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good will, and criticised the Executive. It "evinced. _ 
inoon~nt tendenoy to interfere with the Executive." 1 

But just as in a pl'f\vious generation an Independent judiciary 
in the shape of a Caloutta. Supreme Court was regarded as aD 

offence by the Executive, so the I.egislature was' now aJao 
reg&rded, and in 1861, whilst its legislative authority W88 

extended, and its members increased, espeoia.1ly on the non­
official side, its powers were prescribed 'and limit to the dis­
cussion of legislative proposals only. These res 'otions were 
not modified until 189'..l, when, under certain rules hioh had flo 
be drawn up by the Exooutive, discussion upon the Finanoial 
Statement was to be permitted and questions to heads of 
Departments allowed. A t the Sttme time, the power to 
'legislate wa.s restored to'the Councils of Madras and Bombay. 
and legislative members added ~ the Executives there to 
form a Legislative Council. Other Provinces might have 
Legislative Councils on proclamation by the Governor-General. 
Thus the legislative rights of the provinces that were with­
drawn in 1833 were restored, and the foundations of a separate 
Legislature and of self-government for the Provinoes were 
laid anew. The unity of Indian government is preserved in 
the offiCIal authority of the Governor-General to Sa.Dotioo 
Provincial legislation and in the somewhat inconsistent power 
of his Legislative Council to legislate for the whole Uf India, 
nd demarcation between Provincial and Imperial leplative 
authority being made. 

FinaJIy came the historic change of 1909 for which Lord 
Korley was respoD8ible and with which his name \Vill a.lways 
be associated. 

In 1906, the Viceroy, Lord Minto, drew up & dispatch 
summarising the reasOlUl for a change. They oan be oon­
densed into the single aentenee' the political spirit had 
reached a stage in India when a further participa.tion of the 
political opinion of the country in its go1'ermnent could 110 

IdJlger be 1'e8isted. The view that the mass of the India.n 
I ~ oflwliG, Iv. p. 130. 
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people took no interest in poUtiCfl at &1l, that their conoeme 
~ere best served by an autocracy of benevolence ra.ther than 
, by representatives responsible to interests and opinions 
other than those of the masses, belonged to those considera.-
tions which look formidable on paper, but which do not 
differentiate between urgent vital isslle!.. and mere niceties. 
The thinking, agitating, and crit,ical sections of India had in 
oourse of time become so important that the political problem 
whioh their existence had created demanded attention. What­
ever considerations had to be kept in mmd, the granting of 
further political liberty had become an axiom for practical 
statesmen. So after lengthy and voluminous correspondence 
with India, Lord Morley introduoed his Bill in the House of 
Lords on February 17th, 1909, and on May 25th that· 
year it became an Act of Parliament. It wal:l a compromise 
between bureaucracy and democracy, I inevitably a sbort­
lived, if necessary, experiment. The Legislative Council now 
consists of 33 nominated, and 27 elected members, and of 
the 33, not more than 28 may be officials. It is deftniteJy 
provided that there must always be an official majority. Now 
the Indian constitution is again in the melting-pot. • 

The Act did not endow Councils witb much more power. 
though it allowed them to discuss Budgets before they were . 
finally settled, to take divisions on financial proposals, to 
debate matters of general interest and to put supplementary 
questions, and it put the representative principle on I.t legal 
bam. The authority which the Act added to the Councils lay 
not 80 much in any new powers given to them as in their being 
made more representative, an Aot passed in 1892 having opened 
the dopr to that principle without, however, giving it definite 
oonstitutional sanction. It WIW\ allowed but not imposed. 

The Counoils Aot of 1909 brought" us a distinct stage nearer 
the time when the problem will arise in 8. practioal form of 

1 Lord Korley apeeiflcally stated that he would have nothing to do with 
tohe Norma if they II led directly or indirectly to the establilhment of • 
ParliameoWy .watem in India." 



THE ·LEGISLATIVE COUNCIL 71, 

the OODtrol of the Executive by the Legislature. That is 
staved off for the moment by the constitutional limita.tions 
imposed upon tho Councils a.nd the large element of official 
and nominated members upon them, 88 hitherto determined 
by the Regulations issued under the Aot. On all the Counoils 
save the Governor-General's, where there is & majority of four 
officws, the non-officials are in majorities whioh vary from 
thirteen in Bengal to three in Burma. That does not mean that, 
as yet, non-official opinion dominates the work of the Counoils, 
because the Government controls the action of the nomin&ted 
non-offioials. But Indian I..egisla.tures are still ill & state of 
evolution. Th~y are young, grateful, and not indeJ:l6ndent. 
They are approaching independence by stages, and no written 
letter of the Constitution can stand against the vital growth 
of a people. These Councils are re-elected every third year. 

I 

What is to be represented in the Legislature is a much more 
oomplicated problem in India than at home, and the rules 
determining this are not the Bame for every province. I 
give two examples from the Rules of 1912, the last issued at 
the time of writing this chapter, and I select Bengal and 
Bunna as typical of the difficulties that had to be encountered 
by those who framed these schemeR of representation. 

The Bengal Council is limited to a membership of fifty-one, of 
whom twenty-eight are elected: one to represent the Oalcutta 
Corporation, who must be a member of the Corporation; one 
the Caloutta University, ejected by the Senate and Honorary 
Fellows; nv". other municipalities with incomes of 5,000 rupees 
and over, and another five, District and Local Boards; fOq.r1 
groups of lAndowners in specified constituencies covering the 
province, one alternately by the Chittagong lAndholders aad 
municipalities; five by the MohammedAns divided into five 
oonstituenciea and holding $pecified qualifioations; two by the 
Bengal Chamber of Commerce, one by the Caloutta Trades 
A88ociation, one by the Conu:niBsioners of the Port of Chitta­
gong, one by Commissioners of Calcutta other than those 
a.ppointed by the Local Governm6nt, and one by the tea-
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planting community, the electoral roll being ~t)mpUed from 
managers of tea. gardens. The Governor nammatea twenty 
'members, not more than sixteen of whom may be offici&la, 
and. two must be non-official; the Indian commercial com­
munity and the European oommercial oommunity, other than 
tea pla.nters, also nominate one each. -... 
, The Burma Council has a membershlp of fifteen. One is 
elected by the Burma Chamber of Commerce and fourteen 
a.re nomina.ted by the Lieutenant-Governor with the consent 
of the Governor-General; but of these not more than six may 
be officia.ls and four must be Burmans, and one from the Indian 
and another from the Chinese communities. 

A general disqualification for candidates for all Councils 
is that in the opinion of the Governor-General in Council 
" the reputation and antecedentR" of the person to be nomin­
ated are such as would make his election "contrary to the 
public interest." 

Neither the one nor the other of these schemes Call be called 
representative government in anything but the most primitive 
sense, but it is worth noting that in their representation of 
trade and commerce they unconsciously illustrate that move­
ment against geographioal constituencies and masses of m.ixed 
electors and in favour of economic interests which has recently 
become a subject of controversy amongst ourselves, especially 
amongst our more extreme political pa.rties. For the note 
of the provisions of these schemes is. "interests as apart 
from a common national well-being," and it is left for the 
Government nominations to secure the presence of spokesmen 
for the general national life on the Councils. 

The view taken by the Government of India. is tha.t the 
Indian State is not sufficiently coherent to allow the oreation 
of constituencies such as we ha.ve hdre, and that education 
and political intelligence have not permeated so far down 
into the strata of Indian sooiety as to make elections, suoh 
as we know them, 'of value for reflecting publio opinion or 
guaranteeing political liberty. So, in these schemes no 
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attempt has been made to secure popular repreaentation. 
This is a real 'difficulty in Indian self-gOvernment. Not only 
do the necessary educational qualifications not e:r:ist, DOt 
only is there lacking that individual judgment on affairs of 
state which alone gives value to :m&jority r'ale, but the want 
of these things gives opportunity for the tt.eroise of inBuenoee, 
like bribery and oorruption and other fOrIns of undue pressure 
and improper practice, whioh when it onoe becomes aasooia~ 
with the governing processels of any State is hard to uproot. 
An ignorant people are a subject people whatever the form of 
their government may 00. At the moment, and under 
existing conditions, "popular representation" in India would 
not indicate Indian opinion, but would give rise to practices 

. which would rrubverl that opinion and fill a field now barren 
and waste-however unfortunate that may be- with t&rea 
e.nd weeds, but certainly not with wheat. 

The Indian St&te being therefore of a form too rudimentary 
and primitive below its upmost thin strata to allow demo.. 
oratic government, and yet at its top too enlightened to permit 
its Ofiflring no challenge to the rule of any kind of autocracy. 
we must consider what scheme of representation is possible 
to fit such conditions. Obviously) it is always easier to 
represent interest than opinion. Interest is always organised, 
and has always spokesmen ready at hand. That is not true 
of the masses, which to-day in the most advanoed of Statee 
are inooherent and divided becauee they do not know what 
their interests are, or are still moved by their narrower and 
more immed.i.a.te interests m the workshop and cannot grasp 
their larger and more permanent ones in the State. ' 

Then, in India, religion, particularly when it indicates 
different historical conditions and origins, olaims a place in 
the State alongside of polit.ioal opinion and interest, and so 
the purpose of the rules of election is primarily to secure the 
representation of these three elements in Indian Society. 
University and m1lDicipal representation OIl the whole S'Ilpp\y 
the political opinion, tha.t of Chambers of Commerce and 
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landlords the interests; that of Moham.meda.Ds the religious 
difterences. 

But in this respect too we can see a change. PoIitio&l 
interest is tending to absorb all others, and this is best seen 
in the use that is being made by the Mohammed.a.ns of their 
special privileges. It is roughly true tJo...jay that Moham.me~ 
cia.ns, having secured special representation to protect them­
selves, have used it to promote. with Hindus, Indian repre­
sentation. 

Fifty years ago, and up to the end of the reign of Sir Syed 
Ahmed (say 1912), the Indian Mohammedan W8l8 in India 
but was not of it. As the Ago. Khan has well expressed it, 1 

he "looked upon himself as a member of a universal religious 
brotherhood, sojourning in a land in whioh a neutral Govern-' 
ment, with a neutral outlook, kept law and order and justice. 
His politioal and communal pride was satisfied by the fact 
that his co-religionists in Turkey, Persia, Morocco, and (nomi­
nally at least) in Egypt, enjoyed independence an'd national 
sovereignty." Aocordingly, he formed his Moslem Leagues 
as rivals to, and safeguards against, the encroachments of 
a politioally and educationally active Hinduism. But, &8 'r 
ha.ve shown in the introductory chapter, he has now 
passed out of that stage and is uniting with his Hind u 
fellow Indian upon an Indian platform. Here is the baeis 
of an Indian electorate. Whether the representatives of this 
electorate should be direct or indirect does not soom to me 
to be of great consequence for the moment, because, for the 
reasons which I have already given, the difficulties of direct 
election must remain very great for yet a while. 

The Indian system of representation will have to remain 
varied in its ways of election for a time, and will have to 
reflect diverse methods of asoerta.ining public opinion, a.nd 
even a oertain number of nominated persona may ha.ve to 
be included in the Councils. Direct election can be resorted 
to in constituencies formed to enable an educational test to 

IfldiG Iff Tt'CIMStton. pp. 22 U HIJ. 
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be imposed, as is now done with the universities, but the 
electors' roll must be increased, and institutions of a. lower 
status and tests of a lower standard than university examina.­
tions must be recognised. Education is not book-learning­
it is not even literary-and a. test much lower tMn the B.A. 
could safely be resorted to for India.n electors. Interests 
also may have to be represented, but in that case they must 
not be confined to those of trade and commerce, and organ­
isations like co-I)perative societies should be brought in. 
Then there is the vexed question of caste and religious oom­
munities. Ought they to be recognised in representation 1 
The Weste-rn at once rejects such an idea, and the Montagu­
Chelmsford Report gives it no countenance beyond a regretful 

. admission that Mohammedans being separately recognised 
now, it would not be possible to go back upon that, a.nd that 
the Sikhs may also be able to establish a claim for themselves. 

The more one examines the question, the more inclined is 
one to favour the expedient if only as a. temporary measQ1'8. 
In any event, the Montagu-Chelmsford examination of the 
subject is remarkably weak. This Report a.rgues that the 
system is opposed to history, that it perpetuates class division 
and stereotypes existing rela.tions. The argument on the 
first count is that nations developing the arts of self-govern­
ment have always pressed for a united and not "a divided 
allegianoe "-an argument of very doubtful validity. both 
as to the actual description of what has taken place and of 
the effect of community recognition. The State of composite 
nationality and oommunity, so far from having disa~peared, 
presents to modern statesmanship some of its most interesting 
and pressing probleJn8. What is called "a divided allegiance" 
is a mere figment; tM problem is one of a co-operating 
a.llegianoe, aepara.tely recognised. The second count is also 
a gratuitous a.ssumption which does not oorrespond to experi­
ence; and is certainly not borne out by what has happened 
since separate Mohammedan representation was granted; 
whilst the substance in the third oount consists in its verbal 
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foRm. Are the eating relations already stel!eotyped' Is 
India in the near future likely to be without them 1 The 
irritating problems of the small nationality, of the type of 
Ulater. included in a State of different nationality are likely 
to be solved by oonstitutional rights being sooured to the 
minority; and there is very good rea.BOll for believing that 
when minority rights are thus recognised, so far from a divided 
allesiance being created or existing differences being stereo­
typed, unity will be promoted Can Indian communities 
and sections subordmate to other oommunities and sections, 
in the w~y that subordination exists in India, ever receive 
representative protection or gain in their own esteem or in the 
esteem of others that dignity and respect which are necessary 
for communal unity, better than by being recognised upon 
terms of political equality with predominant communities 1 
Theoretioally, there is nothing to be said against the experi. 
ment. Practically, we must reoognise that much of the 
bitterness between religious and social communities ih India­
like the organised opposition of the non· Brahmins in Madras 
to the Brahmins-is the opposition of injured inferiors to 
8UperiorS. I have changed my mind on this point, beca1Ule' 
on oareful QOnsideration I see that certam communities that 
ought to be represented will not be represented e'Xcept by 
special provision, that the representation of these oommuni­
ties will raise their st.atus, and that it will bring them into 
tha.t national co-operation in the Councils which is bound to 
issue not in division but in unity of interest and spirit. 

A.8 an alternative to this a scheme of Proportional Rep1'&­
sentation might be adopted, because this system of election 
is peculiarly a.dapted to suoh countries of diverse minorities 

I and communities as lndia, but this presupposes a large com­
'poIi~ regis~r. It is preferable, however, to a.ny other scheme, 
if it could be worked, but failing it, it is impossible to erect a 
body of nlid objections to oommunity repteeentation. 

On the other hand, the proposal for the direct representation 
of trade through Chambers of Commerce has nothing to be Aid 



THE LEGISLATIVE COUNCIL 

in iw favour from th'e point 01 yiew of sound politioaJ theoty, 
It is subvtftive of every CQJ;loeption of representative democracy 
as the mirror of general good, and is designed to protect and 
advance the interests of a olass in India, and be some bU$-­
tress to the dominant race. These iuterests may have to be 
pacified, but if tha.t be so, the Government ha.s a duty to 8M 

that membership of the Chambers shall be thrown. widely ()pen 
to every one engaged in commerce. so that the repreeen'liation 
of a social function and not of an interested ooterie is secured, 

As regards indirect representation, its basis should be 100&1 
governing oodies from the panohayets upwards to the great 
municipalities. In order to brmg in the very smalleet of 
theae bodies, it might be well to elect electoral coU~ in 

'"'the first instance suoh as is done at the Amerioan Presidenti&1 
Elections. Groups of these bodies might illeot a meDlber 
to the Electoral College, which would meet and elect whoever 
is to represent the District on the Legislature. Indireot re-­
presentation of this kind is, however, a very bad expedient, 
and should be countenanced only temporarily. 

The Imperial Legislative Council should be wholly com­
posed f)f representativM of the Provincial Counoils, with 
perhaps a few nominated members limited in number and 
named before the others are eleoted I assume tha.t no Provinoe 
is to be without its Counoil The Imperial body should aot a.s 
a. Second Chamber to the Provincial ones and the Viceroy 
should have power to ask it to consider and deoide upon 
doubtful legislation passed in the Provinoes. 

The whole of this Bcheme is transitiona.l. I believe it to be 
the only practical machinery of representative government 
that is pOBBible in India at present, and to implant there in an 
&eademio way forms of Western growth is to repeat the ~­
takes we ha.ve made a.gain and a.gain in assuming that India. 
was Engla.nd, and that there waa nothing that pertained to 
good except whalt was English. Moreover, the demoeraido 
methods which some recent oonverts to Indian self-govem­
ment are hastelling to apply to India are bein$ challenged at 
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home by "<lemoprats on &oIJQOunt of their shortcomings and 
faUute8 to secure true representative government. 
" -There still remains the question of the position of the Ruling 
~fs with their varying amounts of authority within their 
States. It is difficult to fit them into a represen.tative system. 
Their personal dignity and the spirit Q{.,.government which 
they represent raise insuperable obstacles. 1 But in the first 

'place, their dignity depends upon ceremonial which can be 
retained, and in the next a policy should be pursued of making 
these States locally autonomous whenever possible. India. 
has everything to gaip by a recognition of differences, so long 
as these differences can' be blended into a harmonious whole. 
Beyond that, an annual Conference of these rulers attended 
by t~e Executive and presided over by the Viceroy will­
adequately meet the case. 

