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FOREWORD. 

IN this Report an attempt is made to outline some of the 
more important. problems, political, social, and economic, 

which confront the Administration of India, as well as some 
Qf the methods by which these problems are being attacked. 
The period under review extends from April1917 to December 
1918, the months falling between the end of the financial year 
{March 31st) and the end of the calendar year (December 
31st) having been included with the object of minimising 
the interval which necessarily elapses between the latest 
.occurrences described in a Report and the date upon which 
that Report becomes available to the public. 

Alike in the spheres of foreign politics, of constitutional 
reform, and of economic development, this period has been 
full of interest. It has seen the last desperate effort of 
the Central Powers : the threatened approach of the war to 
the borders of India : the rally of the country's resources to the 
Prime Minister's call. It has witnessed much constitutional 
activity, both preceding and following the declaration of August 
'20th, perhaps the most momentous announcement of policy 
~ver made by Great Britain to India. It has seen consi
derable industrial and commercial activity, side by side with 
rising prices entailing distress to the poorer classes. Both on 
account of the magnitude of the changes which it has wit
nessed, and the importance of the events by which it has 
been characterised, it will probably rank among the most 
notable years in the history of the connection between Great 
Britain and India. 
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APPENDIX II. 

The Montagu-Chelmsford proposals for Indian 
. Constitutional Reform. 

A.-Loc.u. SELF-GOVERNMENT. 

Local self-government does not really fall within the scope of these 
proposals at all, since the ahn of Government is to place the institutions 
connected with it entirely under popular controL As is universally recog· 
nised, the growth of local self-government is intimately connected with 
educational extension and educational reform. It is part of the con
templated political advance that the direction of Indian education should 
be increasingly transferred to Indian hands. Progress all along the line 
must depend upon the growth of electorates and the intelligent exercise 
of their powers; and men will be immensely helped to become competent 
electors by acquiring such education as will enable them to judge of candi
dates for their votes, and of the business done in the Councils. The 
reformed Councils contemplated in this Report will be in a position to take 
up and carry forward boldly proposals for advance'along the lines both 
of local self-government and of education. • 

B.-PRov~CLI.L GoVER~")IE:STS. 

The objed of the proposals is the progressive realisation of respon· 
sible government. Responsible government implies two conditions, 
first, that the members of the executive government should be responsible 
to their constituents, and secondly that these constituents should exercise 
their power through the agency of their representatives in the Assembly. 
These two conditions entail first, that there exist constituencies based on 
a franchise broad enough to represent the interests of the population 
generally, and capable of selecting representatives intelligently; secondly 
that there is recognised the constitutional practice that the executive 
government cannot retain office unless it commands the support of a 
majority in the Assembly. In India, these conditions are not realised. 
There must be a period of political education which can only be achieved 
through the gradually expanding exerci..o:;e of responsibility. Practical 
considerations make the immediate handing over of complete re~pon· 
sibility impossible. Accordingly, the principle is adopted of transferring 
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responsibility for certain functions of government while reserving control 
over others, while at the same time establishing substantial provillcial 
autonomy. 

FINANCIAL DEVOLUTION. 

(a) Separation of revenues. 

Since substantial provincial autonomy is to be a reality, the 
provinces must not be dependent on the Indian Government for the means 
of provincial development. The general idea of the proposals on this 
matter is that an estimate should first be made of the scale of expenditure 
required for the upkeep and development of the services which clearly 
appertain to the Indian sphere : that resources with which to meet this 
expenditure should be secured to the Indian Government : and that all 
other revenues should then be handed over to the provincial Governments 
which will thenceforth be held wholly responsible for the development 
of all proYincial services. The principal change in detail will be the 
abolition of divided heads of revenue. Indian and provincial heads of 
re,·enue are to be retained as at present: but to the former income-tax 
and general stamps are to be added, and to the latter land-revenue, irri
gation, excise and judicial stamps. It follows that expenditure on famine 
relief and protective irrigation works will fall upon the provinces, 
though in the matter of famine relief, the Indian Government could never 
wholly renounce responsibility in the case of any failure on the part of the 
provinces. 

This arrangement will leave the Government of India with· a 
large deficit. In order to supplement this, it is proposed to assess the 
('( ntribution from each province to the Government of India as a percent
a~<> of the difference between the gross provincial revenue and the gross 
provincial expenditure. 

On the basis of the figures taken by the framers of the proposals this 
pcrc·entage works out at the figure of 87, and would constitute the first 
c·harge upon the pro,·incial revenues. The figure may be open to revision 
ltf'reafter, but not subject to change for a period of, say, six years. And 
in the ewnt of sudden emergency it must be open for the Central Govern· 
ment to make a special supplementary levy upon the provinces. 

(b) Prot>incial taxation. 

It is proposed that a schedule of taxation should be drawn up in 
C(•nsultation between the Government of India and the provincial Govern
ments. In this schedule certain subjects of taxation are to be reserved 
for the provinces, the residuary powers being retained with the Govern
DH'nt of India. A tax falling \rithin the schedule would not require the 
Cowrnment of India's previous sanction to the legislation required for 
its imposition, but the Bill should be forwarded to the Government of 
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India. in sufficient time for the latter to satisfy itself that the Bill is not 
()pen to objection as trenching upon the Central Gove.rnment's field. 

(c) Provincial borrowing. 

In order to avoid harmful competition, it is recommended that 
provincial Governments continue to do their borrowing through the 
Government of India. But if the Government of India find itself unable 
to raise the money in any one year which a province requires, or if there 
is good reason to believe that a provincial project would attract money 
not to be elicited by a Government of India loan, it is proposed that the 
provincial Government might have recourse to the Indian market. 

LEGISLATIVE DEVOLUTIO~. 

