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PREFACE 

THIS book was written in all its substantial parts before the 
Government took steps to meet the conditions whioh the 
war had oreated in India. I venture to publish it, however, 
beoause it indicates a different point of view from that which 
appears to be animating the Govemment, though in Bome 
respects their practical proposals do not materially ditiet from 
mine, but also-and this is the chief reason-because during the 
time of transition upon which we are entering, and which the 
Montagu-Chelmsford Report does no more than inaugurate, it is 
important that we should understand the origin a~d evolution 
of our Indian connections. India is a going concem, a problem 
in organic politics. Its needs cannot be met by an adjustment 
here and an adjustment there; they have to be viewed in 
their wide sweep. This spirit will have to be maintained a.fter 
thtl MOIltagu-Chelmsford Report has produced its first harvest 
of legislation. 

I must acknowledge with gr&titude the assistance I have 
had from some pf t.f1e worthiest men who maintain our best 
traditions in the Govemmebt of India. Much of what is in 
this book is theirs, and in writing it I have always kept "their 
problems and their trials in mind. The e:ffect"of the war 
upon publishing is respoDRible for a long delay in the appear
a.nce of the book. 

J. RAMSA. y MACDONALD. 



CONTENTS 

!'lOll 

INTRODUCTORY: THE RISE OF NA.TIONALISM: 1 

CHAPTER I 
THE CONQUEST 28 

CRAPTERII 
PARLIAMENTARY CONTROL AND THE SECRETARY OF STATE 37 

CHAPTER III 
THE VICEROY 

CHAPTER IV 
THE EDCUTIVlI CoWCIL • 

OHAPI'ER V 
THE LBGISLATIVlI COUNOIL 

CHAPTER vi 

04 

60 

88 

hOVINOUL GoVE~KU~S: I-HEADS OF ~VINOM 7' 
ft 



CONTENTS 

CHAPTER VII 

PBOVINO~ GoVERNMENTS {continued): II-L1DGI8-
LATUBES 88 

CHAPTER VIII 

Tail INDIAN CIVIL SERVIOE 95 

CHAPTER IX 

THE NATIVE STATilS · 114-

CHAPTER X 
FINANOIAL POLIOY: I-TARIFFS 128 

CHAPTER XI 
FINANCIAL POLICY (continued): II-THE LAND TAX 135 

CHAPTER XII 
FrliANCIAL POLIOY (continued): III-ExPENDlTURE 145 

CHAPTEJt XIII 
EDl104ftON. · 159 

CHAPTER XIV 
hil ADMDlJe'l'BATION OJ' J USTICiI · 192 

CHAPTER XV 

bDU 4PD THID .~iI 213 



CONTENTS 

CHAPTER XVI 

THB PB.ESS 

CHAPrER XVII 
RELIGION AND NATIONALISM 

CHAPTER XVIII 
CONCLUSION 

APPENDIXES 
I. THE PEOFLE OF lNnu 

II. IMPERIAL ANlJ PROVINCIAL REVENUES 

fil. THE CO-OPERATIVE MOVEMENT 

INDEX 

• 234: 

· 264 

273 

277 

2&1 

• 28li 



THE 

GOVERNMENT OF INDIA 

INTRODUCTORY 

THE RISE OF NATIONALISM 

PuBLIO opinion in this country is like a sea upon which the 
barques of Governments float; in India., it is like a sea. 
beating aga.inst a coast, being rebuffed here and eating in its 
way there. Here, public opinion touches and emaDates from 
the whole people, its sections represent conflicts in views 
of national ends, ~nd it is responsible; in India, opinion is 
sectionalised in a totally different way. There is the public 
opinion of the British community, which is mainly commercial. 
a.n.l!-has in time come to be inspired by the mentality of a 
foreign race in possession; there is the public opinion of the 
stea.dily increasing section of educated Indians, which is 
not divided into >'*<wernment and Opposition parties, but 
which is itself the Opposition, not responsible but critical ; 
the mental state of the great masses does not amount to a 
public opinion, because it is concerned with the small local 
interests of a population whose world ls its village. 

The public opinion of the British community presents no 
great problemt5 totbe Government, except occasionally, as 
in the case of the Ilbett Bill, when it displays all the clangel'B 
of the opinio1t of a. section in possession animated by two of 
the mostlle&Otionary of all political uDpufses-.t~~ of ~_~~~~ , 
r~o...MId .. tW_..Df ¥ .economiC8tUy ~~ploiti~ft ~mm~~. 



2 THE GOVER:tmENT Olf nQ>IA 

If its senseof seourity or its politiOb.ldominaDoeis threatened, 
it becomes vocal; and then through its press and its eOn
neotion,oit becomes formidable, and can control the Govem
manto It is from the public opinion of the eduoated. ahd 
politically-minded ,Indian, however~at th~ great problems 
of Indian Government arise. The voiceless sta.te of the m&sA1e8 
imposes a responsibility upon the Government without pr0-
viding it with clear guidance on political and diplomatio 
problems. 

The contact between Great Britain and India, awoke India.. 
Eduoationalists like Hare, missionaries like Carey, adminis
trators like Macaulay, taught the Indian Western modes of 
thought. The Indian read the historical and political works, 
of the West, and they opened up a new world for him which 
he very soon entered with bold feet. The long-drawn-out 
swill of the French Revolution reached him, ~ and he thought 
as one to whom that Revolution was an inheritance. New, the 
political philosophy and axioms of the West ar~ an essential 
pa.rt of Indian life, and when its education came to India it 
brought with it the politics of nationality, liberalism, freeaom. 
At first there was a revolt in social and religious custom.. 
Everything native from dress to food, from ritual to sooia.l 
habits, was thrown off like a garment out of fashion. Ef'ery
tbing Indian was old, superstitious, in a neglected backwater. 
A.t the same time the native newspaper and critical journal 
made its appearance, first of poll undee Missionary auspi~es. 
Tywards the middle of the nineteenth century the political 
ha.rvest ~f this change began to ripen, and tltuse meJ;l who 
had been educated in the English .schools, or ha.d come into 
close contact with British influences, began to take a, definite 
interest in the government of their country. The period of 
mere revolt and copying had ended, and that of orderlJ 
assimilation and adaptation had begun. A draJpatic little 
'story is told of the founding of the Brahmo Samaj. fie 
rebels had been worshipping for some tj,me in ,& Unita.rian 

.1 IAj_ pI BomCGnu LaAiri. by Sir Ropere,Lethbridge. p. 76. 
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chapel under 8rll English minister. "One Sunday evening, 
as he (Ram.mohan Boy) was returning home from prayers 
with his friends. Tarachand Cha.kravartti and Chandra Sikhar 
Deb, the latter, in course of conversation, said to .him, 
'Dewanjee, we now go to a house of worship where a foreigner 
officiates. Should we not have a place where we might meet 
and worship God in our own way 1 ' "1 That impulse of "our 
own way" was the aeeertion of the quickening Indian nation
alism a.sserting itself through Western inlluences, and this 
was by and by to find still more complete and satisfactory 
expreasion in politics. 

The newspaper was freed in 18315, and the group of young 
Indians who had been fighting for religious and social reform. 
began to think of an Indian press. Political fights with the 
Government had hitherto been carried on by Europeans
again commonly by missionarIes. George Thomson, the anti
slavery orator, came to India in 1842 with J?warkana.th 
Tagore-:-the father of the poet--a.nd delivered political 
addresses which stirred young and emancipated Calcutta, 
and two yea.rs later the pilgrima.g6 of youths from India. to 
receive education in England began. Critioil!lm of the Govem

JWJlt continued through the press, at meetings, and by asso-
ciations like the Bombay Association, started in 1848. SolDe 
of these associations collapsed in time, but left behind them 
tpe soil from which successors sprang up. Lord Lytton's 
tenure of office (lg'j6-80) was attended by continued pro
tests and attacks from vocal Indian opinion (when men·like 
Telang came to the fore as antagonists of the Gcwemment) ; 
Lord Ripon's (1880-84) by equally vocal support (the nbert 
Bill letting loose a flood which brought political agitation 
in India to ita highest level). Political currents were then 
rl1nning strculg, especially in the centres of M.8.dras, Calcutta, 
and Bombay. But the movement was not orga.nised. In 
1883 the Indian Association of Calcutta called a Na.tional 
Conference a.t which representatives from Bengal, Madra.8. 

BcImIG_ LoIm'i, p. 77. 
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Bombay t aild. the United Provinces were present. That year 
a circula.r was addressed to the students of Calcutta. by Mr. 
Allan OGiavian Hume, asking them to devote themselves 
to w.dia, and aA a result the Indian National Union waa 
formed; and in 1884 a few gentlemen wtro had been attending 
a Conferenoe held in Adyar, M.a.dras, by the Theosophical 
Society, met and formed certain Provincial committees for 
the purpOse of calling without delay a conference of the 
Indian National Union. This met in Bombay in December 
1885-Poona, where it was to have met, having been visited 
by the plague-under the title of the Indian National Congress. 
Since then it has met each year a.t Christmas in one or other of 
the larger towns throughout India, and has been a.ttended by 
some thousand delegates, appointed in a somewhat loose 
way by Provincial Committees. Since 1889 it has had a. 
Committee in London which it finances and which publiahes 
the weekly journal Indi4. Thus India beca.me PQIitioally 
artioulate. '. 

The resolutions passed from year to year at this Congt'Ws 
are the best indications of what interests are stirring in the 
mind of India.. The first passed at the first Congress caRed 
for the appointment of a Royal Commission to enquire ~ 
th~ working of the Indian administration; the second, for 
the abolition of the Sooretsry of State's Council as being" the 
necessary preliminary to all other reforms"; the third 
demanded an expansion of Legislative eo1!ncils; the fbUrth 
formulated the historical claim for simulta.D.eoua examina.
tions i the fifth protested against the increasing mili~ 
expenditure and a.sk.ed Great Britain to guara.ntee the Indian 
debt; the sixth declared that Upper Burma. ought not to 
be added to India., but be made a Crown Colony; the eighth 
referred the resolutions pa.ssed to the Provincial political 
assooi&tions. '" 

Into a detailed history of the Congress I do loot propose 
to enter. A~ first it wa.s received with no oftieial disfavour, 
and ,otne O~1I a.otua1q attended it; btt from tbe begjnnina 
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the Government as .. whole was holtUe to w~ the PWua 
oorrespondGlt described 808 u the Indian nation meetina" 
together for the first time." 

When it started, the Government was not sure in .what 
re1a.tions the new movement would atand to it. It might be 

" a consultative assembly which was to be a channel down 
which grievances were to run to Government offices. n 80, 

it was to be countenanced. ;But it might be an OppositiQn. 
speaking undoubtedly 80 that the Government could bear, 
but acting as an independent political organ of Indian opinion. 
In that case, the Government would, sooner or later, be hostile. 
The m&tter was soon settled. It beeame an Opposition-an 
inevitable develDpmeJ1t.~ 

When Mr. Hume saw Lord Dufierin at Simla and considered 
with him the projeo\ to bring together every year the leaden of 
Indian opinion to discuss affairs, Lord Dufferin rem&rked that 
80S there coUld be no Parliamentary Opposition in.Jndia 80S in 
Britain, the Government would welcome suoh a proposal 1, 

and when the second Congress met in Calcutta in 1886, the 
Vioeroy invited the members to a garden party. and Lord 
Connemara repeated the invitation the following year when 
~ Congress met in Madras. Indeed, so cordial were the. 
relations between the heads of the Indian Government and 
the promoters of the Congress that Lord Re&y, then Governor 
of Bombay, was ~ested as President. and apparently only 
oonsiderations of official caution led to other arrangements 
naving to be made. The Government mind was then Hbwal. 
Government officials at first attended and took· lome part 
in the disc1l88ions.· Speaking at a St. Andrew's Club dinner 
in Calcutta ill 1887, however, Lord. Dufferin criticised the 
Coogresa, and his atta.ck was the subject of some scathing 
sentenQell in a speech delivered by Mr. Telang at the Allahabad 

I Sir WilIiIun' Wedderburn indeed _,. that ifJ w .. apparently on Lord. 
Du&rin'. ed9ioe~t tbe Coosr- dealt with political md DOt"'" mMtea 
(&UcM 0 ...... BfIIIM, pp. 69--&)). 

I ftc Ifltl10n NfI#KnttJt 00flfNlH. Nateau ....... , •• _ 
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Oongress a few weeks later. The definite depa.rtvre was made 
at the third Congress at Madras, when "the agitating policy 
of the ~ti-Com Law League" was approved, a.nd in 1890 
the Government of India. officially stated that the Congress 
belonged to that class of conference wb.iQ.h private individuals 
may legitimately promote, but from which "Government 
officia.ls are necessarily debarred." I The abler leaders like 
Mr. Telang had no intention of confining the business of the 
Congress or the tone and purpose of its discussions to those 
limits which a gathering of a semi-official character would 
have had to adopt. They were opposed to the Government, 
and the resolution demanding representative Provincial 
Councils, adopted by the first Congress and developed in later 
ones, indicated that purpose. Moreover, they had something 
to say about policy, about taxation, and 80 on, which was 
quite different in its intent from Lord Dufferin's original 
notions. ~very one of the earlier meetings of the Congress 
gave it more and more of the character of an Opposition. 
For that reason it associated itself quite openly with that 
section of British opinion represented by Mr. Gladstone and 
Mr. Bright, and with Indian policy of the character of that 
of Lord Ripon; for that reason the Mohammedans deo1.i.moti. 
to. associate with it, as their leaders preferred to follow the 
suggestions made by Lord Dufferin and to remain in alliance 
with the Government. For that reason a\s~ from the moment 
that it first met in Bombay, the National Congress was bound 
to ful:61 the functions and services of an Opposition to the 
Government-not a. friendly. consultative Oppollition, but an 
Opposition which cha.llenged the status and the authority 
of the Government. 

In taking up this position the Congress naturally met with 
the opposition of the Government and of the British community. 
From this arose the volume of cha.rges of disloyalty, of ~8ign8 

1 This wu the rule till 1916, when Sir Je.meI Melton, LieutelWlt-Gover.nOl' 
of the United ProvinoeI, ofti<lially visited the Congreu Ill88ting that YHt' 
lit Luolmow. 
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to end the British connection, and so on. None of these had 
ever any substance or fQundation, but were the. ordinary 
expedients whioh are adopted in political life tQ embarrass 
an opponent and make his work unpopular. A certain s{)(\1;ion 
of people in the end. believe in them, and they are added to 
those errors and prejudices which, like barnacles and weed. 
on the bottom of a ship, retard progress. 

A really serious matter was the attitude of the Moham
medans to the Congt'ess. Taking the two communities as 8. 

whole, there was no confidenoe, but a good deal of hostility, 
between Hindus and Mohammedani. Mohammedans had 
fullen behind in education and push, and to fight side by 
side with the Hindus they feared would result in their per
petual subordination. Their leaders therefore decided that 
their community would do best fOr itself if it kept out of 
any movement to organise an Opposition to the Government. 
e.nd they adopted the policy of representation by.deputation 
and concession by private influence. . 