In conneat.ion with the Imperial Legislative COUI;lcil I have 
discussed the whole question of representation, as that seemed 
the most convenient procedure, leaving the qu~stions of 
function to be discussed when I deal with the Pruvindal 
Councils. .Although the political mind of educated India 
has been moulded in WeBtern ways of thought, it would be a 
miatake to approach the problcm of Indian representation 
from Western standpoints alone. We have not said the 
only, nor the last, word in democratic representation, and the 
system that is to be applied to any country must be moulded 
to suit the conditions of that country. Therefore, the Indian 
system cannot be created on anyone simple or consistent 
theory. The practical problem is not to compile registers 
which will be so big that they will represent India in the 
same way that our registers represent Great Britain, but to 
examine the interests that a good system of represent&tion 
would protect and co-ordinate and see that they have due 
weight in the composition of the Councils. I believe that the 
methods I have indicated will allow this to be done. 

1 The llaha.raj_ of Jaipur once .. t 0Jl the 'Vioeroy'. CoUDciI, but there ia 
I_ diapoIIitiem em the part of RUling Cbiefe to do 110 now than beloH. 



CHAPTER VI 

PROVINCIAL GOVERNMENTS 

I-HEADS OF PROVINOES 

FOR the purposes of administration India is divided into 
fifteen Provinces: Bengal, Madras, and .Bombay, b&VIag 

'govemOTS appointed direct by the Sovereign; the tTnlted 
Provinces of Agra and Oudh, the Punjab, Burma, and Biha.r 
and Orissa with Lieutenant-Governors, and the Central 
Provinces, Assam, and the North-west Frontier Provinoe, 
Delhi, Ajmere-MP-rwara., Coorg, British Beluchistan. ,and the 
Andama.n I&lands with Chief Commissioners. Bengal was 
divided in 1905 into Bengal and Eastern Bengal, but, owing 
to a troublesome and continued agitation on the ground tha.t 
the division cut the Bengali people into two, it was redirided 
a.t the time of the Delhi Durba.r in 1911, and Bihar aad 
Orissa and Assam were created. 

The origin of the Provinces is found in the ea.rly tra.ding 
settlements (called Presidenoies because the chief officer 
responsible for them to the Company was called the President) 
of the East India Company at Bombay, Madras (Fort George), 
and Calcutta (Fort William), which were, up to the Regq.Iating 
Act of 1773, independent administrations. ~ area after 
area was a.dded, it was at first attaohed to one or other of 
theee Presidencies. In 1833 the Presidency of Agra (called 
then the North-weat Pro'riacei) , W&8 created from the long 
.tretch of ~rritory th:&t 'he.d been a.dded to Bengal up the 
valleys of the JUDlD.$o and Ganges, and a. Governor was to be 
appointed; but in 1836 the Governorship, whio.b had not been 
filled, wu o~ed into a Lieotenabt-Govemorship, and the 

'8 
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o1Boer was appointed by the Governor-General in Co1lDOiJ. 
Binoe then, no Governorships have been created, exoept that 
ef Bengal on the repartition of 1911. Boundaries have been 
adjuated, however, and new Provinces ore&ted from time to 
time, until the present arrangements were fixed. 

Most of these new districts were go.'t..erned at first as non­
Begula.tion Provinoes by a Commissioner directly subject to 
the Governor-General,! and hence arose the distinotion between 
• Regula.tion and a non-Regulation Province. In the Regu­
lation distriots the administration was determined by regu­
lations issued by the Governor-General in Council, but in the 
new distriots it was 'found that these regulations could not 
be applied with mechanical uniformity. A somewhat free 
hand had, therefore, to be given to offit'.ers who, whilst admini. 
tering in the spirit of the Regulations, had to use personal 
discretion. In the non-Regulation Province the adminis­
tration therefore approached to personal control i a~d although 
the aBSbmption made by Governments was that their best 
men should be sent to the Regulation districts, the non­
Regulation officer had a ,power and disoretion which very of~ 
produced in him Imch a oapacity for dealing successfully wlth 
the people &6 to mark him out for distinction amongst the 
officers in the service.· 

Governors are appointed by the Crown, but are in reality 
ohosen by the party which happens to be in power at home 
for the time being, from amongst their own political supporters. 
Sir Richard Temple, who W&B appointed Governor of Bombay 
in 1877, chiefly on account of his famine relief work, is the 
oo1y exceptiQIl to this rule. He had not been a Bombay 
eivilia.n., however, but had served in Bengal. 

The a.ppointment of a GoV"ernol' from home, as opposed 
to the promotion of a civilian in tb" Indian Service, as is the 
O8oIe with Lieutenant-Governors, has much to commend it. 

a There .... ~.o districts within Rqulatlon Provin_liJre t.De Suthal 
~ in Benpl_moh were non-Regulation dwUiote. 

• Ct. 2'~. Liule World of /1ft In4iG~ DwInU ()jfic.,.. pp. :.,. eto.. 
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Although it is true that an ine%p8rienoed mind coming witIlout 
preparation into the midst of Indian ad.minfstration mut 
rely greatly upon the advice of the experts with whom he 
is surrounded, and may become an echo of their OpinioDS. 
the remedy is not an appointment from the Indian service, 
but Buch a change in the surrounding expertB as will make 
the Governor's advisers more representative than they ar~ 
of the various confiicting views and .... rival interests in Indian 
life. 

The theory that the Cabinet head of a Department at 
home need not l;1imself be an expert, but should be a person , 
of good ability and broad political common sense, guided in 
hia decisions by certain defined political principles determined 
by his party allegiance, is sound regarding Indian Governors. 
Their function is the general one of seeing that administration 
satisfies the requirements of sound policy, the ways and 
means and expedip.nciea being left to be worked out by the 
experts. A Civil Service as a government must be a passing 
form of administration. It is esaentially a bureaucracy, 
not in Rpired, but only checked, by publio opinion; and as 
self-government is developed through Legislatures, Civil Service 
control becomes intolerable, irrespeotive of whether it has 
done its wOlk efficiently or inefficiently. 

However honest, well-intentioned and able a central bureau­
oracy may be, it cannot escape the doom of its defects; and 
one of the great defects of Delhi stretching its hands and its 
regulations from Cape Comorin to the Himalayas is a far 
too rigid uniformity, and a ponderously complicated for­
mality which in time will crush under its weight every 
officer in a responsible position. Indian government calls 
for diversity, for spontaneity, for new ideas, for local impulses, 
for a faith and purpose that have not become exha.usted or 
disillusioned by the great difficulties which bureaucratio 
administrators have to face. difficulties which send home 
some of the very best men discredited and disheartened. -It 
is not enough that the fresh minds should go into th~ go"~rning 
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cadre away back at its recruitment; th~ must alIo b8 
infusions much later on. 

I have found very few people who have tried to visua.liae 
the drawbacks of this system. The real governing authority 
in India. is recruited from young men in Great ~ritain. They 
go out into this alien country with all iilt;;-for them-unnatural 
life, and their minds are shaped by their unnatura.l conditione 
and work, However painstaking they may be to get into 
touch with Indian conditions, they live a segregated life in 
their own coterie. They belong to tiny settlements amidst 
vast communities of alien civilisation and culture. ORe of 
two things must happen. They ought to be allowed, as was 
the case before the Suez Canal and the rapid transit to 
England, to sink themselves in their new world, or their 
critioal alertness should be maintained by contact with Indian 
opinion in authority on the one hand, and British opinion 
fresh-eyed from home on the other, 

It is only too oooasionally that men of great capacity are 
sent to fill these Governorships. They have boon regarded 
as glorified jobs for rich and vain followers, or as consolation 
prizes for respectable but disappointed men, or as occupation 
for men otherwise idle at home, This type of maftl fulfils 
none of the requirements of an Indian Governor. These 
Governorships offer to men desirous of facing some of the most 
interestingly difficult problems of Imperial politics oppor­
tunities of usefulness and satisfaction which no other political 
appointments afford, We must at once revise our view of 
lndian Governorships and regard them as posts of great 
importance and dignity. 

The Governors are now subject to the Viceroy m Council, 
though he does not appoint them, and though they have 
the right of direct approach to the Secretary of State. This 
rliht is a survival of the time before 1773, when they were 
supreme in independent Presidencies formed by groupe of 
it.otoriea .. ~ subject only to the Court of Directors and ulti· 
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matlely to Parliament. For a long time after the Governor­
General of Bengal was made supreme so as to unify polioy 
throughout, Governors were recalcitrant and were unwilling 
to surrender their independence. Communication was slow 
and jealousy was aotive. Warren Hattings found that the 
Governor of Bombay did not consult him regarding the 
Mahratta troubles in 1775. This friction was the subjeot of 
negotiation and instruction as late as 1883, when it was dealt 
with in the Charter Act and in a dispatch in the following 
yeaJ: from the Com of DirectoJ:s to the Government of India.. 
Instructions reprding it were again given in a dispa.toh in 
1838. The Decentralisation Commission reported 1 on the 
relationship as it now is: "The essential point to be borne 
in mind is thus that at present, even in matters primarily 
assigned to the Provincial Governments, these (the Governors) 
act as the agents of the Government of India, who exercise 
a very full a.nd consta.nt check over their proceedings." 

But the oontrol of the central authorities, according to the 
dispatch of the Court of Directors, was to be "a just contJ:ol," 
and not a "petty, vexatious, meddling interference." 

The authority of the Governor-General in Council over 
Lieutenant-Governors and Chief Commissioners is mOTe 
direct. The Lieutenant-Governor is appointed by tb,., Governor­
General in Council with the approval of the Crown. lIo ia 
the result of an afterthought. When the Act of 1833 waa 
passed, it was a new Governorship that was proposed by it 
to reheve the burden which annexation after annexation had 
imposed upon Bengal, but the Government, as has heed said 
already, changed its mind, and in 1835 put a clause in a BiD. 
giving the Governor-General power to a.ppoint a civilian of at 
least ten years' standing a.s a Lieutenant-Governor of the 
new North-west Provinces. This WILl a new constitutional 
creat.ion, an expedient to use men on the spot without im­
porting them from home, a.nd also to retain the Viceroy's 

Report. Cd. 4300, 19011, p. 21. 
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control over the new Provinces and the right of the Civil 
Service to supply the head of the administration. 

The Lieutenant-Governor ought to occupy a place mid· 
way between the Civil Service to which he belongs (Sir H. 
Durand, appointed Lieuterumt-Governor of the Punja.b in. 
1870 is the only eXception) and the 1IIIpr8sentative of the 
Crown for whom he acts. By habit, however, the Lieuten.a.nt­
Governorships have come to be regarded as posts in the Civil 
Service. The Lieutenant-Governor has a delegated authority, 
whioh is subject to the will of the Governor-General in Council 
acting with the consent of the Secretary of State in Council. 
That being his constitutional position, he required no Executive 
Counoil to assist him; but circumstances are changing I and 
an Exeoutive Council has been given to the Lieutenant;.. 
Governor of Bihar and Orissa, and an attempt has been 
made to give one to the United Provinces. When there was 
a Lieutenant-Governor in Bengal he had an Executive Council. 
The Lieutenant-Governor has no direct access to the Secretary 
of State. Before appointment he must have served the G'rown 
in India ten years, but in practice that period is greatly 
exceeded. 

A Chief Commissioner is lower in rank than a Lieutenant­
Governor, though, owing to recent legislation, differences 
between them 1 have been swept away, and both offices are 
essentially of the same nature. The Chief Commissioner is 
delegated by the Governor-General in Council to represent 
him in the administration of a certain area defined by pro­
clamation, and he is entirely under the control of the Governor­
General, whose subordinate he is and who is respollSlble for what 
the Chief Commissioner does. The office was created when new 
territories were added to British rule which, whilst renaering 
the Provinces to which they were attached unwieldy, were 
not sufficiently advanced or coherent to be made Provinces 

1 AI, for iDBtanoe, that a Lieutenant-Governor ",,88 part of a LegWature 
&Dd oould be appo.inted only With a Legial&tive Counoll. COIDDliMiOlUlN 
may DOW ha_. L&lI'ialat.,re Counci1a. . 
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with Lieutenant-Governors, but which from the nature of 
their population necessits.ted individual energy and responsi­
bility. The designation was at first Commi8sioner, but 
when, in 1853, John Lawrenoe was Hoppointed the ohief of 
three Commissioners to bring the Punjab under British 
administration, he was called Chief Commissioner-a title 
which has been given ever since. The government of a Chief 
Commissioner is a tra.nsition form, although, as in the Central 
Provinces to-day, it is sometimes continued long after it ought 
to be. The anomalous pl)8ition of the Chief Commissioner 
of the Central Provinces has been emphasised sinoe 1914, 
when he was given a Legislativa Council. Although the 
constitutional position of a Chief Commissioner is very different 
'from that of a Lieutenant-Governor, in praotice his powers 
are substantially the same, and in his own Province his authority 
and the respect paid to him do not suffer from his inferior 
status in order of precedence and in the constitutional system. 

Soon all these hall-and-half stages must go except on the 
frontiers. The work of Provincial administration, is over­
whelming, and the advantage of Council government is patent. 
No man can now govern an Indian Pruvince. Whoever has 
stayed with a Lieutenant-Governor and tried to find him 
unoccupied except for the barest necessities of rest and food, 
or to get up before him in the morning, or to go to bed later 
than him at night, will have had an insight into what governing 
an Indian Province means. Important work must be I given 
to the secretaries, must be decided without advice a.nd dis­
cussion, must be delayed -sometimes cannot be done. ]tfor 
is there any guarantee of continuity. The Lieutenant-Governor 
goes at the end of his fifth year. and, ~ for subordinate 
secretaries, no a.uthority outlaete his term of office. 1 

1 The India CoulIeilii Bill of 1909 pauecl the HOUH of CommoDJI with .' 
olau. _bling the GoWZ'JlIn8Jlt of Indla, with the ooneent of the Seoretary 
of State, to crea~ by PJoclamation an E%ecntive Counou for any Lieuteouli. 
Gowmor, but the HOWIe of Lorda deleGed thiII olaU88. II;"fA reiu8erMd hT 
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Further, the practioe of a.ppointing members, of the Civil 
Service to the political wardships of Provin~ should be 
stopped. They ought not to be debarred, but India bas 
everything to gain by direct infusion of home influences into 
her government, men with fresh minds and eyes, men who 
ha.ve not been moulded in Civil Servi~administra.tion, men 
whose abilities are of a different order from those developed 
by magistracies, collectorships, and secretaryships. The one 
kind of ability ought not to be set over aga.inst the other 
kind. India needs both, and she should be free to use them. 
But if a civilian is appointed he should at once resign his 
position in the Service and not be eligible for further employ­
ment u a eivilian. 

An immediate reform is to turn Lielltenant-Governor8hips~ 
and Chief Commissionerships where the districUi warrant it, 
into Governorships, to give the Governors Couneil& suffioiently 
large to be responsible for the different great branches of 

the Oommons, but waa finally p6118ed m a fonn which provided th'll.t. the 
Proclamation would have to he on the table of both Hou_ and, bA dll­
allowed by a resolutIon of mther ThIS prOVISion waa put mto operation"by 
the House of Lordi! m 1915, when It WIIAI proposed to create a Council b 
the United ProVinces A C:ouncil for thIS ProVince IS urgently needed, 
aQd indeed 1~ long overdue The status of the ProvInce and the respon­
sibilit.les of the LIeutenant-Governor call for It The matter had come 
before the LeglSlat.lve Council and a resolutIOn m favour of an Ex:ecu\lve 
Ooancll received the support of ex:actly half the Council. The Lieu­
tenant-Governor had to vote &gamst, on the prmclple that the reeolutiClll, 
having otherwise failed to carry, ought not to be p6118ed by the Premdent of 
,~he Council, and also because It was the Government of IndIa and not UJe 
:LegWative Councd of the Province that had poW&' to d~e whether 
there should be an Executive CounCll or not. The LIeuwnant-Govemor 
w .. personally In favour of the resolution. The Huuse of Lords paued .. 
resolutton In Oppom.tlon to the creation of a Counod fOl' the Ulllted ProVln068, 

and it is intereat.mg to note how frequently in the debates refertlQCtl of a 
hostile character WM made to the demre for a. Counoil held by .. cert&ln 
members [of the Umt.ed Provinces Legialatlve CounCil] who are ad,,~ 
pohtiClans m Incha." (Lord MacDonnell, H(JMard, March 16th, 1916, p. 763. 
S. alao Lord Ourson'a apeech, Februar,y 16th, 1916, .btd., p. 618; Lord 
Syden.hIllD'., iIWJ, p. 770, etc.). The action 01 the HOUM of LCIl'd. in 
refu.ing the Ootmllll W88 oonfeMedly determmed by the oppoaitioD of n. 
lMdbtg Indian, ~etnbel"l to the Indian Dationa1is~ movement: 
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adminiBtra.tior to appoint these Goftl'DOr8 by the Crown, 
to secure that at least alternately these GO'f'erno1'8 eh&ll be 
sent out from home, a.nd to compose their Councils so that 
there shall sit upon them men representing the opinions of 
the Legislatures and not merely the mind of the Civil Service. 