While the above proposals will give provincial Governments the 
liberty of financial action wliich is imli,pensable, these Governments must 
also be secured against unnecessary interference by the Government of 
India in the spheres of legislative and administrative business. Accord· 
ingly, while the Government of India is to retain a general overriding 
power of legislation, for the general protection of all the interests for which 
it is responsible, the provincial legislatures are to exercise the sole legis· 
htive power in the spheres marked off for provincial legislative control. 
It is suggested that it might be recognised as a matter of constitutional 
practice that the Central Government will not interfere with the opera
tion of the provincial legislatures unless the interests for which it is itself 
responsible are directly affected. 

ExEet:TIYE GovER~DIE~T ~ THE PROVI~CES. 

(a) Structure of the Executive. 

In all the provinces, there is to be collective administration, the 
system of a Governor in Council At the head of the executive will be 
the Governor, with an executive council of two members, one Englishman 
and one Indian both nominated by the Governor. Associated with the 
Executive Council as part of the Government will be one or more ::\Iinisters 
chosen by the Governor from among the elected members of the legis
lath·e council and holding office for the life of the council. 

(b) JVork of the Executire, 

Complete responsibility for the Government cannot be given imme· 
diately without inviting a breakdown. Some re!<ponsibility must, 
however, be given at once. Accordingly, the plan i~ adopted of making 
a division of the functions of the provincial Government, between those 
which may be made over to pormlar control and tho&e which for the 
pre~nt must remain in official hands. How the dh;sion is to be made 
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is explained below. These functions may be called "transferred" and 
" reserved " re8pectively. It is proposed that in the provincial executive 
con~tituted as explained above the Gowrnor in Council would have 
charge of the "reserved" subjects. This would be one part of the 
executiYe. The other part of the executive would consist of the 
Gowrnor and Minister or Ministers and would deal with the " transferred " 
subjects. As a general rule the executive would deliberate as a whole, 
although there would necessarily be occasions upon which the Governor 
would prefer to discuss a particular question with that part of the Gov
ernment directly re~ponsible. The decision upon a transferred subject 
and on the supply for it in the provincial budget would be taken after 
general discussion by the GoYernor and his Ministers ; the decision on a 
rcserYed subject would be taken after similar discussion by the Gover
nor and the members of his executive council 

(c) Relation of the Govtrnor to his Ministers. 

The ~Iinisters would not hold cffice at the will of the legislature 
lJut at the will of their constituents. Their salary while they were in 
office would be secured to them and not be at the pleasure of the legis
lative council. They, together with the Governor, would form the 
administration for the transferred subjects. It is not intended that the 
Governor should from the first be bound to accept the decL~ion of his 
~Iini~ters, because he 'llill himself be generally responsible for the admini~
tration. But it is also not intended that he should be in a position to 
refuse as~ent at discretion to all his Ministers' proposals. The intentiou 
is rather that the Ministers should avail themselves of the Governor's 
trained ad,·ice upon administrative questions, while he on his part would 
be 'llilling to meet. their wishes to the furthest possible extent, in cases 
where he realises they have the support of popular opinion. 

(d) Additional monbers v:ithout po-1tfolio, and other appointments. 

\rhere the GoYernor hin1self has no official experience of Indian 
Cl•nditions he may desire to add one or two additional members from 
anwng his officials as members without portfolio, for the purpose of con
~ultation and advice. It is proposed that he should be allowed to do this. 
Also where the pressure of work is heavy it may be desirable to appoint 
1'<.\llle members of the legislative council to positions analogous to that of 
(~'lfliamt>ntary l'nder Secretary in Great Britain, for the purpose of 
as~isting members of the Executive in their departmental duties and of 
re1 re:>enting them in the legislatiYe council 

PRo\'L'iCUL LEGISL\Tl:'RES. 

(a) ComJ10·'itio11. 

1.1 each pro\'Ulct>, it is proposed to establi•h an enlarged Legis
J;•ti,·e Cow1cil, dirlering in size and c-ompvsition from province to province, 
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with a substantial elected majority elected by direct election on a broad 
franchise, with such communal and special representation as may be 
necessary. The breadth of the franchise is all-important: it is the founda
tion upon which the edifice of self-government must be raised. The exact 
composition of the Council in each province will be determined by the 
Secretary of State in Council on the recommendation of the Government 
of India, as a result of an investigation into subjects connected \lith the 
franchise, the constituencies and the nominated element. It is proposed 
that this investigation should be undertaken by a Committee consisting 
of a Chairman chosen from outside India, two experienced officials and 
two Indians of high standing and repute. The Committee would visit 
each province in turn in order to investigate local conditions, and in each 
province one civilian officer and one Indian appointed by the provincial 
Government would join and assist it \lith their local knowledge. 

(b} Cmnmunal electorates. 

It is proposed that the communal electorates though constituting 
an obstacle to the realisation of responsible government, should be 
retained for the :Muhammadan community. Communal electorates are 
to be extended to the Sikhs, now everywhere in a minority and virtually 
unrepresented. For the representation of other minorities, nomination 
is proposed. 

(c) Official members. 

The exact number of official members will be for the Committee 
mentioned above, to consider. Members of the Executive Council should 
be t:r-of!icio members of the Legislative Council, and there should be 
enough official members to provide the Government \lith first-hand 
knowledge of the matters likely to be discussed both in Council 
and in Committee. It is suggested that a convention might be established 
that official members should refrain from voting upon transferred 
subjects. 

(d) Standing Cmnmitteea. 

It is proposed that to each department or group of departments 
whether under a Minister or under a member of the Executive Council 
there should be attached a Standing Committee elected by the Legislative 
Council from among their own members. The functions of the members 
of the Standing Committee would be advisory: they should see, discuss, 
and record their opinion upon, all questions of policy, all new schemes 
in'folving expenditure above a fixed limit, and all annual rept>rts upon 
the working of the departments. The member or Minister in charge of 
the departments concerned should preside. 

(e) Effect of rt8olution8. 