The Muhammedan community had not been subject to 
such a revolt as disturbed Hinduism at the beginning of last 
century, when English schools were esta,blished in Calcutta 
-.d young Hindus threw off the reiltraints of their religion. 
and customs. The Mohammedan offered a more suUen 
resistance to missionary effort, a.nd indeed, later on, made it 
one of the causes4 the Mutiny, and his mulvis kept a firm 
grip upon his education. His opposition to the Government 
was military and historical rather than political. But he 
was surrounded by a new life which inoreased' in vigour, 
and which would have stifled him had he not accommodated 
biml6U to it. He mutinied, and was crushed ruthlessly after 
hie short orgy of triumph. Then he sank again and slowly 
emerged, terribly handicapped by his long neglect of chances. 

Hindus have a long gallery of lea.ders in their early struggles 
for influenoe; Mohammedans have but one-Sir Syed Ahmeci 
Khan, and this JleJDarb.ble man was responsible for the 
attitude takeD up by ~ people. 
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Sir Syed Ahmed Khan was born in Delhi on April 17th, 
1817, and.could trace his ancestry to Mohammed on both sidea •. 
He was "educated at home by his mother, who was one of 
those able women full of worldJy capacity and of no mean 
learning who, in spite of European nq,tions, a.l'e not un
common in secluded Mohammedan households. At the age 
of eighteen he entered the service of the East India Company, 
and in his private relationships held intimate intercourse with 
the Mohammedan literary oircles of Delhi. He was Munsif 
in 1841, wrote a volume on the architecture and tombs of 
Delhi, and his interests were divided between litera.ture and 
law. When the Mutiny broke out, he spent himself in the 
service of the Company, and when it was over, in protecting 
his people from the horrors of massacre and unjust judgment 
which followed. He declined an offer made to him by the 
Government to become proprietor of a wealtby estate forfeited 
by a rebel .chief. When peace was secured, he was possessed 
by the terrible prospect which faced his people. They ww:e 
distrusted, they were ignorant, they were poverty-stri~. 
He determined to change all that. In 1858 he wrote .his 
pamphlet on the causes of the Indian Mutiny to try to 
remove some of the prejudices against Mohammedans. Tile
fmtdamental fault, he argued, was the division between the 
governed and the governor. There was nothing existing in 
Indian government " to warn us of the ... Mers before they 
burst upon us and destroyed us." He asked that native 
opiItion should be represented on Legislative Counoils. In 
particular he pleaded that the Mohammedan faith .howd be 
kept pure, and that officers of the Government should be dis
couraged from pursuing a policy. upon which they were sa.id 
to have been very keen after the Mutiny, of openly support
ing the preaching of missionaries and of giVing official sanction 
to Christian propaganda. This was destroying all attempts 
-by the State to educate the people. because the school suspected 
of proselytising was held in disfavour by Mo~edans. 
The oolleges w~ equally suspected •• The stadie.s which the 
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:Mohamm.edan oonsidered almost sacred dropped out of college 
ourrioula. Whilst this state of mind lasted, the J4ussu1m.a.n 
sulked in his tent. Such was Sir Syed'sline of arguD1ent. 

Sir Syed desired to establish &, working agreement between 
East and West, and he appealed to the Mohammedan to 
become educated. He began in 1861. As the years went on 
he became less and less of a religious reformer and more and 
more of an educationalist whose aim was to reform and vivify 
the whole life of his community. In 1863 he formed a sOciety 
to translate standard English works into Urdu, so that the 
Mussulman might oome in contaot with European thought 
and culture, and that Islamism might become liberalisoo by 
that oontaot. In 1870 he set about the establishment of 80 

paper which disturbed the conservative equanimity of his 
people as Hindu papers had stirred Hinduism thirty or forty 
years before. Thus to some extent he led his people on the 
path which Raja Rammohan Roy had led his. ~ut he did 
not go so far. His work gradually matured until the foun ... 
dation-stone of Alighur was laid in 1877. Sir Syed had no 
English education, but it was whilst he was in England, study· 
ing our English institutions, that the characteristics of Alighur 

·-fermed in his mind. The reasons for the separate oollege were: . 
(1) There were few Mohammedans in Government schools Nld 
colleges. (2) Government education was suspected of being 
anti-Mohammeda.n.. (3) Mohammedans desired a separate 
college. 

Sir Syed was no sycophant in his politics, however.' In 
1866 he took an active part in forming the British Indian 
Association, which is rightly regarded &8 the forerunner of the 
National Congress, and he appealed to Indians to be more 
honestly outspoken as regards theil political grievances and 
more assiduous iJ). interesting the Imperial Parliament in the 
affaira of their country. He himself was a member of the 
Legisla.tive Council from 1878 t4) 1883. There he oppoBfdo 
the election of representative. on IDdta.n publio bodies on 
the .ground that minorit~es in race, creed. &~ caste would be 
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crushed out; but still he felt the catholic nationality of India, 
Itnd he said in 1884: " We [Hindus and Mohammedans] 
8hould t~ to become one heart and soul, and act in unison. 
U wpted, we can support each other .... We must each and 
all unite for the good of the country whiolNs common to all." 
Of the Bengalis he wrote about the same time: "I assure 
you that Bengalis are the only people in our country whom we 
can properly be proud of, and it is only due to them tha.t 
knowledge, liberty, and patriotism have progressed in our 
country .... In the word Nation I include both Hindus and 
MohaFmedalils, because that is the only meaning which I 
can attach to it." And yet, when the Congress met in 1885,. 
he was lukewarm. For three years he watched, and then 
came out in definite opposition. It was "not moderate a'b.d 
reasonable in its aspirations," nor sufficiently careful about 
the interests of "minorities, and very far from respectful 
or fair in its tone" to the Government. It believed too 
much in the "principles of government borrowed from the 
West into the East without regard to the safeguards required 
by the different circumstances ., 1 of India. 

Sir Syed's attitude necided that of the bulk of Mohammedans, 
tended to widen the gulf between them and the Hindus, aIM 
st,.angthened the position of the conservative elements amongst 
them. It also had, for some time, an unfortunate influence 
on the Government, and not only eneour. it to harden ita 
attitude to the Congress, but to take opportunities to pacify 
Moaammedan leaders and use them against the Hindu leaders. 
If, with Pa.rliamentary thoughts in mind, we speak of the 
Congress as an Opposition, we may aptly say of the Moham
medan that he took his seat on the benches below the gang
way on the Government side. 

Yet this could not abide. It was shortsighted politics j 
Sir Syed's great educational work was turning out a young 

.generation of Mohammedans moulded in the same intellec-
1 Btatemen. bv N.""b Muahtaaue Huaain in ezolanation of Sir 8yed'. 

poIitioD. 
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tual moulds as the Hindu leaders; and there were from the 
very beginning some Mohammedans who did not share Sir 
Byed's la.ter views a.nd who associated them8elves With the 
Congress. 

The President of the third Congress was a Moha.mmedan, 
Mr. Budrudin Tyabji, and he paid some attention ill his 
address to the attitude which the Mohammedans took to the 
gathering. He said: "I must honestly confess to you that 
one great motive which ha.s induced me in the present state 
of my health to undirtake the grave responsibilities 01 prt' 
siding over your deliberations I has been an earnest desire on 
my part to prove, as far as my power lies, that I, at lea8t, 
not merely in my individual capacity, but as representative 
of the Anjuman-i~Islam of Bombay, do not consider that there 
is a.nything whatever in the position or the relations of the 
different communitieij in India-be they Hindus, MU88Ul
mans, Parsees, or Christians-which should induce the leaden 
of anyone community to stand aloof from the oth~rs in their 
eiIorts to obtain thostl great general reforms, those great 
general rights, which are for the common benefit. of aU, and 
which, I feel sure, have only to be earnestly and harmoniously 
pressed upon Government to be granted to us." Mr. Tyabji 
spoke for the more educated Mohammedans in the ur~ 
areas like Bombay, Madras, and Calcutta; but he did not 
speak for the ma.~f his people in those districts where they 
were in the majority and had not been brought under Western 
politica.l and social influence. There, Bir Syed Ahmed ru1ed.. 

For Bome years the Mohammedan pressed hie.own claims 
for educa.tion, office, and representation. The pace was un
doubtedly made by Congress and the movement which it 
f0CU8.8ed, and the Mohammedan saw to it that he had his 
share in the advance. Through all the troublous times which 
followed, he wa.s blamed for being the tool of the Govemment, 
and the disputes between him and the Hindu, especially in. 
Lord Cuzzon's time, were frequent lind bitter. When the 
(f,nnn"i111 ~l'It·w- not 1''' 40he ~" - t.nt.e 'Rt''''lk - .,,1 "he re ~ • 1_ 
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tamon of communities secured, the storm rapidly subaided. 
The advocates of communal representation had justified 
themsel",es-not by the fruits which they expected, but by 
uni~ing Hindu and Mohammedan on common tasks of endeavour 
and criticism. 

Sir Syed Ahmed had done his work. His community had 
bestirred itself, had regained importance, and it began to feel 
that it could not act for ever the part of the men,dicant. The 
facts about Indian nationalism to which Sir Syed had given 
expression came up like a new regiment into the field. Con
gress kept raising issues whioh Mohammedans could not oppose, 
kept appealing to feelings to which Mohammedans could not 
nelp responding; and the Hindus on the Legislative Councils 
drew their Mohammedan oolleagues to them in the same way. 
When all was said and done, they were Indians, they had to 
fa.oe the same problems, agree and disagree with the same 
Government, and look in the same direction for the goals 
where they expected to fina satisfaction. The masses of the two 
communities below might remain opposed in their ignorance .. 
and might riot against each other at their religious festivals; 
the educated people at the top constantly found themselves 
comrades in the same battle where common interests counted. 
fOf much, where differences counted for little, and where 
separatist superstitions were reduced to formalisms remote 
from practical political issues.' 

Alighur had sent out its educated men,::;d they found their 
roa.ds converging upon those where the educated Hindus 
stood a generation before. A Moslem Congress party arose, 
inspired by educated Mohammedans, and papers were pub-

I Tbia is only what might be expected from the espenence of certain 
N.Mve State.. In Myaore, for instance, the m.OlIt oQl'dial relationa betweeD 
Indiana md Mohammedans 81'e the rule. There one reada of Mohammedalll 
~I to close their cemeteriee for I18D.itary reMODa, approaohing Hind. 
at f_val times n.tmg that they bve 110 objection to muaio bemg playecl 

.wldJat prOllellioDl are p_ing mOlquee, giving vegetarian fMlte to their 
eo-reHgiOllline at tim811 of reJoicing. In this State the ttacliMOIl -*ul1y 
Ilwtured. by praot.iI'Ie ja that the two oommwutiea sbaU oo-operah and IIhare 
iIIo tbt pubUo-lAle of.Jhe State. 
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lished on Congress lines. In 1912 the Hoalem League WM 

founded. At first it snitfed at the Congress; it did homage 
to Sir Syed; like the devotee who feels heresy sprontibg in his 
heart, it proclaimed its orthodoxy with loud fervour; but • 
its drift inevitably was towards the Congress. In 1913, at a 
public meeting at Cawnpore. the Hon. Mazar-ul-Ha.que, & 

leading Mohammedan, said: "The Anti-Congress MU88Ulman 

is fast becoming an extinct species and will have soon to be 
searched for in some archl2010gicai museum." 

When a MohaDlllledan press of critical politics appeared 
like the Comrade, it fOWld it had no possible line open for it 
except that upon which the organs of Hindu Nationalism were 
running. The end was only a matter of time. 

In 1916 the leaders of the two lIlDvements came together 
-and discussed agreements, with the result that a common 

manifesto was issued containing the following points: 
1. That Provincial Legialative Councils should consist of 

four-fifths elected and one-fifth notninated mem~rs; that 
the uallchise should be as broad as possible, and that M0-
hammedans should be separately elected to a fixed propor
tion of seats; that the President shuuld be elected by the 
CQ,uncil; that the Council should have wide legis1a.tive powera. 

2. That Provincial Governors should not belong to the 
Indian Civil Service; that there should be Executive Counoils 
in each Provinoe upon which members of the Civil Service 
should not sit, bu~alf of which should be elected by the 
Legislative Council. 

3. That four-fifths of the Imperial Legislativ,e Council 
should be elected from the sam6 registers as were used for 
the Provincial Councils, and that one-third should be )(0.. 

hammedans; that the President should be elected by the 
Council itself; that it &bould have freedom in legislation and 
authority in finanoe, inoluding powers over tariffs and com
mercial legisla.tion. 

4. That the Govemor-Generalshould be head of the Govern
ment, and should have an Executive Counc~ half of which 
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should be Indian and be elected by the Imperial Legislative 
Council; that in legislative and administrative .affairs the 
Govenu:hent of India should be free from interferenoe by 
the Secretary of State, and should not interfere with powers 
delegated to the Provincial Governments. 

l). That the Council of the Seoretary OJ State should be 
abolished and his salary put on the British e&timates; that 
he should hold the same position to India that the Secretary 
for the Colonies does to the Dominions; and that he should 
have two Under-Secretaries, one of whom should be &Il Indian. 

6. That India should be represented on all Imperial Com
mittees, and that the British citizenship of Indians should be 
recognised in all parts of the Empire. 

7. That in all Imperial military and naval services Indians 
should be treated on an equality with other British subjects, 
a.nd be allowed to enlist as volunteers. 

8. That the Judiciary should be separated from the ExeCu
tive. 

This is another joining of the wa.ters, and the strea.m of 
Indian Nationalism now runs in greater force and volWI¥'. 
Hinduism and Mohammedanism are not political distinctions. 
They divided Indian society so long as that society was ~o~ 
politioal. But :the last of these old generations is dying out, 
!l'nd the young men respond to other calls. 

In tra.cing the evolution of nationalism amongst the Mo
hammeda.nIJ, I have overrun the course m events in the Con
gress, a.nd as they are important, I must return to them. . 

The Co.ngress had met, resolved, and demonstrated for 
twenty years, and the results of its labours so far ~ been 
~a.ppointing. A left win.g of impatient men grew,.aQd ~ 
the optimism and the authority of the old Congress leader. 
were challenged. It was felt that the mild methods of 000.
gress, with its deputations to London and its annual deQla,ra.
tiona of needs, would never compel the governing bureau~acy 
to listen, and never gather behind them such 9. force of public 
opinion as wou!d m&ke the orga.niaa.tion a political power in 
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India. Nor wafS tha.t the only fault. The younger men were 
not satisfi.ed with the Congress spirit. They wanted some
thing more strenuous, something more thorough; thb1 wanted 
&. crusade that would stir the heart of India, something with 
more se¥-respect and indepmdent cha.llenge. In their 'own 
hearts, tndia had revived. It is all but impossible for the 
governing ra.oe to understand'the fooling of a youth suddenly 
aware that it belongs to a subject raoe; it is difficult for the 
people of that race who aooept the comforts of the rulers 
to realise it. But to one who looks on as a keenly oritioal spec
tQ.tor. seeing everything in an uncoloured light and trying to 
understand what he sees, the extraordinary revival of Indian 
Nationalism from 1905 appea.rs to be a miracle. The partition 
of Bengal produced a new Bengali-a man who could organise, 
fight, assassinate. For the darker extremes of supp~ 
nationalism also Legan to appear, and in 1908 the first act 
of terrorism took place. 

The weak handling of Lord Elgin and the masterful rule 
of I.ord Curzon had, eaoh in its own way, bred extremism 
among Indian Nationalists. Lord Curzon did not stay long 
enough in India to feel the blast he W(l,& releasing, and which 
his two successors had to endure. 

