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:Uv ROYAL WABRAlto'T. 

Presents authorise and appoin~ you, the said Sir John Allsebrook 
Simon (Chairman); Harry Lawson Webster, Viscount Bum
ham; Donald Sterling Palmer, Baron Strathcona and Mount 
Royal; Edward Cecil George Cadogan; Stephen Wakh; George 
Richard Lane Fox and Clemen~ Richard Attlee to be Our 
Commissioners for the purposes aforesaid : 

AKD foe the better effecting of th~ purposes of this Our Com
mission, \Ve do by these Presents give and gran~ unto you, or 
any three or more of you, full power at any place in Our United 
Kingdom or in India or elsewhere in Our Dominions to call 
before you such persons as you shall judge likely to afford 
you any information upon the subject of this Our Commission : 
and a.l.sa whether in Our said Kingdom, or in India, or elsewhere 
in Our Dominions to call for information in writing; to call for, 

. have access to and examine all such books, documents, registers 
and records as may afford you the fullest information on the 
subject, and to inquire of and concerning th~ premises by all 
other lawful ways and means whatsoever, including the appoint
ment by the Commission with the sanction of Our Secretary 
of State for India., of any person or persons to make subordinate 
enquiries and j;o report the result to the Commission : 

ANn We do by these Presents authorise and. empower you 
or any of you to visit and inspect personally such places as you 
may deem it expedient so to inspect for the more effectual 
carrying out of the purposes aforesaid : 

AND We do by these Presents will and ordain tha~ this Our 
Commission shall continue in full force and virtue, and tliat 
you, Our said Commissioners, or any three or more of you. 
may from time to time. proceed in the execution thereof, and of 
every matter and thing therein contained, although the same 
be not continued from time to time by adjournmen~ : . 

A!t.-n We do further ordain that you, or any three or more of 
you, have liberty to report your proceedings under this Our Com
mission from time to time if you shall judge it expedient so to do : 

AND Our further will and pleasure is that you do, with as 
little delay as possible, report to Us under your hands and seals, 
or under the hands and seals of any three or more of you, your 
opinion upon .the matters herein submitted for your considera
tion: 

GIVEN at Our Court at Saint James'• the Twenty-sixth day 
of NorJember, One thousand nine hundred and twenty
seven; in the Eighteenth Year of Our Reign. 

By His Majesty's Command. 
W. Joynson-Hickl. 



,. 
ROYAL WARRANT. . XV 

GEORGE, R.I. 
. ! ,; 

GBoBGB THB FIF:ra, by the Grace of God: of Great Britain, 
Ireland and the British Dominions beyond the : Seas King·,· 
Defender of the Faith, Emperor of India, ~o · · 

Our Right Trusty and· Well-Beloved ·counsellor. Vern~n. 
Ha.rtshorn, Officer of Our Most Excellent Order of the British· 
Empire, · · · · 

Greetingr · 

WHEREAS We did by Wa.rr~t under Our &yal Sign::Man~al. 
bearing date the Twenty-sixth day of Novem~er, One thousand _ 
nine hundred a.nd twenty-seven~ appoint Commissioners for the · 
purpose of inquiring into the working of the system of govern- · 
ment, the growth of education, and the development of represen-

. tative institutions, in British India.,, and matters connected:. 
therewith, and of reporting as to whether and to what e:x;tent . 
i~; is desirable to establish the principle of responsible govern- · 
ment, or to extend, modify, ·or restr~ct the degree of responsible 
government then existing therein~ including _the question 
whether the establishment of second· chambers of the local · 
legislatures is or is not desirable : . · · . ' 
. ANn WHEREAS a vacancy has been caused in the body of ·com
missioners ·appointed as aforesaid, by the resignation of. Our 
Right Trusty and Well-Beloved Counsellor Stephen Walsh; 
: Now XNOW l'B that We reposing great confidence. in your 
knowledge and ability have on the ad:vice of Our Secretary of 
State for India acting with the QODcurrence of both Houses of 
Parliament authorised and appointed and do by these Presents 
authorise and appoint you the said Vernon Hartshorn to be one 
of Our Commissioners for the purposes aforesaid, m the room of -

. ~he said Stephen Walsh, who haa resigned. 

GIVEN at Our Court at. Sandringham ;, the Seventh day of 
·. Decemher, One thousand . nine hundred and twenty

seven : in the Eighteenth year of Our Reign. 
. . 

By His Majeaty'a Command •. 
W. Jo-vfiJion,..Hickl· . · 

NOT•.-The late Mr. Stephen Walsh'1 l"aigna.tioo. Oil account of ill-he&lt.b. 
took plaoe before any meeting of the Commi•ioa bad be8ll held. · 
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INDIAN STATUTORY COMMISSION. 
REPORT. 

'l'o 
THE KING'S MOST EXCELLENT MAJESTY. 

May it Please Your Majesty, 
\Ve, the Commissioners appointed for the purpose of inquiring 

into the working of the system of government, the growth of 
education, and the development of representative institutions in 
British India, and matters connected therewith, and of reporting 
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 responsible government existing therein, 
including the question whether the establishment of second 
chambers of the local legislatures is or is not desirable ; humbly 
submit to Your Majesty the following Report. 

Our Report is unanimous on all fundamental matters, arid will 
be found to be without dissenting minute. 

It is, as is more fully explained on pages 5-9 below, divided 
into two volumes. 

Section 84A of the Government of India. Act prescribes tha£ :-
(1) Within• ten years after the passing of the Government of India Ac4 

1919, the Secretary of State with the concurrence of both HOU8E8 of Parlia
ment shall submit for the approval of His Majesty the names of persons to 
act as a commission for the purposes of this section. 

(2) The persons whose names are so submitted, if approved by His Majesty, 
ehall be a commission for the purpose of inquiring into the working of the 
system of governmen4 the growth of education, and the development of 
representative institutions, in British India, and matters connected there
with, and the commission shall report as to whether and to what extent 
it is desirable to establish the principle of responsible governmen4 or to 
extend. modify, or restrict the degree of responsible government then 
existing therein, including the question whether the establishment of second 
chambers of the local legislatures is or is not desirable. 

(3) The commission shall also inquire into and report on any other matter 
affecting British India and the provinces, which may be referred to the 
commission by His Majesty. 

h is in pUrsuance of this section of the Statute that we were 
appointed, and our terms of reference, set forth in the Royal 
'Varrant, follow the provisions of its second subsection. 

Your Majesty's Government, in announcing the decision that 
the Statutory Commission should be appointed, made the 
following statements :-

t His Majesty's Government cannot of coUI'96 dictate to the Commission 
what procedure it shall follow, but they are of opinion that it.B task in taking 
evidence would be greatly facilitated if it were to invite the Central Legisla

. ture to appoint a Joint Select Committee chosen from its elected and 
nominated unofficial members which would drew up its views and proposals 
in writing and lay them before the Commission for examination in such 

• The word "Within" was substituted for ".At the expiration of" by the 
Government of India (Statutory CoiillllitoBion) Act. 1927. 

t See Cmd. 2986 of 1927. 
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ma.nner aa the latter may decide. This Committee might remain in being 
for any oonault&tion which the Commission, might desire ~t subsequent 
~·of the enquiry. It should be clearly underatQpd that the purpose 
of this suggestion il not tO limit the discretion of the Commission in hearing 
other wi~ • 

Ilia Majesty's GQ.Vemment suggest that a::-simila.r procedure should be 
adopted with the provincial legislatures. 

• • • • • 
When the Commission baa reported and ita report has been exa.ntin:ed "by 

the Government of India and His Majesty's Government it will be t.he duty 
of the latter tG present proposals to Parliament. But it is not the intention. 
of His Majesty's Government to uk Puliament to adopt these proposal& 
without first giving a fuU opportunity for Indian opinion of different school& 
to contribute ita view upon them. And to this end it is intended to invite 
Pa.rliament to refer these propa&als to consideration by a Joint Committee 
of both Houses and to facilitate the present&tion to that Cqmmittee both of 
the views af the Indian Centrr.l- Legislature by delegations who will b& 
invited to attend and Of)nfer with the Joint Committee artd also of the views 
of any other bodiel whom the Joint Parliamentary Committee may desire 
to consult. • 

We paid two visits to India, the first lasting from 3rd }febru
ary, 19-28, to 31st March, 1928, and the second from 11th Octo
ber, 1928, to lath April, 1929. • · • · • • • •. 

Our first task, on arrival in In<Jia, was to formulate our· pro
cedure, in the light of ·the suggestions of Your Majesty's. 
Government quoted abov~. In a letter from our Chairman· to
His Excellency the Viceroy, dated 6th February, 1928, ·which 
we reproduce,. we proposed the method of "Joint .Free 
Conference." • ' · · 

•Your Excellency, • 
. In your speech to the Centrlll Legislature on Thursday you la!d'renewed 
emphasis on the' full discretion aa to methods ' which has from the beginning 
been left in the han~ af the Indian Statutory Commission ; and I mystllf, • 
aa Cha.irman. on landing in India next day, authorised the issue of a etate
ment on behaU of the Vommiseion, that it. hoJlild witJlOII.t delay to a.nnounoe
the line of procedure which it would propoae to follow, Evidence aooumulates 
that throughout lnd.ia there il muc~ uncertainty 11 to the mariner in which 
We may be expected to exerei.Be our functione, and even OODSiderable mis-

t understanding aa to what we oonoeive thOIJe function~ to be ; whi.le-&midst · 
many mtl1111B.g61 of weloome and encouragement-we not& that 1peoches a.re · 
being made and resolutions pa.ued which are blllfld on " oompltte, though. 
douLt1ese genuine, misconception of our intAlntio01. It ia my plain duty, 
therefore, as Chairman to eet out forthwith the true position as we regard it, 
and,llinoe on this preli.minary visit there 1a not likely to be any forU141 sittirlg 
of the CoiDllli.tision when the Bt&tement.oould be made, I venture to addxes& 1 
this letter to your Excellency. 

We underst&nd that the Government of India aud the .Local Government I 
have been engaged f!6 some' time past in preparing U.e material which tht>y 
might put before the Co~is.;;ion. We have 9ot IB8D the&e documenta .and. 
do not know how far they may oonsWt of IJUI4ten of fact and how far of 
matters of opinion, or whether they deal with past eventaor with suggestions • 
fur the future: But whatever they are, instead of d~ with tbem l;y 
ourselves, we wish to propose that they, and the evidence given in explana
tion or amplification l.of them, should come before a ' Joint Free Conference', 
over ";hich I should pre6ide, coru;ieting_of the seven British Commissioners 
an4 a oortesponding body of representatives chC~~Jen by the Indian Legisla
turea (j~t aa we ourscl>es have been chosen by the British Parliament). 
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We put forward the plan of • 'Joint Free Conference' not only becaOBe 
we should welcome the aasistance of colleagues from the Indian Legislatures, 
but because we think it ill only right and fair, and in the truest interests of 
lndi& and Britain alike, that opportunity should be provided for such 
memorandr. and testimony to be scrutinized and, if necessary, elucidated 
from the Indian side on free and equal terms. We suggest therefore that the 
two Houses of the Central Legislature should in due COUl'!!e be invited to 
choose from their non-official members & Joint Committee, which might 
conveniently be seven in number, and that each Loc&l Legislative Cowi"il 
should be asked to c;onstitute & similar body. The Indi&n Bide of the 
Conference would consist, when Central subjects were being de&lt with, 
of those first named; in a Province, the Indian wing would primarily 
consist of the Provincial members, but, in order that the Central Joint 
Committee may not have a parti&l view of the materi&l put before it, we. 
should be glad if &l'l'l\llgemente could be arrived at which would en&ble ita 
members, or some of them, to be present as an addition&! element at pro
vinci&l sittings. 

We have no wiBh to dictate the composition of the Indian wing of the 
Conference in more detail. and we should greatly prefer that the precise 
scheme should be reached by agreement between the different elements in 
India concerned. Our main object will be met so long as the arrangemt>nt 
is one which secures that the Indian side of the Joint Conference includes, 
on appropriate occasions, those ·who &re able to speak for the Provincial 
Councils just as the Joint Committee would speak for the Central Legislature. 
and so long as the members representing India sitting with us do not amount 
to an unwieldy number. We assume of course that, just as we ourselves 
&re a body selected from &11 British parties and both Houses of Parliament, 
so our Indian counterpart would be, so far as may be, truly representative. 

Two matters remain to be dealt with-the question of evidence other 
than that above referred to, and the question of Report. I ,.ish to deal 
candidly ~d clearly with both. 

Some of us have had considerable experience of the method of Joint 
Conference as applied both to industri&l and politie&l questions, and it is 
quite clear to us that each side of the Conference ,.ill require, from time to 
time, to meet by itself. We see no reason, however, why evidence from 
public and representative bodies, and from individuala, should not normally 
be given to the Conference as & whole, just as evidence presenteJ by or on 
beh&lf of the various Governments would be. H a e&se arises when \~i~ 

. gener&l plan cannot be followed, I should make no secret of it, and shutll! 
ask my collesgues in the Joint Free Conference, ,.·hen, as I hope, they l(aln -
to have faith in my sense of fairness, to accept from me such &eeount of the 
matter as I can give them on beh&lf of the Commission, with due regard 
to the reason why the testimony hl!B been separately received. I imagine 
that the Indian Bide may find occasions when they would think it well to 
act _in the. e&me way. 

As regarda the Report, it is, I feel, necess&ry to restate the true function 
of the Commission imd its place in the gener&l~~eheme which you announced 
last November. The Commission is in no sense an instrument either of the 
Government of India or of the British Government, but enters on the duty 
l&i.d upon it by the King Emperor as & completely independent and un· 
fettered body composed of Members of Parliament who appror.ch Indian 
Legislators as oollesgues. It ill not an executive or legislating body, 
authorised to pronounoe decisions about the future government of India. 
Before these decisions can be rer.ched, the full process, of which the present 
investigation ill a first step, must be completed, including the opportunity 
for the views of the Indian Legislature, amongst other bodies, being presented 
by deleg&tions in London to the Joint Parliamentary Committee. The 
present Commissicm is only authorised to report and m&ke recommendations, 
and in this Report we desire to include & faithful &eeount of the opinions 
and aspirations EJ't'Valent in India, and of the concrete proposals for constitu-
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tiooal.refonaeo fv u these ere put before u. · The Britiah Commissioners. 
therefore. are bound to be eolel.y respooaible for the at&tement of the effect 
upoo their OW1l mindl cl the inftlltigation u a lVhole.. We shall report to 
the authority by which we have been coostituted just aa (if the Conference 
Ia let up) the Joint Committee would. we presume. be entitled to report ita· 
coudUBiool to the Centnl Legialature. It ia obvious that th011e document& :. 
aboald be prerared and prMOOted simultaneously. · There are well known 
comtita.tiooal meaua by whick. the document emanating from. the Joint 
Committee and ror-t.ed to the Central Legislature can be forwarded~ . 
and made avUI&ble for the Britiala Parliament. But, if the Indian Jomt 

. Committee W'OIIld pM« it, we would make ita Report an annexa to our 
owa ~ eo that both might be presented to the King Emperor, a.n<J. 
made public, at the -.me IDOII1eOI;. ' • - ' , 

Abon .U. I would arge that one of the merit. of the metho<J. of Joint 
Confereooe ia that, beside~ eeouriDg due l'eCOgDitioa of equal. status, it · 
provide~ the opportunity for that free excballge of 'riew8 and mutual infiu· 
enoe which are belt oaWulat.ed to~ the largest meaBU1'8 of agreement. 
tbaUt polli.blo. .. . .· ' . . , · · ·· ' · .. 

Our prMOOt vWt il prelimiDa.ry and the sitting~ of the ·Joint Free · 
Confereaoe,. if it ia ll8t ap. would not; begin till October. But we . make .. 
public our~ at Ollll8o DOt ODly in mlet' to elea.r the ail, but in order 
to &how OUI'IIIIInw an&ble for any confenmoe about uy mattsn of procedure 
which thie 1t&tement d08I DOt adequata7 oover. · · ' · 

The CtwnmiMioa ja, cl COil1'llt\ bound to carry through i~ te.sk in at17 
went and d.i.lchuge to the full the duty cut upon it. but we are under
t&kiog thie duty ODly after baviDg ma.de it knowD that the metho<J. of 
coll&bon.Uorl OD boaour&ble ud equal t.anu il open. and that we put it 
foryard ia all liDoerity and good wilL w. will ODly add that in making 
tbelo pt'OpOIIll 'ft ue eonfident that we ~ ooneot17 interproq the 
intA!Qtiool cl the Britiab l"lll"li&men~ . . . . . 

The carrying out of our proposal~ will require. at a Jatar date, ·that the 
<bmcil of State, the Legial&tive Allembly, an4 the Local Legiala.tive 
Cotmci1t .Jwuld be IDOYed to elect their repnwentativea .-ho .-ould take · 
part in the Joint Conferenoe. an4 the Commil!!!iou will be &lad if the Govern• 
ment ci India will tab 1uch •teJ- u aeem appropriate for thie purpoee ID 
due OOUJ'IO. · . ' 

I Jaave the honour to be., 
Your &oe!leq"T'• obedient lllll'YVJ.t. • 

' (Sd.) JOHN SIMON. 

It will be seen that Join~ Conferences. were 'not to begin· 
till our eecond visit. • -

' . 
• Although . we received nlUJlerous deputations- which laid their 
views before us, we took no evidence on our firs~ visit, which 
was mainly devoted to attempting to master the elements of the , 
situation, and to visiting more of the country disfiicts (particu
larly in the Madras Presidency and the Punja'b). th&n 'Wa& 
possible on the seoond visit. We travelled in India. about 7,000 
miles on this preliminary visi~. -

, . ·.· 
Befor~ leaving India on the first occasion, we invited the 

submission of memoranda, both from official ·and non-official 
sources, on questions falling Within the scope of our enquiry. · 
The Governments, both Central and Provincial, had of course . 
already been engaged on the preparation of material. · We , 
received from the Government of India (and also from official& 
of ·the India Office) descriptive and explanatory memoranda 
which· are p:ublished in Volumes IV and V supplementary to our 

• l• . ' 
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Report. Each Provincial Go•ernment 1mpplied us with 
elaborate memoranda, both expository and critical, on the work
ing of the reformed constitution; and also (except in the case of 
the Go>ernment of the Central Pronnces) furnished us, at 
our request, with their suggestions as regards future develop
ments. The mat~rial so provided by the nine Provincial 
Go•ernments will be found in Supplementary Volumes· VI to 
X'fV. \Ve also received large numbers of memoranda from 
non-officials, both representative associations and individuals. 
A selection of the more important of these is contained in 
Supplementary Volumes XVI and XVII. 

Before we arrived in India for our second visit, all the Pro
-rincial Legislatures, except those of Burma and the Central 
Pronnces, had appointed Committees to collaborate with us 
in Joint Conference as we had proposed. The Burma Legislative 
Council appointed a. Committee in December, 19'1...8. No Com
mittee was appointed by the Central Provinces Legislature . • 

The Council of State elected three members of its body in 
pursuance of the invitation in our letter of 6th February, 19"28. 
The Legislati>e Assembly had by a. small majority decided not 
to co-operate with. the Commission. Shortly before our second 
arrival, the Viceroy appointed an Indian Central Committee 
consisting of these three members and another member of the 
Council of State, and five members of the Legislative Assembly. 
to work with us. · 

The Indian Central Committee received the whole of the 
written material which was supplied to us, and each Provincial 
Committee was furnished with all the documents relating to 
its own province and also with any of a general nature whicl. 
were directly relevant to proVincial questions in e•ery province 
alike. 

The Punjab Committee, which was the first appointed, had 
represented that it would be difficult for them to discharge 
their task if-as was suggested in the letter of 6th February 
might occasionally happen-any evidence was given to the 
Statutory Commission alone. The Commission accepted the 
force of this contention, and the following procedure was adopted 
in fa<:h Governor's Provin<!e. All evidence was taken by the 
Joint Conference, composed of the Statutory Commission, the 
Indian Central Committee and the Provincial Comm.itteet sit
ting together, every member of which shared in the work of 
examining witnesses. Evidence was taken by the Conference, 
in the presence of the press, both from officials in explanation 
or expansion of the material supplied by their Government, 
and also from those associations, repre5entative bodies, and pri
vate individuals, whom the Conference invited to supplement, 

t As explained, tho Joint Conference. 'lli"hon sitting in the Central Provinoee, 
did not include any Provincial Committee. 
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in t.hia manner, the views· which they had already expres8ed .. 
to the Commission in writing~ - · · :. :: : -~ :. . , · 1 · · ' 

The ·Joint Conferen~ also had ·the great advantage in·. ~11 
provinces of having interviews with the Members and Ministers 
.of the provincial Government, who were good enough to develop 
.for the benefit ol. the Conference, in amplification ol. the written 
suggestions of the Government, their own ·personal views ~s · 

----·regards constitutional changes. · ·· - · 
~ ~. 

Evidence was taken in the North-West· Frontier P.rovince 
by & Joint Conference of the Commission and the India.~ Central 
Committee, assisted by four distinguished Indians resident in 
the Province whom the Commission· had invited to sit . with 
-them. - ·. . . , 

. ' 
·Non-official evidence from associatiOns-of- an All-India, char• . 

.acter was taken at whatever centre was the most co.nvenient~ 
usually either at Delhi or Calcutta. · ~ . - · ,· 

•, . . 
At Delhi, where Central matters were under consideration, the · 

.Joint Conference consisted of the Commission and the lridian. 
Central Committee. - Evidence was taken from officials of the· 
Government of India. by way of supplement to the descriptive 
material supplied. · . · . ·. . , . ·- '· -. ·- -· 

. ~ . . ' 

Members of the Governor-General' a Executi~e ·Council were 
good enough to express to the Joint Conference their own· per- · 
sonal views on some of the aspects of constitutional' reform, · 

- Shortly before we left India, a finai ~nference was held for 
3 daya at Delhi of a.ll the eight Provincial Committees,. the Indian 
Central Committee and the Statutory Commission· : sitting 
together. · • · .- . ' " _ 

B~tween our arrival in India. on our second visit and our de
parture, we travelled about H,OOO miles. Evidence was takeu, . 
-on 75 days in all, at the following places :-roona, Lahore, Ka.ra.- _ 
-chi, Peshawar, Delhi, Lucknow, Patna, Shillong, Calcutta, Ran-· 
goon, Mandalay, Madras and Nagpur. We have a.lso visited many 
-other areas besides these principal towns a.nd have done· our 
utmost to make ourselves more la.miliar with various part• ol. 
British India. We cannot refrain here from recording an 
e~pression of our gratitude for the overwhelmingly generous hoa- · 
pitality which we received both from Indiana and· Europeans 
throughout our stay in India. _ . _ ' · ·.·, · 

On our return to England further sittings of the Joint Con~ 
ference were held, after the general election, between 19th June 
and 80th July, 1929. The Indian Central Committee had come · 
to this country for the purpose. 'Ihe Conference heard, · 
inter alit~, the personal views of some officials of the India. Office 
&nd Members of the Secretary of State's Council.· H also took 
evidence from the High Commissioner for India. and from a . 
cepresentative of the War Office. · 
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• We have suggested that a copy of the ~d~ of such evidence and of the 
non-official memoranda not printed in Vola. XVI and XVII should be made 
available for inspection in London and in India, and we understand that this 
wiU be done. · 
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deftllopmant of India is likely to take, with the importance of bearing in 
mind the relat&ODI which anay develop betweea British India imd the ~ 
St.&tea. We are Ed at pruaeot in the poaition to forecast the Report t.vhioh 
we 8ball hope ill due OOW'III to preaent; to P&rliament. It ia, however, already 
evident to ua that. wha.t.ever ms.y ~ the acheme which Parliament will 
ultimately &ppro'R for the future oonatitution and governance of British 
lDdia. it ia eaaential tJl&t the methods by which the future relationship between 
tbele two 00011titllaLt parta of Greater India may be adjusted, _should ,.be 
fully examined. . . . . . ' . ., . . . 

• We ba~ carefully cooaiderecl the Report of the Butler Couimitte'e• but 
the t.etm. of refaoence to that body did not oover the whole ground to be 
•urveyed 110 faa' u thele relations are ooncemed. Our own recommendations, 
if we weN to exclude from our purview the wider problem which we have 
illdioa.ted. would. we feel. be unduly restricted, and we therefore . wish. 
before going further, to aacert&iJ1 whether we should have the approval of 
Hill M.aj&llty'e Govermnent in giving thia poasibly extended interpretation 
to our o- terma of reference. It is not our purpoae to seek to explore the 
field already kavened by the Butler Committee; but it seems clear that we. 
Cl&llJlOt alford to igaore the reactioua of the pnllleD08 of the State& on the 
problem we are 11tudying in British India, or the posaible repercussions on 
the former of UJ.yl'8001J11Ilendatioua we might frame regarding the latter. 
At cert&in point. &ll meritable CODtact ta.kN place. . 

We vcmture to point out that if the Report we are preparing &nc! the 
propou.le to be aubeeqwmtly framed by the Government take thia wider · 
lUig8 it would appeu D8C8111&l'Y• beca.uae of the need of oonsulting the States, 
for tbe Govemmeot tct revile the acheme of procedure to be followed after 
tb.e8e propoea.la are made knoWD. It I88JDI to ua that what would be required 
would be the l8tting up of tome IIOl1i of conference after the &port. of the 
Statutory Commi•ion and the lndi&Jl Central Committee have been made, 
ClODIIidered and published and their work U. been oompleted, and that in 
thia oollfere!JDe Hill Majesty'• Government would meet both representative~~ 
of British India &Dd repl'81M111tativ811 of the Sta.tea (not 11eoessa.rily alwaya 
together) for tb. purpoee of -king th8 great-at posaibla meaaure of agree. 
ment for the final propolllla which it would lat. be the duty of Hill Majesty'• 
GoV8l'llDIIIIlt to •ubmit. to Parliament. The procedure by Joint Parliamentary 
Committee conferring with delega.tiona from the lndi&a Legillla.ture and other 
bod.il!lll, wWch wu previoualy 0011templated &nd it referred to in my letter to · 
the Vioeroy of February 6th, l928, would atill ::r.propriate for the exam· 
ination of the Bill when it ia IUl.quently p . before Parliament. but 
would. we think. obviowdy bave to be preceded by tome euch oonferenoe u 
.. bavo i.nd.joa,ted. · · 

_ We realiae that it it not for the Statutory CoDlDliuioo to ·deviae thil 
eubeequent procedure in deta.i.l. for our tuk will be diecharged when we havo 
reported. But we feel that it it deaira.ble to obt&in an uaura.rwe from Hill 
Majeaty'• Gov81'111DAmt that we llhall not iD their Yiew be tr&velling beyODd. 
the terml of refereuoe approved by Parliament if we pUl'llue what eeems to 
ua &D intAlgral element in our inTe~Jtigation. We have &lao thought it right 
to make pl.t.in to Hill Majesty'• Gov81'111DAmt the OOillleqwmoe that auch &11 
~lli'&DOII from Hill llajesty'a Government ia likely ultimatdy to involve, 
m order that the future oourae of procedure may be 110 llhaped u to provide 
meana for oooault.ing with the llllliao Statea and to promot. the full co
operation of aU parti8ll and interest. in the eolution of the IDdi&l1 problem 
u•wbola. 

Y OUI'II VfllJ einoerely 1 

(Sd.) JOHN SIMON •. 

• Seepap81 
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25th October, 1!)29. 
My dear Simon, _ 

Your letter on behaU of the Statutory a,mmission raiaN issues ofiUch 
importance tha~ 1 have thought right before &DIWering it to OOD8Ult the 
leadent of other Parties. 1 have now been able to aeot'rtain their views, and 
they have been good enough to concur in the terms of my reply. · 

His Majesty's Go~en• welcome the intimation that your letter a1fordll 
of the Statutory a,mmission's desire to deal in ita report with the wider 
aspects of the 1ubject to which your letter directs attention. It appear~ to · 
His Majesty'• Government, as it doea to those on behalf of whom you write, 
that your work would necessarily be rendered more complete if it included a 
careful examination of the methods by which the future relationship of 

: British India and the Indian States may l,>e adjusted. · · 
His Majesty's Government have given full consideration to what you have 

said in your letter concerning the consequential nece~~~~ity of 10me revision 
of the later procedure as at present contemplated, and 1 am glad to be able 
to inform you that they concur in the view that you have expressed. His 
Majesty's Government are, with you, -deeply sensible of the importance of 
thus bringing the whole problem under comprehensive review ; and that 
'lmder conditione which may promise to secure as great a degree of unanimity 
as may be practicable. His Majesty'• Government are also greatly concerned 
to find mea.na by which they may approach the treatment of the broad ques
tion of British-Indian constitutional advance in co-operation with all those 
who can authoritatively speak for British-Indian political opinion. It Beema 
to them that both these objects can best be achieved by the adoption of 
procedure that will permit thG free representation of all points of view in 
advance of the st-age at which His Majesty's Governm~t will lay any pro-

. posala before Par:!iament, which may be expected later, as yon point out, to 
form the subject of examination by a Joint Parliamentary Committee. 

· When, therefore, your a,mmission has submitted ita Report and His Majesty's 
Government have been able, in consultation with the Government of India, 
to consider these matters in the light of all the material then available. they 

. will propose to invite representative~ of di1ferent parties and interests in 
British India and representatives of the Indian States to meet them, 
separately or together, as circumstances may demand, for the purpose of 
conference and discUISion in regard both to the British-Indian and All-
Indian problema. · 

It will be their earnest hope that by this mea.na it may subsequently prove 
possible on these grave issues to submit definite proposals tO Parliament 
which may command a wide measure of general assent. _ 
. With my' best wishes for the success of your further labours. 

Yours very sincerely, 
. (Sd.) J. RAMSAY MACDONALD. -
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ACXNOWLEDGKENTS. 

. . we especWiy wish to put on record our debt to the Seqre-. 
· tari&& of the Commission. Mr. J. W. Bhore: C.I.E., C.B.E., 
. I.C.S., and l!r. S. F. Stewart, C.S.I., C.I.E., have acted jointly 
aa our principal Secretaries, and Mr. R. H. A: Carter and Mf, 
E. W. Perry, I.C.S., aa principal·· Assistant Secretaries. 
Throughout &11 the stages of our enquiry and in preparing the 

- R~port itself, their knowledge and experience have been invalu
able. In the course of an investigation which has :extended · 
over two-and-a-half yean, and which has involved ~he· examina-
tion of an enormoua I'&Ilge of documents and the analysis ·of ·, 
nearly a hundred daya ol evidence, these gentlemen · have _. 
rendered ungrudging service of the highest . quality, without· 
"'hich it would have been quite impossible for the. task to 
be thua completed. We also wish specia.lly to mention th~ un
tiring aid rendered by Mr. R. J. Stopford of our Secretarial 
staff. ' · ~ - -- · . , ·· · 

We have already referred to the valued help which 'we received . 
from our Aux:ilia.ry .Committee on Education. We desire ·to 
ex:preu our gr&teful acknowledgments to ita Chairman;- Sit 
Philip Hartog, C.I.E., and his colleagues;· ·. . : · · .· 
. Mr. W. T. Layton, C.H., C.B.E.', with m~ public spirit,'~ 

responded to the Commission' 1 appeal to assist one part of its 
work by a.coompanying it to India and acting u Financial ABBes-· 
sor. We are greatly indebted to him for his guidance, and, as will 
appear in our second volume, our reoommenda.tiona on the finan
cial side owe much· to the ela.borate report which he ha.e pre
pared for ua. A.saocia.ted more pa.rticula.rlr with this compa.rt
men~ of our Repori ia the 'Yllluable &enico rendered by Mr. B. · 
·B.ama R&u, I.C.S., who was attached to the Commission for• 
·financial datiea. 

Had it been possib~, w~ · ~uld · have liked to mention 
by name more of the ataff of helpera jn India. and in Engla.nd 
who have ao cheerfully and efiicientlr carried through their share 
of the work. A complete list ia impossible, and selection would 
·be inVidious, where all ha.ve done 10 well. But we should not 
like to omit from special mention the name of Mr. A. J. Parker, 
the head of our ahorthand ataff. 

_ We now pau to the first volume ol our Repo~~. which will· 
be followed shortly by the second volume which will contain our . 
recommend& tiona. 

. 
• 11r. Bhore had to giye up bia appoiniment ill Febra&r7, 1930 oa hi. 

eelectioa to.be a member of the CoWlcil of the GoYernor-Geoeral. ' . 



INTRODUCTION •. 
. 1. 'l.'Welve years ago. in April. 1918. the Montagu-Chelmsford 
Report was signed. Its joint authors~ in the first chapter of 
that document, declared that the announeemenifi ·made by Mr. · 
Montagu on 20th August. 1917, ·f.<» the House of Commons was 
•• the most momentous utterance ever made In 'India's chequered 

.. hi9tory ." This claim is justified. · As the situation is reviewea 
alter that interval it is manifest that this ·pronouncement sup
plies the governing conditions lto )le observed . and satisfied by, 
any and every scheme for India's Juture constitutional 'pro- · , 
E,.rress. Every circumstance was present ·which ·could add weight 
and authority to the declaration. Its terms ·were settled by a. .. 
Coalition Cabinet-it is interesting 'to. note that . it was Lord 
Curzon'a pen which inserted· in ·t}J.e formula the reference to 
"' responsible government."'• .: The 'British Parliament accepted 
the statement as made ·not merely by 'the particular Administra
tion then in office, but as a. pledge and assurance . offered . to .· 
India. by Britain herself. No challen~ was issued by a.ny 
Party in the State. After Mr. Montagu. had returned from 
India -with the &port •drawn up by him. self ·and the then 
Viceroy. indicating how the first step 'in implementing this 
declaration ahould be taken; the Government of India.· Bill of 
1919 was introduced, and was passed by both Houses. of Par. · 
liament 'Without a ·division being challenged at ·any cardinal. 
stage. The . .Joint Select Committee ·of both Houses appointed 
to consider the Bill (after it had been read a seoond time in 
the House of Commons by ·genera.l·consent) reported that the 
plan proposed by . the ·Bill interpreted the ·pronouncemeDit of 
20th August, 1917. with scrupulous ·acc.ura.cy. Among the 
cha.nges which the . .Joint Committee reoommended in the 
language of the Bill as first ·presented wu an enlargemeDit of 
the Preamble 10 as to reproduce u fully as ·possible the features 
of :Mr. Montagu'a declaration, . . . 

When the new Constitution was inaugurated, the Duke of 
. Connaught, in the name of the ~ng-Emperor. reaffirmed the 

policy of which the initial stage was then being taken. a.nd 
successive Viceroys have reiterated the assurance. No respon· 

. &ible person has ever sought to repudiate the commitments thus · 
entered into, and they have recently been reaffirmed and em• · 
phasised. We enter upon our task. therefore, upon the basis 
and assumption that the goal. defined by Mr. Montagu · repre
sents the' accepted ·policy to be pursued. and that the ,only 
proposals worthy to be considered are proposals 'conceived in · 
the spirit of the announcement of 20th August. 1917, and 
inspired with the honest purpose of giving to it its due effect. 
n is in this spirit and ·with this purpose that we frame our' 

. . 
• Life of 0ursoa (&naldahaJ)1 Yol. Ill, p. l6~. •. 
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Repon, and we can do no other, for we are appmnted under 
a section <)f the nry. Act of .Parliament which contains the 
.Preamb~. 

:Mr. Montagu'a Announcement. 
· 2. 'l'he an.Douncemenl made io the House of Co~na on 20th 
August, 1917, by Mr. Montagu was in the following terms:-

.. •.• The policy.of His Majesty's Government, with which 
the GOvernment of India are in complete accord, is that 
of · the increasing association of Indiana in every branch 
of the administration and the gradual development of self-' 
governing institutions with a view to the progressive realisa.
tion of responsible government in India aa an integral parl 
of the British Empire. They, have decided that aubst.an
t1al steps in this direction should be taken as soon aa 
possible, and th~ it ia of the highest importance as a. 
preliminary to considering what these steps should be that 

. there should be a free and informal exchange of opinion 
between those in authority at home and in India. His 
Majesty's Government have accordingly decided, with His 
Majesty's approval, that I should accep~ the Viceroy's invi- · 
tation to proceed to India to discuss these matters with the 
Viceroy and the Govemmenli of India, to consider with the 
Vlcel'Oy the views of, loca.l Governments, and to receive 
with him the suggestions of representative bodies and others. 
·. •• I would_ add that progress in this policy Ca.n only be 
achieved by successive stages. The British Government; 

· and the. Governmenli of India., on whom the respollSibility 
_lies for the welfare an4 advancemenli of lihe Indian peoples, 
musli be judges of the _time and measure of each ~dvance, 
and they ~ust be guided by lihe. co-operation received from 
those upon whom new opportunities of service will thus be 
conferred and by the e:rlenli to which it ia found that confi
dence can be reposed _in their sense of responsibility." • 

· The Preamble. · · · · ·· · 
-

3. The Preamble to the Government of India Act., 1919, 
·recapitulated. this statement aa follows:- _ 

· .. \Vhereas iii is the declared policy of Parliament to 
:Provide for the increasing association of Indians in every 
branch of Indian Administration, and for lihe gradual 
development; of self-g<>veming institutions. with a view to 
the progressive realisation of. responsible governmenli in 
British India as an integral part o~ lihe empire: 

.. And v.hereas progress in giving elfec& to this policy can 
only be achieved by successive stages, and it ia expedienl 
thal substantial steps in this direction should now be taken : 

•• And whereas the time and manner of each advanc.e 
can. be determined only by Parliament, upon whom respon~ 

. sibility lies for .l;he welfare an~ advancement of lihe Indian 
peoples : · · · · , · · · · ~ -
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.. And whereas the action of Parliament in such. matters'.· 
must be guided by ~~ co-<>perat~on re~eived ·from tho~· or(· 
whom new opportumttes of servtce Will be. conferred, i&Ild ~, 
by the extent to which it is r~und thci.t·~nfidence ·can. be' 
reposed in their sense of responsibility: ~- · · ·- · · · - · ' " 

: .. And whereas concurrently with ·the gradual develop;
·menh>f self-governing institutions in the Provinces.of India; 
it ia expedient to give· to those .Province.s in provincial' 
matters the. largest measure of independence of· the Govern-) 
ment of India,· which is compatible with the~ due discharge! 
by the latter ofi~ own responsibilities... : - . ·, 

. . . ,. 
c. • :. · •· · The Instrument of Instructions • 

. 4 •. h conseqne~e of. the pas~ng 'of the_ (}s>yer:nment' of _India.·. 
Act, 1919, the. Instrument . of :Instructions from the King-· 
Emperor to the Governor-General of India. was revised. ·. These 
revised Instructions were issued on .15th March, 1921, and· were 
shortly afterwards made public for· general: information •. ·.· Two; 
ol the paragraphs in thiS Instrument ma.ke 'direct· reference t<): 

• the contents of the Preamble as follows =~ · ; . · · . · · · , 
· ' : ·. ~~.VI. And inasmuch .as the policy ~(Om farliament ~ 

. ·set forth in the Preamble to the said Government :of India; 
· · · Act,l919, We do he.reby require Our said Governor-General: 
·· ·· to be yigilant tha-t this policy is consta.ntly furthered alike. 

by· ·hia Government and by the local Governxneqti of all. 
Our presidencies and provinces." . . · .. · . . · . · , 

• • • " ' • ~ . ..... . t • 

: ," IX. For above all things it' is Our 'will and pleasure: 
that the plana laid by Our Parliament for ·the progressive 
realisation of responsible government in British· India as.: 
an integral part of Our Empire may eome to fruition, to 
the end th~. British India. may attain ita due place amo~g 
Our DoiDlmons. · . Therefore, We do · cparge Our Bald' 

. Governor-General by the meana aforesaid and by all other' 
means which may .to him seem fit to guide the course of 
Our subjects in India. . whose governa.nce We- have com~ ' 
mitted to his charge so that subject on the one ha.nd always 
to the determination of Our Parliament, and~ on the other· 
hand, to the co-operation of those on whom new. opportuni- · 
ties of service have been conferred, progress towards•sucb 
realisation may ever advance to the benefit of all Our: 
subjects in India.." ~ 

' ~ t . 

The prescribed go&l and the prescribed method. 
. ' . . ' . . ~ 

,. 

. 5~ These,· then, are the conditions, deliberately avowed and · 
unswervingly maintained, under which Parliament is about to • 
enter upon a ;re-examination of the vast Indian problem. These 
conditions have & double aspect, a.nd as there is a. ~dency for 
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some commentators to confine attention \o the one point of 
view, while critics of a different school concentrate solely upon 
the other, we feel that it is of the highest ·importance at the 
outset to emphasise the fact that the Montagu declaration of 
1917 and the Preamble of 1919 embody both. · 

On the one hand, "the progressive realisation of responsible 
government in British India as an integral part of the British 
Empire" is the fixed objecf to the attainment of which, in 
co-operation with the Indian peoples themselves, British policy 
stands pledged ; the ·obstacles in the way (and we shall not fail 
to give a full and candid account of them) cannot be treated as 
defeating that object, or as affording a discharge from its pursuit. 
They are of so formidable a charaoter that no opinion as to 
what should now be done is worth anything at all until they 
are duly appreciated; but whatever the obstacles, the objec~ 

- stands as th~ declared goal of British-Indian policy. 

On the other hand, it is equa.lly · part ·a.~d pa.rCel · of the 
pronouncements of 1917 and '1919 that progress in the attain
ment of this avowed object " can only be achieved by successive 
stages '~ ; that '' the time and manner of each advance can be 
determined only by Parliament, upon .whom responsibility lies 
fo:r the welfare and advancement of the Indian peoples •• ; and 
that in the development of this purpose, the decision as to the 

. immediate future must largely depend upon a. just estimate 
of the results and consequences of the steps already taken. 

1 ., • 

6. We are well aware that many Indian publicists look askance 
a~ the efforts of others to give an account of these matters, bow-

. ever straightforward and sympathetic that account may be. The 
purely British composition of our own body roused resentment 
in ~any quarters in Indi~r-resentment which we did everything 
in ~ur power to allay, first by seeking the co-operation of Indian 
Committees (for whose aid we are deeply grateful) and later by 
suggesting the calling of a. Representative Conference after this 
Report and the Report of the .Indian Central Committee have 
been made and published. We have learned enough of India. to 
recognise and to respect the acutely sensitive pride of her sons. 
But we trust that in the pages that follow, inspired as they are 
by a desire not only to discharge our statutory duty to Parlia
ment .but to serve· the cause of India's political progress, our 
Indian fellow-subjects will recognise that ca.ndour and friendship 
-a.re close allies, and will find an earnest of that goodwill towards 
India as a whole which, we are well assured, will govern all 
the impending discussio~s. Our own ta,sk.is not to- decide, but 
to report to the King-Empt:ror whose Commission we hold and 
to the Parliament of which we are members. In the steps that 
will follow before the decision is reached there will be· full oppor
tunity for the contribution of the viewa of every section of 
responsible and repr~entative opinion in India. 
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. Arrangemen' of Repo~Volume One~· 

· 7. The pla.n of otir Report is as follows. It is divided into(two · 
volumes, corresponding to the two parts into which our statutory · 

• task falls. We are directed, in the first plwce, to .. enquire into · 
the working of the system of government, the growth of educa-· · 
tion, and the development of . representative institutions . in 
British . India., and matters . connected therewith .. "' . Our , firs~ -
volume is occupied with this stirvey, But we a.re further 
required to report as to the future, and our second volume . 
presents the conclusions and recommendations at which we have · 
arrived. · - · 

The survey contained iii our first 'volume is divided into seven·· 
parts. In Part I we deal witli u The Conditions of the Problem.''· 
The Monta.gu-Chelmsford Report contained a. brilliantly written , 
chapter with the same title, and to this we shall make frequent 
reference. But it is,. we feel, necessary to provide for Pa.rlia• 
ment afresh, in a compendiOus form,. a statement, as accurate 
a.nd in:ipartial as we can make it; of what India. is-its. vast size 
and varied population, its conglomeration of. races and religions,· 
its social divisions, its economic circumstances, a.nd its growing 
political consciousness. We ha.ve a.d\led to. this ?art an a.ocount · 
of the Indian States. and of the Axmy in India.: both of these ·. 
subjects exercise eo great an influence on the Indian problem · 
as & whole, and are so vitally involved in its future treatment, 
that their importance must be firmly grasped before we deal with 
each in closer. detail later on. Much of this description in 
Part I will be rega.rded by those who are intima.te with India 
as elementary, but the elements are not everywhere appreciated 
and borne in mind. we· ha.ve ourselves found that two 
visits, in the course of which we have. travelled through every 
part of British India., together with the study of a; vast amount 
of .wcumula.ted material and the opportunity of friendly contact 
with men and women drawn from every section of lndia.n society, 
ha.ve left us with a much clea.rer view of these elementary con. 
siderations than we ca.n cla.im to have had before. We feel, 

, therefore, that Pa.rliamen\ will expect ua to set out these matters 
u a preliminary to the discussion of any constitutional question. 

8. In Pa.rt; U we set out our account of ... The Existing Oon
Jtitutional Structure." Much (though not all) of this is to be 
d~ced from the . present Government of India. Act. The 
principal matter which Pa.rlia.ment will be called on to consider 
at the final stage will be, of course, proposals for the amendment· 
of that Act. • 

' The Government of India. Act, however, is a statute of over 
150 clauses and five schedules; moreover, the Aet itself provides 
for the making of Rules dealing with topics of the first order of 
importance, such 81 the working: out of the system of dyarcht 
in the provinces, the electoral code, and· other matters. The 
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text of Ule Rules is considerably longer than· the Ac& itselt. 
Even if all these document. were readily available, and in the 
hands of those who will shortly be called npon &o consider them, 
it would atill; we think, be absolutely necessary &o present the 
result of them afresh in a form best calculated &o bring out 
their inain features, and &o provide a working basis for ·what is 
&o follow. Bot, in fad, the necessary material is not as a whole 
readily available, and we have spared no pains &o make our own 
account of the present constitution of British India, and of tiie 

·relation between its dill'erent parts, as informing and compre-
hensive as we can. · · 

The constitutional history leading up &o the present Reforms 
is dealt with in the Yontaga-Chelmsford Report, and in many 
authoritative works. · Some knowledge . of this is, of course, 
essential &o a doe understanding of the present structure, but 
aave for a brief introduction &o Part n and some incidental 
references, we have. thought it unnecessary &o add yd another : 
description &o those already available of the steps which led up 
to. the establishment of the existing constitution. · 

9. In Pacts ill . and tv . of this volume we pass to the first 
matter which is specifically referred &o us for our reporl by the 
&erma of the section under which the Statutory Commission was 
constituted, viz., the working of the existing system of govern
ment. We deal iii ·pan ill with "The Working of· the 
Reformed Constitution."_ Here, therefore, we are entering into 
territory where the sections of the Government of India Act and 
the contents of the Montaga-Chelmsford Report cannot by them
selves se"e as guides, though it is highly instrnctive &o obse"e 

· how far the ·indications of the one and the intentions of the · 
other may be regarded as realised in practice. We have, for 
the purposes of this part cl out Reporli, made as close a study . 