I! is not proposed that resolutions, 11·hether on reserved or trans· 
ferred subjects, should be binding : but the Council will influence the 
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<:onduct of all teller-red subjects and effecti-rely control the policy in aD 
transferred subjects. If a member of the Legislati-re Council 1iishes 
Go-rernment to be constrained to act in a certain ny, it 'lriil often be open 
to him to bring in a Bill to effect his purpose : and when lfin.biers become, 
as it is intended that they should, accountable to the Legislati'\e Council, 
the Council 'lriil ha-re full means of controlling their admini.:>iration by 
refusing their supplies or by carrying votes of censure. Subject to the 
sanction of the Go-rernor, the Council 'lriil have the power of modifying 
the rules of business: all members 'lriil ha'\e the right of a.sking supple
mentary que:,""tions. 

Dm.sxo:s or THE Ft'"Scno:ss or Gon::L~'"'T. 
It being a...;;,-umed that the entire field of provincial adminb""tration 

is mazked off from that of the Government of India, it is suggested that 
in each province certain definite subjects should be transferred for the 
purpo,;e of adminb--tration by :llinb--ters. .!11 subjects not so transferred 
would remain in the hands of the Governor in CounciL The lbi; of trans
ferred rubjects would -rary from province to province, and would naturally 
be truS<-eptible to modification at subsequent stages. It is sug.,....a,""ted that 
the work of diri::ion be done by a Committee similar in composition to 
the one described abo-re, 'With which it would work in close co-operation, 
Einee the e::rtent to whic-h responsibility can be transferred is related 
to the nature and extent of the provincial electorates. Having fir5t 
mazked off the field of provincial adminbiration the Committee 
"·ould pro('('('(} to determine which of . the provincial subjects could 
be transferred. Their guiding principles should be to include in the 
transferred ki: tho,;e departments which afford most opportunity for 
)()(·al knowledge and social senice, those in which Indians ha-re shown 
tLemsel-res to be keenly interested, those which stand in mo5t need of 
de'relopment. Such is the process of diruion. The Departments natur
ally lending themsel-res to cla.;;;dication as transferred subjects are taxa
tion for provincial purposes, local self-government: education: public 
wc.rkE: a;:riculture: excL-e: and local indu,iries. 

In ca..-.et~ where it is trubsequently open to doubt in which category 
a rutjed fal.ls the matter should be coll5idertrl bv the entire Government 
tut the finiil doci:iion should lie definitely with the Governor. 

In ca..-.et~ c.f matters made over to non-official control. there should 
in emt-r;;ency be the JX•ssibility of re-entry either to the offu:ial executiYe 
go\·ernment of the pro'\ince or to the Go'rernment of India. 

~-\.rrouu.'!'.'rrE 1"0\\'l:R or I.EGELJ.nos. 

A,;o.uming tLat tl:.e 'I..t>gi.;,L>ti-re Councils ha-re been recon.:;tituted 
'lllth tlrtti're maj•Jrities., &nd that the r~trl and tr&nsferred subjecu 
l.He l-ttn duly demMroted, we ha-re now to consi.kr how the executive 
;,!O'rerom~t i.;; to secure the ~ge d truch le-;,{Jation as it con.s.idel'll 
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necessary for carrying on its business. The King's Government muet 
go on. The process to be followed is this. For the ,purpose of enabling 
the provincial Go'rernment to carry legislation on reserved subjects it is 
proposed that the Head of the Government should have power to certify 
that a particular Bill is " essential to the discharge of his responsibility 
for the peace or tranquillity of the province or of any part thereof, or for 
the discharge of his responsibility for the reserved subjects." Such a 
certificate would not be given without strong reason and the Council 
might by a majority vote request the Go'rernor to refer to the Govern· 
ment of India, whose decision would be final, the question whether the 
Bill dealt with a reserved subject. If no reference was made, or if the 
Government of India decided that the Bill was properly certificated, 
the Bill would then be automaticallv referred to a Grand Committee of 
the Legislative CounciL · 

The Grand Committ~ in e>ery Council would comprise 40 to 50 
pt>r cent. of its strength and would be chosen for each Bill, partly by ballot 
and partly by nomination. The Governor would have power to nominate 
a bare majority, exclusi're of himself, and of the members so nominated. 
not more than two-thirds should be officials. The elected members would 
be elected ad hoc by the elected members of Council. The Bill would be 
debated in Grand Committee, and if passed by that body, would be 

'reported to the whole Council, which might discuss, but could not reject 
or amend it except on the motion of a member of the Executive Council. 
The Governor would appoint a time-limit within which a Bill might be 
debated, and after the expiry of the time-limit the Bill would pass auto· 
matically. If the Bill were not passed by the Grand Committee it would 
drop. 

MIXED LEGISLATION. 

Should a Bill on a transferred subject trespass on the reserved 
field of legislation, it should be open to a member of the Executive 
Council to challenge the whole Bill or any clause of it on its first intro
duction, or any amendment as soon as such amendment is mo'red, on 
the ground of infringement of the reserved sphere. The Bill, clause, or 
amendment would be then referred to the Governor, who might allow 

I it tc. proceed or certify it, in accordance with the procedure described 
abo're. 

PowER or Drssou."TION. 

The Go'rernor of a Province should have power to dis-"'lve the 
Legklat·ive CounciL 

AsSI!"T TO UGISUTIOS. 

The assent of the Go>ernor, the Governor-General, and the Crown, 
th;c,ugh the Secretary of State, will remain necessary for all pronncial 
lcgi.;;;Jation, whether certified or not. 
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BUDGET PROCEDURE. 

It is suggested that budget procedure be as follows: The pro· 
vincial budget should be framed by the executive government as a whole. 
The first charge upon the provincial revenues will be the contribution to 
the Government of India. Next will come the supply for the reserved 
subjects. So far as the transferred subjects are concerned, the allocation 
of supply will be decided by the Ministers; and if the revenue available 
is insufficient for their needs, the question of additional taxation will be 
decided by the Governor and the Ministers. The budget will then be 
laid before the Council, which will discuss it and vote by resolution. The 
budget would be altered in accordance with the resolutions of the Council 
except in the following case. If the Council reject or modify the allot
ment of reserved subjects, it would be in the Governor's power to certify 
its necessity, in the terms mentioned above and to insist upon the 
retention of the allotment which he declares essential for the discharge 
of his own responsibilities. 