In the early winter of 1905 a Liberal Government was 
formed at home, and Mr. (afterwards Lord) Morley became 
Secretary of State. His appointment put India on expectant 
tiptoe. "Now," the Oongress leaders said, "we shall have 
our reward." But Mr. Morley found the burden heavy, and 
however valiant a shoulder he put to it, he could b~rely move 
it. The Secretary of State for India is not his own JIl8.ster. 
The extremists made the most of the opportunities which 
Mr. lI9rley's difJioulties gave th~m, and the slow lumbering 
of the coach enabled them to jeer a.s Elijah jeered at the false 
prophets. WUh renewed vigour they atttJ.Oked the" meudi .. 
caut policy" of the Congress, and found: heroes and models 
in the Nihilists, who fett. that nothing but the bomb would 
burst the bonds of the common PeOple ot Russia. That.' 
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however t WU only a small section of extremilts. The other 
and by far the larger section remained a. left wing of the 
Conttitumona.l movement. It is always hard to do justice 
to men in the midst of the storms they have raised, and their 
oppbnents are rarely chivalrous or just enough to strive to 
do them justice. In another chapter of'this book I describe 
the recent Hindu reaction, and most of the Constitutional 
extremists belonged to that school. They believed in India.
and did not believe in Europe. They believed in their own 
civilisation and not in ours. Their ideal was an India sitting 
on her own throne, mistress of her own destiny, doing homage 
to her own past. They shook the Government mOTe than it 
has been shaken since the Mutiny. 

At the Benares meeting in 1905 there was trouble. At 
CaJoutta,in 1906, the Extremists, as they had come to be called, 
"went from the meeting, but the pla.ces they left vacant were 
bardly visible. Nevertheless they represented a. great body of 
young and aggressive opinion. In fact, Lord Curzon's Admin
istration was alienating in a. wholesale way Indian eduoated 
opinion on account of its supine disregard of Indian feeliltRs 
and thoughts. For the time being, the conditions of the 
peaceful government of an acquiescing people were rapidly 
departing from India. The Congress itself had to move, and 
a.li Calcutta it so far reflected vigorous opinion outside as to 
pass resolutions in favour of self-government such as is 
enjoyed by the Dominions, a. national system of education, 
and the creation of native industries and the boycott of 
imported goods that competed with Indian manufactures. 
Self-govemment was no new item of the Cong!'ess programme, 
but it was reaffirmed at Calcutta with an emphasis and in 
circumstances whioh threw down the gauntlet with BOme 
foroe; the education resolution was aimed at the policy then 
pursued of offioialising the Universities and of making high~ 
education a kind of Government nursery; the others were 
economic replies to political grievances. 

The twelve months which followed Were rumed by agita-



THE RISE OF NATIONALlSJI 

tion and 1lIlIettleJnent. The Congress gained no inftuence ~ 
the left wing grew both in authority and aotivi~. The 
1807 meeting was to have been held at Nagpur, but the oon
ftict whioh awaited the gathering disrupted the Congres&l\leD 
of that district and Burat was fixed upon. Garrulous rumour 
was busy. The Congress Was to be guilty of surrender on 
this point and on tha.t, precious to the Extremists. Tbe 
assembling delegates went into two oamps pitched some miles 
from eaoh other. Over one Mr. Tilak ruled; over the other. 
Dr. Rashbehary Ghose, the elect President. There was to 
be a oontest for -the Presidency, but Mr. Lajput Rai declined 
the Extremist nomination. Negotiations went on; depu
tations came and went between the two camps, and excite
ment rose. Before the opening of the Congress enthusia.eta 
addressed their followers assembled early in the tent. The 
tlension reached breaking-point before it was time for the official 
&(ltors to appear. At the very opening the storm burst, and 
the sitting was suspended, leaving Mr. Surendra.nath Banerjea 
overwhelmed by the hostile demonstration. On the follow
ing day matters were worse. Within a few minutes of the 
opening a serious riot raged within the tent, and the sittings 
were suspended 8ine die. After a day's intel'Val a remnant of 
900 delegates-the original delegation numbered 1,600-me,t 
and decided to remit to a oommittee the frMDing of a oon
stitution for the Congress. Indian nationalism had received 
a heavy blow-at the time it might have been its death-blow. 
Its old leaders, though a majority was still behind them, 
were nevertheless shorn of their glory t and the Congress was 
discredited. 

This ha.ppened at a most unfortunate time. The spirit of 
the administration was changing, Mr. Morley was about to 
pt'oduoe his Councils Bill. and the moet formidable of all 
Indian political organisations was crippled just when Indian 
unity wu moat required and a. oonoenta.tion of Indian publio 
opinion would have bean most useful. 

Outside, Bengal in partioU1a.r aDd Bombay tl? some extent 
2 
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were seething with discontent. Papers like the ~tUk Malara", 
were 8u~pl'888ed; the National Education Assooia.tion was 
formed -to supply a college education apart from the Govern
m8Jlt; the industrial boycott was raging; Arabindo Ghose, 
Har Dayal, Bipin Ohandra Pal, :Bal G.nga Dbar Tilak were 
busy with their propaganda of various kinds of Extremism, 
a.nd the disturbed emotions were undoubtedly going deeper 
into Indian society than the Oongress had ever reached. 

The committee decided upon at Surat met, and a consti
tution protecting Congress against Extremists was drafted. 
At Madras that year the new Congress met, peaoeful but 
weak, united but small. Congress was no longer a meeting
ground of all independent opinions and all Indian POliCles. 
Nationalism was defined and limited. A sectioD, hailing 
chiefly from Bengal, asked that the new rules be submitted 
to Congress for approval, but it was held tha.t the drafting 
committee ha.d absolute powers of settlement. That led to 
further trouble. ' In 1912 the chiefs of the Congress yielded, 
the rules were so modified, and a scotion returned aga.iJ;l to 
the fold. But the Oongress remained crippled. 

In the meantime new channels had been cut along whioh 
tadian agitation might run, and new responsibilities imposed 
'Ulon Indian politicians. In 1909 the Morley reforms were 
passed, and the Legislative Co~cils became Oongress plat
forms. ThuB ended the conditions under which the old 
Congress lived and moved and had its being. The Oppo
sition to the Indian Government was to be found in the seats 
of the Legislative Councils, and new political cunditions MOlle 

giving the Congress a new role to fill. Of c0111ae the trans
formation did Dot take place all at once. Indian opinion still 
required to be voiced by a political orga.nisation, and in these 
feebler yee.rs the Congress was not without its trium.phs. 
It oompelled the Government to undo Lord Curzon's par
tition of Bengal, and it received the homage of imitation from 
the 14ohammeda.ns, who, in 1912, founded. the Moslem Leagae. 
It W80I 80D ~tial platform for Indian Jl&tioD&lism. 
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Then cam.e the war and flh~ new life. A Home Rule League 
was started, firmer and more definite in its demands than the 
Congress had been, -and the younger and more' Rigorous 
elements of nationalism were attracted to that. But the Con-• gress stlli remained the Congress, and at Caloutta in 1917 
the Home Rule Leaguers and the younger elements forced 
upon the more conservative elements Mrs. Besa.nt as Presi
dent. The unity of the Congress was sorely strained, but 
it held for the meeting and a month or two later. Then 
upon the question of the attitude to the Montagu-Chelms
ford Report, it broke. 

This was inevitable. The new conditions of Indian politics 
and the growth of a new generation with cha,nged minds 
uprooted old trees under the shades of which the older men 
had rested. Tbe old Congress leaders like Mr. Gokhale, Sh
Pherosesha Mehta, Mr. Surendranath Bannerjea, have naturally 
passed into the ranks of statesmen. For them the mills' of re
form were grinding steadily. The others had no such reverence 
and no such faith. Congress had taught India to think and 
act politically; the Morley rcfonns had obliterated the great 
non-political distinction between Mohammedan and Hindu 
but had made a breach in Indian public OpiniOll between 
progressive and moderate. This is not a calamity such ,!,S 
the Burat split was. It is the natural evolution of things, 
and if it marks the end of the Congress as we knew it, that 
will not be regretted when it is seen that the Congress did 
not end thus until the political conditions of India into 
which it fitted had. already ended. 

The Indian Government ought to see that it is now faced 
with Indian opinion. and should begin its new task by throw
ing away all useless defences. It should change its angle 
of vision, for the natUl!e of its work has changed. It is no 
longer that of a gO'Vernment of civil aervants, but of states-
men; its problems are no longer office and administrative 
problema, but political and legislative ones i it can no longer .. 
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be a, committee of Civil Service heads of departments, it must 
be a, Cabinet. And the change has oome from without owing 
to'the growth in Indian merit and self-confidence. owing to 
the strengthening of Indian opinion. Whilst we sat in our 
chairs of office. the halls and courtyards became full of people 
animated by a new will. The relatiOJA"..of our imperialist 
power to their obedience had been revolutionised. Our power 
now knows its weakness, their will its strength, and we need 
no writing on the wall to tell us that such things belong to 
the nature of freedom, and their fulfilment should be the 
pride of the nation that has done its work so well. They 
olose ancient ohapters, but do not end histories; they change 
relationships, but not allegiance. 

We must not make the mistake of meeting the demand 
for more legislative authority in the same dilatory. niggardly, 
and grudging way as we met the demand for more adminis
trative places for Indians. On that road lies ruin or. a.t 
best, baffling entanglement. 

One of the pleas hitherto hberally employed by the Govern
ment has been that educated political India did not represent 
the Intlia of the masses and that the European administrator 
entered more sympathetically into the neede of the people 
than the Indian who had been to Oxford, who was a lawyer, 
... :journalist, a. Bombay manufacturer, or a Bengal zemindar. 
The point was not without its force had it been used rea
sonably, had it not been employed as an excuse for Govern
ment maintaining its fortified citadels against the movements 
of Indian public opinion. There is not much in it now. The 
cit&dels which it defended have all but been forced, and yet, 
in view of the immediate future, both because of the con
troversy that still remains and of the settlement which hal 
yet to oome, ~e point cannot be disBlissed without a. passing 
eDmmation. 

Who compose the Congress 1 This is the answer given by 
a. Frenohma.n who voioes the opinion of an influential section 
of ofticiala (muph smaller DOW, however, than when he wrote 
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his book): "Thie acrcalled Na.tional Party is really a patty 
of ptivilege, a concourse of 'the represent&t.ivea of. ~he lugb 
castes and the rich cla8l68, which is really a stranger to the 
nation on whose behalf it profe8Be8 to speak .... The little 
group of ambitious members of the upper classes." I This 
~ription is neithet enlightened nor just, though it has a 
superfioial truth about it. Anyone professing to be a. student 
of political conditions must know that suoh a description 
could have been aptly applied to the ea.rlier stages of every 
Liberal movement. :M:. Chailley sneers at the only proof 
that oould ever be givep that India is awake politically. In 
the nature of things, political agitation could be begun only 
by the educated.; when it was undertaken by the ma,88eS it 
was the Mutiny; and the educated were bound to be the 
professional cla.sses-either having come from these claSBeS 
or ha.ving moven into them. In the sense of having amongst 
its delegates all castes, all grades, and all industrial clasees, 
the Congress is not representative i but the Congress is not 
the last but the first word in how to make Indian public 
opinion politioo.lly effective. In time, the bodies representing 
Indian opinion will be able to 811bmit to more thorough tests 
than the Congress-and then the del:lcription applied to 
them will probably be: "a little group of ambitious members 
of the lower classes." The true representative is not one who 
belongs to his constituency or who has personal interests 
similar to those of his constituency, but who understands it 
and sympathises with it. That is the claim which the bur
eaucracy makes for itself, and it is open to Congress, though 
oomposed of "the high castes and the rich cMes," to 
make it on its own behalf, and do its best to justify it. 

Self-government is demanded first of all by those in strong 
social or economic positions. It was so in Great Britain, where 
the Libera.l movemen t was middle class, rich and prof68sional. 
The working cla.as8s come in later with their new c&ueee of 
di1ferenoe a.nd te8t8 of representation.. The Indian movemeat 

• JildtlKmle.1dW1 Problfmu of B~A IndiG, b, Jaeeph ~, pp. 1 ...... 
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is still in the first stage, and if the Congress satisfies tha.t, it 
justifies itseH. The la.ok of eduoa.tion and of self-(lOnfidenoo-
mainly "Owing to oaste-a.mongst the masses will make the 
t1'Qsition from the first stage to the second in India far more 
difficult than it was here, but that does no~ excuse us for 
quarrelling with the first stage itself, Cb-for refusing to see 
that that and that only could be the oharacteristics of the 
commencement af the conflict. 

The economic resolutions of the Congress do reflect the 
interests of the middle class and those in economically strong 
positions. For instance, if its views on land taxation and 
ownership had been carried out, the ultimate effect woUld not 
have been. to benefit the cultivator. but to increase the amount 
of Indian rent enjoyed by private people and the ease with 
which creditors could seize the land of the agriculturists. 
Its commercial views have been generally those of manu
facturers, and working-class needs have rarely absorbed the 
thoughts of these Christmas gatherings. We have to remem
ber, however, that the Congress has been a Nationalist move
ment as well as a Liberal one, and when Nationalist issues 8!'e 

at stake, as history so abundantly shows, an other politiea.l 
considerations are in the background . 
• Congress, however, like our own middle-class Liberal move

ment, has been behind every attempt made to eduoa.te the 
people, and it has opposed the Salt Tax and drawn attention 
to the impoverishing efiects of certain other forms of taxation. 
Thla also is a cha.raoteristio of parties in the Liberal stage 
of a oouatry's evolution. Liberty has not receivild at their 
hands an ample programme, oppression has not been <Ii$
covered in the many places where it has its authority; but 
homage is paid to the one and war declared on the other . 

. Therefore we oan let things take their course. Speaking 
generally I Congress opinion is to find its way first of a.U into 
authority in India.. It will create reactions, as all political 
movements in authority do. as indeed is seen in the Congress 
it.elf; it wiD _1ook at India. perhaps too much from its pwn 
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point of -dew and in the light' of its own interests. What 
paorty in po~~r in India. or anywhere else does not' The 
oure for that is not to keep an adult India in tutela.g~, but to 
hasten on ,. more general a wakening and to form a. more 
representative Indian opinion and Win. 

It must be observed that the more recent radioal move
ments in Indian Na.tionalism-that hea.ded by Mr. Tilak. for 
insfia»oo-have gone deeper down into the strata. of Indian 
sooiety than the old Congress movement did, and the villa.gea 
are now being stirred by Nationalist propaganda. In thil 
respect, &.gain, the Indian m(Jvement is following the lines of 
our own Liberal, Radioal, and Labour evolution. 

