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INTRODUCTION 

THis work does :not purport to do more than study tho 
working of Dyarchy in India. In no sense is it an attempt to 
formulate a Constitution or to prescribe the course of political 
evolution. That work is entrusted by Parliament to a Com· 
mission of its own members and by the Indian leaders to a 
Convention which is to meet at an~ early date. The present 
writer has neither the equipment nor the desire to usurp their 
legitimate functions. His object has been solely to analyse 
the Montagu-Chelmsford Constitution as it was enacted, and to 
see how far it has been successful, as a first instalment of 
Responsible Government in India. That wns the declared 
purpose of the Act. The Declaration of August 1917, now 
incorporated in the preamble of the Act, makes this eminently 
clear. That, obviously, is the first and fundamental problem 
that the student of the Dyarchical Government has to answer­
Though the Reformed Government showed una'<pected signs of 
strength in many other directions, and proved a source of 
great political progress, as will be shown in the course of the 
book, in its main idea, introducing the principle of Responsible 
Government, it proved an unqualified failure. The main issues 
that arise out of this question, for which an answer has been 
sought in this study, are the causes of this failure in its 
different aspects, relating to the Governor, the Executive, the 
Ministers and the Legislature. 

If, on this fund~tmental question of Ministerial Responsi­
bility, the failure of the new Constitution is undouted, in 
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other directions, probably no less important for our ultimate 
development, its success has been equally undeniable. In the 
scheme of political education, social legislation, liberalisation 
of local government, and closer relation between the people 
and the administration, the work of the Reformed Constitu­
tion merits warm approval. The haze of political controversy, 
arising from the failure of the principle of Ministerial Respon­
sibilily, has obscured the achievements from the eyes of 
Indian political observers. 

The Commission of Enquiry, to examine the working of this 
Constitution, has now been appointed. Given the limitation 
of a Commission, consisting solel:v of Members of Parliament, 
there is no doubt that its personnel is as impartial and as 
competent as we can hope to have. By the terms of reference, 
laid down in the Act itself, the Commission is to enquire 
"into the working of the system of Government, the growth 
of education and the development of representative institu­
tions. in British India, and matters connected therewith." The 
Commission is asked to report " as to whether and to what 
extent it is desirable to establish the principle of responsible 
government, or to extend, modify, or restrict the degree of res­
ponsible government then existing therein, including the 
question whether the establishment of second chambers of the 
local legislatures is or is not desirable." In announcing the 
appointment of the Commission His Excellency Lord Irwin 
justified the procedure adopted -that of appointing a purely 
Parliamentary Commission to deal with this question-in the 
following terms :-

•· It would be generally agreed that what is required is a 
Commission which would be unbiassed and compotent to 
present an accurate picture of facts in Parliament, but it must 
be found willing to take whatever action a study of these facts 
may indicate to be appropriate. 

"To fulfil the first requirement, it would follow that the 
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Commission should be such as may approach its task with 
sympathy and a real desire to assist India to the utmost of 
its power, but with minds free from preconceived conclusions 
on either side. It is, however, open to doubt whether a 
Commission constituted so as to include a substantial propor­
tion of Indian members, and, as rightly would, British official 
members also, would satisfy the first condition of reaching con­
clusions unaffected by any process of a priori reasoning. On 
the one hand, it might be felt that the desire, natural and 
legitimate, of the Indian members to soo India a self-govern­
ing nation could hardly /ail to colour their judgment of her 
present capacity to sust~tin the role. On the other hand, 
there are those who might hold that British official members 
would be less than human if their judgment were not in some 
degree affected by long and close contact with the <JUestions 
to which they would now he invited to apply impartial 
minds. 

" But even after such a Commission had written its report, 
Parliament would iuevitaljly approach the consideration of it 
with some element of mental reservation due to an instinctive 
feeling that the advice in inore than one case represented 
views to which the holder was previously committed. It 
would move uncertainly among conclusions the exact value of 
which, owing to unfamiliarity with the minds of their framers, 
it would feel unable to appraise. 

"We should, however, be making a great mistake, if we 
suppose that these matters are purely constitutional or could 
be treated merely as the subject of judicial investigation. 
Indian opinion has a clear title to ask that, in the elaboration 
of a new instrument of government their solution of the 
problem or their judgment on other solutions which may be 
proposed, should be made an integral factor in the examination 
of the question and be given due weight. In the ultimate 
decision, it is therefore essential to find means by which 
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Indians may be made parties to the deliberations so nearly 
affecting the future of their country." 

