minister, res­
ponsible not to the British Government, but to an 
electorate in the United Provinces, and dependent 
fOl 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 same 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 India is m 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 thdr disinterest in and detachment from the 
issues at stake. Where questions are at iss.ue between 
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India and the British trustee, as in the case of the 
cotton duties, this confidence is wantin~. 

The immediltte administration of. vernacular 
schools, within limits carefully prescribed, has been 
entru~ted to District and Municipal Boards. Within 
those limits, they are charged with the task of making 
decisions which must often affect minor matterf; at 
issue between Hindus and Moslems. They might 
!\Ilpport Maktabs at the expen~e of Patllsalas. A 
religious majority on a Board might abuse tits position 
in appointing the teachers. But the crucial decisions 
.. on matters of policy, such as that dealt with in th~ 
present case, are made for them by an authority res­
ponsible to a Government and public opiq~m outside 
India. • 

In the J oint Address a method has been suggested 
whereby decisions of this class might be ~Iegated 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 ma<t: under 
these circumstances It is fair to assume that the 
same pains would be taken to elicit opjnion as was 
taken in the case of the present Governmen~ 'An 
Indian Minister of Education, either j!. 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 reme:nbered. the point at issue would 
be the subject of a burning public controversy. Meet­
ings would be held, angry speeches would be made, ~d 
bitter articles would be writtep.. Ministers would 
scarcely think of finding the best solution. Rather 
their efforts would be directed to finding one which 
their supporters would be prepared to back, but such 
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as would not drive the minority of voters int;o an 
active or pass~e resistance of ·the.law when p~sed. 
For the decision would have to take the fonn of a Bill 
to be debated by the legislature in open session; and 
upon th~ acceptance or rejection of the Bill the fllte of 
the ministry would depend. The. existence of the 
min~try itself would cerjainly hang on the issue. The 
best decisiloln would scarcely be reached in the heat of 
the controhrsy. TM best result attainable in practic~ 
would be lithe acceptance of some decision by the 
minority when they had been voted down. And that 
acceptance wnuld depend, partly on theit patriotism, 
upon their desire to sUIlPort a system under which 
Indians co~ settle ]Jl.dian questions for themselves, 
but largely also 011 the tolerance of the majority, on 
their willingness not to abuse their power shown by 
makillg con~essions which would render the decision 
tolerable to tlie minds and consciences of their op­
ponents. 

When compared with the smooth, detached and 
accurate working of a good bureaucracy, responsible 
governdnt is an ugly business, even in the British 
Isles. Why then, if you have such a system in India, 
should you s~k to replace it by responsible govern­
ment t- An answer to that question call 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 efiect 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, 
perhaps weaker than themselves, have enough. In such 
regUaents the officers will readily leave the apportion­
ment of the yations to the men themselves. 

And now let us tum to a regiment of average men, 
some better. and some worse. In many regiments, un­
happily. there is pilfering in the cook-house when 
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ration~ are short In such a regiment; if the division 
of rations be left to the men themselves, some selfish­
ness will be shewn. The weaker and more unselfish 
will not get all they should. The justice done is rough 
and ir'nperfect There is some bickering which is rather 
squalid, but no pqsitive violence. no actual,starvation 
of the weaker men. So the 4>fficers leave the m~n to 
work out the division for themselves, trusting that, 
~iven sufficient time, they will learn to d~ the thing 
more fairly. And experience, indeed. teaches that, 
given time, thi, will be the result. This regiment, if 
the officers df, not interfere, will gradually approximat.e 
to the standard of the first regiment described. 

Thirdly, we may take the oth,er extreme and excep­
Lional case, that of a regiment where the men in the 
cook-house eat their fill, and when the remainder doc, 
reach the rest, the stronger. take so 111 u'th that the 
weaker or less selfish actually starve ana go sick. Or 
else there are constant disputes that end in a fight 
In the case of such a reglmellt the officers must watch 
the food in the cook-house. to see that it is not pllfered 
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, 0 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 describecl 
There will be no unfairness, no ugly bickering, no 
sqnalid disputes, no pilfering by the cooks, and 
generally less waste. And yet results so secured by 
supervision of officers, however necessar.y, 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 unless 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 fal\ciful picture is implicit the philosophy 
of freedom, the whole issue at stake iJJ. 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 Gre right The decision! of Government 
shoutd be left to a handiul of men of the clearest mtel­
lect and tQe strongest character. And .. as m Prussia, 
the Governmen t from first to last must aim by all meaM 
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 justiie, and of their faculty of doing 
justice to each other at their own expense, is the end 
in view, th~ Government will decide nothing wluch it 
can relegate to. the decision of those people themselves, 
without pennittmg 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 
Ii yes You can measure railways in miles, and their 
earnings in cai'lh. You can enumerate the acres brought 
under irrigation, estimate lives saved from famine and 
disease, and. exhihit an unprecedented growth in the 
population. Vou can dwell 011 the increase of schools 
and scholars, the improvement in tillage and in crops 
per acre, and the growth of indnstrial undertaking, 
There is something SP definite and tangible in it all; and 
rulers who compile such reports have the satisfaction 
of knowing tllat 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 end 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 memory forgotten amongst 
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men. The heaven-sent ruler is one with 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 ca1ca.lable progress, and the Glow incal­
culable growth of characterr But in the long" run 
there is no conflict between the policy whirh looks to 
tIevelop the character of people, :ind 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 
developed t11fuugh ages, in which their own characters 
have been tempered and moulded by thrir own mis­
takes. Such justice as Englishmen hav.e 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. It is 
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 ~t her on the 
path of material progress. But the character of a 
people .will not always stand still, even i!l. the East. 
n it does not get better it will surely get worst:' 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 man, are ends 
in themselves T.hey are hardly means. They are 
rather the beginnings of means. The end is simply 
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 