SAFEGUARDS. 

A great safeguard to the working of the system is the proposal 
that a periodic Commission shall review proceedings. Both the govern· 
ment on one hand and the legislative council on the other, will decide 
their course of action in the knowledge that their conduct will in due 
course come under review by a Commission. Before this Commission 
there will be an opportunity of arguing, on the one hand, that the reserved 
subjects have been extravagantly administered, or that the Governor in 
Council has unnecessarily disregarded the wishes of the Legislative Council, 
or on the other hand, that the attitude of the Legislative Council with 
regard to expenditure upon reserved subjects has been so IU.nrea.sonable 
as to make it unsafe to transfer further powers. 

It is suggested that ten years after the meeting of the new Councils, 
a Commission should be appointed to review the whole working of these 
institutions in order to determine whether it would be possible to improve 
in any way the existing machinery or to advance further towards the goal 
of complete responsible government in any proviace or provinces. This 
Commission should be authoritative, deri'l'ing its authority from Parlia· 
meut itself; and the names of the commissioners should be submitted 
by the Secretary of State to both Houses for approvaL The functions of 
the Commission will, indeed, be of the utmost importance: it will represent 
a ren\'"al of the process by which the affairs of India were subjected to 
periodical examination by investigating bodies appointed with the 
approval of Parliament. It is proposed that the further course of consti· 
tutional development in the country shall be in\'"estigated at intervals 
of t\\·elve years. 

The Commission should aloo consider the progress made in admit
ting II!Uilllls to the higher ranks of the Pul,Jic Service: the adjustment of 

P2 
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the financial burden between the provinces : the development of educa
tion : the working of local self-government: the con,stitution of elec
torates : the working of the franchise : and similar matters. 

DEVELOPMENT IN THE PROVINCES. 

The proposal is that as the popular element of the government 
acquires strength and experience, subjects will be taken from the reserved 
list and placed upon the transferred list, until at length the reserved 
subjects disappear and the goal of complete responsibility is attained. It 
is suggested that after five years from the first meeting of the new Councils, 
the Government of India should bear applications from the provindal 
Governments or the provincial council for the modification of the reserved 
and transferred lists of the province : and that after bearing the evidence 
they should recommend to the Secretary of State such changes as may 
seem desirable. 

It is desirable also to complete the responsibility of 1\Iinisters for 
the transferred subjects. It should be open for the Government of India 
when hearing such applications, to direct that the l\Iinisters' salaries, in· 
stead of being secured to them for their period of office should be specifi
cally voted year by year by the legislative council ; and it should be open 
to the legislative council to demand a resolution that 1\Iinisters' salaries 
should be so voted. This would result in the 1\Iinisters becoming 1\Iinisters 
in the Parliamentary sense, dependent upon a majority in the legislature. 

C.-GOVERNMENT OF INDIA. 

Genera~ 

The general idea of the proposals is to create an enlarged legisla· 
tive assembly 'flith an elected majority: to reserve to the decision of a 
new Council of State, in which Government will have I' bare majority, 
only those measures which it must retain power to carry in discharge of 
its continued responsibility for the good government of the land : to 
restrict the official bloc to the smallest dimensions compatible 'flith the 
same principle : to institute a Privy Council : and to admit a second 
Indian Member into the innermost counsels of the Indian Government. 

Resp(Yil.sibility. 

Pending the development of responsible government in the pro· 
'rinces, the Government of India must remain responsible only to Parlia
ment, and saving that responsibility, must retain indisputable power in 
matters which it judges to be essential to the fulfilment of its obligation~ 
for the maintenance of peace, oriler and good government. 
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THE EXECUTIVE COUNCIL. 

(a) General. 

It is recommended that the existing statutory restrictions in 
respect of the appointment of members should be abolished to give greater 
elasticity in the size of the government and the distribution of work. 

(b) Increase in the Indian element. 

It is recommended that another Indian member be appointed as 
soon as may be. 

THE LEGISLATURE. 

(a) General. 

It is proposed that the strength of the Legislative Council to be 
known henceforth as the Legislative Assembly of India, should be raised 
to a total strength of about 100 members. Two-thirds of this total 
should be returned by election ; one-third to be nominated by the Gov· 
ernor General and of this third not less than a third again should be 
non-officials representing minorities or special interests, such as European 
and Indian commerce, and the large landlords. The normal duration of 
an Assembly to be three years. 

(b) Electorates and constituencies. 

Electorates and constituencies for the Indian Legislative Assembly 
should be determined by the same Committee entrusted with the invest!· 
gation of electorates and constituencies for the provincial Council!!. 

(c) Nomination of non-official memberB. 

The power of nomination of non-official members is to be regarded 
as a reserve in the hands of the Governor General enabling him to adjust 
inequalities and supplement defects in representation. Nominations 
should not be made until the results of the elections are known and should 
be made after informal consultation with the Heads of Provinces. 

(d) Nomination of official members. 

The maximum number of nominated officials will be two-ninths, 
and it will rest with the Governor General to determine whether he requires 
to appoint up to the maximum. Official members of the Assembly other 
than members of the Executive Government, should be allowed a free 
right of 8pccch and vote except when Government decides their support is 
nC<'essary. 

(e) Special appoinlm~nls. 
llembers o( the Assembly, not necessarily elected or non-official, 

may be appointed to positions analogous to those of Parliamentary Under 
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Secretaries in England •. The President of the Legislative Assembly should 
be nominated by t~e GQvernor General 

".ArrnuLI.TIVE PowER or LEGISLATION. 

(a) The Council of State. 