A Nationalist movement, however, can never find full 
expression in a political party, because its liberty relates to
the mind and not merely to the law. It must retum to 
historical traditions; it must give out its soul in happineu 
and devotion; it must speak as its nation has spoken and 
dance as its kindred have danced. In Ireland ~ have in 
recent years witnessed the revival of a NationaUst language, 
a Nationalist litel&ture. a Nationalist stage, a Nationalist 
economic policy, and as these-the. true tests of nationality 
-have been developing, they have carried wit,h them an 
impatient condemnation of a political movement ~ 
by the expediencies of Parliament and reduced to compromise 
and manipulation for 8ucceS8. India shows similar growthJ, 
and if the National Congress is somewhat neglected. and 
looks like a plant losing its sap, that is partly because the 
political side of Nationalism must always be somewhat hard 
and its political polioy hampered. circumscribed and unin
spiring, whereas the mon, spiritual life of a national renais,. 
sance is of exalted and unlimited vision, is free, buoyant 
and oreative. using the medium of art for interpretation a~d 
the subtleties of imagination for propaganda.. The politiea.l 
leac;ler, however free he may im~e himself to be, is boun4 
to the thing he would destroy; he who sings 8Ongs, tells tales. 
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pats drama.. on the atage, livee in a world of Uberty and fa 
a.p. to despise the bondsmen. Nationalism, h~wever, needa 
hoth .• 

I shall deal later on with the religious movementA!J of Nation
alism. They may be regarded as conservative, a8 reaction. 
away from enlightenment, as galvanitings of dead bodiea 
into a false appearance of life. 1 That may be the attitude of 
the oritical observer; that is not how it strikes the devout 
Nationalist. And if we judge the matter impartially &8 .. 

historical phenomenon, we shall not be oontent with regarding 
it as a movement in itseH, and apart by itseH, but shall eon
sider it as an incident in a process. If India is to go fcnyard 
as India, it must go back first of all to get in touch with the 
broken Indian tradition. However we may regard this as 
mora.list;e, &8 students of hiaterlcal processes, it should cause 
us neither surprise nor regret. It is the spirit of progreu 
swerving to find refreshment, a base for a start, and an open 
road. The revival of the historical consciousness of India 
involves not merely a new historical sohool at the Univer
sities, but a religious reaction which will, however, 10QIl 

dieentangle itseH and in the end lead to the purification of 
Hinduism. 

This reaction in religion has been accompanied by a return 
in· art and literature to Indian inspiration. The revival of 
Persian, Mogul and Hindu art, though in inferior hands 
it is copying, in others, like the Tagorea and Gangulis, it it 
.. spirit and a genius. In the Tagore 8chool of art one finds 
not only the style and subjoots, but the feeling of the noon
day of Ind.ialt. painting, a.nd one has only to wa.lk from a 
"Royal ~emy" annual ~:dribition in Caloutta to that 
of the India Society to understand what is going on. The 
.West, whioh used to dominate the East, still empties ita 

, For inltanoe. in the att&mpt SO make the mythology at ~ VedM 1J'Dl
boUoal of modem knowledge, IOma. the food of the soda. hM beea idDti8ed 
with petroleulQ, and. we han been told .that in order to 1II1dernaud the Soma 
Pavamana b)'JDDI properly, we mUit know about II ~ oil fOUD"" of 
BMu," 
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paint-tubes OD to its pe.per ud canvas, and strives in vain 
to capture that repoaeful ~ry which i. like a. Pfi'SidiDg 
preeenoe in all great art; the other in a totally different 
world of thought and inspiration puts the pleasures and the 
attraotions of its soul into form and colour, and fills its exhi
bitions not merely with frames and paintings, but with an 
atmosphere and a life. You have moved from one world to 
another, from Camden Town to Udaipur, in the space of a 
few hundred yards and in a few minutes of titms in going from 
one exhibition to the other. And yet, let me note in passing, 
so great is the divoroe between our Government and the 
Nationalists of India that when the former proposed to ditpoee 
of l!Iome of the Western daubs shown at the CaJoutta Bohool 
of Art to make room for true Indian work, the latter cried 
out that it was a dark plot to keep them ignoran1;. When 
the Government proposes to do good it is suspected of bad 
motives. 

The same contrast is felt as regards the stage, altbeugb 
here the Indian hal not produced genim. And yet, in 
spite of crudities in acting generally amounting to terrible 
amateurishness, the difference between an English and au 
Indian play is striking. I have seen both done by the same 
company and during the same entertainment. The Abbe,Y 
Theatre of Dublin has roused keen interest amongst thOf:le 
1ndians interested in the drama-and the drama has always 
played an important part in Indian life-and the Indian fol
lower of Kalidasa and Krishna Miora returns to his own life 
for his subjects, stimulated by Sinn Fein. Dramatic societies 
are legion, and the programme of one before me whilst I write, 
announcing the produotion in the Punjab of a play by Lady 
Gregory along with two original plays of Indian life, is typical 
of many. I am sure they played Lady Gregory very badly, 
and to do homage to her did violence to themselves, and I 
a.m equally sure they played their own work with more 
8Uocesa. 

The fame of Rabindranath Tagore relieves me of 1ihe 
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nece¥ity to do muoh more tha.n remind my readers of what 
they 'know regarding him. To the revival of Indian culture 
in all Us aotivities Rabindranath has imparted the chief 
stimulus. Music, poetry, fiction, politics, have been enriched 
by his many-sided aotivities, and he is India without a spot 
or blemish. He has 8.8similated the w,st, but has a.t the 
~ame time transmuted it so that it is no longer West. There 
• .., ~ Indian poets before Tagore who strock a note of 

I great' distinction, like Torn and the other Dutts, but whilst 
their subjects may have been Indian, their demeanour and 
song were not. This one simple expression from the Gaf'de'Mfl' 
proclaims the oulture'to which it belongs, and transports one 
to India, its thought, its emotion, its method of worship. 
The iin9l'Y must recall to anyone who has it stored in his 
memory the whole Indian soene : 

.. HoW' oan tbe body touch tbe 80wer whlob only \he spirit may touab'" 

No mind of purely Western culture can ever fathom that 
sentence to its uttermost depth, or create from it the mion 
which the poet had when he wrote it. Bankim Chandra 
Chatterji was a great novelist debased under the influence of . 
the West, and doomed in his later work to traverse a world 
of fantastio romance and tinsel-Q,ecked heroes and heroines. 
Still he wrote the banned song, Bande Mata"am. Tagore 
returns to where Chatterji went astray, and Bande Mataram 
1& in every line of his stories. 

I might embody this movement of the Indian spirit and 
iatelligence in a list of distinguished names which, in addi
tion to the four Tagores in philosophy, art and letters, would 
irlQlude Ara-binda Ghosh as a religious teaoher, Sir R. N. 
Hakerji a.nd Sir Ratan Tata in industry, Dr. Ray and Dr. 
Bose in scienoe, MUDshi Ram and Principal Bu.dra in educa,
tion[Mr. Gokhale in politics, Mr. Gandhi as a po~ over men. 
In Is. w and journalism the names are too embarrassing in 
number and distinction for selection. In short, in all those 
aetivities which give distinotion to a nation, and whl.ch 
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expreu vitality, Indians a.re engaged a.nd &E.e doing work 
of importance. 

Thus Indian Nationalism proves its cla.im to be a Jl&tiona.l 
renaissance, and gives a plain warning that it is much more 
than the agitation of politioal coteries. It ie the revival 
of an historical tradition, the liberation of tbe soul of 80 people. 



CHAPTER I 

THE CONQUEST 

IN a.n opening page of his book on India, Sir John Strachey 
wrote: .. This is the first and most essential thing to learn 
about India-that there is not and never was an India pos
sessing aocording to European idea'!! any sort of unity, physical, 
sooial, political, or religious; no Indian nation, no 'people 
of India' of which we hear so much." 1 In one sense the 
warning is true, but I would say that "the first and most 
essential thing to learn about India" is that the statement 
is very misleading, especially if used for political purposes. 

India, from the Himalayas to Cape Comorin, from the 
Bay of Bengal to Bombay, is naturally the area of a single 
government. One has only to look at the map to soo how 
geography has fore-ordained an Indian Empire. Its vast
DEl88 does not obscure its oneness; its variety, its unity. The 
BlmaJayas and their continuing barriers frame the great 
peninsula off from the rest of Asia. Its long rivers, connect
ing its extremities and its interior with the sea, knit it together 
for oommunication and transport purposes; its varied pro
duotions, interchangeable with each other, make it a con
venient industrial unit, maintaining contact with the world 
through the great ports to the East and to the West. Political 
and reijgious tradition has also welded it into one Indian con
sciousness. Even those masses who are not aware of this, , 
offer up prayers which proclaim it and go on pilgrimages 
whioh assume it. 

This spiritual unity dates from very early times in Indian 
IftllJ!G: '" ArMMnwlrfJlton and ProgtWe. p. 6. 
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culture. An hi8torica.1 a.tlas of India. ,hows how &pin &Del 
again the natural unity of India. influenced oonqUMt ud 
showed itself in empires. The realms of Chandragupta <and hia 
grandson Asoka. (305-.232 B.o.) embra.oed practically the 
whole of the peninsula., a.nd ever a.tter, amidst the sw.aying 
and falling of dyna.sties, this unity was the drea.m. of every 
victor and struggled into being and never lost its poteney. 
The Pathans sought it, but it shrank in their grasp; the 
Moghuls pursued it, but it fled from their hands. The ann 
which stretohed from the throne to the utmost limit of the 
dominions was enfeebled by its length. Military oonquest 
could not consolida.te. Then the British came, and the in
evitability of a united India defied their modest proola.ma. 
tiona and led them from province to provinoe until they 
reached the seas and the mountains. I In this respect a. 
study of the historica.l maps of India resembles a study of fa.te, 
or of the attack of a mighty natural force like the sea uPon 
something which, resisting sullenly, is doomed to subjection 
by stages. Any empire in India smaller than the whole 
peninsula. is UDl!ltable and must eXtend. 

When Elizabeth was on the throne in 1600, the English 
invaders came, a.s cha.rtered traders, to bart.er and make 
profits. Empire had never entered their heads. Even tradp 
settlements had neVer oocurred to them. They were to be 
pa.rtners in the profits of foyages. But they ha.d embarked 
upon a venture which, like an open road, led to greater ven
tures, a.nd there was no stopping-pla.ce on the journey. The 
project eXpanded, and at last they asked for powers to eetab
lish and conduct a permanent trade with India. ID doe 
time they established fa.ctories where Bombay, M:adr&8, and 
Calcutta now stand, but they found both French a.nd Portu
guese merchanu. there before them, and rivalry could not 
be confined to the bazaar and the counting-house. Under 

J For iDstanoe, in the Queen'. ProolamatiOD of 1838, when _miD, the 
~, of wbat; ..... the Company'. terrItori., tbU ...... : .. w. 
~ QQ ~ of our ~, Mrritori.a p_'.iOP· ... 
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TndflLD oonditions trade and politics could not be kept apart. 
Politie8.1 designs were thrust upon the traders. Their trade 
oo~petttion became the concern of their Governments. The 
warehouse was a political outpost; the merchants had to 
beoome courtiers; the business reports had to assume the 
likeness of a State paper. The tradlng h~ory of the Compauy 
is a history of Court manipulation and intluenoe oonducted by 
& remarkable progression of men-bold, stubborn, seH-a.sser
tive, acquisitive-men who could face danger and trouble, 
who were not cowed by native rulers and not di.soouraged by 
towering adversity-men who believed in the might of their 
oountry and their own call to exploit and rule without being 
too particular as to methods and tools. In due course, the 
political powers whioh they zrumjpulated became transferred 
to themselves. The clerk became the tax-gatherer and the 
soldier, and the Company became a sovereign authority and 
passed under the fateful law that whoever governs India 
must govern it all. 

The chara.oteristic feature of tbis conquest was that the 
Company did not enter upon it until it had secured an economic 
grip upon the country. As alien as Alexander's army, it did 
not impose political authority until it had a.cquired economic 
ap.thorit,y. It insinuated itself iIJ,to Indian life before it seized 
Indian government. Its first ooncern was nothing more than 
to secure" a free trade, a peaceable residence, and a very good 
esteem" with the native rulers.! From that everything else 
followed. 

As the red pa.tches adva.nced over the map of India, sections 
,pulled themselves together to resist, but no power then exiAt
ing oould develop tha.t Indian cohesion which was neceuary 
i1 the new trading invader was to be hurled baok. We were 
not accepted, but we could not be resisted. India. ohallenged, 
but could not make her ohallenge good. It was a new method 
of conq11e8t. Unlike previous oonquerors, we did not come 

I o,aplND 'l'err,'. deaoription of wha~ Sir Thomu Roe IIOOOmpUlbed -* 
the 1I00bol Ooan~ore be Wt for lilqland in 1618. 
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in through a narrow neck of land 80 that our forae was spent 
'before it filled the peninsula; we came from the sea. We 
spread over the !Outh from Madras, over' the Welt from 
Bombay, over the east from Calcutta, and the united forces 
Bowed into the narrowing plains of the north-west. More
over, we were not a military oonquering power imposing 
tribute and hastening hither and thitber in our conquests. 
The stability of trade was always in our minds.! Th~ invaaion 
was not of 'hordes of men seeking new settlements, nor of 
military captains seeking spoil, but of oapital seeking invest.
ment, of merohants 600king profit. It was necessarily slow ; 
it divided to rule, and enlisted Indian! to subdue India. It 
assimilated as it went. It presents to the student of history 
an interesting contraSt in the methods and efficienClY of oon
quest by economio penetration compared with conquest by 
military victory, though the former always merged into 
the latter in the end. 

Representations had to be made to Court8 and interelts 
secured there. At first the traders acted behind their Govern
ment and UBed Government Amb&88adofS like Sir Thomas 
Roe to promote their interests. But that became unsatia
factory. Something more direct was required. India. was 
falling to pieces. Rebellion and anarchy were spreading. 
The Moghul Empire was hasiening to its end in Aurangzib. 
Since 1626 the Company had enjoyed territorial politioal 
privileges at its fort at Armagon, and with foreign rivals on 
one hand. and a disrupted Indian sovereignty on the other, 
it ha.d either to protect itself by oontrolling in some measure 

I In di.patcJuw eent to the Oom.p8Ily \be following uple.nat.ioD. Ie offered 
of the welcome given to the tIrad-. by the ruler of Kam.: .. lI'IM, be ' 
deairtI biI CounirJ may flourieh lAd 8!'0w nob--wbioh be Con_v. 16 will 
by Dnt.Wl!IiDp a&robaatll to him. Seoondly, bee c:IeIdrea for lWI mane,. ,ood 
Hon. from Penia. Thirdly, that yearly upon our ShippI bee may IeI1d " 
..... , fDto the Bay Henpll. to b\v' him Hawks, ApoII, Parratte aad auoh
!ike~ .•.. And. laatIy, the fort, beiq me.ct. w~ and IItrODg, m"7 
bee ,,~ to cWcd _ penon OIl OOOMiou ~ h.i8 iDnItiDp Nllilbboan .. 
(Lave, V.,.. of Old Jf~, 1.1' 20). 
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tlerfttolia.l sovereignty or to give up its struggle ~ life. The 
It.tter it had ,no intention of doing. By 1686 ita mind was 
made up on that, and next year it declared itt intention to 
"establish such a polity of civil and military power, and 
oreate and secure suoh a. large revenue . . • .8 may be the 
foundation of a. large, well-grounded, s'1!te English dominion 
in India. for all time to oome'" It is not my taak to tra.oe 
the fortunes of the Company itself. Were it so I should 
have to use these mighty words as an introduction to fa.ilure 
in India. and strife at home, and to a period when the Company 
had to return to the peaceful commerce and the dependence 
upon the Ambassadors of the Home Government which this 
declaration threw on one side. That, however, was but 
for a time. Indian conditions forced a policy of political 
activity upon the Company, and the conquest proceeded. 
Some rulers had to be supported, some opposed, the responsi
bilities of others had to be assumed. In every caee the 
end was the sa.me-conquest and empire. 