are imposed on jhose few who are in some sort able to 
assume them, neither the capacity-fof making deci­
sions will develop, nor yet the numbers of those who 
show promise of developing such capacity. AU 11linor 
ends must be subordinate.! to that of fostering this 
native capacity, which, as it grow!f, will in ages to 
com~ yield a harvest of flative efficiency and capacity 
for justice. Without travail there is no birth, an~ 
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 lIot ehough for Government to consult the 
people. The burden of inaking decisions must be im­
posed upon those in some sort able to decide. 

Even amongst the wisest and most experienced 
of those who have dedkated 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 policy 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 Ma1fchester Guardian, 
issued on March 20, 1917. Sir Courtenay IIbert 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 ill a pity that be 
did'DOt make his meaning more clear. because his words 
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may be quoted against him, and beca~ self-government 
in the colnnial. sense would be a false ide,<\ to pursue. 
India cannot copy patterns supplied by Canada, AUstra­
lia. and South Afnca. India must be developed on 
[ndian hnes, upon lines appropriate to Indian conditIOns, 
lines very diffenent from those on which the,great demo­
cracies in the self·governing,.dominions are runninl{ their 
course In marking out those lines regard must always 
be had to Indian political opinj.~n, which, "S Mr. Curtis" 
ju.tty observes, is a reality, and an important reality, 
difficult though it may be to ascertain. and unsatbf.ctory 
as may \>e some of its features. It is a curious and 
puz?lin~ blend. produced by the in terfusion a11<1 inter· 
action of Western and Eastern thought, abounding in 
paradoxes and contradictions. t 

This veteran exponent of liberalism cannot bnng 
himself to regard sell'f!,ollcrltmeltt in'the «donial sense 
as other than a false ideal for' India to pursue. In the 
kindnc'iS 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 be<tr, 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 C()py word lor 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 engineers must 5everally work, whether 
they are designing an internal oombustion 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 011 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 gDvernment. 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. Togeth~r with the question of self-preservation, 
of foreign policy and defence, it is the greatest of the 
problems which this Commonwealth has to face. It is 
the articulus stantts aut cadentzs rep ubli cae ,-the.cardi­
nal principle by which this' Commo1!wealth will stand 
or f~l. 

What is the other idhl which Sir Courtenay Ilbert, 
Lord Mor1t!y, and th~ large number of public men w~ 
use language like this, have in mind? So far as I can 
discern it is accurately stated in the words he has 
~noted from my own letter:-

Broadly speaking, Government is at pain. to recog­
nise such opinion as there is. It accepts it where it can, 
often when it tllln\s 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 
opimon and to allow it to influence polICY more and more. 
The re~ponsihll!ty of final decisIon It still reserves to itself: 

Here, it may be observed, is an exact description 
of the policy actually applied 111 1914 to the settlement 
of the issnes between the Hindi and Urdu vernacnlars. 
No pains were spared to elicit Indian views on the 
subject from 'hose capable of formulating and express­
ing them Every phase of Indian opl11ion 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 tnem. 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 doue it, or begun to do it, merely 
by substituting Il1dian for English 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 dismfss those officials. To mafie a ~egin­
ning you must take certain clearly-defined functions of 
p;ovemment, including taxation,'llnd 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 thl'm, those small 'electorates must act 
as the trustees of tbe majority of their fellow-country­
men, who are as yet incapable of poiiticaf 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 thespiritoffreedom, 
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 tiJe 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 qnality of 
the electorates will in practice determine the pace at 
which functions of increasing gravity can be trans­
ferred from the old Governments'to the new, Above all 
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 commtmitfes in successfully dis­
charging weiglltier functions, wbk}l more than any­
thing will stimulate the backward to fresh efforts 
There is nothing so contagious as example. Any sys­
tem, which presupposes a uniform rate of advance­
to be imp9sed on the various Provillces, will load tl).e 
wh<Me of India with fetters. Each must be enabled 
to advancot at its own pace, not merely for its own sak~ 
but rather because it: will stimulate the others. Ana 
you must be prepared for retreat where you are proved 
by experience to have gone too far and too fast. Other­
\fise the courage to experiment and adVance will be" 
wanting. But for this there must be faith in the inten­
tion to advance; to .. reate and maintain 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, 
<, is a curious and puzzling blend, produced by the 
"interfusion and interaction of Western and Eastern 
<, thought, abounding in paradoxes and contradic­
"tions." Blit the first responsibility of Englishmen 
is for their own thinking. Now, if ever, it is for us to 
see to it tl}at 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 idea~ with precision, and then apply 
them to actual and particuljlr cases. < Influence is 
not G6vernnrent.' 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 fo» 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 Governme~lt in the end, fin~lly and for 