. as we could of the political history of India since the Government 
o{ India Act came into force. There are extensive records on the 
Subject, including the Annual Reports presented &o Parliament· 
"'- · aooordance with the requirements of section 26 of the Ad · 
and the official volumes of procee~"lt of the various legislative 
bodies. We have· seen several of these legislative bodies in 
session. and have had evidence from, and many opporlunities of 
ooatact with, officials &nd non-officials who have had actual 
eXJierience.o~ working the Reforms. The Government of India 

_ and the: various provincial_ Govemmen ts provided the Statutory · 
Commission with-elaborate surveys~ which in their tum have been 
the subject of enquiry and criticism at the· sittings of the Join\ 
Conference between ourselves and the Indian Committees when · 

· evidenee was being ta.ken. We.have further had the advantage 
of studying the Reports of the various Provincial Committees 
which aat with us in India, and also the Reporli, with appended 
Minutes, which is the outrome of the long and laborious con
sideration of the Members of the Indian Central Committee. 
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. ; Pa.rt:ni,'.then; includes ·cliapter~ dea.Ji~g:witb. 'th~ r~lation 
between . \he· -electorate . and · its Jegi1:1lating ·, representatives• the 
interplay <lf'fo~ces between the·Iegj.slatures' and.the:Executive, 
and the .oourse of Indian· politics during: the last ten years in the 
ligM of·.the Reform8 .. We have iricluded· an estimate of .tl:le. 
·extent to which political parties .are developing in British India, 
a.nd a survey ·of some of the iniiuences ·which· go to form :politi"93.1 
opinion. . < . . . . . ' . 
6 ~ •• ..;. • ... • ~·. " ·~ • - •• : .. .. -\ ! ~·· .. . . 

10. So far, however;·in'Parts Il ana lli, we' have beer1 deal-': 
ing primarily with. the _statutory. 'stro~ture of. _the ·qove:rriment . 
of India and its working. This statutory -struct'llre is chie:lly 
concerned with the Indian legislatilres~ their powers. and com~ 
position, and with the extent to which the Executive is respon
sible to them. But no account of the .constitutional system 
of British India would be complete which did not deal with the 
machinery'of administration and ~he w:ayit works~ .We propose, 
therefore, m Pari. IV :to. give a. separate description ,of. 
,. The Admln1stratiYa.· &n~ 'J~dicial _System..''-; : .~li~ _includes . 

·an aooount. of. the functions. .and. · orgamsat10n· ·. Qt tlle 
variou. administrative. aervices. such as· the . Indian Civil 
Service. and the Police Service as , well as of . various 
provincial services. · On the judici_a.l , side,; .we· shall have 
to explain the ... constitution of the nrious High Courts, and 
of the inferior tribunals which admini$te~ civil and , criminal 
justice. · All- these matters are, of· course, vitally involved· in 

. proposals for ·constitutional change, and the future of the day. 
by-day administration in the hands of executive and · judicial 
officers needs to· be·. considered in relation .to possible develop

. ·menta · of the Montagu-Chelmsford Reforms no less carefully 

. than the revision of the ·structure and powers of legislative ·. 
· bodies. We -propose in . this Part also to includQ & description 
and criticism of local self-government and an acoount of the 
minor administrations,"especia1J1 of the North West J'rontier 
Prorince and l3&luchiatan. .; Th1s will complete the picture of 

, the existing system as i$ affects the life and well-being .of the ' 
· inha.bitanta of British India. .. · · · · : · · · . · : ' 

• ~ ~ • J 

11. ·Part V is entitled " Tha Srstem ol :fubllc . J'lna.nce." 
. Finance enters so deeply and at so many }Xiints into the structure 

of Indian government that we have found it necessary .. to 
describe the present. situation, and how it has come about, in · 
ronsiderable detail. The Commission was so fortunate as .to 
secure the senices of Mr~ W. T. Layton as Financial Assessor~ 
Mr. Layton accompanied ua on our second visit to India.. Aa 

. the result of his minute and expert investigation, he has pro
. vided us with a Report ·which we shaJI include in our seoond 
volume and . on , which our proposals regarding Finance are 

·largely based. But in' order to appreciate the extremely im
portant issues involved, we must first give ·a full aooount of the 

· fiscal situation as it is. .. · · · · · ' · · · 
69973 A,. 
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12. l'art VI .. deala with anotber topic .which is, by the terms 
of the sta.tute, .specifically·. included in the St&tutory Commis
sion's inquiry. , This is ,. The .Growt.h ol· Education Jn ;Britlsh 
India." .Here : again , we have been D;luch .assisted by experts. 
'rhe Review drawn, up by the Auxiliary Committee, over which 
Sir 1Philip .Hartog ,presided, .has already been published and we 
have . made .extensive . use of it in framing this ·part of our 
Report. ' . 
·· Finally, in Part VII, which is entitled u .Public Oplnlon ln 
India ", we shall· briefly indicate our .view . of . the extent of 
political consciousness .and our estimate of the forces at .work 
in Indian public life to-day. 

Volume Two. 

13. These seven Parts constitute the first volume, and will fur· 
nish, so far as we are able to do so,.& survey of the matters 
necessary :to be appreciated and borne .in .mind . before we 
enter upon the second and concluding portion of .our task and 
·report " as to whether an~ to what extent it is desirable to 
· establish the principle of responsible government, or to extend, 
modify, or restrict the degree of responsible government now 
existing in British In(J.ia.."' · 

.Our second volume~ .therefore, discusses future developments. 
in connection with various matters dea.it with in Volume I,includ-
.. ing the ,pOsition .of .the _Indian States, and makes a series of 
proposals ,and .reconunendations .based on the survey we have . 
. outlined. . .we have examined many . schemes p.nd suggestions . 
. The materjal.js ,abundant and, -while it is true that we were 

. denied.the,direot.testi..Il+ony of some important.bodi~s of Indian 
,opipjon, .we .P,ave .J:tad the fullest opportunity of studying the 
;Report of the Committee ,appointed .by the All-Panies Con
ference, .1928 ,(commonly ,caJl.ed the •• Nehru .Report"), and 
.pave not .failed ,to ,give. AUe ,a.ttentiQn to .its .contents, and to 
,other ,still mQre ,recent .expositions . of . contemporary Indian 
opinion. We do not feel, therefore, that we have been deprived 
of assistance from such quarters, and we have, in addition, a 

· mass of. interesting and .auggestive proposals put forward lilt otir 
request by .the .various provincial ·Governments, by the Pro
vincial . Committees, a.nd . by a wide range of unofficial bodies, 

·both. European and Indian, from a.ll parts of India.. Our 
.. conclusions are based upon an examination of all this material 

and upon our own ;enquiries and deliberations. 
l • ' • • 

~- 14. We propose that Volume I of our Report should be tnade 
"- ,public a. short time before Volume II. The prob~ems conne<:ted 

. with the future constitutional development of India. are of such 
~mplexity and . importance that we are unwilling to see ~ 
proposals .for their treatment· thrown into ~h~ arena. of· ~Js
cussion .and controversy before there has been tune to examme 
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and diges& th& survey of. the · present position ·on.· .which1 
. our 

recommendations are based, a.nd in 'the light of which i we 
belieTe them to be justified. If the account we- have-give~ in·· 
Volume I is just and fair, we believe that our recommendations 
in : Volume ll will be found to be~ wise· and necessary: . The 
general a.rra.ngement of Volume·· ll will' be . found· a.t _ the 
beginning of that volume. _ . . , . .. 

_ --- In handling matters so various- and· so -rita.I,· i~ appears to' 
us to be absolutely necessary first tO· establish the'· greatest·_ 

- possible measure of agreement as to the fundamentals of, the 
Indian problem, before hastening to consider the method, the 
pace and the direction of the advance that· can now- be made 
along the road towards its ultimate solution. · 
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~PART I.-THE CONDITIONS OF THE PROBLEM. . . . 
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CHAI>TER 1.-PRELD.I.:IINARY AND STATISTICAL. 

15.' The central mass of Asia throws out to the ~est, beyond 
the Urals, the sub-continent which we call Europe, and to the 
south, beyond' the higher barrier of the Himalayas, the su~' 
continent which we call India. Various races of the same 
Aryan stock, ·presumably migrating from some common centre 
in distant ages, have established themselves in both these sub-.· 
continents. Whence they came, and what proportions they 
bear to other and earlier races, are matters of doubt and con
tro\"ersy. In the case of India., at any rate, there remain inter
mingled with the descendants -of Aryan invaders, as we shall 
ha\"e occasion to point out later on, very large numbers who 
are believed to represent pre-Aryan inhabitants, as well as con
siderable infiltmtions from other sources.· There a.re civilisa
tions of equal antiquity with that of India. which have passed 
completely away; but in much of India. there is an unchanged 
outlook on life, a continuing social tradition, and a characteristic 
philosophy that endures. Hindu orthodoxy is still governed 
by interpretations of the contents of the Vedas. Systems of 
medicine which are coeval witli Hippocrates still have their 
exponents and their adherents. In spite of the eagerness with 
.which political India is embracing modem ideas of govern
ment, the ancient social system of Hinduism, which has evolved 
a rigid complication of innumerable castes, from the Brahmin 
at the top to the pariah at the bottom, continues to control 
the lives and thoughts' of more than two hundred out of the 

_ a20 millions of the population of India. with a persistence and 
authority undreamed of in the western world. 

. · 16. Europe (if Russia be excluded) possesses a real unity • 
1hough no one ill likely to fall into the error of regarding Europe 
as a· single nation. In the case of India.. a sense of unity is 
growing, too, but it is largely the outcome of the most recent 

· -stage of its history, during whicli the infiuence and authority 
of British rule over the whole area have made it possible to 
speak of India. as a single entity. This tends to obscure, to 
the casual western observer, the .variegated assemblage of races 
and creeds which make up the wliole. Two other influences 



'lt' 

making for unification m~t ·be ta.ken' into· fnll' aeconnt~· . One 
is the prevalen~ of English aa the general means: of oo~uni·· 
cation among educated men in diJterent parts ·of India. • ·. The 

·other ia the growth of a pa.ssionate determination among the 
politically minded classes of all Indian races· and. religions' to 

. assert and uphold the claim of India' as a. ·whole' to its due 
pla.c;i ill the world. . It would. be a. profound .error to' allow 
geographical .dimensions or statistics of population or complexities 

- of religion and caste • and language to belittle· the significance 
of what is (:ailed the. ';' Indian Nationalist Movement." ' -True 
. 1t is that it directly atiects the hopes of a. very ·small fr8.ctio~ 
. of the teeming . peoples of India.· -~ True it may be that jts 
leaden do not re1lect · the act;ive sentiments ·of masses of men 
and women in India..· who know ne:d to nothing of politicians 
and. are absorbed. in pursuing the traditional course: of thek 
dai!y lives. But none the less, however limited in nl:unbers 
aa compared with the whole, the · public men of India. claim 
to be spokesmen for the. whole,.and in India the Nationalist 
movement has the essential characteristic of all such manifesta.
tiona-it concentrates all the · forces . which are rotl.sed b)< the 
appeal to national dignity and national self-(:()nsciousness. 

' ~ ... ' -: ' ' . ~ ~ ... ·, . . ; 

' Areal.:: ' ... -·~ ... . 
· 11. At. the end of tlli' volume is. a map, in' colours, by refer .. 

ence to which the figures of area and population relating to 
India. may be more readily followed and understood. ·; These 
figurea are _tabulated in an Appendix at the end of this Part of 
the Report. t .. The total area involved amounts to . about 
1,800,000 square miles-that is to say, more than twenty times 
the area of Gred Brita.in. Another methOd of comparison, 
which is often employed,. is to say that India ia aa large aa the 
whole of continental Europe without Russia, and. this remains 
true even though the map of Europe after the war ia consulted. 
Of the total area of India, approximately '100,000 square miles 
(yellow)-more than one-third. of the . whole-lie within the 
boundaries of the Indian States, which are not British territory at 
all, though they are under the sUY..erainty of the British Crown. 

• NearlJ aU the debating ia the nrioua bdiau legwaturea ia 
4l0ftductecl ill Englillh u the Deceu&I"J medium of oommunieation.. The 
occaaional ue of a nrnacular tongue onl7 Nnee to emphaaiM the excep. 
-tioa. For example, ill the Kadru LegialatiYe Council, TamiJ.cpeakiJic 
members will be undentood 01117 by a minority; Telugu and Kan&l'eM 
are ill the alllla cue; and Engliah proridea the greate.t commoa meuare. 
.Great efforta hne ben made, u ia aat.ural, b7 Nation&li&t. to treat 
Hindi . u the goyerning language of political India, and h or it. 
allied tonguea have the wideat -rogue of &DJ' Indian tongue; but it- il 
.. iguificant that at the annual auembiJ of the Congrese Party, u 1rell 
.. of ot~ ~India gatherinp, Engli.&h il widelJ used, u it must 
be. Of eoul'll8, thia preniling lit~ir'"' /raRM ia onlJ &Yail4ble for the 
.ducated f~•· Tlut m..- are u ignorant of it u the muae. of Europe 
are of Lat&n, · . . 

t Appendix I, pp. 108-110. 
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These States are nearly 600 in number and vary in size from 
Kashmir or Hyder&bad, the largest, with an area greater tha.n 
Englancl and Scotland, to properties of a few acres. The rest; 
which constitutes British India, is made up of nine .. (}f)vernora' . 
Provinces" together with certa.in other areas, of which lhe mos' 

. important is the North-West Frontier Province. 
The largest of the Governors" Provinces, viz., Burma, covers 

a greater area than the whole of France ; the Presidency of 
Madras and the Presidency of Bombay, which come next in 
size, are t!ach of them bigger than It~y; the Punja.b, the United 
Provinces and the Central Provinces each exceed Great Britain 
i.Q size; the area of the province koown as Bihar and Orissa 
closely approximates to that of England and Scotland together; 
the Presidency of Bengal is somewhat smaller than this; and 
,Assam, the smallest in area of the Governors' Provinces, is of the 
size of England taken alone. · · 

PopulaUon. 
. 18. If. we tum from areas to populations, the scale of things 
is not ·Jess ·important .to be borne in mind. The total popula
tion of India, according to the last available census (March, 
1921), is 318,942,000, or about one-fifth of that of the whole 
world. Of these, 247,000,000 were enumerated in British lb.dia · 
and 71,900,000 were classed as in the· Indian States.• Thus, 
while the Indian States constitute fully one-third of India in 
area, they contain between one-fourth and one-fifth of its total 
population. British India, therefore, aa the Montagu-Chelms
ford Report pointed out, t has nearly two-and-a-half. times the 
population of the United Stwtes; Bengal and the United Pro
vinces have, each of them, more inhabitants than Great Britain, 
and Madras about the same number; Bihar and Orissa comes 
next with 34,000,000; the Punjab has just over and Bombay 
just under 20,000,000.; the vast area of . Burma conta.ina 

·. 13,000,000; the Centra.l Provinces have· slightly more; and 
Assam completes the tale. with. 7,500,000 inhabitants, & figure 
. which approximates to the population of Belgium or Sweden 
.or Holland. . · · 

. · ·-- : · Langu. ages. ~ "- . 
. . . . -« . 

19. To immensity of area and of population must be added 
the complication of language. Among the j.educated minority. 
English is the means of communication, not only for official 
purposes, but for any form of intercourse on an All-India basis. 
No · single vernacular tongue has so wide a range. But the 
last census showed that only 2l million persons (16 in every 

·thousand males and two in every thousand females) were literate 
in English. 'l'he language with the widest currency among the 

• This total of n,OOO,OOO includes the population of certain tribal areas 
"in the North West Frontier Provin~. . . . 

_ t MJC Report, para. 133. ' 
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general population is Hindustani in its two f~rms and scripts 
•• Urdu .. and •• Hindi.-'' . Urdu was the language of the <;_amp 
and oourt of the Muhammadan invader and Moslems generally 
prefer to use the Arabie script and ·to include words of Persia~ 
origin. Hindus, -on the other hand, ·while speaking the. same 
tongue, employ a. Sanskritic scrip~ and use derivatives from SanS
krit. This language might well have become the official language 
of the administration, but far the victory of the •• Anglicists " a.· 

· century ago, when Persian was ousted in favour of English as the 
official medium.· · But Hindustani is far from being generally 
understood all over India •. For example, in theMadrasPresidency, 
the prevailing vernaculars belong to a ttotally different family 
of speech, the Dravidian family, represented principally by 
Telugu-which is also ··spoken in · Hyderabad State-Tamil, 
Kana.rese (which is also .the main language of, Mysore) ·.and 
lfalayala.m. Bengali is the natural tongue of nearly l>O ·millions· · 
of people in Bengal, Western Assam, Bihar and Orissa.. Marruthi 
ia spoken in parts of Bombay, the Central :Provinces, . Berar 
and Hyderaba.d: Punjabi in the Punjab and Kashmir; Gujerathl 
in Gujerat and Baroda. State: Rajasthani in Rajputana and 
Central India: Sindhi in Sind : and · so on. Burma and the 
Assam hills, again, use tongues of an entirely distinct linguistic 
family. The census enumerates altogether . 222 · vernac\).lars 
for India, but, without going into all these details, it is enough 
to say that a. man who wished to make himself generally under
stood in all parts of India (without including special areas or 
remote tribes) would have to be· master of as many separate. 
tongues aa a linguist who was prepared to accomplish the same 
a.ch.ievement throughout Europe.· 

20. It is manifest; therefore, that, so far -aii the factors of 
area, population and language enter into the conditions of the 
problem, Parliament must, as the Montagu-Chelmsford Report 
insisted, •• face ita immensity and difficulty! •• We are far 
from saying that the constitutional future -<lf British India can 
be decided by statistics, but we are clear that it cannot be 
evolved by ignoring their s1gnificance. ·. 

• H/0 Iteport, para. 133. ' 
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CHAPTER 2 . ...:.THE COUNTRYSIDE AND.THE TQWNS • .. .. . . . 
Predominance of Agriculture. . •· · ' 

21. Far more important than the counting of heads a~a the 
measuring of distances is a . due appreciation of the life of the 

:people to. whom these figures apply and for the· sa~e ot whom 
any system of government should exist. We shaH in subsequent 
chapters attempt a sketch of the diversities of creed and caste~ 
·which are so striking a feature of Indian society. But first we 
must emphasize, as did the auth.ors of the. Montagu-Chelmslord 
Report, the predominantly rural character of the Indian popula
tion. We cannot hope to better the descriptio!~ contained in & 
paragraph of that Report ·· · · · 

" In England and Wales four-filthe of the people live in towll8. 
India has many ancient and historic cities, but, taken au together, 
they hold but a tiny fraction of her enormoua population. It may, 
perhaps, lle aesumed . that the first approach to urban· eonditioD8 
occurs when ten · thousand people reside together in pne place; 
for on that scale questions of water-suppl,' and lighting ·and drainage 
-the material things which awake men to a COJll!Ciousnees of their 
common: needs as neighbour--tJegin to be a serioua concern. · On 
that basis we may say that 226 out of 244 millione of people in 
British India live a rural life: and the ·proportion of these who. 
ever giv11 a thought to matten beyond the horizon of their Yillagee 
is very ~>a:al!. Agriculture is the one great occupation of the people. 
In normal times a highly industrialised country like Englalid gives· 
58 persons out of every hundred to industry, and only 8 to agricul
ture. But India gives out of every hundred 71 to agriculture or 
pasture3 12 .to industry, ·5 to trade, 2 to domestic service, li to the 
professions, and H to Government service or the Army. In the whole 
of India the soil supports 226 out of 315 millions, and 208 millio118 
of them ·get their living directly by, or depend directly upon, 
the cultivation of their own or othen' nelda,~ What concerns them 
is mainly the rainfall or the irrigation supply from wells or can~~ola, 
the price of grain and cloth, the payment of. rent to the landlord 
~ revenue to the State, the repayment. of advances to the Yillage 
banker, the observance of religious festivals, the education of their 
sons, the marriage of their daughters, their health and that of their 
.cattle. They visit the local town on bazaar daya and the eub--
4ivisional or district centre rarely on business or litigation. They 
are not ooncerned tWith district _boards or municipal boards; many 
of them know of no executive power above the district oflicer, 
and of Parliament or even of the legislative councils fthey have never 
heard. In one province it is dated that 93 per cent. of the people 
live and die in th~t place where they were· born. Similar concerns, 
are, perhaps, the main interest& of the population of some country • 
districts in the United Kingdom. But in · India the· conditions 
indicated apply. to the great· m868 of the popula_tion. "*. . . . , 

22. This was written 12 years ago. The · deeennial census of 
. 1921 bas intervened, and the figures and percentages need some 
trifling adjustment. The reformed constitution has now been in 

_ .. ~operation over a large part (but not the whole) of ~ritish India 
for nine years and, short as this time is, we must not ignore any 
effect which it may already have had upon the rural outlook. 
But the substantial truth of the picture remains, and will long 

* M/C Report, para. 133. · . 
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remain. The organisation of Indian· industry in certain large · 
towns is every year assuming ·greater importance; facilities ·for . 
the villager to visit an _adjoining ~wn or reacll the railway lara~ 
increasing and in many country centres during the last year or 
two the enterprising proprietor of . a motor-bus can . count on : 
a full load : three general elections for the provincial council.a and 
for the Central Legislative Assembly have· taken place~ and. 
some 3 per cent. of the rural population (about 10 per cent. of· · 

.. the adult males) have ha.d the· novel· .experienc~ of visiting a.. · 
polling-booth and being helped to caat a vote; elections for local
bodies some of which are of less recent origin, and which more 
closely touch both the interest and the understanding of the 
countryside, have ooca.sionally stirred the lives of a slightly 
larger fraction; Yillagers have been gathering in the cool of the 
day to listen . to the contents. of a vernacular newspaper com
municated by one who could read it; co-operative societies iD 
many districts are beginning to give the agriculturist ~ better 
sense of the importance of working with his neighbour for some. 
common purpose; and the organisation of_ this or that group of 
politicians in the towns may have its representative in the village'· 
teacher or tradesman or mnall official. But any quickening of 
-general politica.ljudgment, any widening of rural horizons beyond . 
the traditional and engrossing interest of weather and water and. 
crops and cattle, with the round of festivals and fairs and family 
ceremonies, and the dread of famine or flood-any such change 
from these immemorial preoccupations of the average Indian. 
~ger is, .bound_~ come very slowly indeed •.. , .. 

The Llnlithgow :Report.· . . 
23. The latest and most authoritative survey of the conditions 

<1f Indian village life ia to be found in the Report of the Royal 
Commission on Agriculture in India. • That Commission, which: 
~as presided over by the Marquis of Linlithgow, was appointed · 
1D. 1926. It made two comprehensive tours in India for the 
purpose of c:oiie.:-t~g evidence and taking observatiolll, and signed 
1t1 Report 1n April, 1~28. 'Ye ven~ure to exl?ress the opinion· 
that no one not acquamted Wlth Indian rural life by experience · 
on the spot, can regard himseU .aa adequately informed of the . 
te"ain to which projects of c..'Onstitutional reform are to 'be applied · 
un~ he has made. B?me stu~y of the survey made by the 

. Agricultural CommtSSlon. \\ e refer more particularly to · 
Chapters I (pp. 5 to 14) and XIV (pp. 477 to 510) of the Report · 
and it is from these Chapters that we have extracted most of th~ , 
~ description contained in' the five following paragraphs. It 
18 dangerous to generalise about anything in India, and there are . 
d course material diJferences in rural life, as in everything else 
in different provinces. What follows must be regarded as ~ . 
gene~, and to some extent a composite, picture. It carries the·. 
author1ty of the members, botb Indian· and British of the 
Agricultural Commission; and our own observations ent~ely con· 
firm it. ' . 

· • Cmd.. J132 of 1928. · 
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CharacterisUcs ol Village Life. 
24. Almosi everywhere in India it would appear that, from · 

time immemorial, the rural population has lived in small 
villages, the mud or bamboo houses of which are huddled 
together in a more or less compact area situated in the midst of 
the fields which provide the means of livelihood to their 
occupants. The farms and far~Qsteads which are so prominent 
a feature of the rural life of Western countries are almost entirely 
absent. • There is no obvious link between the home of the 
individual cultivator and the fields he tills. His house is in the 
village, and the fields which make up his small holding are 
scattered over the area of land attached to it. In the south and 
east, holdings average about fiVe acres; elsewhere not more than 
half of them exceed this limit. Most of the 500,000 villages have 
not yet been touched by metalled roads or railways ; post ofirces 
are many miles apart ; and telegraph offices still more distant 
from each other. Except in the north-west, the whole of the 
country is dependent on the monsoon, and all major agricultural 
operations are fixed and timed by this phenomenon. Unless 
perennial irrigation is ava.ilable, climatic conditions thus restrict 
a.gricultural operations to a few months of the year. Under the 
prevailing system of tillage, the small holdings do not provide 
occupation for more than half the time of· the cultivator. The 
urban population being relatively small, the · demand for 
agricultural produce for final consumption in the towns is slight 
in comparison with the whole volume of production. Circum
stances therefore have combined to maintain what is, in large 
measure, a self-sufficing ty,I>e of agriculture. 

25. There. have been many· developments in the Indian 
countryside since the government of India. passed in 1858 from 
tha hands of the Ea.st India Company to those of the Crown, 
but the main characteristics of village life are still those of the 
centuries anterior to British rule. Each village tends to be self· 
contained : in ea.c.h will usually be found some persons with 
.permanent· title in the land, either as owners or tenants with 
hereditary occupancy rights; of these~ some cultivate all they 
hold, others with larger areas at their disposal rent out to tenants, 
on a yearly&oareement, a part or the whole of their lands; below· 
these in the scale are agricultural labourers, frequently of different· 
castes from the actual cultivators : some of these have acquired 
small plots in proprietary right or permanent tenure: some have · 
a field . or two on rent ; IJlany are members of · the depressed · 
classes; some work in the fields only at times of pressure, and 
are mainly engaged in crafts such as leather:work, or in tasks 
regarded as menial. The vast majority of the peasants live· in 
debt to the moneylender. who is often established in their midst. 
Included in the village population will be certain village 

• The chief exceptions are on the Malabar Coast· and in parta of 
Bengal. {See Bengal Census of 19'21,, p. 124.) 
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officials, g~nera.lly. heriditary, such. as1> the headman. the ·· 
accountant, · the watchma.n:-persans. carrying different. titles . 
in di..ferent. provinces, but. representing · the 1 . traditional 
organisation of vi.llage life. . In all hut the sm~t villa~esJ there. 
a.re one or more skilled artiSans, ,Carpenters or l.rOD.SDllths, who. 
provide and repair the simple agricWtora:t implements• bull~; 
gear, a.nd wa.ter lifts. Household. reqmrements: are.· supplied. 
by a shop or two, whose owners· frequ~ntly :provide. the fi:rst . 
market for village produce and add. to their ea.rmngs by .engagmg 
in moneylending. Almost invariably. there is a religious build
ing : a temple, shrine, or mosque. . 

. Limitations to Rural Progresso~ 
26. 'J.'b.J:ee considerations hiLve combined to limH any·incentive · 

upon the rural cultivator to add to his wealth by· producing more· 
than he requires for the· immediate needs· of himself and his· 
family. In. the first place, the tillers of the· soil are pursuing . 
traditional methods . upon holdings ·inherited from· their fathers · 
before them and divided, as Hindu and customary law pre· 
scribed, in equal shares amongst sons or·male· agnates .. ·For. 
generations past, the pursuits of the people have. been pre- · · 
determined by something in the nature of a.n occupational ·caste 
or guild system. The admirable work done .by the agricultural 
departments of. Government, the, teaching by· precept and 
example of more scientific agricultural methods, the provision. 
of better seed and purer stock, the remarkable . effort in .. the . 
Gurgaon District of the .Punjab which is chiefly due. to the. 
personality of Mr. F. ·L. Brayne-all these things are having 
their effect a.nd have good results to show. But the root facts 
of Indian village life remain and must be appreciated no less by 
the constitutional reformer. than. by the· agricultural adviser. 

27. Secondly, the lack of .communications and of organised. 
trade and commerce have been in the past, and still are to a 
most material degree, obstacles .to a rise in the standard of · 
life no less than to the wider political outlook of the Indian 
villager. Unless communications develop and organised trading 
with distant customers arises, the cultivating classes have no 
motive, beyond that which may be furnished by a. local demand, 
to produce in excess of their own needs, and wherl) everyone 
in the same neighbourhood is growing the same crops the local 

· dt:mand is not likely to provide . a great incentive. Increased 
labour. brings ~adequate reward, if there is no use or enjoyment 
to which the mcreased out-turn can be put. The cultivation of 
a small holding by the joint efforts of a family (with the women 
o!ten taking thei.r full burden of heary toil) provides in normal 
tlm~s for the simple sta_n~ard of living wh1ch is all that the 
culttva.tor dreams of attammg. Here, again, the last 5() years 
have seen infiuences at work which have had profound effects. 
upon the development of Indian agriculture, though it is difficult 
to see the result in _the inspection of an ordinary Indian village. 
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The: carrying out of vast projects. of irrigation baa transformed 
many a.reas from the barest desert to fertile ground -favourable 
for cereals, or sugar, or cotton; or other crops.. The opening 
of the .Suez Canal in.l869 revolutionised the figures for the. 
export. of Indian agricultural products. The total exports of 
India at the time when the Canal was opened were valued at~ 
Ra.SO.crores, then about £80,000,000 .. For the three y£al'l end
ing 19'26-27 the average value of. the annual exports" of India · 
exceeded Rs.350. crores, i.e., about £262,500,000. ·And by far · 
the greater part of .the volume of .exports i~ • contribut4!tl by 

. agricultural products, cotton, jute, oil seeds; whed and tea being · 
the chief items. At the same time roads have improved and 
extended, and railways have spread, with the result that the 

· principal _agri<;ultural products of India find a ready sale at a 
distance. , N~ne the ~ess, rural India remains pre-eminently the · 
land of. tlle. small holder; large scale ~arming, even in the altered 
conditions of ~y. is practised by few. The typical agricul-. 
turist .is still. the· man _who possesse11 a pair of bullocks and 
cultivates a few· acres, with. the assistance of his family and of . 
occasional hired labour. 

Increase in. Rural Secunty. • . . . 
28. There is~ third reasan, and it is far from being the least 

significant of the three, which goes· to explain the backwardness · 
of Indian agriculture in the past :md at the same time to account 
for later progress. When the cultivator cannot be certain that 
he· will be len in possession ·of .the harvest he has sown, the · 
incentive to"' put more labour and ·capital into the land or to·. 
cultivate & larger area· than is required for the maintenance· of 
himself ·and his family· is lacking. There ·were few·period.s in 
the recorded history of India anterior to the British adminis- · 
tration when,over:large tracts, the internal peace was not greatly 
disturbed;and the demands of the State on the land were. not; 
heavy· to an extent which made its P<>ssession a liability rather · 
~an an asset. The first factor which changed the conditions · 
which prevailed ~ver- the. greater part of India up till the early 
years of the 19th. century was the establishment of peace within
the country and Qf security on its borders. · Following. close . 
upon the establishment of internal security came that exhaustive 
and elaborate inquiry ~to,· and record of, rights in land, which 
forms the: basis of rural prosperity. With the detailed record 
of rights in the land came the _., settlement,". based upon the 
system already in existence, of the government demand for land 
revenue, either permanently or for periods sufficiently long to 
relieve . the . revenae payer from the. harassing anxiety of _ 
uncertamty. . . · · · · 
= · Side by. side ~th · this transformation was developed the , 
modern policy for providing against and dealing with the ever. 
haunting fear of the Indian agriculturist-the peril of occasional 
famine.' In earliE-r days,··when favourable ~asons yielded a 
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snr~lus, ·this ~as stored lOcally, but the oontingency of famine _ 
was too remote to determine mass oondu.d and,' for long, 

· Governments met . famine· when and where it occurred~ i The 
modem view of the responsiliility of the State was. not reached : 
until long after .India had passed under the Crown:, ail.d it was · 
·Jd until the J.a.st decades of, the 19th century that a. definite 
famine policy was formulated. . Since. the': series of enquiries·. 
into famine came to a close in 1901, great economic changes have 
taken place in I~dia. The. development of. irrigation on a. vast 

· acale in the Punjab ha.s immensely increased Jibe resources of 
that provin~, and similar enterptises ~e in operation· els~wh~re. 

, The Suldroi Barrage on the- Indus Will, ;when. ·completed, bnng 
water' to a barren area in Sind larger than the whole ·cultivated · 

_ ace& of Egypt. The Lloyd Dam. ~uth of Poona.~ ·:Which was. 
_opened in 192S by ~ then Governor of. Bombay, :Sir Leslie 
; Wilson, is another great work,- containing)ndeed a. .large~ mass .· 
of masonry than the ~souan :Pam itself. · · · · 

- • ' --: . -.- . f • • • • ' . .. 

. _ The eft'ects of improvements in- both 1nternal and external 
communication& have made· themselves increasingly felt a.nd tlie ·. 
·evidence of growing rural prosperity, since the commencement 
of the present. ceptury, is &dmitted by a.D. who have long and 
close experieilca. of the country to be· manifest., · The system: of 
agriculture followed in many places, as, for ·example,· in the 
cultivation of rice m )he deltas, has a.ttained . a . very high 

·standard and iural India to-day lies ·open, as; perhaps, the widest 
field in the world for the application of an the help that science . 
can afford and tha.t organisation, training and ed~ation· can 

· bring within reach. ' Chapter XIV of the Agricultural Commis. 
&ion's Report contain,& ·a detailed and most instructive account 
of what baa been done in. the rural areas of India. in tho direc
tion of improving public health, in grappling with disease, in 
promoting co-operation and in endeavouring to raise lhe standard 
of life. No fair-minded observer visiting ·the Indian' country. 
side to-day can fail to be struck alike by the Jll&gnitude of the 
work to be done and by the zeal and exertion with which those,· 
whether officials or Ministers, who ha~e the work in hand, are · 
ta(:kling their. stupendous task. · •. 

. . - • ' l . ' 

Bat the fad remains, and must remain, thu in a country so 
extensive as India., the effecta of any single measure are apt 
to be so dispersed that they can be discerned with difficulty and 
that in spite of the progresa thd undoubtedly has been made 
and of the great increase in the gross wealth of the country, 
the ordinary cwtivatol' on his tiny ploL is still-a .man of ·few 
resources, with small mea.na for meeting his limited needs- · 
usually illiterate, though not on that account necessarilJ' wanting 
in shrewdness-with an outlook confined by tradition and en
vironment, a.nd needing above all things that those who consider · 
his future as a citizen should understand something of hia life aa · 
a man. . · · -.. . .... ,.; 
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l1rbm Ccmdit.iou. 
, 29. We now tum to the urban areas, and endeavour to pre

eent in like fashion BOIDe aligh& picture of contemporary condi· 
tiona so far aa these bear directly upon th-e oonatitutional 
problem. The last Indian cen.sua enumerated close upon 319 
mimous of people in India, and of these less than 32} millioll5 
were coon~ in urban areaa. This is 10.2 per cent. of the 
whole, and forma a striking con~ with the corresponding 
~uure of 79 per cenL, which the lain census found to be the~ 
poriion of the _population of England to be classed aa urban. 
The distribution of the nrl>an population of India is very unequal; 
it varies from 23 per cent. in the British areas included in the 
.Bombay Presidency, to 3 per cent. in Assam. The small 
nnmber of very large towna in India is indeed ~ remarkable; 
Calcutta and Bombay have more than a million inhabitants 
each; Ma~ and its cantonment contain just over half a million; 
bat in the whole of India there are only 33 towns which have 
a pcpulation of over 100,000. The largest town of any lndiah 
State is Hyderabad which, with · its cantonment, re£umed 

. 4().!,000. Nearly three-4.)ua.rters of the urban population of India 
.i8 found in the smaller towns, which are of" distinct type differ. 
ing from the great cities. Each has its bazaar quarter where 
shopkeepers and merchants congr~nate. Any manufacturing 
industry there is will be usually canied on in small workshops. 
Many of these smaller towns combine the status of· a muni· 
cipality with that of the headquarters of a surrounding distric1, 
whose administration. judicial business, imd local government 
centre there, much as the affairs of an English county are con
centrated at the principal county town. But there are indicar
tions that, as Indian commerce ·and industry develop, the 
medium-sized country town tends to lose population while the 
~er cities continue to grow. . 

30. What however · is more difficult to describe and mOI'e 
important to grasp is the general nature of the urban popula-

. tion, and here again the figures' of the Indian ceilSWl convey 
information which is of more than purely statistical value. In 
the great manufacturing cities, most of the inhabitants are tem
porary residents, very largely males, who do not bring their 
families with them .. Calcutta. for example, is the birthplace 
of only 335 per thousand of its inhabitants. ·'.Ole number of 
permanenli residents of Calcutta who look upon the city as their 
home is probably nol more than 25 per cent. 'Ihe census 

· found that there were more than twice as JilllllY males in the 
city aa females; in Bombay the disparity is almost equally 
striking. The explanation is that enormous numbers who work 
in the industrial towns of India still do not rt\,nard themselves 
-as permanen\ town dwellers; they come from the countryside. 
sometimes indeed from rural areas in another province. where 
they have lefl their families in their· village home. Yost of 
them oome from the lowest rural stratum-landless men, like 
members of the depressed classes, or impoverished small-holders. _ 
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Many of ~em will return for the season of planting or harvest. · 
Hence arises one at least of, the difficulties in prganising the 

· industrial workers of India.. . , .. . ·. ·: .. , ·I . ~ 
The Indian Industrial Worker. · · · ~~ · - ~-- ~ -

· 31. The Iridian pea.san' who goes . to some busy centre of . 
activity to supplement his income, ·often_ lives there under con
ditions which are almost unimaginable to the British ·working 
man. Climate renders possible, a.nd habit makes natural, a state 
of. things which Indian social reformers~ working for the im.- . 
provement of the poorest· of their fellow-citizens; are ·bound. 
to take most seriously to heart. When the census of 1921 was 
taken. 10 per cent. of the tenements in Bombay were classified 
&I consisting of only· one room, and the · average number of 
nereons in this one room tenement was ascertained tO be 4:.03. 

__ The census report declared that in Karachi the ·overcrowding 
waa even worse than in Bombay, and the .congestion of the· 
poorer qua.rters in many other towns is ·almost as bad. · The 
conditions under which most of the industria.! workers live tend 
to be much worse tha.n the conditions under which they work. 
The immigrant to the city preserves his.· village standard~ ·of 
life ; conditions which may pass muster. in rural areas cannot 
be observed in a crowded -town without creating a slum. ·Yet 

· .. India.; now a member of the League of Nations, artd in clo8e 
touch with the Interna.tional Labour Bureau, has its Factory 
Act passed in accordance with the recommendations of the 
Washington 'Conference a.nd other iriternational conventions, the 
administration of which is in the hands of provincial Govern~ 

·· menta as · a .. reserved subject " with a. Chief Inspector of 
Factories in each province.. 'Unfortunately,. the number. of 
inspectors is not a.lwa.ys adequate. We shall ha.ve some further 
observations to make on the relations of the State to industry in 
India. in a. later section of our Report. . · · . ' . . 

. · 'Urban Housing. . . . . , 
32. There haa been a material improvement in housing con-· 

ditions in some industrial areas since the· census report of 
1921 was drawn up. The terrible slums of Indian cities mostly ' 
grew up in the last century, and the work of Improvement 
Boards, even i.D the places·. where they were set up, wa.s a.t 
first slow a.nd limited. But now-a-days, as the debates in the 
Legislative Assembly and elsewhere have shown, the conscience. 
of enlightened India. has been stirred. Careful municipal con~ 
trol of new buildings is now the rule, and in Bombay,: for 
en.mple, the City. Improvement Trust-now merged in the · 
municipality-has to its credit a list of large schemes which are 
providing light and air in areas formerly the site of insanitary 
hovels. The work has been carried out with the co-operation 
and suppori of business men, both British and Indian, an<t ol 
local landlords, and haa been supplemented by the housing 
schemes of the Bombayo Government, which are helping to pro
vide out. of public funds a. better class of tenement. Similar 
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progress baa begun in other ol. the large Presidency towns and 
many municipal bodies have made a stan elsewhere. - So~e of 
the jute com(l8nies of Calcutta have laid out. for· their work
pecple long lines of _healthy_ tenements, which form a striking 
contrast. t.o. the. filthy shanties to be seen in the same area. ; In 
.9awnpore we inspected the_ modem quarters provided by· one 
-of the__leading textile firms for the families of their operatives, 

. and th~~ is a . distinct tendency on the pari of many big em
ployers ~_India ~ de~elop the _wel!are side of their relations 
with their employees. But when all baa been. said, there is a 

. Vas\ amount of work still to be done before the general staudard 
;(>! urban h~using lor working people in India can be regarded 
. as reasonably good. and the most. difficul~ part of the task will 
be to instil_into the minds of the slum-dwellers themselves the 
desire for ~mething better.· . _ 

-- -- - -~ 

: . . · fte Educated Classes. . 
· · 33. We hlive written ai this length ol tM life Of ·the Indian 
villager and of the Indian industrial worker because it is the 
future of' these inany ·millions whicli must. be the chief concern 
of all_ who tak~ a broad view of Indian problems. and because 
the greaf.ness of. the task · still to be discharged can only be 
measured.. when one appreciates how much must be done to raise 
their standar~ of_ life and to fit. them for the responsibilities of 
citizenship~ AB yet their educa.ti9n is far too low to admit of 
effective and continuous organisation amongst themselves, and 
those who speak for Indian labour are not as a rule men who have 
risen from their own ranks. . .. 

There is a university in the capi~ town of every Governor"s 
province except Assam, as well as in many other important and 
famous centres, such as Benares and Aligarh~ They are the 
avenue through which the educated youth of India. in ever 

_ increasing numbers, seeks to qualify itself for the professions. or. 
for politics, or for government service. The constant tendency_ 
of such a training is to tum these students• thoughts. to urban 

· )Jursuits, and to give them a distaste Jor..the life of the country: 
side from which many of them have come. -.. -. - . 
- . n is inevitable that in -India those who give· their attention 
to politica.l affaitS shOuld be found mainly in the towns. n is 
in the towns that are to be found·. the barristers and journalist& 
who predominate among the leaders of Indian politica.l opinion 
and from whore ranks for the most pari are drawn the propa
gandists, candidates and public representatives of·. all political 
parties and communities. Every considerable town has a local 
Bar~ and the roil of India is prolific of litigation. The Bar 
Library ib a natural forum for political discussion., Law provides 

=a career open to the talents in whicll the educated .of all castes 
ilDd communities may hope to make their way to private fortune 
or public position. In the towns too will be found the pro
fessors, teachers and doctors, aJld above. all the great mass of 
t.OOse in the employment of the ~overnment from the I.C.S. 
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:.man~ the copyingcl~k. Numerous in the provincial_capi_tals, 
but with some representatives in every considerable town, t_he 
meml:iers of the public services form a. section of educated lhdia.. 
less vocal, but more experienced and responsible than any other. 