CHAPTER VD 

PROVINCIAL GOVERNMENTS (continued) 

n -LEGISLATURES 

THE India Councils Act of 1861 consolidated and amended 
the law relating to Councils. The Act of 1833, passed when 
the idea of a united and centraJIy controlled India was upper­
most in men's minds, not only made Benga,} the superior 
province in India, but withdrew legislative powers from the 
Councils of Madras and Bombay. These powers were restored 
by the India Councils Act of 1861, when the vast complexities 
and range of Indian administration and legislation had again 
become app&rent, and this Act further provided for the 
oreation of Councils wherever a Lieutenant-Governorship 
was thereafter to be set up. Provincial Legislative Councils 
were set up in Bengal in 1862, in the United Provinces in 
1886, in the Punjab and Burma in 1898 In 1892 they were 
enlarged. an elective element introduced, and a limited right 
of questioning and of discussing budgets was given Finally 
came .the Morley reform of 1909, the rules and regulations 
for the carrying out of which were revised in 1912, and pub­
lished in a Blue book,! The Bengal Council under these 
rules consists of 28 elected members and 20 nQminated, of 
whom not more than 16 may be officials and the others are 
oomposed as follows' Bihar and Oris¥-, 21 ~lected &ad 19 
nominated, of whom not more than 15 may be officials; 
Assam, 11 elected and 13 nominated, of whom not more 
thtm 9 may be officials; Madras, 21 elected ~nd 21 nominated, 
not more tha.n. 16 being offici.a.ls; the United Provincea, 21 

1 Cd. 67U. uua. 
sa 
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elected and 26 nominated, of whom not more than 20 may 
be offioials; the Punjab, 8 elected and 16 nomina.ted, of 
whom not more than 10 may be offioials; Bombay, 21 e1eoted 
and 21 nominated, of whom not more tha.n l' may be ofticWs ; 
Burma, 1 elected and 14 nominated, of whom not more than 
6 may be officials. It must be noted that these are all known 
88 " additional" members. Thus the original idea of adding 
members to the Executive Council for legislative work still 
obtains. The legisla.tive members are in theory attached to 
the Executives, the Executives are not committees of the 
Legislatures Indeed, the actual fact is that, though called 
Legislatures, they are essentially Consultative Committees 
attached to the Executives. 

The volume of rules promulgated for the election of these 
Councils also contains the regulations for the discussion of 
the Annual Financial Statements, and of matters of general 
public interest, and also for the asking of questions of the 
Executive. No resolution on the Financial Statement m.y 
criticise a decision of the Government of India, and any res0-

lution may be diRallowed by the President of the Council. 
Whatever resolutions are carried are only of the nature of 
recommendations to the Governor or Lieutenant-Governor 
in Council. No resolutions may be moved on the Budget, 
and the Budget itself is not submitted to a vote of the Councils. 
Resolutions on matters of general interest may also be dis­
allowed by the President on one of two grounds: that they 
are not consistent with the public interest, or that they IJhould 
be moved on the Legislative Council of another Province or 
of the Governor-General; and again, all resolutions carried 
are of the nature of recommendations to the Governor in 
Council, or the Lieutenant-Governor. Questions must be 
handed in ten day9 before they are answered, and supplemen­
taries are allowed, but the President has the right to ref~ an,. queation at his discretion. ' 

The position of these Councils rai8e8 four important pointe 
for eettiement. 
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The first is their constitutional ~tue. The tUbe has now 
oome for giving them a status independent of the Executive 
Counoi18, &.rid establishing them a.e the Legisla.tures of India.. 
Their relatione to the Executive ca.n be determined in one 
of two ways. The Executive can be ~e to depend upon 
them as in Great Britain, or, as a first step, partly depend 
\lpan them; or, as in America, the E;ooutive can be an 
independent body appointed by the Viceroy, who will be 
expected to use discretiOn and common sense, and take all 
the political oircumstanoeS into account when making his 
choioe of men. The latter would be most in &coordanoe with 
Indian traditions, though not most in acoordance with the 
political thought which is stirring in India and oreating the 
demands for responsible and representative government' 
_hich we have now to meet. 

I have therefore in this book assumed that the relations 
between the Exeoutive and Ulgislature ought to be detet1'l1ined 
on the Brit.ish rather than on the American model. ,The 
American model, however, must not be dismissed without 
being considered, as it may be found to suggest convetU:eM 
expedients for avoiding obvious difficulties whioh meet us at 
this moment. It must be noted, however, that whereas the 
American Colonies separated their Executive and Legilllature 
in order to wea.ken the Executive, the separa.tion is advooated 
(or India. for the opposite reasdn. 

A study of the working of the American Constitution leads 
me to the conclusion that the separation has been bad for 
both, though the political genius of the people it !uoh a.e to 
get tolerable results from a bad machine. I do' not belieTe 
that an independent ,Executive in India will be any safeguard 
either for British sovereignty or aga.i1lst Indian folly. Should 
it acquire the mind of an alien body in a.uthority checking 
and watching the LegislaturesJ nothing but trouble is ahead 
of it j ahould it set itself up as an a.uthority equivalent to the 
Legis1atuze, even if it avoida racial distinotiotla, trouble is 
a.heiid 'of it. a.I fear it will be impossible for an inde~t 
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Executive to avoid being mixed up with the oppositiOD8 of the 
moment which support it 'and object to it. In India. th&t is 
the oonftiot between burtJaucraoy and self-government, There­
fore, the \'rieest polioy seems to be to place the Executive for 
the time being midway between the British and the American 
position. Let it be appointed by the Viceroy or the Govetnors 
as the ease may be, on the understanding that it includes 
some of the legislative leaders, and then watch the develop­
ment of events, 

But when it is appointed it ought to be a unity. The pro­
posal in the Montagu-Chelmsford Report that it should con­
sist of two sections, one owing allegiance to the Vioeroy a.nd 
the other looking to the Legislatures for authority, is clumsy 
'and in every sense inexpedient. 

The seoond point is how elections are to be oonducted, and 
what is to be l"flpresented in the Legislatures. With that I 
have dealt in a previous chapter, and so pass on to the third 
a.nd fourth points which should be considered together-the 
relation of the Provincial Legislatures to the Delhi Legisla­
ture, and the powers they are to exercise: in other words, 
what type of unity should the Indian Government show 1 

Again one very properly thinks first of all of traditional 
oonditiona, and here India presents the ourious l!lpectacle of 
an extreme development of local autonomy in l"illages and 
an equally strong central authority for financial purposes in 
particular. In later days the bureatIora.cy has developed 
masterful oentralising tendenoies which one hears adversely 
criticised in every Province, Th18 cannot be avoided whilst 
the strongest members of the Civil Service gravita.te to 
Delhi, and the India Offic~ and Secretary of State invariably 
support the Viceroy and his Executive-always known and 
thought of as "the Government of India." -in any dispUtes 
with LooaJ Governments lUI to polioy. The Report of the 
Decentralisation Commission abounds in evidenoe of this 
tendenCYt l and so does the history of Indian acJmjniltza-

1 See, for iD8teI:loe, the memorandum oomplaU1iDc qJ Imperial ba .... 
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tioD. Able ~ do not make gOO(! oo~tutibJ1a.l J monarchs, 
and a l'epreaentative system in India oannot be based On au 
et!lciellt burea.1IDra.tly. 

These oQ,ll'ents · flowing towards Delhi will ,be c~bd, 
however, by tepresentative governmen\.. Itnd Qthers wiD. 
begin to flow. There is, for instance, a very marQd Ma.d.raa, 
Bombay, Bengal patriotism which, founding itaoH upon 
history, shows itseH in literature, speech, institutiOJl8, and 
administration. Even the Imperial Civil Service is divided 
into somewhat secure watertight Provincial compartments, 
and representative government will undoubtedly demand a 
firm Provincial foundation. This will be strengthened if 
more hea.ds of Provincel9 are sent out from home. I 

Still, no consideration can obACure the fundamental fact 
that British administration ha.s made India, and not the 
Provinces, its centre, ' tha.~ the India.n political mind hu 
grown into the Same wa.y of thinking, and that therefore the 
powers of Provincial Legislatures will have to be dE'llflgatop 
from the Imperial authority. That must be the principle. 
It is indeed the existing Constitution, the position of Pro­
vinoial Governments being that, with the concurrence of 
the Imperial Government, they exercise power to do anything 
not speoifically withheld from them I How much and what 
"Jl8Doe addressed to the Decentralisation Comm188ion by the Bombay Govern­
JII.&nt (Report, vol. viu , Cd. 4867 (1908), AppendiX 11, pp. 229, etc.). The 
DeoeutrabAtlon Conum8Bion ha.e detailed the meana by wluch the Central 
Government ha.e acquired authority over the ProVIDolal Govemmenta .. 
foUows: Financial rules, restrictIOns and conliltU)[l8, the growth of powers to 
obeok adminiBtration either by IpeClfioally ir~ted legal pOW'el'll or by edxninia­
btlve enoroe.chmenta, the power to ea.nction Provmoial ~~n, t.he 
pauiq Qf reaolutlon8 directmg Pro\OUlOlal Governmenta, specifio i.rUItructiou. 
the right'to hIten to appeal by persons again8t -the acta of Provmcial Govem­
tnenta, 

I For m.tAnoe, in 1877 Lord Lytton found great; difficulty in persuKiz1. 
tlap Duke' of Buokingham, then Gov~rnor of Madras, to adopt • famine 
policy, .. he ..... unable .. to forae upon the Madru Go~ advioe 
whiob it. will neither invite nor aooept." . 

• K.adrM, ~. and Benpl, being Pnaidency Govel'lUDtllt&. han 
tnMrite4 IGIIIIII, autboftty fNm the old. Company ~ _d han 
8li«htly mOft J).!JIfW iNa the' other Provincial Govenunenta. 
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is to be delepted is a question for oonaideration, 'and raiIeI 
nothing but matters of judgment a.nd expedienoy, a.nd the 
same is true of the amoufit of "oonotuTenoe" tha.t should ,be 
required.. Local Government and munioipal a.ffa.ir8, educa.­
tion, a limited amount of financial independence must 
assuredly be amongst the transferred powers. But the oom­
plioated and '6Qmewhat pettifogging network of entanglements 
and ohecks proposed by the Montagu-Chelmsford Report; 
ought not to be considered. Far better is it that the powers 
delegated should. to begin with, be strictly limited in enent 
than that they should be wide and hampered in their exercise, 
because by the one plan they can be extended as a natJll'al 
process upon experience; by the other, the Imperial authori­
ties are being endowed with new powers of control and oon­
tinued in old ones which, if effective, will be justitled and 
therefore continued, but ' if not effeotive will be irksome aJ1d 
lead to trouble and division between tbfJ foreign and the 
Indian administrations. 

Britiah policy in India has acquired the reputation of with­
holding with one hand what it gives with the other. One 
hears in India a universal complaint tha.t we deny to the 
heart what we offer to the ear. Our fault has been to give 
with reserve. It is a ba.d policy. We must gi~ what we 
do give without reserve. If we cannot give much, neverthe­
less let us give it and let further gifts be dependent upon the 
way in which previous ones are used. This is true partiou­
larly as regards finance. 'l'he Imperial Legislature must 
protect itself by securing .1irst claims ~pon suoh income &I 

the Land Tax, Cuatoms duties, and so on; it must also retain 
powers to oo-ordinate Provincial finance in such a way that 
poor Provinces may not be hampered by their poverty. But, 
these safeguards la.i~ down, the responsibility of providing 
a Provincial Budget can be safely left, and ought properly 
to be left, to the Provincial Legisla.tures, though I think • 
very useful end would be served if a.B the ProvlDciaI· Bl1.dpt8 
were made the subject of disc~on at an· a.lI..Indil. financial 



t. THE' QOVERNJIlEITT OF INDIA 

OGDferenoe held each year before the Budget4 J.l'S pt'eIJeDted 
to the Legislatures for consideratiotL These m.attera. how­
e"", relate to the art of government rather thah to the system. 

Here the quee1ion of checks haa to be considered. The 
Montagu-Chelmsford RepOJ1; · finds these in Vicel'oYB, GovernorS, 
and Executites. In no more inappropliate cIirilction 08D 

olseob -be looked for. Of course veto and suspension must 
be powers held in reserve by Viceroys and. Governors, but 
theee cannot be the ha.bitually used parte of the mechanism 
of' government. The check must be within the representative 
aystem itself, and in India there should be no difficulty in 
devising this. T1le Provincial Legislatures are - in direct 
touch with electing bodies which a.re to be the best repre­
sentatives of India.n thought and need that can be devised: 
But what of the Imperial Legislature 1 No direct election 
is possible for it. I believe tha.t the bulk of its members 
.hould be elected by the Provincial Legislatures aa the American 
,Senate UBed to be elected, with, at first, a. limited number of 
members nominated to represent interests that are common 
to India. If the expert bureaucrat can point out the com- , 
parative inferiority of such a body, the reply is both easy 
and conclusive. We are now definitely encouraging the 
development of self-government and we must make a. begin­
ning, and in doing so we recognise quite frankly to ourselves 

. that we CfJUlot make a. silk purse out of a sow's ear. This 
body, in addition to its Imperial work, should ha.ve the power 
of suspending Provincial legislation referred to it by the 
Governor or Viooroy in Council. Nothing of any E(rievous 
importance could get ~r such a , ~k, provide4 we can 
OO.Dvin~ these Councils of their 1'e8ponsibility. Thert'l might 
\Ie & special Qommittee of the ImperiaJ. Legislature to con· 
alder Provincial Legislature, or other m.eans might be de'rised 
to make "the responsibility real. But again that belongs tQ 

the art of government, and I am most oonoerned here with 
ita prinoip1es. 



CHAPTER vm 

THE INDIAN CIVIL SERVICE 
, . 

II' the Viceroy is the ceremonial symbol of the British CrowD. 
ln India, it is tlte Collector who is the seat of authority 80 far 
as the mass of the people is concerned. He is the great 
lahib whose nod is to be obeyed, who gives and withho1ds, 
who taxes and administers justioe, before whom all the 
great people of the nIlage-bunyas and policemen, headmen 
and accountants, bow. He is the mighty one to whom the 
most flowery language and orna.te titles apply. In fact in 
his oare are the pebple of India. He, or those who obey him, 
orders the life of the people, and next to the Creator and the 
laws of nature, he comes in the hierarchy of arbitrary powers. 
Th06e above him are too remote from the life of the people 
to be anything but indefinite gleams, thOle below him are 
outwardly and visibly his servants.) 

He is successor to the clerks Bent out by the Compan, to 
manage the factories, and his predecessors made enormoU8 
fortunes by private trade and brought the word I, Nabob," 
whioh was applied to them, into disrepute. When Clive tried 
to purge him. of eorruption he objected, and revolted against 
the interference with his power and. privileges, and the moet 
kindly of his critics have a suspicion that prestige and privilege 
have not ceased to influence him perhaps a little too much 
since. His latelt manifesto agaiDst the Montagu-Chelmsford 
Report is eviaenoe that that tradition has not died down yet. 
'The titJe 01. •• Collector" whioh he holds at one stage of Ilia 
'lel'Vioe linb him up with Warren Hastings, who appointed 
hbn when the Company undertook the collection of revenue 

N 



in Bengal, Bihar, and Orissa, and also embodfsl, the cha.t'­
acteriatic of Indian adminIstration that it is 'based historically 
on fiaoal responsibilities) 
(He is being shom of some of his autharity perhaps. In 

tile old days he ruled everything, but now there is subdivision 
of power. The Forests, the Publio Wor~p&ltD1ent, and so 
on, have been taken from him, and he sometimes complaina 
on that aocount. Some people a.lso want to take from him 
his judicial authority on the ground that it is bad constitu­
tional practioe to unite judicial with executive power. This 

I he 1'e88llts Rtill more. He oomes of an offioial ancestry whiCh 
~ indeed absolute. He lives in a sooiety in whioh' hie offiCf) 
ct,neentrates in itself all the regal functions of the distriot, 
and be it remembered that the area of an Indian Distriot oC 
ayerage size is 4,430 square miles.) 

tHe originated, as I have said, in I} 72 when Warren Hastings, 
having to face the double problem of collecting revenue aDd 
of organising some proper tlystem for the a.dministration of 
justice in Bengal, appointed Distriot Collectors for tha~ 
double purpose. The constitutional objection to the onioA 
of these two functions in One offioer was at once taken, and 
Warren Hastings accepted its validity and sepa.ra.ted them; 
Then came diffioulties. The oourts were used against the 
revenue authority, and the complementary functions became 
antagonistic. Whatever the theory might be, the Executive, 
put in the position of being the foreign administrator of 
Bengal, was oompelled to secure some uniformity of will 
between itself and the judiciary, and when Lord Corn:w.,llis 
went out as Governor-General in 1786 he retr1i."Oea lhe seoona 
step .,f Warren Ha.stings Ilnd testored the Collector to his 
double authority as chief magzstra.te and reVenue oBicia.l~ 
,A,J ohi~ magistrate he is responsible for the order of his 
District and supervises the work Qf its courts even if he 
does not do much magisterial work himself; but, being 
responsible for the ardw and peaoe of his District, he is 
ill OODlJIlall~ of the police and manages th! jails.- Though 
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the 'creation ot eeparat&, departlbents hal relieved him 
of direct responsibility tor Forest, Public Works, Sanitation, 
Education, a.nd" 'to. some exteJ;lt, jail administration, his 
peculiar positio~ as ellleOUtive head of the District keeps 
him in touch witli eoU these I On his way up through the 
Servioa he determines the la.nd 8oIIsetJ8Dlent, and when on that 
work he lives in the DistriotB a.nd nUx.,s freely with the people 
if be is a wise ma.n. This~, on.e of the great atw~tions 0(., 
his life. He keeps an eye~d a. ha.nd-on municipal atld, 
local govemmeD~ institutiolLl aad is, a.a a. rule, oh&irt;na_' CJf 
the District Board which tnaintains roads, pllblio buiI~_. 
and SQ on. He is the eyo of the Government a.nd its tonp.' 
He haa to keep hia finger on the pulae of his District, and nothing 
6£ any iQ:lporta.Il(le is sup~osed to happen without his know­
ledge. A JPfm'ow ought not to fall without the incident 
coming to his ears. He- m8llJ'ag88 estates, compiles returns of 
prices and producet &dj1ldica.tes on rent, makes loans. Upon 
him the burdens of famine relief fall. I have attended a 
conference on famine measures and by the end of the day 
found the Collector to be an pnemployment oommit1lep • .,A 

president of the Board of Trade, a. railwa.y director, 'a. ~, 
of ~bour, an engineer. If he has a difficult Distl'iot-eay, 
one where Hindus and Moha1lUl1eCialls do not get on very 
well together-he requires to be a man of unusual tact, inllu­
enoe, and resource: At best, he is apt to be overwhelmed 
in an oppressive network of details and bverbome by endless 
perplexities and oaa.eeless cares. Should fa.mine or pla.gue 
descend on him, the torrents of adversity fall upon him and 
day and night are as one to him. H he gets irritable, if he 
becomes a oynic and takes to the philosophy that an life i. 
drudgery, ~d' no drudgery relfarded, who can blame him " 
In old days this life was toned by some freedom. He coul<l ' 
do tlrings off his ,Own ba.t. He was more of the people, he 
chose ooneoUng wives from them, he was isolated, he was 
anything but 8r clerk; but now there 1& a string about his 
leg which is freqaentiy pulled, he is becoming mQle and more 
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a reporting agent, his desk work is greatly Dn the inoreaae, 
the drudgery gets harder. He has to combine the qu.litiea 
of a great politician with the patience and abilities of a 
first-rate clerk, and he finds it difficult to do 80. 