all time, to reserve the responsibility/-of decision ,to 
itself? Is that task of deciding be~een conflicting 
jntere~ts never to be imposed on peop1ein India them­
selves? Is the final control of functions like educa­
tion never to he entrusted .to Indians? Is the power 
to impose new mvenues on themselves for, the exten­
sion of those functions nevento be given them? (, Are 
J;hey never to be burdened with the diffi~t task of.. 
uistributing those revenues between minor authori­
ties? Are controversies between the various religions 
always to be settled in the end by the officers resT;lonsible 
to a Govenlment in London? To bring these qUe8-
tions to a fine point, take the controversy over Hindi 
and Urdu described ill these Fages, which, in some 
form or other, is certain to rise again and again. Is, 
a time never to arrive when decisions'of tqat order can 
be made by men responsible to Indiilns, 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 shall worship the 
" Father in spirit and in truth: for the Father seeketh 
•• such to worship him." The VI hole earth is the temple 
of freedom, and the heavens themselve!1 the dome that 
covers it. 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 he, 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, anp. wherever it works it will 
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grow with exercise. That principle, and no ~, 
applied in detail to the facts of their own llvt';6, has 
produced the constitutions of fr~ nations. It hll$ 
raised great armies willing to die, that in their dust 
that principle may live. />:nd it is upon that principle, 
and no o~er, that a constttution w~ich will bring free­
dOIil to India must be 1ramed. The text of that COII­
stitution will be that neither of Canada, Australia or 
South Africa. It vt'ill 'be developed on Indian Iinl!!5, 
upon lines appropriate to Indian conditions.' But that 
will only be when it is developed by trial of Indian 
conditions, by the increaSing applicatioIi"of one humalP, 

• unalterable principle of society to Indian facts, by 
readiness to recognj.ze, 'not the failure of a principle 
which cannot fail, but only of the mechanism by which 
we seek to apply it. And the pace of progress will 
be in dirc:!ct 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 mrely 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 trw>t 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 England, those executives must spare no pains to 
elicit and understand Indian opinion in all its varieties. 
They must steep t'heir minds with knowledge of what 
is thought oQIld 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 convers.: proposition is equally important, 
and no less true. If there are to be executives in India 
responsible, to Indian electorates, they must know 
clearJy what those responsibilities are. And they must 
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be responsible to those electorates 50 long as they hold 
office They caq.not be partly re8p{5nsible to any 
authority outside India . And the responsibility, 
which one executive has to its legislature and elec­
toratE!, must be sltared alil!:e by every member of it 
until he resigns .• There can be ann must, be public 
divisions in electorates and legllilatures. In executives 
there can be none. A divided executive I!!. the nega­
fion of responsible government. 



XI 

EXTB.El'4ISTS AND B:OW ~y MEET. 

·The proposajs Sugg~sted in the Joint Address are 
exposed t~ a fire of cl'iticism from two extremes. Sona 
of the Nationalists have awaked to the fact that the 
Congress-League scheme contains no element of res­
ponsible government. They begin t~ realize thallo 
toe hope of India lies in achieving responsible govern­
ment, and they are anxious that the Provincial Execu­
tives should be made responsible to electorates for all 
their fnnctions at one stroke. They are, therefore, con­
cerned to prove that two Governments cannot exist 
side by side ih the Provinces, the one respon.,ible 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, a,re anxious to see the promised reforms 
confined to the sphe'te 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 respon.,ible 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
ernment of India. This view, however obvious it may 
seem, will not, I believe, bear analysis. Why are func­
tions of government iI~ India, and in other countries 
of a like magnitude, divided between the Central Gov­
.emment 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 omditions of 
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different areas. B~t there is a second alld no less im­
portant reason. The maintenance of law and order is 
the' basic function of Government. It is for the per­
formance of that duty, fir~ and foremost, that the 
Govemor-General-iR-Council is respOnsible to Parlia­
ment through the Secretary of State .... Hut the organi­
zation required for the purpose is so ··vast that it can­
n.5t 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 
{iict nothing diore nor less than local departments o~ 
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 ou ·the word fi:nal, because 
I am not assuming that the police ueed 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 which 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 responsilJle to the Govern­
ment of India. Provided that forces are retained 
strong enough to step in and restore orde; 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 ordf'..T, before taking the 
final step of handing over the reserve or military 
police. including aU the functions connected. with the 
Criminal Investigation Department. When using the 
word police'in these letters, I must be understood to 
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mean reserve Jorces necessary and adequate to, deal 
wi\h political crime and to resto~ order under' all 
conditions. But whenever the final transfer of this 
reserve force is made to elective governments jn the 
major Provinces, the Gov~nment of India itself must 
then be lnade responsible to 'thei! electorates. The 
tratfsfer of police·'to E:feCtltives responsible to electo­
rates is tlntamo'unt.to the consummation of res~ 
sible government, to the attainment of the final goal 
set forth in the Pronouncement. . . 