The Indian educated class presents a. feature which must 
1
be 

regarded as unique. · For here is a body of men; educated; work
ing, and;· in many instances, ·thinking -in an alien Western 
language, imbibing witli that education the .principles and tradi.:. 
tiona of a Western civilisation and ·polity, and yet keenly con~: 

. acioua of ita unity with the mass of the Indian people whose 
minds are set in the immemorial traditions of the East. · · 

.. 
· lWlk and Wealth. . , , . 
· 34. We sha.ll ·deal elsewhere with the in1luences of 'religion· 

and of caste upon the structure of Indian society, and our accoun~ 
for the present· must close with some · description of the 
aristocratic elements which wield so considerable an in1luence 
over: the whole of India.. · · 

The great landlords fOrm a nobility wliich both claims and 
exercises tho privilege of high rank. The advent of British rule 
baa not destroyed the exceptional status of these aJl but feudal 
chiefs, and their infiuence in their own neighbourhood remains 
predominant, though their actual powers have diminished. 
They· are ma.rked out as persons of authority and prestige in· a 
society which is far ~ objecting f;o social distinctions.· The 
'l'aluqdars of Oudh hold their formal assemblies in the Pa.la.ce 
at Lucknow which used to belong to the Kings of that Province. 
The leading Zemindau, many of them bearing titles of honour 
conferred by the King-Emperor, are looked up to by humbler 
neighbours &a their · natural leaders. Many of · the. large 
landowner• in clitferent pa.rta of British India are men who have 
that stake in the country which consists of great ·possessions; 
Bide by side with . them are other landed proprietors of more 
moderate means~ some ~f theJ?lliving in picturesq.ue surrounding• 
and rural seclusion a.nud thell' tenants and reta.1ners. ; 

The survey may be completed by referring to the great 
merchant princes of India.; such as tli'ose whose mansions stand 
on Malabar Hill in Bombay. It waa British capital that began 
the modern process of industrialism in India., but more and more 
commercial enterprise is falling into Indian bands. Most of the 
.share capital in the jute mills on the Hooghly ~ Indian; the vast 
majority of the cotton factories of Bombay are Indian; and, while 
it was British enterprise which first established and developed 
the tea. gardens of Assam &nd elsewhere, tliese underta.kings are · 
now carried on side by side with many that are Indian owned. 
India is now one of the eight most imporiant industrial areas in 
the world, and the labour problema of Indian government present 
the special complication that this industrialisa.tion, which is of · 
extremely modern growth, is displacing the village craftsman, 
so that large-scale manufacture is being superimposed on the 
ancient fabric of an elaborately sub-divided and predominantly 
rural society. 
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CIIAPTER 3.-THE RELIGIOUS COMMUNITIES 
OF~DIA. 

ltlndulsm •. . . 
35. India. is a land of almost infin.ile diversity in its religious 

aspect. We shall make no attempt tO analyse the refinements 
of difference wliich from the metaphysical, or doctrinaJ, 'or cere
monial point of view may separate those· who, for the purpose in 
hand, are grouped together in a single category. Hinduism 
counts as its adherents more than two-thirds of the inhabitants 
of India~· and within its comprehensive embrace includes much 

, that might seem to outside observers · to be contradictory. 
" Except perhaps to the 'few who understand its philosopliical 
meaning, Hinduism ·has no one distinguishing central concept. 
Superimposed on a. heterogeneous people differing widely from 
one another in race, language, and political and social traditions 
and interests, the vagueness and elasticity of its system, and the 
protean form of its mythology, its ceremonies, and its ordinances, 
ha.ve ena,bled · it· to a,bsorb and overlap the various animistio 
systems . which it· encountered. "• · 'Ihe learned a.nd subtle · 
Brahmin of Benares may seem to have nothing in common 
with ·the · " untouchables " ·of Dravidian stock living in the 
parcherries of Madras City, who are nevertheless included within 
the fold. of Hinduism while being denied. access to its shrines .. 
The sophisticated and Westernised Hindu graduate may seem a 
being of an entirely different order both from tfie contemplative 
devotee living in abstraction from material things, and from the 
mob of excited: worshippers thronging. the temples of Shiva. ·or· 
Xali. But aJl alike are caught up in this marvellous system, so 

) ancient and, so persistent, which is the bedrock of indigenous 
\India. It is a. religion which touches ordinary acts of da.ily life 
·at nearly· every point, and a philosophy of existence which pro-
vides an ontloo~ fundamentally different from tfiat of the creeds 
of the West. · · 

Hinduism accounts for one-eighth of· .the population of the 
globe and. one-half of the . total inhabitants of· the British 
Empire. . · 

The Muhammadans •. 

. 36. Dispersed· ·among the 216 millions of Hindus ·of India 
are nearly 70 million representatives of a. widely different type of 
culture, not· originally or exclusively Indian, but spread 
throughout India. as a consequence of a series of invasions from 

·the North and West which have taken plaee within historic 
times. The splendid monuments of Mogul architecture stand as 
a perpetual reminder of the vanished domination of 

- - Muhammadan rule. Yet during the centuries when the 
material power of Islam was at its . highest in India, it .was 

- • Report on Census of bdia, 1921, Vol. I, p. 108. 
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quite unable .to crusli · the enduring influences . d. . Hinduism. 
When British authority. began to extend over the lndian con
tinent it amid, as a neutral, set up and -endeavour· to .apply· a 
canon of tolera.nce, but it could not alter the essential facts .of 
Hindu-Moslem difference. It would be an utter misapprehension 
to suppose that Hindu-Moslem a.nta.gonism is analogous to· the. 
aepa.ra.tion between religious denomina.tions . in~ r contemporary~ 
Europe. Differences of raoe, a different system of law, and the . 
absence of inter-marriage constitute a far more effective banier. 
It ia a ba.sic opposition manifesting itself at every turn in social 
~ustom and eoonom.ic competition, as well as in mutual religious 
antipathy. To-day, in spite Df much . neighbourly kindliness ,in · 
ordinary affairs, and notwithstanding all the efforts made by men 
of good will in both· communities to .promote ·Hindu-Moslem 
concord, the rivalry and dissension between these two forces 
are one of the chief stumbling blocks in the way of smoother and 
more rapid progress. We regar.d it as an: essential part' of our 
task (a.a in due course it will be a vital concern of Parlia.ment) 
to ma.ke an impa.rtia.l survey of the guiding facts of this situation 
before approaching. the question of the method of its constitu •. 
tiona.l trea.tment. · · 

37. If we confine ourselves for the moment to British India, 
the Hindu population amounts to 163 millions and the 'Muham
ma.da.ns to app!'oxima.tely 59! millions. In two of the Governors' 
Provinces, Muhammadans Ba:e in an actual majority: their total 
in Bengal amounts to 25,210,000 out of the 47 millions which 
that province contains, and in the Punjab Muhammadans are · 
enumerated a.t 11,400,000 out of a total of just over 20 millions. 
In the other seven provinces to which the Reforms have been 
applied they a.re everywhere in a minority. In Assam they are 
28 per cent. of the population: in Bombay 19 per cent. ; in the 
United Provinces U per cent.; in 13ihar and Orissa 10 per cent.: 
and in Ma.dru just over 6 per eent. In the Central Provinces 
they amount to only half a million out of a total population of · 
nearly U millions: and out of Burma's 13 ·millions (of which 
more than 11 millions ·are . {Buddhists) tliey muster · half a ' 
million. One of the difficulties, therefore, in adjusting · repre· 
eentation in the provincial legislatures-unless for this. purpose 
religious divisions a.re to be· disregarded-is to devise a scheme 
which takes due account of Muhammadan predominance where 
it is found to occur, and at the same time provide& adequate · 
rep!'esent~tion where Moslems are in a minority. U ia an 
elementary reflection, but one not always borne in mind. that 
weightage in favour of one interest necessarily involves 
a reduction in the proportionate representation of the rest. 
In the Nortli West Frontier Province Muhammadans are in a 
la.rge majority (over 9 millions out of a total of .21 millions Jn 
the a.dministered territory) ; and in the administ-ered area of 
Baluchistan they amount to 367,000 out of a total of 420,000 •. 
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38. Turning &o the Indian States, _the total Hind a population 
is 53l millions, and the ~total :Mnbammad.an population 

. 91 millions. :Mnbammadana _ue in a _majority_ in K&Shmir, 
though·· the ruling ·bouse is Hindu. · On. the other _ hand, 
Hydera.bad, with a tot.al pc)pulation ol 12l millions, of which 

· more \han IOl millions ar& Hindoa, haa aa ita ruler the Nizam, 
· -who is & Muhammadan. 

Causes ol Bmdli-Koslem "l'ensioD. 
- . . 

- 39. n ia evident, there!ore, that the distribution of the popu-
lation as between Hindus and .Ynbammadans provi&s one of 

. the most serious complications for Indian statesmanship, and 
: that this question recurs in diJierent forms and degrees in al.IooA 
· every part of_ India •. The minority community is not concen

trated in one part of the area, a.a Protestants in Ireland tend 
t.o be concentrated in Ulster. n is mainly represented in Uws 
North-Western parts of.Jndia and iii Eastern Bengal, but ita 
numbers· elsewhere are not sufficiently small to be clisregarded, 

· a.nd not sufficiently large to cla.im the mastery of numbers. 
· These being the statistical facts, we must now proceed to give 
the best aa:ount we can of the nature of the antagonisms. which 

· these rival communities tend to develop, of .the extent to which 
· f.hia tension.is growing or dying away, and of tbe'in1luence 

which these considerations are bound to exercise upon the treat
-ment of the constitutional problem. U unfortunately happens 
that on Indian soil the opposition of these two faiths is sharply 

_ intensified by religious pradices which are only too likely to 
.. provoke mutual ill-feeling~· The devout Hindu rt;,aarda the cow 

as an object of great veneration~ while the cerenvmial sacrifice 
d cows Ol' other animals is a fe&ture of the annual MnbammaAan 

:festival known as ·the Ba.qr"Id ... Hindu mUsic played through 
Jhe streets on the occasion ol the procession of an ·idol~ or in 

· mnnection with a ma.rri.age ·celebration, may take place ~ a 
.;time when the Mubammadws of the town are·.at worship in 
_ an adjoining mosque, and hence arises an outbreak of resent

. _plent which- is apt to degenera.te into a serious quarrel.:· The 
, religious anniversaries obsen~ by Moslems are fixed by reference 

to a lunar year which does not correspond with the adjusted. 
Hindu calendar, and consequently it occasionally happens thai 
dates of _special importance in the two religions roincide-u, 
for instance, when an anniversa.ry of Moslem mourning syn
chronises With & day· of Hindu rejoicing-and the authorities 
responsible for the ma.intm~ of law and order are then faced. 
with a time of speci~~ anxiety~ In spite of the constant watch
fulneu of the police authorities, and of the . e.amest eJfort.a of 

=- leaders in. both oommunitiea to reach. a rn.odu.r - ~i,ertdi, the 
· immediate· occasion of communal disorder is nearly always the 
· religiooa issue. On the other hand, when communal feeling 

ia roused on some matter' of &eCUlar interest, religionB zeal is 
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alw~yl present .;;· stimnla~ conflict, and pai-tisans are .not slow 
to exploit the opportunity. · 

'.rhe Presen& State of Communal Feeling. 
_I ~ • 

40. It is ... lam~ntable- fact that' th~. ocea'sions ~hen . Hindu
Muhammada.n tension is carried to the point of violent outbreak. 
have not diminished since the Reforms .. In the five years 1923 
to 1927 approximately 450 lives have been lost and 5,000 persons , 
have been injured in commlinal riots; these figures include some 
disturbances in which Sikhs were" involved. · A .statement laid 
on the table of the Legislative Assembly showed . that from 
September, 1927 to June, 1928 there had been 19 serious Hindu~' 
Muhammadan riots, which had affected every province except· 
Madras. It would serve no useful purpose .tQ reproduce in this 
Report the details with which we have been .supplied; the fact& 
are undeniable, and i~ is not surprising that Lord Irwin~. in 
hia striking appeal soon after he first set foot in India.,· to the 

· Iea.dera of the two communities to co-operate in a new effort 
to cope with the evil, ahould have declared that Hindu-Muham
ma.dan antagonism was ... so clearly the dominant issue in Indian.· 
life.'' Every well-wisher of India's constitutional progress must. 
be deeply stirred by the Viceroy's words :- · · . .. · · ' .? 

1 ' ,, ~ l ' ; •. ' . -~ 

· .. Let the leadere and thoughtful men in each community, th'o- ! 
· Hindu among the Hind1111, ancl Moslem among the Moalema, throw · 

themaelvea with ardour into a new form of communal work ancl into · 
a aobler atruggle, and fight for toleration. I do not believe that the 
tuk ia beyond their powera. I He before me two ancient ancl highly · 
or&ani.ed eocietiea · with &ble and eeteemed. vublio men ae their: 
reoogniaed leaden. I eannot conceive that·· a really eincere · and . 
auatained appeal by them to the rank and file of their co-religionist& 
aWit&ined by actiYe propaganda pf the new g011pel of peace would. · 
pau unheeded. Ia put eenturiea each community hu made ita gr,eat · 
oontributioa to the aiUlala of histoi'J and ciYilillation in India. The 
place that abe hu filled iD the world in put agee hu been largely · 
of their c:nating. I refUM to believe that they can make no eontri- · 
butioa DOW to reacue the good name of India from the hurt which ·: 

, their preaent diaoorda inAict upon it. • • • In the name of India... . 
national life, ia the name of religion, I appeal to aU in each of the , 
two oommunitiet who hold poaitioo, who repreaent them in the preae, 

. who direct the education of the young, who pOSBelill inlluence, who · 
eoQlmand the •teem of their eo-religioniate, who lead them ill politiC& 
or are honoured by them M divinea. Let them begin eacli in their· 
OWil community . to work untiringly towarda thia end; boldly tel 

· repudiate feelinge of hatred and intolerance, actiYely to condemn 
and auppl'elll acta of yiolenoe and aggreuion, eal'Jl811tly to etriYe to 
e~:orciae auspido111 and miaapprehenaione and 10 · .create a new 
atm011phere of truat. I appeal in the name of aational. life becauae 
communal te111ioa. ia eating into it aa a canker. It hu a1111pended • 
ita actiYitiea. U. hu ranged ita component part. into oppoeite ancl · 
hostile campa.'~• . · .• • 

• At the Chelmsford Oub, Simla, on .July 17th, 1925. 
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41. Lord Irwin repeated his warning and his appeal at the 
opening of the Simla session of the Indian Legislature on the 
29th August, 1927 :-

" I am not ex~ggerating when I say that, during the 17 months 
that I have been in India, the whole landscape baa been over
shadowed by the lowering clouds of communal tension, :which have 
repeatedly discharged their thunderbolts, spreading far throughout 
the land their devMtating havoc. From ApriJ to July last year 
Calcutta seemed to be under the mastery of some evil spirit, which 
so gripped the minds of men that in their ii!Banity they held them
selves absolved from the most sacred restraint. of human conduct. 
Since then we have seen the same sinister infiuencea at work in 
Pabna, Rawalpindi, Lahore and JDany other places, and have been 
forced to look upon that abyse of unchained human paasions that 
lies too often beneath the surface of habit and of law. In lese than 
18 months, 80 ·far as numbers are available, the toll taken by this 
!bloOdy strife has been between 250 and 300 killed, and over 2,500 
injured . • • . United must be the effort if it is to gain success; 
and on the successful iseue of such work depends the building of 
the Indian ~~ation. Yet the would-be builders must approach their 
task sorely handicapped and with heavy heart, so long as the forces 
to which they would appeal are distracted and torn by present 
animosities. For nothing wholesome can fiourish in unwlholesome soil, 
and no one may hope to build a house to stand against the wind and 
the rain and the storm of life upon foundatiop.s that are rotten and 
unsound." 

.We are fa.r from saying that these appeals have met with no 
response, for the leaders of both communities are deeply con
scious of 'the truth of the Viceroy's words, and of the injury 
that is being done by the continuance of communal tension. 
But the Report of the Bomb~y Riots Inquiry Committee• 
published in August last, observes that since tlie date of the 
speech just quoted, at least 20 serious communal riots have 
occurred in various parts of India, the two Bombay riots alone 
accounting for the deaths of nearly 200 persons. It is note
worthy that in Bombay, where Hindu-Muhammadan tension 
does not normafly exist to the extent to which it is often found 
in Calcutta, the origin of the recent riots was not communal, 
. but was to be found in inflammatory speeches' made by 
extremist leaders during a textile strike, followed by an outbreak 
of wild rumour and isolated murders, after which communal 
feeling was inevitably aroused. 

Influence of the Reforms on Communal Rivalry. 
42. ',['he question has been raised whether Hindu-Muham

madan tension is aggravated or assuaged by the prevailing system 
of communal representation, under which Moslem voters form a. 
separate electoral roll and choose their own members (as the 
Sikhs also do in the Punjab), while non-Muhammadan electors 

* Mr-. P. E. Percival, Mirza Muhammad Khan, and l\Ir. K. M. 
Jhaveri. Report, published by Bombay Government, and obtainable 
through the High Commissioner for India. 
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are grouped in 'distinct constituencies and elect their own repre
sentatives. On the one ha.nd it is contended that this separation· 
actually reduces the chances of conflict, as. the rival com-: 
munitiea are not fighting against one another for· the same £(eats, 

. but eacll ia concerned solely with selection from inside its OWIL 

body. On the other hand it is argued that silch an arrangement 
tends to encourage the appeal to communal sentiment,; instead of 
developing political associations along the lines of a broader 
citizenship. There is a long and important history connected 

. _ with the separate representation of Muhammadans• which needs 
to be careflllly studied before detailed proposals for the future 
can be discuBSed or put forwa.rd. · :.But we may say at once that 
in our juda:,~ent communal representation cannot be justly 
regarded aa the reason for the communal tension we have been 
describing, and there is no solid ground lor supposing that if 
communal representation were abolished communal strife would 
disappear. The true cause lies deeper and arises from conditions 
which are far more difficult to . change than the mechanics of 
representation. · · ' 

43. In so far u this tension ii due to the tonstitutio~l situa.- · 
tion, it is not to be explained by dwelling upon the operation of 
electoral arrangements, but is a manifestation of the ·anxieties 
and ambitions aroused in both communities by the prospect of 
India' a political future: So long as authority was firmly estab
lished in British hands, and self-government was not thought of, 
Hindo-lioslem rivalry was ~nfined within a narrower 1ield. 
This wa~ not merely because the pre~nce of a neutral 

· bureaucracy discouraged strife. A further reason· ws.a that there 
was little for members of one community to fear from the 
predominance of the other. The comparative absence of com-· 
munal strife in the· Indian States to-day may be similarly 
explained. Many who are well· acquainted with conditions in 
British India. a generation ago would testify that at that epoch 
so mucli good feeling had been engendered between the two sides~ 
tha.t communal tension s.a a threat to civil · peace was at a 
minimum. But the coming of the Refonns and the anticipation 
of what may follow them have given new point to Hindu-Moslem 
competition. A great pari Qf the evidence given before us was 
on oommuna.l linea, and the same clea.vage appears in the Reports 
ol the Indian Committees that sa.i with us. The one com
munity naturally lays claim to the rights of a majority and relies 
upon ita qualifications ol better education and greater wealth; 
the other is all the more determined on those accounts to secure 
effective protection for ita members, and does not forget that it· 
represents the previous conquerors of the country. n wishea to 
be assured of adequate representation and of a. full share of official 
posts. 

• See Appendis V, pp. 12&-131, "Note oa the Histo17 ol Separate 
llubamm..J.aa Repr.entatioa." · · 
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. Hence has arisen a situation which it. is of the most urgen' 
importance for the influences which operate on public opinion 
in India to'relieve •. But no cure is likely to be found by a9Crib
ing false causes to the disease. The true cause, as i\ seems to: 

· us, is the . struggle for politic&l power and fo~ the · oppor- · 
tunities which political power confers. We are fully 
alive to the arguments against communal representation, but 
we cannot think that it is the effective cause of this deplorable 

· friction. At the same time we are no less clearly convinced 
that separate commun&l electorates .serve to perpetuate political· 

. divisions on purely communal lines, and we have every sympathy 
·with those who look forward to the day when a. growing sense 
pf common citizenship and a. general recognition of the rights 
of minorities will make such arrangements unnecessary. We 
shall retuz.:!l to this subject; a.nd make our &wn observations upon 
it. in o~econd volume. Here we are only concerned to call 
attentipn'. to the facts of a. very serious situation, which every. 
well-~sheJ.' of India. should do his utmost to ·improve. · 

· Buddhists,: Sikhs, .Tains, and Parsis. 
. . ... . 

44. Huidus a.nd Moslems between . them account for 285!. 
millions out of the' 319 millions of India. ... The balance, classified: 
by reference tO religion,. and distinguishing between British: 
India. and the Indian States, is accounted for as follows :- ·: 

(Figu~es to nearest thousand)~ 

-·- .I Brit~sh lndi~·l ~~dian St~t~s~ ,. TotaL 

Sikhs · ...... 2,367,000 872,000 3,239,000 
Jains ··' ... -·) ... 456,000 723,000 1,179,000 
Buddhists ... ! 

. 11,491,000 80,000. 11,571,000 . 
Parsis · 88,000 . 14,000 102,000 
Christians . 3,028,000 -I, 726,000- 4,754,000 
Others :· .. ., ... ' ·•·· 6,941,000 2,874,000 . 9,815,000 

. . _In addition there •re 2,814,000 whose religion is not known._ 

In . three cases the adherents of one or other of these faiths ! 
Will be found almost_ entirely in a single province. Although· 
the birthplace of . Gautama. the Buddha lies undet the shadow · 
of the Himalayas, and although the plrU!es apecially associated 
with liis life and· teaching are in Bihar and the United Pro-. 
vinces, over 96 per cent. of the Buddhists of. India are to be 
found. in Burma.. · · · · 

The small and. exceedingly prosperous community of Parsis, · 
'who follow the religion of Zoroaster and trace their origin from 
P(lrsia., . reside for the most part in Bombay, though small · 
numbers of. the 'commu_nity will be._Iound ~nga,ged in commerce 
in other towns. · · · · : ··: . 
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The Sikhs of India. live' almost entirely in the Punjab Pro-· 
vince, and in certain Indian States, such a.a .Pa.tiala.,_ which are 

"in the Punjab area.. •• Sikhism was an attempi 'to· reconcile 
Hindu beliefs with a purer creed,' which rejected polyt~eism,. 
image worship a.nd pilgrimages. ' 'It remained a pacific cult ·till 
the political tyranny of the Mussalmans J~,nd the social tyranny. 
of the Hindus converted it into a. military creed ,. . • It is a. 

· striking circumstance· that this small community contributed 
· no less than SO ,000 men to serve in the Great W a.r-a larger pro- . 

portion than any other community in India. The 'numbers of 
the Sikh population have rapidly grown in the last thirty years, 
and the concentration of this vigorous element, ·with its strong 

. communal attachments, in the single Province of the Punjab, 
ia a fact of great political importance which requires ·special . 
. treatment. · · ·. ·" ·. ._, .· · · 
. . n will be noticed that in the case of the Jains,_the-1h.rger half 
· ?f this community i8 to be f?und outside British· Jndi~:J"mostiy 

an the Bombay States and RaJputana.. · . : . : _ ...... ' 

Indian Christians • 
. 45. Of the remaining . religious . communities, the .. Indian 

Christians, from the point of view both of numerical· and of 
political importance, call for special consideration. · · ·· . 
· A Christian Church has existed in India for over 1,500 years. 

The old Syrian Christian community· in Malabar cherishes.· a. 
tradition that it . was established by the Apostle· St. Thomas 

·himself. In any case its great antiquity is undoubted, butit is 
· only in the course of the last half century,' since, the efforts of 

Christian missionaries have been Concentrated upon the remote -' 
village districts, that this religious community has exhibited 
such rapid growth. It now claims to be - the third largest 
religions body in India, numbering in British India and the 
Indian States combined about 41 ·. millions souls, of which 
2,775,000 live .directly under . the British Raj. t Of_ the full 

. total, approximately li millions are Roman Catholics, a,nd about 
2i millions are comprised in other denominations: . Since the. 

· year 1881 Indian Christians have · considerably more th;m 
doubled their numbers. . . · . . . . · . . . , 

· The many admirably coD.duCted schools and hospitals founded 
; and maintained by Christian missionaries of various nationalities 
and denominations, some of which we visited during our tours 
through India, compel a. tribute to the splendid services they 
render .. It was the missionaries who were among ~he pioneers 
of education for the illiterate; they maintain some of the best 
·medical instit~tions in the country: and their work . among 
women and children, and for the depressed classes, ia of special 

• Report. on Censua of India, 1921, Vol. I, page 114. · · 
t 'l'he totala for Chrilltiana in tbe tabulated atatement ill paragraph U 

are made up by adding to the above Angl~Indiana and Europeaa 
Christiana (iDCluding Amwican Miuionaries). · · . "< 
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significance. Not the least admirable feature of their activities 
. is thai they have carried on their labours without of ending the 
susceptibilities either of . Moslem or Hindu; and have lived at 
peace and amity . with their neighb.oura: . . . 

The Indian. Christian "COmmunity is .widely distributed, but 
more than half 'of its ·members ~ live ·within ·the :Madras 

. Presidency &nd · the adjoining States. ·At · the last rensus · 32 
per90118 in every· thousand of the population· of the Presidency 
of Madras were Christian~~--a total of 1,361,000. · In· the State 
of Cochin the proportion is as large as 268 per thousand, and in 
Travancore 29:'! per thousand. There baa been a steady growth 
in the number of. adherents to Christianity in eouthern India.. 
Converts, at any rate in British India; are drawn mostly from" 
the lower castes·of the Hindus, especially the depressed classes. 
and from $he aboriginal tribes. . People such as these have noth
ing to Jose from abandoning . their, old attachments and the 
religion they embrace gives . them a new hope and a new 
standard. When a member of . the depressed classes adopts 
Christianity, the census no longer counts him as included in the 
former category. There has also been a striking increase in the 
number. of adlierents in Assam, Bihar and Orissa., the Central 
Provinces, and Hyderabad. 

The Indian · Christians · stand . high in the. table of 'literacy. 
More than one in five . of them ; is returned as able to satisfy 

. the. •test-a remarkable result, considering that so many are 
. drawn from the lowest strata. of Hindu society. The Parsis 

and the Buddhists are the only Indian religious communities 
· '\'fhich ma.ke a better· shovying. In English education, the 
Indian Christians are second only to the Parsis, whose advan
tages are enormously superior. The achievement is a great one 

. and shows what good work is being done in mission schools. 

· ·Tribal ll.eliglons. . 

46. A word should be added on the ancient and obscure 'faiths 
which the census ~ps together under the head of ~· Tribal 

·Religions." There are still found, in various parts of India, 
and especially in certain hill and jungle regions, aboriginal tribes 
whose beliefs as to the unseen world are bound up with the 
practice of worshipping or propitiating the forces a,n4 objects of 
D!loture and the spirits which they conceive to reside in natural 
phenomena. Primitive peoples do not; claim to belong to any 
particular religion : they only know of their own beliefs, and are 
therefore unconscious of religious classifications. It is a remark
able experience to motor along some wide and shady road in 
Butma and come suddenly a.cro&S a gaily decorated tree adorned 
with gilding and bits of bunting, where the passer-by is wont to 

' ~make offering to the local Nat. ·. The relation between this and 
Buddhism may be difficult to describe, just as the enumerator 
must have had a difficult task in drawing the line between the 
religious attitude of an aboriginal Gond or Bhil and that of some 
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who have been absorbed ·into the lowest Hindu caste&.·_· These' 
topica are for the anthropologist rather 'than; for the statistician 
or the legislator. < ~ .• , . . . • : , •. , .. · ·[ • • 

·Dr. J. H. Hutton ha!J .written some fascinating chapters on\ 
.the . beliefs of the . Angami and· the Bema. · N aga~ of · the· 

· .. Assam hills. All that it ia necessary to· record in the present 
· sketch of the religious communities of India. is that there are 
. some ten millions of people of . various . aboriginal stocks. whos6 

beliefs cannot properl1 be classed as falling within . any of .the 
·great orga.nised religious systems to which ~e have previo:usly 
referred. · . . r . 

' < • • ••• ! 

69t1U B 
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fPHAPl'ER 4,-{JASTE AND THE DEPRESSED CLASSES .. 
' . . - ·: · The ConcepUon of Caste.·· 

47. It would be beyond the scope of this Report to enter upon 
any comprehensive· and scientific survey of the caste system of 
'he Hindus, even if we were qualified to attempt it. But some 
appreciation of the 'nature a.nd results· or tha\ system is essential 
f<l an understanding of certain· aspects of the Indian con8titu-. 
~_ion~ problem. The tub-diVisions of Hind a society due to- caste 
-.re such that it was thought necessary by the Joint Select Com-: 
mittee ou the Bill of 1919 to make special' provisior:i for certain 
11ections at more than one point of its electoral recommendationa. 
In the Bombay Legislative Council ~he Mahrattas (including 
some allitd cas,es), while voting in the same constituencies with 
the general body of Hindus, were guaranteed the occupation of 
seven seats; in the Presidency of Madras the fear of Brahmin 
domination was so strong (though_they only constitute 1,397,000 
out of a total Hindu. population of 371 millions) that 28 seatl 
were reserved for non-Brahmins. In fact, however, at eacli of 
the three elections which have taken place for the Madras 
Legislative Council, a considerably larger number of non
Brahmin members have been returned. The whole subject of 

· the representation and protection of the Depressed Classes-:..a 
subject which received very brief treatment in the Montagu
Chelmsford Report, but which ·has come to t4e front in recent · 
years as a question of urgent and widespread concern-is bound 

· up with the operation of the caste system. It is necessary, 
therefore, that we should devote a section of our· Report to the 
matter. _ -· . · 

48. Caste ha3 been described as " the foundation of the Indian 
social fabric,'.' at any rate so far as Hindu society is concerned. . 
Every Hindu necessarily belongs to the caste of his parents, s.nd 
in that caste he inevitably remains. No accumulation of wealth 

. s.nd no exercise of talents can alter his caste status ; and marriage 
outside his caste is prohibited or severely discouraged. n almost 
invariably happens that every man's caste is known to his 
neighbours. In some cases, the application of the rule of cast~ 
seems almost to prescribe the means ol livelihood of its members; 
indeed many castes partake of the nature of occupational guilds. 

· Thus 'the caste system, which may~ have originated' in the pre· 
servation of ceremonial purity in social relations a.nd in rules 
designed to limit admixture of blood. has in the course of ages 
developed into an institution which assigns to each individual 
hia duty and his position in orthodox Hinduism. He feels the 

·special claim which his caste-fellows have upon him. But the. 
bOundary which brings members of the same caste together also 
~rves to sepa-rate them from innumerable compartments em-

.. · bracing otiler castes. And there results a rigid and deta.i~ed sub-
• division of Hindu society which· strongly contrasts w1th the 
theory (if not always with the application) of equalitarian ideas 
among Moslem11 and Christiane: 
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The Brabmjns. 
' • ... .• - •• '. '1'- •.• ,, -

. 49. •rhe beginnings of the caste system are obseure, and .indeed 
an eminent authority has . d~clared the. subject tof, pre~ent .t ~~ 
insoluble problem. The ongmal Sanskrit word fo-; caste IJ;lea.ns 
" colour, .. and it is inferred that the system owes its origin to 
the desire of the fairer Aryan people who migrated intA · Indi~ 
to preserve their own racial chara.cteP,stics by the· ~pOsition of 
ooctal barriers between themselves and the dark-skinned· races 
whom they found already established· in ·the Indian peninsula.: 
The term, however, very early in the history. of the' Hin~u·~~ 
came to denote a social order independently · ol. any actual' dis-. 
tinction of coloilr, and in modem times it has. became. as8ocj~ted. ~ 
with· homogeneous endogamous communities, ~ or .. groups .. o( 
families, in many cases. following specific oqcupations:·. · Thl\ 
system is a· distinctive product of Brahminism; and perhaps 'Its 
most outstanding feature has been the domina~ng influence of 
the Brahmins. Thousands of years ago, the Brahmins establis'J;led 
themselves in a. position of aacendency as.the highest caste, lwitb< 
a monopoly of the priestly office and a claim to the monopoly 
of knowledge. Every priest is, therefore. a. Brahmin;· and :bi~: 
presence is necessary· at the religious ceremontes.:of':most .caste;: 
Hind a families. . ·But every Brahmin is · not , discharging·· the· 
duties of a. priest: on the contrary the traditions ·of learnibg;< 
the exercise of authority, and the i:atellectual j energy of the 
Brahmin caste have secured for its .members in: some• parts·.of· 
India, though not in all, & share of power and infiuenae-in the: 
adminiatra.tive. services, at the .Bar, on· the Bench; il.ild in 'the 
Legislatures-which is out of all proportion with their numbers) 
The ability of the Brahmin Pandit it everywhere acknowledged,;~ 
and it ia amazing to reflect how widely the seven or eigM million~ 
males, who are all that· belo~g tO the Brahmin caste,· though: 
everywhere in a sma.ll minority, are represented in· the.· publiCt... 
life of India. At the same time many Brahmins follow humbler: 
profession&. In the United Provinces, for example, ·a: large' 
number of Brahmins are cooks, ·many of them in non.Brahrnin: 
homes. The Brahmin community also contributes a regiment to 
the Indian Army. Again, on the west coast, there are definite· 
classes of Brahmin& who are petty traders .·and hered,itarj': 
cultivaton. ' . · · •. · · · · -

'' Intermediate Castes. · 
50. We shall make ~o attemp~ to deal by :w~y of. detail~d~ 

description with the intermediate castes which lie between the~ 
Brah!Dins' and the depressed classes. · Originally, below . the., 
Brahmins, were found two other social compartments, the 
Kshatrya. or warrior caste, to which most of the Hindu rulers 
in the old days belonged, and the Va.ishya caste of .traders and 
agriculturists. These tliree were the Twice-borri.: living not' 
only in the . world of sense but sharing that higher existence· 
which is betokened by the wearing of the Sacred .Thread ... Bel?w 
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them were the Sudras, conSisting of the rest of the population, 
no& entitled to these privileges bu' destined irrevocably to serve 
their superiors and to .discharge menial occupations which i' 
would be ·degrading for the Twice-born to fill. The per
meating power of Hinduism ·has absorbed into this lowest order 
masses of .men· who were originally outside its pale and may be 
descendants of an earlier and conquered race. By degrees, this 
four-fold division of Hindu society was developed by a process 
of further sub-division : new castes and sub-castes were evolved, 
each with its strong bond of internal union and discipline,· till 
in the census .of thirty years ago (when for the first time a 
systematic classification- was attempted) a list of no less than 
2,300 di1feten&· castes was drawn up. It is noteworthy that in 
the. .lowest .stratum 9f all, the process of sub-division persists; 
th~ are_gradati~ns of caste even among the outcasts •.. 

.. · · W"Jll Caste Endure? 
51~ Are tl:i~se ~actors of cleavage, which· seem inherent in the 

aoci&l system of Hinduism, for ever destined to overshadow the 
growing sense of a common political nationality? It would be 
a grave error not to note and make due allowance for the in
ftuences-socia.l, economic, and political-which are tending by 
degrees ·to sap ·the rigidity of the caste system. The operatioru~ 
of large-scale industry bring together in a common enterprise 
men of different castes, and in the mills and mines· of India 
many of them are working side by side in the same occupation. 
Trains and trams cannot make provision· for caste distinctions. 
In. the villages, co-operative societies have an important in
ftuence in breaking down ancient social barriers, and political, 
educational, and economic activities everywhere tend to bring 
into contact different grades. For practical purposes, therefore, 
it may be assulried that the strictness of caste feeling is being 
alowly modified in many directions, and the movement has the 
sympathy and support of not a few of India's progressive leaders. 
With the demand by the educated classes for a more d~ocratic 
system of government we see the eme!gence of a new factor 
.whi<:h. has operated to modify the severity of caste distinctions. 
The problems of caste have for the first time in recent Indian 
history become a serious political issue. On the one hand, the 
existence of insurmountable social barriers has furnished the 
opponents of political reform in India with a powerful argu
ment.· On the other hand, there has been .a growing recogni
tion by Hindu politicians of the fact that social exclusiveness 
is a formidable obstacle to the growth of _qationalism in the 
country. Mr. Gandhi in 1920-21 placed the removal of "~
touchability " in the forefront of his programme. Some of his 
followers have gone even further and advocated the total aboli
tion of the caste system. The passing of resolutions at public 
conferences is a very diJferent thing from translating them into 
practice ; but many who view the prospect in India ~ith sym
pe.thy and insight detect signs of a real ch~nge oommg. We 
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are not, of course, presuming to do · more ilian · record , 9ur 
impressions of present conditions as these affect the constitutional 
.problem, and for this purpose criticism and· prophecy are equally 
out of place. The spiritual and social sub-divisions of Ib.dia, 
operating in a. land . wh~re · the~e is a. · deep respect for 
religion, and supported by ancient tradition· and_ the canons· o~ 
()l"thodoxy, are not likely to suffer· very sudden Qr :violent alter~-
tion, and nothing is more clear than that whatever change may 
c.ome, must come from the action of ~he people of India them
selves. · · 

52. A signific~nt development since the War has be-en a grow
ing consciousness among _the intermediate. castes in the Hindu 
system of their natural rights as citizens, and the deep resent
ment that has been displayed against the' political and intellectual 
domination of the· Brahmins in Southern India., In Madras, 
from the very beginning of the Reforms,. th~ "non-Brahmin" 
castes organised themselves and secured· political power . in 
their own hands. The victory of the .•• Justice Party,'' as the 
non-Brahmin organisation was called, was the victory of numbers, 
for the Brahmins in Madras form less _than 4 per cent. of the · 
Hindu population of the province~ ·But this success was none 
the less of deep significance, for it indicated that under the new 
constitution the dominance of the highest caste could be over- . 
thrown, even in a. place where it had been thought necessary 
to ma.ke express provision for the protection of its rivals. The 
nC~n-Brabmins in Bombay have never been so well organised or• 
so aucr.f'ssful u in Madras, but they have always sent a. power
ful group to the Legislative Council. 

The Depressed Classes. 
L3. At the lower end of the complicated scale of castes, and 

definitely below all others, are found, in every province of India 
except Isurma, very large numbers to whom in recent years tht. 
term " Depressed Classes " baa been applied. · These . com .. 
prise some 20 per cent. of the total population of. British 
India, or some 30 per cent. of the Hindu population. They, 
constitute the lowest castes recognised · as being · within the 
Hindu religious' and social system. In ·origin these castes 
seem to be partly "functional," "CCmprising those who followed 
occupations held to be unclean or degrading, such as scavenging 
or leather working, and partly " tribal," i.e., aboriginal tribes 
absorbed into the Hindu fold and transformed into an impure 
caste. Their essential characteristic is that, according to the 
tenets of orthodox Hinduism, they are, though within the 1Iind11 
fly stem, " untouchable,"-that is to say, that for all other 
Hindus they cause pollution by touch and defile food or water. 
TE.ey are denied access to the interior of an ordinary Hindu 
temple (though this is also true of some who would not be classed 
a.s " untouchable "). They are not only the lowest in the Hindu 
social and religious system, but with few individual exceptions 
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are alao al the bottom of the economic IC&le, and ace generally 
9uite unedoca.ted. In the ~es they are connally ee~~.ed 
m a. eepan.te quarter a.nd not infrequently eat food which would 
not be touched by any other section of the community. A large 
proportion of them ace landless agricultural labourers employed 
by cultivat.on for small remuneration; othen of them work 
in big industria.! aggregations. We believe it is nol uncommon 
for a pacticula.r shed in a factory &o be reserved for depressed 
cl&8l workers, though such separa.tion cannot always be observed. 

Dis&bilitiet of U1e 'Untouchable&. 

5!. The a.ctual disa.bilities, other than religious, sufered by the 
untouchables owing &o their untouchability vary very greatly in 
diJl'erent parta of In eli&,. not only from prarinoe to province, but 
in ili1fe.rent parts of the same proYinoe and even sometimes in 
diJl'erent parts of the same district. Two mod wideEpread 
difficulties thai; arise are in connection with water and schools. 
nisin many places customary for the untouchables &o be denied 
a.ooess to the welliJ or t&nka uaed by the other casta and great 
rufikulty ha.a often been foWld, when a new BOm"Ce of water
supply has been provided from public funds by Jocal authorities, 
in arranging for the untouchables to have use of it. If any villafe 
draws Its water from a river, the untouchables will be required 
to take their supply froni a dilferent point, lower down. In many 
places the children of untouchables are either excluded altogdher 
from ordinary schools, although provided in whole or in pan from 

• public funds, or else required to sit apart. We have been told 
of cases in which the untouchahle child attends the lesson 
sta:ruling outside the school. An account of the attempts to 
grapple with this problem on the educa.tioual side will be found 
iu the report of our Auxilia.ry Committee on Education. 

The difficulty of the administrator or politic:al reformer is 
much increased by the fact that the great body of the untouch- · 
a.bles, as yet, accept their destiny as natural and iuentable. 
Their state is indeed pitiable-inside the Hindu fold and ye\ 
not of it-living on the edge of starvation, and unaware of any 
hope of improving their lot. 

55. The disabilities of the depressed cla.sses are undcobtedly 
most severely felt in Yadr.ur, and especially in J,fa.labar. In 
the latter district is still found the phenomenon-now almosi 
unknown elsewhere-<~f .. un.approachability :· that is to ay the 
untouchable must not approach within a certain distance of _a 
~ah caste Hindu, and would have to leave the road to allow 
his pa.ssage, and even to shout in order to give warning of the 

. risk of pollution. n waa stated to us that a local authority in 
· another pari of Yamu had preferred to leue the roada un
: mended rather than employ untouchable labourers to repair them. 
In Bombay a.nd the. Central Provinces, th& position, though ~ 
doubt less acute, is probably more or les! comparable to tlat lD 

· Madras. An instance was quoted to us in which; despite aa 
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order to' the ~ffecl that me~bera of the depressed classes must be 
admitted to all Courts, a defendant . w~· afraid· :to enter a 
Magistrate'• Court for fear .of the resentme~t which· such ~~tio;n 
would arouse.·. Recent telegrams from Nasik and Poona, m the 
Bombay Presidency, seem to indicate· organi,sed ~tion on the 
part of. some. untouchables to assert a claim to' enter Hindu 
temples. • · ' · · '·· · · . · · ' . · ·' : · · 

In Bengal, Bihar and Orissa and the United Provinces, 
although there are large numbers belonging · to. untouchable 
castes, in genecal they do not seem to suffer so uruversally or so 
severely as in the South. It would, however, be a. mista'Ke to 
suppose that the problem does not exist in these provinces.· We 
were, for example, told that it was not unknown ~ Bengal for 
postmen to refuse themselves to deliver letters. to untouchables. 
In the Punjab, caste diJferences are much less rigidly observed,. 
and we were informed that the problem of the untouchables could 
hardly be separated from tha.t of the socially. and economically 
backward. In Assam, also, the difficulty hardly seems to exist 
as a separate problem; and it is in that province,· in which 
llinduis~ ia of comparatively recent growth, difficult to distin~ 
guish between untouchable Hindus and aboriginals outside. the 
Hindu fold. Among Burmans, c~s~ ~~inctions h~rdly exist. · 

Ia the Condition o1 Untouchables Improving? · · 
56. Consider&ble efforts have been made in recent years by 

· social reformers and by Government. for the amelioration of the . 
state of the depressed classes; but progress baa been, and is 
likely to remain, slow. Modem changes in the external con- · 
ditiona of daily life are not without effect, but the breaking 
down of such ba.niera cannot but be exceedingly gradual.. The 
following remarks in the Bihar and Orissa Census Report of · 
1921 illustrate the process: · • . 

" In pl&eel like i amahedpur where work ia done under moderD ·. 
conditions, men pf all e&Btel and raoee work 1ide 'by 1ide in the 
mill without UJ miagivings regarding the cute of their neighboun. ' 
B11t becau.e the facte of ever7 day life make it. impoBSible to follow 
the aame practical rulee u were followed a hundred 7ean ago, it is. 
DOt to be aupposed that the distinctions of pure and impure, touch· ' 
a.ble and untouchable, are no longer obaerved. A high cute Utndu , 
would not allow aa ' untouchable • to ait on the eame aeat or to 
emoke the aame lwokah or to touch hia per&On, hie ~eat, hie fOO<.I·: 
or the water he drinkl; for a breach of thia rule & bath in o.-M. 
water ia the minimum purificatioa preeeribed. There U. )n.~e<,d 
little to ahow that the rule~ of touch are .falling into di.lluae ·~~cept 
ia .o far u the7 have become incompatible with the· 1'o• 1 tine of 
everyda7 life. . .U railwa7· 1tations no queatione ar·~ · a~ktld with 
regud to the cute of one'e fellow paaaengere w thP, {a.lway r-or«!rt : 

·who ~andle one'a bagg~ge, ~ut the ma~ who •up~~: .. ,. drinki.ug water 
to thuwt7 puaengere 11 ttlU (e~cept 111 parte td <-1J<;ta. N;~gpllr) a 
Brahma11." j · 

' . , I 

5_7. We i:nade careful.enqlliries &8 to the uteLt of th~ cha.:ugea 
which had come about m recent.years. Questions on this point 
addressed to depressed class rt>presenta.l.ives rarely produced an 
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admission of any material advance, but our own impression is 
that there is a slow QUt real improvement beginning in some 
areas. It is beyond doubt that there are those . among the 
higher caste Hin<Jus who have laboured zealously in the cause 
of the depressed classes, and not without effect ; the missions 
have done splendid work in giving them a new dignity and a 
new hope; and we mu~ mention with admiration the efforts 
which we saw being made by the Salvation Army for some of 
the most de~ed. 

EsUmate of Numbers of Depressed Classes. 
58. On the question of the numbers of the depressed classes, 

conflicting estimates. have been made from time to time by 
various autfiorities. The variation in the figures a.tises largely 
from a. difference in the meaning and application given to what 
is at all times a rather vague term. If the test applied is that 
of "causing pollution by touch or by the approach within a. 
certain distance ", the total will not be the same as if the list 
included ·all who are denied-access· to the interior of ordinary 
Hindu temples.. The criterion of admitting or refusing children 
to schools would again give a different figure, and indeed the 

. 'treatment in this respect of members of tlie same caste would 
differ in different areas. These considerations must be home 
in mind if any question arises of making a list of individuals 
who belong to the depressed classes, as for example for electoral 
purposes. But at present we a:..:e only concerned to provide the 
fairest estimate we can of the totals. After studying various 
figures, a1;1d ·analysing the evidence put before us, we have made 
the best estimate we can of the numbers of " untouchables " 
in the first of the above senses. Excluding aboriginals who are 
definitely outside the Hindu fold the table is as follows :-

Approximate Approximate 
Number in percentage percentage -- millions. of Hindu of total 

population. t population. 

Madr~s ... ... ... 6·5 18% 15i% 

\ 
Bombay ... ... ... . 1·5 11% 8% 
Bengal ... .... .. . 11·5* 57% 241% 
United Provinces ... 12·0* 31% 261% 
Punjab ... ... ... 2·8 42% 13l% 
B1'.!1~r and Orissa ... ... 5·0* 20% 141% 
Centr,al Provinces ... 3·3 33% 24% 
Assam ... ... ... 1·0 24% 13% 

' -
Total (Go•ernors' pro-

I vinces u eluding 
Burma) ... . ... 43·6 28i% 19% 

'• 

• Thue figures must Ll' read subJeCt to the warmng below. 
t Criminal tribes and tribes essentially aboriginal who are only partly 

Hinduised have so far aa· estimates of these are available, been deducted 
from the figures' for the Hi:· Ju population. 
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We must make it· pla.lli that the figures in the above table are 
estimates, and, in respect of some provinces, have in any . case 
less significance than in others~ So far as Madras, Bombay and 
the Central Provinces are concerned, there is not likely to! be 
much dispute as to which are the .. untouchable " castes, and 
no really material differences exist in· the various calculations 
made. But it is otherwise in the case of Bengal, the United 
Provinces, and Bihar and Orissa.· In these three provinces the 
connection between theoretical untouchability and practical dis
ability is less close, and a. special investigation might show that 
the number of those who a.re denied equal rights in the matter 
of schools, water,· and the like is less than the :total given for 
the depressed classes in those .a.reas. In Assam the figure is 
largely conjectural, for in addition • to the difficulty of dis
tinguishing between " untouchable " Hindus and aboriginals, 

. there is a good deal of uncerta.inty as to the proportion of · 
depressed class people to be found among tea-garden · labourers. 
No wide variation for the estimate given .for the Punjab has 
been put forward, but this fact does no~. necessarily. establish 
the accuracy of the figure. : 

. . . 