, I have seen him in the steaming he~ of a ~wer Bengal 
District sitting hour by hour at his deaF'reducing the bulk 
of great files piled in front of him, not one of whl.Qh oontained 
matters that would awaken bis jaded mind to a living interest, 
w~t .. on his walls were the mouldy stains of the terrible 
1:lamp of the 66ason of rain. I have been with him in camp, 
aAd have seen the same thing, files, files, files. I have looked 
on whilst 100801 magnates, district boards, deputations of 
all kinds, the aggrieved, the suppliant, the office seeker. 
came to see him. I have felt plea.sed to drag him away for 
an hour's change in the forest, or some temple, or for & walk 
before darkness (knowing, perhaps, he would have to Bufter 
for it), and whilst a recipient of his generous (his generosity 
often made me ashamed) hospitality I have wasted his time 
(in the hope that I was really not wasting it) by leading his 
thoughts away from his dtudgery. (The Distriot Officer is 
indeed the tortoise which supports the elephant upon which 
Indian government l'eets.) , 
(He probably comes of a family that hu been connected 

WIth India. for generations, or IncUS: and the India.n Civil 
S&tv.iOEl allured him.) Heaven pity him if he came here beCause 
he had to eat bread ..nd could not get the post he wanted at 
home. I fancy that the ·best men came out under the enohant­
ment of India and the Servioe. They we~ tested by a stiff 
exa~ation, but for the rest they were thrown upon cha.~. 
The restless mind of man has always been ¥eritlg for 
a. better teet than written answers to questions which can 
be cra.nuued-questions which ingenioUl professional cr~ 
who charge high fees can often a.nticipate. There have been 
sugSestiong that moral character. physique, pe~ addresa. 
athletic records, ca.ptaincies of achool ~. education at. 
public 8Oho:QI, attendance at resident~1 canepa, slwuld be 

t 
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valued and the m1n'b awa.rded added to those won on exaJd­
ination. The tact is that the real intention of these BObemes 
is to malte the Service select rather than efficient, and a 
study of the Indian Civil Service List shows that nothing is 
an improvement on the test of ability and application im~ 
by a competitive examination. It is essential that any tat 
applied. to a.pplicants for such posts as those of the Indian 
Civil Service should be uniform, and these charaeter tests 
are capricious and uneertain,> the certificates and recorda 
being of unequal, value according to the schools to which they 
refer and the masters and other referees who give them; 
they should also be such as every one pouessing the que.litiea 
which they are supposed to reveal has an equal chance of 
being able to meet, whereas many admirable men Were never 
school oaptains, and in early life were deprived of the oppor­
tunity of attending certain types of sohools (the virtues of 
which, by the by, are by no means universally accepted); 
further, the qualities tested should not be those which are at 
varying stages of development in young men of the same 
age, &B,for instance, self-confidence, the .finest and best forma 
of which often show themselves later than the period when 
men have to undergo the ordeal of competit'ive (llxa.mjnation. 
Once, when I was pursuiBg inquirie. on this subject in India.. I 
put the question to a head of a Province and two of the 
admittedly ablest men in the Service of the Provinoe whether 
they thought they would have done well in any such supple­
mentary system of te.!Jts; and they an agreed they would not, 
one being quite definite in his opinion that had he been scrutin­
ised for the purpose of discovering signs of these qualities 
when he ~ into the Service, he was so shy and unused 
to social cOInpuUODship that he probably would have been 
rejected. The examination test may not be fully satisfactory. 
The papers set are too often mere book papers, and too rarely 
aearching tests of original ability and intellectual common 
sense. In this respect our Civil Service Commissioners have 
Dot done their work particularly well. But when.!mproved in 



100 THE GOVERDIEN'l' OF INDIA 

1Vays that are obvious to anyone who studies ,. series of, thQle 
papers. they remain the fairest test to the competitors a.l'Jd 
the moat satisfactory to the State. ' 

When the examination has been successfully pa.ssed, the 
~ture Civilian undergoes a further training at the expense 
of the State. To this day this does not ~ to be satis­
factory. and has been frequently changed. Before going to 
India the Civilian should know something of Indian life and 
civilisation so as to sharpen his curiosity and enlighten him 
regarding the people whom he 18 to help to govern; he should 
be ta.ught something impartial about, their politics as they 
will present theUlSelves to him in India. and in his studies 
he should be protected against the prejudices and errors 
whioh will surround him like an atmosphere so ~oon as he 
sets foot in India; he should aoquire some knowledge of the 
o1a.ssica.l language of the oountry both for his use and hiEI 
culture; he should be made to master the details of the 
m&.ohinery of government in which he is to find a plAcE:. 
During this stage he should be taught these subjects not a.& 

'though he were attending a trade school, but as though he 
were at a university. And yet he should be taken out of 
an academic atmosphere and taught by his surroundings to 
a.cquire the condition of mind of a. man who has already gone 
but into the world. There is far-too much of the mere univer­
sity in this part of the Uivilian's training. I say nothing of 
studies in law and its practice. Only very general prinoiples 
should be taught during his training. The young Civilian 
ought not to be put too soon to magisterial duties, a.nd with 
proper tutelage on the spot he can acquire enough know!edie 
of law to serve his purpose. If he desires to pursue a career 
upon the judioialside, he should return to England for detaileQ 
training. 
l When he arrives in India, he is posted to a. diatriat for 

tr8.ining as an Aa&ista.nt Colleotor~ and in due courae·'holds 
a responsible post. Then the world is before him. It is 
"hard but- by no means an unpleaaant one if his heart is 
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in it.) He is, ., great man, he has power, there are prizes 
foJ' the winning. his pay is certainly not mean. .As self­
government develops he will enjoy more and more the de­
lightful stimulus of the statesman; he has maily of th()fJe 
difficultia. to surmount which call for good judgment and 
bring their rewards of satisfaction to the able man. His 
work is not to h!' oomp~ed for a moment in its interest and 
variety to that of a Government offioe at home. If he wants 
routine he should stay at home; if he wants life he should 
go to India-making sure flrBt of all that India calls him, and 
also making sure that he now understands that a still greater 
change is impending which will rob the Service of its oharacter­
istics of a dominating governing authority. 

But the Indian Civil Servioe is more than a collection of 
'individuals. It is a bureaucracy with a corporate life, a 
machine, a free masonry. It moulds the raw recruit into its 
own image. It has to work as a whole. When oommuni­
oation was difficult and Indian conditions resisted centralisa­
tion, the individual had freer play. He was a human being 
in touch with human beings, but, though that may still be 
retained, too many officers become wheels in a mechanism 
working by rule and regulation. The ma.ohine reduces its 
parts to mechanisms. The tendenoy has been to centralise 
the working, and that was the fundam811tal fault of Lord 
Curzon's mle. The machine of government has become a 
thing apart, and by separating itself from the organic life 
of India it has over-emphasised the fact that India is ruled 
by foreigners. The evolution of suoh a system is inevitable. 
I have described ita results in the work of its represen­
tatives. Secretariats become all.powerful; not a sparrow 
faUs but is recorded, reported, and re-recorded, docketed, 
initialed, and minuted; not a suggestion emanates from be­
low but is regarded with suspicion or hostility as something 
of Be foreign origin; not a thing is done without ip-volving 
the whole machine in the doing of. it. Then, it is the 
Government on one aide, and the people on the ~~her. Such 
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is both the mechanism and the psychology of tt., ~oe. 
~d the one cannob be separated from the other: All tbia 
is unhealthy. is bad government, oannot last. It muet end 
both in a revolutionary decentralisation and in a much closer 
association of the people with the government. 

One of the great problems of the Civil Service is how far 
and upon what conditions the Indian should be employed 
in it. To the Indian, the Royal Proclamation of 1868 is • 
kind of Magna Charta, a Bill of Rights. He is nflver tired 
of quoting the pledge of the Queen: "And it is our further 
will tha.t, so far as may be, our subjects, of whatever raoe or 
creed, be freely and impartially admitted to offioos in our 
service, the duties of which they may be qualified by their 
education, ability, and integrity duly to discharge." As 
early as 1833 a. clause was inserted in the Government of India 
Act providing tha.t no native shall be debarred from any oIlue 
solely on account of his "religion, place of birth, descent, or 
colour." But twenty years later, wh(\n Parliamen1J again 
reviewed the government of the Company, it was fOlmd that.. 
the olauae had been a dead letter, a.nd that the Company 
intended tha.t it should so remain. John Bright said:' 
•• From that time to this no person in India has heen 80 em­
ployed who might Dot have been equally employed before 
that olause was enacted; and. . . it is clear that this most 
objectionable and most offensive sta.te of tbing8 is to oon­
tinue." 

The Aot of 1853 imposed oompetitive euminatjon as the 
way of entry to the Civil Service, and an attempt wu then 
made 'to have examina.tions in India simult&Deoll8ly,' with 
thoee held in Engla.nd. There Wall an interesting debate OIl 

the subject opened by Mr. Rich! The proposal waa lap­
ported by Lord Stanley, Mr. Bright, and othel'!, but failed to 
oa.rry. When a.fter the Mutiny the Government ~ to 

1 HaDaant, 127, p. 118'. June 3M. 
(I: )b14 .• 129. July 2!nd and July 25th. 18M. 
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the Crowa, ·the ~ of State appointed a CommitM 
to inquire into the subject of the employmeQ.t of Inc:Uaaa, 
and, having decided that they should be employed" to .. large 
an extent as pouib1e oonsiatAmtly with the ma.inten.ance of 
British supremacy," it pointed'out t.hat, though there was no 
legal bar, '~praotioeJly, however, they a.re excluded," owing to 
" the diffioulties opposed to a native lea\Jing India and residing 
in England for a time." The Committee had " no hesitation .. 
in recommending simultaneous examinations. The Civil 
Service Commissioners concurred and did "not anticipate 
much dif6.oQlty in arranging for this." But nothing was 
done, and this report of 1860 seems to have dropped out of 
the records of the Government of India and has not been 
reproduoed amongst the papers that have been publiahed 
offioially on the subject. 

Meanwhile the subordinate or Uncovenanted I Service waa 
being recruited by Indians, though in 1870 the Duke of Argyll, 
then Secretary of State for India, complained in a dispa.toh 
that the superior appointments in that Service were being 
filled by Englishmen. In'1870 an Act was passed requiring 
the Governor-General to frame regulations by which Indiana 
who had not passed an examination might be put into the 
CO'Vellallted Service. But the Government of India would 
not move. Reminded again and again by the Secretary of 
State of the provision of the Aot, it took four years to respond, 
and when the regulations were sent to London for appro.,..J. 
they were found •• to place too ,narrow a construction upon 
the statute." In a note written by Lord Lytton on 

J The ServioeII became known 88 Covenanted and Unoovenanted, becauM 
the bigher pOlIte were ~ to the Indian Clvn Service by .. tute (1861), 
or ... the .ubject of • OOyeDallt. The Uncoveaanted Service rllllpi ~, 
Depoty Co1leotor8 tIDd Eztra .A.ull8tant ComaliMionen down to Tehw1d'" 
."d l17°oka,..nd on the judki&l Bide included subordinate Judgea &1Id MuzWtI. 
A 8enioe rib .neh an inferior bottom wu bound to be degraded. .u tU 
ftIIIUJt of tile I'eCOmmeoda.tlona of the Public Servioe OomzrliMioa of 188&-87 
the t1D.coveuanied s.nioe _ m-d .. $be Provmcial Service, to wbkIb 
_ I..iped. .. superior It\1bordinate paN IIDd the .ubordiDate ~. 
and. $be Covenanted $ervioe became the Indian Civil Service proptr. 
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.y 30th, 1878, to a di.&graceful dispatch sent by ~ \:iO'nm­

ment of India th&t year propoeing to olose 't.be (»ven.a.nted 
8erviae to Indiana, the whole of this BOITy story is reviewed. 
and this is the summary of it: "Since I am writing coni­
dentially I do not hesitate to say that both the ~V$i'nDlent 
of Engla.nd and of India. appear to me, .oif to tie present 
moment, unable to a.nswer sa.tisfa.ctorily the oharge of having 
taken <every means in their power of breaking to the heart the 
words of promise tbey had uttered to the ee.r." The dispatch 
W&8 rejected with something like contemptuous 8fJ1ger. 

A puny system of sohola.rsbips for Indians to come and study 
in EngIa.nd was established and then withdrawn, and In 1879 
rules were a.t last framed, and upon them the "Statutory" 
section of the Service was built up, beginning in 1880. A 
proportion of hew appOintments not to exceed one-fifth w¥I 
to be filled by Indi~s no~ated by the Governor-General 
in Council from nomina.tions made by the local governmenta, 
a oondition being that the nominees were to be of good family 
and sooial standing. Altogether 69 places were fillod in 
this way; but as the men had not the eduoational qua.1ifi.c&­
tions or the general a.bility to perform theia tasks, the Boheme 
was foredoomed to failure and fell into disfavour. It had 
never met with the approval of Indians, and it strengthenoo 
the 0pp08ition-&8 in some quarters it was meant to do-of 

. the British elements to any infusion of Indians into the higher 
~oe. 
L, .. ~e Publio Servioe Commission of 1886-87 opened the next 
,phase. It recommended that Indians who had done specially 
good work in the' lower Service should be promoted to posts 
in the higher Service. In consequence of, this, and aft« the 
~UaJ delay which has oaused 80 mu~h damage in India, rules *1'6 issued in 1892 by whioh certain poata held by the superior 
Servioe we.re listed and were made available for promotioD8 
from below. Then) are now 61 Buch posts for the whole 
of India. This is knO'Wll &8 the system of "listed pastI, ., 
Men thus promoted do not enter the higher Service,' but 
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lfimply h~ld tbeee postAl cd &8 paid sa.1arieI equal to ~ 
tbirdI paid to Europeans. 

This is the system in foroe -at the moment of writing, Uld 
the history of its growth :reflects no credit on the GovernDlent 
of India. It has yielded better results than the .. Statutory " 
Service, but it is far from satisfactory and the Commission 
which reported in 1917 proposed to abolish it. Ita great 
drawbaeks are: (1) the men appointed to listed pOlItI do 
not pa88 into the higher Service, and therefore always remain 
inferior; (2) the men appointed are too old to fill their plaoee 
with enel'gy; (3) the men have fallen intO the grooves of the 
Provincial Service and have lost self-confi.d~nce and initiative. 
In a sentence, it is not for the good of the State, and it will 
not be accepted as satisfactory by Indians, that posts in the 
higher Service should be set aside as prizes for old men. E'\l8l'Y 
ma.n in the higher Service must feel hi.maelf to be a member 
of the Service, must feel in himself its spirit, and must be held 
by his colleagues on terms of trust and equality. 

Meanwhile the English door was being used by some Indianll 
W'ho were fortunate enough to be able to come to England and 
attend an English UniveI'fJity. One passed in in 1878, the 
second in 1882, two in 1885; from 1888 there has been an 
unbroken stream, the largest number p888ing m &117 ODe year 
being seven in 1899. 

TJie poeition may be seen in this way. In una there were 
2,50 1 posts under the Indian administration oarrying a saJa.ry 
of over 800 rupees per month; 2,153 were held by Europeans, 
106 by Anglo-Indians, 24~ by Indians including Hindus and 
Mohammedans. There were 11,064 posts With sala.riee of 
200 rupees per month and upwards, 4,888 being held by 
Europeans and 1,593 by Anglo-India.ns. Or again, the 
posiMon may be stated thus: of the 200-rupees posts and 
upwards 42 per cent. were held by people of unmixed Asiatic 
deeoent; of those of 500 rupees and upwa.rds only 19 per 
cent.;,> of those of 800 rupees and upW'&l~ only 10 per cent. ; 
of ..... of 1,000 rupees and upwardS only 8 per cent. It 
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ill true that t~, percenta.gee are increasing, b'ulti .he pace it 
terriWy slo1t. On the assumption that teaebing the lndid. 
how to govern himseH is an essential part of our 'W01k in 
India, the record I have just been giving is more than dia­
&J!?inting. 
l ~ Provincial Service is now practicaH,.. alto~ber in the 
hands of Indians a'nd Anglo-Indians, Europeans being appointed 
only with the sanction of the Government of India, and all 
the recruitment is made in India. In 1913 only 56 Europeans 
were in this Servioe of 2,432 posts, 54 in the Executive and 
two in the Judioial Branch. None were employed in Ma.drM, 
the United Provinces, and Punjab, one judicial officer in 
Bomba.y, eleven executive officers in Bengal, fifteen in Bihar 
and Orissa, nineteen on the Executive and one on the Judicial 
branohes in Burma, three executive offioers in the Ce'lltral 
Provinces and six in Assam. As Deputy Collectors and 
Assistant Judges these men do the greater part of the detailed 
work of Indian administration; and though everything they do 
is subject to supervision, they require to be men of ability 
and probity. A race could not carry these responsibilities 
if it were fit to do that and nothing more. Many of these 
men put young into the superior Service would work in that 
Service as well as they do in the lower one. 