In all federal countries the control Qf police is ill 
'the hands of the Provincial Governments. The Central 
Government has nothing to do with police, unless dis­
orders are such as to demand suppression by troops, 
when the Central Government steps in. Indeed you 
may say that If great country is ripe for full respon­
sible goverllJllent, 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 elperielace, 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 India itself can be maiie responsible. 
It comes to this, that when control of aU provincial 
functions, iIicluding police, can be given to electorates 
in the major provinces, then India is ripe for full 
responsible government. The transfer of police can 
only 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 rji!Sponsibll (a) for all provincial functions, 
(h) for those of the Central Government, mUst C»!Il.I 
so nejl.t together as practically to be' part of ~ 
Gpentfl9n. !fa speak Itf handing OV,et .PJl' pto$cial 
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functions, including police, to electorates is, in effec.t, 
to contemplate the consummation of the goal, the 
final establishment of India as a Self-Governing DC)­
minion. 

If this reasoning is sound, the Secretary of State 
is debarred from risteriing to demands that all ~ro­
vincial functions including p61ice should be hanaed 
<wer, at this stage, to ExecutivestresiJonsib~ to elec­
torates. He cannot accept such proposals, without 
transgressing the plain and explicit terms of the in­
~tructions 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 
reqts on the Briti.h electomte, to Indian electorate, 
as soon as may be. It is equally clear that it see" no 
electorates at the moment on wp.om 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 sur~ 
that no Briti,h Parli'lUwlIt wlll consent to transfer the 
control of police to electorates, befOle 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 hmited electorates as there' in India 
have never b~en exercised in responsibilities outside 
the narrow field of Local Government. 1'0 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, wo,nld, 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 b. My principal 
reason is that the oIle thing which caIl seriously 
postpone the achievement of responsible government 
by India is a catastrophic break-down of responsible 
government at the outset. Responsible government 
can, I believe, be achieved in measurable time by a 



XI-ExTREMISTS AND How THEY MJ~ 105 

pr~ess of evolution. In my judgment it can only 
be delayed indefinitely by revolutltm, by civil war, 
or a general break-down of public order. I ~ 
weighing my words when I say that continuous pro­
gress towards responsible °govemmen t can only be 
dela~ed b:! subjects who trl' to' und~rmine order. and 
by rulers who shrink frofu the duty of enforcing it. 
" It is f~ this ve~ re~son that I am slow to accep, 
the view, held by a section of my own countrymen, 
that pr0vincial functions cannot be transferred to 
electorates by instalments An electorat~, it is urged .. 
cmnot assume any political functions entrusted to the 
Provincial Government, without assuming the whole. 
The fifth proposition" affirmed in the Joint Address-­
"that during the period of transition, governments 
"of two types must co~e:x:ist, 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, 
inc1ud ng the maintenance of order, will sooner or 
later have to be placed, practically at one stroke, on 
electorates tra~ned iu nothing but the details of dis­
trict, village and town adn'lilllstration. These electo­
rates are to be confined to responsibilities in the sphere 
of local government. They are to be given 110 political 
responsibilities; and yet we are to look forward to a 
time when all the political responsibilities of India are 
to be placed on thei r backs together. It is just this 
which has h:wpened in Russia, and the results are 
gefore 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 tne principle of election in Local 
!}overnment was practically confined to small and 
narrowly restricted groups in the borough:;, which 
oontained only a fraction-of their populatiQll. In the 
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Parliamentary elections responsibility was confined.. to 
a minority so small that it was in fact an oligardly. 
The circle of voters has. been gradually broadened 
downwardli, until, under the recent Act, it will, I am 
told, include a little mo~ than one·fourth of the 
whole population. 

My own short official eX\>erience in England" and 
~uth Africp. related for the most part to Lol!al 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 ift 
the body politic. The details with which they deal 
no not, unhappily, attract and ~voke the best talent, 
either in administrations, or in electorates. The best 
men do not in practice come forward' for election. It 
is also notorious 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 Rroof of the inherent 
unfitness of Indians for any form of responsible govern­
ment. Well, all I can say is that, if a political stu­
dent were to test the capacity of Americans for self­
government simply by a study. of tll"eir 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 I1'OW decided, and can 
only be decided, by Provincial Govemm~nts. At pre­
sent those Governments decide all the great question~ 
at issue between Hindus and Muhammadans Real 
political training will not have been start~d, 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 EducatiOIl 
aDd MUilicipallaws made over their headi. will never 