The conclusion, therefore, is that in· provinces where. the 
effects of untoucliability are most seriously felt, the figures are 
likely to be fairly precise: but in other parts of India where the 
treatment meted out to depressed classes, though constituting 
a. real disability, is not so severe, there is a wide margin of 
possible error. ' 
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_CHAPTER 5.-THE ANGLO-INDIA.~ COliYUNITY. 

59. Paragraph 346 of the Montagu-Chelmsford Report deala 
with the Anglo-Indian commUBity a.a follows :-

• Some ftlereoce il Deeded aJao to the ea.- ol the large ~IDdiaa ~ 
Emuiau CIOIDIIlunity which Oil historio grouDd8 hu a .aoq claim Oil the 
eooaidentioa o1 the British Gonmmerrt.. n il~aot _, 1or ~ ooouM in& 
.. they do aa int.ermediat.e JIC*tioa ~the.,_. o1 the Eu& ADd w-. 
to will b ~ by t.br:ir O'lt1l UDIIided eoterprille a ~JeeaN pc*tioa in 
the ecooomy oliDdia. They haft a- hithmto to a grea& ext.eai in politnl 
aod ecooomic depeodenoe OD the Gonmment; ADd they woWd DOt be 
8troDg eoough to witJJstaad the effeCt ol ~ yhicJa omitted to tab 
aooount ol their peculiar llituatioD. We think the Gon!mmeDt m111& 

. ' ..:bowledge. &Dd Dlud be giftll efiectiq power to di8charge. the obliptioD 
. to - that. their inter..t. .,.. DOt preiudici&lly aJfec:ted. .. 

- The events of the twelve years which have elapsed since th.ia 
passage was written have not diminished the concern of this 
community for its future, and we warmly sympathise with its 
anxieties. . n was not found pos.s1l>le to include. within the 
Government of India Act any special guarantee of Anglo-Indian 
interests, and it is admittedly the fact th~ the problema raised 
by the difficulties of Anglo-Indians are not so much constitutional 

· as economic. A representative deputation· laid their position 
and grievances before us; and a &bon account of these mus~ 
be given here.' · • 

, 60. Anglo-Indians are found in every parl of India, bot almost 
entirely among the urban population and very largely in railway 
and administrative eentres. The census of 19-21 gave 113,090 
as the strength· of the community in the whole of India. The 
figure is probably not very precise, for some who might have 
been included gd c1a.ssed as Europea.ns, while there is a 
tendency for some Indian Christians who have adopted British 
names to seek inclusion in the Anglo-Indian category. Of the 
enumerated total, 95,921live in British Inclia. (chiefly in Madra.sr 
Bengal, Bombay and Burma.), and 17,169 in the States (mainly 
in Mysore, Travancore, Cochin and Hyderabad). 

In the early days of tlie East India Company many children 
of mixed marriages were educated in ~ngland and returned to 
India in the Co~npany's service in positions equivalent to those 
which liad been held by their European fathers. Othen were 
educated in India in Anglo-Indian schools, some of which are 
of old foundation and have fine records. For a long time the 
usefulness of Anglo-Indiana in sWfiil.g administrative posts wu 
widely recognised. The community baa played an honourable 
parli in developing the country and in supporting the forces of 
order. These avenues of employment are the more important 
to it since Anglo-Indiana are not cultivators and few of them 
hold commanding positions in the world of commerce. n isr 
generally speaking, a poor community; the standards of life it 
endeavours to maintain make this poverty still more severely felt; 
it is domiciled in India, and must make India its home: and it 
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now finds itself; largely ~s the result of the :Befon:n:6, and the' 
progress of Indianisation, expose<l to the danger of falling_petween . 
two stools. ' · '\ ' · 

Some 1,500 Anglo-Indian women u~ in the nursing 'prates
sian. They have given of their best to the tending of the sick. 
of all races, and have thus done something towards meeting one 
of the foremost and most urgent needs Qf Indian society. . 

AmbiguitJ of Status~ 
61. An answer given by the Under-Secretary of St~te for 

India in the House of Commons in December, 1925, illustrates 
tfie ambiguity of Anglo-Indian status. It ran as follows :- · : 

• For the purpoaea of employment under Government and inclusion in ' 
I!Cbemee of lndi&nisa.tiou. members of the Anglo-Indian and; Domiciled. 
European Community a.re statutory natives of India. For the purposes o( 
education and intem&l eecuri.ty, their status, in 110 fa.r u it admits of definition,· 
approxim&tel to that of European British subjecte." · · · · · ' 

The mention of .. statutory natives of India •' might . seem to 
sugges~ a racial test·. . But this is not so. The reference. is to 
& definition of "natives of India~· in the Indian Councils 'Act 
of 1870 for the purpose of securing that such per8ons might be: 
available for official appointments, under certain. conditions, 
without passing the civil service· examination. There is brought · 
within this definition •• any penon born and do~ciled within the 
Dominions of Her Majesty in India of :Parents habitually resident 
in India; and not established ~here . for temporary purposes 
only ". Such a. definition. is xnanifestly . not limited to persons 
of mixed blood, and might equally apply· to anyone satisfying 
these tests, whether pure European or pure Indian. 'The only 
definition of .. Anglo-Indian."' of which we are awa.re does not 
occur in any statute, but is ·to be found in the electoral rules 
in force for Bengal, Madras and Burma-the ·three provinces 
where the community's representation is secured through election! 
by & ·separate constituency. . "Anglo-Indian " is defined in these 
rules as meaning any resident British subject (not being a ·pure 
European) who is of European descent in .the male line, or 
wfio is of mixed Asiatic and non-Asiatic descent, ·and 
whose father, grandfather, or more remote ancestor in the inale ' 
line was born in the continent of Europe, Canada, Newfoundland, 
Australia., New Zealand, the Union of 8()uth Africa., or the 
United States of America,.. So far as the community elects ita 
members, exact definition is only required where it is necessary 
to compile an electoral roll on a communal basis. So much 
precision is not required_ when th_e representa.tive ia nominated •. 

Employment ln the Public Service. . 
62. As we have said, a very large proportion of Anglo-Indian 

adults are employed in' the public service. Almost all of these 
are connected with central departments. The deputation to· 
whi~h we have referred informed us that about 14,000 Anglo-·· 
Indians, together with :l,OOO domiciled Europeans, are engaged 
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on the rai!ways, and that substantial numbers of the community 
hold post.i in the Telegraphs, Customs, Post Office, Survey, anJ 
Indian Medical departments. Very few members of the com
munity appear to be employed in the provincial services, though 
some of them find work in the education departments. 

We were told that during the last two years tlie proportion 
of Anglo-Indians employed on the railways has tended to fall, 
while the number of Indian employees has increased. Improved 
education and lower wages make the latter formidable com
petitors. To take another example, in the Indian Telegraph 
department· (which up to 1878 was entirely staffed by Anglo
Indians and domiciled Europeans), the percentage of such 
employees is stated to have fallen from 66 per cent. in 1902 to 
40 per cent. in 1928. In otlier departments the change is 
equally marked. The reduction in the public employment of 
Anglo-Indians. may be partly explained by the inclusion of a 
university degree among the qualifications required of a candidate 
for a wide range of posts to which Anglo-Indians were formerly 
admitted without it. But the real cause is to be found in the 
working out of the policy of increasing Indianisation of the 
services. Even though Anglo-Indians may be included in 
schemes of Indianisation, the pressure from more powerful and 
numerous Indian communities is such that there is an increasing 
danger of Anglo-Indians being squeezed out. 

Anglo-Indian Prospects. 

63. These anxieties found expression in Anglo-Indian deputa
tions which visited England and waited upon successive 
Secretaries of State in 1923 and 1925. The considered answer 
contained in. the Government of India's letter of September 
1928, written after a close investigation of the facts, and after 
much official consultation, shows clearly how difficult it would 
be to provide the community with the assurances which it 
seeks. 

As regards the effect of Indianisation, it is clear that Anglo-
- Indians are eligible for posts set a~;ide for Indians. It is the 

declared policy of the Government of India to do its best to give 
the various Indian communities a share in Government service, 
and this policy is carried out by reserving one-third of the total 
number of appointments in services administered by the Central 
Government for qualified members of the· minority communities. 
But the Government of India has never been prepared to set 
aside any definite percentage of appointments for any particular 
community; its policy has been restricted to securing that no 
one community should obtain !\n undue preponderance, and the 
distribution of reserved posts among oi.her communities has been 
a matter of discretion: Inasmuch a~ the Anglo-Indian com
munity has in times past held an exceptionally large proportion 
of positions in the central services, it is obvious that with the 
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advance to general Ind.iaillsa.tion ih privileged jx>sition is · in 
jeopardy. As the Government of India's letter says:-

.. It baa to be recOgnised that altered conditio~ of the. countrY and 
.increued competition from Indians proper must tend to dimiDi.sh the lficld 
of employment of .Anglo-Indians in the public service." · · · · · . · · · · · · 

It would be a great relief to the situation if the community. could 
open out for Itself a wider range· of employment, and depend 
less completely on government service. Nothing would be more· 
helpCul than a rapid advance in Anglo-Indian education, and we 

.. hope that the importance of this will be increasingly recognised 
and provided for. Nobody can oonsidf:'r the difficulties which- are 
inherent in the position of Anglo-Indians without· desiring to do 
the utmost for them. .As we have said, their difficUlties am 
economic and social rather than constitutional, and nothing can 
prevent old traditions being affected by changing circumstances. 
Such suggestions as we are able to make on the subject. will be 
found in our second volume. · • · 
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CHAPTER 6.-THE EUROPEAN IN INDIA. 

6!. Europeans in India fall mainly into three classes. First, 
there are the men of business, who, with their families, are 
found in the principal shipping and trading centres and in other 
places of organised production, like the tea estates of Assam or 
Darjeeling or Chota Nagpur, the tea or coffee plantations in the 
Nilgiris, certain coal fields, or the robber plantations and oil 
producing areas of Burma. Secondly, come the British members 
of the various branches of the Civil Service. ' These are found 
in the All-India Services, such as the Indian Civil Service, the · 
Indian Police Service, or the engineering services ; and. again 
there are numbers of Europeans engaged upon the railways. 
Thirdly, there are some 60,000 British troops-officers and men 
of Bi:itish regiments· serving iu Indta-together with British 
o~cers holding commissions in the Indian Army .. 
' We deal elsewhe~e ~itli the ArJ:ny in India; and with the 
Civil Service ;t though it may be as well to emphasize here how 
comparatively small is the British element in the latter. In the 
whole civil administration of British India., from the highest 
to the lowest grade, the European element is about 12,000 out of 
a total approaching a million and a half. But this 12,000 in
cludes a large number of British engine-drivers on lines directly 
managed by Government, a. few Britibh police sergeants in some 
of the largest towns, and other Europeans in subordinate posts. 
The total British element in the superior grades of the civil 
service is about 3,500. The services recruited by provincial 
Governments are almost entirely ma.nn~d by Indians, apart from 
a few experts and technicians secured by special contracts. The 
Education and Agricultural services, for example, aa time goes on, 
may be expected to become completely lndianised so far as the 
provinces are concerned: such Britist officers as remain are a 
survival from the time before 1924, when the general decision 
was t~ken, on the recommendation of the Royal Commission on 
the Superior Civil Services in India (the Lee Commission) that 
the Secretary of State should no longer recruit on an " All
India. " basis for such of the services as were administering 
subjects which had been transferred to the control of Governors 
of provinces acting with their Ministers. The intention is that 
the provincial services should develop and increase gradually, as 
members of the " All-India. Services ''cease to become available. 
Meanwhile the two services will continue to exist side by side as 
long as there remain any members, whether British or Indian, 
recruited on an All-India. basis for these departments. 

To these three main classes of Europeans in India must be 
added the missionaries of various denominations, a small and 
devoted band of women engaged in medical and other social 
work, some retired officials, army officers and planters who have 

• Pa.rt I, ch. 10. 
t Par' IV, ch. 1. 
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settled .down in hill stations like Ootaeam'!lnd, and: a· limilied 
number who carry on in country. districts well-organised agri· 
cultural production of an exceedingly hie;h standard. 

. Numbers. r . . . -

65. According to the 1921 census, the European population in 
British India numbered 156,637, of whom 45,000 were women. 
The a.dnlt males not in government service amonnted to 21~780. 

Small as these numbers are, the part that is played by British 
enterprise in the commercial life anti organisation of India. is 
incalculably great. In Bombay. the bulk of the industrial capital 
i• Indian, and. apart from shipping and allied interests, the. British 
element constitutes a comparatively small fraction of the whole. 
Most of the textile mills, for example. are Indian .owned; thong? 
iOme of thesa employ British managers or heads of departments. 
By contrast, the control and direction of a large part of Calcutta 
business is in English, and still more in Scottish. hands.' .',As. a 
centre of overseas tra.de. Madras is ()f much less importance;b~\ 
here also there is a substantial element ·which is British. 
Cawnpore is a most striking example of a great industrial town in 
the interioc with textile &nd leather indnstrie8 which hav& been 
largel1 developed by British capital. · · · : 7 · · · · • · ·J 

The European Association, to which so many of th~ comm~nity 
belong, waa founded nearly fifty years ago, and aims at emoody· 
ing the general views of Europeans in India, as distinct 1rom 
particular classea or from special interests represented by V8.fious 
commercial and industrial organisations. The Association has 31 
branches scattered throughout India, and has a. membership of 
about 8,000. It takes a. leading part in organising the election 
of European members to the legislatures, and it is one of the roost 
important bodies through which the views of the European oom-
munity were placed before the Commission. · , f 

' ·; 
. European lD.Auence. · , . 

66. The true significance- of the pa11ition of the European 'in 
India. can only be realised by bearing in mind the courie of 
history and the economic development' of the country. · it is 
now more tban three hundred years t~ince the fird British. 

· merchants settled in Surat, north of Bombay, and more than two 
centuries have passed since British traders established themselves 
in Bengal. The Indian railway syslem, designed and carried 
out by British enterprise. has transformed the conditions of 
Indian commerce. n is British organisation and leadership 
which have promoted the modern industrial development of 
India, just as it baa been the adoption of political conceptions 
derived from Britain which hu chiefly a1fected the recent course 
of Indian politics. ·There can be few cases in history where eo
small a body of men has brought about changes 80 widespread 
and 80 fundamental •. Yet, while the British connection is con
tinuous and deeply rooted, .the Britisl. individual is a sojourner .. 
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who, after spending his working years in India, looks forward to 
retiring to that other country which is his real home. Only a 
small fraction of those who go out for the purposes of business 
or employment settle down in India permanently, and the 
domiciled European community does not grow. The noteworthy 
fact is that, over areas so vast and amid populations so immense 
and diverse, the importance of the small European community, 
by whatever standard this may be measured, is out of all pro-
portion with its size. . 

Social Relations. 
67. We close this chapter with a. reference to the relations 

prevailing between the European community and its Indian 
neighbours. We believe that both in politics and in business, 
there is often personal friendliness and a. real mutual respect. 
We a.re .sure that want of consideration in social 'inter
course for Indian feelings . cannot justly be laid to the charge 
of the average Englishman in India. to-day, and the courtesy of 
Indians to others is provei'bial. The Montagu-Chelmsford Report 
contains. a. passage on thi~ delicate topic which we copy here. • 

" The Indian temperament iS sensitive and attaches great importance to 
appearances : it may easily mistake brevity for curtness, and directness for 
discourtesy. The Englishman often has no natural aptitude for courtliness 
as India understands it, and values time more highly than the Indian. He 
has no doubt the defects of his qualities ; and yet if he were not what he 
is he would not have done what he has done. Even with his own people 
the Englishman is by nature exclusive ; he does not disclose his mind to 
those whom he does nbt understand ; and difierent habits of thought. are 
a great impediment to understanding. There are thus allowances to be 
made on both sides.. It is perhaps not easy for the successful and unimagina
tive Englishman to realise what the rule of another race must mean to 
patriotic minds, and the great obligation that lies upon him to treat with 
all possible consideration those· whom he has hitherto mled and whom he 
is now admitting to a share in the task of mling. Indians on their part 
would surely do well to reflect on the difierencea of thought if not of habit 
that impose inevitable and perfectly healthy limits to intercourse, if each 
type is to preserve what is best within it ; and to think how natural, indeed 
how necessary, it is that a small and IIC&ttered community of European 
dwellers in an ·Asiatic .country should nurse among themselves a certain 
.communion of their own." 

• M/C Report, para. 347. 
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_cHAPTER 7.-THE woMEN oF _rn~:n~~ 1·· . 
68. Except for a mention of the obstacles wh1ch social custom 

'eets up in the way of female education, there is hardly any 
reference in the Montagu-Chelmsford Report to the women of_ 
India. It is a. striking proof of the change which has come over 
the Indian scene in tlie last twelve years that no document dis
cussing India's constitutional system and the directions i,n which 
it can be developed and improved could omit the ·women of 
India. today. . . . · 
. The text of the Government of India. Act is as silent as to 

the political rights of women in India as the Montagu~ 
Chelmsford Report, but the Statute provided that the qualifi
cation of electors for the different legislatures wnich were then 
being eet up· should be determined by rules made under the Act. 
The Franchise Committee, which visited India under the presi
dency of Lord Southborough, reported early in 1919 that it 
.had received numerous petitions. from women of the educated , 
classes urging some form of female suffrage, but it expressed. 
the view (with one dissentient) that the social conditions of 
India made it premature to extend tne· franchise to Indian 
women at that juncture, when .so large a. proportion of male 
electors required education·in the responsible use of a. vote •. If 
this advice bad been followed, a. beginning could not have been 
made until now, and the request that Indian women should 
have some direct opportunity of influencing the course of politics 
in the land to which· they belong would still have remained 
wholly unsatisfied; But the claim was pressed by the Women's 
Indian Association and its allies, and the Electoral Rules made 
under the Act were so drawn as to secure· that if any provincial 
.council passed a resolution in favour of removing the sex ·dis
qualification, ~his sliould beeome an operative decision: and a 
corresponding faculty was conferred upon both Houses· of the . 
Indian Legislature. · · · · .. · · · 

Madraa led the way in April, 1921, and all these bodies' (excep1i 
the Council of State) have now passed the necessary resolution. 
We shall, later on in this Report,• give figures to show the 
extremely limited extent to ·.which womel), thus enfranchised 
on the same terms as men, have become qualified as electors. 

In seven provinces out of nine, women may .now also be. 
members of the legislatures, and women from those provinces 
can become members of the Legislative Assembly. Already; in 
several of the provincial councils referred to, a woman member 
has in fact been nominated : one of these baa been unanimously 
elected by the Madras Legislature as its deputy-president.· The 
women members, we believe, have done useful work as legis. 
Jators: one of them· (the lady just referred to) was responsible 
for the passage in Madras of the important measure known as 
the Devadasi Bill, whicli endeavours to deal with.the dedication· 
to temples of girls~ most of whom· live a· life of prostitution. 

• Part Ill, Ch. 1., para. 202. 
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In at least one constituency a. woman has stood for election 
and polled nearly a.s well a.s her successful male rival. In 
municipal elections-in the cities of Madras and Bombay-some 
women have been returned. 

Indian Women Reformers. 
69. Side by side witfi these developments there has begun in 

recent years a. strong movement by bodies of educated Indian 
women, supported by both Indian and British sympathisers, 
to urge social reforms which would promote the. progress of 
Indian womanhood. For example, the first All-India Women's 
Educational Conference, with a European as Secretary, met in 
1927. The organisers soon iliscovered that, though the movement 
had been inspired by the need for educational reform, the social 
and legal disabilities of Indian women . were so closely linked 
up with educational problems that the scope of the Conference 
ha.d to be extended to include work touching these subjects, and 
they now form part of the deliberations of these conferences, 
which have become an important and infiuential annual event. 
Regional meetings of women on similar subjects are being held · 
in many parts of India, and an interesting feature is the absence 
of any indication of communal friction. The Seva Sadan· 
Society, founded a quarter of a century ago in the Bombay 
Presidency by Mrs. Ramabai Ranade, is carrying on a great 
work at many centres with special reference to the training of 
nurses and midwives, the promotion of maternity and infant 
welfare, and tlie finding of employment for widows. Increasing 
interest is being taken in many places in hea.lth centres, 
and· organisations are at work to give some instruction to the 
untrained dais (midwives), wfio follow their hereditary profession 
without any knowledge of the. principles of aseptic treatment. 
But the supply of skilled aid for women in si~kness is most 
gravely inadequate to the need. A memorandum placed before 
the Commission by the " National Association for suppl.}-ing 

.medical aid by women to the women of India ", which manages 
the Countess of Dufferin's fund, and which formed the ~ .. omen's 
Medica.l Service for India in 1914, states that there are about 
400 women doctors working in India with registrable •qualifi
cations, of whom 150 are. workk.g under missionary societies. 
, · There is an excess of ·males over females in the population 

of India amounting, according to the last census, to ~ost nine 
millions. The gap is at its, widest in the age-groups 10 to 20 
and may be not unconnected with social customs and practices 
such as purdah and early marriage and unskilful midwifery 
which seriously affect the vitality of so many Indian women. 
Moreover, among the lower classes, many women often Iiave 
to undertake physical toil as hard as the work of the men. H 
will be a matter of great interest and importance to observe 
whether the increasing attention which is now being given to. 
women'a questions, and the emergence of a body of opinion 
among educated wo~en. in India whic~ is determined to improve-
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the conditions of female life. do not result in a.n a.lteratiof of 
the figures for the better. . ·. · · · . 
· Notwithstanding the good work that is bein~ d?ne in ~ome~'s 
hospitals at certain centres, a.nd the orgarusat10n of nursmg 
associations, the maternal mortality in India stands. at a very 
high figure. As for infant: mortality. the ratio of deaths under 
one year per thousand births is recorded. as 18~ (as against a. 
figure of 70 for England and Wales). It 18 manifest, theref~re; 
that. with the subject of public health entrusted to In~an 
Ministers in the provinces, the arousing of interest among Indian 
women themselves to promote improvement in these ma.tters is an 
event of the greatest importance. · ·· · 

Purdah Jlid Child· Marriage. ~ · · · ·· 
70. ne interest of educated India. ha;s been so much· con~ 

centrated on purely political issues that the attention now being 
given to .social questions. like those· arising out of purdah· e-nd 
early marriage, ia the more impressive and significant. Althougli 
the leaders in ~hese women"a organisations are among the select 
few. they are helping to bring about a CJtriking change iri opinion • 

• and the movement to:wards reform in questions relating to women 
ia widespread. Their movement is r.owerfully . backed by PI'O-: 
gressive minds among India's political leaders; The feeling 
against purdah ie fast gaining ground .. It is a. system• .which ha11 

• .. From the time they att&io puberty, numbers of young girls, Hindu and 
Mnbamm•dao. oft:au just childreJ1 iD ioatinct and feeling, retire into seclusion. 
They aee no men except th018 of their own household ; they go out veiled or in 
cloeed and ou.rta.inod oonveya.noee when they do go out at aU ; and 'even thii 
degree of liberty ia denied them under the etricter Puida.h · oonditioDJ, • Purdah, 
the lleclusioD of girll who han attained puberty, ia a M1tbamma.da.D ioatitution 
ll1Ql'e rigidly enforoed in north. India. lD that pa.rt of the country it baa been 
frequently adopted by the Hindus, especia.lly in Rajputana. It doee not prevail · 
at aU among .auth IDdi&o. HindUIJ or among the people of Ma.ha.raahtra. and a 
luge lleOtioD of Gujen.t, or in the M.a.dru anci Bombay Presidenaiea. All a result 
of thil,lt illeu rigid among the JlOOf J4ubemmad&OI of eouth India.. Unfortun 
ately there ila tA!ndenoy, eveD at the pl'llll8llt day, for communitiel th&t have not 
originally adopted Purdah to do all aa a mark d growing IOOiaJ etatua and 
pro~perity. The Kathi&waria. for ioatanoe, have adopted it only iD the put 
fifty ;yea.re 1 and· dootore working among theJD haYf already felt the deplorable 
ph~ reeult. of thil adoption, the hwreue of tuberouloeie and of early matemal 
morta.lity. ' . ' - . 

.. Purdah di1fen very much iD the degree of eeclusion pra.otieed iD various 
p&N of the oount.y. At it. best and eepeoially among the poor c.laleea, women 
can move about ou the publio road -.nd go about their outdoor work with. a veil 
onr their faoee. U rich, they can Ul8 oUl't&iued oonveyanoes, and aooia.l inter. 
OOIIJ'II8 of a restricted kind il not denied them. Evera under IUilh oonditiona the ' 
l)'lltem il an iDJlictioD OD the natural dignity of woma.nhoOd. and,. on the purely 
physical Bide. reeult. etill in a deplorable lack of air and exoroile th&t will lead 
to the physical deterioration of the race. On the other hand. PIIJ"dah may be 
.a rigid that a woman may, among the poor, be oonfined to a am&ll house. 
practically windowleu or with openi.Dga high up in the walla. and aha may not 
leave the house ever& to fetoh water for household purpoae~. However poor the 
houaehold, ahe can tab no share in the work, except for the cooking which ahe 
oan do indoors. It haa been said that & Rajputani may not leave her house 41 
fetch water though the house may be ina jungle and the well in front of it. The 
experience of dootore working among these Purd.IA Mda11 womea ia a tragio 
revelation of numberie. caaea of tuberouloaia, stunted growth, and diaeaae, both 
among the women themaelvea and their children."-Dr. Ru.khm&bai. M.D. in 
.. Women in Modena lnlll.-Fiftetm Papers bllDdian Women." p. U.S. ' 

. . ' 
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pressed least hardly on the very rich who can afford to provide 
adequate separate space for the ladies of their households; 
medical reports show how terribly it eats into tlie vitality of less 
fortunate women who are shut up with small nccommodation. 
The gathering force of the movement against child marriage is 
a still more significant symptom, for it has developed in the face 
of much opposition from the orthodox, and in spite of an ancient 
tradit1on widely observed both by Hindus and Muhammadalls. 
The Age of Consent Committee, consisting of nine Indians and 
one European member, estimated that something like half the 
girls of India are married before the completion of their fifteenth 
year; the census of 1921 showed that over two millions of them 
were married, and 100,000 were widows, before the age of ten. 
Hence the importance of the Sarda Art just passed by the Indian 
Legislature. If this law, penalising marriage until the wife is 
14 and the husband is 18, is adequately observed and enforced, 
one of its results will be a great imp~tus to girls' education. The 
usefulness of schools largely depends on the value attached 
by the average parent to the instruction of his children, and as 
long as the destiny of a little girl is child marriage and the 
seclusion of purdah, there is .no public opinion and no parental 
ambition to urge that daughters should have the opportunities of 
good education. Yet these daughters become in the next genera
tion tlie wives and mothers who determine home standards of life 
and culture.· At the last census in 1921less than one woman in 

· fifty in British India could rea.d and write, and though the 
·number of girls under instruction has increased by 400,000 in the 
last ten years, far more has been done for boys' than for girls' 
education. In no province does one girl out of five attend school ; 
in some provinces not one out of twenty or twenty-five. Even 
more significant are the figures wliich show how soon the school
days of many girls are over. Four times as many boys as girls 
attend primary schools; eighteen times as many boys as girls are 
found in middle schools ; and thirty-four times as many in the 
high schools: Even in the Punjab, where compulsory education 
has made most headway, it is not applied to girls. There are less 
than 2,000 women in arts colleges, while the number of men 
students is over 64,000. .. 

It would be difficult, therefore, to over-estimate the value of 
the improvement which may in time be secured by the changing 
outlook for the women of India. At pre.sent the number of 
trained Indian women in the prl}fession~ of teaching and nursi~ 

·· are pathetically few, and the obstacles to · increasing their 
number are great. ·Yet mass education for girls and sma.l] 
children cannot be made effective throughout the villages of India 
until there is a large supply of. qualifted women teachers. The 
amount of unnecessary suffering caused to women by the lack 
of medical and nursing aid is appalling .. 
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. _ ... · 'l'he In11uence of Indian Women. · : _. · \ 
71. The women's movement in India. hold_s the key of progress, 

and the results it may 'achieve are incalculably great. It is no,_ 
too much to say that India. cannot reach the position to. which 
it aspires .in the. world until its women play their due part as 
educated citizens. We may quote a. passage (page 151) f.rom the 
Review of our Auxiliary Committee on Education, ~hich included 
among its members an Indian lady of distinguished public service. 
••The innate intelligence of the Indian woman, her ,feeling, of 
ilomestic responsibility, her experience of household management, 
make her shrewd, penetrating, wise within her own sphere •. The 
social position of the Indian woman needs to b~ strengthened ; for. 
in every oountry. as power passes more and more from the hands 
of the few into the hands of the many, mo.re .and more is the 
steadying in1luence of woman needed. as the guardian of family 
life, not only inside but outside the 'family circle: In all matters 
of edllCational and social reform. the e;ounsel and active work of. 
women are essential both in administration and in pqblic affairs. 
The education of wome11:1 especially in the higher l!tages, ··will. 
make available to the country a wealth of capacity that is now 
largely wa.sted through lack of opportunity, It is only through . 
education that Indian women will be able to contribute in inw · 
creasing measure to the culture,· the ideals and the activities of 
the country :• · 
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CHAPTER 8.-THE PROVINCES OF BRITISH INDIA. 

72. We think it would be convenient, before entering upon 
any constitutional description or discussion, to include in tliia 
Part of our Report an account of the cliaracter of the ma.in 
areas into which British India. is divided. We have had the 
advantage-which is perhaps an unusual experience even for 
ma.ny of those, both British and Indian, who pass the whole of 
their working lives in a. part of the Indian sub-continent-of 
having spent some time in visiting every one of the nine 
Governors' provinces, seeing during a necessarily short stay not 
only its capital but also what we could of a portion of its country
side. Of the six minor provinces, we have seen something of 
three (the North-West Frontier Province, Baluchistan, and 
Delhi Province), and one of our number has also visited a. 
fourth (Coorg). We are, of course, thoroughly aware that, 
however exceptional this experience may be, a. few weeks in 
each province could not alone give us more than a tourist's 

. impressions. But, even so, it is an experience which gives a 
background. Against that background, voluminous and detailed 
written memoranda, both official and non-official, carefully com
piled statistics, and the inass of reports resulting from previous 
investigations or specially prepared for our own inquiry, are 
more easy to appreciate. Indian conditions are so, .various, and 
are so difficult to survey as a whole, that we have thought well to 
gather together in the following paragraphs some information, 
elementary and familiar as parts of it may be to many, with 
reference to tlie main sub-divisions of the area for which the 
complicated structure of the Indian constitution has been devised. 
Some repetition. may be involved, but a view of the whole, 
province by province, may be of advantage. · 

The eight divisions which are defined in Section 46 (1) of the 
Government of India. Act as "Governors' provinces," together 
with Burma. which was made a. Governor's province in 1923, 
comprise nearly the whole of British India. It is to these 
provinces that the new system of government has been applied. 
Tlie remaining territory consists of a. number of minor provinces 
directly under the control of the Central Government, of which 
the North-West Frontier Province is the most important. The 
three provinces of Bengal, Madras and Bombay (which werft 
the first, and for many years the only, areas under British 
administration) are known as Presidencies : their Governors 
are by custom. not members of the Indian Civil Service, as is 
the case in tlie other six provinces, but are usually appointed 
from Britain. 

The Presidency of Madras. 

73. TheProvinceofMa.drasisofficially known as the Presidency 
of Fort St. George. Its present territory has continued prac
tically unchanged since the fall of Tipu Sultan in 1799. • From 
Cape Comorin, the southernmost point of India., it stretches far 



THB PROVINCES OF BRITISH INDIA. _ 55 

up into the Indian peninsula, romprising an area of over 140,~00 
square miles and containing a population as large as that of Great . 
Britain. This part of India. received some of the earliest tradin~ 
settlers from Europe, and waa the scene of most of the struggles 
in the 17th and 18th centuries . between various European 
nations for commercial and territorial supremacy. Along . its 
1,700 miles of coast-line are three ports which are still under 
French administration, a.nd the ruins of ·numerous Dutch and 
Portuguese settlements. Running parallel to the coast on the west 

· u a high range of mountains, the Western Ghats, which in parts 
attain an elevation. of 4,000 to nearly 7,000 feet, wliile a broken 
series of hills, very much lower iri height, follows the general 
line of the east coast. In . the centre of the peninsula thus 
enclosed is an undula.ting plateau, on part of which is the im
portant Indian Sta.te of Mysore, while in the extreme south 
betwoon the Western Ghats and the Arabian Sea are two other 
large States, Trava.noore and Cochin. · 

The barrier of the Western Ghats largely determines tlie dis
tribution of ra~all in the provinee, and hence arise striking 
differences of climate and of agricultural conditions in its eastern 
and western divisiOns. On the west coast, the rainfa.ll is 
abundant a.nd regular, and failure of crops on account of drought 
is almost unknown. On the eastern side, except in the valleys 
and deltas of the rivera which dow eastward across tlie penin
sula, innumerable .. tanks" or small reservoirs of water are 
_scattered all over the country and ·bear testimony to the 
cultivator'• dependence on a precarious rainfall. These un
favourable conditions go to explain why these eastern districts 
of Madras have for years . provided very large numbers of 
emigra.nta to other parts .. The plantations of Ceylon, Assam, 
Mysore, the Malay States and the Straits Settlements, and the 
rice producing districts of Burma are very largely dependent 
on the Madras Presidency for their supply of agricultural labour. 

Rice is the principa.l food-grain grown in tlie parts of the 
province where rainfall is adequate or where modern 
engineering has insured regular irrigation. Cotton, sugar cane 
and ground-nut are among the chief industrial crops. Along the 
coast, and in particular on the banks of the estuaries and lagoons 
on the west coast, are luxuriant groves of cocoanut and other 
palms, while in the higher regions of the Western Gha.ts 
European enterprise has been responsible for the development 
of numerous tea, rubber and coffee plantations. .Indeed, so 
important. a. place do these industries occupy that the large 
planting community lias been given separate representation in 
the legislative council of the province. 

7 4.- Ma.draa may be divided into several areas according to the 
predoniina.nce of particular languages. The principal languages 
are Tamil and . Telugu, whicl). are spoken by 18 and 16 
millions respectiveoly. Malaya.lam is the language of over 
3 millions in the Indian States of Travancore and Cochu~ 
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and the adjoining British district of Malabar, and Kanarese 
is spoken in the districts bordering on Mysore and the 
Bombay Presidency; while in the extreme north-east of the 
province there are several Oriya-spP.aking·areas. These linrruistic 
differences have during recent :rears assumed oonsid~rable 
political importance owing to the separatist tendencies which 
they have fostered. With the movement for linguistic amal
gamation we shall have occasion to deal elsewhere. The demand 
for the formation of an Andhra or Telugu province, which was 
first put forward seventeen years ago at a conference of Telugu- • 
speaking districts, has been persistent for l!lany years and bas 
now become an important political issue. It has on two 
occasions during recent years become the subject of a formal 
debate in the Madras Legislature, which has by fairly• large 
majorities endorsed the proposal for the constitution of a 
separate Andhra province. 

The social cleavages in this province are of no less importance 
than the linguistic, and they have already exerci~d ·a prpfound 
influence on the political situation and on the gro11ping of parties. 
We shall confine ourselves here to a few st&tistical details about 
the principal communities. 

Hmdus ~orm the bulk of the population, but of the 37l millions 
returned in the census as Hindus, S"'me· six millions belong to 
the depressed classes. Muhammadans form less than 7 per cent. 
of the population. They include the important community of 
;Mappillas (Moplahs) on the west coast, mainly consisting of de
scendants of Arab sailors and of con-verts from Hindu outcasts. 
The fanaticism of the Mappillas, often stimulated by agrarian dis.
content, has been a frequent source of disturbance to the peace 
and quiet of the west coast. Chrisbns, thanks largely to the 
proselytising activities of missionaries who began to come with 
the Portuguese and other trading settlers, are more numerous in 
Madras than in -any other province of India, though they number 
less than a million and a half. 

MADRAS AGENCY AREA. 

75. In the north-east of tlie Presidency is a hilly and unhealthy 
tract of country lying between the Eastern Ghats and the 
boundary of the Central Provioces anJ Orissa (coloured purple 
in the map of India at the end of thiq volume) which is excluded 
from the operation of the Reforms. This_ is the Madras" Agency 
area."' It falls within the three districts of Ganjam, Vizaga
patam and East Godavari whose Collectors administer it, as 
agents of the . Governor _in Council, in. accordance ":ith a. 
code of regulatiOns prescnbed under special laws to swt ~e 

·primitive character of its inh~bitants. ?-'hese· tribes folio'! their 
own animistic and · tribal faiths Their country has hitherto 
remained entirely undeveloped. While not aggre~sive, they az:e 
excitable and easily stirred to resentment agamst economic 
oppression or unsuitable administrative measures. The last of 
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the local rebellions in this area. occurred as late as, 1922 l!lld 
was only suppressed two years later with thehelp of a. str{mg 
detachment of the Assam Rifles. · 

The Laccadive Islands and Minicoy. which are inhabited by 
primitive peoples living in a patriarchal stage of civilisation, are 
also administered by the Governor in Council of Madras as H. 
" backward tract !' in accordance. with· simple and elastic 

· ' regulations. • · 
The Presidency of Bombay. 

76. The Presidency of Bombll.y-intermediate,in size between 
Madras and Bengal-"-has a population of under 20 million~. which 
is less than half that of either of its sister Presidencies.· It is a 
composite province_, even if Sind, added to it as an after-thought, 
be left out of account. . Apart from Sind; its boundaries :were 
settled, almost on the pr$!sent lines, in 1818 after the third 
liahratta war. Its territories include ,Gujerat, the Mahratta 
country, and the Karnatak, each with itS own prevailing tongue. 
These are together known as "the Presidency proper," betwee~~: . 
which and Sind there is interposed an extensive non-British area., 
including the Katbiawar peninsula, with its ~xtremely numerous 
Indian States. . · . · _ 

East of the line of the Western Ghats stretches the plateau 
known as the . Deccan, at the southern end of' which · the 
Karnatak lies. Its inhabitants are racially allied to peoples 
further south, and particularly .to those who speak the same 
language of. Kanarese. Though now content to stay. at home 

• and cultivate their land, the Kan'lrese-spea.king people ha~e 
-! ~emories of the ancient Hindu kingdom of Vijayanagar and the 
.' Kanarese dynasties whicli preceded it, and take a jealous· pride 

in their distinctive culture. · · 
The Mahrattas are a warrior race. The Brahmins who live in 

the same country are distinguished both for tbej.r practical ability 
and for their love of learning. Neith~r Brahmin nor Mahratta. 
has shown any marked aptitude for trade and industry. These 
two elements in combination attained, shortly before the estah· 
lishment of British a.uthority ,·a. dominion over the greater part of 
India, reaching to Cape Comorin in the south and to the gates 
of Calcutta in the east. The Statea. of Baroda, Gwalior and 
Indore are among the territories which have to this day remained · 
in Mahratta bands. · . . . . ·: · 

From the sea-faring races of the weetern coast, predominantly · 
Muhammadan in origin, are recruited many of the lascars, .who 
wan ships traversing eastern waters. . The trading races of .· 
Gujerat are known all over India, whether they· are Borahs, 
Khojas, Banias, Bhattiaa or Ja.ins. The Parsis, whose homes 
are now predominantly in· Bombay City, are another famous 
commercial community established in the same area..; It is 
principally men of these races who have co-operated with the · 
European to a degree unexampled elsewhere to make of Bombay 



58 · '· • · r PUT I, CHAPTEB 8. · 

a city of. Indian wealth and culture. ·Indian finance and enter
prise, centred in Bombay, are chiefty responsible DO\ only for the 
three grea' hydro-electric works which supply power from the 
Western Gha.ta to t.he city, and "for the majority of the textile 
mills of the Presidency, but for undertakings aa far afield as the 

· ironworks of J &DlShedpnr in the Province of Bihar and Orissa and 
the· cotton factories of N agpnr in the Central ProTincea. In 
projects of thia magnitude, the Pa.rsis-who took early advant
age of western education and first became famous in indoatry aa 
builders of teak ships-still predom.in&te. ·Nowadays in Bombay 
(}ojerathis compete with Europeans in banking, insurance, trade 
and finance of all kinds. The rise to wealth of men of these 
~ is, however, recent;· possessions are in the hands of a few; 
and tlie relations between the indoatrial and the manual workers 
have been marked by constan' and disastrous strikes. 

: ·. 'lh no province of India is there 80 iarge a proportion of urban 
dwellers.as in the Presidency of Bombay. Bombay City, with 
its 1,200,000 inhabitants, is nearly as big as CaJcotta and ia the 
third city in the Empire. ' ·A natural deavage of interest exists 
between it and the red of the Presidency and especially between 
it and the rural areas. Bot; such is the financial and intellectual 
dominance of the city that; it; can well .hold its own. We shall 
have .to·point out .h~ter how the taxation of trading profits 

'iS a source of income to the Central Governm~ while the 
cultivator, rich and :Poor alike, pays tn the province the land 
revenue which forms a large pari of the .(l()II!mon fonda drawn 

. upon for the needs both of city and countryside. 
. . ~ ' .. - ~ : . . . . ( i . ! • 

. . .. 
• . SIND. i .• 

. ~ . _) 

77. Completely separated ~ the •• Presidency proper " by a 
wedge of non-B~tish terriklry, is Sind- an area of nearly 50,000 
square miles with a population of over. three. millions. . The 
ordinacy method by which, whether for the purposes of bnsinesa 
or government, one passes between Bombay and Karachi, the 
por1 of Sind, is by sea. Railway CQmmanicanon involves a long 
detour, nsoall7 ~, LahQre. : ·- · · t , _ 

. 'I1ie . physical. de~eiii' ·or: wh~ ha.a always been· known, 
since its conquest by Napier in 1842, iU: the •• Province of Sind ·~ 
from the remainder of the Bombay Presidency is emphasised by 
the vastly di1feren~ character-of the CXMOntry and its people. The 
_ .. Presidency proper •• receives the full brunt; of the monsoon and 
is largely a land of mountain and fored. Bo~ for the Indus, 

· Sind would be entirely deserL . The Presidency, apart from Sind, 
. is predominantly Hindu : · before the British eame its Mahratta 
figh~ · men were a b~wark against; the Moslem invaders: 
'wher~a.a · tllree-4.}ua.rtera ot the inhabitaata of Sind are 
Muhammadan. In its life and civilli!ation Sind is more closely 
allied to Iraq or Arabia than _to_ India. · 
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These differences are reflected in the. administrative systf:lii1 
applied· to the two areas. Sind constitutes one separate ~· 
micistrative •• division .. : and t.he Presidency proper--excluding 
Bombay City ar.d its suburb&--compriseli three. But the Com· 
missioner in Sind (tlie preposition is significant) enjoys & status 
and authority much greater than the Commissioners of the other -
three divisions •• ' His ,residence in Karachi is known as Govern
ment House, and he is in· charge not only of the revenue ad
ministration (which naturally differs sreatly from the system in 
the rest of the Presidency and leaves the Commissioner very large 
discretion) but of many departments such as ·Police and Excise. 
which elsewhere in the Presidency look· to their own depart-: 
mental heads-the I.nspector General of Police· and the Com-· 
missioner of Excise. Similarly,. in judicialmatters the High. 
Court of Bombay has no jurisdiction· in Bind. · '!'he Court of the · 
Judicial Commissioner of Bind ~ the highest court iiJ.. Sind. 
province, with appeal direct to the Prjvy Council, and it is pro-

. posed, as soon as.finances permit, to convert the Judicial Com- . 
missioner's court into a Chief Court. There is no separation. of 
finances, of course, between the two parts of the ·rreiiidehcy i. 
both return ·members to tlie same legislature which holds its 
sessions at Bombay and Poona, and both areas draw their higher 
officerafrom a common source. Yet so distinctive is the character· 
of Sind and so exacting its climate that the choice of personnel 
which this makes possible is none too large. It is difficult to' 
see how, on the administrative side, dissociation could go much, 
further without separation. There is, among the Hindu minority 
in Sind, a feeling that the independence of the Commissioner is 
too great, while on the Muhammadan side there is the we111 
known cry for separation from· Bombay. This demand has 
gathered strength not so mucli in the homes of the people, or, 
among the Muhammadan cultivators of Bind, as among leaders 
of Muhammadan thought all ovt'r India, to whom the idea. of a. 
new Moslem province, contiguous to the predominantly Moslem~ 
areas of Baluchistan, the North·West Frontier Province and the 
Punjab, naturally appeals as offering a stronghold against the; 
fear of Hindu domination. We shall make some reference to: 
this controversy in our second volumt'l. . . · t 

Bind is small in wealth and population. The rapid growth 
in the import and export trade of Karachi (the third maritime 
P?rt of India, if Rangoon be excluded, and now the principal 
all' port), does not greatly aJrect the prosperity of the province as a. 
whole. But great promise of growth ia held out for the future. 
A. capital sum of sixteen million pounds is being sunk in the 
" Sukkur Barrage and Canals Construction'' now in course of 
co~pletion on the Indus, at a. point some four hundred 
miles from the sea. It is expected that the cultivated 
area of the province will be raised from two and a quarter 
million acres to nearly six million acres, and an assured · 
water supply substituted for a scanty and precarious one;.· 
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Ths dimensions of this undertaking and its seven canals, 
several of tliem broader than the· Suez Canal and very· 
much longer, are stupendous.• The plab provides that irrigation 
will begin in two. years from now ; the works are to be com
pleted in . 1934 : and it is calculated that a profit. should be 
realised, over and. above the .fixed interest on the capital sum 
invested, by 1946. · Of course this great transformation of Sind 
d~s tJ.ot end with. the completion of the barrage and its canals; 
the increased production of crops would be nearly useless with
out new railways and new roads : · and there is no branch of the 
administration which will not require great expansion. 'nle 
question of the separation of Sind is, therefore; being raised at a 
moment 'when· an enormous outlay of capital borrowed on· the 
credit of.the Government of India is not yet earning revenue, 
an~ whell problems_ -of administration and readjustment on the 
largest ~ale have to ~e fa?ed. · 

. ' ' . ,' : > . '\ :. ' I. The P~esidency of Bengal. ·. ' 
• ~ < • 

: '18.: Bengal is the·J}oliticai ·unit of ':British India ~hich has 
. experienced l!lore clianges of boundary than any other. Originally 
known a-s the Presidency -of Fort William in Bengal, it acquired 
by Lord North's Regulating Act of 1773 a primacy over the other 

, .Presidencies. 'palcutta remained the capital of India till this 
was tr11.nsferred to Delhi in 1911; and the Supreme Court of 
Bengal remains to:this day in a special position in relation· to 
the Government • of India. . At different times, the · Bengal 
Pr~sidency bas mcluded. Bihar, OJ:issa; Assam and Agra. 
·.Lord Curzon's ·proposal for the partition of Bengal by 

separatirig from it Ea.stem Bengal and creating a new province 
· of Eastern Benga~ and Assam, with Dacca as its capital, was put 

into operation iri 1905, but the decision was reversed in 1911, 
!wen the Cbie.f Commissionership of Assam was restored, and 
the new province of Bihar and Orissa carved _out.: . 
. The present shape of the- Presidency of Bengal is the result 

of these rearrangements. It is now the smallest in area of the 
Governors' pmvinces exeept' Assam, but has more inhabitants 
than any other province, and the average density of its popu1a
tion of 46l millions sligb~ly exceeds that of Great Britain •. It is· 
physically a more homogeneous unit than any other Governor's 
province. ·Excluding the· comparatively small and ··sparsely 
populated bill areas of Darjeeling on the north and Tripura State 
and Cbittagong on the east, the province-which may be roughly 
described as made up. of the combined deltas of the Ganges and 
the Brahmaputra-is a fertile alluvial plain low lying and inter· 
sected in the southern portion by a maze of rivers and creeks. In 
parts of Eastern Bengal during the rains communication is 
possible only by boat. The Sundarbans, bordering the mouths 
of the Ganges, are a region of 11wamps and stunted forests. 