During the transitional period, the capacity of the Government of 
India to obtain its will in essential matters necessary for the good govern
ment of the land is to be secured by the creation of a second chamber 
known as the Council of State, which shall take its piut in ordinary legis
lative business and shall be the final legislative authority in matters 
which the Government regards as essential. The object. is to make assent 
by both bodies the normal condition of legislation : but to establish the 

• pririciple that in the case. of legislation certified by the Governor-General 
as essential to the interests of peace, order and good government, the will 
of the Council of State should' p~evail · · 

. (b) Composition of the Cou~cil of State. 

The Council of State is. to be composed of 50 members exclusive 
of the Governor General who would be President. Not more than 25 
members including the mem hers of the Executive Council would be officials 
and four would be non-officials nominated by the Governor General. 
There would be 21 elected members returned by non-official members of 
the provincial legislative councils, each council returning two members 
with the exception of Burma, the Central Provinces and Assam which 
would return one member each. The remaining 6 elected members are 

. to supplement the representation of the Muhammadans and the landed 
classes and to provide for the representation of the Chambers of Com
merce. The Council of State is to possess senatorial character and the 
qualifications of candidates for election should be so framed as to secure 
men of the status and position worthy of the dignity of a revising cham
ber. Five years would be the normal 4uration of a Council of State. 

LEGISLATIVE PROCEDCRE. 

(a) Gavern11m1t BiUa. 

Ordinarily a GQvernment Bill would be introduced into the Legis
latil·e .!ilsembly and after being carried through the usual stages there 
would go to the Council of State. If there amended in a way which the 
Assembly is not willing to accept it would be referred to a joint session 
of both howes by whose decision its fate would be decided.· But if the 
amendments introduced by the Council of State were in the view of Gov
ernment essential to the purpose for which the Bill was originally intro
duced, the GQvernor General in Council would certify them to be essential 
to the intereoi: of peace, order or good government. The Assembly 
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would then have no power to reject or modify the amendments nor 
would they be open to revision by a joint session. 

(b) Prit·ate members' Bills. 

A private Member's Bill .would be introduced into whichever of : 
the two houses the mover sat, and after passing through the usual stages : 
would be taken to the other chamber, and carried through that. In the 
case of a difierence of opinion, the Bill' would be submitted to a joint · 
session, by which its final fate would be determined. But if the Governor 
General in Council were prepared to give a certificate in the terms already 
statoo that the form of the Bill was prejudicial to peace, order, and good 
government, the Bill would go, ,or go back, to the Council of State, and 
only b('()ome law in the form there finally given to it .. 

(c) General Principles of Zegislative ·proc'edure. 

The general principles of the legislative procedure proposed are 
that, in the case of ·all save certificated legislation, the will of the non •. 
official members of both chambers taken together should prevail, while· 
in the case of certificated legislation, the Council of State should be the 
final authority. · 

(d) ~ower of Dissolution and of Assent, Disallowance, etc. 
The Governor General should have power at any time to dissolve 

the Legielative Assembly, the Council of State or both bodies. The 
Gon,.rnor General ami the Secretary of State naturally retain thei.r exist
ing powers of assent, resen·ation and disallowance to all Acts of the Indian 
legislature. 

(e) Fiscallegislalion. 

Fiscal legislation will be subject to the· procedure recommended in 
respect of Government Bills. The budget will be introduced into the 
Assembly, but the Assembly will not vote it. Resolutions upon budget 
matters and upon all other questions whether moved ..in the Assembly or 
in the Council of State \\1ll continue to be advisory in character. 

(f) Standing Committees. 

Standing Committ~s, drawn jointly from the Assembly and from 
the Council of State, should play, ~ far a.s possible under the circum
etanct>s, a similar part to that suggested in the case of the Standing Com· 
mittt>eS ~ the pronnciallt>gislatures. 

(g) Question&. 

Any membd of either House might be entitled to a.sk supple
mentary questions. The Gol"ernor General should not disallow a question 
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on the ground that it cannot be answered consistently with the public 
interest, but power is still to be retained to disallow a question on the 
ground that the putting of it is inconsistent with the.. public interest. 

THE PRIVY COUNCIL. 

His Majesty may be asked to be pleased to approve the institu
tion of a. Privy Council in India. Appointments to be made by His 
Majesty for life; and such appointments to be confined to those, whether 
officials or non-officials, from British India and from the Native States, 
who had won real distinction, or occupied the higher offices. The Privy 
Council's office would be to advise the Governor General when he saw fit 
to consult it, on matters of policy and administration. 

Future Progress. 

l Equally with the Provincial Machinery the Central Machinery 
\ will be subjected to periodical revision by the Commission approved by 
· : Parliament. 

D.-THE INDIA OFFICE. 

General. 

Since His Majesty's Government have declared their policy of 
developing responsible institutions in India, Parliament must be asked 
to set certain bounds to its own responsibility for the internal administra· 
tion of the country. 

(a) In transferred matters. 

It should be laid down broadly that in respect of all matters in 
which responsibility is entrusted to representative bodies in India, Par
liament must be prepared to forego the exercise of its own powers of 
control, and this process must continue as responsibility in the provinces, 
and eventually in the Government of India. itself, gradually developes. 
Parliament cannot retain the control of matters which it has deliberately 
delegated to representative bodies in India. 

(b) In reserved matters. 

While in reserved subjects there cannot be any abandonment by 
Parliament of ultimate powers of control, there should be such.delegation 
of financial and administrative authority as will leave the Government of 
India free, and enable it to leave the provincial Governments free, to 
work with the expedition that is desirable. A wider discretion should be 
left to the Governor General in Council: and certain matters now referred 

• home for sanction might in future merely be referred to the Secretary of 
State for information. It is hoped that Parliament will authorise the 
Secretary of State to dit'est himself of the control over the Government 
of India in certain matters, e\"en though these continue to be the concern 
of official go\"ernm~nts. 



0BGANlZATION OF THE INDIA OFFICE. 

A Committee should be appointed forthwith to reconsider ·the 
organization of the India Office, with a view to providing for the material 
alteration of functions involved by these proposals, and for the more 
rapid discharge of its business. 

SECRETARY OF STATE. 