XI-ExTRlUIISTS ANQ How THEY MJET. 1~ 

affcvd this traming. Electorates must have power to­
pass laws for themselves, which detetmine the relatiW 
positions of Hindus and Mubammadans, and of thfr 
respective scripts and languages, in the educationa.1 and 
municipal system. But to·give this pr.ocess of train­
ing .. chadce, the existing Governn!ents must stand 
by, with all their exp~ence, and with all powers 
necessary, ~ maintain o,rder. To jeopardize order a\ 
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 heas been sent to India to seek fOf 

"IWivice. It is th~se conditions which the system out­
lined in the Joint Add,ess 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 governlj"d from England, include populations the 
size of great EuropE.'lln 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 increase, as the new Provincial State 
Government!Oand their electorates show their capacity 
lor 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, und.ec 
which the Government of India itself must be made 
respon$ible to the joint electorates of India. 

Some lM\tter way of doing this than that suggested 
in the Jomt Address may easily be found .. I m~f 
s~ in a letter WMr. Bhupend~ B&sll. 
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which has since been published, thatc the best way 
might be to establish a responsible Executive for each 
existing Province, to which functions might be handed 
over by thp. old Provincial Governments, as the new 
electoral authority showed itself able to take them. 
After studying the mass of criticism that wis maq.e on 
this proposal, I came to the conclusion that smaller 
l'nits were needed as the States of <: future United States 
.of India. That mayor may not be. But when we are 
told that the method of specific devolution in India 
must be confhed to district, village and town boards, 
and to such administrative details as can be devolvea 
on local bodies, but that it cannot, by any map.ner of 
mellns, be extem1Pf"l to Provincial and political func­
tions, I confess I view such argumepts 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 exerci"e 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 in~talrr,znts 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, they are ready for 
the whole government of India. :;:t is therefore vital 
that a plan should be found, whereby SOIPe provincial 
functions can be placed in their charge, before they 
are asked to undertake them all The pnblic will do 
well to di~trust arguments directed to prove that a 
thing obvionsly dictated by common sense cannot be 
done. 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 SO'lth Africa was impossible. I have seen it 
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accomplished. The truth is that in all such matters 
th. difficulties "lie, not in immutabl~ 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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PRINCIP~ES 9F .REPRBSENTAlION. 

The first step in the path' of refQrm must of course 
~onsist in the passing of an Ac'. of Parliafuent, 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. The alternative is to 
lemit the task or udining electorates to Commissioners 
appointed under, and named in, th,. 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 f~el 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 t~le landlords to trans­
fer the tax to the cultivator by increasing the rents. 
I 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 rejeded on the ground of illiteracy. Speaking 
of my own village in England, I would trust the politi­
~al judgment of a sm,lll holder who c('uld not write 
his name, more than I would that of the schoolmastu 
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, enough of 
them can be drafted in from f)utside for the purposes 
()f the election. Due weight can be given to the edu­
cated voters through university representation, or the 
representation of graduates. 
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In the initial stages of the experiment, the fr~l1g 
of the voters' rdUs should be kept in tile hands of the-£ro­
vincial Government. The system should be designed, 
so far as possible, to make it clear that the legislat.re 
of each State is designated., by every possible means, 
as the body of citizens who ara the, ultimate trustees 
of 1ile interests transfe.red to the State Government. 
I would If.ave it ~pen to the Assembly to extend the 
franchise by legislatfon ,0 which would be subject to tb~ 
safeguard of the veto. But I would also leave it open 
to the Government of the Province to extend or improve 
the' electorate, in case it should devel.op exclusive 
tendencies. It is de~irable to enlarge electorates, so 
far as possible, if only because they are then less easy 
to corrupt. The existing microscopic electorates are a 
standing invita'lion to corruption which it is most 
difficult to qiscover. ·1 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 I argely 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 con;J.plexity 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 l'epresentation is a case 
in point, and I ant here at liberty to state my own 
conviJ;:tions on the subje,.ct. Communal representation 
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as I understand it meens that Hindus and M09lems are 
to, vote in separ,ate mnstituencies, m such manner 
that a Moslem voter must vote for a Moslem candidate. 
He may not vote for onc of any other religion; and 
the same 'applies to any other community to which 
communal represp.ntat-ion is accorded. M~slems will 
thus learn to depend on an artificial protection, inrtead 
of facing the real source of their we:>:kness 'l their rela-. 
'iive backwardness in educaV.on~ It is like keeping 
in irons a weak but healthy limb. which only needs 
exercise to recover its strength 

The con'cession of this principle when electoral 
institutions were inaugurated a few years ago, is the 
greatest blunder ever committeo by the British Gov­
ernment in India. I believe that, if this principle is 
perpetuated, we shaH have saddled India with a new 
system of caste which will eat· every year more deeply 
into her life. So long as it remains, In'dia 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 fe~l 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 lbosed 

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 y'ear; 
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 ~hat eighty years later 
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slavery was abolished, but only by drenching that 
soit with the blbod of a million men. 