Racially and linguistically, no less than geographically, Ben~al 
ia more homogeneous than the other great areas of India. 
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Though religious a.nd cultural differe~ces ·make it no. less diffi.cult: 
in Bengal than elsewhere for Hindus and Muhammada~s to~ 
unite socially or politically, it is generally held that only a small 
proportion of the Muhammada~s of Bengal are. descended from 
foreign Moslem invaders. Their ancestors were largely converts 
from Hinduism. . . . · : ,. •. . · 
i Roughly speaking the Muhammadans are.conc_entrated in the 
.-east, and the Hindus in the west of the Presidency •. But even in f Eastern Bengal, the town population is largely Hinqu. Among 
:the landlords Hindus predominate; The Muhammadans are. mark~ 

I 
edly more backward educationally, and on the average ~e. also 
economically below the standard of the Hindus, as is illustrated 
by the fact that though they form a clear majority of the popul~ 
tion (54.6 per cent.) they are in a. minority (4~J _ _p_er_cenq 

. among the .voters in ... the. general constituencies. Eastern , 
Bengal comprises the .most fertile 'and ~lso the· most thickly · 
populated districts. · There . are 8ome rural areas with . over • a· 
thousand inhabitants to the square mile. In central .Bengal 
deltaic action is ceasing and ·the population has; on the .~hole 1 
been stationary. Eastern and central Bengal comprise the main 
jute-producing areas, not only of Bengal but of the world; for 
jute is practically a Bengal monopoly ... The jute industry is less 
than 80 years old a.nd its progress is most remarkable. The .first 
mill was started in 1855 and the first' power loom· in 1859. ·. By 
1909 the out-turn was 2,500 tons a day, and it is now 4,000 tons. 
The value of exported jute manufactures has increased thirtyfold 
in forty years. In the northern parts of Bengal, such as Dar
jeeling· and J alpaiguri, lie important tea districts; and in the 
west of the Burdwan division is a coal producing area.. , 

An important factor. in tlie economic life of Bengal is the 
"permanent settlement" of the land revenue. We defer an 
account of this till Chapter 2 of Part V of this volume. 

CALCU'ITA. 

· 79 .. The City of Calcutta,. with a. population; inclnding its • 
suburbs, of about 1,300,000, is in one sense an exotic. for i~ 
owes its ori_gin as a great ~ty to commercial enterprise in which 
the Bengalls have played little part. Even to~ay the grea-t jute 
mills on its outskirts are mainly controlled by Europeans, and 
the bulk of the Indian labour employed in· them comes from 
outside the province. The Bengali generally has not taken 
to factory or mill work; he leaves that almost entirely 
to the Oriya. and up-country coolie or artisan. · At the 
same time, Calcutta has become a great Hindu in. 
tellectua.l and political centre; with its newspa.pers and its 
enormous university, it exercises a. profound influence over the 
vie~s of tlie pr;ovince-an ~fluence whicJ;l na.t~lly does no~ stop 
at; 1ts boundanes. The qmck and recept1ve mmd of the Bengali 
readily absorbs education of a westernised type, and a problem 
of great perplexity is presented by those of the Hindu middle clasa 
(or more correctly ~ndu bhadralog) who, often a.t great saeri1ice, 
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have been trained for clerical and professional c&reera in numbers 
enormously in excess of the amount of. work of this type which. 
is availa~le. It ii not surprising that many of them tarn for an 
outlet to the political arena deeply imbued with hostility to the 
present r~gime. 

The dominance of Calcutta is so great that it is well to recall 
fhat, outside it, only 4 per cent. of the population of Bengal i& 
urban. Dacca, the only other city, has about 120,000 
inhabitants. Only two other towns have as many as 50,000. 
Except for tii.ose who live · in the· headquarters town of a 
district,·. or. at '·a ra.ilwa.y or steamer junction or terminus, 
the bulk of the population lives .in agricultural villages-no fewer' 
than twelve millions of people are distributed in 59,000 hamlets 
of fewer than 500 inhabitan~s each. · .. · · · · · 

A probleril." ~~mf~~nting B~ngal; ~hlch' is· ~o I~ sa important 
and rio, les.s .difficult than any question of its political future, is 
the scOurge. :of. inalari&. Malaria .is endemic in many other 
parts of lndia 'besides Bengal, but probably nowhere else are· 
its .ravages on such a widespread scale. It-is hardly pOssible to 

. over-estimate itS effects in lowering the vitality of the popul&
:. tion.· ;Though this subject is outside our own .sphere, we must 
._call attention tO the study .... Malaria and Agriculture. in Bengal •• 
published m 1925 'by .the. Director .of'. Public Health of the· 
provirice.. . · · · · · · · · · · . .-. . 

~-;,·: ~-·'<r · ·•. BACKWARD TRAcTs op BENGAL. • 

-· ~o.· pn. 'tb& extr~~e north of the Presidency bgrderi~g upon 
Nepal and Sikkim,· and 'again at· itlt 8outh-eastem extremity 

· march1ng with Assani and Burm&, lies a "backward tract"-:
the Darjeeling district and · the · Chittagong Hill Tracts re
spectively. These areas are under special administrat~ve arrange-· 
menta and are not ·within ·the full operation of the provincial 
Reforms. Part of the Darjeeling district lies in the plains with 
a population mainly l3engali; the remainder is in the Himalayas, 
rising.at one comer to 12,000 feet, and contains numerous hill
tribes with religion, customs, 'and language quite distinct from 
t~e rest of'Bengal. ·. .· ·· · .. : . . /: ': ... ';. :. -
;.The Chittagong Hill Tracts consist of parallel ranges of bills 

largely covered by virgin forest; . Only a. ~enth, of the area is 
cultivated •. A piece of forest is cleared. and burned, and when 
the rains soften the ground the cropll u.re sown •. As soon as ~e 

· fertilising effect· of the ashes has passed away, the- process 1s 
r~peated·.in a fresh area.. The population is about 170,000 and 

_ th~ people are as p~itive as their; agricultural methods. 

• ·;. · · .' . Th~ .U~ted ~rovinces ol Agra._im~. ·oudh. · 
~ 81. The two Provinces of Agra and of .Oudh; which are now 

combined ui a single Governor's Province,- ha.d a divers~ origin .. 
Agra w~ part of the ol~ Presidency of Fort · Wi.I?~ (~.e., 
Bengal) till. 1834, when 1t became a separate admrmstrat10n .. 
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Oudh waa annexed in 1856, and remained a. separate administra
tion untill877, when it·catn& under .the same-charge as Agm.· 
In 1902 the combined area. became , known as the · United 
Provinces of Agra. and Oudh under a Lieutenant-Governor, and. 
in 1921 they were constituted a Governor's _Province;- Th~ Agra. 
sub-province is much the larger of the two, and contams 36 
out of the 48 districts into which the United Provinces is divided. 

The province stretches 6etween Bihar on the east a~d Delhi 
and the Punjab on the west, and from Nepal and the Himalayas 
on the north to the low ranges of Central India. on the south. 
The greater part of the province consists of the fertile and 
densely populated plain of the Ganges and. of its tributaries the 
J umna. a.nd the Gogra. The density ranges from: 512 persons 
per square mile in the west'·to '118 in the east. The total 
population, like the total area., is not far short of that of . fh~ 
British Isles:· · · 

Set in the centre of Northern lndi3.; this is perhaps the most 
typically Indian of all the provinces. The great mass of the 

. population are peasants tilling the soil in their ancestral villages, 
with few interests outside the round of village life. Only 10 
per cent. live in towns, though seven. of these towns have. a 
population exceeding 100,000. The most important industrial 
centre ia Cawnpore (population 216,000), with its· textile mills 
and tanneries. But no province has a more distinguished list 
of towns of historic or religious interest. , Agra rivalled Delhi 
and Lahore aa a centre of the Mogul Empire ; Lucknow con· 
tains the palaoes of the old rulers of Oudh ; and cities like 
Bt'nares, Hardwar,· Ajodhia, Allahabad and Mut_tra attract year 
by year a multitude of pilgrims to the sacred places of their · 
faith. The United Provinces contains four universities-: 
Ben ares, Aligarh, Lucknow, and Agra.. · · 
. Racially the population of the province is hi the main homO: 
geneous. A peasant on the Bihar border differs no doubt in 
many ways from one close to the Delhi Province, but there is 
~o abrupt change of type and culture, and there is nothing corre
sponding to the contrasting races that are combined under one 
administration in a. province 'like Bihar and . Orissa., . On thA 
other hand, there are communal differences that are all the 
more serious because in northern provincei like the United 
Provinces and the Punjab, the more virile races resori more 
readily to violent methods for resolving their differences. The 
Muhammadan population is no Olore than· U per cent. of the 
whole, but it is concentrated in the towns, wherA 37 per cent. 
of the population is Muhammadan. For this and other reasons 
t~e power and influence of the Moslem community in thA pro-

• VlDce cannot be measured simply by its numerical proportions. 
The provincial Government reports that the province is back

ward in mass education. .. The test of literacy at the last censtl4 
was the simple one of ability to write a letter to a friend and 
to read the answer. Even so, only 3.7 per cent. -of the total 
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population were returned -&a. literate, only 6·5, per cent. of the. 
male populationr and only 9 per .cent. of that ,portion· of th~ 
population which was twenty years of age or over. Among 
females only six in every thousand satisfied .the test. These 
ligures show how little the people are able to avail themselves 
even of such means as there are of acquiring information as to 
what is going . on in th~' .world outside their own immediate 
neighbourhood.''* . 

Tim GREAT LANDHOLDERS. 

82. A . noteworthy feature of the ~ial organisation of the 
province is the number of great landholders. Whereas the Punjab 
is a. province of peasant proprietors, the land iri the United Pro
vinces, and in particular in Oudh, is held from Government by 
a relatively small number of individuals.· . The estates ~f these 
•• Taluqdars " of Oudh number' no more than · 260~ but they 
comprise two-thirds of the area of. Oudh, and pay about one
sixth of the land revenue of the· United Provinces. Some of 

·the Taluqdars represent the old conquering Rajput families 
with'. an ancestry. ·dating . back to. Lhe · 9th century. In the 
chronic anarchy which'marked the closing stages of the King-. 
dom of Oudh~. the larger Taluqdars occupied a position ·which at 
times amounted . to virtual independence, and their: disputes 
with the Court . and its agents over the. payment of revenue . 
contributed to the atmosphere of misrule.which finally led to the 
annexation of Oudh hi 1856. The most powerful of the Taluq
dars o-yvn, hundr~ds. of villages .and enjoy: very large incomes •. 
~heir wealth, their social status, and the· c~ntrol they exercise 
over. their· tenants give these ·~ Barons. of Oudh •• a position of 
-<very great influence in their area. . They comprise members of 
both the 'major communities, and their . common interests cut 
across the communal divisions.· . · ' . 

. The Zetnindars of the. Agra. province also form · a landed 
aristocracy of special. imP<>rtance.. They were at one time less 
well organised .than'. the ·Taluqdai's of ·Oudh, who have gained 
cohesion by • their membership of the ~ritish Indian Associa
tion, and have magnificent headquarters in the Kaiserbagh at 
Lucknow. · Government. collects. from the Taluqdars a cess, half 
of which goes to the Association and half to educational institu
tions for their families.. But the Zemindars of Agra. now. have 
th.eir Association, also, with headquarters at Allahabad. 

Agrarian questions have from time to time presented difficult 
problems for the Government ·of the province, Up to 1921 the 
tenants of ·the . great landholders in Oudh had no security of 

·- tenure beyond a seven years• period, and had to pay very large 
premiums to secure renewal. Agrarian trouble on a large 
scale. was threatened, and in 1921 an Act was passed securing 
a life tenure for the tenant. In Agra_ the position of the tenani 
was more favourable, and agrarian agitation was never so serious 

• See Volume IX. p. 2, Memorand~ of the United Provinces Government. 



THE PROVINCElS OF BRITISH INDIA •. 65 
I· 

as in Oadh; but here, too, the opposing mterests of landlord 
and tenant offer serious difficulties for the . Government. and/ tl;l~ 
Legislature. , . . .· · · . · , , 

. The Punjab •. 
83. The Punjab· was the last of the ·.Governors' provinces of 

Inai& proper to oome under British ·control. · Together· with . 
the North-West Frontier Province, which was not separatea 
from it until Lord Curzon's decision of 1901; it has always 
borne the brunt· of · attacks made upon · India. through the 
defiles of the North· West. ·; Little more· than a hundred years · 
ago, the Afghans not only held Peshawar, but penetrated across 
the Indus to M;ulta.n. and it wa.s only the rising strength of the 
Sikh confederation under Ranjit Singh that drove them· out 
of the western areas of the present province~ and ·back through · 
the passes. . . · . . · . · . 

The province occupies the great north-western plain of Jndia. 
through. which . th& main ·tributaries of the Upper . Indus flow~· 
These are the Sutlej, the Beas, the Ravi, the Chenab and the· 
Jbelum-the five rivera which give the province its· name. · It 
extends from the Himalayas in the ru>rth to the desert country 
of Rajputa.na in the south, and from. the Upper Gariges Valley 
on the east to the Indus on the west. There is one trans-Indus 
district. · The province is eompletely landlocked and· the mairi 
outlet for ita produce is the port of Karachi in Sind, about 750 
miles distant by rail from Lahore, the capital of the province, 
and one of the most imp,ortant railway junctions in India. 

'The northern aubmontane tracts have a. good rainfall and are 
thickly populated, but as the southern desert is approached, tt~ 
natural conditions of the province ' deteriorate. B.etween . the . · 
great rivers are tracta whk)l. if left to themselves, would be arid 
scrub-covered country incapable of supporting more than a. few 
nomads. But · the efforts· of a succession of great engineers 
have changed all this. The ·surplus waters of the rivera,. which 
are fed from the snows of the Himalayas;• have been :diverted 
by a wonderful system of canals, and now irri~ate great tracts 
that were lormerly barren. . The '' canal oolorues '' created in 
this way rival in prosperity the northern· districts blessed by 
better na.tural conditions. They are indeed the most prosperous 
areas in the province, and the trend of surplus rural population 
is towards these colonies and not to the towns. Irrigation haa 
changed the Punjab from a poor province, exposed to recurring 
f~ne~, into _one of the most prosperous and progressive· pro• 
vmces m Ind1a. . . . . . . . ~ 

In area the Punjab is a. little larger than Great Britain and 
ita population at the census of 1921 was over 20 millions. There 
are only two to~s with a. population of more than 100,()()(), 
~aho~e a~d A_mritsar. · At'least 90 per cent. of the . total popula,. 
tio~ bves 1n v1llages and 60 per cent. is 11upported by agriculture •. 
n 18 a. country of peasant proprietors; there are, it ia true, a. 
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· :considerable' 'number of amall·landlords living OIX the rent of 
"their Ianda, but· the large ·landowner of the type common in the 

. United Provinces and elsewhere in India is rare. · ·· 

. • AGBICULTCBAL TBIBBS. 

;. · 84.'-The .. ~- .poEdtion· iecurea· io' what· ~e kno'WD as 
, .. agricultura.l.tribes ,. is a notable leature in the social economy 
of the province. The P~ab Land Alienation Ad prevents the 

· sale, or mortgage (except under strict conditions) of land by a 
.member of such a· tribe to anyone who is not a member of the 
.same group of agricultura.l tribes· in the same di.strid.. 'nle 
object of the Act was, we understand, to protect tribal groups 

' who cultivated land as their main occupation from the aliena
.tion of their land_. to the ·monied and. urban classes. ·The 
importance of its operation will be . better understood if we 
point out that large classes of Hindus are not included in the 
schedule of agricultural tribes. The Act haa had the e1fed of 

·creating · among the rural classes a strong ·sense of common 
interest which to some extent cuts across communal divisions. U 
has been estim'ated that the agricultural tribes amounf to &bout 
l:ta.lf the total pqpulation and to five-sixths of the population sup-

. _il?rted by agriculture. · They are ~t confined to one ~unity 
-for example, the ·Jats, the most lnlportant of the agricultural 
~es, is made up of 21 million Muha.mmaAans; ll million Sikhs 
and 1 millicin ffindus. · : · · 

.. 
· , .:. ·, ColWUNAL DnrrnmUTioN. 

· ·· 85 •. The distribution of the population· by .religions is note
'Worlhy because of its bearing on the communal question, which 
is acute in the province.· Of the total of 20l millions, lll aro 
Muhammadans, 6l Hindus and 2l Sikhs. Throughout the 
western districts the Muhammadans are in a majority; indeed, 
in the border districts adjoining the' predominantly Muhammadan 

. area of the North..:West Frontier Province. Muhammadans make 
np 80 · per . cent. of : the ·population~- The son~~astern . area 
adjoining the United Provinces mows a Hindu majority of at · 
Iea.st 60 per cent. . The main Sikh concentration is in- the 
central Punjab. This waa the centre of the Sikh power which 
held the P11lljab befOl'e the British occupation in the middle of 
the .last century. An important group of States under Sikh 
rulers adjoins the British territory of the "province. ' · 

The problem of caste is happily of leg importance in the 
Punjab than in some othe.r provinces. The Punjab Government 
in its Memorandum prepared for the Commission, put th~ 
position thus• : . · · · : : · , · · · 

• ; . "No one would deBire to underrate the esteem with whicll eerlam ~ 
• • _f&miliee are regarded who haft far gmaatioos aenecl the adminisbatioa 

. . :' UDder llughaJ, Sikh a00 BriWfa ruJe. DOl' the respec$ bestowed Oil IDAD.J 
, . leamed men q this bodn aDd in the ceremooiea whidl att.eod. all_ the 

~: ,2. 1 N 2, g t • Printed at pp. J aDd 8 ol Volume~ . . 
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important oocuiona of a Hindu's life the Bra.hma.n has a well-defined i>&rt• ; 
Nevertheleea it ia strictly true to aay that the Brahmans of the Punjab do 
not u such exert a.ny greater political influence than,· for instance, that ' 

· wielded by the Khatris, the Hindu trading il.nd professional colnmunity of 1 

the Oentral Punjab ; a.nd to speak of a non-Bra.hma.n party in the Punjab , 
w<>Uld have u little meaning u to talk of a.n ultra-montane party in England. 
Not only il it the case that the Brahma.n has no practical pre-eminence 
among HindUBw. but u between • caste ' a.nd ' non-caste ' Hindus the 
d.iatiDCtion is not eo strongly ma.rk.ed u to create the political problema 
found elsewhere in India.. • It is difficult indeed to determine from the census 
t&blel the e:mct numbers of those who though for census or voting purposes. 
deecribed u HindUBw yet fall eo far short of the full status of Hindu as not 
ordinarily to be admitted to Hindu temples. The census of 1911 calculated. 
that out of the total of S. 773,000 HindUBw some 2,268,000 might be technically 
rega.rdei u beloogi.ng to untouchable castes ; but untouchability waa merely 
held to mea.n that food touched by them could not be eaten by high caste. 
Hindus 1 it was only in the case of aetual scavengers that bodily contact 
involved pollution. AcceBB to the richer Hindu temples was closed to all 
the peraona included in the figure given ; minor temples were not closed to 

. them; and tn other l'eBpects there wa.a a great variation in the degree of 
liberty giveD in eoci.a1 intorcourse." ~ · . 

The religions of the Muhammadans and the .Sikhs, who 
together form two-thirds of the population, do not recognise 
caste and within the Hindu community of the Punjab the pre
eminence of the higher castes is much less marked than else~ 
where. The leather worker in the Punjab who seeks another 
occupation can quite definitely raise himself in the social scale. 
There are classes which are socially depressed on account of 
their occupation, but the political problem presented elsewhere 
by impassable caste divisions hardly exists. · 

Mn.ri!Rr REcRuiTMENT. .,· 
86. The sturdy and enterprising Punja.bi has less aversion from 

emigration than the other Indian races and he is to be found 
in many parts of the East as soldier or policeman or settler. 
The Punjab is at all times pre-eminently the military recruit
ing ground of India. The number of Punjabis joining the 
colours in the War was so great that one man in 28 was 
mobilized and this single province provided a third of the whole· 
contribution of India to the ·forces of tlie Empire.t . 

The enterprise of the Punjabi in peace and war has not been 
without effect upon his outlook. The sepoye who .came to 
Europe with the Indian divisions at the outbreak of war saw 
the villages, the market places, the schools and the agriculture 
of the West and many of them returned to their homes with a. 
new conception of what a. rural community might be . 

. BACKWARD TRACTS. 

In the north-east of the province, between Kashmir and the 
Simla hill States, lie the Himalayan valleys of Lahaul and Spiti. 
The~ are separated ~rom the Punjab by· high passes which 
adm1t ~f tf!!.vel only 1n summer and contain a purely Tibetan 
populat10n. They present no administrative problems and 

6ll97ll 
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their looe.l a.Jiaira B.re satisfactorily transacted under a pa.triarcha.l 
d~spensa.tion~ To preserve this simple form of administra.tion 

. these area.s. have been ·notified. as . •' backward tracts • •· and 
. ezcluded from the Reforms.- · •· , .. 

''' . 
. · · . : ' : Bihar a.nd Orissa. · 

· S7. The provin~e· of Bihar and Orissa, which was constit~ted 
in· 1912,' is the most artificial unit of all. the Indian provinces. 
It was formed by. bringing· under a single administration three 
areas ·which differ markedly; not only in physical features, but 
in: many. racial, linguistic, and cultural ~haracteristics. . . 
··Bihar, in the north; consists of an alluvial plain drained by 

the Ganges and its tributaries. ·.It contains more than half the 
t-otal popula'ti6n of ·the province, with Patna. (120,000 inba.bi4 • 

, tants), the headquarters of the provincial Governmed, as its · 
·. capital. Other -large towns are Bhagalpur (69,000) and Gaya. 

(68,000)--the latter an important· centre of Hindu pilgrimage, 
with a.. famous: shrine ·associated ; with ennts in the : life of 
Buddha.· nea.r. by~ Bihar. bears a close :resemblance from some 
points .of View to. western.Bengal, and it bad formed part of 
Bengal almost from the beginning of British administration until 
the final rearrangement .in 1912 .. · The bulk of the population· 
is Hindu, _and Hinduism has· long ago absorbed such· of the 
aboriginal races of that area as did-not retire into the jungles. 
Hence arises part· of ·the· difficulty: in determining· what is· the 
proper figure to give for· the. depressed classes in the province. 
The preponderance of rural over urban dwellers is very marked. 
There are practically ·n9 ·minerals in Bihar,. and few large-scale 

. industries; . the indigd factories ·have ceased to be of· much · 
importance, though: their. place has ,been taken .to some extent 
by· sugar factories and rice .mills. ' .. 

. .. · At the other end of the province,· in the south. and completely 
separated from Bihar by the Chota. Nagpur plateau,. lie the 
three coastal districts of Orissa.. Though Orissa stretches· along 
the Bay of.Bengal for some three hundred miles, it bas no poi1 
of any consequence~ The tract is ma.de up of the deltas of & 

number of large· rivers, and agriculture suJiers greatly from 
periodic floods~ : Its urban. population, which is relatively more 
important than in the case of. north Bihar or. Chota Nagpur, 
is mostly concentrated in the two towns of Cuttack and Purl ; the 
latter supports· its population mainly by catering for pilgrims 
to the Jagarinath· temple,' and for visitors who come to it as a 
health resort. The population. of Orissa is almost entirely 

" Hindu, Muhammadans accounting for less than 3 per cent. of 
the inhabitants. But whereas in. Bihar Hindi or Urdu is pra.c,. 
tically the universal language, 96 per cent. of the population 
of Orissa. speak Oriya.. This _Hindu holy land is the home of 
the Oriya race. Apart from spreading. into a portion of adjoin
ing.•Madras territory, the ·otiya-speaking people have penetrated 
into· a hinterland somewhat s~ar in character to the Chota 

. ' 
r ~· 
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Nagpur, plateau. The, ,greater part: of. this· hinterlan~; is 
not British territory, but is held by the Orissa feudatory States. · 
How artificial the union of Orissa. with Bihar really. is may. be 
illustra.ted by the fact tha.t the deputation from Orissa, . which 
attended the Commission a.t Patria, made the journey by travel• 
ling via. Calcutta. It is noteworthy that · the great railway 
aystema which connect Calcutta with the west and th~ south both 
pass through the province of 13ihar. and Orissa,· but there is no 
convenient direct route between the northern .. and· southern 
portions of the province.;,·. . , . . . . 

Between Bihar on the north and Orissa. on the .south ·lies 
Chota N agpur, with Ranchi as its principal town: . It is a; table
land rising to about 3,000 ·feet, with wooded hills and·.· open 
uplands intersected by rich val~ys. · About half of its popular- . 
tion consists of aboriginal. and semi-aborigiilal tribes., , Tl;lere 
is great va.riety in the languages spoken . in. the. area ; . 30 per · 
cellt. of the population use Hindi, and about the same number 
Oriya, while in certain districts the prevailing. tongue. is one . 
or other of the Munda. or .the Dravidian languages.~ The Chota. 
Nagpur plateau, especially on its eastern side; is rich in minerals •. · 
It contains the most important coalfield in India, ro'imd Jharia., 
and at J amshedpur are the great T~ta. iron and steel works, 
employing tens of thousands of men. . The greater part of the 
unskilled labour at the industria.l centret is drawn. from the local 
aboriginal tribes, 'who also form an important recruiting ground 
for labour on tea. estates in Assam. There are also tea gardens 
in the neighbourhood of Ranchi. , . : _' t , . • 

ExcLUDED AREAs OP BI~ AND O:aisu. 
88. If reference be :made to the map of India at the end of 

this volume, it will be seen thal a large proportion of this 
province-u also of Assam and· Burma.-is coloured purple as 
being •• excluded " from the Reforms. . The degree of exclusion 
of the various backward tracts in Bihar and Orissa. is not uniform, 
the di1ferences being due to the varying estimates formecl of 
the degree of backwardness of the inhabitants. We shall have. 
to describe in a later chapter the special systems of ad:ministra,.; 
tion and legislation applied tO these backward tracts ; here we 
a.re only concerned to identify them and to indicate. the features 
which make special treatment necessary. Owing to their large 
aboriginal population, the five districts of Chota. Nagpur, together · 
with the districts known as the San tal Pargana.a and Sambalpur, 
are partially excluded from the Reforms, · and the district of 
Angul is wholly outside them. These backward races are 
commonly supposed to be remnants of pre-Aryan autochthonous 
peoples into whose strongholds in the hills and forests the 
invader found it difficult and unprofitable to penetrate. Some 
of them live by hunting, and by a type of shifting cultivation 
which we have described in writing of the backward tra.ct of . 
Chittagong in' Bengal •.... In the valleys, the tribes have with · 
great labour terraced isolated fields, producing. abundant crops,· 
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but a~ no time before· the-establiahmenl. of British rule were 
these plots coveted by the plainsman, for. he· could nol have 
collected his rents from the occupiers. ·But the moneylender and 
the trader &oak advantage of the new· reign of law lo reduce 
the aboriginal owners to practical· serfdom. We must refer for 
further details to the Memorandum on Backward Tracts pre
pared for ua by the Bihar and Orissa. Governmen1. • The need 
for Bpecial provision and special protection is brougM out in the 
following extrad :- · ; · . · . , 

· • They Cl.llDOl compete against the aubtler minds of the Aryan ncea tba\ 
. have in the put two or three centariea penetnt.ed almrly into the eoantry ; . 
. \heir improvideoce lays them open to the 'Wiloee of the mooeyJeDder; their 

lack of education and their distiootive langaagea place them u a pa$· 
disadvantage in the Courta. When ro.-1 to actia:a • by ral or faDcied 
grievancee their tn"bal orgaoiaatioa, ..-here it aurrivee, and elsewhere the 
solidarity of kinship ·make for a rapid spread ol dia1fecQao. ..-bile their · 

:childlike outlook maba the duty ol restoring ords- a peculiarly distast.efal 
rma." -.: . •, .. : .. ; . . .-· . . 

. The most. notable of such outbreaks. in this province was the 
Santal rebelliol\ of 1855. The application of the ordinary laws 
of Bengal had resulted in the abor\,oinals losing their lands lo 
their creditors.' The Santala organised a large body lo march 
to Calcutta to present their grievances; their advance was marked 
by looting and violence, and .a large punitive force was required 
to restore order. Aft~ the rebellion, the district was excluded. 
from the operation of the general r~aulations, and received ita 
own agrarian law _and a distinct judicial system. . These 
measures have not sufficed entirely to stop the penetration of 
the intruder, and in that pari of the district which adjoins 
Bengal there is a considerable settlement of Bengalis who press 
for the removal o{ ·the· barriers which have been sel up to 
prevent exploitation of the aboriginals. · · ... 

· The district of Angul. which contains an aboriginal population· 
of 74 per cent., lies in the midst of the Orissa. States~ The dis
tric~ came late into British hands, and from the first ha.s received 
a distinc~ve sy~tem of administration. . • ·~ . . - . 

· The problem presented by the aboriginala of the Chota N~«Fpm 
plateau, which formed pan of the inaccessible forest tract which· 
the Aryan invaders called the •• J arkhaDd, •• is essentially similar. 
The!ie primitive tribes amount to 58 per cent. of the population, 
and they nurse a resentment against the Hindu immigrants 
who, a.s they consider, have robbed them of their ancestral lands. 
Unrest, wmally arising frol} agrarian causea but often assuming 

- a religious ooinplexion, ~ endemic. H has occasionally 
1 led · &o the employment of regular troops. , · Christianity 

I 
has made · much ·progress among them,. and we are 
greatly indebted for om ipfor:mation abou' this country lo the 

.representatives. of the three important missions,-Anglican, '·· 

• Prinbd-' p. 332 ~ ol VolWDit XII._ 
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Roman, and Lutheran-who gave evidence before the Joint Con~ 
ference.· Between them these three missions claim 280,000· con
verts, drawn almost entirely. from the &~>original· population,;· 
in the Ranchi district alone. The missions have made some 
inroads on the illiteracy of the aborigina.ls .. :The present wsi~ 
tion would seem to be that the protective measures taken; though 
by no mea.na adequat~ in the eyes of ma.ny of those who know 

·the aboriginal best, have given him · a' breathing space and 
stemmed the tide of exploitation, but that the constructive :work 
of so educating him u to enable him· to stand on· ,his own 
feet has scarcely begun. He remains credulous and excitabl~, 
and a.lmost as much as ever in need of special protection .. · · · ·. ' 

. '. 

The Central Provinces. -.- . 
89. The Central Provincei were oonstiiuted a. separate provmce 

under that name in 1861. . ·· From 1903 till 1920 they were 
governed by a Chief Commissioner, and in the latter year became 
a Governor's province. In 1903 Berar, transferred by the N~ani 
to the British Government in perpetual lease, was added to the 
Chief Commissioner'• charge.· The Governor-General in Council 
is empowered by an Order in Council issued under the Foreign 
Jurisdiction Act, to apply to Berar any portion of the laws of 
British India.. But· the territory of Berar remains · State terri
tory; the Government of India Act has no operation within its 
boundaries. AJJ a. consequence, special constitutional arrange
menta have been made to tit it into a. Governor's province. 
And the assimila.tion of methods of administration over · th~ 
whole province has been carried so far that this di1Ierence woul~ 
not be apparent to the ordina.ry citizen. ' · · : · . . · ' : 
- The Central Province& with Berar form as it were' a.~ ista.'nd~ 
landlocked by Indian States. Of the total boundary, 2,780 milea 
long, only discontinuous stripi totalling 34-0 miles march with 
British territory,; ·Geographically, . the . whole area. divides into 

· a. British and a. non-British portion: linguistically, it is distri
buted between a. Mara.thi-spea.king and & Hindi-speaking popu-· 

· Iation. The two linea of division do not coincide. .. In the whole 
of Bera.r and the districts of the N agpur division the prevailing 
tongue is Marathi; in the' remaining U districts of the pro-· 
vince it is Hindi.·· The whole province ia almost purely agricul
tural, and the soil of the plains in the Mara.thi area. is of the 
rich •• black cotton" kind. In this Mara.thi area. lie the capital 
of the province, Nagpur, and a number of important cotton 
mills. · · 
. The Hindi area oontains both whea~producing , plains . and 

extensive hills and forests, and embraces a. number of feudatory 
States. There are numerous hill tribes, of which the principal 
&re the Gonda, many of whom still retain their own language 
and ,their own animistic religion. Of the population, 11 
millions are in British territory, two inillions in the feuda.tozy. 
States, and three millions in Berar-but the feudatory States 
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are nearly twice ,as Iargi,.· and the British territory nearly five 
times as .large,· as ·Berar. . In the whole· province, the Hindi: 
speakers are 56. per cent.,·· the Marathi-apeakers 81 per cent: 
and the Gondi-spea.kers · 7 . per cent. of the popula.tion. · · The 
Mahrattaa were the rulers of the ~whole country before the 
British c&me : the Marathi-speaking population· not only holda · 
the best land, but in spite of its inferiority in numbers contends 

·on level terms with the Hindi element.. In the Council, the 
·eight .Marathi districts return 25 members· and the 14 Hindi 
~stricts 23, anCI it is only in the Ma.rathi area tha.l the culti• 

. vating classes offer· any cha.llenge to that predominance of the 
· higher castes, which ia characteristic of the nndeveloped areas 
. of India.. · · · : · · · . . ' -.. ~ -. ~ . . 

• .. ~ - ' ! • - •• 

SPECIAL POSITION OJf BEBAB. 
.. ' ·: .. .. . '" . I 

90. The a.noma.lous position of . Berar, as non-British terri
tory.over which legislation a.nd administration deriving authority 

· · fro~ .British India. nevertheless prevail, makes it convenient tO 
depart from the general a.rrangement of our Report and tO antic~ 

. }!ate & latq Chapter by giving here· some constitutional informa-
tion .. _ , . · , :· . . . : . . ·. .. · ' · · · 
- • I ' , ' ' • ·; •• • • 4lo 

. : Berar is represented in the Central Provinces Legislature by'l 'l 
of the 55 .elected ·members. Sirice ·the Government of India 
Act does :not apply to.Berar, the constitutional difficulty is' over.,; 
come by. the formal nomination by ~he Governor of the candi ... 

· dates who are successful at the Berar elections~ A correspond. 
tn,g device is. employed in. respect of the member whom Bera.r 
sends tO.the Council of.State a.nd the member whom it sends 
to the; A:s8embly .: - . Bills which become Acts on passing Uu-ough 
all .their stages in: the Central Provinces Legislature apply only 
to. .th~. Central. Provinces i but they ·may be afterwards . applied 
bY .~he Governor-General ~ · Council. to .Berar, ·in exercise of ha 

· PQ\Vers .. under. the Foreign Jurisdiction Order .. : The · Bera.r 
Legislative .. Committee. , has .. been .. constituted . to : ·consider 
Bills which affect · Berar only;· . this class of, legislation &rises, · 
for instance, from the faCt tha.t ~erar has a land revenue system; 
differing from that of, thti Central Prorfuces.· : It . contains the 
17 mell,lbera elected. to the provincial Legislature from Berar and. 
seven other, , principa.lly • official. members. -, Us functions .are . 
purely· advisory.. ..It: takes into consideration only the drafts of. 
laws which the Governor-General in Council places before it, and~ 
reports them to ·the Governor-General in Council through ilia 
provincial Government. The Governor-General in Council 
reserves full power to legislate for Berar as he thinks fit, but the 
Committee is stated· to serve. as·might be expected, a useful' 
purpose iri eliciting informed opinion· .on legislation aft'ec~g: 

~ra.r~'.': '·.· · .... ''· : .. ·. ·.· .-; .. ', ·, ·: : : ·~·-- : .. ~ 
.. The control.which ·the. Central Provincea ·Legisla.ture;·and · 
Govemm~nt exercise over th~ ;revenues of Berar is derived from. 
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the Devolution Rule• which ailoca.tes them· to -the Central ~ro
vinces Government as a source of provincial revenue. ·.·The 
)i.Uocation is coupled with the condit1on .that due· provision shall 
be ma.de for necessary expenditure in Berar~:-. This condition has 

· .been so faithfully observed that the provincial Government has 
Jormally adopted and pursued the policy of spending in Berar 
.the same proportion of its revenues aa. it collects. there, so far 

- as the locales of revenue and expenditure are capable of ascer
. tainment .. Since Berar is so mu~h the more wealthy :partner, 
'this policy ha.s told very hardly on the. Central Pro~ces. ' 

ExcLUDED AREAs ov. THE CENTB..u. PRoviNCES. ·: ' 

; 91. If the feudatory Stat~s be oiDitted, on~-fifth ot'the C~ntral 
:Provinces is Government reserv~d forest._. Leaving out bo~ 
the feudatory· States and Berar, one-quarter of the remaining 
territory-consisting of those. parts which are coloured. purple 
in the map at tke end of this volume-is ·not· subject to' the 
Reforms .. In these·" excluded a.reas" the Scheduled Districts 
Act reserves to the Executive the ·sole power .()f deciding vvhat . 
-laws shall be applied, but they are not "backward tracts" 
in the constitutional sense. These territories do not form ·part 
of any constituencies, . but are subject to the . authority of 
Ministers and have recently been included within .. the area·. of 
operation of the provincial Local Self-Government Act~ · Their · 
extent was diminished in 1926 ·when ·the Mandla. district, 
formerly an excluded area,· was· formed into' a. cpnstituency . 
returning a member to the provincial legislature,· and we have 
been informed by the provincial Government that all these ex~ 
eluded areaa are now fit to b& treated as part and p;ucel of the rest 
-of the province. · ·· · ' ·· · " · , . . . · ' . ' · . 

: ' ~ ,.. . . . ·, ~ . 
... Assam. ~ . · 
f • ' • . ' . ' ~ • . . . . ' I 

. 92. Assam, the sma.llest and,· apa.rt from Burma., the least 
developed of the Governors' provinces, is in its history and to 
aome extent in its administration interlocked with its much 
older and larger neighbour Bengal. . It was originally consti .. 
tuted aa a separate province in 187' in order to relieve . the 
Lieutenant-Governor of Bengal of & portion of the huge terri
tory then under his charge .. On the partition of Bengal in 1905, 
the area became part of the new province of Eastern Bengal and 
Assam, but when this anangement waa revened in 1912 Assam 
again became a separate unit.. It is the only Governor's pro
!ince without a universityt and it has no High Court of it• 
own; .as the High· Court of Bengal. still retains its juriadiction 
over Assa.m. · 

These special features are . e~plained :by · the fact that the 
effective size of the province of Assam is far smaller than ita 

• • D.R. 14 (2). . . . . , 
-:- t Calcutta University, which WM founded in 1857, haa from the beginD.ing 
dovwed the Aaam area. Collegee at Gauhati &Dd Sylhet are affiliated to the 
U.D.iveraity. • . , . · ~ l 1 ..• 
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total area would suggest, for of its- 77,500. square miles more 
tha.n half is ma.de up of bill and frontier tracts sparsely popu· 
lated and still in large measure unsurveyed. . The rest of the 
province consists. of· two valleys; the Brahmaputra (or Assam) 
valley a.nd the Surma valley, which together contain over 
6l millions out of a total population for the British area of the 
province of about 7! millions. Bengalis number 3} millions 
and Assamese lf millions, a.nd a.lmost all of ·these are 
found in the · two valleys. On the east · is the Indian 
State of Manipur with 384,000 inhabitants: The capital 
of the province is. the beautifuUy. situated town of Shillong, · 
lying at a height of 5,000 feet among the Khasi and 
J aintia. hills which form pa4 of the densely wooded range 
separating the two main valleys from each other. The area. of 
Shillong · covers both British a.nd non-British territory, and 
provides the only example of a municipality or of a local board 
in any, of the hill· districts or Assam. . The va.riety of races 
represented -~ by the inhabitants of Shillong is remarkable
Khasis, · :Bengalis, . Assamese, MadraF.is, Sikhs, Patha.ns, 
Chinese, and, ~urkbas are amongst them·. , . 

• I . ... ·, . 

Th~ development . of the province,. by the taking up of land 
Ioz:. ordinary agriculture and for tea-gardens, has been very 
rapid ip the Assa.m valley, where there was a.n increase of popu. 
lation .of more than a million in the period. of 1901-1921. · A 

-similar •. but less considerable. increase bas taken place in the 
Surma valley. In some districts the Bengali .element pre-

-'ponderates-for example, in Goal para a.t the lower end of the 
Assa.m valley .. and in Sylhet, which is the larger of the two 
districts in the Surma. valley. In both of these ·areas there has 
been ~t different times a. movement in favour of secession from 
Assam and union with Benga.l-a. change· which, if it came 
11.bout, would materially reduce the effective area a.nd the popula.;. 
tion of the province. Sylhet contains 2} million inhabitants, with 
& preponderance of Muhammadans, and covers over 5,000 .square 
miles: Goalpa.ra is nearly 4,000 square miles in extent, and bas 
a. population of nearly three quarters of a. million. In the case 
of Goa.lpara. the movement for separation is led 8y the zemindars 
{)f the district, who are not satisfied that their interests are in 
safe keeping in ·a. legislature with so large a.n Assamese element. 
The .Assam Council at one time actually passed a resolution · 
purporting to recommend the tra.nsfer·of Sylpet to Bengal, but 
it is naturally concerned as to the effect which Joss of territory 
might have upon the status of the province. Doubts on this 
point may have helped to produce the revulsion of feeling s~own 
by a. more recent resolution which' demanded that Sylbet sliould 
continue to form part of Assam .. Muhammadans, whose pro. 
portion in the :population is continually rising with the increase 
of immigrants from eastern Bengal, appear to be solidly opposed 
to traJlsfer. _;' 



THE PBO\"INCES OF BRITISH INDIA. 75 

THB AssAY 'l'EA INDusTRY. 
93. The tea-growing districts of . Assam are of very ·~eat 

importance, a.nd the tea industry is the outstanding feature in 
the development of the pronnte. It is this industry which has 
mainly led to the repopulation of the Assam valley and to the 
reclamation of fertile tracts from jungle: · About three-fourths 
of the capital invested· in the industry is European, ~e total 
area. taken up for tea. estates is over ll million· acres, and the 
labour population residing on the estates exceeds. one ~on, 
more than half of whom are adults. The Commission was in
formed that more than half a million ex-tea.-garden coolies have 
settled in the province~ many of them holding plots of their 
own for the growing of rice~ The European tea-planters main
tain a.n elaborate organisation for the recruiting of labour from 
various parts of India., especially from Chota. N agpur· · and 
:Ma.dras, and the representatives of the Assam branch of the 
lndia.n Tea Association, who a.ppeared before the Commission, 
put the cost of imported labour at £20 -per head. ·It should be 
noted that the labour population on the tea. estates is largely · 
Animist, and has litije or nothing in common with the Hindu 
element on the voters' roll. The population of the plains, 
apart from th~ tea-garden labour forces, includes many interest
ing races. There are 200,000 Ahoms who represent the former 
ruling race of the Brahmaputra valley; about 100,000 Nepalis 
find employment in the province, mostly as gra.ziers; there are 
indigenous Kukis and others; and large numbers belonging to" 
the depressed classes of Hindus. · 

BAcKWARD TRACTs o~ AssAY,.... . 
9!. The backward tra.ctst of Assam a.re of great importance 

and extent, and nowhere in India. is the contrast between" the· 
life a.nd outlook of these wild hillmen and the totally distinct 
civilisation of the plains more manifest. The main areas classed 
as backward tracts are the Lushai hills, the N aga hills, the Garo 
billa, the north Ca.char hills, and the British portion of the 
Kha.si and J aintia. hills. To these must be added the Lakhimpur 
frontier tract, the Balipara. frontier tract, and the Sadiya. frontier 
tract-the last running up to the · Abor country and the borders 
of Tibet. The Commission was fortunate enough to be able to 
pay a visit to some of these tribes beyond Dibruga.rh, and also · 
met a large assemblage of them at Kohima., in the heart of the 
Naga country. No description can convey to the reader the 
striking impressi011 produced by these gatherings, or the diffi
culty of fitting the needs and interests of such people into a 
constitutional scheme. These races must be among the most 
picturesque in the world, and until their energies are sapped 
by contact with civilisation they remain among the most light
hearted and virile. To the economic self-sufficiency of the 
indigenous hill races-the Nagas, Rukis, Misbmis, and the rest 

t These areaa are colo.ured purple on the map at the end of thi1 Yoluma. 
A large IIC&le map of Assam will be found on page 78 of Yolume XIV. · 
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-the t~a-ple.nter Jmd the ·immigrant Bengali alike constitute a 
real danger. To the losa of . self-respect, of confidence in their 
warlike pro:wess, of belief in their tribal gods, e.nd of unfettered 
~njo>:ment in. their, ,P.ltria.rchal· {or rather, . in' some, tribes, 

· r,natnarchal) .- eristom&-<:hanges ·which tend . to exterminate 
so ~many .. Primitive race~r-there has now· ·. been added 

· the curtailment of freedom . to- bum down the forest and sow 
::seeds iri its•ashes.; The process has already. begun, and the best 
judges doubt. how far the recent quiescence of the hill tribes
for. the .last expedition against them was in 1918-is due to 
oonteniment. · If progress is to benefit~ and not to destroy, these 
people, _it· must come ·about gradually,. e.nd the _adjustment of 

·.their needs .with the interests of th& immigrant will provide ir. 
problem of great complexity .and importance for many genera.
. tiona to come~ . ·. · . >_ .... 1·. • · . ·. ·~ > · .. ·,. . ~ . . · · 

. . . . . . ' . ' 

•. Th~ ~e~t ~aiodty ~f the,hili trlb~-~--~e-far !ro~-fo~g~ttmg 
:their warlike past, with its long record of raids upon the plains. 
· .. Many of them 'probably-regard the pa:z; Britannica._ as a passing 
· inconv~nience. · The confidence 'of th.e plainsman evidenced by 
'the' continual' immigration and the brea.kiD.g up of virgin soil. is 

. _equally· .. a. .. recent ,feature~ · . Tlie ··only regular ·forces in 
. Assam . are tWo battalions, stationed. at Shillong far from the 
frontier.: •. Peace· in · the· frontier ·districts . .is immediately 

. dependent· on the five battalions. of the Asf;J&lll Rifles. One of 
. these battalions is stationed, at Aij~l m the Lushai hills,. and 
· has an outpost ·at Tuipang · overlooking an 'area · under loose 
political control whence · Lushais · and . Lakhers made · three. 