The Secretary of State's salary should be defrayed from home 
revenues and voted annually. This would enable any live questions of 
Indian administration to be discussed by the House of Commons in Com
mittee of Supply. 

SELECT COMMITTEE. 

In order to provide for informed criticism and discussion of ques
tions connected with India, it is proposed that the House of Commons 
should be asked to appoint a Seleet Committee on Indian affairs. It 
would inform itself upon Indian questions, and report to the House before 
the annual debate on the Indian estimates. By means of interrogations 
of the Secretary of State and requisitions for papers the members of the 
Committee would keep themselves informed on Indian affairs and t<r 
them Indian Bills might be referred upon second reading. 

E.-THE INDIAN STATES. 

Ge11eral. 

In view of the fact that the contemplated constitutional changes 
in British India may react in an important manner on the Indian States 
it is necessary to <>SSure the Princes, in the fullest and freest manner, that 
no constitutional changes which may take place will impair the rights, 
di!!flities and privileges secured to them by treaties, sanads and engage
ments, or by established practice. Further all important States should 
be placed in direct communication with the Central Government as an 
aid to good understanding and the 8peedy conduct of business. 

THE CorNCIL oF PR~CEs. 

(a) Fu11rlio118, lie. 

It is r('('Ommended that a Council of Princes be called into exk,'t
l.'uce a.s a pl'rmanl.'ut ronsultati>e body, ordinarily meeting once a year 
ttl discuss agenda approl"ed by the Yiceroy, who should be President. 
The opinion of such a btX!y would be of the utmost ¥alue upon questions 
aF.eding the States generally or British India and the States in common_ 
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(b) Standing Committee of the Council. 

The Council of Princes should be invited annually to appoint a 
small Standing Committee to which the Viceroy or tbe Political Depart
ment might refer matters of custom and usage affecting the States. 

Colii:IIISSIONS OF ENQumv. 

Should dispute arise between two or more States, or between a 
State and Government, the Viceroy might appoint a Commission of 
enquiry to report upon the matter in dispute. Such a Commission might 
be composed of a judicial officer of rank not less than a High Court Judge, 
and one nominee of each of the parties concerned. 

In the case of misconduct, matters might be referred by the 
Viceroy to a Commission appointed to advise him. Such a Commission 
should ordinarily consh.-t of five members, including a High Court Judge, 
and two Ruling Princes. 

JOINT DELIBERATIONS. 

With the establishment of a Council of Princes, of a Council of 
State, and of a Privy Council, the machinery will exist for bringing the 
senatorial institutions of British India more closely into touch with Rulers 
of the Indian States. The Viceroy, when he thought fit, might arrange for 
joint deliberation and discussion between the Council of State and the 
Council of Princes, and might invite members of the Council of Princes 
to serve on Committees of the Privy Council. 

F.-THE PuBLIC SERVICES. 

General. 

The policy of the increasing association of Indians in every branch 
of the administration was placed in the forefront of the announcement of 
August 20. The characteristics which have enabled the services to confer 
benefits upon India in the past, must be adequately maintained in the 
future; and the solution lies in recruiting year by year such a number of 
Indians as the exb'ting members of the services will be able to train in 
an adequate manner and inspire with the spirit of the whole. 

Appointments are to be made to all branches of the public service 
without racial distinction. 

For all public services, for which there is a system of recruitment 
in England open to Indians and Europeans alike, there must be a syswm 
of appointment in India. 

THE CrnL SERVICE. 

It is suggested that thirty-three per cent. of the superior posts 
.should be recruited for in India, and that this percentage should be 



207 

increased by one and a half per cent. annually, until the periodic commis· 
sion is appointed which will re-examine the whole subject. A re-adjust
ment of the rates of pay and pension is recommended. 

OTHER SERVICES. 

There should be a. fixed percentage increasing annually of recruit
ment in India. This percentage will not be uniform for all services as 
the particular figures must depend upon their distinctive characterstics 
and functions. As in the case of the Civil Service, a re-adjustment of the 
rates of pay and pension is recommended. 

THE A.R::~~Y. 

The granting of a. considerable number of King's Commissions to 
Indians is recommended. Race should no more constitute a bar to pro· 
motions in the Army than it does in the Civil Service. 

G.-INDUSTRIES AND TARIFFS. 

The proposals lay stress upon the necessity for Government action 
in developing the resources of the country, and for the recognition 
by Government of the necessity for a forward industrial policy. The 
extent and form of State assistance will doubtless be determined by the 
reformed Governments of the future, having the advice ot the Industrial 
Commission before them, and with due reference to Imperial interests. 

H.-CoNCLUDING NoTE. 

The general principle kept in mind in framing these proposals has 
been the progressive realisation of responsible government. The arrange. 
ments contemplated by these proposals are admittedly transitionaL They 
are to be open to revision, The proposals themselves are tentative. They 
are now open to discussion. 



APPENDIX III. 

The Indian Industrial Commission. 
ITs REPORT SUIDIARISED. 

The Report of the Industrial Commission, which has been sitting for 
the last two years under the Chairmanship of Sir Thomas Holland, K.C.S.I., 
has been issued. Before summarising the Report it is important to 
note that the constructive proposals depend on the acceptance of two 
principles: -{1) that in future Government must play an active part in 
the industrial development of the country, with the aim of making India 
more self-contained in respect of men and material, and (2) that it is 
impossible for Government to undertake that part, unless provided with 
adequate adm.i.n.6irative equipment and forearmed with reliable scientific 
and technical advice. 