I plead this precedent for a definite time-limit to 
be set in the matter of communal representatioo. 
India is tied and bound l>y the chain of her' past. 
Our first ,puty is to help he" tcf break that chain 
instead of allowing onl'. generation to rivet it more 
firmly th~ ever tln those who corne after The least 
we can do is to fi~ Ii time-limit after which ant 
arrangements now made for communal representation 
shall expire Then we may hope that meanwhile the 
Jileople of India may have learned such trust in eacl1' 
other that minorities will not insist on a svstem fatal 
to the development C4f all national life . 

These, I know, are hard sayings for the Moslem 
community ~ yeta" faithful are the wounds of a friend" 
Things there ,are bitter in the mouth, that chewed, 
swallo" ed and digested are sweet in the belly. 

In the cnticisms 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 gl.nce. willllot bear the test of analysis. 

To begin with; the Joint Address, like the Pro­
l1ouncemenJ; of the 20th of August, relates, not to con­
ditions in one Province, but to those of all India. It 
was not possible to compile sched ules of voting quali­
fications appropriate to all the varying condItions of 
the several Provinces I do not believe that such in­
formation' at present exists in the files of the Home 
Department itself. 

To this the answer may be made that discus­
sion of the whole questIOn sllOuld 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. You can­
not appoint officers to make an electoral system in the 
air. You 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 OUT reasoIIing is right, is 
sinu>le It is tMt the voters should be tftose who W!~n 
fact feel the effect 01 the votes given. It follows, there­
fote, that the officers appointed to frame the electorate 
must 'also <know what pmyers, legislative as well as 
administrative, ti1.e GQvemments responsi1;>.le to the 
electorates are to exercise, a~.d especially what their 
powers of taxation are to be. And t,hese P,Owers will 
differ in the case of each PrQviftce,-so various are 
their conditions and levels of advancement. In practice 
the definition of electorates is the last step, and not 
\.he first, in tLe framing of a Constitution '~ 

The first step, and the only one possible at this 
stage, is to think out clearly the,elementa~ principle 
upon which the electorates are to be framed. With 
what ohjects in view are electorates t", be brought into 
existence? OUf answer is clear and precise, and is so 
stated for the purpose of criticism and discussion. The 
objecHn view should be to fit the voters placed on the 
list for the exercise of wider political responsibility, 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 suffering brought on the!jtlseives, that 
they will learn. ' 

Granted an acceptance 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 be given to each 
of the new electoral Provinces, must be left to Com­
missioners charged to enquire and decide on the spot. 
Otherwise the Bill will break down before it reaches 
the Statute Book I or else there wi,U 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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. Upon this ~ubject the words' of the Joint Address 
itsHf may be quoted. . 

The new pronouucement waS only made on the 2~h 
of August last, and the Secretary of Stateohas reached 
India witbin three month! from t~t date. It is utterly 
beyonlt the power, even of skilled .lnd experienced offi.. 
~ials, to collect witbiA that time the facts and figures 
necess¥}' befol'e tb,.e detail. of proposals can be worke<l 
out. Nor, we venturE! to predict, will the Secretary o~ 
State himself he able to do this, with all the assistance 
which the GO\'emment of India can give him. The short 
'time at his disposal here will be mOl"e thad OCCUpIed witif' 
the study of priuciples, and if any attempt is afterwards 
made to work these pririciples into a complete scheme in 
London, we believe" that it will fail for lack of detailed 
information, which can only he obtained on the spot. 
Such failme 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 poltcy 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 thereJoreshadowed. 

The solutiou 0," the problem, we suggest, will be found 
in the precedent set by the Government of London Act 
of 1899: By this measure it was proposed 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 QlltliDed in·the measure. Yet the Parliamentary 
draughtsman, situated as be was in tbe middle of the 
subject de'alt with by the measure , with all the forces of 
the Local G~ernment Board, the Home Office, the Lon­
don County Council. the City 01 London, and the Vestries 
at his disposal, wa. unable to cope witb the innumerable 
details which bad to be worked out before effect -could 
be given to its provisions. In order to bring .the ne .. 
bodies into existence. it was necessary to delimit areas, 
fix the nUlPber of members on the various bodies, adjust 
their finanO!S, and disentangle and re-arrange a mnltitude 
of details. AU this .. as remitted to three Commission~ 
twned and appointed _der the Act. The ~ment the 
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Act was passed the tOl1lmissioners got 1;9 work, arui, as 
their arrangemeJJ.ts were framed, legal effect was gi~en 
to them by orders in Conncil issued in terms of its pro­
visions. 

. We" believe that the r.doption of this course is the 
only way to BVpi\l a. delay which will prov~ mischiev· 
ous in the extreme to the pellce and Interests of IlInia. 
It is not delay In bringing into being ,the uew organs of 
Government that we fear. ihat of necessi~ is a task 
the details of which neen time for their execution. Any 
attempt to burke tho;e detail, will only end in further 
postponelI\l'nt The delay, we fear, is in framing a Tnea­
sure which the Imperial Government can adopt for suI!­
mission to Parliament, and in the passage of that measure 
into law. The tru,t of Iudla \U Parhament is IInimpalred, 
and if once the scheme of reforms is firmly outlined in 
statutory form, and Commissioners arto appointed to give 
effect to it, the people of India will not be found wanting 
in patience Their energies will, we th\nk, be devoted 
to aiding the Government and Commissioners In working 
out the details and carrying them mto effect. 