The struggle between Portuguese, Dutch, Prussian, French, 
&nd English traders in India throbbed to every Europell1 
quarrel, and at length, when the French war of 1744 broke out, 
the last act in this section of the drama was staged, and when 
i~ ended sixteen years later, the Company was in posseBBion 
&Ild aga.in proceeded to evolve its conquests and extensions. 

All our rivals had failed. The most brilliant, the Frenoh, 
formidable in war, were less formidable in trade and dip
lomacy, and less doggedly supported by Paris than the Com
pany was by London. Franoe started the policy of inter
fering in Indian politios in order to found a. French Empire 
in India, but Clive happened to have been bom; our eoonomio 
resources were greater and so was OUf sea.-power. We were 
steadier in pursuing the polioy of dominion arieN out of 
tracie, &nd, when the time oa.me to make the oritioa.l tr.aIJs.. 
formation, we were even better prepared for it ill ~ 
ment a.nd resources than were the French. The ~ 
were soldiers ~d priests ra.ther than traders, ani," ...... 
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gramme of oonqueet. wa.s from the beginning &8 impossible &8 
Alexander's was. The DUtch pursued a trade poli()y of 
monopoly which required for its support a military and naval 
ba.cking which the Netherla.nds could not afford. Other rivals 
were of little consequence. So in the end we remained the sole 
power in India. owing to our economic stability, the character 
of our traders and captains, our fleet, and we were left to face 
our Indian responsibilities and fulfil the law of Indian conquest. 
Now it was the Mahratta, now the Sikh, now the Burmeee 
rule that shrivelled and disappeared at our approach, and the 
unification of India proceeded apace. III due time the 
merchant had done his work, and in the course of it he had 
transformed himself into a governor. Then he was sup
pla.nted by the Crown. 

The expansion of the British Empire in India was like in
flowing water filling the bed of a lake. Whilst there is anarchy 
in India, the diversity in tongue and people may IM&D. 

diversity in the State, and Sir John Strachey's warning may 
be of political importance: but when that anarchy gives place 
to order, the buundary of the Indian sovereignty is the sea 
and the mountains-indeed, Indian law and order depend 
upon that being the boundary. The sects may be legion 
the tongues innumerable, the customs varied and antagoni8tio, 
but he who is most aware of these diversities and who give~ 
them a most important place in the peculiar complexity of 
the Indian problem, is' also aware that moulding them 
together into a tinity and imposing some kind of coherence 
upon them is the only policy which fulfils India's destiny. 

Hence it is that whoever would study Indian problelIl8 
with any profit must begin with a recognition of two appa.r
ently oontradictory facts: India is divided; India is united. 
The latter is the predominating crea.tive factor in Indian 
politi08. It ~&y be .. hat the central Government should be .. 
federa.tiQn of State. and provinces, each enjoying wide pri'ri
leges of self-government. Tha.t is a matter of machinery and 
politioal convenience. All I am. concerned wj.th here is to 



34 THE GOVERNMENT OF IN'DI~ 
\ 

point out, at the very threshold of this study, that the ~ 
domin&ting tendencies in Ind.i.a.p, life &re not diverse rites 
and t~ngues, but the unification of a.ll into one IbYereignty. 
Th&t is the great in'fluence that has made the history of the 
British occupation, and that now pr~ents i~ with its greatest 
prQblem. 

It is true that the economic origin of our settlement in India. 
ha.s meant tha.t we h&ve used our political powers there for 
economio purposes. Nothing more condusi've has been 
written on that than the criticism pa.ssed on the ~mpany 
by Adam Smith. "As sovereigns, their interest is exaotly 
the same with that of the country which they govern. As 
merchants, their interest is exactly opposite to that interest." , 
That criticism, somewhat altered in its literary form, but un
touohed in its substance, always holds good of foreign States 
governing peoples as we govern India-but that in passing. 
It ma.y be true, as some say. that economic considerations 
role political policy. But in the government of subject 
ptloples by sovereign States, economic considerations infltlenoe 
both sides and create political movements amongst the subject 
as well ai amongst the ruling peoples. Moreover, a subject 
.people that is being educated and that is breathing the air 
of liberty will be purchased by no economic price and will ' 
8&crifice advantage in order to enjoy self-government. Thus 
neither the sovereign nor the subject nations oan a.void the 
troubles and the problems of political liberty. whioh m~t 
always be both the judge and the goal of all policy . 

.As I ha.ve indica.ted, at a. very early twe the British nation 
rega.rded the tran~actions of the merchants in India as being 
something more than trading afta.irs. We felt we were under
taking political responsibilities; and consequently the long
drawn-out history of the relations of the Company &nd the 
Government tells the story of how the nation's sense of its 
obligations to Indi& overshadowed the original purpose of 
the CompanYt,. and politica.l intentions and ideas supplanted 
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those of trade. We regarded the people a.s wards, a.nd we 
governed 808 trustees. The India.n political problem has not 
been one of how to keep a subject people in subjection, but 
of how to lead a broken people into greater liberty. That, 
at any rate, has been the professed intention of the governors 
for generations. When the Mutiny broke out and challenged 
our occupation, so firmly had that policy been established. 
that, despite the passions raised by some of its eventa .• "and 
the rUthless hand by whioh it was suppressed, the nation dii. 
not ohange its purpose. 

Beoa.use that was our policy we could boast that our army 
of ocoupation was oomparatively insignificant in its numbers, 
and that the military had little or no influence on the govern
ment of the country. India has not been kept by the sword. 
but by the law; not by fear, but by trust in Parlia.ment. 
Until but yesterday, when the foreign plant of a.narohism 
took feeble root in it, force has not challenged us since the 
Mutiny, and Indian movements for a greater freedom have 
been purely political. The statesman alone has ruled. His 
problems (whioh he has faced with the unoertain viaion which 
is all that honest men can claim as a guide, and with the 
mingled suoooss and disappointment, oonsistency a.ad incon
sistency, which alone are possible in this world) have been 
those of how to ascertain public opinion, to develop the 
country, to make the people content, and to lead them to 
freedom. It has been the problem of a people ruled by another 
people in whose political philosophy a subject nation is regarded 
as a blot, but which h~s been compelled by its history to accept 
luch a subject nation ae an inheritanoe. Our political task in 
India has been akin to the biological process of transmutation. 
At no time hM the idea.lly perfect been possiblo, so that at no 
time could we be a.bsolutely consistent. We have had to 
swerve now and again. The pressure of circumstances has 
ocoasionally .ven our representatiY88 from the prinoiples 
which, through the generationa, we believed we were oarrying 
out, aIIld they have sometinles met with regret £lPd opposition • 
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the evidenoea of India's awakening; but thetle bnoertaintiee 
have been but incidents on the wa.y. As the trading station 
inevitably became the political capital, so, with equal inevita
bility, unless the British political genius is to ohange funda· 
mentally for the worse. the British oonq~t is to issue in Indian 
liberty and self-government. 



CHAPTER II 

PARLIAMENTARY CONTROL AND THE SECRETARY 
OF STATE 

I-PARLIAKENTARY CONTROL 

TH:m powers under which the Company worked not ,omy 
allowed it to trade without rivals, but to fortify its settlements, 
maintain both land and sea foroes, fight for its rights and 
establish courts. Thus it prooeeded not only to do business 
but to acquire territory, and by the end of the seventeenth 
century its political aspect was sO important to it that in one 
of its resolutions I it draws attention to the fa.ot that the Dutoh 
Compa.nies of a. similar nature" write ten paragraphs concern
ing their government, their civil and milita.ry pollcy, warfare. 
and the increase of their revenue, for one pa.ragraph they 
write oonoerning trade," and suggests that the London Com
pany should apportion its attentions a.coordingly. It also 
states that the increase of its politioal revenue had become as 
much its concern a.s the increase of its trade, and refers to it. 
task of "making us a nation in India." In this respect, as 
in many others, Cromwell showed the prevision of a. great 
Imperial statesman and asked that "a national interest" 
should be taken in India.. As early as his time it was seen that 
the Company was in reality So political body, a.nd that its 
existence was involving the whole nation in responsibility. 

The Revoln.tion of 1688 swept away the right of the Crown 
to grant theee trading monopolies, and when the Company. 
putting its Charter privilege into fol'Oei detained a ship in the 

1888 . . ,' 



38 THE GOVERNlIENT OF INDIA 

Thames because it suspected that the cargo was to be used 
to compete 'With its East India trade, Parliament stepped in 
and deglared against charters issued by the Crown giving 
exclusive trading rights. There end and begin clearly marked 
.tages in the history of our conquest of India. At this point 
the Company beoame a thing of ParliaftMnt and not of the 
Crown, and subsequently, in renewing and amending its 
charters, Parliament interfered more and more with the 
conduct of the Company's business. For the next century 
and a half the history of the Company is one of tenitorial 
ezpansion in India with a progressive contraction of its in
dependent governing authority and a growing control by 
Parliament. 

At first, Parliament was in the position of an uncomfortable 
spectator seeing its recalcitrant and pushful subjects commit
ting it to obligations against its will whilst it was powerless 
to oall a halt. "Forasmuch," said the Act of 1784, renew
ing the Charter and voicing the long-held unhappy feefings 
of the Government, "as to pursue schemes of conquest and 
extension of dominion in India are measures repugnant to the 
wish, the honour, and the policy of this nation, it shall not be 
lawful for the Governor-General in Council to declare war 

without express command a.nd authority" from the 
Home Govemment. Parliament decla.red its authority I but 
'Was in no position to enforce it. 

In 1765 Clive returned to India to complete the task which 
he had ~gun eight years before when he fought the ba.ttle of 
Plassey, and created a oondition of affairs which in a few years 
led to the Company becoming possessed of the Diwa.ni of 
Bengal, Bihar and Orissa- another landmark in the Conquest. 
The history of the years was a stvange mingling of great 
honour and dishonour, when every quality whioh is the pride 
of an Englishman has to be told of side by side with deeds that 
are a disgrace to him. Within two years Olive was back in 
England, having put the East India Company in poss8ssioll 
of the revenuO! of Benga.l, Bihar and Orissa, and having taken 
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the first step which finally transformed the trading Company 
into an Imperial authority. However proud the country 
was of Clive's wonderful achievements, and however generous 
it desired to be in judging his conduot, there were faults in him 
and his work which it could not overlook, which it could 
not excuse, and which, if it had allowed to continue, would 
have amounted to gross national neglect. 1 Moreover, the 
a1fairs of the Company were in a bad way, and when it was 
about to take charge of Bengal it was bankrupt, and had to 
appeal in 1773 to Parliament for a loan of £1,400,000. It was 
too Boon for the nation to make itself directly responsible 
fQr the government of the territories which had fallen under 
the control of the Company, but it was not too soon for it 
to begin imposing such conditions upon the Company as 
would confine it in its transactions to ways approved by the 
national sentim~nt. 

It had, however, become evident that Parliament sooner 
or later would have to supersede the Company, Lord 
Chatham, in 1767, said: "No subjects could aequire the' 
sovereignty of any territory for themselves, but only for 
the nation to which they belonged." But that was not to 
be the first stage. Discussions in Parliament took place upon 
what the Company and its oiicers had done-the CompahY 
had been slightly interfered with, as in 1767-and Select Com
mittees enquired into its ways. In 1773 the East India Com
pany Act-now known as the" Regulating Act" -was passed I 
"for the better management of the said united Company's 
affairs in India." It decreed ~he appointment of a. Governor
General with a Council of four in Bengal; it gave the Governor
General in Council a constitutional a.uthority and p1a.oed him 
supreme over the other Presidencies; in particular it made 

1 For lnat&noe, the 8elel!t. Committee appointed by the Houae of Commona 
in 1773 reported that betw8eD the beginning of 1757 and the end of 1766 
the p~OOI and other roagnatee of Bengal had diltributed £15,940,987 
&rnoosn the lI8rV&llili at the Company, . 

• Whoever wiUl8B 1;0 .oUow the lejpslation relatmg to the admmietratloD 
01 India must oonault ~ Courtanay Ilbert'. Phe Go~mfM"t of 1"""" ' 
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him the authority who alone could declare war; it imposed 
upon the Governor-General the duty of keeping in close 
touch with the Court of Directors at home and taking orders 
from them; it provided for the establishment of a Supreme 
Court appointed by the Crown; it forbade the taking of 
bribes or presents by the Governor-a:D.eral, the members 
of Lis Council, or the' Judges; it enacted that all rules and 
ordinances promulgated by the Governor-General in Council 
were to be sent to a Secretary of State at home, who, in the 
name of the Crown, could oommunicate disapproval to the 
Court of Directors, when the rule or ordinance objected to 
became null and void; and it provided for indictments against 
the Governor-General, the Judges, and the chief officials 
being laid and tried before the King's Bench in Engla.nd. 
\ This marks another departure. The political State was 
taking charge of the politics of the trading Company. That 
was the first step towards the Chatham ideal. It wa.s an 
attempt to divide trade from politics, to secure the adminis
tration of justice, and to create a watchful eye with which 
to examine the Compa.ny's proceedings. .. 

In 1784 a further step was taken. The previous Act had 
led to considerable difficulties. Party feeling at home ran high 
and India was thrown into the whirlpool of home politica.l 
rivalries. Wa.rren H;astings was not an easy man to control, 
and when he had to please both his Court of Directors and 
the Ministry, when he had to work with a Council the majority 
of which opposed him, and face conflicts between his Counoil 
and the Supreme Court of Calcutta, his task was no enviable 
one and his stiffness of neck was not made more flexible. 
He was never out of quarrels in Oalcutta and criticisms at 
home. Parliament continued to enquire and to be indignant. 
It kept on protesting that it was not willing that the Com
pany's directors should govern Indian States, but it was not 
prepared to take the job on itself. It made up its mind to 
lay a guiding hand as well as keep a wa.tchful eye upon India.n 
t.dminiatration, and so it adopted the inevitable blundering 
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oompromile of oreating ~ ~pecial Board of Control. for whioh 
a Minister was to be responsible to Parliament. The Com
pany nominally ruled, but Ministers controlled. The Board 
was to "superintend, direct, and control" the politiceJ. work 
of the Company. It could write or alter despatches and 
compel the Company to accept its decisions. The Regulatin8, 
Act imposed rules; this made an attempt to soo that they 
were steadily carried out. India was put under dual control, 
and to this day wo have not been able to rid ourselves 
completeJy 01 this system. 

Meanwhile the tide of annexation and oonquest flowed on. 
Wellesley, continuing and concluding Clive's work, W&8 

responsible for making the drift into a conscious purpose of 
ddminion and "turned the East India Company, in spite 
of itself, from a trading corporation into an imperial po"!'er.'" 
And during all this time the Company got into deeper and 
deeper water. The forward policy of Lord Wellesley imposed 
heavy financial and political burdens upon it'. The part of 
its work which belonged to the nation increased, that which 
was its own dwindled. The House of Commons appointed 
its usual committees of enquiry preparatory to renewing the 
Charter in 1813. In the end, the Company's monopoly of 
trade, except as regards tea, was taken from it. It was 
becoming more and more evident that this trading company 
on the one ha:.nd had to become a governing authority, and 
on the other was of no use 80S such. After the usual interval 
of twenty years, the Government of India Act, 1833, Wal 

passed-another conspicuout landmark in this period of 
transition. Truly did Pahnerston say that the Company 
had then become "a phantom of its original body.'" In 
its preamble the Act declared that" the United Company 
of Merchants in England trading to the East Indies" were 
willing to put their authority and property at the disposaJ 
of Parliament. The Company's Charter was to be renewed 

. 
I Lord w,u .. letI: Rukr# 01 India (p. 206). 
I BAIatard, February 12th, 1868. 
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until 1864, and meantime it was to hold its property in trust 
for the Crown and use it for the governing of India. All 
trading monopoly was taken away, and the Company was 
deprived of its oommercial liberties. The Board of Commis
sioners was to have absolute control of these governmental 
properties and rights, and all letters aM documents from 
the Directors on Indian policy were to be submitted to it. 
By this time only the dismissal of certain ser'Vants and the 
Home establishment remained outside the cO'ntrol of the 
Board. The Act also provided in very specific terms that 
colour or race or religion should be no bar to the employment 
of Indians in Government service. This Act was the begin
ning of the end, the signal that the curtain was to drop and 
olose for ever that wonderful scene where masterful men 
venturing after profits founded an Empire. The signal was 
repeated in 1853, and the emphatic declaration made that 
the administration of India was "too national a concern to 
be left to the chances of benevolent despotism." 