·murderous raids in 1917. 'Another is at Badiya, with outposts 
. along .'the foot of· hills inhabited by Abors, Miris; Mishmis, 
Khamtis, and Singpho~the last Mishmi raid was:in 1918-19; 

. a third 'is at Kohima. among the : N agas, ·many of whom still 
indulge in inter~tribal war; • · fourth at · Impha.l in Manipur 
State-,· where tlie Kuki .rebellion ·eleven years ago resulted in 
military operations on a large scale ; and the fifth battalion in 

'the . Bali para. frontier' tract ' serves · to keep· in·. check the 
··independent Aka.~ Da:fla, Apatanang and Hill Miri tribes, whose 
last· serious raid was made in 1918. · The . composition of the 
·Assam Rifles is nominally one half Gurkhas and the ·other 
ha.lf natives of the province. ·But the ·Assam · plainsmen are 
loth to enlist ! of the hill tribes at present only Lushais and 
Kukis come forward, and they will not serve outside their 
own &rea. There is & danger in recruiting too largely from hill 
tribes for service against their own kith and kin;· and recruiting 
difficulties are serious .. But the discipline and efficiency of 
these frontier defence· battalions is at present high, and during 
the G(eat War they trained and supplied drafts for the regular 
army~· Though one duty of ·the force is to maintain order 
among the hill tribes of the directly administered areas, its. 
primary--duty· is the defence of the frontier. In recognition 
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or this fa.ct the Governn:ient of.lndillt pays four-fifths of. the:cost 
of the battalions .. 

--nurma~'· ··. . . 
95. •• Burma," wrote the authors of the~ Joint R~ix>rt, -~. i~ 

not India," and for the reasons stated in .paragraph ],98 _of that 
document, they •• set· a·side. the problem of Burma's political 
evolution for separate and future consideration •. ': : The Joint 
Select Committee hea.rd evidence as to the inclusion of Burma. 
as a Governor's province within the Government of India. Bill, 
and advised that it should not be included within_ the. scheme; 
The members of the Committee stated .in the~ ·.Report:-, 

" They do DOt doubt but that the Burmese. have deserved and should 
reoein a ClODBtitution &D&logoWI to that provided in thia Bill for their .Indian 
fellow-subjects. But Burma is only by accident part of the res~nsibility . 
of the Governor-General of India. The Burmese are u distinct from the 
lndia.nl in ra.oe and la.Dguage aa they are from the British." · 

It ·was not till 1921 that- it. w~s decid~ to . bring Blll"IWi. 
within the purview of the Government.of ,India Act, on a. line 
with other provinces. Meanwhile, greart dissatisf~ction was 
caused in Burma. by the delay and by the belief that a. .smaller 
measure of advance was to be granted· than. wa~ already in . 
force at the time in Jndia. in the shape of dyaichy. · A special . · 
Committee, presided over by Sir Fred~rick Whyte, . visited 
Burma. in 1921, its recommendations were in the main approved, . 
and the constitution of Burma. as a. Governor's province came 
into operation at tht: beginning of 1923. It must . not be 
assumed that the introduction of analogous reforms into Burma. 
indicated that Burma. had decided to throw in its lot with, the. 
rest of India., and in our second volume we shall have to discuss 
the difficult problem of Burma's future~ The changes which 
came into effect in 1923 at any rate secured that Burma. received 
what others had alreooy attained, but the fundamental difference 
between Burma. and the rest of India. remains. The Statutory 
Commission has visited Burma. and taken evidence there i it 
has travelled, by rail and by water, considerable distances, and 
has taken the opportunity of seeing what it oould both of the 
villag~ life and_ of the industrial enterprises of that country
the oil fields, tlie great port of Rangoon, ~he former. capital 
Mandalay, and some other towns in the Irrawaddy valley. We 
must endeavour to bring home to the British Parliament and 
the British people in what the difference between Burma and 
the rest of India. essentially consists •. 

In the first place, the Burmese live in a. country which 
geographically is quite distinct from India, and is cut off from 
it by sea, mountain and jungle. Its land frontiers form a. prac
tically impassable barrier, and it is invariably reached from 
~dia. by sea., Rangoon being 700 miles from Calcutta., and 1,000 
miles from Madras. The a.ssociation of Burma. with . India 
under a. single government is, a.s the Joint Select Committee 
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&bserved, accidental ; that is 'to say, the former rulers of India 

. never ruled over Burma, and Burma. was included in the charge 
of the Governor-General purely as a matter of administrative 
convenience. · , · · · .. . 

'·' . . 
· · :Jrrom the earliest historical times (say from 1044 A.D., when 
Anawrata founded the Pagan dynasty) intercourse by sea between 
India and Burma seems to have been slight till the beginning 
of the nineteenth century. In spite of the destruction wrought 
by the Tartar· invaders' 400 years later, ~here still exisl 
in the: Pagan area, at a bend of the Irrawaddy; the remains of 
thousands of pagodas,. mostly. built in the classical period, 
1044-1200 A.D., which are some of the most remarkable monu
ments:· Qt. Buddhist- ·devotion ·in ·the world, and· stand as 
permanent, witnesses ·of the ftistinctiveness of ancient Burmese 
Civilisation. The. people of .. Burma are entirely different from 
the peoples of ·India. They come· from a· different stock and 
have . a ·different . history. · Their ·religion, ·languages, .: social 

. system,· manners and customs, and national dress are different, 
il.~d they have a. divergent outlook on life. No .one who visits 
Burma after some experience of .India can fail to be struck 
by the distinctive character not merely of Burmese habits, but 
Qf ·the whole 'Burman temperament. The ·cosmopolitan port 

·of ·Rangoon contains, indeed, an Indian element, largely due 
to immigration from Madras, which is·a.ctually larger than its· 
'Burmese population,.- but the impression of difference is 
intensified as soon as one goes tip country ; and of the total 
popula.tion ·of ·Burma, which· now exceeds 13 millions, Indians 

·only· a.mount to about 900,000~ or under J 'j>er cent. It is not~ 
worthy that nearly tw~thirds of this Indian population consists 
of males; ·many Hindus marry Burmese women, and their 
children as a rule are· brought up as Burmese and adopt the 
dress, manners and. customs of the Burmese. This is not 

~ perhaps. so much the case with Muhammadans, but even so, 
many ·of: their· descendants by Burmese wives also prefer to 
c.onsider themselves to be Burmans rather than Indians. The 

·frequent cey that the Indian is displacing the Burman is largely 
due. to the' num~rs of Indians who can be seen landing at 
Rangoon, and to the concentration of the Indian element in 
certain : urban areas.· . As the emigration · and immigration 
statll?tics of· the principal ports show, the Indian comes and 
goes, and the steady excess of Indian immigrants over Indian 
emigrants may be a measure rather of' economic development 
than . of . any Indian · penetration of Burma. If the Indian 

_ immigrant does stay he tends to be absorbed into the Burmese 
population •. , 'Whether he stays or returns, he often plays a part 
in the . economic life of Burma which the Burman is not very 
willing to . undertake for himself (for ·example, in providing 
coolie labour), for the Burman· is not equally willing to face liai:J 
work for small pay. · · · . • .- · · ' -
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. 
TBR UNITY .oF BuRMA. 

' ' 96. To those whose experience has .lain in other parts 
of India. it is the homogeneity of ·Burma. which ·is' its most' 
striking characteristic. The Burman;· being a Buddhist, recog
nises none of the social divisions of caste and custom erected 
by Brahminism. The women: of Burma. occupy a position of 
freedom and independence unrivalled . m India. • Again, the 
educational and economic conditions of the Burmese are very 
uniform. The percentage of literacy a<:COrding to the census 
of 1921 was 51 for men ; Burma. here owes its fortunate pasition, 
principally to its monastic schools. The percentage of literaq. 
among women: is 11.2-:-more than five times the. proportion for. 
India. as a whole. In secondary and higher education, however~~ 
Burma n1akes a very much poorer showing than India. Class 
antagonism is notably absent. From early days, apart from the 
royal house, there has been no aristocracy in Burma. Extremes, 
whether of wealth or of poverty, are far less marked than in 
any other · province, and the average standard of living ia 
decidedly higher in Burma than in India. •. The Burman, .though 
remarkably proud of his race, feels no intense racial antipathies.· 
Tolerance is a leading tenet of Buddhism, and the Burman is 
ordinarily free from bigotry or fanaticism. But serious crime 
is alarmingly prevalent. ·The percentage of convictions for.thefr;. 
is three and a half times that of the rest of India. The number 
of murden1 ·was 867 in 1926 and 825 in 1927.·· The police 

. reports a.ttribute most of them to an entire lack of self-ooq__trol. 
Burma is, moreover, as compared with other Indian provinces,. 

remarkably uniform in race, language and religion. IndigenouS; 
races form '91 per cent. of the whole population. These, apart; 
from the 9 million Burmans, consist principally of 1,200,()()() 
Karen&, one million Shans, 300,000 Chins and 150,000 Kachins. 
But except the Karens, these races live mainly in the frontier 
areas. The Karens alone of the minor races in the plains show 
no signa of absorption by the Burmese. · They are chiefly to 
be found in the States of Karenni and the five British districts 
of Amherst, Thaton, Bassein, Myaungmya and Maubin .. Of 
the total number of Christian• in Burma. (257,000), 178,000 are 
found among the Karens. ' Tbe Karen race is somewhat 

... despised by the Burman (as all non-Burman rac.es are) but the 
J{aren is said now to be held in much greater respect than 
formerly. · · : , , : 

Of the non-indigenous races the Chinese (150,000), the Indo
Durmans (120,000~, the Indians (887,000), Europeans (8,000), 
and the Anglo-Indians (17 ,000), are the most important. . Tiie 
languages spoken in Burma closely follow the race divisions.' 
The Karens, Shans, Chins and Ka.chins, each speak their own· 
language. But though as many as 128 indigenous ton!!lles are 
distinguished in the province, nearly seven-tenths of the whole 
population-and the proportion is growing-speak Burmese or 
a closely allied language. So 'slight are the di6erencea of dialect 
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that Burmese speakers from all over the province can readily 
converse. The Burman, though a. Buddhist, almost everywhere 
~t&ins ~ belief in the spirits of the primitive pre-Buddhist reli· 
g~on which_ are called natl. These inhabit every village, fored 
or field. At the last census over 11 millions were returned &S 
Buddhists and only 700,000 as Animists. . . 
. On the &dmiilistrative side Burma. is free from. those compli· 
cations to which the existence of Indian States gives rise in 
other provinces. The only non-Britiah territory lies· on its 
eastern border and is known as Karenni: n actually consists of 
three f:r:ontier States inhabited by Karena and Shana, · with a 
combined area. of 4,000 square miles and a population of 64,000. 
These States are under the political control of the Governor of 
Burma.. 

., . . . 

THR DKFBNCB oir Bomu~ 
97. The land frontier of Burma. on the east is so difficult that 

it. seems scarcely possible for any large body of men to cross it. 
In ·contrast, therefore, . with the- north-western frontier, the 

· defence of which is the constant anxiety Of the Government .of 
Iil.dia. and a vast dra.in npon its resources, the land frontiers of 
Bnima are so comparatively secure tha.t their defence :has been 
entrusted : principallY' to . the provincial Government. • The 

.· ''·Burma.. Military Police," a. body of 10,000 men with 40 ga.
zetted officers, though organised on military lines, foima a. pa.t1 of 
the general police force of the • province. · While constituting,. 
therefore, an armed reserve to the civil poJjce of the. province in 
the preservation of internal order, its tli!Sential purpose ia to 
maintain peace among the non-Burman tribes in the Shan States 
&nd. other Hill Tracts and (like the Assam Ri1les and .the Fron
tier· Militia of the North-West Frontier Province), to repel the 
Taiders ·:who cx;casionally cross the border. . The Government of 
Burma receives from the Government of. India. a. contribution 
which covers the greater part of ~ta cost. Apart from this semi~ 
military force, mainly recruited from the martial races of India. 
and from the non-Burman inhabitants of the Hill Tracts, there 
are normally stationed in .Burma only two infantry battalions 
and two companie$ of S~ppers and. ¥ffiers. .Burma's accessi· 
bility by sea. renders the reinforcement of ita troops an eaay • 
matter, That, but for the existence of a powerful army in India., 
Burma would require more troops for its own securi.ty there 
can be little doubt. The troops stationed in Burma are, moreover, 
British and Indian troops. The strict economy enforced of la~ 
in the In3ian military budget has left the Indian Government 
unwilling to continue the experiments which have from time to 
time been made with the recruiting of Burmans .. · Burmans are 

· less amenable than the martial races of· India . to military 
discipline and Burman units are consequently 'at present more 
expensive and less efficient than Indian units .... ~t.. · h~s ~n. 
found difficult to recruit Burma.ns ·even· for the Military Pollee •. 
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But Burman public opinion e~rnestly' desire.s'tbese experi~nts, 
to continue a.nd,· were BU11ll& responsible for her own milita.ry · . 
budget, would certainly aim at their· continuance. · · · · . . ~ · 

l - ' • • - .• ·l ' • ~ l • . 

· 98. The Durina.n has so far been oontent . to. leave large-scale 
oom~erce a.nd industry. almost entirely in foreigx). hands.. ; In 
Rangoon, which in the volume of its exports a.nd imports ra.nks. 
only below Calcutta and Bombay, . two-t~ds of th~ male in~ 
ha.bitants a.re Indians. Its principal exports. are. rice, oil, teak 
and hides. Its wealthi merchants a.re Europeans, India-n!!~ and 
Chinese~ · Of other cities only Mandalay ~d in 1921 a popular 
tion exceeding 100,000. Mandalay is a· predominantly. Burmese 
city, but it!l industries are all of them on. the village scale. 
Burma., however, is as. yet: a. young country a.nd it has great 
natural resources. Three-fifths .of the total area. of the province 
eonsista of forest and 17,000 squa.re miles are still· wholly un":' 
administe~d ... The density of the population in 192t was only· , 
57 per square mile (against the a.verag~ 'for the whole of British 
India. of ~26, for England.' and Wales of 649, and for Scotland 
of 161) .. · . . . · · .. , · ·: · . ·· . · · . , : :-. · · · · · 1 •. 

·· Although J;he total ·area.. of Bur~a. is . no less than 230 ,OOQ 
square miles~ with a.n extreme length of '1;300 miles and an 
extreme widtli of 700 miles, it has less than 2,000 miles of rail
way and a.bout ~.ooo miles of . metalled. roads.,· '~he Irrawaddy 
a.nd other rivers a.re the natural ~ghways of the ·country" · The 
trade of its porta has enormously increased of recent years, and 

· it seems to stand a.t the t~eshold of a. very much greater 
. development. · : , . . · · , -.: 1: 

EXCLUDED AltBAa OF BuRMA.·· 

99. As will be seen from the miLp 'at th~ end of the volume, 
~he backward tracts of Burma. are of great extent.. The purple 
colouring, however, covers not only such areas aa i.re administered 

· . as backward tracts, but the unadministered areas a.lso--6uch for 
exa.mple as the ~·Triangle" in the extreme north-east where 
a.n expedition was recently undertaken for enforcing the release 
of sla.ves. ~ ' , · · · : · · · . · · 
• . ·The largest a.nd most hombgeneoua of the 'a.dministered tracts 
is that known a.a the Sha.n Sta.tes. Though 8o described, the 
Shan " States "· are' a. part of British lridia., but il.dministered by · 
l:lereditary chiefs or Sawbwa.s, to whom. "in varying degree large 
criminal, civil a.nd revenue powers over the population of their 
a.rea.s have .been assigned. The Shan Sta.tes account for 1)4,000, 
the whole backwa.rd tracts for about 88,000, and the. unad
ministered areas for another 17,000 square miles of the total 
area of Burma. But the population of the Shan States is only 
ll millions; that of the rest of the backwa.rd tracts and unad
ministered a.reas is a.bout five hundred thousand more. The Shan 
States have their own Commissioner, who superintends their 
administration on behalf of the Governor. They ha.ve recently 
been formed into a. Federation· which receives a. fixed proportion 
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of the revenues of the com}>onent States and provides them with 
the more e_ssential public services. · The Federation pays to 
Burma a tnbute of 2}la.khs of rupees a year, and receives from· 
Burma a subvention of 61 la.khs. It has its own council, 
presided over by the Co~mis~ioner and attended by a.U the more 
Important Sawbwas, whtch discusses the Federation budget and 
advises on the extension of la~s to its territories. Apart from 
the Shan Federation, there a.re isolated Shan, Chin and Kachin 
areas, ~nly one of which is large enough to form a self-contained 
district, the rest being superintended, on behalf of the: 
Governor in Council, by the Deputy Commissioners of the 
districts within which they lie. The· need of special quali1ica.
tions and of long experience in _the administration of the back-' 
ward tracts has been recognised by the recem constitution of 
a separate Burma. Frontier Service which now contains some 
50 members. 

The Commission met a. number of . the principal Sawbwas 
from the Shan States, and they appeared to be very well con· 
tented with their present system of administration. The dictum. 
of the Burma Government on the Chin and Kachin hill tracts 
applies; we: co:tisider, to all the administered excluded tracts of 
Burma:-

" These • • • areas are. all unfitted to participate in a constitution on 
. representative lines suitable for Burma proper. Their peoples are education
ally backwa.rd, and have evinced no desire to be linked with the BUI'IIIADI!o 
who in tum betray little interest in these hill tracts." 

·. So far as our short experience of Burma goes, we can con-. 
fidently affirm the truth of these remarks. · 

British India outside Govemors'. Provinces. 
100. Section 58 of the Government of India Act provides that 

the North~West Frontier Province, British Baluchistan, the 
province of Detpi, Ajmer-Merwa.ia., Coorg and the Andaman· 
and Nicobar Islands shall be administered by Chief _9ommis-· 
sioners. These important areas (coloured pink on the map), 
therefore, form no part of any Governor's province. The method 
of government which has been adopted in them is so closely 
connected with their geographical.position and w~th other special 
characteristics that it will be better to postpone any description to 
a. later part of this volume• where their administrative system is 
described. · 

· • Part IV., ch. 5. 
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. t ' 
CHAPTER 9.-THE INDIAN STATES. ' · • 

101. No account of .the ~nditions of the Indian problem could 
be adequate which did not include some description of the Indian 
States. They constitute an outstanding feature which is. with
out precedent or a.nalogy ·elsewhere. ·. Some of them are countries 
comparable in size a.nd importance to & British province; others 

· .are much smaller: and at the far end of the scale we find Estates 
of a few acrea owned or shared by petty chieftains and others 
.who exercise no jurisdictional powers. J3roadly speaking, how:. 
ever, the constitutional problem which arises in connecti;on with 
the Indian States is common to them all and irmst be sharply 
distinguished from questions which relate solely to British India. 
The future development of India. cannot be envisaged ·.without 
bearing fully in mind their existence and influence, and. ·the 
Crown's obligatioi:ta in."regard to them., We, shall have much 
to say on this aspect of the ma~ter in our· second volume. Our 
present concern is to give a short description -of the States them~ 
selves and of the general na.ture of their relations with the .British 
Crown. . · . ' .. · .- . . . 

•• • ,. • ' 4 • • • ' 

102. The India~ Stat~s Committee,' which was appointed in 
December, 1927, to investigate the relationship between the 
Paramount· Power and the India.n States and to mak~ recom. 
mendationa for the a.djustment of financial and economic rela
tions between British India. and the Sta.tes, reported early in 
1929, and reference should be made to that Report for a further 
&CCOUnt of the situation.• The · Committe& classified the 
Indian Statell as they exist_ to-day in the following table :-t 

O..<ISW.,Eot&..:- ·J~ ....... Area ill Revenue · 
equa.re Population. in croree; 
milel. of rupees. 

L St&* the rulent of which are j 108 lH,,886 69,8.,,186 .0·16 
memben of the Chamber of 
l'rincel in their OWD right. . 

n. .St&* the rulera of which~ ~-
. ' 

127 '16,8,6 8,004,11' 2·89 
repn!llellted ill the Chamber j 
of Prince~ by twelve mem- ; 
ben of their order elected J 

I by themselva 1 / . 
I 

IlL F.Mt&fAle, Jagirl aud others I 327 6.~ SOl,6" I .,. 
! 

• The Report, printed u Cmd. 3302 of 1929. il usua.lly ref6rred to u the 
Report of the Butler Ulmmittee. Tho Ch&irm&ll of the Ulmmittae wu Sir 
H&rCOurt. Butler, formerly Governor ill tum of the United Proviuoel and of 
Burma, 1111d previously a Member of the Governor-Ge1181'al'a Uluncil. The other 
memben of the Ulmmittee wen Colonel the Hon. Sidney Peel and Profeaor 
Sir William Holdsworth. · .. . 

t St&t.es in the North West Frontier Province aud Baluchistan were not included. 



84 PART J, CllAPTEB 9. 

. Hydera.bad has an a.rea of 82,700 square miles a.nd a. popula
tion of 12l millions--in· other words, it is nearly a.a large aa 
Great Britain and has nea.rly twice the number of inhabitants 
~f Portugal or Austria. The.revenue of the State of Hydera.bad 
amounts to 6! crores of rupees, or about £5 millions annually. 
Xashmir State,_ in the extreme north, is of approximately equal 
size and has & population of nearly 3} millions. · Mysore, in the 
south, has 6 millions of inhabitants, with an a.rea of jus• ·under 
30,000 square· miles, so that it is larger than the Irish Free 
State and has twice its population~ · Further south are the two 
densely .populated States of Travancore and Cochin, with over 
4: millions and · nearly one . million inhabitants respectively. 
The territory. of the Gaekwar of Baroda, which is made up of 
several separated .areas north of Bombay, includes a. popula.tioJJ 
of over 2 millions.. The map at the end of this volume 
indicates in yellow. the pa.rts · of India (two-fifths of the 
whole) whi<ili, a.re not ~ritish territory · ·but . a.re made up 
of the States. To the eye, the. largest coqtinuous non-British 
.area. is that of. Rajputa.na, but the Rajputa.na. Agency consists 
of a.· number of sepa.rate States. · . Amongst them (we adopt 
alphabetical order) a.re Alwa.r,. Bika.ner, Bundi, Jaipur, Jodhpur, 
Kotah,.·Tonkt a.nd'Udaipur ... Further to the east is Gwalior, 
with 1!1 population of over 3 millions; and, in the Central Indian 
Agency, Bhopal, Indore, Orchha., and Rewa are familiar names; 
while, to the south .. west of Rajputa.na,_ and bordering on the 
coast, lies the- extremely numerous. assemblage o1 States and 
Estates included in the Western States Agency (Cutch and 
Xathiawar), ·of. which the better known are Bhavnagar, . Cutch, 
Junag8idh, ·and Nawanagar. · Out of a. total of 562 States, no 
less than 286 are situated in Xathiawar a.nd Gujerat. In the 
Punjab, .Patiala is ,the premier Sikh State, lying under the 
Himalayas_ and stretching up_ to Simla.. Further . west is the 
Muhammadan State of Ba.hawalpur. In Baluchistan is the 
Xhanate of Xalat, which occupies about two-thirds of the whole 
province. In Bombay we. have the great Mahratta State of 
Xolhapur. In the United Provinces lie Rampur &Jtd Benare&
the latter State was constituted in_its prerent form as recently 
as 191L In Bengal and Assam ue Cooch Beha.r, Tripura, and 
Maniplir. . . ; . .. ,- , . . 

We have made no attempt to ma.inta.in any particular order 
of precedence in this list, which n~essarily omit~t many other 
important Sta.tes, but the references which we have given will 
be sufficient ·to illustrate bow numerous and varied are some of 
the chief units. 

. Characteristics of Indian States. 

103 .. The lndian States· present a striking diversity of cha.rac
teristics-geographical, eeonomic and political. They dovetail 
into the various provinces of British India.. · The main arteries 
of communication, essential to the welfare of India a.s & whole, 
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consb.ntly pass .in and out of State· territory~ .: On. the journey 
from Bombay to Delhi, for example, Ule .. boundarr between what 
is, and· what _ia not, British territory._ is .crossed many. times .. 

. The frontiers which divide the States from British India. do not, 
&a a rule, present any prominent physical feature. . The boundary · 
baa been drawn as it is either because the limit of State· juris-
· diction has thus been laid down long ago, or as the result of nego
tiation and agreement in the days of British expansion. ·It rarely 
h.a.ppena that the politica.l outlines of au. Indian State are coinci-

. dent with racial or linguistic divisions: . For instance,. there· are 
mOl"e Si.kb.a in the PllDjab province than in the Sikh States ; a.nd 
more Yahrattu in the Bombay· Presidency than under the 
rule of the Ma.hratta .Princes. Ou. the .other hand, the bulk of 
the Ka.na.rese spea.king people are subjects of_ the .Ma.b.arajah of 
MyB?I'e, ~bile others live in. parls_ of the :Bombay a.nd A:fa.dras 
PresideDCJes •.. :· ,:.: . · . ~- •- -·- -···. :'. · . • ' -, · · · · · · 

The' internal govei'Illllent of 'the· di1ferent States· varies· co'n- . 
aiderably; some 30 of them have instituted a form of legislative . 
council inva.riably of a consultative ·nature. Forty have estab
lished High Courts, more or less basei on the European model. 
Thirty.four cla.i.m to· have aepiLrated 'executive from judicial 
functions. There is a very wide di1ference in the degree. of 
administrative efficieDCJ reached by the most advanced and. the 
more backward States; the best of them a.re justly· proud of the 
high standar.d attained. But for our present pmpose, the essen
tial ·point to bea.r in mind ia a feature which ·is common to all 
Indian States alike." They are not British territory and their 
subjects ue not British subjects. The relations between each 
of them and the Paramount Power may be ascertained or deduced 
from Treaty,· or other written document, or usage and agree- .. 
ment; ~ut however that may be, the Cr?wn is, i!l eacLC!!!~· 
resporunble _f?t:Jh.~ Stat~:~ externaT Jela~ions t~-Ii{ml& .. tun
tona.t-1nte~nty. There are-·· about · 40 States, all of major 
linporlanee, ·which have actual Treaties with the Paramount 
Power. A larger number of States ha.ve some form of engage. 
ment or .. Sanad," i.e., a· concession or acknowledgment of 
authority or privilege, gener8.lly coupled with conditions, pro
ceeding from the Paramount Power. The remainder enjoy, in 
some form or. other, recognition of their status by the Crown. . . . ' ) ... · . . . 

ltelaUou with ParamoUllt Power • 
. 104. lil this brief description, which is all that we are ·attempt
mg. we ~e not ca~ed upon to discUS8 or expound matters which 
may be m controversy or douM between the States on the one· 
hand and t~e Paramount Powe~ on the other. The following 
s~ary will, we hope, be sufficumt to convey a general impres
&ou of the nature of tho relation. Each State manages its 
own ~te~l affairs b:r making a.nd administering ita own laws, 
~nd lDl posmg, collecting, and spending its own taxes. There 
1a, as a rule, a ·British Resident or other Agent whose duty ii 
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is to offer advice to the· Ruler a.nd to repod to the British 
authorities; and there is the ri~ht of the Crow-n (wbjch at pre· 
sent acts t}mlugh.jhg_Q9Y£'ffi9t-Qe!l~!!!J~~~:gcilL!2,_inter:
.Wne as the Paramount Power in the internal atTIW's ol the 
State in cases of gross misgovernment, or in cases where such 
intervention is called for, having regard to the duty• of the 

. Crown . as Paramount Power to preserve the dynasty, to be 
· answerable for the integrity of the State, and to maintain peace 

in India. The Report . of. the Butler Committee sets out a 
series of pronouncements on behalf of the Crown on para. 
mountcy, and to these pronouncements reference may be made 
to ascertain the views expressed on behalf of the Paramount 
Power from time to time as to the nature and exercise of its 
authority. · It was contended, as we understand, before the 
Butler Committee on behalf of the -ID.dian Princes, that the 
occasions for the exercise of paramountcy should be more pre. 
cisely defined. They would like to see. the. creation of new· 

.machinery, not for increasing their own· powers and privileges, 
·but for establishing on-lines more definite than the reservation 

of discretion the basis of mtervention in the internal a.1fairs of 
·the States. . W ~ cannot enter upon ~his com:plex matter, for 
not only has it never been before us, but the Statutory Com
_mission ·could· not presum& to trench upon debatable ground 
. which has recently been surveyed by the Butler Committee. 
That Corrimittee fou~!d it impossible to define paramountcy in 
a. formula, and· indicated that it was in the generality of the 
conception that the States would find their. best security for the 
preservation of their independent rights in times to come. 

We must also transcribe -the extremely important conclusion 
reached by the . Butler Committee on another point in para. 
graph 58 of its Report:-

" The states demand that without their own agreement the rights and 
obligations of .the Paramount Power should not be assigned to persons who 
are not under ita control. for instance an Indian government in British India 
responsible to an Indian legislature. U any government in the nature of a 
dominion government should be constituted in British India. such a govem
ment would clearly be a new government resting on a new and written 
constitution. The contingency has not arisen; we are not directly concerned 
with it; the relations of the states to such a government would raise queatione 

·of law and policy which we cannot now and here foreshadow in detail. We 
feel bound. however, to draw attention to the really grave apprehension of 
the Princes on this score, and to record our strong opinion that in view of 
the historical nature of the relationship between the Paramount Power and 
the..Princes, the latter should not be transferred without their own agreement 
to a relationship with a new government in British India responsible to an 
Indian legislature." . . 

Incidents of State Government.-·. 
. 105. A certain number of States pay tribute, varying in amount 
according to the circumstances of each case, to the Crown, the 
sums paid going to the revenues of India. This tribute has 
sometimes a.riaen from the terms on which . territory was 
exchanged or restored, or from the settlement of claims between 
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the Governments,· but in ma~y cases it is in lieu of forrp.er 
·obliga.tions to supply or maintain troops. There are also cases 
in which tribute is paid by some subordinate States to a larger 
State, e.g., a number of States in Ka.thiawar and Gujerat ,t>ay 
tribute l;o Baroda, and Gwalior claims tribute !rom some of the 
smaller States of Central India.. 

Most of the inland States impose their own import and export • 
duties at their own boundaries. . Mysore is the most important 
exception. In many States, import and export duties yield a. . 
fraction of State revenue second only to land revenue, and in 
the aggregate these State duties on imports and exports amount 
to 4! crores of rupees, or about £3,375,000 a year. The right 
to impose duties at the frontier is a sign of sovereignty to which 
the States may naturally attach importance7 though of course it 
would not be. any derogation from their status if a· Zollverein· . 
agreement could be reached. ,.. · -:: · : · 
. The external relations of the Sta~s are, as we have· said,. 
entirely in the hands of the Crown. · For international purposes; 
therefore, the tenitory of Indian States is in the same position 
as the territory of British India, and their subjects are in the · 
same position a• British subjects. · An Indian State cannot hold 
diplomatic or other official intercourse with any foreign Power'. 
India, of course, is a. member of the League of Nations and at 
Geneva ia represented as a unit by a delegation which in prac
tice includes & Ruler of an Indian State. 
· British cantonments have been for a variety of reasons located 

in Indian States, in places like Secunderabad, Bangalore and 
Mhow. . · .. 

The Government of India, in connection with its responsi- . 
bility for the strategic defence of India, encourages the major · 
States to maintain, but only so far as their financial resources 
permit, bodies of efficient forcea (called Indian State Forces) for 
co-operation with the Indian Army, both in the external defence 
of India. and the maintenance of internal order. Inspection sta1f 
is provided &nd paid for by the Government of India. 

The States are responsible fur their own police. · · 
Arrangements are from tim~ to time made between the Crown 

and the Government of an Indian State to secure to the former 
special jurisdiction in portions of the State, e.g., in ~he belts 
of land \\ri.thin the tecritories of those States, wliich are taken 
up for railway purposes, the Government of India. apply such 
laws as &re necessary for the administration of civil and criminal 
justice. There are, however, some State. railwaya not forming 
part of .important through routes, where the jurisdiction· has 
been left with the Sta.tes concerned.· An instance is the Jodhpur
Bikaner line. One result of the above arrangement ia that a 
person arrested in British India. and charged with a railway 
offence committed in an Indian State could not defend himself by 
saying that whatever lie did he did outside British jurisdiction .. 
Tlie same sort of arrangements exist about. cantonments, and 
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sometimes about .British residencies. The Government of India 
may require that European British subjects are not tried in State 
Courts, but are either tried by Britiah Court's established in the 
Indian States, , or are sent for trial before Courts . in British 
India.. 

As regards Posts and Telegraphs, the British Telegraph 
. system, by agreement, extends everywhere. In most cases 

similar agreements exist for the service of the British Post in 
Indian States, but fifteen States have their own postal depart
ments and five of these have conventions by which they work in 
co-operation with the British P~sts. 

There are only eight States which mint their own rupee 
currency .. In the rest, the mints are only worked for copper 
coinage or for striking silver or gold coins on sl>ecial ceremonial 
occasions. 

References 1n the .Joint Report . 
. · 106. The Montagu-Chelmsford Report contains a chapter• 
devoted to the subject of the Indian States, to wliich we would 
refer for an account of the position as it was twelve years ago and 
of the steps then proposed to be taken. We will not go back 
intO earlier history ; it will be sufficient to quote a. short passage 
from the chapter to which we. have just referred:-

" The policy of .the British Government towards the States has changed 
from time to time, passing from the original plan of non-intervention in all 

· matters beyond its own ring-fence to the policy of ' subordinate isolation' 
initiated by Lord Hastings ; which in its turn gave way before the existing 
conception of the relation between the States and the Government of India, 
which may be described 1¥1 one of union and oo-operation on their part with 
the paramount power. In spite of the varieties and complexities of treaties, 
engagements, and sanad.s, the general position as regards the rights and 
obligations of the Native States can be summed up in a few words. The 
States are guaranteed security from without ; the paramount power acts for 
them in relation to foreign powers and other States, and it intervenes when 
the internal peace of their territories is seriously threatened. On the other 
hand the States' relations to foreign powers are those of the paramount 
power; they share the obligation for the common defence ; and they are 
under a. general responsibility for the good government and welfare of their 
territories." t 

The Joint Report went on to refer: to the splendid services 
rendered to. the Empire by the Indian States during the great 
war:-

" Imperial Service Troops from over a score of States have fought in 
·various fields, and many with great gallantry and honour. The Princes 
have helped la$hly with men and horses, material and money, and some 
of them have in person served in France and elsewhere. They have shown 
that our quarrel is their quarrel ; and they have both learned and taught 
the lesson of their own indissoluble connection with the Empire, and their 
immense value as part of the polity of India."t 

But the increasing association of the States with the interests 
of British India was not confined to co-opera.tio~ on the field 

.. J 
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of battle. -· The Joint Report went on to· describe the "influences 
which, in time of peace, had been a.t work to increase the range 
of m&tters in which 'the ·States realised· their solidarity· with 
British India. . And -having thus · surveyed · the ·· ground, 
Mr. Monta.gu and .Lord Chelmsford made certain re~mmenda
tions; the most important of which; from the point of view of 
constitutional structure, ·was the creation 9f 'the Council of 
Princes. · We must now briefly describe the pOsition and powers 
of .this body.. · · · 

. The Chamber of Princes. 
107. , V a.rious proposals ha.d l:>een made before the Montagu

Chelmsford Report to organise a system of conferences amongst 
the Ruling Princes of India. :with a. view both of· securing the 
expression of their eollective opinion and of providing oppor.,: 
tunities for counsel and consultation in matters of common con.:. 
cern to Indi&. a.s i. whole.· But it was not until after the publi~ 
cation of the Joint Report that the idea. took' permanent and 
effective shape. It is not, of course, _to the Government of India· 
Act that we must turn to find the institution of the Cha:q1ber 
of Princes; indeed we a.re not aware of any specific reference 
to the Indian States in the Act, though in many places " India " 
is referred to aa distinguished from British India.~ It was 
by Royal Proclama.tion that the Cha.mber of Princes was set 
up on 8th February, 1921. .The ceremony' of inauguration was 
performed, on behalf of the King-Emperor, by the Duke of · 
Connaught in the Dewan-i-am of the Mogul Palace. in Delhi. 
The ·Proclamation · which was read on this . occasion :contained . 
the memorable passage:~ . · · ' .;. 

· : •• In My former Procl~ation I rePeated the &ssurance, 
given on many occasions . by my . Royal . Predecessors and 
lfyself, of My determination ever to maintain unimpaired 
the privileges, rights, and dignities of _the Princes. of: India.: 
The Princes may rest a.ssured that this· pledge remains 
inTiolate and inviolable." · • ' · .. 

Ita Composition. 
108 .. The Chamber of Prin~s contains, in .the first p!M~. 108 

Rulers of States who a.re members in their own right. ·They 
a.re Ruling Princes who enjoy permanent dynastic salutes of 
eleven guns or over, together with other Rulers of States who. 
ex~r~!ile such full_ or practically full internal powers as, in the 
op1mon of the V1ceroy, qua.lify them. for individual admission· 
to the Chamber. In the second place, the Chamber includes 
twelve add!tional members elected by the Rulers of 127 other 
States not mcluded in the above. These representative meinber& 
a.re chosen from among these Ruling Chiefs by a system of group 

· • .. ~" ia d~ ~ the Interpretation Act u meaning 14 British India, 
together wtth any territories of any Native Prinoea or Chiefa under the auzera.inty' 
of His Majesty exercised through the Govemor-Geoenl of India, or thro h an 
Go~ernor or other officer aubordiuate to the Governor-General of lndi&. .,Ui ~ · 
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voting. The Viceroy is the President of the ·chamber, and a 
Chancellor and Pro-Chancellor are elected from among the 
members annually. An. extremely important organ of the 
Chamber is its Standing Committee which consists of seven 
members including the Chancellor and Pro-Chancellor. The 
functions of the Standing Committee are to advise the Viceroy 
on questions referred to the Committee by him " and to pro
pose for his consideration other questions a.ft'ecting Indian States 
generally or which are of concern either to the States as a whole 
or to British India. and the States in common." 

Its Powers. 
109. The Chamber .of Princes is a deliber~tive, consultative 

and advisory, but not an executive, body. It meets annually 
in its own Hall of Debate in the magnificent ·Council House 
which has recently been completed . at New Delhi. Two 

. important provisions in its constitution · must be set out 
verbatim :-

" Treaties and internal a.ffa.irs of individual States. rights and interests, 
dignities and powers. privileges and prerogatives of individual Princes and 
Chiefs, their States and the members of their families and the actions of 
individual Rulers shall not be discussed in the Chamber." 

"The· institution of the Chamber shall not prejudice in any way the 
engagements or the relations of any State with the Viceroy or Governor
General (including the right of direct correspondence) nor shall any recom
mendation of the Chamber in any way prejudice the rights or restrict the 
freedom of. action of any State." 

The latter of these provisions makes plain that. the establishment 
of the Chamber of Princes has not affected the individual 
relations oetween any Indian State and the representative of 
the Crown. · The Viceroy is himseU in Charge of the Political 
Department of the Government of India, and this is the depart
ment which' deals with matters affecting. the Indian States. 
Following upon the recorrim.endations of the Mont3a<111-Chelmsford 
Report,* most of the more important States are now placed in 
direct political· relations with the Ce-ntral Government and this 
has involved the transfer; in a large number of cases, of States' 
relations from a provincial Government to the Government of 
India. There are, however, some States that are not in direct 
relations with the Governor-General in Council but with the 
Governors in Council. Most of the important Rulers have and. 
frequently exercise the right of direct access to and corre
spondence with the Viceroy. The Political Department of the 

·Government of India is manned by officers, for the most part 
British, selected from the Indian Civil Service a.nd the Indian 
Army. Political officers are accredited as inaividual Residents 
to the greater States. In each of the Agencies, namely, 

. Rajputana, Central India, the Punjab States, the Western India 
States, the Madras States and Baluchistan there is an Agent 
to the Governor-General with a. staff of officers; many of• whom 

• MjC Report. para. 310. 
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are accredited to particular States .or group~ ?f States,. At the -: 
head of the Political Department is the Poht1cal Secretary who · 

. is the Yice~y's ~ imm~diate adv~er in~ affa~ con~er~g· fhe 
States. . · · , · . · . · . : 

Its .Constitutional Importance. . 
110. The esta.blishment of the Chamb~~ of Princes marks an 

important stage in the development of. relations between the .. 
Crown and the States, for it involves a. definite breach in a.n 
earlier principle of policy according to . which it wa.s rather the 
aim of the Crown to discourage joint adion · and joint consulta
tion between the Indian States and to treat ea.ch State as an 
isolated unit a.part from its neighbours.· That principle, indeed., 
had already been giving place to the idea. of conference and 
co-operation amongst. the Ruling Princes of India, but .this. 
later .conception was not embodied in 'permanent shape until 
the Chamber of Princes. was established.-. The Chamber has 
enabled free interchange · of .. views to tak'e ·place on . weighty 
matters concerning the relationship of the States with the· 
Crown and concerning other points of contact with British India. 
Noliwithstanding that some States of great importance, like. 
Hydera.bad and Mysore, have stood aloof,* its work during· the. 
last nine yea.ra-especially, perhaps, the work :of its Standing , 
Committee-proves that the time was ripe for advance; But 

. this advance does not as yet cross the boundary which must be 
traversed before the first actual step on the road of All-India. 
federation can be ta.ken. We sha.ll, in our second volume, dis-. 
cuss the development which may be hoped for in future relations 
with the Indian States, and we conclude this chapter'by a quota
tion which postulates the necessa17 condition of further progre-ss. 
in this direction. " · , 1 · 

" I ma.ke no secret of my view," said Lord Irwin in . 
1une, 1929, " that. in·any proposaJs that may be made it is • 
essential, on eve17 grqund of policy and equlty • to carry the 
free as~ent of the Ruling Princes cf India, a.nd that any · ' 
suggestion that the treaty rights which the Princes are 
~ustomed to regard as sacrosanct, can be lightly set aside 
ts only calculated to postpone the solution that we seek." . 

• It wu, however, announced at the meeting of the Chamber in February 
1930, that H.E.H. ~he Nizam had aanctioned two granta of one lakh of 
rupee. each for 1pec1al purpoaea and an annual contribution of na. 50,000 
from 1930 to 1935 towarda the e1pensea of the Chamber.. ,· ; . 

" ' 
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·· CHAPTER 10.-THE ARMY IN INDIA. 

·. 111. Irr c~nsidering the 
1 
implications of the policy, to the· 

pursuit of which the British 'Parliament· is aolemnly pledged, 
for the increasing association, of Indians in every branch of 
Indian administration,· and for the development of responsible 
government in British India, no question ia at once more diffi
cult aild more crucial than the futu,re organisation, recruitment, 
and control of the Army in India. The Montagu-Chelmsford 
Report wa;s written while the Great War was raging, and in 
the three paragraphs . (328-330) which it devoted, in a: final 
chapter headed "Miscellaneous," to the subject of the Army, 
the principal matter dwelt upon 'concerned the way in which 
t~e servi~es ·of the ·Indian Army in the various theatres of· war 
had been and. would be recognised. . The authors mentio'ned the 
announcement of His ¥aiesty'a GOvernment that' the bar which 
had hitherto prevented the . admission of Indians into the com
missioned ranks of His Majesty's Army should be .removed; and 
declared that this decisio~ had establish~d the principle that an 
Indian soldier could earn the King's commission by his military 
conduct~ This apparently refers primarily to promotion from 

· the ranks. , The Report went on to say. that other methods of 
appointment had not yet been decided upon, and emphasised 
" the necessity of, grappling with the problem." ·An earlier 
paragraph took note of a. general :demand from Indian 'political 
leaders that ex.tended opport~ities of military service be afforded 
to the Indian people,: but· the passage continued •• It is impos
sible to deal with this large· question iif connexion with our 
present proposals: ' ~e War is not yet over. · • ~ ·. . •. The 
requirements ·or the· future Will very largely depend upon: the 
form of peace which is attained. We therefore leave this ques
tion for. consideration hereafter, but with the note that it must 
be faeed and settled.''• · . · . 