We agree, therefore, ill adVISing that the specific 
points to which our agreement relates, and the outhnes 
of the scheme sketched in these proposals, be laid down 
in an Act of Parliament: but that all questlOl1', within 
those outlines relating to franchlSe!:i) constitutions, powers, 
finances and such like details be remitted to not more 
than five Commissioners named nnder the Act, to be 
dealt with in India by the CommisSIOners, in consultation 
with Governments and People, the arrangement, of the 
COmmisSioners, to he given the force of law by Orders 10 

Conncil. 
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THE 9UESTION OF- AN UPPER HOUSE. 

In the memoranduM prefaced to the Joint Address 
it is sugg.sted tllat ,he State legislature should consi~ 
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 l~d-holders, or 
bf members elected by land-hold~rs. The reason is 
that their her€'ditary pride revolts against the thought 
of seeking the suffr~e of an electorate. The feelings 
of a zamindar are those ot Coriolanus. But the effect 
of a landed. Ul'P'er House will be to make the Assembly 
a House of laill"yers ana money-lenders There will be 
constant collisions on the subject of taxation between 
the two Honses, and consequent deadlocks. as in Aus­
tralia The whole thing IS too cumbersome for Pro­
vincial government Besides, the land-holders, whose 
position gives them administrative experience, are 
badly needed in the Assembly. It will be, or should 
be, the domiftant Enuse; and if they are to serve their 
country, and do Justice to their order, they must 
come to foace the ordeal of popular elections But 
something can be done to ea,se the process. On the 
London County Council the door is opened to a most 
nseful class of members by the following expedient. 
Two-thirds of the memb~rs are directly elected These 
members then co-opt another third Now, If this 
expedient w·ere 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 tht!i.r 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 pf India in its pro~es5 towards 
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responsible government. An excessivt- artificial. WO­
tet!tion of any class invariably leads to its enfeet>le­
ment and undoing. Muha=adans, as well as land­
h&lders, will do well to reflect on this truth. 

I understand tlJ.at, at tresent, an agreement exists 
between represen'.:.ativ'es of the Hindu a~d Muslim 
communities to give 30 per cent of the seats tcf the 
Jatter. If it is decided to give e~ct io this c:oneordat,' 
the following arrangement mIght be considered Let 
us suppose that forty out of the sixty members have 
!>een returneQ by proportional representation If .. the 
voting were strictly on religious lines, the result might 
yield thirty-three Hindus and seven Muhammadans. 
There would thpu remain the t~nty members to be 
co-opted. Of these thirteen might be co-opted by the 
Muslim members, and seven by the lIindn members, 
the total result thus yielding tbe 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 



XIV 

EXEC~ FUNCTIONS 

In otder to sketch the constitution of the execu­
tive, it is nece~ary fiht of all to consider the func­
tions wh~ the neVII GQvernments would have to di .... 
charge. 

Thbe may be divided inio two classes. 
I.-In the first place there ar~ the .dminhtrati~ 

functions which may involve legislation from time to 
time. Education is an instance In this connection 
it is important to nJte that , under the existing system, 
educational poVcy is embodied in executive resolu­
tions and regulations . Under a system of responsible 
government, 'it will have to be embodied in Education 
Acts pas~d 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 
functipns, those which involve makmg some change in 
the existinr., laws, which mayor may not involve 
administrative actilJn 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 too class I involve expendi­
ture, a fairly complete list of them can be framed by 
reference to the estimate; of the existing Provinces. 
From th~se estimates.1 will endeavour to frame a 
schedule sh9wing 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. 

ObvioU5ly the first powers to be transferreq must 
be those the details of which have already been .. en­
trusted to the Distric,t and Municipal Boards. 

Theseue-
I. 

Ve!macnlar education. 
lledica1 relief. 



120 XIV-ExECUTIVE FuNCTIONS. 

Rural sanita'tion. 
Veterina~ aid. 
Roads, other than provincial trunk roads. 

The above is the smallest group of functions 
which could be trarnferred to the new bodie;;. I now 
come to those wh'lch might be added, either at qnce, 
or severally from time to time, as t~e administrative 
,oecord of the new Governments l~ay warrant Nor is 
it necessary to transfer, the same function to every 
State; for their condition' will differ As we saw in 
the case of the PQlice, parts of one fnnction cart h~. 
transferred, leaving the rest for suhsequent transfer. 
CertalU fore<;t areas, for instance, could be handed over, 
the Provincial Govellunent lese:ving control of the 
rf'st The following is a list of snch f\lnctions:-

II. 
Provincial trunk roads and bridges. 
Agriculture 
Co-operative credit 
Factories and industries 
Mm;eums anr1 archaeology 
Registration of needs 
Local railways 
Forests 
Irrigation 
Charita hIe end'owments 
Famine relief 
Higher education 

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

III 
Law and Justice. 
Court of Wards. 
Jails. 
Police (final control). 
Cot;Jtrol of the district officers. 
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When thisJinal transfer had'been made to all the 
St:tes, the old Provincial Governm.nt would vanieh. 
Some or all of the following functions would then 
revert to the direct control of the GovelnmeJlt ~f 
India.-

IV. 