We have tb admit without any oavil that the Government 
of India has been opposed to the ~neral employment of 
rndia.ns. The politicians at home have regarded India .., .. 
rpolitioal problem, the Governors in India have regarded it 
as all administrative one. They have been unwilling to 
aurrender or share authority, and so when Aots and resolu­
tiona have been p81!86d by Parliament libera.lis:ing the admiDi8-
tration of India, their application has been delayed and their 
intention twisted. Nothing has ever been fully ca.med out. 
The Act of 1833 was not carried out at all; the Proclamation 
of 1858 when translated into Government of India reeolu­
t~na was pruned until it was a mere stwnp; the Aot of 
1870 lay usel_ for nine years, and then when tho Go'\'81'D-



THE INDIAN CIVIL SBBVICE 107 

ment of India was forced to act upon it, it ,1V88 not. faithfully 
carried out; the Report of the Commission of 1887 wu 
not touched for three years a.nd then the Government Ull8d 
it to limit the privileges which previous discarded. statute8 
and dispatches had given to the Indians. In this resistance 
we see several influences. There is the very human one of a 
Service knit together in raoe and dignity unwilling to weloome 
aliens in custom, habit, and ra.oe into its midst, even if thMe 
aliens are the natives of the governed oountry; there is the 
feeling that efficiency will suffer if the Service is not kept .. 
it is, a.nd the unsatisfactory methods hitherto taken to put 
Ind.iane into it gave that feeling some appearance of reason; 
there is the 8S8umption that whilst the British occupation 
of India remains, a. nucleus of British administrators is 
necessary, and that the beet form for tha.t nucleua is .. 
comparatively small superior Servioe retaining in its hands 
District supervision and legislative authority. 

With the House of Commons at home passing liberal meaaUZ"N 
and the Indians welcoming these manifestations as the 
dawning of new days, the Government in India could not 
state definitely and emphatically what its feellng6 were, 
except in dispatches more or less private like that of 1878 to 
which Lord Lytton wrote the angry note from wbiob I bave 
quoted. All it could do was to delay and pruDe. But ita 
great bulwark was the English examination, not only itl 
place, but its na.ture. It would be a long time before Indians 
would or could go to England in sufficient numbers to take 
many plaoes in the examinations, and. the examination itself 
WIS 80 Western, more particularly in its langu~, whether 
classical or modem, and Oxford so doJDinated the minds of 
the cmI Service Commissioners, as W88 seen by the scheme of 
marking the examination pap6m, that nothing but a whole.. 
sale breakdown in British intellect or .0. complete destruotion 
of the attraotiOD(l of the Indian Service to university gra4uatee 
could enable Indi&n candidates to secure very many plaoea. 
A_India had become the poue88ion of the Indian Civil Service. 
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10 Oxford endea.~ed flo eeoure the Indian Civil Service u 
itt perquisite. ' 

To pu~ an end to this "and to make Government pledgee 
etJectiV'e, Indians asked for simultaneous examinatioIlB. At 
first there was little formulated opposition The expedient 
WM supported by an official oommittee .. 1800, the House 
of Commons passed a resolution in favour of it in 1893, 
and this re80lutiort was .aocepted on behalf of the Secretary 
of State.1 Then the opposition was formulated. It had a 
great margin of trivialities. On aocount of the variation of 
time, it was impossible to have the examination!! simultaneoue, 
and examination papers could be sent by oable from where 
they were first disclosed, and candidates in, say, Calcutta. 
oould 1500 them before going inside the examination rooms , 
And so on. Two objeotions, however, were not absurd. If 
there were an open oompetition in India there would be no 
guarantee that any British candidates would be returned at 
all, and the British nucleus would disappear; further, the 
examination would not be good for Indian education, &8 its 
inB.uenoe in India. would be to make university education 
conform to the Civil Service examination papers. The second 
objection was, curiously enough, urged by men interested in 
British Universities, though Oxford in particUlar has a.lwaYI 
been anxious to have these Civil Service examinations attached 
to itself. The theory of the examination is that the papers 
should test a good university education, and that view is shared 
by the Civil Service Commissioners. That is forgotten by 
thOlle who make this objection. It was also the view expressed 
in the famous memorandum drawn up by the Committee 
which, sat in 1845, of which Lord Maca\11ay was chairman 
~nd Dr. Jowett a member. If for British purposes this 
ex&D).ination is a test of sound university education, why is 
its inB.1J&noe in India to be to degrade university education , 
OllF eciuaation&lists who are also interested in Indian education 
()lWlnot have the argument both ways. If they vary it. as 

HaDaatd, 17. p. 1035, 18113. 
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they sometimes do, and say that eg·minations Me now an 
unhealthy in1Iuenoe in Indian ednoa.tion, they may be right, 
but that does not justify the oontinuation of a. system of 
.admission into the Civil Service whioh is unfair to India. and 
defeats the declared purpose of Aots, resolutions, and die­
patches passed and written by Parliament and the Beoretary 
of State for nearly three-quarters of a century. It may. and 
does, suggest th&t there is something wrong with Indian 
education, whioh, howflver. is to be put right only by a oha.nge 
in the spirit of the system. 

The first arguOUlnt is the one of real substance. But it 
has boon met by Indians, like Mr. Naoroji, who propose that 
limits should be fixed to the reoruitmeat in 'India, and tbe 
Commission which reported in 1917 unanimously recommended 
that nine places should be competed for in India every year. 
Thus the principle underlying simultaneous examinatioWl 
is conceded, and the educational argument against them is 
set aside. Nine may not be a sufficient number, but it Ipay 
be increased in time, and the English door is still open as 
well. 

The real problem which the recruitment of the Civil Service 
raises is, must there be a British superior Civil Service if the 
British connection is to be maintained ~ and the answer 
will depend largely upon what view one takes of the nature 
of that connection. If one assumes not only that India is 
to remain subject to the British Crown, but subject to British 
administrative authority, one must conclude that there ought 
to be a sufficient number of British in the higher governins 
posts to give direction and tone to the whole of the Govern­
ment. Comparatively few are required to do this, but that 
few mQ,St be maintained at all costs. If one, however, assumes 
that India. may remain subject to the British Crown and yet 
govern itaelf with a geniUB and efficiency all its own, tile 
im.portanoe of the British nuoleus in the Civil Service is not 
so ~ British Governors will then remain as in the 
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Dominioaa, but their position will be ceremonia. a.nd sym. 
bolic rather th8.n administrative. 

Thia divergenoe of view is only the~indication of a deeper 
t;livergenoe. Are we to look upon India as a nation which is to 
be moulded, as the generations pa.ss, in Western ot' in Indian 
moulds t Is the transformation of lndur-into a Britain the 
service we are rendering mankind by our work there t Or 
can we not render a. better one, and regard our mission in India 
as 'being one for the liberation of the Indian geniua1 We 
found it orushed by its own errors and tyrannies, weakness 
and disorders; we came to restore authority to it, to give 
it back its rights and power of self-government. Tba.t oor· 
tainly wa.s our ideal during most o! laet century. If that be 
our ideal still, it is best to let India. gain power first of all 
in Legislatures a.nd gradually supply her own administrators. 
)'or the Legislature is the will, the administration the hand· 
maiden of the will. The aclminiJitrator is the expert who, 
taking his instructions from the will, works out details and 
applioations efficiently. The faculty to administer weU 
OOJnos after that of forming opinion and expressing it. So 
that in the interests of self-government in India, the country 
would be weU advised to keep its legislative powers ahead 
of its administrative authority, for it is more important 
for it that efficient Europeans should supervise the edicts 
of an Indian public opinion than that Indian administrators 
should carry out British instructions. That thoughb-, I 
believe, should guide India. in dete~ining the general features 
of the reform it is now to demand. ' 

In any event We are coming very nearr to the ~t to which 
it is safe to reduce the British nucleus if we have no intention 
of welooming India as an Indian State under the Crown. 
And that at once suggests difficultles. The nucleus muat 
be one of exceptionally good men, for its number is of less 
importanoe than its qualities. There never has been _1 
marvel in the fact that a thousand or two able tdld well­
traiDed Britiahers, glorified by prestige and backed by a 
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powedul hldden authority, were Rufficient to administer the 
public affairs of hundreds of million. of Indians. The marvel 
would have been had it been otherwise. 

But India is losing some of its g1a.mour. The discontent 
of the Service is known in Qxford colleges, and eduoationa.l 
changes have obstructed the How of the vigorous youths 
who used to go from Scotl&nd and Ireland, and 'Were amonpt 
the sturdiest pilla.rs of lIle Service. Some of the comp1a.ints 
are peevish and do a great injustice to the Servioe, but others 
8l'e well founded. The material rewards of the Indian Ser­
vice are not so good as they were; and with the opening up 
of other attractive avenues of employment to university men, 
India has to meet a keener oompetition. This is affecting 
a.ll the Servioes, but oonspicuously so the Civil and Medioal 
Departments. The blunder oommitted by the Civil Service 
Commissioners in merging the Home and Indian examipa­
tions has added to the diffioulties of the situation, and DieD 
are now going out who openly oonfess that they are taIdag 
India because their place in the oompetition did not aJIow 
them to choose the posts they coveted a.t home. This haa not 
gone very far yet, and can be stopped if wisely dea.lt With. 
But the canker is there, and onoe suoh evil in'ftuencee come 
into p1a.y their effects suddanly become critical. I am not 
sure but that they have become critical on the med.ioal side. 

This is a problem of the first consequence to those who 
oa.n see ~o chance of safeguarding Imperial interests in India 
exoept by a British bureauoracy. They must do something 
to maintain the threataned standard of Indian recruitment. 
They must faoe the problem of pay, of privileges, of pen­
alons, and they must in this way produce a material attrac­
tion for service in India whiob will eclipse similar attra.otions 
at home or eJsewhere. They must supplement this with 
social attractions which will 1'e8tore some of the van.i.ehed 
aa.tiafaetioa and contentment to the hearts of Indian Civilia.ne. 
Above aU, they must produce in the ~ds of those from whom 
they wiah to draw their candidates an interest in India, 10 
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that they may hear the call of India.' UpoD, this depeDct. 
the decision ae to the age at which they should oatoh their 
men. University oonvenience is not good enough. That muat 
be .tudied in relation to the aim. 

In ma.king these schemes and devising these plans for' a 
better recruitment, they would be und~ no delusion as to 
what they are up against. They will have to moot the Indian 
opposition whioh will grow, whioh has been greatly increased 
by the events and emotions of the war, to an administrative · 
Britieh bureaucra.oy, to the great increase in the expense of 
Indian government; they will have to surmount the d&.ngers 
of an iIlcreasing poUtioa.l and legislative power posseased by 
Indians whilst they rigidly maintain a British-manned adminis­
tmtioD; they will have to remember that the economic value 
of the men they want is likely to be very high in other walb 
of life~ and that by offering them greater rewards they are only 
putting up the market against themselves. W~ have now 
reached a point when foresight and farsight are essential 
if we a.re to do justice to ourselves in India. The war compels 
u.s to sUI'Vey the futuro and revise our policy with remote bat 
inevitable ends in view, and whatever conclusions the govern­
ing authorities may adopt, let them be definite, let them be 
.systematised, . and let them take into account all the fa.otQf8. 
, For myself, I have come to take the other view. I believe 
that the Imperial connection can be kept by a self-governing 
India. enjoying, with the appropriate modifications, Domi:aiOll 
privileges of Home Rule. I believe our ancestors were wiae 
wl?en they decided that if Indians shGwed themselves ~1tle 
of filling the administrative posts of their own Gove~t, 
110 obetaole should be put. in their W8i3. M~ poUaihld 
efticiency Us Dot the end of our oWlt.odianehip of India; .. 

,fWIZ ..Brlta.nsto is not the end; the end is Ind.ian life, abUn­
. d*.ut, re8pouible. spontaneous. 

I W&8 a. member of eo Commission whioh inquired into 
the Public Services and made certa.in recommeBdati0D3 011 

the 8ubject!o but the Dew oonditions created. by th~ wa.r ID&de 
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tM report olJsolete before it waa publiahed. Our conception 
of the mnotiOna of the Service must now be altered. I then 
thought of the possIbilities of t~enty years from 1914. The 
twenty years have gone and twenty have been added to them. 
The Indian Civil Service must conform far more to the con­
ditions and status of the Home Service. and muat no longer be 
recruited for the higher posts of the Executive. In the dr-
01lDl8tances it is far better to institute simultaneous examina­
tions in India and Great Britain than pursue the scheme of 
electing proportions here and there, for the reduced attTac­
tions of the Indian Service to Britons may be expected to 
reduce the qua.lity of the men recruited here. On this 8Ub­

ject, the disoussion and proposals in the Montagu-Chelmsford 
Report are altogether perfunctory and inadequate. If that 
Report becomes the basis of legislation, the oontention of the 
Indian Civil Service that its status will be revolutionised is 
unquestionably trUtl. Tha.t Service will no longer rule India. 
and the posts from whioh it now does the ruling will be taken 
from it or will lose their prestige. It may be oonsulted, but 
it will not decide. It will act not of its own will, but through 
that of bodies elected. in India; and as this is not the time 
for confused systems and undefined authority. with wha.tever 
Jregret a.nd misgiving we ma.y contemplate the ohange. the 
change is inevita.ble. The seat of a.uthority in India is being 
removed from the Civil Service to the Legislature, a.nd we must 
build up the system of government accordingly. Wisdom 
compels U8 to see not very far off the end of the Civil Service 
as we have known it, and tha.t being so it also oompels us to 
begin without delay to create a new service which will carry 
us through the transition stage from a British to an Indian 
atlQlioisi;ration. '1'0 India.Bise the Civil Service has become 
necessary. 



CHAPTER IX 

THE NATIVE STATES 

THB Native State is a sovereignty in which the Crown sharee 
to a varying extent, but in ev6Q' case the foreign relatioll8 
of the State are the 6onoern of the British Government. Alao 
the internal &dmini.atration of the State would at once become 
it. matter of Imperlal interference were it to be oonaidered 
subversive to the interests of either British or native subjeota. 
or were ita tra.nquilijty to be threatened either by bad govern­
ment or turbulence, It oannot make war; it cannot bind 
itself to ita neighbours, If its subjects are aggrieved apiDst 
a foreign power, that is a matter for the British Govem.went. 
not for the Native State. The protecting authority both of 
the sUbjects of Native States abroad a.nd of those of Foreign 
States in the Native States is the British Government. The 
degree to which the Native sovereignty extends has been 
determined by no general prinoiple. but by historical &ocident. 
the size and importance of the States them.sekres, the __ 
of the treaties made between the Imperial Government ani 
the Native rulers, other agreements and usages. 

Th6 Niz&m of Hyderabad is the first of theae rulera aIUl , 
exercises the maximum of power, Be iMnee his O\1Vn ooili.iJe" 
baa a free ha.nd 88 to ta.xation, and has absolute po"en of 
life and death. Some of the rulers of the smaller State. have 
little more tha.n pUnor judicial powers a.nd immunity from 
British taxation. , 

As a symbol and embodiment of British sovereignty and its 
le8ponaibiliUes, there are political officers and residents in 
every Na.ti~ State, and cantonments " of trooJl8 &l"\' stationed 

11' 
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lot IUitable plaoes. These -<IOmplicated relati~bipe aJ.o 
neoeMitate judicial arrangements which vary considerably 
from State to State. On the othtr hand, the rulel'l .l6.ve 
~oepted obligations to provide. certain force of troop!! whioh 
oould be used for purpoees of Imperial defence. Before the 
W&1' broke out there were about 22,~ of these troop!! and 
they were placed unreeervedly at the disposal of the Imperial 
authorities. 

Of theee States there are nearly 700, they ~upy territory 
of 676,267 square miles, or well over one-third of the whole 
oountry, and their population is 70,000,000 or about two. 
ninths of the total for India. Their population is in no way 
different to that of British India; they are simply the remnants 
of the estates held by the rulers whioh for one reMon or &nother 
we attached without annexing as we spread from the sea to 
the mountain barriers. Our friends we protected, our enew. 
we absorbed The Dalhousie policy of annexation was heroio, 
but really neither side wanted it. I' It W&8 in the interest of 
the Native ruler to make peace with us ; it was in our intemJt 
to leave him responsible for the administration of his State, 
provided he did not conspire against us and did his work of 
ruling tolerably well. We kept &8 a power in the baokgro'\lD.d, 
and well in the shade out of sight. We had our represen­
tatives at the courts, and they were consulted by and advitted 
the princes, reported to the Government and took instruo­
tions from it. But the dignity of the prinoes was main­
tained and their responsibility was real, even when they 
were too lazy and too self-indulgent to exeroise it. That was 
.. defiDite policy, and 80, when the Queen assumed the title 
of Empl'QlS of India, Mr. Gladstone was particularly anxious 
to ~ve from Mr. DisraeU a pledge that the new regal dignity 
would in DO way detract from that of the Indian prinoel, 
aad the pledge "61 given. 