'\\ith these principles in mind, it will be convenient first to glance at 
the administrative machinery which the Commission proposes and then 
to t>xamine the work which it is intended to do. The administrative 
proposals include the creation of Imperial and Provincial departments of 
Industries and of an Imperial Industrial Service. The Imperial depart· 
ment would be in charge of a member of the Viceroy's Executive Council, 
a&>i.sted by a Board of three members entitled the Indian Industries 
Board, and be responsible for the industrial policy of Government and the 
inauguration and carrying out of a uniform programme of industrial de
velopment throughout the country. The actual administrative work 
would be almost entirely decentralised and would devolve on Local Gov· 
ernments.. The performance of these duties would necessitate the employ
ment of a large staff of officers whose qualifications would primarily 
depend upon a knowledge of mechanical engineering ; and the formation 
of an Imperial Industrial Serrice is suggested in order to safeguard Gov· 
ernment against the dangers and difficulties of casual recruiting. This 
serrice would con:.ist mainly of mechanical en,u:ineers and engineering 
technologists, the majority of whom would be employed under the Local 
('..overnments. The headquarters of the Department and of the Board 
should be with the Government of India. 

The provincial departments would be adminb-tered by Directors of 
Indu.:,"'tries, !1.3Sk-ted by specialists and technical advisers who would usually 
be seconded from imperial services for work under the Local Government. 
A provincial Director would thus be able to develop the industries of his 
rrovince with the help of competent engineers and scientb-ts. He would 

( 20S ) 
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Le advised by a provincial Board of Industries, composed mainly of non
officials ; and he should hold the post of a Secretary to Government to 
secure expeditious and effective despatch of work. 

It now remains to consider the work which this organisation is to 
carry out and the conditions of India which render essential a policy of 
active intervention on the part of Government in the industrial affairs of 
the country. The first chapters of the Report deal with India as an indus· 
trial country, her present position and her potentialities. They show how 
little the march of modern industry has affected the great bulk of the 
Indian population, which remains engrossed in agriculture, winning a 
bare subsistence from the soil by antiquated methods of cultivation. 
Such changes as have been wrought in rural areas are the effects of econo· 
mic rather than of industrial evolution. In certain centres the progress 
of western industrial methods is discernible; and a number of these are 
described in order to present a picture of the conditions under which 
industries are carried on, attention being drawn to the shortage and to 
the general inefficiency of Indian labour and to the lack of an indigenous 
supervising agency. Proposals are made for the better exploitation of 
the forests and fisheries. In discussing the industrial deficiencies of 
India, the Report shows how unequal the development of our industrial 
system has been. l\Ioney has been in vested in commerce rather than 
industries, and only those industries have been taken up which appeared 
to offer safe and easy profits. Previous to the war, too ready reliance 
was placed on imports from overseas, and this habit was fostered by the 
Government practice of purchasing stores in England. India produces 
nearly all the raw materials necessary for the requirements of a modern 
community; but is unable to manufacture many of the articles and 
materials essential alike in times of peace and war. For instance, her 
great textile industries are dependent upon supplies of imported machinery 
and would have to shut down if command of the seas were lost. It is 
-rita!, therefore, for Government to ensure the establishment in India of 
those industries whose absence exposes us to grave danger in event of 
war. . The Report advocates the introduction of modern methods of agri
culture, and in particular of labour-saving machinery. Greater efficiency 
in cultivation and in preparing produce for the market would follow, 
labour now wastefully employed would be set free for industries, and the 
f.>~tablli;hment of shops for the manufacture and repair of machinery would 
ka.d to the growth of a. huge engineering industry. After examining the 
resources for generating power, the Report says the coal of India. is 
generally of a. poor quality and the radius within which it can be economi· 
cally used is accordingly limited. Moreover, the extension of metal
lurgical industries already ~::tarted involves a severe attack on our visiblo 
supplies of coking coaL The Commission recommends a special survey 
~·f the coal position in India. The oil fields of Burma are being rapidly 
drained and no others of equal -ralue hne been proved. Wind power is 
too intermittent for industrial use. .\ttention should be directed to nrore 
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economical methods of using wood fuel, and new materials for industrial 
alcohol should be investigated. The harnessing of water power appears, 
however, to afford a more reliable source of energy, 'especially with a view 
to the development of thermo-electric industries ; and Government is 
urgently enjoined to undertake a hydrographic survey in order to deter
mine the places which offer possibilities for the establishment of hydro
electric installations. 

The next chapters deal with "The Indian in Industries." They dis
cuss measures designed to improve the efficiency of the Indian artisan 
and to encourage the educated Indian to take part in industrial enter
prise. It is shown that the relative lowness of wages paid to Indian 
labour is counter-balanced by the comparative inefficiency of the indivi
dual Indian workman. The Commission assigns three causes for thi~ 
inefficiency, t-'iz., the absence of education, the prevailing low standard of 
comfort and the effects of preventible disease. The Commission eipresses 
itself in favour of universal primary education, but considers that it would 
be unfair and unjust to impose upon employers this duty, which devolves 
rather upon the State and local authorities. But education of a technical 
kind is also required, and the method of instruction to be followed will 
vary for workers in organised and for workers in cottage industries, the 
latter of whom, it may be remarked, considerably exceed the former in 
numbers. For cottage industries the Commission proposes an efficient 
system of education in industrial schools administered by head masters 
with practical knowledge of the industries taught, and controlled by the 
Departments of Industries. The extension of marketing facilities must 
go hand in hand with the teaching of improved processes. In the case of 
organised industries mechanical engineering is taken as a typical instance, 
and the proposals include the establishment of a system of organised 
apprenticeship for a period of four or five years, with practical training 
in the workshops and theoretical instruction in attached teaching in
stitutions. 

The Commission places better housing in the forefront of its recom
mendations to raise the standard of comfort of the Indian artisan. Subject 
to certain safeguards, Government should use its powers under the Land 
Acquisition Act to acquire sites for industrial dwellings, and land so 
acquired should be leased to employers on easy terms. Special remedies 
are proposed in the case of Bombay, where the problems of congestion 
are unique. General measures of weUare work among factory employ~s 
are also suggested, and special attention should be paid to the improve
ment of public health. The elimination of such diseases as hookworm, 
and malaria, which are prevalent almost everywhere in India, would add 
enormously to the producti>e capacity of the Indian labonrer. 