112. It ~as natural that the· authors of the Report, Writing in 
the crisis of the spring (>f 1918, after mentioning with admira

. tion the services rendered to the common cause by Indian arms, 
and expressing satisfaction· at the increased recognition which 
was .being given to such services, should have contented them
selves with notin~ the urgency and importance of the Army 
questions which would emerge ·after peace had been attained.· 
But ·this does not alter the fact that the constitutional future 
envisaged for British India by Mr. Montagu's declaration of 
.2Qth ·August, 1917, and the new. scheme· of government. 

· elaborated in the Report and embodied in the Act of 1919, 
inherently involved a tremendous question which is not, we 
think, formulated or indeed referred to in the Report, viz., what, 

- in view of the resolve that British India. should advance to the 
goal of self-government within the Empire, is the nature of the· 
arrangements which must be contemplated and in due course 

• MfC Report, para. 328. 
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reached for her external defence and her interna.Lsecw-ity? .. We 
feel strongly that it would be a great disservice. both .to .Britain 
and to India for this .question now to. be. shirked, or-.fo'f a 
method . of treatment to be adopted which~ is. oonfin~d to !the. 
search for temporary expedients. ·wrapped. up_ in·. soothing 
generalities, which only serve to foment suspicions of the .bona 
fidel of British policy on the one hand, and to divert attention 
from the ultimate· and fundamental difficulties ·which Indian · 
politicia.lls themselves will have io face on the other.· The best 

·service we can render in .this regard is to set out, plainly and.' 
fearlessly, for the. consideration both of the British Parliament · 
and of . the political leader, of ·India. the. special features of' 
India's military problem· which. must be provided for before 
Army administration can ~e a function of a self-g~vertring ~dia.: 

• . ,AI . ~ ' .. ~ • ' 

. · The Task of External Defence. ' .• . .: ). . j • ' 

113. Aa regards· external defenee, Indi~ has to carry· a.'·~on~ 
stant bur4en of. anxiety and provide against actual dangers· on . 
her north-west. frontier, which are· wholly without p!U'allel in .. 
the .case of the self-governing Dominions. The 3,000 miles. of . 
land frontier which separate Canada from the United States are· 
undefended by a fort· or a gun, and armed conflict with · her 
neighbour ia unthinkable. Australia., .New ·Zealand~ .Newfound .. 
land and Ireland a.re islands; ·the Union of ·South Africa. is' . 
equally unlikely to be invaded. The withdrawal of British 
troops from these self~governing areas hat left them· to organise 
such local forces aa they thought fit,· recruited · and· offi.cered . 
from within their own ' boundaries, ·and.· adniinistered; J>y & , 

~epartment of government which· requires to l3pend but a. small 
fraction•. of their revenues • on the purpose •. ~~ese Dominion 

• DEFENCE EXPENDITURE-FINANCIAL YEAR: 1?27-28. · 
. (Pensi.ona ue not included). 

· Figvlu • t~wuana.. oJ povw. 

·· 1 St&te or ... Net %of 
Omtral Provinci&l . Defence Central %of' 
E:rpendi.j E.qlendi. Total &pendi. E:rpendi~ TotAL 

; twe;. t~. ture.•• ture. 
c ;. . .. . ···~ . I . . . 

£ '£ . 01 0 . 
' /0 • . Yo Auatra.lia ... 82.121 113,8'7 .195,968 "733 1·8 lH 

O!.naaat ... 65,700 31,300 97,000 !,783 . •·2 1 2·9 
Iriah Free State 31,,37 . ·- .. 31,637 2,2M! •.• I •.•. New Ze&land ••• !4.~ 

10,635§1 
24,945 t U69 . 3·9 3·8 

South .A.frioa ... 22,841 33,.'761 809 a·G 2·' 
l 

•• From League of Natiwll Armament. Y 8111' Book. 
t 1926-27. . 
t Groee. 
I Appropri&tiona. 
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units, drawn as they ate for the most part from a homogeneous 
population, constitute a. nucleus out of which, as the experience 
of 1914:*1918 showed, immensely powerful armies of the highest 
fighting quality may be developed under the stress of emer
gency, but in normal timell they have bo elaborate part to play 
in an organised scheme of national defence, for the simple 
reason that there is no quarter from which attack is to· be 
apprehended or guarded against. 

114. Contrast with this the situation of the Army in India 
so far as the problem of external defence is concerned. India . 
throughout history has had to endure a series of incursions by 
foreign invaders~ who have forced their way through the deftlea 
in the North-West, and at other points where a. gap wa.s 
found in the immense mountain barrier which cuts off India. 
from the rest of Asia. It is noteworthy that, notwithstand4lg • 
the teeming millions of India's population, comparatively small 
bodies of invaders have often succeeded in overcoming all oppG* · 
sition and making their way through to .the plains, where they . 
have established themselves as conquerors. It is the difficult 
and, necessary role of the Army in India to guard against a 
repetition of th~se dangers. 60,000 British troops and 150,000 
Indian troops (as well as 34,000 reseivists) are organised into a 
Field Army, into covering troops, and into a garrison for internal, 
security, with this task amongst others constant!y in mind. In 
peace time the duty of the covering troops, assisted by frontier 
levies of. various kinds,_ is to prevent the independent tribes on 
the Indian side of the Mghan frontier from raiding the peaceful 
inhabitants of the plains below. From 1850 to 1922 t~ere have 
been 72 expeditions against these tribes-an average of one a.. 
year. Behind and beyond this belt of unorganised territory lies 
the direction· from whi~h, throughout the ages, the danger to · 
·India's territorial integrity has come-a quarter, we may observe, 
occupied. by States who. are not members of the League of 
Nations. The question raised, and naturally raised, by Indian 
political leaders, is whether the enormous cost of the Army in 
India is justified (one British soldier is estimated to cost between 
three and four times as· much as an Indian soldier), and whether 
alike on grounds of economy and ·of Indian advancement the 
British element in the Army~ or at any rate the command b_y. 
British officers of units composed of an Indian rank and, file, 
should not be materially reduced." We have something to say 
on this subject below, but for the moment we are only con* 1 

. cerbed to emphasise the importance of India's problem of 
external defence, whoever deals with it. The outstanding fact 
is that the urgency and extent of the problem of military defence : 

--in India are without parallel elsewhere in the Empire, and 
constitute a difficulty in developing self-government which never 
arose in any comparable degree in the caile of the self*governing 
Dominions. -
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Provision for Internal Security. 
115. But there is a second consideration which also makes,the 

case of India. unique. · The Aimy in India. is not only provided 
and organised to ensure against external dangers of a wholly 
exceptional character: it is also distributed and habitually ·nse¢. 
throughout India. for the purpose of maintaining or restoring 
internal peace. In all countries the soldier . when in barracks· 
may be regarded as available in the. last resort to deal with 
domestic disturbances with which the policeman cannot cope. 
but in Britain and elsewhere· in the Empire this is little .more 
than a theoretical consideration. The military is not normally 
employed in this way, and certainly is not organised for this 
purpose. But the case of ·India is entirely different. Troops 
are employed many times a. year to prevent internal disorde:~; 
and, if necessary, to quell it. Police forces, admirably organised 
as they a.re, cannot be expected in all cases to cope with the 
sudden and violent outburst of a mob driven frantic by reltgious 
frenzy. It is, therefore, well understood in.Jndia both by the 
police and by the military-iind, what is even more to the point~ 
by the public at large-that the soldiers may have to be sent 
for. We have been told· that this use of the Army .for the 
purpose of maintaining or restoring internal order was increasing 
rather than diminishing, and that on these occasions the prac· 
tically universal request was for British troops.' The proportion 
of British to Indian troops allotted to this duty has in fact risen 
in the last quarter of a century. The reason of course is that 
the British soldier is a neutral, and is under no suspicion of 
favouring Hindus against Muhammadans, or Muhammadans 
against· Hindus. • India is a country in which the wildest and 
most improbable stories of outrage or insult spread with amazing· 
rapidity and are widely believed, and inasmuch as. the. vast 
majority of the disturbances which call for the intervention of 
the military have a communal ~r religious complexion, it is 
llatural and inevitable that the intervention which is most likely · 
to be authoritative should be that which has no bias, real or· 
suspected, to either side, It is a striking fact in this connection ' 
that, while in the regular units of the Army in India. as a.·whole 
British soldiers are in a minority of about 1 to 2l, in the troopsl 
allotted for internal security the preponderance is reversed, and 
for this purpose a majority of· British troops is employed-in 
the troops earmarked for internal security the · proportion is· 
about eight British to seven Indian soldiers. When, therefore, one 
contemplates a future for India in which, in place of the existing 
Aimy organisation, the country is defended and· pacified by 
exclusively Indian units, just as Canada. relies on Canadian 
troops and Ireland on Irish troops, it is essential to realise and 

· • For example, in connection 'With the very 118riou1 riota which broke out in 
Bombay in the spring of 1929, a British batt&li011 wu brought up from Pocma, 
and there C&ll be no doubt that ita appea.ranoe contributed materially to relieving 
a situation which had beoome highly charged with communal feeling. 
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bear in· mind the dimensions and character of the Indian 
problem of internal order and the pari which the British soldier 
at present plays (to the general satisfaction of the countryside)' . 
in supporting peaceful government. · H will of course be under
stoo<,l that the formations which go to make up the field army 
in war are stationed in various parts of India in peace time, and.· 
the units which for the time being oonstitu(e these formations 
are consequently available for internal security purposes. In 
the -event of mobilisation, these units in their respective fo:rma
tions would be moved .to the front. The limiting factor, there..: 
fore, .in determining the numbers retained for internal security 
is the minimum that would be needed for this purpose through
out India when the rest of the troops are assembled elsewhere 
for dealing with external danger. · · 

· ·Sources of Recruitment. 
llQ. To these two features, which distinguish the . case o! 

India from· that of any of the self-governing Dominions, viz., 
(1) the nere~sity of being adequately organised and in suffiCient 
military strength to deal . with a. danger of the first order ot 
magnitude on her frontiers, and (2} the need for large bodies 
of troops to support internal order; whose neutrality in com
munal conflict may be' not only assured, but generally recog
nised, must be added a. third. · In contrast with the self-govern
ing Dominions, and indeed in contrast with almost the whole 
of the. ·rest of the world, India. presents to the observer a.n 
astonishing admixture not only ·of competing religions and rival 
races, but of races of widely different military capacity. Broadly 
speaking, one may say that those races which furnish ~e best 
sepoys are emphatically not those which eXhibit the greatest 

. accomplishments of mind in an examination. The Indian 
intellectual has, as a' rule, no personal longing for ·an· army 
career. The . comparison between India and Europe less 
Russia may be useful· to convey an impression of size · and 

.. density of population, but in any . military estimate the co~
parison ends. there. ·The contrast between areas and races m 
India. that· take to soldiering, and those that do not, has n() 
counterpart ·in Europe. Whereas the most virile of the so
called martial races provide fine fighting material, other com
munities and areas in India. do not furnish a. single man for the 
regular Army. The Punjab supplies 54 per cent. of the total 
combatant troops in the Indian Army and, if the 19,000 Gurkhas 
recruited from the independent State of Nepal are excluded, 
the Punjab contingent amounts to 62 per cell$. of the whole 
Indian Army. On the opposite page is a map showing the 
numbers of combatants in the Indian Army drawn from the 
various parts of India. and from N epa I. 

We are aware. of the suggestion, which is sometimes put 
forward that this contrast does not represent so much a. difference 
in milit'ary quality as a deliberate policy adopted by the Army 
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authorities for some sinister purpose. The simplest and shortest 
&nswer is furnished by the figures of recruitment from India 
during the Great War, when it cannot be suggested that any 
discouragement was offered to recruitment in any area. Bengal, · 
with a population of 45 millions, provided 7,000 combatant 
recruits; the Punjab, with a. population of 20 millions, provided 
34:9,000 such recruits. The Punjab and the United Provinces 
between them provided three-fourths of the total . number ·of 
combatant recruits raised throughout British India. • 

The plain fact is that the formation of an Indian national 
Army drawn from India as a whole, in which every member will 
recognise the rest as his comrades, in which Indian officers will 
lead men ·who may be of different races, and in which public 

· opinion ·will have general confidence, is a task of the greatest 
possible difficulty. Strenuous efforts a.re being .made by many 
Indian politicians to develop a more general · sense of citizen. 
ship, and these efforta have the sympathy of all who sincerely 
desire to see the growth of Indian unity. The Army authorities 
are taking· their share in the work of reducing the disparity 
which is no doubt due to economic and climatic considerations, 
and to the unseen but potent influences of tradition and of race. · 
Cadet corps in the various universities are paid for out of Army ' 
funds. In 1923. the Territorial Forces Act was passed, a.nd 
23 Territorial units (including four urban battalions) have been 
formed in a.ll parts ot India, in which the selection is not limited 
to the classes recruited in the. regular Army. But the change 

• The following e:rt.raot from. 11 1Ddia'e Contribution to the Great Waz," 
published b7 authority of the Government of fudia, Calcutt&, 1923, illustrates 
the aha.re each province took in obt&ining combatant and non-combatant · 
reoruitl up to the Armistice ,_ 
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is bound to be slow, and the obvious fad that India is not, in 
the ordinary and natural sense, a single nation is nowhere made 
tnore plain than in considering the difference between the martial 
races of India and the rest. It seems certain that in the future 
equal efficiency in the military sense, such as is necessary in 
view of the severe tasks which the Army in India. has to per
form, and in view of the urgent need of reduced military expen
diture, ca.nnot be expected from all sections of the population of 
India. As things are, the presence of British troops and the 
leadership of British officers secure that the fighting regiments 
of India, though representing only a portion of India's manhood,. 
shall not be a. menace to the millions who are conducting their 
civil occupations without any thought of the consequences which 
might ensue if ·British troops were withdrawn and the Indian 
Army consisted of nothing but representatives of the Indian 
fighting races. · It is manifest that the peaceful unity of a self
governing India· would be exposed to great risks if it relied, for 
the purpose of maintaining and restoring internal order, solely 
upon Indian troops drawn from selected areas and special races, 
such as the Pamj~bi, the Pathan, the Sikh, the Mahratta, or (to 
go outside India) the Gurkha. Indian statesmen, in developing 
their ideas of ~If-government for India as a. whole, will, as it 
seems to us, have to face these questions in a practical spirit, with 
a full realisation of their complexity, for generalisations about 
self-government are no substitute for a frank examination of thP 
special difficulties of the Indian case in relation to the defence 
problem .. 

Army Questions in Nehru Report. 

117. The latest attempt, from the side of Indian nationalism, 
to deal with the question of the Army in rela.tion to the develop

. ment of Indian self-government is- to be found in the .. Report 
of the Committee appointed by the All-Parties Conference, 1928, 
to determine the principles of the constitution for India," which 

· is commonly called the " Nehru Report." Strictly speaking, 
the short passage dealing with the subject is not to be found 
in the Report itself, nor in the "Sketch of reco~endations in 
Chapter Vll of the document. The matter is touched upon-, 

• however, in the introduction, which states that the authors 
.recommend the transfer of control over the Indian Army to 
Ministers. The authors of the Report quote Professor Keith's 
pungent observation, " Self-Government without an effective 

. Indian Army is an impossibility, and no amount of protests 
or demonstrations or denunciations of the Imperial Governmen' 
can avail to alter that fact," and they add:-

"This is true, but we do not accept the constitutional position that 
without an Indian or Dominion Army India cannot obtain Dominion status. 

· . In the first. place the Indian Army has not to be created;- it exista there 
already. In the ned place historically the position taken by our critics is 
not correct." -
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The historical reference is supposed to be supported by a quota· 
tion from the speech made in the Legislative Assembly. on 
18th February, 1924, by Sir Sivaswami Iyer, who then obsezrred 
that .. as far as my reading of colonial history ·goes, none of the 
colonies was in a position to assume its defence at the time 
when a self-governing status was granted to it." . : 

. . 
. This quotation, and the reliance placed on it by the author& 
of the Nehru Report, seem to suggest that the real nature of the 

· di1ference between ·India's military problem and that of· the 
self-governing Dominions, which we have tried to set out .in the 
preceding paragraphs, has not been fully apprehended: The 
difference largely depends upon understandmg what lB the 
urgency of the risks in the two cases .. It may be ~ue that. 
when a. particular Colony ha.s acquired self-government it could 
not have defended itself against an onslaught from ~ell-armed 
invaders, but the point is that the other Domfuions are so placed 
and circumstanced that the practical risk did not exist.· The 
test in each case is th~ ability to meet not imaginary or far-· 
fetched risks, but real ones. A man does. not need to insure . 
against earthquakes .in regions where it is practically incon.: · 
ceivable that earthquakes should occur. And the question is 
not whether, in the early days ()f· self-government, Canada. 
could have withstood an invasion such as might ·pour through 
the Khyber into the plains of India, but whether she could 
handle any sudden risks reasonably incident to her own frontiers. · 
In point of fact the Colony of Natal was unable to secure an . 
earlier attainment of self-government because · the ·Zulus and · 
Boers on her borders were a. menace too constant and too--formid
able for N a.tal to deal with, if the British forces were withdrawn, 
The difficulties of the Indian· military situation simply do not 
exist elsewhere in the Empire, and it is therefore no use claiming.: 
that the a.bsence o! such difficulties elsewhere proves that India 
can proceed, smoothly and rapidly, to complete self-governmen~ .· 

. by ignoring the formidable oostade in her path, 
.. - . . ' 

It is equally fallacious to suggest that India can attain com
plete self-government because it already has an Indian Army 
which is sufficient to defend 'it. By " Indian Army " is pre
sumably mea~t the _Indian re~iments, which form only a portion 
of the Army m Ind1a, and wh1ch are not the forces whose use is 
preferred when communal feeling needs to be restrained. But 
even the Indian regiments are as yet officered almost entirely 
by. British officers, so unless the autfiorll ()f the Nehru Report 
contemplate that a. self-governing India. will, in the normal 
course, have at its service, and under the direction of its Minister; 
for Wa.r, large numbers of British officers holding the Kin!l'a 
commission, it is apparent that a good deal has to be done before 
the question of, defence, in relation to Indian constitutional 
progress, can be said to be solved. 

69971 D! 
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118. We are hot indeed clear, from perusing the brief pa.asagA 
in the introduction to the _Nehru Report,. whether what itl' 
authors contemplate ia that when complete self-government is 
attained in India British troops and officers will be all with
drawn. H surely cannot be supposed that large bodies of 
British soldiers would remain available for the purposes of main
taining and restorin_g order when the Army in India is under a 
Minister responsible to an Indian Legislature. We shall point 
out later the considerations which we think must be borne in 
mind and applied in order that the road towards the goal of 
complete self-government may not continue to be indefinitely 
blocked by the military difficulty. But the problem of the Army 
in India. in relation to the attainment of self-government cannot 
be treated as solved by vague and misleading references to thP. 
development of self-government in other parts of the Empire, 
where the military problem is total)y di1ferent. Nor is it of any 
assistance to a. solution to propose, a.s the Nehru Report does, 
the setting up of a. Committee of Defence in a self-governing 
India, consisting of " the Prime Min\ster, the Minister of 
Defence, and the Minister of Foreign Mairs," together with 
the professional heads of the· armed forces. The thing that 
matters is to consider what conditions must '6e fulfilled before 
Ministers responsibfe to .the Indian Legislature can undertake 
the provision and direction. of adequate armed forces in India. 
When that day comes, the organisation of a Committee of Indian 
Defence, with sucli Ministers at its head, will not be difficult~ 
At present the propoeal to create one has no 6earing upon the 
-real problem at all. · 

The Difilculties to be Faced. 

119. But if it is important for Indian politicia.na to face the 
real difficultie!' qf the Indian Army question, it is equally 
important for those who realise these difficulties not to dismiss 
further consideration of the subject as useless by treating thes.
·difficulties as insurmountable. Such an attitude would imply 
that no effort is worth making to encourage the growth of those 
changed conditions which are the essential preliminary to the 
attainment, in the military field, of complete Indian self
government. All who a.ccept the declaration of India's con- • 
stitutiona.l goal are bound to repudiate such an attitude. I$ is 
natural for the Indian reformer to challenge his ·British critic 
by presenting the dilemma, " Either you must be prepared to 
see great changes in the Army in India, or else you cannot be 
sincerely pursuing the goal of self-governme:q.t in India..", The 
d,ilemma is not an unfair one, and we are quite prepared 1o accept 

-the first alternative, provided that dna &llowance is made !or 
maintaining that efficiency which H is essential to preserve. 
It is, therefore, a matter of vital consequence that Britain should 
prove that it is actively desirous of assisting in thoee changes 
in _the Army in India, which make in the direction of the 
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ultimate goal, a.nd which alone will satisfy political India. of. our 
good fa.ith. We are not competent to dea.l with the technical 
questions which arise, a.nd seek to pronounce no judgmen~ on 
the validity or sufficiency of certain recent cha.ngea. But,. in 
our endeavour to present to the British people a.nd the British 
Parliament a.n unbia.ssed a.ocount of the actual situation and of 
the attitude taken up by many Indian politicians f.owa.rds it, 
we deem it necessary to set out some. of the facts upon which 

· Indian critica lay much stress, while they are not perhaps so 
widely appreciated and dwelt upon at home. 

Xlng'a CommJssions. 
120. Although the Indiah Army has always been more than 

double the size of the British forces in India, it was not till 
the last year of the Great W a.r that an Indian could receive the 
King'a commission in the regular army.- -.What is called a. 
.. Viceroy'• commission " is given to Indian soldiers who are 
for the most part promoted from the ranks of the Indian Army. 
But the holder of a •.• -Viceroy's commission,''. whatever his 
experience and length of service; is lower in rank and Com.mand • 
than the most newly joined of British subalterns. In 1918 a 
change was made, and Indians became eligible for the first 
time to hold the King's commission, that is to say, a «ommission 
which is held by British officers of the British and Indian 
Armies. Ten vacancies at Sandhurst were annually reserved· 
for Indian candidatea for competition amongst themselves. In 
e1Iect, as the number <lf Indian candidates who have qualified 
under this arrangement never exceeded the number (>f vacancies · 
then available, the element of competition did not arise. n 
should be added that Indian officers holding the King'a commis
sion were under thia acheme eligible for employment only in the 
cavalry and infantry arms, and were not to be employed as oom. · 
missioned officers of the King in the Artillery, Engineer, Signal, 
Tank or Air arms ()( the Army in India.. 

The Elgh' tTnlta Scheme. . 
121. In 1923Lord Rawlinson, the Commander.in-Chief in India, 

announced a new acheme, which did not accelerate the pace of 
Indiapisation, but which altered the method in a way which was 
designed to test the practicability of successful Indianisation ()f 
the Army. This waa known as the.,. eight units scheme," 
onder which five infantry battalions, two cavalry regiments, and 
a pioneer unit were selected, to which Indian officere holding 
commissions ·in the Indian Army were to be transferred and 
posted so as to fill up the appointments for which they were 
qualified by their rank and by their length of service, with the 
result that these units will in due course be transformed into 
units officered entirely by Indians. n will be appreciated of 
course that as no Indian officer holding the King's commission 
bas as yet any great seniority, each of these units is at present 

69973 D • 
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commanded by a British colonel, with senior officers who ard 
British under him, but that as one goes down the list one 
reaches a point, which is continually rising, below which all the 
junior officers are Indians. Consequently, as senior officers 
retire and junior officers acquire seniority and are promoted, the 
time will come when each of these Indian units will be com
manded and completely . officered by Indians. The process 
cannot be complete until the year 1946 at the earliest, since 
in the Indian Army promotion is regulated by a time scale. 
Critics of the eight units scheme do not seem always to 
remember that tpis last feature is a necessary consequence of 
the period of experience and training required before a. King's 
commissioned officer in the Indian Army, whether British or 
Indian, can become a Lieutenant-Colonel. It has nothing to 
do. with the race to which the officer belongs, and an exactly 
similar interval ·must inevitably elapse before the command of 
any regiment of the Indian Army is reached by a.n Indian, 
whether the eight units scheme is followed or not. • 

The Skeen Committee. 
122. The Committee presided over by Major-General (now 

General) Sir Andrew Skeen, then Chief of Staff of the 
Army in .India, and commonly known as the "Indian 
Sandhurst Committee," · was appointed in June, 1925. 
Its duty was to report by what means .it might .be 
possible to improve the present supply of Indian candidates 
for the King's commission, both in regard to number and 
quality, and as to the suggested establishment of a Military 
College in India to train Indians for the commissioned ranks of 
the Indian Army. The. Committee (which, apart from its dis
tinguished Chairman and the Secretary of tll.e Army Depart
ment, consisted of 10 Indian gentlemen} reported in November. 
1926, and Indian comni.entators naturally attach considerable 
_importance tp the fact that the Report ·was unanimous. The 
Committee made a series of proposals for the future, and 
attached to the whole the condition that success must be secured 

. at elW.h stage, arid military efficiency maintained throughout. 

• The existence of Viceroy's coiDIDisaiona involves a difficulty which will have 
to be surmounted in the transformation of an Indian regiment commanded by 
British officers into a pmely Indian unit. At present an Indian regiment consists 
of- . ) . 

(li) Officers holding the King's commission, almost all British; 
. . (b) Under them, officeN holding Viceroy's commissions, all Indian, and 

acting aa a link between their superiol'B and the men of the regiment. 
(c) Indian rank and file. · 

The problem of. Indianisation does not consist; merely in the elimination of 
-{a), nor is it possible to replace (a) by (b), for Indian officers of class (b) have 

risen from the ranks and are comparatively uneducated, and nnaocustomed to 
any but limited responsibility, though they have a splendid record of fine service, 
and are an invaluable part of the existing organisation. In a completely lndianiaed 
.Army there seems to be no room for two classes of officer&, and u a unit; becomes 
completely lndianiaed, (b) will disappear. 
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The Committee recommended an extension of · the scope of 
employment of Indians in the officer ranks of the Indian ~my· 

· by means of an initial doubling of vacancies allotted to Indi,ns 
at Sandhurst, followed by further progressive increa.Ses, until 

· a. ·:Military College on the lines of Sandhurst is established in 
India-a step which it considered should be undertaken in).933. 
Under the scheme of the Committee, if all went well, half of 
the total cadre of officers in the Indian Aimy would be Indians 
by 1952. In paragraph 17 of its. Report the Commit~ee dealt 

• with the .. eight units scheme," and expressed the VIew that 
with Indianisation proceeding in the Army in any measure the 
only means of ensuring . successful Indianisation and, con
comitantly, the attainment of a maximum degree of military 
efficiency, was to ··allow Indian officers to serve shoulder to · 

· shoulder with British officers, each learning from the other, in 
every unit of the Indian Army; and consequently in paragraph 32 
it recommended that the •• eight units scheme " be abandoned. 

. Decisions on the . Skeen Report. 

123. Fifteen months after the Report of the Indian Sandhurst · 
Committee had appeared~ an announcement was made of the 
decision of the authorities on the above matters. This decision 
is sometimes, "though wrongly, referred to as though it involved 
& complete " turning down ••. of the recommendations of the 
Committee. ·· This is not so. The proposals for increa.sing ihe 
number of vacancies at Sandhurst were adopted, and have been 
carried into effect. Vacancies for Indians have alB<? been pro
vided at Woolwich a.nd Cranwell. The proposal for setting up 
in the future a Military•College in India. on the lines of Sand
hurst· was not, as we understand, definitely rejected, though 
it wa.a pointed out that it seemed premature to fix 1933 as its. 
year of opening, since this would depend upon whether the·· 
increased facilities for entering · Sa.ndhurst ·were ia.ken advan
tage of, and upon whsther ·Indian cadets going. to Sandhurst · 
passed out in sufficient numbers .to secure the· increased stream 
of Indian officers holding the King's commission, as estimated 
for in the next few years. In this respect the actual results 
hitherto reached appear to ju~ti!y the caution of the authorities, 
for notwithstanding the increased number of places open, Indian 
officers passing out of Sanilliurst ha.ve not · a.a yei in fad . 
amounted even to the smaller number which the proviRion since 
1918 of 10 ·va~ancies annually has made possible. , The point 
when there are more approved candidates tha.n vacancies has'·, 
just been reached. The objection that & ·course at Sandhurst · 

· involves additional cost to an Indian cadet, as ·compared with . 
one in India, is met by provision from Anny funds to cover 
the whole difference in outlay. 

· 124. The following statement shows the annual number of 
Indian an_d Anglo-Indian Cadets admitted to the lloyal Military 

6!1973 
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College, Sandhurst, and other Cadet Colleges in England, eince 
1918, and their disposal. 

SAND BURST. 

No. of India~ 
No. of vacancies admitted to 
for lndia.na at Sa.ndhurst to fill 
Sandhurst (in- mch vacancies 

Year in which eluding extra (approx. 3 No. ultimately 
offered in India. vacancies to months later) commil!8ioned. 

replace including 
C8Bllalties. ). additional 

,vacancies 
filled. 

1918 (first half) ... 5 5 1 
1919 (first half) ... 6 5 4 
1919 (second half) ... 5 6 2 
1920 (first half) ... 5 5 3 
1920 (second half) ... 5 5 2 
1921 (first half) ... 6 4 4 
1921 (second half) ... 5 4 3 
1922 (first half) ... 6 4 4 
1922 (second half) <!.•• 6 6 3 
·1923 (first half) ... 6 6 5 
1923 (second half) ;,. 7 6 6 
1924 (first half) ... 6 6 4 
1924 (second half) ... 6 5 4 
1925 (first half) ... 7 6 4 
1925 (second half) ... 8 2 1 
1926 (first half) ... 12 9 7 
1926 (second half) ... 8 8 8 
1927 (first half) ... 7 7 7 
1927 (second half) ... 5 3 3 
1928 (first half) ... 7 3 2 
1928 (second half) ... 10 7 -
1929 (first half) ... 11 11 -
1929 (second half) ... 10 10 -

I 
Up to a.nd including the first half of 1928, vacancies were filled by nomination, 

after that date by examination. 
Sum'IIUlry. 

Total number of vacancies 157. . 
Total number of admissions 134 (includes 3 Viceroy Commi.laioned Officers 

nominated in 1928 a.nd 1929 not shown above). 
Total number commissioned 77. 
~ed or resigned from illness 3. 
Failed to receive commissions 22 (all prior to 1927). 
Still at Sandhurst 22. 
Passed examination but not yet entered 10. 

WooLwicH.. 
It was first decided to admit Indians a.nd Anglo-Indians to Woolwich in 

1928, and since then nine vacancies have been offered, but there have 
only been two successful caHdidates. 

CRANWELL. 
Similarly, the first examination for Cranwell was held in November, 

1928.· Since then, 12 -..acancies have been offered. but only ai:!: filled. 
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125. The most serious 'departure from the reco~endations 
<>f the Indian Sandhurst Committee was in reference to the 
•• eighi units scheme... It was announced that this would\ be 
adhered · to. As we have said, we· do· not feel competent to 
judge of the technical" considera.tiona involved. We understand 
that the Army authorities take the view tha.t, as a matter of 
precaution and as the best security that efficiency . should be 
maintained, the experiment of Indianisation should be conducted 
by a method which would not involve all units of the Axmy at 

· the same time, a.nd which will give some solid indication of the 
comparative efficiency of Indianised units at an. earlier stage 
than might be possible, if the same number of Indian officers 
were spread more generally throughout the .Axmy in India. 
As the number of units undergoing Indianisation is capable of 
augmentation in the light of experience and in accordance witl:l. 
the supply of officers obtained, no artificial limit to the accepliallce 
of Indian officers is imposed.. · · 

But whatever the j~tificati~J1 for the decision, its amiounce-. 
ment has been widely represented in India as a refusal to adopt 
a more liberal treatment of the problem of Indianisation. These 
critics point out that Sir Andrew Skeen was p1epared to see 
Indian. and British officers serving side by side in the same 
regiment, while the effect of the "eight units scheme'' is to 
bring about what they call the •• segregation" of Indian officers, 
and to secure that no British officer se"es under the command 
of an Indian superior ·in his own 'regiment. Our duty is not 
to pronounce judgment on this matter, but to record the course 
of events, and to give the best account we can of the state of 
Indian political feeling resulting from it. The ' beginnings of 
Indianisation of the officer ranks of the Indian Army are only 
10 years old, and are proceeding slowly. The eight units already 
involved form only a. very small fraction of the regular Indian 
Army (five infantry battalions out of 104; two cavalry regiments 
out of 21: and one Pioneer battalion out of seven). In point 
of fact, if the increased facilities for entrance to S.andhurst and 

• Woolwich are taken full advantage of, and Indian cadets pass 
successfully through the course, the time when fresh Indian 
officers must be posted to other unita than the eight alreadv 
selected will arise in the near future. 'W.e were told that th~ 
•• eight units scheme" is by no means so unpopular with the 
India.n officers who take part in carrying it out aa·with some 
~Sections of political opinion. However, for the ptirposes of the 
constitutional inquiry upon which we are engaged, the method 
by which Indianisation might proceed is not so immediately 
important as the fact that it haa at length begun, and that it 
is recognised tha.t the pace at which it proceeds ia conditioned 
by the efficiency of the results obtained. A completely self
governing India. must be in a. position to provide itself with 
armed forces, fit to undertake the tasks which armed forces 
in India. have to discharge, so far as those tasks are the special 
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\concern of India itself. It is not to be supposed that units 
recruited in Britain and offioored by British officers are going 
to be mercenaries in some future India where the ultimate 
military authority rests with an Indian Minister for War, or 
with an Indian Cabinet, responsible to an Indian elected 
Assembly. Indian nationalists are, therefore, perfectly right in 
attaching great importance to Army questions in India in rela
tion to India's constitutional development. It is essential/ to 
the honour of Britain, in relation to the assurances which-1lave 
been given that we are sincerely aiming at the attainment of 
self-government in India, that the transformation should be 
given every fair chance. The change is bound to be slow, and 

• it is much more likely to come about smoothly and successfully, 
if the difficulties are honestly faced on both sides in a spirit of 
complete good will. 

Possible Directions of Advance. 
126. Constitutional progress in the matter of Indian defence 

largely depends upon the coming generation of Indian officers, 
· and every effort ought to be made to increase the number and 
improve the quality of candidates. We have gathered that an 
impression has. existed in some quarters that only candidates 
coming from families of military class or traditions are 
encouraged to apply, but we are definitely and authoritatively 
assured that no such bar exists, and this fact ought to be widely 
known. The objective which many Indian politicians naturally 
and properly put before themselves is to develop an Indian Army 
organised upon a purely Indian basis and officered by _Indians. 
The pace at which this can be done does not depend upon any 
theoretical proposition that India's civil and military progress 
should advance side by side, but upon the practical efficiency 
of the new instrument for its essential purpose. So far as 
internal order is concerned, this is manifestly a primary task 
of the forces of a self-governing area, and the burden of pro
viding it ·obviously and necessarily falls exclusively upon the 
Indian taxpayer .. External defence, on the other hand, may 
be viewed in a double aspect ; it may be regarded not solely as 
the concern of India (though India would be the first to suffer, 
if its frontiers were v.ot adequately guarded), but as affecting 
the integrity of the whole Empire and as bound up with general 
Imperial potc;. These are very grave and difficult questions 
which will require much consideration. Does it necessarily 

1 follow that India's attainment of self-government as a unit of 
the British Empire must be postponed till India recruits and 
officers from men of Indian races a complete Army for external 
defence by land, any more than it has proved necessary ~o post
pone self-government in the Dominions until each Dominion 
provided its exclusive defence at sea? The time may come when 
some intermediate solution will offer itself. One such solution 
which has sometimes been discussed might perhaps be that 
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Indian troops of a. Dominion pattern commanded by officers hold
ing a. Dominion oommission* may be recruited. for purposes of 
internal order, while sharing with Imperial troops the burd;ens 
of external defence, the Dominion troops being under the con'trol 
of an Indian Minister while the Imperial troops ·remain consti
tutionally (as they must) under the Governor-General. . · An 
outstanding difficulty, as things are, is the state of ~mmunal 
tension which, unhappily, so constantly explains the resort to 
troops, often British troops, for maintaining internal peace. 
But, apart from this, the experiment of Indianisation has not 
yet advanced nearly far ·enough to justify so. considerable a 
departure from established organisation, and very serious ques
tions would remain to l;>e considered and answered as to the 
effect of combining the service of two kinds of military forces 1 

raised and controlled by two different authorities., Neithel'l 
British politicians nor Indian politicians can. wisely decide such 
matters without special knowledge and expert advice. We are 
only concerned here to convey a.· double warning7 a. warning, 
on the one hand, that Britain cannot indefinitely treat the 
present military organisation of India as sacrosanct and unalter
able, but must make an active endeavour to search for such· 
adjustments as might be possible; and a warning, on th~ other 
hand, that Indian statesmen can help to modify the existing 
arrangement in. the direction of self-government only if they 
too will co-operate by facing the hard facts and by remembering 
that those who set them out for further consideration are not 
gloating over obstacles, but are offering the help of friends 
to Indian aspirations. In the second volume of our Report; 
which contains our recommendations and suggestions, we shall 
return to the subject of the burden and· organisation of ·the 
defence services of India, and in the meantime we invite con. 
sideration of the elements of the problem. which we have, as . 
a. preliminary to fur~her discussion., endeavoured here to set out. 

• An officer holding a Dominion ooDllJli.Hion doel not thereby acquire 
oom.mand over members of the Imperial foroea. n will be remembered that 
thiJ aituation had to be adjWited on oerta.ia front. in the Great Wa.r by giving a 
King'• Commiaaion to 1uch oftiDerl. • : . . 
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APPENDIX I. 

INDIA. 

Area and Populati.tl·n. (1921 OenJUI). 

(Figures to nearest thousand) . 

.. . ........ .,., 
•a . 
S.E Area In Total 1'10 - Bind us. Sikhs. Jainil. Buddhists. o:> square miles. population. .. _ 

\ 
"0 

~"' • COl o<> 

1. INDIA .. .. 1,805,000· 318,842,000 218,735,000 3,238,000 ·1,178,000 11,571,000 
~. BBXTXSB INDIA 1,04.1,000 946,498,000 183,119,000 2,360,000 i56,000 11,4'11,000 

( 3. Governors' Prev- 1,011,000 242,11411,000 163,128,000 2,328,000 433,000 11,<&68,000 
I lnoea. 

~- AliBU.lll .. .. 49,000~ 7,468,000 4,130,000 1,000 3,000 13,000 

~ 5. l3enl0&.1 77,000 46,696,000 I 20,207,000 2,000 13,000 266,000 
"" 

... .. .. 
&:: 6. Bihar and Oris•a .. 83,000 34,002,000 28,166,000 1,000 4,000 -
'd 

7. Bombay 124,000 19,348,000 14,816,000 8,000 215,000 2,000 1'1 .. .. 
oil 
'd 8. Burma .. 230,000 13,148,000 485,000 5,000 1,000 11,183,000 "' .. 
.,:; 

1:!,913,000 .. g, Central Provinces 100,000 11,622,000 2,000 68,000 -
0 (includin(f Berar) 
.rJ 10. Madras .. .. U2,000 42,319,000 37,511,000 - :15,000 1,000 ., 
~ 

100,000 ll. Punjab .. .. 20,686,000 6,579,000 2,294,000 34,000 3,000 
I 
~ 12. United Province• .. 106,000 46,376,000 38,610,000 14,000 68,000 -

13. Chief CommiJalon- 30,000 3,i58,000 1184,000 82,000 !3,000 8,000 
en' Provlnou. 

2,251,000 14. :North-We•t l!'ron· 13,000 150,000 28,000 - -
tier Provincto 

128,000 .!4 15. Baluchistan .. g,ooo 9,000 1,000 - -
"' p:; 16. Other Chiet Com- 8,000 

missioners' Prov-
1,174,000 825,000 3,000 23,000 3,000 

inces (Delhi, 
Ajmer- Merwara, 
Coorg, Andamans). 

Tel- 17. 11\TDIAliT 701,001 70,1911,000 53,11711,000 867,000 7113,000 100,000 low. STATES 
;,; ( 18. TBIBA:L ABBAS 

~I 
AliTD AG:BliTCY 63,000 2,11511,000 51,000 111,000 - -
T:BBBXTOBI:BS, 

1,969,000 ..... , lP.I North-West Fron- 18,000 21,000 5,000 - -
~l 

tier Province, 
20. Baluchistan .. 45,000 293,000 30,000 7,000 - -

---~-------·---

NoTE 1.-The table includes under the provinces only territory which is in British India 
(with the exception of Berar, which is included with the Central Provinces, and as part of the 
total for Governors' Provinces and for British India). It is in this sense that the provinces are 
generally referred to. References may, however, occasionally be made to a province in the 
sense of all the territory-whether British India or not-which is situated within the boundary 
of the provinee. A subsidiary table is accordingly given overleaf summarising the main figures 
from this aspect. 
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APPENDIX I.-continued. 

INDIA. 

A.rea an(l Population (19~1 Cens1u). 

(Figures to nearest thousand). 
-

'I 

I 
I 

I 
! 

Christians. 
I --··------

! 

I 
Not Mnham-

I 
Tribal Others. enutnera.ted I madans. Ruropean Anglo religions. by religion. 

I 
(and alliecl Indian. Indian. 

I 
races.) 

I 
I I 

·-'r-

102,000 

-~H.OOO 

M'/,000 

1,()(11) 

~3,0UO 

2,000 

1 '(;I 

1,000 

13,000 

88, 73s,oootj 

59,195,000 

56,758,000 

2,202,000 

I 25,211,000 

3,690,000 

3,820,000 

601,000 

I 564,000 

' 
2,840,000 

' 11,444,000 

6,481.000 

I 2,442,000 
I 

2,063,000 

118.000 

261,000 

I 9,ll7li,OOO 

ll68,000it 

i 
l!!,OOOt I ! 

249,000 I 
! 

' --

176,000 113,000 

151,000 96,000 

186,060 95,000 

3,000 -
23,000 22,000 

6,000 4,000 

3a,ooo I 10,000 

9,000 17,000 

6,000 3,000 

11,000 23,000 

21,000 4,000 

25,000 9,000 

15,000 1,000 

8,000 -
- -
6,000 1,000 

18,000 17,000 

8,000 -

3,COO -
5,000 -

4,484,000 9,775,000 40,000 
! 

2,814,000t 

2,753,000 6,737,000 37,000 43,000 

2,784,000 6,702,000 87,000 48,000 

114,000 992,000 - - 4 

102,000 846,000 3,000 - f 

247,000 1,1181,000 1,000 - e 
221,000 123,000 16,000 - 1 

222,000 669,000 15,000 ·!3,000 ' 
32,000 1,614,000 - - i 

1,327,000 578,000 - - lC 

303,000 - - - 1 

166,000 - - - ~~ 

19,000 85,000 ·- - 1. 

2,000 -- - -- 1 

- - - -· IE 

16,000 36,000 -- -- 1~ 

1,710,000 3,037,000 a,ooo 860,000 1 

111,000 - - 1,91l,000t 18 

- - - 1,011,000t 1S 

2,000 - - - 20 

">u n; :&.-The table differs, in arrangement, from the Census Tables (from which the figures a1·e taken) in tb 
c·•pects :-(i) Tbe Tribal Areas and Agency Territories in the North-West Frontier Province and Baluchista , 'I. • \\Ill I{ r 

·r tu•r,• !ih 
r lhr• }:L 

own separatL·Iy. For the former province they are, in the Census Tables, included with Indian 1:\tates 
tter, with British India (being in that province mainly administered territory though 1echnicalife nc 

1 r U>~h), (i 
; ~··I• .• mel 

·'' 'rr: 

1) Karenni Htates and the non-British portion of the Khasi and Jaint1a Hills, which are in ~he ensn 
uded with Burma. and Assam respectively, are bere included with Indian States. . 
3.-Estimates of approximate number of the depressed classes in the Governors' Provinces will be fonn 

1• ~ru . .crn.p h 58. 
• :-;, l'j'J<] , 4.-The area given for Assam does'not include the unsurveyed territory of the province • 
I :>;oTR , G.- When using the total figure for Muhammadans in India, it should be borne in mind that the bulk 

h •••. Ill tl 
.,, .• ~tau-.. 

1e area of the N. W.F.P, outside British India., who have not been enumerated by religion, are Mnharr 
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APPENDIX 1.-eontinued. 

817BBIDU.B1' TABLB. 

(.4 /uUer table, arrangtd on the more u~ual plan, itnmediatelu zwecedu). 

INDIA. 

t4.rea and Population (19t1 Cen&u&) by Province~, including in eaeh Province the territorii
. whether Briti&h-India or not-&ituatfd within the provincial boundary. 

Area in 
Popula,iOD iD Milliooa.. 

-- ~bousanda I Muhammadans. 
of square Total 

: 1 . miles. Population. · Hindus. Others. 

BDIA ' ... ·- . .. ... . .. ... ... 1,80& 818'8 118"7 88'7 aa·& 

Assam ... . .. . .. ·h. . .. 81 s·o 4't 2"3 r• 
Bengal ... ... ... . .. . . 83 47'11 20'1 25·& J'S 

II» Bihar and Ori&Silo ... .... . .. 112 38'0 31'8 3'7 ll'7 , .. 
'.9- Bombay 196 28'8 33"1 •·a r• t• ... a!l ... ... ... ... ... , .. _ •.. 

~~~. Burma -· ... ... .•. ·- 2M 13'll '6 '5 l:)•J 
(lneludeall'3 

~~~ Buddhists). 