The Ind.i&n pinoe did not always respond satisfactorilY" 
to the new oonditiorut of luxwious IOO1lrity in which he found 
1WDIelf under- ow wing. Nothing drew from him 8IleraY ' 
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and activity. He was secure in his etate, he had', an anw1e 
inoome, he had prestige and authority amoDg*t his Sl,1bjecM. 

he bad a bad upbringing and & deteriorated and deteriorating 
entourage, he had, no traditions of public usefulnees to spur 
him. He did not belong as a rule to a very old- fFillY, and 
bil State had come to him by oonquest ol"'tavour. His con­
oeption of himself was that of a tax-receiver surrounded by 
plotters and schemers, by flatterers and tra.itor£t; that of a. god 
ministered to by ha.'ngers..on. He could not underatand that 
there was any difference between the income of his Staw and 
his own. It was his private possession managed by agents. 
His court was too often a ma.ze of orookedness and sensuous­
ness J in which women generally played the leading part, and 
through whioh he sank into physical, mental, and moral deoay. 
The peace and protection of Britain brought the Native State 
to the oondition of a fever-strioken morass where diseased 
na.ture was prolific and gorgeous to the eye, but rotten a.t the 
core and feeding on oorruption. And British interestA and 
in6.uence not infrequently increased the corruption. Suoh 
was the parlous transition stage through which the Native 
State had to pass whilst its rulers were ,being taught their 
duties and responsibilities as the hea.ds of their people and 
the vassals of British rule, and whilst we were deciding whether 
we should take it from them or teach them better wa.ys. 

Recently there has ~ a great ohange for the better. British 
polioy has been directed to pressing the Chief to make him~ 
responsible for the government of his State, and a. new ty-pe 
of Native ruler is &rising. In him there is still a love of the 
pomp and luxury of the past, but his mind has been moulded 

, and his outlook oha.nged by contact with the eduoatioa of the 
West and its oonceptions of the good ruler and good govern­
ment. The Chiefs' Colleges at Ajmeer, Rajkot, Indore and 
Lahore have played their part (thoUgh on the whole a dis­
appointing one), but of much more importance has been the 
geXler-.i political atmosphere of India, the known views of 
the British Qqvernment. the perso~ contact between Delhi 
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and' the N.live rulera. Whoever looks at the reports of 
arhninistlration UuJued. from such States as those of Hyderabad, 
Mysore and Gwalior will Bed on every page, not only the stamp 
of the West, bu.t the hand &Ild mind of the East. 

Saving for a short relapse during Lord Curzon'e vice­
royalty, the Native rulers are being encouraged more and 
more to do their own work, in accordance with the spirit of 
the British sovereignty no doubt, but as people sharing tha.t 
spirit and belieVing in its wisdom. In this connection, Lord 
Minto said some pacifioatory things to undo the evil that 
Lord Curzon had left behind him, but his suooessor Lord 
Hardinge widened the Minto declarations into principles of 
policy. At Jodhpur, for instance, when, ali almost one of 
the last acts of his rule, he invested the Maharaja of Jodhpur 
with ruling powers, he said. "We have reoognised that if a. 
State is to be ruled justly and well, and to be a source of 
real help to the British Empire, it is only through the ruler 
himself supported by his sardars and people that these results 
oan be obtaihed Irksome restrictions on the exercise of 
sovereign powers are apt to ohafe and irritate a proud and 
sensitive spirit, with results disastrous not only to the ruler 
and his people, but also to the ErupirA at large. We have, 
t~erefore, made it our aim to oultivate OI08e and friendly 
relations with the ruling princes, to show by every means 
th&t we trust them and look on them as helpers and colleagues 
in the great tltBk of Imperial tule, and so to foster in them 
8. spirit of responsibility and pride in their work which no 
external supervision oan produce. Trust begets trust and I 
rejoice to sa, that in my dealings with the ruling princes in 
India I have never found my oonfidence mispla.oed." 

These are wise words, and they indio ate the policy which 
has been pursued quite definitely since Lord Curzon left 
India. One of the reasons why Lord Hardinge was attracted 
to Delhi as his capital and why in the building of the new 
Imperia.l city he UlI'ged plans and expenditure on wha.t seemed 
to be a scale of only too characlerl8tieally oriental extraT8r-
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ga.noe, wu that he might be nearer to the Native States aud 
thUi be more frequently in their minds, and that the I81.t 
of government might a.ppeal to them as trJ1ly Indian in ita 
grandeur. One has only to look at a politioa.l map of India 
to see bow Delhi liaR in the midst of what is still native in 
India, and that when the British Gove~t went there it 
seemed to cut itself off from the alien settlements of British 
race and merge itself in the dreams, in the ruins, in the tra.di.­
'tiona that to the great mass of the people are India.. It may 
,·be that the bureaucracy will defy the dreams, spoil the ruins, 
and enmave the traditions, but this in any event is certain, 
that, supposing by some miracle there were established in 
India an Indian Government sensitive to the thoughts of 
the people and wishful to regenerate them, it could not make 
the great coast cities its home: from its very nature it would 
seek prestige, authority, and appropriateness in Delhi 01' in 
some similar place where the spirit of India still broods-though 
it be amongst tombs. 

The problem presented by these States is not an easy one 
to settle. Some, like Hyderabad, are as large as a European 
State; some, like Mysore and Baroda, are almost as enlight­
ened in their government; some, like Gwalior, show a complete 
identification of ruler and people on a hberal basis equal 
to that of not a few Western Governments; some, like the 
Rajput States, are far more ancient than any existing European 
monarchy and have preserved a dignity and a pride which 
bankrupt those of any reigning European house. 

Obviously, whoever tries to piece into a system the whole 
administration of India. must begin his work hyendeavouring 
not only to preserve these States, but to make their auton­
omy more oomplete. The very widespread British opinion 
that the Native State is a backward and ineffioient Govern­
ment is sheer vanity. In Hyderaba.d, a Mohammed&n. shows 
how to reconcile Mohammedan and Hindu loyalty, a.nd 
in GwaJior a Hindu ruler does the sa.me; in Baroda, Bikanir, 
Travanoore, and elsewhere, we have magnificent pioneerinsc 
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work done in education; in MytOre, experimenta in education 
and popular government have outatripped our own. Some 
have more enlightened m&rriage laws, some have gone fa.rther 
thAn we have in protecting the judicia.ry from undue execu­
tive infiuence, some have shown us the way to establish a 
Bexible system of Income Tax. All teach us wisdom in land 
taxation, the patronage of the arts (whatever their miat&kee 
ma.y be, they have not made the unpardonably fatal ODe of 
orushing or starving out the a.rt8), industrial progress. None 
of any consequenoe are opposed to politica.l progress (except. 
in one instance or two where the rulers are old, and I know 
of no oase where their successors will be adverse to ohange)­
certainly none will resist a good British example in this respect; 
and the most enlightened of them very justly oomplain that 
we have held them back. All, within recent years, have 
shown great advances in the purity of their administration. 
It is oertainly a profound mistake to identify the survivaJ of 
a gorgeous ceremony and a court ritual of dazzling trappings 
wit,h the politics of the times when personal power and 
tyrannica.l wills expressed themselves in that way. Tbil 
truth was borne in upon me with great force one day whilst 
staying at one of these courts. I had soon much of the ruler 
and we had discussed every Western politioal movement 
from women's suffrage to Socialism. He was interested in 
them all and held opinions upon them which showed that 
none of them were new to him. But one fine morning there 
was a State (:eremony. The velvets and the jewels, the gold 

. and the silks, the scimitars and the headgea.r were brought 
out, and the mind whioh was disousaing Socialism the night 
before was animating a body clothed in the pomp of anoient 
days, ancient authority, and ancient ideas. This is the inoon .. 
gruity of India, but let no cynioal or 8Uper:fiOiaJ mind imagine 
that the incongruity goes very fa.r below the surface. 

The head of the Native Sta.te is just as likely to be progres­
sive nowadays as the British bureaucracy, but, quite apart 
from that. the advauta.les oi iDdislenoUl government are 10 
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app&1'6nt, and the freedom and oonfidence which indigenoUi 
administration enjoys-things, for instance. can. be done by 
India.n rulers which would not be tolerated at the hands of a 
foreign a.uthority-are so useful that not only ought the Native 
St .. te to be preserved, but, were that at ~8Bible, it ought to 
be multiplied, and, subject to their admimstratIon responding 
in a general way to the changes that must be made in Indian 
administration, the existing States should have more powers 
of self-government. In any event, far greater care should 
be taken in selecting Residents-those representa.tives of the 
Imperial authority who reside in the capital cities of these 
States and act as tutors and guardians. as well as mere advisers, 
to their Chiefs. These men too often are devoid of the qualitiea 
which fit them for the delicate and difficult office which they 
fill, and their inBuence tends to stiBe both-initiative a.nd sense 
of responsibility in Chiefs who perhaps at best have but little 
of either, but who lmder certain types of Residents lose what 
little they have.1 

It is quite absurd to say that self-government is incom­
pa.tible with the status of Chiefs in these States in view of 
the oft-expressed views or practices of the rulers of Mysore, 
Baroda, Alwar, and others. Indeed, Indian self-government 
would receive the hearty support of these personages. Wha.t, 
then, ought to be the relation between these States and the 
Indian Government, between the Chiefs and their Durbars 
and Councils on the one hand, and the Viceroy and the India.n 
Legislature on the other 1 

The States are at different levels of political e-volution, 
and that for the moment bars a uniform treatment. But 
considering how much the Indian Legislature inBuences 

, Na.~ve State policy-the States, {or instance, have no 
tariH liberty, no separate system of posts and telegraphs, 

1 .. The attitude of the political officer, while ordinanly deI978Dtial in form 
(t.bough e'Nll that is aometu.nee lacking), is tbe attitude of • servant who 
direote his nominal mastel', haughty, polite, impertment, and ironioal" 
(0hIIille7.P~ 0/ BrNWI I11dio. p. 259). 



THE NATIVE STATES 121 

and 80 on-the States should be represented, at a.ny rate for 
advisory purpose!:!, on the Imperial Indian Legislature &. 

federated communities, and, where they have Legisla.tUfM 
and Counoils themselves. these Legislatures or Councils .hould 
select the representatives. 

It would be a mistake to put the Chiefs into organio relations 
with the Indian Government. Tha.t oould only be done by 
either lowering their dignity or oonfusing the nature of the 
Government. Rather, the Chiefs together with the Governors 
of Provinces should meet in consultative Council, say once 
& year, to discuss matters of common interest and co-ordinate 
policy, so far o,S that is advisable, but not to oome to any 
binding decisions. Their meeting should be like that of the 
crowned heads of Europe. and every encouragement should 
be given to individual Chiefs to meet and oonsult a.t other 
times. This should be done without waiting for represen­
tations on the Imperial Legislative Council, as that for the 
moment may not be practicaL Full recognition should be 
given to. these rulers in all matters of Imperial conoern, and 
their status of dignity and responsibility should be put in all 

unquestionable place in the minds of the Indian Government. 
Two important matters a.rise, however, in connection with 

these proposals. The first is, that they modify the theory 
that these States secure their independence only by refraining 
from interfering in the affairs of British India; the second 
is a presupposition that the States are sufficiently largo and 
important to justify the distinction proposed for them and their 
Chiefs. 

The first point is rea.lly not one of substance. The Govern­
ment of India cannot do a.nything without influencing theee 
States, and it is far better to recognise the fact formally. The 
Imperial ~la.ture will not deal with &triody Provincial 
matters, and the presence upon it of severa.l Sta.te represen­
tatives will increase rather than confuse its efficiency for the 
work it has to do. even if it may be desirable to withhold 
the pOwer of votinsz on certain classes of subiects from these 
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tepreeentatives. It would be impractlcable fOJ! each State 
to be represented, but the States could form an electoral 
college for the choice of a certain number of repreeentativ81 
for the life of each Legislature. 

The second point is one of greater difficulty. The statua 
of States now varies enormously. Some have direot access 
to the Government of India, some ha.ve not; the relatiolUl 
of some are with the Indian, of others with the Provincial, 
Government; some are clearly independent, others are as 
olearly not; there is the Old India party and the New India 
party; Chiefs who still live in the Middle Ages a.nd Chiefs 
up to date in habits, dress, religion, Mld political idea.s; there 
is Udaipur and Baroda, there is the State of Nablia.' and the 
Sta.te of Gwalior; there are rulers educated at Engli'Sh Uni­
versities, and rulers educated in the female quartets. Obvi­
ously there must be a classlfication and grading of States. 
This, indeed, ought to be made in any event, and should be done 
by a Committee upon which the States are themselv~R repre­
sented-by a Committee which will be directed to pursue 
the federal idea a.nd to improve the status of States, wherever 
tha.t is possible, When this is done-and not until this i. 
done-many of the fears whioh disturb the minds of the 
ruling Chiefs that they are to lose their authority, tha.t the 
strained interpretations put upon treaties by the Indian 
Government when dealing with weak rulers may be extended 
wall, and similar suspicions which arc now perfectly justified, 
will be removed for good. The continued liberty of the 
Native State and of its ruler does not depend upon a 100S6 

oonneotion, but upon a constitutionally defined relationship 
within a federated India. 



CHAPTER X 

FINANCIAL POLICY 

I-TA.RIFFS 

WHEN one tries to imagine what would be the pobeyof an 
India. in the government of which ascertainable public opinion 
would have substantially more influence than it has now, one 
of the first; subjects which presses for attention is finanoe and 
.6.scal policy, and in this connection we must remember what 
the nature of the representative authority will be for some 
time to come. Its most prominent features and interes" 
will be nationalist and capitalist. The Universitiee and 
Colleges and the greater Municipalities that will be represented 
will give tone to thA Legislatures, and the olass from whioh 
oa.ndldates will have to be drawn will be in the main that of 
la.wyers and business men. In the very first Legialatures 
proVIsion should be made for the representation of working­
class, oultivator, and co-operative interests, but I do not see 
how, to begin with at any rate, this can be very effective. 
It will in time gather authority as it goes through its appren­
ticeship, but in the meantime it will find some of the main 
lines of indIan political development set for it by the ol.uees 
prepared straight away to make full use in their own interests 
of their political powers. The new India will be started by 
nationalist a.nd commercial nunds, and so far a.s .6.&011.1 policy 
is concerned they will agree. They will follow precisely 
the same line of action as our own DominioDs have done. 
The economics of the nationalist are those of self-supply 
and. foreign exclusion; the taxation policy of the commel'Cial 
cla.sses is that revenue should be found as much &8 pouib1e 

iS3 



124 THE GOVERNMENT OF INDIA 

by oustomtll imposts whidh, whilst proteotin.8 IUdian industry 
and seouring for it high profits, will at the eallle time 
wpply revenue and ease the burden of inoome tax. Indeed, 
&8 ba.s been quite evident in recent fina.ncia.l debates in the 
Legislative' Council, these interests rather shirk the duty of 
imposing direot taxation, are inclmedt't> resort to loans, and, 
like a French Budget Committee, fail in courage to make ends 
meet. 

The system of Indian taxation is an inherita.nce from past 
politie&l oonditions modified by the methods of Ule British 
rulers. The Hindu conception of the King's revenue was that 
it .hould be levied from the ineome of his subjects in varying 
proportions, and in fines and fees. A Collector-General 
supervised the tax gathering, and he appoiuted local repre­
sentatives. The foundation of the system is to be found 
in the Laws of Manu. Traders' profits are to be taxed. One­
fiftieth part of cattle, one-eighth of grain (or a sixth or twelfth), 
one-sixth of trees, ghee, honey, fruits, hides, earlhAm vessels, 
belong to the king. And so on. At its best, the Hindu 
system was excellent and surprisingly modern in its theory ; 
at its worst, in practice, the tax-gatherer leVled what he could 
and' pra.ctised corruption and oppression. The barbarous 
'splendour of the Courts which Sir Thomas Roe I and' other 
visitors have described was the result of tribute and taxation 
outside the bounds of tax-gathering, and w~s made possible 
owing to the theory that State revenue was the persona} 
possession of the ruler. 

When the Compa.ny came, its first income was profit from 
trade, but by and by it received politica.l revenues.· At first 
it collected these rtlvenues in the name of the IndIQ..n ruler. 
" They held their territories as vassals of the throne of Delhi; 
they raised their revenues as collectors appointed by the 
Imperial Commission; their public seal )Vas inscribed with 

I JOfWnol, Hakluyt SOCiety (seriBII iJ. vola I and JI ). 

I The iunliDg-point came m 1765 when Chve procured 8 grant of the 
Diw&n1 of Bengal, Bihar, and Oriu8 {rom Shah Alam. 
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the Imperial t.itles; and their mint stmok only the Imperial 
coin." The inevitable eviJ of such & system is the dark thread 
which runs through the story of Warren Ha.stings &ond Nun­
oomar, and tarnishes the biographies of the great men &od the 
history of the great deeds which meet us at the beginning 
of our Indian connection. The inoome of the State W&S to 
yield profit to the shareholders, and Wanen Hastings, .. with 
an empty treasury, with an unpaid army, with his own salary 
often in arrea.rs, with deficient crops, with Government tenants 
often running away, was called upon to remit home another 
half-million without fail." 1 

For &. time there was a oonfused jumble between the fina.ncial 
polioy of the Company as a trading concern and 80S a political 
State. It sacrificed national interests in order to make profits. 
It ordered tho ploughing up of fields of poppies when its 
stock of opium was sufficient and It did not want to depress 
prices; at another time, and for the same business rea.son, 
it decreed the planting of poppy crops instead of gra.in. And 
what was even more fa.tal to revenue, its servants on the 
spot traded in their own interest and made fortunes on markets 
which they mampulate<i and by bribes which they exacted. 
Adam Smith's account of the procedure r6maInti the clMsical 
oriticism of the faults of such a form of government.' It is 
cold; but the heat which would arise from a political con­
demnation of such a system was blown with hearty good-will 
into the orations nf Burke until they glowed like furnaces. 
In the end, State reVenue had to be separated from trading 
profits, and this 'waa finally done by the Act of 1813. 
Twenty years later the Company was compelled to end its 
trading traneactions altogether. 