But before the curtain actually did drop, a wild act I)f 
tragedy had to be gone through. India resented an intrusion. 
She was broken and powerless, but she made one frantic 
effort to throw us off. When Dalhousie arrived in Calcutta, 
his predecessor bade him farewell with the assurance that no 
gun need be fired in India for seven years. "The peace of 
the oountry rests on the firmest and most permanent basis," 
wrote the Friend 0/ India that January (1848). In three 
months the Punjab was in arms. The policy of Lord Welles
ley to protect the princes of deoaying States was ripening 
into its inevitable harvest of annexation, for protection could 
J),ot be separated from responsibility. The Wellesley policy' 
Of protection was the mother of the Dalhousie policy of 
annexation. And so this administration which opened so 
calmly became one of the most tempestuously difficult, and 
led up to the supreme challenge of the Mutiny. No Company 
could survive that. British rule in India had to be British 
rule and become part and parcel of British responsibility 
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shouldered by British sovereignty without any intermediary. 
The prOOO8S of the &8Iimi1ation of the Company by Parlia.ment 
was complete. The Company ended and the Crown took its 
place-and the monarch being oonstitution&l, the Crown 
meant Parliament. 

The intention of Parliament at the time is evident, and 
appears in the debates on the Bills of 1858. Lord Pe.lmereton, 
introducing the first Bill of that year, stated that tht! time had 
come to place "the ~%ecutive functions of the government 
of India at home ... under the direct authority of the Crown, 
to be governed in the name of tho Crown by the responsible 
ministers of the Crown, sitting in ParHam"nt and responsible 
to Parliament and the public." 1 Over the Counoil, its 
President, being a member of the Cabinet, was to be the final 
authority. He maintained that what improvement had been 
made in India in late years "has been entirely the result 
of debates in this and the other House of Parliament.'" The 
Chancellor of the Exchequer, Sir G. C. Lewis, said: "I wish 
to Bee the responsibility for Indian administration ooncen
trated within a narrow sphere; I wish to see that responsi
bility under the clear control of thiR House." I On the third 
and final Bill, Lord John Russell said: "We give to a Secre
tary of State for India the power of directing and controlling 
the affairs of that portion of the Empire." , 

I regret thQ.t it must be admitted that Parliament has not 
been a just and watchful steward. It holds no great debates 
on Indian questions j it looks after its own responsibilities 
with far les8 care than it looked after those of the Company; 
its seats are empty when it has its annual saunter through 
the Indian Budget, and even this homage of formal polite
ness to India was neglected during the war; it is e.ware of 
Indie. only when it is troubled by cotton duties, or when 
something else e.rises which makes their constituencies remind 
members that India is a British po88e88ion. And yet surely 

I Hanard, February 12th, 1868, p. J282. ... lind. pp. 1"8-9. 
• Ibid. p. U91. • lflid. J~7 8th, 1868, p. 1092. 
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there is some pathos in the undoubted fact that Ihdia. is kept 
hot by foroe, not by the excellence of its CivQ Service, but 
by its trust in the British Parliament. 

II-THE SEC1RETARY OF STATIl 

The question of what is the real part .yed in the Govern
ment of India by the Secretary of State is difficult to answer. 
As a member of his political Party, he has 8. bias in certain 
directions. He makes frontier wars alluring or reforms 
interesting according to the known predilections of his political 
creed. He imposes a fiscal policy also in accord. with the 
views of the Home Oabinet and the interests it has to serve. 
He and his Council with the Viceroy and his Council are 
undoubtedly together an India.n Executive, bu..t in normal 
times I think the truth is that the Secretary is quiescent exoept 
for office work, and that the Indian part of the Executive is 
the active part, except in so far as Indian affairs are 8.9pects 
of Home interests. India is really governed by the Civil 
Service of India, whatever the constitutional facts may 'L~. 
The voluminous correspondence with Lord Minto which Lorq 
Morley has published in his Recollectiona shows a Secretary 
with a policy gently but firmly piloting it along narrow rock
bound channels; but in that case, as indeed in regard to the 
Montagu-Ohe1msford proposals as well, the start is made by 
a.greement in both Whitehall and Simla that something must 
be done, and the rest is the story of a bargain. The more 
that self-Government is developed in India, the less will the 
Secretary of State count. He is generally distrusted by the 
bureaucracy because he represents Parliament and a little 
of democracy, and for a short time after his appointment he . 

'is an object of curiosity to Indians. When he has a 'fill 
a.nd ideas, he has power and can exercise it. His col!8titu
tional position is therefore less important for practical pur
poses than his personality. 

Still, there can be no question about the supremacy of 
Parliament and none about the resnonsibilitv of the Sec1"'flltarv 
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of State. And yet the Secretary is in a position constitution-
ally difterent nom any other Secretary of State. His sa.lary 
is not paid from British revenues, and he has to act with a. 
Council. Both of theae peculiarities arc survivaJs from Com
pany rule, the one reminding us that the Company paid for 
the Indian government and India House out of Indian revenue, 
and the other that Parliament's power was onoe limited to 
checking Indian administration. A habit has more influenoe 
upon an Englishman than a reason. 

The Secretary of State's salary is paid from Indian revenues,' 
and his policy consequently cannot be reviewed in the House 
of Commons,as is the oase when Supply for other Depart
ments is being discussed. This is why reformers every year, 
in connection with the Indian Budget debate, used to disouss 
a r8$olution to put the Secretary of State's salary upon the 
estimates and pay it from Home resources. The effect of 
this change would be formally to a.nnounce the oontrol of 
Parlia.ment over Indian affairs. That he is in faot fully 
responsible to Parliament is nevertheless true, as was shown 
by Mr. Austen Chamberlain's resignation in consequence of 
the exposure of the scandal connected with the lack of 8upply 
of medical stores to the army operating in Mesopotamia in 
1915-16. This limitation of Parliamentary control. though 
it would be convenient if it were removed, is of no substanti&J. 
importance, as, in spite of it, Parliament can question the 
Secretary and oan exercise control over him, whenever i~ 

comes to discuss his conduct, by one of the several ways pro
vided, in addition to voting his salary. 

The other limitation is more serious, and provides the 
Secretary with a double allegiance and responsibility which 
not only makes him less than the servant of Parliament, but 
enables him to shield himself from Parliamentary criticism 
and puts him in a position which tends to weaken ParJia.. 
mentFy control.' 

I GOII ....... ' "I Indio ..tot, o. 6. 
I WritinS to Lord Kineo after ~ long cu.cUl8iona on Ihe Reform 8obem. 
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The original of the Secretary of State's Oouacil WM the 
Board of Control created by the Act of 1784. Our Colonies, 
being, from their origin, conetitutionally posle8sions of the 
Crown, came to be governed (apart from the realities of 
Parliamentary control, and subsequently of their own con
stitutions) by the King in Council-thatill, the Privy Council ; 
whereas our Empire in India, being the creation of a trading 
Company which at an early stage Parliament held to be 
responsible to it, came to be governed not by the King in 
Council, but by a Secretary of Sta.te in Council, and thus 
historioal forms were preserved and the Board of Control 
idea survived in a new body adapted to the new constitu
tion. It is too often a characterist·ic of our methods of govern
ment that we continue to work with old machinery a.fter it 
has ceased to have any meaning, or when the effect of its 
working has been altered. It seems to be a safeguard against 
revolutionary change. In reality it is a survival of the u~less, 
and leads to inefficiency, if not to grea.ter evil. 

The Board, which at first consisted of not more than six 
Privy Councillors, of whom the Chancellor of the Exchequel' 
and & Secretary of State had to be two, was modified in its 
cPm.position from time to time. Since 1811 the President 
c;>f the Boa.rd had been a member of the Cabinet, a.nd when 
Parliament supplanted the Company, the Act of 1858 retained 
the Board, called it a Council, and fixed its membership at 
fifteen. Ten members required as a qualification that they 
had served or resid$! in India at least ten years, and had 
not left India for more than ten years. The membenhip is 
now fourteen, and ten of the members must have been in 
India for ten years and have left it for not longer than five 

... ere 0""", Lord Morley remarks with referenl'8 to the powers which &gIM
ment. between Counou. in Simla and Whitehall give: .. When Whitehall 
_4 8imla come to an agreement, the matter is practically over, where .. 8 

Cabinet baa to fight i .... Bill through the two HoUBell" (~iotv, ii. 
p. 321). Tbul $he ettlement of great Indian ai!aire now ta.kee place out
_de Parliament, which, ... nning the auperior knowledge of the ezpert Counou. 
pnenlly, .- ~ their agreement. 
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years. They are appointed by the Secretary of State, Itnd 
hold office for seven yeMs, but may be reappointed for 
another five, in which cue a memorandum justifying the 
reappointment must be laid OOfore both Houses of Parlia
ment.1 Members may be removed from office by the Crown 
on an address from both Houses. No member of the Council 
may be a Member of Parliament. Lord Morley wished to 
appoint Lord Cromer, but could not because he was a Member 
of the House of Lords.· The salary attached to the office 
is .£1,000 per annum. Five members must be present when 
business U! transacted. Meetings must be held at least once 
a week, and the Secretary of State presides as a rule. For 
the transaction of business the Council is divided into Com
mittees which concern themselves with different branches of 
work, but attempts made to departmentalise the work by 
giving members a portfolio have wisely been frustrated hither
to. Except when secrecy is required, all orders a.nd communi
cations must be submitted to the Council, but the Secreta.ry 
of State may override the opinion of a ma.jority of the CounoiJ 
except as rego.rdR the expenditure of Indian revenues, the 
disposal of property, and such financial matters. This power 
is, however, of little use. 

It will thus be seen that \the Council is not merely all advisory 
body. It has authority. It has not only to be consulted, 
it has to agree. The awkwardness of the situation which 
would be created if the Secreta.ry forced his desires in the 
teeth of the opposition of his Council, even when he has oon
stitutional authority for doing so, limits his autbority in 
practice more than it is limited by law. On the one hand, 
there is the Secretary of State, who oomes and goes with 
political majorities in the House of Commons, who conse
quently is appointed to bring to bear upon the Government 
of India infiueaces congenial to publio opinion and to the 
political prinoiples of the party whioh he represents, and who 

1 Qov~, of India .toe; 1915, •• 3 • . R~_. Ii. !IS. 
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is respollllible to the House of Commollll for hia polioy t and 
to the Cabinet, of which he is a member. On the other hand, 
his action is limited by a Council which is more of the nature 
of a. body of oivil serva.nts, but whioh ha.s the power in the 
mOlt eseential matters of government to hamper the Secretary 
of State in doing what he thinks he o. to do.' And this 
Council is non-representative; it acts of its own untrammelled 
will ; it is not directly responsible to Parliament. This 
constitutional anomaly could not have existed for a genera
tion if Parliament had taken an active interest in Indian 
aBair8. 

The intention of Parliament in maintaining the Board of 
Control was to recognise that the Government of India. required 
special knowledge. When the Company administered, public 
opinion and political responsibility had to watch it; when 
Parliament beoa.me responsible, expert mowledge had to 
guide it. Parliament 'decided that it had to receive infor
ma.tion-hence the Annual Report on the Material and Moral 
Progress of India and the statutory Financial Statements·
and it established the custom of an annual debate on t.fl.e 
Indian Budget-not always observed, however. But for 
the details of the administration it did not leave the Secre
tary for India as it left the Seoretary for the Colonies, and so 
it adopted, as I have explained, the method of dual control. 

Obviously there are all the elements, on paper at any rate, 
of a seriouB olash of authority in this arr~gement, and very 
soon after it was adopted, the position of the Council was 
the subject of discussion in Parliament. In 1869 tht'l matter 
was debated in the House of Lords, when lawyer& took hope
leuly contiioting views. But the Duke of Argyll la.id down 
the oommon-sense political doctrine. He held that the Council, 

J Lord Morley, writing to Lord Mmto whilst dl8cU88ing the projected 
RefOftZl, lOheme, ¥oid: "There waa aJwaYII the oft-chanoe that .omethIDg 
might go Wl'QZI.i, first in Cabinet, MCOnd in my Council, and third, IIQIl mOlt 
dangel'OUll, In the H. of C." (RICOlUctWM, ii. 216). He wu .. reUewd" 
., not havina to oYet'l'Ule his Council (tbt<l. ii. 817) • 

• GotIern~ "II India Act, 18158, •. 153. 
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thOugh .. quasi-Parliament for certain matters, and instituted 
by Parliament a8 its deputy, was yet subjeot to Parliament. 
"It ought to be olearly understood, that the moment the 
House steps in and expresses an opinion on a subject con
nected with India, that moment the jurisdiction of the Counoil 
ought to oease." The point, however, is not so much what 
such a body would do on the occasion of open con1lict with 
the Secretary of State, the Cabinet, or Parliament itself 
(as when the House of Lords challenged the financial authority 
of the House of Commons in 1909), but what its influence 
is in the ordinary conduct of Indian affairs. Constitutional 
definitions are rarely the subject of hIgh dispute. The Council 
is there day by day, a perpetual influence, a presence that is 
felt-and that is its importance. 

Attempts have been made from time to time to reconstruot 
the Council, and t.he Government in 1914 proposed, in a Bill 
which was mainly consolidating, that the Secretary could 
appoint Committees of the Council to take .. departments .. 
of business in charge This is an old proposal and is made 
by those who wish to strengthen the authority of the Council. 
It is alleged that specialisation would mean more definite 
responsibility and more thoroughness in work. It might, 
but it proceeds on the assumption that important authority 
ought still to be exercised from London, and that the Secre
tary for India should have a divided responsibility between. 
Parliament and his Council. Not a few who advocate the 
change also wish to strengthen the €louneil against both the 
Secretary and Parliament. For these very reasons, the pro
posal strikes at both Parliamentary control and self-govern
ment, and ought to be opposed. For reasons which I now 
proceed to give, the Council should be weakened and abolished 
rather than stroogthened and fixed in the Indian Constitution. 