The general aversion from industrial pursuits of the educated Indian 
is ascribed to hereditary predisposition accentuated by an unpractical 
system of education. A complete re>olution in the existing methods of 
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training is proposed. For manipulative industries, such as mechanicar 
engineering, an apprenticeship system similar to that suggested ·for 
artieans should be adopted. The youth who aspires to become a 
foreman or an engineer, must learn to take off his coat at the start and 
should serve a term of apprenticeship in the workshops, supplemented by 
courses of theoretical instruction. At the conclusion of this period of 
training he may be allowed to specialise in particular subjects. For non· 
manipulative or operative industries, on the other hand, the teaching 
institution should be the main training ground, though practical experi· 
ence is also necessary. Special proposals are made for commercial and 
mining education ; and the future establishment of two imperial colleges 
is adumbrated, one for the highest grade of engineering and the other 
for metallurgy. To ensure the maintenance of close relations between 
the training insititutions and the world of industry, the general control of 
technical education should be transferred to the Department of Industries. 

The remaining chapters of the Report deal more specifically with 
Government intervention in industries. Government clung long to the 
tradition of laissez faire in industrial matters ; but when in recent years 
it attempted to play a more active part in industrial development, its 
efforts were rendered futile by the absence of scientific and technical advice 
to assist it in estimating the l"alue of industrial propositions and by the 
lac!~ of any suitable agency to carry out approved proposals. To remedy 
the first of these defects, a reorganization of the existing scientific services 
is advocated, in such a way as to unite in imperial services, classified 
aecording to science subjects, all the scattered workers now engaged. in 
the pro,·inces on isolated tasks. Rules are suggested to govern the 
relations between the members of these services and private industrialists 
seeking advice. The situation of research institutes and the conditions 
and terms of employment of these services are questions for the decision 
of which the Commission considers that the appointment of a special 
committee is necessary. 

The administrative machinery with which Government must be equip
ped and some of the functions which that machinery will enable it to per
form have already been described; but there are many other directions 
in "~rhicb the development of industries can be stimulated. Cseful and 
up-to-date information on commercial and industrial matters is essential 
both for Government and for private merchants and industrialists. A 
~cheme is propounded for collecting such information and for making it 
a\·ailable to the public through officers of the Department of Industries. 
The purchase of Government stores in the past has been conducted in 
such a way as to handicap Indian manufacturers in competing for orders 
and to retard industrial de\'elopment in India. The Commission proposes 
that the D(•pa.rtment of lnduetries Ehould be in charge of this work and 
that ord~·rs should not be placed with the Stores Department of the India 
om~'e until the manubcturing capal,iJities of India. ha"e first been. 
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exhausted. A chapter is concerned with the law of land acquisition and 
enunciates principles in accordance with which Gov~rnment might com
pulsorily acquire sites for industrial undertakings; in. another, the various 
methods by which Government might render direct technical aid to in· 
dustries are explained. The Commission considers that ordinarily 
-Government itself should undertake manufacturing operations only for 
the production of lethal munitions. The administration of the Boiler 
Acts, the Mining Rules and the Electricity Act, the employment of jail 
labour, the prevention of adulteration, patents and the registration of 
business names, of trade marks and of partnerships, are matters which 
are specifically dealt with. In the opinion of the Commission the com· 
pulsory registration of partnerships is practicable, and the question should 
be examined by Government v.ith a view to legislation. 

Industrial co-operation is discussed with reference to small and cottage 
industries; and the vexed. question of the effects of railway rates on 
industries is considered. The Commission thinks that reduced rates to 
and from ports have been prejudicial to industrial development and that 
the position requires careful examination with a view to the removal of 
existing anomalies. In particular it should be possible to increase the 
rates on raw produce for export and on im,~-orts other than machinery 
and stores for industrial use. The addition of a commercial member to 
the Railway Board and the better representation of commercial and 
industrial interests at the Railway Conference would help to secure a 
more equable system of rating. The improvement of waterways and the 
formation of a. Waterways Trust at Calcutta are also proposed. 

The Commission lays emphasis on the disorganisation of Indian capital 
and its shyness in coming forward for industrial development. There is 
no lack of money in the country, yet the industrialist cannot obtain the 
nse of it except on terms so t-xorbitant as to devour a large part of .his 
profits. There is a. crying necessity for the extension of banking facilities 
in the mofussil. The Commission is disposed to favour the establishment 
of an indlh>'irial bank or banks ; but it considers that the appointment of 
an expert committee is necessary to deal with this subject and asks Gov
ernment to take action at an early date. As an ' interim ' measure, a 
scheme is propounded for the provision of current finance to middle-class 
industrialb'is, by which the banks would open cash credits in favour of 
applicants approved by the Department of Industries on the guarantee 
of GoYernment. Various other methods of financial assistance by 
GoYemment are suggested, in particular the provision of plant for small 
and cottage industries on the hire-purchase system. 

To sum up, the Commission finch that India is a country rich in raw 
materials and in industrial possibilities, but poor in manufacturing accom
pllihment. The deficiencies in her industrial system are such as to render 
her liable to foreign penetration in time of peace and to serious dange:rs 
in time of war. Her labour is inefficient, but for this reason capable of 
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vast improvement. She relies almost entirely on foreign sources for .fore
men and supervisors; and her intelligentsia have yet to develope a right 
tradition of industrialism. Her stores of money lie inert and idle. The 
necessity of securing the economic safety of the country and the inability 
of the people to secure it without the co-operation and stimulation of 
Government impose, therefore, on Government a policy of energetic inter
vention in industrial affairs ; and to discharge the multifarious activities 
which this policy demands, Government must be provided with a suitable 
industrial equipment in the form of imperial and provincial departments of 
Industries. 

The recurring cost of the proposals is estimated at £570,000 ; they 
involve a capital expenditure of £1 million, mainly on educational 
institutions, and a further capital outlay of £444,000 is anticipated 
for future developments. The Commission considers that this expendi
ture may be worked up to at the end of a. period of 7 years. 
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