But in the Budget, as elsewhere, the Company and the sys­
teIllS to which it had become heir still survive. If we take 
a Finanoial Statement of the Government of India we can lee 

1 Macaulay" Warren HfUtmg •. 
• Wealth of Nat_. bk. IV. ohap vu. 
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bow the revenue is derived and shall appreciate the problems 
oonneoted with it. That of 191~16 showed a l'E'lvenue of 
£5.,856,000, £21,000,000 of which came from the land; 
£3,000,000 from salt; £5,600,000 from Customs; £8,000,000 
from Excise; £2,000,000 from Inc~ Tax; and £5,000,000 
from the Posts and Telegraphs, Railways and Canals. On 
~e Expenditure side out of a total of £56,000,000, £22,000,000 
was for military purposes and £24,500,000 for the cost of 
government, inaluding the collection of revenue. 

Passing the Land Revenue for the moment, three things 
strike one in this statement of revenue-the Salt Tax, the 
Income Tax, and the Customtl. The Salt Tax has long been 
regarded as a blemish on our Indian fiscal system. It is light 
(when it was lowest, from 1907, it stood at I rupee per 82. lb. 
and meant a tax of about 3id. per head per annum), but 
still it is no mean proportion of the income of Indian families. 
Though salt taxation was known in India before, its present 
history da.tes from the imposition of Clive and Warren Hastings 
when the Company was hard up. It has been retained on 
the ground that it is well that every Indian should feel the 
cost of government. .As a matter of fact he feels nothing of the 
kind: he just knows that the price of his salt is high. ,though 
salt is a. necessity. But supposing there was something in this 
notion of making everybody feel the cost pf administra.tion 
(and there is nothing). it would only apply to a self-governing 
people who may rightly be taught the financial cOllsequences 
of political acts. It requires a highly trained intelligence 
to decide what are th.e consequences of political policy and what 
are not, what consequences are worth beanng and what are 
not, and so on through many other processes of accura.te 
reasoning. We know in this country what an appeal for 
reduced rates and taxes generally amounts to. It is as a rule 
an appeal to personal selfishness and shortsightedness against 
a wise social policy. If the cost of government were to be 
made & safeguard aga.inst folly, nations would be undone. 
because bills come after the events and people show les8 
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forethought in ftCkoning up the ~t of grea.t follies than ill 
demanding an estimated. cost of cold wisdom. 

In India, where the Government is a bureauoraoy, eVell 

this theoretical justification for the Salt Tax doe!! not exist. 
If the Indian salt consumer had aU the wiedom necessary tel 
oome to sound conclusions upon the cost of his government. 
he has no power to alter it by one farthing. The Salt Tall 
is exaction and oppression; and if the people understood it, 
it would only breed discuntent. It is a survival of the generaJ 
exploitation of India's poverty by a profit-making Company. 
The argument for its retention illustrates the error so prevalent 
in India, of assuming tha.t the political wisdom of a Western 
self-governing State is a.lso political wisdom in an autoorati­
cally or bureaucratically governed one, and tha.t a bureaucraoy 
has the same right to impose burdens on a people that a 
representative Leglilla.ture has. The payers of the Salt Tax 
have no more to say in Indian policy tha.n the man in the 
moon, and the price of their salt has no more influence on the 
bureR.ucracy than the cost of their weddings. 

On the other hand there is the Income Tax, levied first of 
all temporarily to relieve the chArges of the Mutiny. but im­
posed as a regular part of Revenue in 1884. It is the repre­
sentative of the trade taxes imposed by the MoghuIa, '0 that 
those not engaged in agriculture should not elude the tax 
collector altogether. Before the war, it stood at about 6!d. 
in the £, but in 1916 it was raised to from 71d. to 18. 3d, by 
a sliding scale determined by the amount of income. The 
yield of the ta.x has risen steadily, but that it is evaded in 
a wholesale wa.y is shown not only by the small sum which 
it produces, but by the further fAct tha.t the yield from Govern­
ment salaries is about one-fifth 1 of the total. The import of 
priva.te merchandise by sea. has risen from £64,500 ,000 in 190(-3 
to £122,000,000 in HH2-13, the exports from £106,000,000 
to £166,000,000; ba.nk deposits have doubled; the pa.id-up 
oapital in Joint Stock Companies registered in the country 

1914-16. 
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h ... inoreased from £26,782,000 to £50,698,000; But during 
the same time the yield of the Income Tax has inoreased from 
£1,260,000 to £1,936,000. It is true that the acoum.ulation 
of wea.lth which these figures indicate has been confi.ned to a 
comparatively small section of the ~e, bllt tha.t is all the 
more rea.son for a much greater State revenue being obtained 
from it. This is one of the pressing fina.ncial problems of 
India.: how to get at the wealth of the richer people and how 
to make them yield a juster amount to the national revenue. 
Indian revenues have always been taken far too much from the 
poor, and the rich have got off far too lightly. It took us 
a. long time here to stop up the back doors by which Income 
Tax was evaded, and we have not completely succeeded yet. 
But in India we have hardly begun the task and are u@ing its 
difficulties as an excuse why we should not begin. 

In the mind of the Indian manufacturer, the alternative 
to a proper Inoome Tax is a tax upon imports. If Indian 
commercial opinion determined fiscal pohcy, India would 
be a highly protected State, and this would come about from 
the ordinary human motives of doing one's befit for one's 
own advantage. This is specially the caso with the cotton 
trade. But financial interest is here mixed up with n\l.tional­
ism as it is in Ireland. The Indian is told that in da.,. gone 
by Engla.nd deliberately ruined his manufa~t,ures iti order to 
find a market for its own, and up to 1918 he has had "proof" 
of his opinions in the arrangement by whlCh, ., in tpe interest 
of I..ncashire," his native products have had to pay an excise 
duty equivalent to the customs duty imposed upon cotton 
imports. 

For a long time the fiscal policy of India. ha.s been the 
subject of confliots between the Oovemlllent--sometimes one 
is not very sure whether it was the Home or the Indian Govern­
ment-a.nd the manufa.cturing and nationalist sections of India.n 
opinion. The contest centred round cotton imports. Cotton 
is the one great machine industry in Indian hands', jute being 
under Brit.ish control. But Lanca.shire has impOrtant interests 
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in the Indian open door. From 1904-5 to i91'3-U 'inclusive, 
the value of the manufactured cotton goods, bacluding twist 
.a.nd yam, sent to India. froln the United Kingdom was no 
les$ than £288,000,000; in the first of those yea.rs it wa.a 
£23,700,000 a.nd in the last £39,800,000.1 The Home Govem­
ment could not, in its political interests, atIord to neglect 
a. sta.ke such a.s that which these figures indica.te, a.nd it hap­
pened to believe in principles of interna.tiona.l tra.de whioh 
coincided with Lanoa.shiro's interests. As is usua.l, when 
prinoiples a.nd intereits coincide the world aocepts the more 
ungenerous e"l:planatlon tha.t the interests a.re the real ex-. 
planation of conduct. 

When ootton production began to be of some importance 
in India, about 1870, Lancashire cotton manufacturers became 
a.larmed lest the 5 per cent. ad oolorem duty they then had 
to pay I might provb to be a. protective tax for Indian pro­
ducts; and they moved at home to get Free Trade prinoipl .. 
applied to India.. Free Trade held unchallenged away 
Over the minds of British sta.tesmen a.t the tiII\~. and it we. 
not only easy for them to ltsten to Lancashire, but to do wha.t. 
it wa.nted in the honest belief that it was not to La.noashire 
they were giving ear, but to the best interests of India 
itself. To offer any explanation except the latter one 1"&8 

described by Lord Hartington in the House of Commons 
in 1882 as putting the ma.tter ., on a false issue." In 187' 
the Manchester Chamber of Commerce urged the Indian Bee­
retary to end the duty on cotton goods as it was disa.dvan­
tageous both to India and Great Britain, and a few months 
later referred to the competition of Bombay mills that ha.d been 
atarted under J'roteotion. After an inquiry, the Government 

1 BtGI"'icaJ Ah,rocl (1916). 
• In 1868 when the Crown became reepon.Bible for the Government. of 

India, • 5 per cent. ad valorem cotton duty was m elUBtence. This "' .. 
r.u.d in 1869 to 10 pe~t., and reduced &gam m 1864 to 7. per otIQt.., 
and m 1871 to 5 per cent. 

9 
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decided that 5 per cent. was not a protective duty, and it wa.e 
right. 

In 1878 Indian finMlces were overhauled, a.nd an attempt 
was made to differentiate between raw and ma.uufe.ctured 
articles, between duties which were convenient forma of in­
direct taxation upon consumers and 'blase which Bocted as 
protection to native industries. The cUBtoms were pruned 
and en grafted by Free Trade minds, and those kinds of 
Lancashire cotton which had to meet the competition of 
Indian mills were admitted free-not only, be it repea.ted, 
to give Lancashire a chance on Indian markets, but in the 
interests of India.n consumers. 

The circumstances made it difficult for the Indian manu­
facturers to see the beneficence of the change, and it was warmly 
criticised in India., the majority of th~ Viceroy's Council 
protesting against the influence which Lancashire was having 
on Indian policy. Indeed, that side of the Free Trade wind 
of Lancashire appeared to be hypocritical, and the later events 
in the story of cotton duties ha.ve only added to the Indian 
doubts. In 1882 the cotton duties were completely relDCJved, 
but when the exchange value of the rupee fell, and the India.n 
exchequer wa.s again in great straits, the old 5 per cent. on 
imports had to be reimposed in 1894-5. Lancashire beCame 
active 1 a.nd in ~Bponse to its a.gi.tation so~e details of the 
Budget were altered, involving a loss of revenue to India, 
and an arrangement come to by which an excise dut,Y ~ 
to the customs duty had to be paid. That has been the rule 
since. But the exigencies of war fina.nce compelled the Govern­
ment to reopen the question in 1917, when, pa.rtly owing io 
the desire of the Tariff Reform members of the GovernmeJ1t 

1 Of. Haneard, September Srd. 1895. Philip Stanhope: .. U ~eN ".. 

any tbmg more pat8!lt than another in the late appeal to the Couatituenoiea, 
it wu the Item reeolve of the people of Lanouh~ that tbia matter lIhould 
not be allowed ~ tieep." Lord Sahabury'. despatch of 1871 OIl the IJ\1bjeot, 
together 'With thia debate embody the facta and the arguxnente of the DOD­

trovemy. 
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to get a contribution made to their policy, partly to unwilling­
ness to offend the na.tionalist interests of India during the war, 
the House of Commons sanctioned an arrangement by whioh 
British ootton imports should pay in India. a duty of ~ per cent. 
for which there should be no oountervailing exciJe. 

This is only a small beginning in the destruotion of a system 
which the Indian manufacturer has never accepted. It has 
always seemed to him that, under the guise of Free Trade, 
we have been upholding the old pernioious practice of mer­
cantilism and have been using dependencies for the purpose 
of providing markets for our goods. The nationalist move­
ment took the same view. It felt quite accnrately that the 
financial policy of India was devised to suit British irleas 
and sometimes British interests, that in any event it wae 
not always even the policy of the Indian Government, to .y 
nothing of India itself, but was sent out from home. 

When Lord Morley increased the representative charaoter 
of the. Indian Councils, the old position could not be main­
tained for long. Indian financial policy had to be deviaed 
in India, even if, in the opinion of the Home po.vemm.ent, 
India was wandering from the paths of economic ~om, and 
Lancashire interests were being damaged. So no on" was very 
much surprised to find tha.t the Finance member, in intro­
ducing his second war Budget (that for 191&-17), announced 
the inevitable departure. It was not to be taken then because 
when the war wa.s over the whole questi<;>n of fiscal relationships 
for the Empire itself, and for it in relation to the world, would 
have to be considered, but a pledge WM given that the old 
policy was dead and tpat Indian opinion would influence 
Indian fiscal arrangements in a way which had hitherto been 
denied to it.' 

By the following year India had offered to us a contribution 

1 The words UIed by Lord Hardinge in hiI Bud&et speech to the Imperial 
Council jUllt before he left Ind.;. were: .. We.are all unao..unoua, I tbinIc. 
_ to what the beat in~t. of Indla m oonnectlon WIth the oottoll du_ 
111&)' be, aDd 1 regard thJa declaration that 1 aDd my ~vernment have t.eo 
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of £100,000,000 to our war expenses, and part of the financial 
scheme by which it was to be raised proposed an en.ra. 4 per 
cent. duty on imported cotton. Lancashire challenged the 
departure, but was beaten,! and I do not believe that the 
decision then taken can ever be reversed.... 

A revision of the fiscal policy of India will be one of the first 
-acts of a Legislature representatlve of active nationalist opinion, 
and the result will be a tariff in the interests of capital. Cotton 
will be protected first of all on account of its financial influenoe, 
and the 4 per cent. difference will probably be increased. 
In a normal year the import of manufactured textiles will 
be little short of £50,000,000 in value at pre-war prices. This 
is the highest value of any group of imports. The next is 
that of iron and steel and metals, which may be put down at 
£15,000,000, most of which would be subject to a protective 
duty, Then there is a considerable miscellany of manu­
factures, varying from matches to umbrellas, m which Indian 
manruacturers are interested and which is not likely tu eecape 
the eye of Tariff Reformers. On the other hand, India is in 
a specially strong position for imposing export dut,ies on some 
of its raw productfl like jute, whlCh it will send abroad to the 
value-pre-war rates-of perhaps £20,000,000 per annum. 
There is undoubtedly opportunity bere for raising a consider­
able revenue, for easing the burdens of capital, for givmg an 
artificial impetus to mdustry, for meeting the demands of 
nationalist economics and swadeshi. 

Such a policy will provide some money for the Exchequer, 
but not nearly enough to meet the increased e%penditure 
which India will ha.ve to face 8.S the result of the programmes 
of representative Legisla.tures. It will not be to / lIuiiB.'s 
perma.nent advantage, and I am sure if the excessive inftuence 

authoriaed to make in'the name of hill Majesty's Goverrunot as a far-reMh. 
Jng pronounoement of statesIIlIIDshIp and fql) of hope' and promise, unplying 
.. It does the p09B1bl.hty, OJ' I may even Bay the probability, of a brotId t'tI­
oODllide.ratlon of the &cal mtereets of India from a Dew angle of ~"( 

1 Rannrd, ~ch 14th. 1917. 
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of the rich olaASe8 of Indians engaged in oommeroe were 
counterba.1a.nced by the politica.l activity of the common 
people, the India.n demands for 8. tariff, especiaJ.l:y on cotton, 
would not be 80 conspicuous as they arc. One thing is quite 
evident. A tariff will not re-establish the old hlUld industry 
of India nor help to revive VIllage handicrafts. Fa.ctory and 
machine production, native to India itself. will throttle them 
as effectively as that of Lancashire and Birmingham has done 
in the past. Protection is a.sked for the Indian capitaliBt of 
Bombay, Ahmeda.bad, Calcutta, not for the artisan of the 
mofussil. Its one certain effect Wlll be to increase the pace 
hy which India is to become a great manufacturing nation, 
and it ought not to be granted Wlthout concurrent legislation 
protecting. the wage-earners both in their factory and in their 
housing conditions. Whoever has visited the working-class 
districts of Bombay, with their squalid overcrowding. their 
61thy dens of disease, their insamtary puddles and stinks, 
will pause before welcommg or aiding any rapid strengthening 
of the economic influences which maintain them, until, at any 
rate, a public opinion and body of legislation have been oreated 
to protect the people whose labours will he neoessary for the 
new factories. Social and labour legislatIOn is 1;0 backward 
in India that any policy of rapid economic development CAD 

only enrich a few at the cost of the very lives of the masees. 
India ought to prepare itself by dealing with the huma.n pro­
ducts of the factory system before the Government abandoDs 
itself to a policy whose sole object is to extend factories at! 

though they were a sufficient end in themselveB. 
This polioy of protectlOn must therefore be considered in 

relation to the industrial development of India and its bearing 
on politics. To imagine the ba.ckward Indian labourers 
becoming a coDscious regiment in a cla.s8 war, seems to be 
one of the vainest dreams in which a Western mind can in­
dulge. But I sometimes wonder if it be so very vain after all. 
In the first place, the development of factory industry in India 
has oreated a 1an«y~ and homeJess proletariat. unmatched 
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bytbesame eoonomic cla.ss in any other capitalist community; 
and to ima.gine that this olass is to be kept out, or can be 
kept out, of Indian politios is far more vain than to dream 
of its developing 80 politics on Western lines. Further than 
that, the wage-earners have shown a wioUingness to respond 
to Trade Union methods; they are forming industrial associa­
tions a.nd have engaged in strikes; some of the social reform 
movements oonducted by Indian intellectuals definitely try 
to establish Trade Unions and preach ideas familiar to us 
in connection with Trade Union propaganda. A oapitalist 
fiscal policy will not only give this movement a great impetuB 
&s it did in Japan, but in India will not be able to suppress 
the movement, a.1i w&s done in ,Japan, by le¢slation. As 
yet, the true proletarian type of wage-earner,' uprooted from 
his village and broken away from the organisation of Indian 
sooiety, is but insignificant. It is growing, however, and I 
believe that it will organise itself rapidly on the general lines 
of the proletarian classes of other capitalist countries. 80 
Roon as it becomes politically conscious, there are no other 
lines upon which it can organise itself; self-government 
will make it politically conscious; a capitalist fiscal policy 
will draw frem it a programme and a policy which will repro­
duoe amidst the wage-earning popUlation of IndIa. all the fea­
tures of what is known in Socialist quarters here as the class 
struggle, and will create, if it is not granted to begin with, 
eflective representation on the Legislatures of proletarian 
opinion and deprive the capitalist and professional sections 
of a monopoly of power. To-day, economic political opinion 
concerns itself with tariffs; under self-government" it will 
also concern itself with social reform. 