Since 1860 things have changed greatly. The authority 
of go'V'ernment has gone more and more to India itself, and 
the opinion which guides it cannot be. reproduced by Anglo
Indians or Indians sitting in Whitehall, but only by Indiana 
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living in India. and by Indian institutions. If the Seeretary 
tequires any guidance here it ought to be given by a PatJi&. 
mentary Advisory Committee which will watch Indian affe.ira 
les~ ha.ply light can be thrown upon them by our own experi
ences. An Indian as Under~Secretary at Whitehall would be 
desirable,' but the appointment to the- Council of Indians 
separated from India and ,living in a foreign atmosphere of 
thought and interest does not amount to much, and certainly 
can never justify the existence of such an authority. It is 
a cumbersome machine of check and counter-check if it has 
any use at all. It destroys real Parliamentary interest with
out giving Indian control or expert political advice. It 
prevents such a reorganisation of tbe India Office duties as 
will put that' Office into proper relationship with the Indian 

,Government on the one hand, and British representative 
institutions on the other~ It is not government or advice by 
the expert, but by the ofticial. It is an adjunct to bureau
cracy, not to Indian opinion. It is a Civil Service imposed. as 
a check upon a Legislature, 8IIld it becomes more -and more 
anomalous as representative institutions in India. are estaJr 
lished and broadened. 

At the moment, the machine works, but the relation of its 
parts is ill defined. The intention of Parliament in 1858 was 
apparently to give the power of initiative to the Government 
in India, that of examination and revision to the Secretary 
of State's Council, that of veto to the Secretary himself. But 
that did not Buit 8. Home Cabinet, which had views of its 
o~ on certa.in Indian affairs, especially econolllic ones, 
a.n.d in 1870 the Duke of Argyll in "correspondence with Lord 
1fayo, the Viceroy. issued an order that the Government 
in Inelfa was part of the Home Executive a.nd 8ubortii,nate 
to t!le Oabfnet,and that official members and the Viceroy should 
take instruotions from home. This point was ra.ised later 
on b, Lord Sa4isbury when be insisted upon being con
sulted on aU legislative proposals of importance; and wheJl, 

SiAOII WI ".. writtm ~_ belli. dcme. 



THE SECRETARY OF STATE In 
in HJ7~, the Gc;Jvernment of India passed a Tarift Bill impos
iD.g duties upon cotton, angry correspondence followed, and 
Lord SaJisbury i88ued his order that the duty wouJd have 
to be removed as quickly as possible. Upon this, the 
Viceroy resigned. It has also been laid down by a Secretary 
of State that the Council can be independent in its criticism 
only so long as the Cabinet allows it. But these high 
pronouncements do not disturb the normal working of the 
machine. The Government in India holds the administrative 
initiative; the Seoretary of State holds the legislative and 
constitutional initiative provided he carries his Council with 
him; the control of Parliament is in reserve to be used when 
required. 
. Thus we understand how the control of Parliament has 
always remained obscure, and in reoent times the doctrine 
has become fashionable in some quarters that it hardlyemts. 
We have been told that the Government in India is the only 
Indian Government. That, however, has no legal nOl." his
torioal oountenance. It is the doctrine of a ruling c1a8El. 
let us not put the value of Parliamentary control too high, 
however. The democratic theory of Parliamentary oontrol 
rests on the fact that a representative Parliament has as its 
judge and arbiter the people who experienoe its rille; but 
obviously a Parliament acting as a trustee for people not 
represented in it, has none of the charaoteristiOll. 01 It repre
sentative authority, and is only subject to the pubUc opinion 
of the trustee constituenoies on matters relating to the people 
held in wardship. Now, British opinion on Indian affaits 
does not exist except on odd events at odd times. Parliament 
therefore oontrols Indian afiairB. as a matter of aotual fact~ 
only in so far as the very few British subjects in ParJiament 
or out of it take a continuous inte1'eft in, or have a real know
ledge of, India.n matters. What little this amounts to is 
seen in the deserted House of, Commons when the Indian 
Budget is under discussion. Accepted British moral or 
politioal standards cannot be violated without P~rliamentary 



32 THE OOWRNDNT ' OF INDIA 

ohrJl.enge, but it is difti.cult to get that interen a.!ld knowledge 
in the constituencies or in Parliament to say when they are 
viola.ted, and the rule is that the Government in India. 10 

far as Parliament is concerned, has things pretty much in 
its own hands. Besides, the fact that a large proportion 
of members of both Houses interested ill India are men who 
have been in one or other of the Indian Services reduces the 
value of Parliament as a controlling authority. 

Thus we have to faoe this difficulty. The control of Parlia
ment over India cannot in the na.ture of things mean the 
same thing as the control 'of Parliament over Home affairs; 
a bureaucratio Government in India oan never be trusted with 
arbitrary powers. because suoh arbitrariness would be more 
objectionable than a Moghul tyranny. whioh was, in the last· 
resort, our bed by rebellion or poison j therefore, whilst Par
liamentary control is an enormous advance upon Company 
~e. and is a oonstitutional fact whioh should be strenuously 
proserved and not allowed to lapse into practical desuetude, 
there is a stage beyond it when the real control of Indian 
government should rest with those who benefit or suffer 
from that government. Parliament must be careful, howe~er, 
not to abandon its control in a transition stage when certain 
Indian interests and olasses are enfranchised and have power 
(whether they use it or not does not matter) to oppress other 
interests and classes not yet enfranchised. The period ' of 
trusteeship is not ended until India can bE, responsible for 
its own government as Australia, Canada, and South Africa a1'8. 

The changes now required are that the Secretary of State's 
sala.ry, like that of the Colonial Secretary, should be put upon 
the British Estimates j that, &8 has been done recently, the 
Under-Secretary should be an Indian whenever possible-indeed 
there is no reason wby, if an Indian with the requi8ite know
ledge ,of and position in British politics should exist, he should 
not be the Secretary of State j the Council should be abolished 
and its place taken by a Departmental Advisory Committee 
a.ppointed each session from Members of Parliament-this • 



THE 8E9RETARY OF BTATE 53 

last being ~ted not owing to any speoi.a.l circumBtanoea 
oonneoted with the India Office, but &s part of a great soheme 
to a.ssocia.te Parliament more intimately than it now is with 
the a.dministration of Departments; there should steadily 
be kept in view the end when Parliamentary control over 
Indian affairs will fade to the intangible shadow which it 
now is over Dominion affairs. 



CHAPTER III 

THE VICEROY 

TaB supreme head of the Government in India is the Viceroy; 
but however high the pinnacle upon which he sits may soar 
above the Himalayan heights 'of the rulers of India, it comes 
decidedly short of the august peaks of kingship. The Viceroy 
is surrounded by pomp a.nd awe; ceremony walks behind 
and before him, and does obeisance to him. But everyone 
seems to be conscious that he oomes and goes, and that when 
the guns have fired their parting salute on his leaving Bombay 
at the end of five years, he steps down from his snmmit and 
returns to a. meaner dwelling-place. In the minds of the 
masses he is the great lord; in those of the educated ad 
political sections he is the head of the administration, and 
enjoys an authority which is great but limited and is not 
altogether removed from oontroversy. 

The viceroyalty is doomed to the limits of constitutional' 
government. Appointed by warrant undel:' the Royal SigIi 
Manual, the Viceroy is required "to pay du.e obedience to 
all such orders as he may receive from the Seoreta.ry of State," 
and he is given a.dvisers who are more than advisera. More
over, he comes, knowing little about India, to work with a 
powerful body of tnen knowing, in one sense, everything about 
India, and he is a man of an exceptional will if he disagrees 
with his advisers and reaches his own goals. He goes out 
with an unformed mind; it takes him at leaat .. year to get 
the hang of things; he packs up during the' last year i he 11 
working all the time with a machine too big and too complex 
for any DlaJL to QOntrol. 
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'the Viceroy came when 'the Company ended. and its vut 
po88eafODS passed to the Crown. In the first stage of the 
Company its affairs, then trading only, were administered 
from the three centres of Bombay, Madras, and OaJcutta by 
a President acting with a Council of the senior servants of 
the Company. These Presidents were directly subject to 
the Board, of Directors in London. But when the CQJi.pany's 
trade drove it into politics and politios drove it into war, an 
organisation well enough adapted to keep ledgers and stores 
and conduct the diplomacy of trade, was of no use. The 
Company had established a market whioh was tra.nsfol'ln~ 
under its hands into an Empire, a.nd in the transformation 
men, surrounded by temptation and opportunity to ama&8 

wealth, succumbed. The Company's finances fell upon evil 
days; the Company's servants returned with untold wealth. 
So in 1773 Parliament had to step in and passed the Regu
lating Act, the political purpose of which was to co~ordinate 

. the government of the Presidencies by placing Ben~l at 
their .head. Ma.dras and Bombay were not to be allowed to 
make wars w lthout the consent of Bengal. Thus the suprel)lacy 
of Bengal was established, its Governor was to be Governor
General, and he, sitting in Council, was to be the supreme 
political authority of the Presidencies. He was jtill to be 
appointed by the Company, and was given 0. Council of fOUT. 

Warren Hastings was, however, named in the Act as the 
first Govemor~GeneraI, and the members of his Council were 
also named, but further appointments were to be made by 
the Directors. By the Act of 1784. however, the nomination 
of the Governor-General by the Direotors had to receive the 
approval of the Crown. The first two Govemors~Genera.J 
belonged to the regime of Company servants, but Lord 
Comwa.1lis went out in 1786, the fitst of the great political 
GoVet,JlOJ'B. 

The tra.nslonnation from trade to politics and from markets 
to empires went on "pace, and the Act of 1833 accepted the 
change and was pasaed to meet its requir~ents. In this 
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Act words were uaed for the first time whieb implied that we 
were governing India and not merely Bengal, Madras,Oaloutta, 
and Bombay; the Governor-General W&8 I no longer .. of 
Bengal," but "of India." In 1854 the Governor-General 
was relieved of his duties as the Governor of Bengal, and a 
Lieutenant-Governor was appointed tl1'" that Province. In 
1858 India was transferred to the Crown, and the Governor
General became Viceroy and was appointed by Royal Warrant, 
his term of office being five years. The tenn "Viceroy" 
was used in the Proclamation of Lord Canning's appointment 
in 1858, but has not appeared in constitutional documents. 
It is in use for courtesy and ceremonial purposes only. The 
seat of the Government of India remained, however, in Calcutta, 
thus continuing its historical origin in the Governorship of 
Bengal, until 1912, when it was transferred to Delhi, and all 
traces of the day when the Governorship of Bengal carried 
with it the Governor-Generalship of India disappeared. l 

The Viceroy has power as well as title and prestige. He 
makes himself responsible for the foreign affairs of India
chiefly frontier matters and the relation of the Native States 
to the Government of India-as though he were head of that 
Department, and he takes an active concern in every im
portant piece of business done by any Department. I His 
authority is derived from being "in Council," and he must, 
as a rule, carry a majority of his Council with him. But 
whilst that is a real check, it comes far short of an absolute 
one. Saving in certain directions, each Viceroy makes his 
own power. Lord Curzon did what he liked, his successor 
did what other people liked, and his SUCCe8anr again took 
the medium course of doing in his own way what he and other 
people wished to do, and used the support of Indian opinion 

1 The Durbar at whioh the ohange W88 announoed W88 held at Delhi In 
December HIll. 

I The power of declaring peace or war or to make treati811 is ezpre.l;y 
withheld from the Vioeroy and his Council, and reserved for the Home Qovam. 
mens. 
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in doing some things of which his Council did not 
approve. 

Tb., Vicei'0Y performs three great functions. He personifies 
the Crown, he represents the Home Government, he is the 
head of the administration. 

The first is now his proper function. He is the Crown 
visible in India, the oeremonial head of the sovereignty, the 
great lord. He is the seat of justice and mercy, and catches 
up in himself, by virtue of his office, the historical traditIons 
and sentiments of rnlership. The more this is isolated from 
his other functions the better will be our system of rule in 
India. 

As representative of the Home Government he has his 
origin in a political party, and though owing to changes in 
the political wheel of fortune at home he may find himself 
the representative of a party which is not his own-as Lord 
Minto did when the Liberals came into power at the end of 
1905-he has to carry out its policy or resign-as Lord Lytton 
did in 1880 when a general election wiped out the Conservative 
majority. Whilst performing this function he is really 
subordinate to the Secretary of State. Lord Salisbury made 
this perfectly plain to Lord Northbrook m 1875.1 The amount 
of this subordination, however, depends on the penonaJity 
of the Viceroy and the Secretary. Lord Salisbury made 
this subordination apparent with his fist, Lord Morley with 
his persuasiveness. On purely Indian affairs it scarcely exists, 
though in such matters as police behaviour and frontier 
politics the Viceroy has to consider British opinion and Par
liamentary interest. It is most definite when British and 
Indian interests con1liot and when the Viceroy, believing 
that those of India lie in vne direction-i.e. ootton dutiee
is yet forbidden to pUl"ilue it by the Home Government. His 
subordination in thls respect involves the subordination of 
his Counoil, as Lord Lytton foupd when he took Lord North
brook's place and proceeded to oecry out the mstructiOl18 

1 Cf. chap. ii. p. IiI. 
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which Lord Northbrook declined. Again, 808 CU8~ of the 
Foreign affairs of In,dia, he bas to carry out the polioy of the 
Home Government in all matters of Imperial interest whether 
for the good of India or not, but be is in & position-like 
Dalhousie-to make certain developments ~ary. The 
rein that controls him is of necessity ~mewhat loose. In 
his rel&tions with the Native States he has a pretty free hand. 
8.nd the frontier policy he pursues must be determined by 
what arises, but he must always remember the general 
Imperial opinions of the party in power at home. Nominally 
the power of deolaring war is withheld from him; actually 
he has the power of oreating the conditions whioh lead to war. 
In this respect the action of the India Office under Mr. Broderick 
in revising and substantially altering, in 1904, the treaty' 
which the Indian Government made with Tibet emphasised the 
subordination of the Viceroy as the mouthpiece and eoho of 
the Home Government, and the discomfiture of the wilful 
Lord Curzon in his contest with Lord Kitchener was a. further 
demonstration of the subordination of the Viceroy to the 
Secretary of State. Lord Morley introduced a gentler hand 
but not a new policy . 

.A8 the head of the Indian administration the Viceroy bas 
much opportunity of acting as autocrat, as Lord Hard:iDge 
sometimes did with good practical results. His minatory 
warnmg to the South African Government when it was acting 
tyrannically and oppressively to Hindus was made on his own 
initiative when sojourning in Madras and without consulting 
his advisers, it is said. In performing this runot.ian he is 
limited by the India Office and the Secretary of State, and 
by his Council, but an enlightened Viceroy like Lord Hardinge 
will also take into account what he conceives to be Indian 
P'lblio opinion and will act upon it and take the risks. But 
he has to bear his share of any unpopularity which his Council 
may reoeive, and in this position he, like a Prime Minister, 
is at the head of a Government whioh, under the conditione
of India, has the country for an official Opposition. 
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Obviously, it is undesirable that this union of funotiOJ).l, 

should Iaet; it oannot last after the political oonsoi01l8lle88 

of India has become a wakened. The Viceroy ahould remain 
the representative of the Crown and be endowed with the 
dignity of that office. But he ought not to be the represen
tative of the Home Government or the responsible head of 
the Indian administration. The President of the CoUDoil 
should be a separate functionary J and the Viceroy should be 
kept in touch with the India Offioe and the Indian adminis
tration as the Crown is kept in touch with the Cabinet and 
Parlia.ment. That change is necessary in the interest of the 
Viceroy himself, and in that of India t and the development 
of responsible government there demands that it should be' 
made without delay. 