With this object of making Indian opinion an integral 
factor in the examination of the question, His Majesty's 
Govemrnent proposed that the Commission should co-operate 
with a Joint Select Committee of the Central Legislatures in 
all-Indian matters, and with the Select Committees of the 
Pro•-icial Legislatures in matters dealing with the Provinces. 
It was also laid down that the Report when snhrnitted to 
Parliament, "will be refer;:ed for consideration to a Joint 
Committee of both Houses" which will take evidence from 
Indian bodies and consult a Joint Committee of the Central 
Legislatures. The proposals, especially as they are based on 
the exclusion of Indian representation from the Commission 
have led to an acrimonious controversy which is hardly suited 
to a calm and dispassionate examination of so important a 
political question as the future of Indian GO\·ernment. What­
ever arguments there may be in favour of a purely Parlia­
mental'}· Commission,~and it may be accepted that they are 
many of undoubted validity, the alienation of Indian opinion 
consequent upon so emphatic a repudiation of Indian claims 
to equal participation in deciding the future of tbir country, 
should have been foreseen. As it is, the Commission is 
threatened with a boycott which, whether politically wise or 
suicidal, will certainly hamper its .work and add to the diffi­
culties of the situation. It is to be hoped, that these adverse 
circumstances will not prejudice the Commission in the 
emmination of the problem, 

The refusal of experienced public men to give evidence on 
the working of the system will certainly handicap the Com­
mission in their enquiry. They may have before them only 
the point of view of the Government-the Ci vii Services­
and of those non-officials who are more loyal to the Govern­
ment than the Government itself. Unless therefore, the 
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Commission takes special care to put itself in the place af the 
Indian Nationalist, it is more than likely, as circumstances 
now stand, that it~ views will be moulded by official opinion. 
It is therefore, all the more necessary, that an impartial and 
detached study of the working of Dyarchical Government in 
India should be made available to them. 

The present writer does not claim any special qualification 
beyond that of an observant student of politics who has 
lived all over India and watched the working of the system 
with critical interest. He has had the opportunity to watch 
the proceedings of both the Centml Legislatures and of one 
Provincial Council almost daily for months from the press 
gallery. These may not he sufficient qualifications to deal 
with so important a problem, but they have saved the writer 
from political partisanship. 

There is only one more point to which the writer desires to 
call attention in this Introduction: and that is a point of 
vital importance in all discussions of the Indian Constitu­
tion. There is an idea, which one often meets with in 
writings of eminent men, both English and Indian, that what 
India wants is a Constitution suited to her own genius. This 
subject is more fully treated in the chapter entitled " The 
Conditions of Enquiry." 

It may be stated, summarily that this vague phraseology 
indicates either, a reactionary mind which sees in democratic 
progress a challenge to interests, or a vague idealism generated 
by a faith in India's past greatness. Both attitudes are 
dangerous to the peaceful political evolution of India. What 
India wants, and what Britain has undertaken to give her, 
is nothing less than " Responsible Government." Even if 
it is accepted that each country has differing political ideals, 
and that institutions at variance with national characte.- are 
not likely to take root or to succeed in uncongenial soil, 
the problem, as it affects India, remains the same. Indian 
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political ideals are largely the reflection of what has grown up 
in England, and the century and a half of political contact 
bas made them a part of Indian tradition. It is impossible to 
efface from history the last 100 years of political growth in 

.India, and no one, who has studied the Indian movement, can 
deny that in the realm of ideas, more than in the realm of 
politics, the assimilated tradition of England 'has become the 
basis of Indian thought. MoreO\·er, the transformations of 
government and the development of political institutions are 
to be in co-operation with and not independent of Great 
Britain. That fact alone renders all speculation about a 
Constitution, " indigenously developed and suited to the 
peculiar genius of India," futile. 

The objective of Indian political de\·elopment is clearly laid 
down. It ·is "the gradual development· of Se!f-Go\·em­
ing institutions with a view to responsible goven1ment 
as an integral part of the Empire." If this declaration is 
adhered to, it clearly negatives all suggestion of a departure 
from the principle of Parliamentary responsible government as 
the basis of the future Constitution of India. 

It only remains now to thank those friends who hu ,-e 
helped the writer with suggestions and with sympathy. He is 
deeply obliged to Mr. C. R. Reddy, Vice-chancellor of the 
Andhra University, whose discussions with the writer, in the 
days when they were associated in work, helped him greatly 
to understand Council proceedings. He is also under 
obligations to Professor Sarma of Patiala and 1Ir. Mahade\· 
Modak, both of whom helped him with their suggestions. 

LONDON, N<YVember 23, 1927. 
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