CHAPTER XI 

FINANCIAL POLICY (continued) 

n-1'II& WND T.u 

IN all d.i8cussions of Indian Revenue, the Land Tax has 00-

cupied a special place. The tax, like 80 many other features 
of Indian government, ha.s a past dating long before the Com­
p .. ny sent .. servant to help it to make profits out of India.. 
The grain heaps of the people had to pay tribute to the needs of 
the king. and the oontribution was made in kind. Akba.r levied 
it in cash; and during the last century, when British financial 
administrators were importing order and certainty into the 
Indian revenue, the method of fixing the land tribute was 
the subject of much consideration when every local cU8tQ~ , 
was taken into account-by men, however, who unfortunately 
did not understand them. 

To-day two methods are in force. One recognise,. the 
ownership of landlords-typified best in the Cornwallis settle­
ment of Bengal, oommonly known as the "Permanent 
Settlement"; the other proceeds upon the a88umption that 
the land is State property for which the cultivator pays 
rent. The Land Tax of the former method is a. true tax, 
though a. most unscientifio one; the Land Tax of the latter 
is not a tax at all, but a I'elJt, and its amount is not the subject 
of legis$tiv~ enactment like an Income Tax or a Customs 
Duty, but of valuation and arbitration. 

When the Company became reeponsible for the a.dmir&it­
tration of Bengal, the Land Tax was 8ubject to a.n annual 
reTision, no system of imposition W8.8 fixed, and the ohace 
and uncertainty ~re made greater by the fact that between 

1315 



J'36 THE GOVERNMENT OF INDIA 

the Govemment and the people was a set of tax fa.rmers who 
covld impose their burdens pretty much as they wished. 
The Court of Directors determined to end this, and, going 
baok to the Akbar method, decreed a ten years' settlement. 
When the period ended, Lord Cornwa~reported that the 
whole of the facts of the assessment had been ascertained, 
a.nd that it would be best then to fix a perpetual and unvarying 
impost. That was done, the effect being that people who 
had been tax £armers became landowners, and cultivators 
who had been in reality landowners paying Crown dues be­
came landlord tenants. The reason why this change, with 
a.1I its unfortunate errors, was made was that Lord Cornwallis 
and his investigators knew next to nothing of the customs 
and eystems with which they were dealmg, and only under­
stood ,the English land system with which most of them were 
directly oonnected. They read the Bengal position as though 
Bengal were Sussex or Yorkshire, and produced the "Per­
manent Settlement" and the Zemindar landowner. In time, 
the seourity of tenure which occupiers enjoyed under the 
Government was lost. They were exposed to the will ana 
whim of landowners, and the condition of Bengal ryots and 
Bengal rents became suoh that a series of Land Acts had to 
be pa.ssed protecting the cultivator in the enjoyment of the 
Boil and the reward of his labour, and undoing to some extent 
what Lord Cornwallis had done in his ignorance. Meanwhile, 
the revenue ceased to enjoy any part of the increasing -rents, 
and the aettled tax ceased to bear a.ny relation to the capaoity 
of the land to bear a share of the cost of government. The 
Bengal Zemindar became enormously wealthy on income 
whioh ought to have been kept by the State, and when the 
Income Tax was introduoed he escaped it on the ground that 
his income was derived from the land and was presumably 
muloted already by the tax whioh he paid. This system 
holds good in "about five-sixths of the present Provinoe of 
Bengal,l one-eighth of Assam, one-tenth of the United 

1 Since the Ben.ge.1 baa been report.ioued. 
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Provinces, and '" quarter of Madl'&8, representing in all about 
one-fifth of the area of British India." 1 

Viewed from any standpoltlt except that of the perhaps 
privileged Zemindar, the Bengal system is unjust. It is, 
however, as I have said, in accord with the notions of our 
English landed governing class, and in 1862 the Secretft.ry of 
Sta.te decided that it should be made universal in India. 
But the practicaJ difficulties in the way were so grea.t, the 
sacrifice of State rights a.nd the handing over to private pockets 
as a gift wbat belonged to the Indian na.tion were so obvious, 
that a oombination of simple juatice and common sense 
thwarted the Secretary of State, and in 1883 Lord Kimberley 
declared aga.inst the extension of the Bengal system. EVe:f 
since then enlightened opinion has rejected it, and were it 
possible it should be undone. It is not now possible, but 
Zeminda.r incomes in "Permanent Settlement" district. 
ought to be subject to Income Tax. 

There is a.nother grea.t objeotion to frecing the land of India 
and aIluwing it to be regarded as personal possession. The 
cultivator has always been the prey of the moneylender, 
and though the development of co-opomtive Credit Sooieties 
is reducing this evil rather substantially, it is stIll in existence. 
The "history of the Punjab land legislation is an admirable 
illustra.tion of how this works, though the case of the Deccan 
oultiva.tors might equally well be Clted. 

When the Punjab was annexed, the lands were given back 
to the peasants and a very low Land Tax was fixed. But, 
largely owing to the rigidity of the annual payment and the 
ha.ppy-go-Iucky disposition of the peasant-no doubt the 
produot of generations of unsettlement-the moneylender bad 
to come in to help over the lean years. His grip tightened 
year by year, until, in 1894;, when an inquiry was held in 
one distriot. 20 per c.-ent. of the cultivated areas had either 
been 80ld or was aeriously encumbered WIth debt, and in 
other distriots the percentage was even higher. Between 

1 I"!Jera Gaue,..,., vol. lV. p. 229. 
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189! and 1896. over 50,000 a.cres had been sold to money­
lenders and as muoh to non-peasant purohasers, and these 
1801e8 had grown to 120,000 acres in 1899-1900, whilst nearly 
300,000 acres were under mortgage. Thus the agricultural 
basis of the Punjab was being undermibed. To accelerate 
this, the moneylender was adopting various slim devices 
luch as that of " conditional sale," by whioh he became pos­
sessor of the mortgaged land were interest not paid within 
a specified time. The conditions of the loana were in most 
ca.ses extortionate to the highest degree, and could not possibly 
be fulfilled. But the Courts enforced them until publioopinion 
was roused and the Government had to decide, in 1900, to 
prevent the sale of agriculturalists' land to non-agriculturalists. 
Into the merits of the law I do not enter; upon the extra­
ordinary agitation againRt it I make no reflections. I draw 
attention to the fact that land in India enfranchised from 
Government control tends to pass into the hands of money­
lenders, lawyer!!, non-agriculturalists, or to become so weighted 
by mortgages that the cultivator sinks to slavery, and I put 
that down as the explanation of how widely spread in certain 
classes is a dema.nd for a landlord system and an opposition 
to land legislatlOn. On the other hand, the Government 
no doubt has its own selfish ends to promote. But whoever 
speaks in the interest of the cultivator, whatever his views' 
may be upon the weight of the land tax, will not propose 
to alter the system of land tenure or leave the cultivator 
exposed to moneylenders and forced sales. 

Under the system of temporary settlement the tax ill usually 
fixed for a period which may be as much as thirty yea.l'I8, with 
variations in the payments should crop conditions necessitate 
abatements.' The cultiva.tor i,s then a permanent tena.nt 
of the Crown and his right of occupa.ncy is both herita.ble a.nd 
transferable. 

The assessment requires a careful cadastral survey. and a 

I Aa the Iystem of ...-men\; get. more oomplete, aeuonal ve.riaticm8 
in the ImpolR \*lome more practioable &D.d in fact more oommon. 
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m&p is kept in each village .1Ih.0wing in detail the extent and 
boundary of each field. A list is also kept of those who ha.ve 
rights over each field, indicating the person responsible for 
paying the tax and oontaining in some provinoes, suoh as 
Burma, the most complete information regarding tenures, 
rights, and mortgages. This record has to be consta.ntly 
kept up to date. 

The proportion of produce taken varies. Obviously where 
iniga.tion is efficient the proportion is higher than where it 
is not, for the rent of fertile la.nds is not only higher than thll.t 
of poor soil, but represents a higher percentage of the yield. 
In estimating the tax which the la.nd ought to bear, not only 
is the cost of cultiva.tion taken into a.ccount, but that of 
marketing, the productivity of the soil, the effect of existing 
settlements, the value of tenants' improvements, the char&cter 
of the seasons, and so on, and it is upon the net value thus' 
a.rrived at that the tax proportion is fixed. Throughout 
the whole of last century there has been a stea.dy lowering 
of the proportion of the net product taken. Thus in Orissa 
in 1822, 83' 3 per cent. was taken; in 1833 it fell to 70-75 per 
cent. ; in 1840 to 65; in 1916 it was 54.' Fifty per cent. may 
be taken to be the general rule. A mathematical standard. 
is the basis, but it is, or ought to be, applied with" judg­
ment a.nd sound discretion." Schemes a.re also in operation 
preventing sudden increases as would take place upon 
reassessment after a long period of years when the value of 
productivity is increasing. 

The sums levied in this way appear to be colossal, but the 
principle is sound, a.nd its apparent oppressiveness disappears 
when the rea.l economic nature of the impost is understood. 
It represents precisely what land reformers in this country a.nd 
elsewhere are now endeavouring to persuade our governments 
to institute, not because they wish to oppress the cultivator, 
but 'beca.use they wish to help him, I,lnd because they believe 
that they can prove tha.t a system of private ownership of 

~erial Ga.iGw.r, vol. iv. p. 221.. 
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rents is bad for tenants and evil for the State. It provides 
tevenue which, if justly assessed, does not enhance prices 
q.Ol'lt"fiect the standard of living. The same amotmt of revenue 
,,&ised in any other way would add to the poverty of the 
peo~le. 

In any event this is clear. The" permanent settlement n 

of Beugal and elsewhere was unjust to tbe general Indian 
tax-payer and was no benefit to the cultivator as such. The 
condition of things which compelled tho Government to paIlS 
the Bengal Tenancy Acts, in order to save the ryot from 
robbery and ruin, are an unanswerable argument against 
those who wish us to believe that the Land Tax is the cause 
of the poverty of the Indian culti"'7ator. A rack rent is Bon 
oppressive rent, but a true rent is not oppressive, and it had 
always better be a State revenue than a prIvate income. 

Indian Nationalist opinion has never taken kindly to this 
rent tax, and if it had a chance it would probably try to modify 
it. The motive for this is complicated, and self- and class­
interest are not altogether absent. But apart from that, the 
tax, when considered erroneously and simply as a tax, does 
look oppressive, and in a complete indictment of British 
administration and 'exploitation it does look formidable. I 
defend it stoutly in prInCIple, but I think it has been raised 
too often oppressively, and that is where the Nationalist 
attack cannot be rebutted. The error lies here. In theory, 
the tax is a ront; in practice, a rent shQuld be fixed 'on an 
open market by competition between competitors of a decent 
standard of living and in relation to the am01IDt, abov~ tha.t 
standard, the land competed for will yield; in other w.ords, 
it should be assessed with that standard as its first charge. 
The habit of the Government, very often under the pte8SUTe 

of an all too limite~ exchequer. has been to exa.ct-from the 
oultivator the uttermost farthing, over a.nd a.bove a. standard 
of life which has been much too low. In theory aga.in, the 
annual fixed revenue was supposed to be an a.vera.ge in which 
both good,~d bad years wetB computed; but whilst this 
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assumed that the cultivatq,r would average his own lLDllual 
expenditure, as a matter of fa<lt he did not do so, a.nd in bad 
years he did not go to hie savings, but to the moneylender. 
Over-assessment and the rigidity of bhe payments, therefare, 
have undoubtedly tended to impoverish the people. and 80 

system of revenue collection thoroughly sound in theory, and 
meeting the requirements of unassailable economic dootrine, 
has, in practice, become a grievous method of oppression 
and the subject of formidable attack. The Government has 
only illustrated the dictum that the owner of rents tends to 
become the possessor of rack rents, and in this respect India 
shows results remarkably similar to thoijo of Ireland. The 
{lOwer to exact rent has been used in both countries to keep 
down sta.ndards of living, and the ryot and the cottar ha.ve 
been doomed to illustrate how economic law is no respecter 
of persons. The Punjab and Connemara have been suffering 
from the sa.me diseal:!e. The Indian f'nlvernment and Irish 
absentee landlords ha va been proving that there are no races 
and creeds in economic law. 

Against two forms of complaint we must be specially wary. 
We hear much of the exceSSIve" taxn.t,lon " of India, and we 
are frequently asked to condemn the way in whil'\h the La.nd 
Tax is levied because its total yield steadIly increases. The 
Bubstance of both complamts needs to be critically scrutinised. 

Taxation averages are always misleading, and in the case of 
India, as I have already shown, large sums which are really rent 
(probably £21,000,000 out ot a total of £54,855,000) are included 
in what if! called Indian" taxation." Again, a Land Revenue 
yield, as it is a rent, ought to increase automatically 8.S culti­
vation widens and improvea. If, in this country, a proportion 
of rent had found its wa.y regularly into the Treasury, an ill­
crease in the yield year by year would have been a measure 
of national prosperity, not of excessive Government imposts. 
The real point of a.ttack upon the levy of the Land Revenue 
is not that it exists, but that it is more than a fair rent and 
that it has been levied in such a. way as to preveJlt a steady 
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heightening of the standards o~ life which would have tended 
to,abeorb a part of the increasing productivity inilo 'the wa,gea 
and salaries of cultivators. 

It is often sa.id, a.nd as a statement of historical fact it is 
true, that our destruction of social custom in India by the 
imposition of Western legal methods :r&II.lk~d the begin.aing 
of a new severity of oppression on the part of moneylenders. 
lawyers, and other classes useful within well-defined limite, 
but predatory when they overpass those limits. It was 
alleged, for instance, during the agitation against the Punjab 
Land Bill, tha.t the banya, as the beast of prey, was created 
by English methods. We destroyed the old psychology 
and relationships, a.nd we put in their place the DeW legal 
relations between man and man; we destroyed the community 
and put in its place the law. So, it is argued that if we had 
some kind of Permanent Settlement of the Land Tax, ,the 
moneylender and the lawyer will ret.urn to their old functions. 
That will never ha.ppen again. The change has taken pbl.ce, 
and the only way to meet its evils is to ca.rry the system to 
its logical conclusion with the appropriate legal safeguards 
under whoso shelter a new moral and commercial relation­
ship will grow up. So, if, as regards the Land Revenue, 
self-government were to follow tho lines of Nationalism in 
opposition (a oonsistency which the history of political parties 
shows to be anything but inevitable), India would be put more· 
completely than ever under the hand of the exploiter, and the 
Indian cultivator would be turned more rapidly than ev~r into a 
landless man driven into the plague-infested chs. wls of Bombay 
and Ca.lcutta and compelled to swell the ranks of a proletariat 
whose industria.l conditions cannot be matched iGr evil 
amongst the most miserable waga.earners in any quarter of 
the globe. 

This, however, must be said in. extenuation of the attitude 
which some of the "leading Nationalists have taken up on this 
question. The details of the Bills proposed ha va often been 
bad-those of the Punjab Bill certainly weI'EJ'; they all em-
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bodied ideas C}f sooia.l reia.tionabip alien to the Indian mind ; 
they..-eie the.proposals of GovemxnenUi who were held reepon­
sible for the evils they proposed to cure. If the Na.tionalists' 
opposition has' been tinged with some shade of claas and per­
sonal interest, some desire to leave the land and the cultivator 
open to capture, it is to be hoped that when they have to 
settle with themselves the moral obligations of responsibility 
in & way they have not yet had to do, nothing but the 
stemest considerations of public policy will determine their 
decisions, and that they will regard consistency as all 
honest men do-a.s a very valuable possession, but not quite 
so valua.ble as to be bought by the sacrifice of justice. 

If the financial policy of self-govemment would make the 
Land Revenue a real rent on the principles I have indicated, 
it would be all to the good; if it is to set up a new claim to 
proprietorship it will be all to the bad. The following points 
may be stated categorically as they indicate the policy which 
ought to be pursued: 

1. The Permanent Settlement typified in Benga.l was wrong 
not only polit.ically, but economically, because it was neither 
a State rent nor had It the advantages of a flexible tar. 

2. The periodio valuatIOn of land foe the purpose of firing 
a State rent-tax is sound economically, because it aims at 
securing for the State values which have not been oreated 
by the labour of the cultivator. The tax, however, should 
neVer exceed an economic rent. 

3. Whilst nmt&ken impositions may impoverish the culti­
vator, that is not a necessary consequence of the Land Tax; 
and the cultivator is more impoverished under the Bengal 
system unless it is guarded by a code of land legislation, and 
even then his economio position as a tenant is not so good 
&8 it is when he is an occupier under the State. 

4. The Land Tax requires elasticity of imposition and ita 
changes should. be gradUal. 

6. Irrigation justifies a larger percentage of the net pro­
duoe being taken, beca.use it is not what is taken, but what 