IrrigatiCll systt!ms included in the areas of two 
• ar more I'tovinc!al States 

Ecclesiastical affairs. 
Archaeology . 
Relations with Feudatory ~tate~. 
Territorial and political pension~. 
Ports and pVotage. (In the Presidencies) 
The Boards of Revenue. 

With refere~ce to this la<;t ltem, there is some­
thing to be said hereafter. 



xv 
ST!UCTU~ .OF _THE EXECUTIVE. 

The elected members hQving' been returned, the 
Chief Commissioner would convene: them. and the:!' 

'"would proceed to complete the gssembly by co-option, 
The Chief CommissioY.er would then send for the 
member whom he judged to be most capable of com­
'tnanding th~ majority of votes and entrust him as 
Premier with the task of forming a Government. Let 
us suppose that the functions r.ntrusted to the new 
Government are those in the first list, together with 
the control of municipal government., provincial trunk 
roads and agriculture. These functioll~ would require 
the following portfolios :-

Primary education, 
Local government. 
Agriculture. 
Public works. 
Finance. 

The Premier would select four colleagues 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 CommiFsioner would 
then withdraw. 

As the methods of responsible government 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 Cabin~t, a word which does 
not appear in the formal constitution. These execu­
tive d~sions are then brought to the Executive 
Council, a formal body of ministers over wbich the 
Chief Commissioner would. , preside. The decisions 
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bee9me operati¥e when signed DY the Chief Cqnu;nfs. 
~. Provided they are legal, he must sign tlienr'bn 
the advice of the ministers. But, before doing so,. a 
constitutional Governor is at liberty to dpss. them 
with his ministers. Respd!!sib!lit~ and the power of 
decision rt!lt with ministers; bu~ th~ are only too glad 
to ~nsider the advice of a Governor who stands aloof 

"from all I'B!"ties \ndo has perhaps watched the work, 
ings of government un(Ier several Administrations. 
Having I;)ften been in contact ~th GOvernors and min· 
isters in the self~governing Dominions, I ~an testify tq 
the cordial relations which prev~il between them. 
Ministers often regard the Governor as their best 
friend and adviser He, 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 Ind'ia 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 re~ted with them, 
and not with'i-dmseli. Hi~ 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.' H,is exp~ell(:e could influence 
them to the full. Responsibility would rest with them. 

As the point was raised and gave serious trouble 
elsewhere,.it should be hlid down that the Chief Com­
missioner mv-st not ratify any decision which the law 

.officers 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-

. (I) that he c,an nnd ministers who will take the 
responsibility of advising a dissollltion. and 

(21 em instructioUl! from the Government of the 
Province. 
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The policy of ministers at the oplflling of a SF-lsion 
wl>uld, in accordil.nce with the ordinary tradition: be 
announced in the Chief Commissioner's speech. But 
tAe u,sual conventions should be dropped, and phraseo­
logy shoufd be use~ such a!> would make it clear to the 
electorate that the det:isions anno\llH:ed wl!.re those of 
their own minist('rs and not.tho~e of the Chief 'Com­
mlSSlOner He should appear ~.ereTy as r~orting thl! 
'decisions uf the ministers, litee an impartial Chairman 
reporting the resrJlutior!:l of a Committee. 

The Chief Commis"ioner, assisted by the Jvnior 
'Commissioner, wcfl1ld continue to dischrnge the duti~s 
at present associatE-d with his office (other than those 
transferred to the ministl-Y) as a'il officer of the Provin­
CIal Government. In that capacity he would control 
the distnct officers as at present He wopld, thus, ),e 
well situated to act as a link and a buffer hetween the 
officers of the "ld 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 ill their capacity as Chairmen of the 
District Boards and Municipalities. He would want his 
mini'itry to succeed, and would use his authority with 
his district officers to get them tp smohth difficulties 
away. But those officers should be specifically divested 
of all responsibility for functions transfE"rred to the 
ministry. The discov,ery which the electors will make, 
however slowly, that their own ministers dre respon­
sible for these things, and that it is through their 
members that they must se,"k rel,:ef, is th,,, most im­
portant item in their education. For the 'iake of tile 
electors dIstrict officers must be warned to dec1in~ 
specifically to touch grievances which come within the 
jurisdiction of the State ministries 

It may be useful to trace the manller 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 e.'!:isting .officials: 
Aided by ,that officer he wquld obtain the necessary 