CHAPTER tv 

THE EXECUTIVE COUNCIL 

THB affairs of the Company in Calcutta, Madras, and Bombay 
were administered by the President and a Council consistins 
of the ,senior servants of the Company. Decisions were 
arrived at by voting. Lord North's Regulating Act of 1773 
appointing a Governor-General gave him a Council of four; 
eleven years later the number was reduced to three, of whom 
the Commander-in-Chief was to be one; nine years after
wards ~t was decided that if the Commander-in-Chief should 
sit on the Council he was to be an extra member; a fourth 
member was added in 1833 for legislative purposes-the La"\'{ 
member-but he was not to be allowed to take part in adminis
trative business, and this limitation existed till 1853; m 
1861 a fifth member was added to take charge of finance; 
in 1874 power was given to the Governor-Geneml to add a. 
sixth member to look after Public Works, bu~' the power was 
not always used, and in 1904 such an appointment was 
definitely provided for.1 The members are appointed by 
Royal.Wa1Tant; they must at present be five~ but, by the will 
of the Crown, may be six, three of whom must ha.ve been, 
at'the time of appointment, at least ten years in the service 
of the Crown in India, and one must be a barrister or advocate 
'Of at least five years' standing. The Commander-in-Chief 

I The Bill whioh Mr. Disraeli introduced in 1858 to tranafer the Govern
ment of India to the Crown proposed that part of the Counoil Ihould be 
elected by holders of Incha Government and Bail_y stock reIIldent in MIIl
o~ and other large towns, but the oonfusion of a Legislature and III 

Executive combin_~ with auoh an absurd franohlae _laughed to 1OOrll", 
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may be appointed an extraordinary member,811d when the 
Counoil sits in a province which has a Governor. th&t Governor 
is, for the time being, alsu an extraordinary member. 

The evolution of the Council is not without interest. The 
Regulating Aot established Committee Government and gave 
the Committee a chairman. There was no attempt, as is 
usual in the government of dependenoies, to oonsult any 
interest except that of the trading Company, and it is from 
that beginning ~at we must always remember to trace the 
evolution of Indian government if we are to understand it. 
The next stage was that of individual rule after oonsultation 
with a Committee, a Secretary of State standing behind to 
oheck and correct if the ruler disagreed with his advisers. 

The feud betlteen Philip Francis, who was named in the 
Regulating Act a Member of Council, and Warren Hastings 
was conducted in India by two parties on the Counoil of 
which the Francis party was the stronger. That ended 
majority rule. Lord Cornwallis, who succeeded, insisted 
upon being able to override a majority of the Council should 
he feel it to be necessary to do so, and that remains the position 
to-day. The rule is that the Viceroy should act with the 
majority of his Council, but he may set aside that majority 
if he disagrees with it on matters which he consider. affect 
"the safety, tranquillity, or interests of British India." Then, 
however, if two members of the Council ip.sist upon it, a 
statement of the point in dispute, with minutes and explana.
tions, must be sent to the Secretary of Stq.te. 

Then the next stage came. At mst the Council wa.s a Com
mittee of similar members and not a gathering of departmental 
heads. But as the work of administration became more 
complicated, it had to be specialised. First of all came the 
appointment -of the Law member, and then the Fin&Dce 
one waa- added, and when Canning's reforming hand re
arranged Indian administration, to each member of Council 
was assigned a special department" for the working of which 
he was to be responsible to the Governor-General. During 
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the Govemor.Qeoeralship of both Lord Qa.nning and Lord 
EJsia this responsibmty Was. real and rigid, but it gradually 
aIaokened., as it was bound to do, though aooording to the 
Report of the Decentralisation Commission " .. large amount 
of work" is still thrown on the Viceroy as the final authority 

,in all· departmental affairs. 
Then the Oouncil became a Cabinet 1 BUch as we had in 

bhe last generation when the Prime Minister listened to the 
advice of W. departmental heads and decided for himself.' 
But it was more than a Cabinet, for it was really responsible 
for the rules and regulations whioh the Governor-General 
was empowered Ito issue as laws; and though such regulations 
bad to oomply with certain conditions and nright be upset 
by the King in Counoil, the authority which issued them was 
a. quasi-Legislature. Later on Legislative Councils appeared, 
80 limited in their powers, however, and so constituted that 
to this day the Council has more legislative authority than 
the Legislative Councils. The evolution is now tending to 
weaken the Executive in this respect and strengthen the ether 
until in fact the latter becomes what it is in name, a Legis-~ 
It.tive Council. 

At present the Executive consists of the Vioeroy, who 
keeps, as I have said, in his own hands responsibility for 
Foreign Affairs, including the control of the Frontier Province ; 
bhe Commander-in-Chief, who is the head C1f the Military 
Department; and members in charge of Home; Finance, 
Revenue and Agriculture; Public Works; Commerce and 
Industry; Military Supply'; Education and Legal Depa.rtments. 
These offices are held for five years, and are filled by the 
Crown, for the most part hitherto from members of the Indian 

, Though the use of om. word requirea a YSrniIlg that itB met employ. 
IDeDt II in oonneotion with Parliamentary Govemmot, md 110\ with • 
b_uoraoy of Civil Servants and CroWD. appomtees. 

• Lord Cuzson'. atatement (In4icm BpeecAu, ii. p. 299) that; II t.be Viceroy 
bu 110 more wtigbt m hill CoUlloil than. my mdinclual member of it" ii 
a fpciful eugerati01l of t.be Vicerorl weak:o.eII. 

• Under the OQIlWOJ of the COIJlmander-ba.cbiaf. 
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Civil Service. The Legal member is not a oiviUall. the F'iD&noe 
member generally ill -taken alternately from the Home and 
the Indian Civil Service; the ' most recent appointment to 
the Education Department-Sir &Duran Nair-caD1e from 
the Madras Bench; two Indians have been appointed to the 
Legal Department. one a Hindu and the other a Mohammeda.rt, 
and it was assumed that the Law member would henceforth 
be an India.n chosen alternately from the Hindu and the 
Mohammedan communities. though it is said not to have 
worked very well. It would have been unfortunate. however. 
had any special' office been ear-marked in this way, and an 
Englishman was appointed in 1910. The Civil Service is 
exceedingly jealous of a.ny encroachment upon its rights to 

·fill these offices, which it considers belong to it as part of the 
Servioe for which its members were recrttited, and when 
Mr. Clark (now Sir William) was sent from the Home Service 
to take charge of Commerce and Industry in 1910, much 
dissatisfaction arose in the Indian Service. 

The members of Council control the administration of 
their offices subject to the approval of the Viceroy. ,who bas 
to be consulted on certain eventualities, l and they meet 
usually once a week as a Cabinet to discuss with the Viceroy 
matters submitted to them. Each Department has a Secre
tary corresponding to the Permanent Secretary to a Depart
ment at home. and these Secretaries attend Council meetings 
to give informatioa. 

The Governor-General presides over the Council, but when 
he is a.bsent, a. ,member, generally the senior member, may 
take his place and may otherwise act for him. During Lord 
Hardinge's illness after he was hurt by the bomb at Delhi, 
Sir Guy Fleetwood-Wilson, the Finance member, presided 
regularly ove«' the Council meetings. 

t Uln the,... 1907-8 nO 1 .. than 21'7 per cent. of the oa88II which aro.. 
in, or ~ up to, tU Home Department required IlUbmiaion to the Vioeroy" 
(Beporlo/l1te D-.wol .. "", O~, Cd.. 4880,1909, p. 11). From the 
natun of i. work thia proportion II much ~ in tb,iI Departm.eDt tbaD 
in aD" otb.r. 



M THE GOVERNMENT OF INDlA 

A Cabinet oomposed like this mainly of Civil Servants 
and officials has obvious drawbacks. Members do not resign 
upon policy, for they are an administrative Civil Service. 
The scheme of Indian Government lacks the element of l'&

sponsibility. As regards India, the Counoil is a superior will ; 
&s regards the Secretary of State, it is ~superior knowledge. 
At no place in the system of Indian administration does 
public opinion come in with its fresh motives, ideals, and 
purposes formed. outside offices and nurtured on something 
else tha.n departmental flIes. From beginning to end, 
the office and the official mind dominate Indian Government, 
&nd thus the work of Delhi and Simla consists very largely 
in imposing upon India what departmental offices and officials 
consider to be advantageous. Hence the bureaucracy 
becomes self-centred, the governing machine becomes polished 
but unsympathetic, mechanical accuracy and efficiency' are 
its inspirations rather than a desire for freedom and experi
ment. The official oontrols the policy as well as the working 
of the policy. The result is admirable as an efficient adminis
trative product, it give8 great benefits to the people, bdt 
the system lacks that adaptability and accommodation to 
outside opinion which, it is true, the expert generally holds 
in low esteem, but which is the secret of political wisdom. 
It is strong in everything except the faculty of consulting 
the people. It ha.s not understood the truth that is in the 
&dage tha.t wise government is self-government even if it be 
not the most efficient government. 

Now, a change is coming. Outside opinion, bettel' urganised 
than ever, more representative, and with 80Ple authority on 
the various Legislative Councils, is compelling the bureaucraoy 
to listen, and many members of the bureaucraoy are listening 
gladly. The expert is recognising the fact that his task is 
getting more difficult as he has now to deal with a political 
spirit, and he is preparing to meet his changed. circumstances. 
The appointment of Sir &nka.ra.n Nair to the Education J;)e,; 
partment was of far more significanoo than that of an In<UaP 



THE EXECUTIVE COUNCIL 66 

lawyer to the La" Department, because it W&I an appoint
ment of an India.,n to a Department of constructive polioy 
a.nd not to one of'technicallmowledge; but the time has now 
oome for a. much bolder advance. The Legislature must be 
joined, to the Executive by the appointment of members of 
the Legislature to some of the Departments. 

This Cabinet of Civil Servants was inevitable. It had to 
take possession of those high executive offices which are 
political in their nature, beoause there were no politics in 
India. The no~inees of monarchs and rulers have always 
filled these posts because India has been autocratically ruled, , 
and there has been none of those safeguards of democratic, 
administration like the separation of the legislative from 
the administrative functions of the Government. The King 
and his servants have been the administration, the Courts, 
and the Legislature. The British compromise between its 
own method of government and the conditions of India was 
tQ send out a Viceroy who would have some political experi
ence, OT at any !late political opinions of a general charac-ter, 
and who would be guided and advised by men who had spent 
their lives in administering Indian diGtricts. ThuB the mind 
of general intention and that of detailed klwwlfldge were 
mingled, and if the latter, from the circumstances of the CS,Be, 

was almost uniformly the more powerful, it was honest and 
devoted. If" superior" it was not corrupt, a.nd its most 
severe critic can a.ttribute to it no vices excepting those 
which belong to its own nature, and to the system of govern
ment which it found establiehed in India and from which it 
derived its parentage. 

The members of the Council sit as members of the Imperial' 
Legislative Council and have to ansWer queEltions and take 
obMge of the business of their various Departments. When 
the Legislative Councils were established in 1853, the Vice
roy's Council was embarrassed by questiOtlS and criticiSb1l, 
and had to be protected in 1861, by curtailing the power 
of Legislative CounClils, 88 I .hall describe in the next • 

I 
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ohapter. But the movement 80. ~~ ~gnn in 1863 
,cannot be kept back for ever. l"he India Cotmoils Bill of 
1909 transplanted the Executive Council into a new political 
a.tmosphere. It had to face.a body with very limited powers, 
it is true, but with constitu~ncies behind it, so that if the 
Council it6elf is not the creation of public opinion it now ha.a 
to meet those who represent some of tMt ~pinion. It there
fore found itself beset by two influenc~, the Viceroy with a 
Home Government on the one hand, and the Legislative 
Council on the other, and the impact of both upon it i.e pro
ducing effects of a political kind, The Council will tend more 
and more to become like a British Cabinet. Its members 
who have political aptitudes for debate and co-operation 
with others of dissimilar views will take more and more delight> 
iil the changed circumstances under which they have to work. 
For, when all is said and done, a Parliamentary life is rioher 
and more interesting than one spent in the administrative 
service. 

In time the new function of the Council will make changes 
in its membership, and the work of Departments is a.lready 
'so complicated that it ought to be redistributed and nQw 
Departments formed, Men who have shown political capacity 
of high order will be chosen to sit on it, and in the end it will 
cease to be regarded as a section of the Civil Service, and will 
become, as it ought to be, a branch of the Legisla~ure. The 
Legislative COWlcil, rather than the administration, will 
supply its recruits. But that is not yet, and some things 
must happen before that change will be fully accomplished. 
Moreover, it will not be made all at once, It may be that 
tbe Council will be enlarged and the new Departments filled 
by others than Civil Servants. Certainly a proposal which 
is both bad and inadequa.te is that in the Montagu-Chelms
ford report, to increase the Indian membership to two and 
continue the present method of appointment. The first 
thing is to limit the Civil &ervice appointments to what they 
now are. terminate the ri2hts of new recruits to r62a.rd theee 
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oftioee 88 belongiDg> tid -til., own Service, and establish 81 a 
constitutional practi~ the appointment by the Crown of 
members who have h~ legislati~e uperienoe. But in what
ever way events may happen, ... complete change in the Execu
tive Counoil is ultimately inevitable. One important circum
stance will make it easy. The argumen\ now is that the 
Civil Service, with its overwhelming preponderance of British
bom men in itS highest offices, is the only guarantee of British 
responsibility, and ' that the Viceroy's Gouncil in rr ipeCial 
way represents and emphasises the British supremacy. The 
Council ought, therefore, MCording to this view, to be manned 
mainly from the Civil Service. But when Indians share 
more largely i'n the highest offices of the Servioe, this argo
'ment will be weakened. The Indian civilian will have no 
better claims to a seat on the Council than a soore of other 
IndiaIl8 who have proved their worth and capacity in other 
ways. At the aame time, the Legislatures will be becoming 
more and more evidently the sources from which the Viceroy's 

. Council members should be drawn. That is ~ accordance 
with the operation of things wherever British ideas of govern
ment rule, and it is also in accordance with the ~volution of 
the Council's powers and composition. This democratio 
conception of the relation between the Executive and the 
Civil Service on the one hand, and the Legislative Councils 
on the other, ought at once to begin to shDw itself in the 
machinery of Indian government. ' 



CHAPTER V 

THE LEGISLATIVE COUNCIL 

Up to 1830 the Governor-General and hi! Executive Council 
were both the Executive and the Legislature of the Indian 
Government, but in that year a Law member was a.dd~ for 
purely legislative pu.rposes, but with no right to sit or vote 
during executive business, and thus began some differentia,.: 
tion between the legislative and the executive functions and 
organisation of the Government. In 1853 a. further change 
was made. The Law member became an ordinary member 
of the Council, and two judges and four members of ,the Com
pany's service appointed by ,the four provinces that then 
existed were added. In a. minute addressed to the India. 
Offioe, the Marquess of Dalhousie, who was responsible for 
the change, deseribes it thus' "A Council was appointed 
as the Legisla.j;.ure of India, which was no longer identical 
with the Supreme Council, but included diverswther members 
and exercised its functions by separate a.nd distinct pro
ceedings of its own." That yea.r another characteristic 
essential to a Legislatul'e, the pUblicity of its proceedings, 
WM provided by statute. The development of this Council 
sinCe then has been the most important feature in Indian 
government. 

The refbrms in the Legislative Council effected in 1863 
alarmed the lndian authorities. Whig principles were in 
the ascendant at home. P~liamentary Government was 
oonsidered to be essential to liberty, and one of the necessary 
functions of P81'lia.ment was to criticise and lead the Execu
tive. This}he new Legislative Council set about with a right 

t8 