~]§ 
Central Provinces ... ... ... 131 18'0 18•1 •• li'S 

., .. o Madras . .. ~ ... ... . .. ... 163 47'8 41'1 I'll ' s·& 
il<ll="'"' ':E ~~~~~ Punjab 

, 
137 26'1 8'8 13'8 !1"6 ;go;·; ... ... -· .. . ... 

(includes 3'1 
1-..C Sikhs). "'O: 
~E-< United Provinces ... ... ... 112 48'6 311'6 8'7 'I 

North-West Frontier. Provine• ... 39 11'1 ·a ll'1 2'8 trelil!ioo 
unknown). 

Baluchistan · ... -· ... ... 135 ·a '1 '7 -
' 

Delhi, Almer-Merwara, Coorg and 8 1'3 '8 '3 '1 
Aodo.maos. · 

f Centrallnd1a Agency States ... ..... 61 8'0 6'3 ·s . '6 

~~ E' I Gwo.lior _ ... ... ... . .. 38 s·a a·a ·a ·a 
Q dl ' 
... !: ... .: Hyderabad ... ... . .. ... 83 u·6 WT l'S '6 CD.c!Oa 
i~II!Q 

84 ... '7 3'6 '1 

-·~·r····" .. ... ... . .. ... 
"''i~ e 29 1'0 &'6 ·s •J .~ .... ~&3-t Hysore .. ~ ·- ... ... ... 
~~j B&jputana States 128 11'8 --- a·a •• '7 ... . .. ... 

I.Sikkim · ... -· ... . .. .. . s 'l "1 - -
. NOT&-Many of the Indian Btatea situaed within the boundai'J' or a province have direct relaUous with the 

.Governmen$ of India and no$ with the provincial Government. --
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II. The Central Government ... . ••'! . ..... 182-18S 

10. The Viceroy and Governor-General ••• 189-193-
lL The India Otlioe ... 194-2()(). 

CHAPTER 1.-THE ESSENTIALS OF THE PREVIOUS 
SYSTEM. 

127. Anyone who wishes' to form a just estimate of the natur~ 
of the changes introduced into the system of Indian Government 
by the Reforms of 1919 inust first select from the details of 
earlier constitutional arrangements those features 'which were 
rea.lly characteristic of the whole. For this purpose we wQuld 
direct speci&l attention to three cardinal points which emerge 
from an examination of the pre--Reform structure :-

(1) The concentration of authority at the centre : 
(2) The control over legislative functions exercised by the 

Executive ; · 
(3) The ultimate· responsibility of Parliament for the 

whole of Indian government. · 

Concentration of AuthoritJ at the Ce'l;ltre. , 
128. This centralization may be traced back to the Act of· 

Pa.rliament which renewed the Charter of tha East India. Com- • 
pany in 1833. Up to th!tt date, the control exercised by the 
Governor-General and Council of Bengal• over the two more 
ancient but subordinate Presidencies of Ma.dras and Bombay was 
limited to transactions with India.n potentates and to questions 
affecting war and peace. For the ordinary internal administra.- · 
tion of these other areaa and for the making of laws to be 
applied to them the Government of Bengal had, previous to 
1833, no responsibility. But by the Charter Act of 1833 the 
Governor-General of Bengal became the Governor-General or. , 
India; his Government wa& known, for the first time, as the ' 
Government of India ; its authority became coextensive with 

• The Qovemor-Generalship and four oouncillorshipe were est&blished under· 
Lord North'a Regulating Act of 1773. The firllt Governor-General wu W&rl'tlll. 
Haetinga ; be and hit oouncillort were appointed by the Act for five yean. 
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the area of British possessions in India ; and the independent 
legisls.tive powers formerly exercised by the Governments of 
Madras and Bombay were taken away. Warren Hastings' 
experience of the opposition of a majority of his Executive 
Council led his successor, Lord Cornwallis, to insist that the 
Governor-Gener&l should be given the constitutiona.l right to 
overrule his Council in matters which in his judgment vitally 
affected the safety. or tranquillity of British possessions in India 
-a provision dating from 1786, which in a slightly amended 
form is still preserved in a Section [41 (2)] of the Government 
of India Act. In 1784 the number of members of the Governor
General's Council was reduced from four to three, one being 
the Commander-in-Chief and the other two covenanted servants 
of the East India. Company. The Act ot 1833 again mised the 
number to four by adding a Law Member, who was not to be 
one of the. Company's servant~hence .it was possible for 
Macaulay to be the first incumbent of that office. The total 
membership of the Governor-General's Executive Council was 
by subsequent stages raised to seven, but whatever the numbers 
may have been at any period, the point which needs to be 
emphasized is ·that down to 1921 the Governor-General in 
Council w:as, inside British India, the supreme authority. in 
which was concentrated responsibility for every act of civil as 
well as military government throughout the whole area. 

"Provincial Governments, consisting of a Governor or Lieutenant
Governor and his Executive Councillors, bad, of course, most 
important work to do, for in their bands lay the day-by-day 
task of administration in the provinces, and not even the 
remorseless energy of a Curzon could inquire into and seek to 
supervise all the countless matters which made up so burden
some and multifarious a charge. But these provincial Govern
ments were virtually in the position of agents of the Govern
ment of India. The entire government system was, in theory, 
one and indivisible. The rigour of a logical application of that 
conception to administrative practice had gradually been 
mitigated by wide delegation of powers and by customary 
abstentions from interference with the agents of administration. 
But the principle of the conception was still living and operative, 
a.nd it blocked effectively any substantial advance towards the 
development of self-governing institutions. The legal relation
ship between the Centre and the provincial Governments waa 
expressed in a section of the Consolidating Statute of 1915 as 
follows:-

-- " Every local government shall obey the orders of the 
Governor-General in Council, and keep him constantly and 
diligently inforuied of its proceedings and of all matters which 
ought, in its opinion, to be reported to him, or as to which he 
requires information, and is under his superintendence, direction, 
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and control in all matters relating to the government . of· 1ts 
province.~·•, .. : ' , · . . . " . 

1
. · 

. 129. Nothing illustrated mo~e clearly the over-rlding unity ~f 
the Centre and the subordina.tion of the piVJvinces to it than the 
arrangement& between them aa to finance. All. the revenues of 
British India are vested in the Crown, and although there were 
in course of time evolved quasi-permanent financial settlements 
between the centra.l and the provincial Governments, based upon 
the supposed •• needs •• of the respective provinces, and carried 
out by dividing certain hea.ds of revenue in arranged proportions, 
provincial expenditure, provincial taxation, · a.nd provincial 
borrowing were a.ll subject to central control; and .the spending 
powers of provincial Governments could be exercised only sub- · 
ject to elaborate and voluminous codes of instructions issued by 
the Government of India. The authors of the Montagu-Chelms- · 
ford Re~rt, basing themselves on the annoUncement of 20th 
August, 1917, and anticipating their conclusion that the pro
gressive realisation of responsible government must. begin in 
the· provinces, pointed out how seriously such financial arrange• 
menta operated aa an obstacle to provincial enfranchisement :-

.. BecauM provincial eettlemente have been bued, not on provincial 
revenuea but on provinoia1 need&. a central control over provincial expenditure 
ia DOt merely juati.fi&ble but inevitable. The Government of India. could not 
allow & proviDoe to go b&nlaupt. . · But if the Government of. India. were 
responsible for provincial eolvoocy, they must be in a position to control 
proviDci&l expenditure ; indeed, in view of their own oompet~ needs, they 
could hardly avoid feeling ,.. direct intmeet in keeping down provincial 
ch&rgeL Aga.iD, u rega.rda revenues, 10 long u the Government of India 
t&.ke a aha.re in the prooeeda, they have & 1trong motive for interf6ling in 
deta.ill of 8dminiatra.tion. Their intmeet in land revenue, for example. 
inevitably Jeada them to a close 1upervision over revenue lf!ttJement. ; and 

· the control teodl to become tighter in ClU8I where expanaion and develop. 
ment, u in the cue ol i.nigatioa., depend on eapital outlay. The existing : 
lettlement. are an undoubted ldVIUlCle upon the ea.rli~ centralized 1yatem, · 
but theJ conatitute DO more thm a half-way et&ge. U the popula.r principle , 
ia to haft fair pla.J at all in provincial Government., it ia imperative that. · 
aome mMlll be found of eeouring to the proviDoel entirei.J lllpllol'lote revenue · 
reeouroe~."t . . ' : . 

Add to this that it was the practice to control all legislative 
action in provincial councils ·by meana of ,. instructions," and 
it becomes clear that, whether from the a.dministra.tive~ the 
financial, or the legislative point of view, the concentration of 
authority at the centre :was .. cardinal ·feature of the ~&form . 
constitution. This waa one of me features which .Pa.rliament 
in 1919 set itself to modify. n haa thereby started .. process, 
so far aa the Governors' provinces are concerned, which gives 
to these vast areas, each of them comparable in size to & European 
State, the opportunity for a. more self-contained and aelf-conscioua 
existence, and a. prospec' ~ more complete self-government, 

• Section " of the Government o( India. Aot, 19115. It Ia highlf ina~ . 
to obeerve how thil aection wu amended b7 the Aot of 1919. · 

t M/C Report, para. 109. · · 
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than co_ul~ otherwise have arisen. The devolution of authority 
to p~v~nClal Governments and the extension of autonomy in 
provmc1al areas, are not of course in themselves inconsisten' 
wit~ the preservation Ql a fltrong centre dealing with central 
subJects on behalf of all the provinces~ a.nd holding powers in 
reserve to be exercised in case of need in the interests of the 
whole. 

Executive Control over LegislaUve FuncUons. 
130. A second feature of the previous constiiution of British 

India, which was radically changed by the Reforms of 1919, was 
the extent to which law-making was in the hands of those who 
had the. responsibility of administration. Under this earlier 
system, legislative power was not recognised as residing in a. 
legislature as distinct from the Government; when new laws 
had to be made, they were enacted by a body the nucleus of 
which was the Executive Council itself, ·but to which "addi
tional members '' were summoned for the purpose of discussing 
and passing the proposed enactment. The Viceroy, or in the 
case of a province, the provincial head, presided over legislative 
discussions, no less than over. executive consultations. The 
evolution of th~se legislative councils deserves special attention, 
for it throws a clear light upon the changes under this head for 
which Mr. Montagu was responsible. There is a chapter of the 
Monta,au-Chelmsford Report which gives a. full and careful 
account of the growth of legislative bodies in India, and to this 
chapter* we would make reference. It enables us greatly to 
a;bbreviate our own description. 

THE REGULATING AcT OF 1773. 
131. The Regulating Act of 1773 authorised. the Governor

General and· Council to make "rules, ordinances, and regula
tions for the good order and civil government" of Bengal. So 
far, therefore, there was no alteration wha.tever in the com-

. position of. the Council when it passed from administrative to 
legislative action. .When the Act of 1833 added the Law 
Member, we have the beginning of the grad mil enlargement of 
the Governor-General's Council for legislative purposes, for the 
Law Member was at first not an Executive Councillor at all, 
b~t sat with the others for legislative business only.· The Ad 
renewina the Charter of the Company in 1853 changed this by 
making 

0
him a full member, and a~ the sa~e time provi~ed 

that the Governor-General's Executive Council, when dealing 
with law-making,· should be enlarged into a· "Legislati_ve 
Council " by bringing in six " additional " members-the Chief 
Justice and another Judge of the Bengal Supreme Court, and 

~·four officials appointed by the provincial Governments of 
Madras, Bombay, Bengal, and Agra. The Governor-qeneral 
presided and had a veto over legislative proposals. Tlie pro
ceedings of the legislative sessions were public. 

• M/C Report, Chap. ill., "Growth of the Legislative Councils," pa.raa. 51-81. 
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hE b"DIAN COUNCILS ACT OF 1861.~ 

132. Down to this point, legislation was entirely in the hands of 
British officials. After the Indian Mutiny and the transfer 
from the Company to the Crown, the Legislative Council· vJa.s 
reconstituted by the Indian Councils Act of 1861. The number 
of " additional " members was. increased from six to twelve, 
and half of thes~ were to be non-officials. Some of these new 
seats were given to Indians, and it is, therefore, from 1861 that 

·an Indian element ha.s taken part in the making of laws for 
India. . The non-official members were of courf?e nominated ; 
another 30 years were to elapse before use was made of any 
method of election .. Two other features~f the Indian Councils 
Act, 1861, are important for our present purpose : the principle 
of both of them survires in the present constitution. The Act 
restored to the Governments of Madras and. Bombay the powers · 
of legislation which the Act of 1833 had withdrawn, but with the 
di.tference that the· <rt>vernor-General's previous sanction was 
needed for some classes of provincial legislation, and his subse
quent assent (as well as the Governor's) for all .. The Governor
General waa directed to estl\,blish a provincial. council for Bengal 
and was empowered to set up similar councils for the North
West Provinces (i.e., Agra ·and Oudh) a.nd the Punjab. This 
was a.ctually done in 1886 and 1897 respectively. But the 

· power of local legislation bestowed by the Act of 1861 was not · 
as previously, exclusive: it was concurrent, so that, while a 
provincial council. might, with the Governor-General's approva~ 
legislate for its own area, the legislative power of the' Governor
General in Council was unimpaired and extended for all purposes 
over the whole of the Indian territories under the British Crown. 
The concentration of authority at the Centre thu$ persisted. The 
other feature of the Act of 1861 which remains of contemporary · 
importance is the power it gave to the Governor-General, iu. 
cases of emergency, to make ordinances having, for a period 
not exceeding six months, the force of law.• 

133. It would be & mistake to think of the legislative councils 
established under the Act of 1861 as miniature parliaments o: as 
containing the germ of responsible institutions. Their functions, 
indeed, were strictly limited to legislation which was in practice . 
initiated by the Executive, and they were expressly forbidden 
to transact any business except the consideration and enactment 
of legislative measures, or to entertain any motion except a 
motion to introduce & Bill or one having reference to a Bill · 
actually introduced. The Montagu-Chelmsford Report sums up 

• See now eection 7Z of the Government of India. Act. Th.ia i8 the eection 
which wu reeorted to in April. 1929, aft« Mr. Patel. the President of the Le~ 
lative Aaaembly, had refused to allow further diacll88ion or vote on the Govern.. 
ment'a Publio Safety BilL 
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its description of the character of these councils 'by a quotation 
borrowed from the late Lord MacDonnell, which we reproduce . 

.. The character of the legislative oouncill eet&blished by the Act of 1861 
is limply this, t.hat they are committees for the P1Jl"IQII of making ]a
committees by means of which the executive Government obtaina advice 
and 888istance ill their legislation. and the publio derive the advantage of full 
publicity being ensured at every stage of the law-m&king procMe. Although 
the Government enacts the lawa through itA! Council, private legislation being 
unknown. yet the public baa a right to make itself heard, and the executive 
is bound to defend ita legislation. And when the lawl are once made, the 
executive is aa much bound by them aa the public, and the duty of enforcing 
them belongs to the courts of jUBtice. In later ye&ra there baa been a 
growing deference to the opinions of important claaaea, even when they 
conflict with the conclUBions of the Government, and auch conclusions are 
often modified to meet the wishes of the non-offici&l members. Still it would 
not be wrong to describe the lawa made ill the legislative councila aa ill 
reality the orders of Government; but the lawa are made ill a manner which 
eiiSUl'ell publicity and discussion. are enforced by the courts and not by the 
executive. cannot be changed but by the same deliberate and public procesa 
aa that by which they were made. and can be enforced against the executive 
or ill favour of illdividuala when occasion requires. 

" The councila are not deliberative bodies with respect to any subject 
but that of the immediate legislation before them. They cannot inquire into 
grievances, call for information or examine the conduct of the executive. 
The acta of administration cannot be impugned, nor can they be properly 
defended in such &BBeinblies, except with reference to the particular mea.aure 
under discUBBion."* 

INDIAN CouNciLs AcT oF 1892. 

134. The next stage was reached in 1892. The Indian Councils 
Act of that year made a limited and indirect provision for tha 
use of the method of election in filling up some of the non
official seats, both on the provincial councils and on the Indian 
Legislative Council over which the Governor-General presided. 
The word " election " was, however, never used in the statute; 
the process was described as nomination made on the recom
mendation of certain bodies. In the case of the Indian Legisla
tive Council, fi.ve more " additional " members 'were thus 
brought in, one being recommended by the non-official members 
of each of the four provincial councils, and one by the Calcutta 
Chamber of Commerce. In the case of the ,provincial councils, 
th• majority of the non-official seats were filled by recom
mendation and the recommending bodies were for the most part 
municipalities and district boards. A species of indirect election 
waa thus inaugurated. At the same time. the !unctions of the 
councils were enlarged to the extent of discussmg (though n~t 

·of voting upon) the annual statement of revenue and expendi
ture and members had conferred upon them the right of 
addr~ssing questions to the Executive. There still remained an · 
official majority on the councils and there was still. no _approach 
to a. parliamentary system. Indeed Lord Du1I~m, lD w~10se 
time the suggestions were fi.rst put forward which later m a 

• Quoted in MJC Report, para. 64. 
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modified form resulted in the 1892 constitution. was careful to 
deny the implication. He wrote :-

.. Our echeme may be briefly described aa a plan for the enlargement :Of 
our proviDcial oouncila, for the eoha.ncement of their status, the multiplication 
of their funetiona, the pa.rtial introductio~ into them of the electWe principle, 
and the liberalization of their general cha.nwter aa political institutions. 
From this it might be concluded that we were contemplating an approach, 
at all event., aa fu aa the province& are concerned, to English pa.rliamentary 
government end a.n English constitutional system. Such a conclusion would 
be very wide of the mark; and it would be wrong to leave either the India. 
Office or the Indian public und.el' eo erroneous an impression. India is an 
integral portion, a.nd it may be eaid one of the most important portions, of 
the mighty British Empire. It. destinies have been confided to the guidance 
of a.n alien n.oe. whoee functiDD. it is to a.rbitra.te between a. multitude of 
conflicting or antagonistic interest., and it. Government is conducted in the . 
name of a mona.rch whose throne is in England. The executive that represents . 
h~ imperium in India is a.n executive directly responsible not to any local 
authority, but to the Sovereign and to the British Pa.rliament. Nor could 
it. members divest themeelves of this responsibility as long as Great Britain 
remaina the paramount administrative power in India. But it is of the 
eeaenoo of CODBtitutional government u Englishmen understand the term, 
that no adminiatration should remain at the head of affa.irs which does not 
poBIIe8ll the D80eii8&I'Y powers to ca.rry out whatever measurei or policy it 
may COIIIIider to be ' for the pul>lio interest.' The moment these powers are 
withheld. ei~ by the Sovereign or Pa.rliament, a constitutional executive 
resign~ it. function~ and gives way to those whose superior influence with 
the constituencies has enabled them to overrule its decisions, and who 
Cl0118e<J.uently beoome answ~ble for whatever line of procedure may,lbe 
adopted in lieu of that recommended by their predecessors. In India. this 
llhifting of responsibility from one ~et of persons to ano~ is under existing 
circumata.rwes impossible, for if any measure introduced into a legislative 
council ia vetoed by an a.dverae majority, the Governor cannot oa.ll upon the 
diMentitonte to ta.ke the place of hil own official a.dvisere, who are nominated 
by the Queen-Emprees on the a.dvioe of the Secretary of State. Consequently . 
the vat. of the oppoaition in a.n ~ council would not be given under the 
heavy 11001e of responsibility which attaches to the vote of a dissenting 
majority in a oonstitutinDIIJ counlq ; while no responsible executive oould 
be required to carry on the government unlesl free to inaugurate whatever 
IWIUU1'el it conaidert necesaa.ry for the good and ll&fety of the State. It is, 

· therefore, obvious. for th.il a.nd many other reuon., that no matter to what 
degree the liberalization of the councill may now t&ke place, it will be 
~ to leave in the harld.a of each provincial Government the ultimate 
deciaion upon all-importaDt queeUonl, a.nd the paramount control of ite 
own policy. It ia in th.il view that we have arranged that the nominated 
members in the council should outnumber the elected members. at the aa.me 
time that the Govtll'IIOr hu been empowered to overrule hil oouncil whenev~ · 
he feela h.imllelf ca.lled upon by cilwmat&noel f.o do 10." • . . 

MoB.LEt-MINTO · REFom.~a Oll' 1909. 
135. So matteraremained until Lord Morley became Secretary 

of State and Lord Minto waa Viceroy. The Morley-Mint<J 
Heforma of 1909 represented a. very considerable advance.. The 
official majority, in the provincial legislative councils waa aban
doned ; the size of theae bodies waa enlarged up to a. maximum 
of 50 " additional" members in the larger provinces and 30 
in the smaller: and the greater part of these additional members 
were non-officials who were elected either by groupa of local 

• Quoted in liJC Report, pua. 68. 
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. ' authorities, large landholders,· trad~ .associations or universities._ 
In Bengal, the majority-~f the whole body waa elected. The 
momentous conclusion was reached that the :Muhammadan com-

.. m~ty· as such should be specially represented (except in the 
PunJab, Burma, and the ~entral Provinces) by the addition of 
from two to 1ive members to each COlJilcil, chosen by the vote 
of. a. separate .Moslem electorate. . 'lbe full signi1icance of thU 
decision is only . to be appreciated when one remembers that'
M~ammadans also .had their opportunity of influencing the · 
cho1ce made by the other elector&! colleges, but the oontention 
was that joint electoral bodies would never choose representatives 
who would be satisfactory to the Moslem community. \Ve have 
set out elsewhere• the declaration made by Lord. Minto on this 

. r.ubject .: Lord Morley reluctantly, but explicitly, accepted the 
. Moslem claim; · and here began that recognition· of communal 
_representation based upon the vote of a separate electoral roll, 
. which has survived to this day and become a cardinal problem 
. and ground of controversy at every revision of the_ Indian 
. electoral system.· · · , . · 

1 - '< ' • ' • • ' 

': 136. The Morley-1\Iinto scheme also reconskocted and enlarged 
, the Indian Legislative Council. In addition to the Governor~ . 
. Genqal and the seven members of his. Executive Council, it 

_~ contained some 60 .. additional " members ot. whom not more 
: than 28 could be officials, ·while 27 .of .the remainder were not 
· .o:illy non-officials but were ·elected. As in the case of the pro-. 

vincial councils,; the method of election was partly indiiect, and 
·partly direct .. ·Under the re~sed regulations, 13 members were 
elected by the. non-official members of. the provincial legislative 
councils, 'and: two by the Chambers of Commeree of. Calcutta 
and Bombay •' while.· the larger .landowners in · six . provinces 

. elected one member each,· and ail: Muhammadans were returned 
by the vote of members of their own community. It will be 

: = observed that the distribution of seats 'On the Indian Legislative · 
Council' was such as to secure · an official majority, ·and Lord 

· Morley. justified this by laying it· down that the· Governor
.· ·qeneral's Council •• in its legislative, _as well as its_executive 

character, should continue to be so constituted as to ensure 
· ·.its constant and uninterrupted power to ful1il -the constitutional 

obligations that it owes, and must always o'Ye• to 1lis Majesty's 
Government and. to the Imperial Parliament.,. · The_ .control 

· exetcised by the Executive over legislative functions was thus 
preserved, and we imagine that it was Lbrd Morley's view that 

~ this must necessarily. be so; since he considered that the only 
alternative was the control by the legislature of executive func. 
tiona, and this was a result which under Indian conditions he 

· c.-ould not contemplate. ·.· In a frequently quoted passage he 
.·declared, .. If it could be said ~at this chapter of reforms led · 

• li; Appendix V., .. Note on the History of Separate Muhammadan Repte-
. ll!lltation, .. itafrG p. 183. . ,' .,-: 
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directly or indirectly to the establishment of a parliamentary 
system j.n India,. I, for one, would have ll.othing at all to do 
with it."• The Morley-Minto councils were given increased 
opportunities of influencing poliq by· moving reSQlutions and 
asking supplementary questions, and these powers were exten
sively used ; but the argument of numbers remained with the 
Central Government. 

The Ultim.a.te Responsibility of Parliament. 
137.~A third feature of the government of _British India which 

remained quite unimpaired down to the introduction of the 
Montagu Reforms was the supervising. and controlling power, .. 
over the whole field ,of Indian legislation and administration, of 
the Home authorities-that is to say, of the Secretary of State 
with his constitutional responsibility. to Parliament. He was 
assisted (as he still is) in many respects by a. Council composed of·· · 
members with special experience in India; Lord Morley placed 
two Indians on this body, and there are now three Indian 
members. \Vhen we come to describe the functions of the 
Secretary of State's Council we shall point out how, in.genera.l, 
when a di1ference of opinion a.rises within it, the Secretary- of' 
State's decision is final, but that in certain matters the ~ecre
ta.ry of State must a.ct not only in his Council but with· it. By 
this means it is_ sought to give additional protection to the 
revenues of India against possible misuse and to guard the rights 
and interests of members of the Civil Service who have been 
recruited through the India Office. But for our present purpose 
the important point is not the nature of the Secretary of State'a 
control but its range. Ultimate responsibility for every a.ct of 
government must always rest somewhere, and as. long as no 
portion of the final responsibility res1ded in India, it necessarily 
followed that all parts of ·it rested upon . Whitehall and West
minster. This is not of course to say that the actual executive 
government of India rested, or could rest, anywhere but in 
India. itself;. but behind the Governor-General. in Council, and 
co-extensive with all executive ution, lay the theoretical 
responsibility of the Secretary of State, however much that 
theory might. be modified in practice by the growth of conven-
tion or the fact of distance. . · · · · ~ 

• BoOM of Lordi' Debate, J>eo. 17, 1908. 
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CHAPTER 2.-PRINCIPLES OF THE REFORMS OF 1919. 

· 138. The authors of -·the Montagu-Chelm~ord Reporl were 
charged by the anno~cement of "t\ugust, 1917, with the duty of 
devising substantial steps in the direction of the gradual develop
ment of self-governing institutions, a.nd the analysis contained 
in our preceding chapter provides a sketch of the situation 
with which they were faced, and may help to explain the course 
which they decided to . take. •• No furthet' development is 
pos~ble," they wrote, •• unless we are going to give the people 
Clf India some responsibility for their Clwn government.... .. The 
process will begin in local affairs which we have long since 
intended and promised to make over to them ; the time has come 
for advance also in some subjects Clf provincial concern : and 
it will proceed to the complete control of provincial matters, 
and thence, in the,course of time and subject; to the proper dis
charge of Imperial responsibilities, to tne control of matters con
cerning all India. We make it plain that such limitations on 
powers aa we are now proposing are due only to the obvious fad 
that time is necessary in order to train both representatives and 
electorates for the work which we desire them to undertake : 
and that ww offer ·Indians opportunities at ahorl intervals to 
prove ,the progress they are making, and to make good their 
claim, not by_ the method of agitation but by positive demon
stration, to the further stages in self-government which we have 
just indicated." t The proposals, therefore; of the Report were 
not put forward as constituting a 1inal solution, but as providing 
for a stage on the journey to a goal. How soon, and how far 
the next stage was to be entered upon and carried forward
these were questions which th~ authors of the Report deliberately 
left over for future discussion, and declared must be decided, 
when the time came, by the difficult and indeed invidious method 
of .forming a judgment_ a.s to the nature of __ the results already 

. attained.·· · 

The plan of proceeding With the· help of periodic Commissions 
of Inquiry is expounded in more than one paragraph of the 
Report, and . was justified by reference to · the terms 'of the 
announcement of 1917. ·.So far as the appointment of the 
present Statutory Commission is ·concerned, this was provided 
for and insisted npori by what is now section 84A. of the Govern
ment of India. Act. But the authors of the Joint Report went· 
further; they wrote :- ~ 

"It is our ~ to revive the prooe111 by which the affairs of lDdia were 
. periodically IUbjectild. to aea.rohing review by investigating bodie~~ appointild. 

with the approval of Parliament itaelf 1 and we propose, therefore, tha* the 
further course of constitutioDal developmen* in the country, together with 
the other matten just enWWil'&ted. ehaJl from time to time be aimila.rly 
inva~tiga.tild. at intAn'als of twelve yean. a period which repreeenta the life 
of four oounci1a under the existing regulatioDL''l 

• MJC Report. para. 178. · • t M/C Report. para. 179. 
t MJC Report, para. 262 and compare para. 28&- · 
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The proposal of further periodic Commissions found no. con~ 
firmation in the language of the ·Government of India · Act, . 
and we shall have occasion, later in our Report, to indicate 
our View i.s to the inexpedien(!y of fixing in advance by Statute 
the dates at which reconsideration of the constitutional problem 
should take place. At present, however, we ·are concerned 
with describing the main principles of the Reforms instituted 
in 1919, a.nd not with the times and methods by which they 
might come under further review~ . · · · · · 

The Four Formulae. 
. _; ' . ; ~ 

139. The Report, before attempting to work out any detailed 
plans, laid down, in the shape of formulae, four governing 
principles which were to be embodied in the new constitutional 
structure. . These four formulae were as follows :- .. 

(i) .. There should be, a.s far as :possible, · complete 
popular control in local bodies · and the · largest possible 
independence for them of outside control. "• 

We shall take occasion to point out, when we deal with local . 
self-government in India., that the literal application· of this 
formula. might be understood to ·involve the result ·that local 
authorities are to go their own way, and are not to be kept 
up to the mark by the effective supervision of a headquarters 

· department, notwithstanding that the local body draws a part 
of its rt!venues from headquarters funds. So understood or so 
applied, we think the proposition is inimical to good adminis
tration and not in the least necessary for the development of 
responsible government. It seems to us tha.t the proposition 
bas been a good deal misunderstood in some quarters in India, 
and· this we shall further consider later on, but jts application 
is a matter rather of ordinary st&tute law than of constitutional 
structure, and for this reason the three formulae which follow 
are of more fundamental importance. . 

(ii) " The provinces are the domain in which the. 
earlier steps towards the progressive realisation of respon
aible government should be taken. Some measure of . 
responsibility should be given at once, and our aim is to · 
give complete responsibility 11.11 soon as conditions permit. 
This involves at once giving the provinces the largest 
me&eure of independence, legisl&tive, administrative, a.nd 
financial, of the Government of India. which is compatible 
with the due discharge by the latter of its own responsi- -
hili ties " t · · · ~ 

(iii) •• • The Govern:ment of Incfu must remain ·w~lly 
responsible to Parliament, and saving such responsibility, 
its authority in essential matters must remain indisputable 
pending experience of the effect of the changes now to b~ 
introduced in the Provinces. In the meantime the Indian 
Legislative Council should be enlarged and made more 

* M/C Report, pa.ra. 188. t M/C Report, para. 189. 
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representative, and its opportunities of influencing Govern· 
inent increased.... . . 

(iv) •a In proportion as the foregoing changes take effect, 
the .control of Parliament a..t tha Secretary of State over 
the Government of India and provindal Governments must 
be relaxed."t . · · 

If these last three propositions a.re contrasted with the three 
cardinal points of the pre-Reform structure upon which we have 
dwelt in our previous chapter, it will be plain that the prin
ciples at the base of the Reforms of 1919 struck at the essentials 
of the previous· system. Authority, instead of being concen· 

· trated at :the' Centre, was' to be in large measure devolved on 
the provinces ; the· opportunities of the Central Legislature for 
influencing the Government of India. were to be increased ; the 
control of Parliament over the whole of Indian government was 
to be modified by marking out a. portion of. the provincial field 
in which· ~t wo~ld be .no longer exercised. · 

. . Departures from the Joint Report. 
140. It is impor.tant to bear in mind that the recommendations of 

the Montagu-Chelmsford Report were not in all respects adopted 
and carried out by the sections of. the. Government of India. Act, 
1919. The Bill,· !J.S introduced, represented the result of dis- ' 
cussions which. h3.d taken place· between the Government of 
India., the provincial Governments, and the Imperial Govern
·ment. : In the course of its passage through Parliament it was 
amended in·. some· material respects in accordance with the 
recommendations of the Joint Select Committee of both Houses 
of Parliament to which it was referred, of which Committee 
Mr~ Montagu was an influential member. For example, the 
Reporf! devised a plan by which the Government of India could 
. secure the passage of legislative measures which it regarded as 
essential, notwithstanding the 'opposition of· the majority of the 
Legislative Assembly, by carrying its Bill through an U rper 
HQuse in which there was an official mijority. The. Viceroy's 
assent to a. measure so carried through the Upper House nullified 

· the effect of its rejection by the Lower House.: This, we con· 
ceive, wa.s in aecordance with the third of the formulae set out 
above. The ·Lower House would have enjoyed increased 
.. opportunities of influencing Government," but the authority 
of the Government of India .. in essential matters " nevertheless' 
would remain •• indisputable.:· ·It was manifestly an important 
alteration for the Joint Select ,Oommittee to modify the scheme, 
as it did, by making the assent of the Legislative Assembly 
essential to the passage of all legislation, subject to the power 
of the Governor-General in cases of emergency lO place a new 
law upon the Statute Book, by mere certification, with or with
out the assent of the Council of State, and without any con-

• MJC Report, para. 190. , • t M/C Report. para. 1g1. 
. . · . . t See below Part II, ch. 8, para. 174. 
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<·urrence from the other branch of the Legislature. The Act of 
1919 contained other departures from the scheme of the Report. 
\Ve will give two further exar:oples. In the realm of provincial . 
government, Mr. Montagu and _Lord Chelmsford had proposed 
that if the provincial Government found it impossible to carry 
through the unicameral provincial council legislation of a certain 
character which the Governor deemed essential, the Bill might 
be referred to & Grand Committee constituted for the purpose, 
composed in part of members selected by the provincial oouncil, 
but with a nominated majority.* The view of this Grand Com
mittee weuld ultimately prevail, even though the provincial. 
legislature remained obdurate. . All this was rejected by the 
Joint Select Committee on the ground that it was better, in ·· 
cases where the ultimate responsibility rested with the Governor 
and his Executive Council, for the overriding of the legislature . 
to take place, without disguise, by the direct method· of 
certification. It will be observed that this change made by the 
Joint Select Committee in the provincial sphere is analogous to 
the departure from the scheme of the Joint R~port, described,in 
the central sphere. . . . . .. -· 

A second illustration, which is of great importance to show how 
widely the Government of India Act departed in some respects 
from the recommendations of the Joint Report, is concerned · 
with the Budget .. Mr. Montagu and Lord Chelmsford laid it 
down that .. the budget will be introduced in the Legislative 
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, will continue 
to be advisory in character." t . 

The Government of India Bill was introduced intO Parliament 
with a. clause draft~d to correspond with this recommendation, 
but the Joint Select Committee altered this, and in its Report 

. to the two Houses of Parliament pointed attention to the. 
insertion of " a new provision for the submission ot the Indian 
Budget to the vote of the Legislative Assembly." These 
matters may now be regarded as of little more than historic 
interest, but we think that it is not without importance to bear 
in mind that the Act of 1919 'did not in these, and some other, 
respects follow the plan of the Joint R-eport. Mr. Montagu, as 
we have already• said, was a member of the Joint Select Com
mittee, and, as far as we know, concurred in the changes. 

But in most respects the scheme of the Montagu-Chelmsford 
Report was translated into law, and the fDrmulae set out above 

. are the framework to which the constitution owes its shape. 
Accordingly, it is in .the domain of the provinces that the most 
substantial steps prescribed by the announcement of August 20th, 
1917, have been taken, and it is in the provinces that an account 
of the present constitution must begin. · 

• M/C Report, pa.raa. 252-3. See below Part II, ch. 4. para.. 154, Note. 
t M/C Report, para. 28L 
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CiiAPTER 3.-THE P~VINCIAL .FIELD. 
· 141. What the Reforma effected in delimiting a. provincial field 
(&s in much else) cannot be discovered by reading the Act of 
1919 alone. · Devolution to the provinces was carried out by 
rules made under the Act and approved by both Houses of Parlia- . 
ment. These rules are known as the Devolution Rules. In this 
connection, it is far more important for those who are now to 
undertake the responsibility of deciding what is to be done, to 
appreciate the effect of these statutory rules than to search for 
a picture of the present constitution in ·the Act itself. We 
shall endea.vour to state. the result in non-technical language, 
without drawing further distinction between a. rule and a section 
of ·the Act. But tirst it must. be clearly understood that the 
provincial devolution thus effected, whether in the legislative, 
the administrative, or the financial spE.ere, takes place only 
with reference to the nine major provinces, called in the Act 
the "Governors' Provinces." The rest of British India, so 
far.as the devolution of authority from the centre is concerned, 

. remains essentially in the same position as before the passing 
of the Act of 1919, and the present treatment of those areas 
which lie outside the nine major provinces will be described in 

· Chapter g· below, dealing with the Central Government. Here 
we ·are concerned only with the nine provinces of Madras, 

. Bombay, Bengal, the United Provinces, the Punjab, Bihar and 
Orissa., the Central Provinces, Assam and Burma. In the case of 
each of these, the demarcation between the central and the pro
vincial field is identical ; in the subdivision of provincial subjects 
between "reserved" and .. transferred •• (with which we deal 
later in Chapter 5), there are a few variations between province 
and province. . · ·~ · · 

Central and Provincial .Subiects. 

149. r In ·r~spec; of. these ni~e provinces, the method followed 
is to classify subjects, for the purpose of distinguishing the func
tions of provincial GOvernments and legislatures from the 
functions of the Central·Government and Legislature, by dividing 
them into " Central Subjects " and " Provincial Subjects." We 
reproduce, as an Appendix, at the end of this chapter,• the 
Schedule to Rule 3 of the' Devolution Rules. which contains this 
distribution.. In all such distributions the question arises aa to 
the side of the line on. which' subjects which happen to be 
omitted are to fall : in the case of India.,· the answer is given 
by the last item in the list of centra.! subjects. Any m~t~r 
not included among provincial subj~ts is central; the undi~tn
buted residue thus follows the Canadian, and not the Australian, 
model. If any doubt arises as to whether a. particular matter 
does or does not relate to a pro$cial subject, the Governor
General in Council finally d~ides the question; there is no 

• Appendix II., p. 126. 
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room for appeal to the law courts in such a case: The prin
ciple of discrimination between central and provincial subjects 
is that, where extra-provincial interests predominate, the .subjeet 
is treated as central, while on the other hand all subjects in 
""hich the interests of a particular province essentially pre
dominate are provincial. Accordingly, military matters, foreign 
a1Ia.irs, ta~s and customs, railway~. posts and telegraphs, 
income tax, currency, coinage and the public debt, commerce 
and shipping, a.nd civil and criminal law are among the central 
subjects. Among provincial subjects a.re local self-government, 
medical administration and public health, education (with cer
tain exceptions), public works and irrigation, land revenue. 
administration, famine relief, agriculture, forests, and what is 
popularly called .. law and order." There is, however, no item 
with this title-the phrase may be treated as covering item 32 
" police," item 39 " prisons, •• and a portion of item · 17 
•• administration of justice." It is indeed of special importance 
to remember that " law and order " covers the subsidiary 
magistracy as well as police. 

143. The subjecta earmarked as provincial may be regarded 
u so classified both for purposes of administration and for pur
poses of legislation. But, a.Itbougb topics are thus distributed, 
the Centra.! Legislature remains theoretically entitled to legislate 
over the whole field and no challenge can· arise as to whether a 
given piece of legislation bas been carried by the right legis
lature. For, by Section 84 (2) of the Government of India 
Act " the validity of any Act of the Indian legislature or any 
local legislature shall not be open to question in any lega.l 
proceedings on the ground that the Act affects a provincial 
subject or a central subject, as the case may be;'' · There are 
a number of subjects about which a provincial council may not 
legislate without the previous sanction of the Governor~General 
(Section SO A (3)); but here again the way is blocked to prevent 
any Court or .Judge deciding that the provincial law is inv~lid 
because the previous sanction of the Governor-General bas not 
been obtained-for his subsequent assent (which is in any case 
necessary to make a provincial Act valid) cures the defect. 
Conversely, the previous sanction of the Governor-General ia 
required before the Central Legislature can trench upon the field 
which is pri11'14 facie provincial (Section 67 (2) (i) and (ii)]. 
Thus the Indian constitution has adopted an ingenious method 
of securing in practice a distribution of topics between the 
Central Legislature and provincial legislatures while avoiding 
the danger of technical obections being raised and litigation pro
moted on the plea. that the wrong legislature bas passed the · 
Act and th~t, therefore, it is a nullity. . 

AllocaUon of Financial Sources. 
144. Besides marking out for the provinces a legislatiTe and 

administrative sphere, the reformed Constitution e.ff~cted a 
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delimitation of sources of revenue for purposes of provincial 
finance. It was & prime -object to do so. " Our first aim " · 
ran the Report, " baa been to find some means of entirely 
separating . the resources of the central and provincial Govern
ments."* Again, this purpose is carried out by Rules, which 
allocate certain classes of revenue, such as land revenue and 
excise on alcoholic liquor, to provmcial. Governments, while 
customs and income tax, for example, remain sources of central 
revenue. It· will tend to clearness and completeness of treat
ment to describe the existing financial arrangements, whether 
central or provincial, in a. single compartment, and we therefore 
propose to deal with the whole topic in a later part of our Report 
under the head of .. The Systt:m of Public Finance:.• t 

APPENDIX ll. · 
·'' 

DBVOLUTIOll RULBS. . ScH.BDULJI I. 

PART L--CE:STRAL su:BJEC"l'S. 

1. (a) Defence of India and all matters oonnected with H.i8 Majesty's Naval, 
Military, and Air Foroes in India,· or with H.i8 Majesty's Indian Marine Service • 
or with any other force raised in India, other than military and armed police 
wholly maintained by local Government& 

(b) Naval and military works and cantonments. 
2. External relatioll8, including naturalli!ation and aliens, and pi.lgrimagE8 

beyond India. · 
3. Relations with States in India. 
4.. ·Political charges. 
5. Communications to the extent described under the following heads, namelr-

. (a) Railways and extra-municipal tramways. in eo far u they are not 
classified u provincial subjects under entry 6 (d) of Pan ll of this Schedule; 

(b) aircraft and all matters connected therewith; and 
· (c) inland waterways. tO an extent to be declared 'by rule made by the 
Governor General in Council or by or under legislation by the Indian 
legislature. 

6. Shipping and navigation, including shipping and navigation on inland 
waterways in so far u declared to be a central subject in aocordan.oe with entry 
6 (c~ · • , · 

7. Light-houses (including their approaches), beacons, lightships. and buoys. 
8. Port quarantine and marine hospitals. ; 
9. Ports declared to be major ports by rule made by the Governor General in 

Council or by or under Legislation by the Indian legislature.. l : 
· 10. P011ts, telegraphs and telephones, including wirelllll8 installatioDL 

11. Customs, cotton excise duties, income tax. &alt. and other sourcea of -
aD-India revenues. ' 

12. Currency and coinage. 
13. Public debt of India. 
14. Savings banks. ·- ,, 
15. The Indian Audit Department, u defined in rules framed under section 

96 D (1) of the Act. · - · · 
16. Civil Jaw, including Jaws regarding status, property. civil rights and 

- liabilities, and civil procedure. .. . . 
17. Commeroe, including banking and insurance. 
18. Trading companies and other IIEOCiations. 

• MJC RepOrt, para. 200. • 
t Pan V of this volume. pp. 332 to 377 below. 
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19. Control of production, supply, and distribution of any articles in respect 
of which control by a central authority is decla.red by rule made by the Governor 
General in Council or by or under. legislation by the Indian legislature to be 
eB~~entJ.al in the public interest, save to the extent to which in such rule 9r 
lqzislation such Mntrol is directed to be exercised by a local Government. I 

20. Development of industries, in casea where such development by central 
authority ia decla.red by order of the Governor General in Council, made after 
tlOnlultation with the local Government or loca.l Governments Mncerned, 
expedient in the public intet-est. · · 

21. Control of cultivation and manufacture of opium, and sale of opium for 
export. · . · . · 

22. Stoftlll and stationery, both imported and indigenous, required for Imperial 
Department&. ' 

23. Control of petroleum and explosives. . , 
24. Geologica.l survey. · · . . · 
25. Control of mineral development, in so far as such control is reserved to the 

Governor General in Council under rules made or sanctioned by the Secrete.ry 
of State, and regulation of mines. 

26. Botanica.l survey. 
%7. lnventiona and designs. . 
28. Copyright. . . 
29. Emigration from, and immigration into, British India, and inter-provincia.! 

m4z'ra.tion. 
30. Criminal law, including criminal procedure. 
31. Central police organization. 
32. Control of arms and ammunition. 
33. Gmtral agencies and institutiona for research (including observatories), 

and for professional or techn.ica.l training or promotion of specia.l studies. 
34. Ecclesiastical administration, including European cemeteries. 
35. Survey of India. 
36. Archaeology. 
37. Zoologica.I Survey. 
38. Meteorology. 
39. CeDllus and statistics. 
40. All-India. IKli'Vices. 
4l.l.egislation in regard to any provincial subject, in so far as such subject is iA 

Part IT of this Schedllle stated to be subject to legisla.tion by the Indian legisla.ture, 
and any powen rela.ting to such subject reserved by legisla.tion to the Governor 
General in Council. ,, . ' 

4%. Ttfiitoria.l changes, other than intra-provincial. and decla.ration of laws 
in connection therewith. · , ' 

43. Regulation of ceremonial. titles, orders. preoedenoe, and civil uniforna. 
44. Immovable propert1 in the posseuion of the Governor General in Council. 
(.'). The Public Service Com.miasion. 

46. All matters expressly excepted by the provisions of Part U of this Schedule. 
from inclusion among provincis.l subjects. . 

47. All other matters not incl11ded among provincia.l subjects under Part U 
of this Schedule. . 

• 
PART H.-PROVINCIAL SUBJECTS. 

[Some of these Provincial •ubject. are " transferred." the rest are 
" reserved!' The transferred Provincial Subject. are 11et out in Schedule 
IT to Rule 6 of the Devolution Rulel. This BChedule is not given separately 
here, but the transferred aubject. are those marked with an asterisk. Except 
where otherwise indicated in the footnotes, subjects so marked are transferred · 
in all Govemora' provinces.] 

•1. Local self-government, that il to aay, matter. rela.ting to the tlOilBtitution 
~d. powen of municipal oorporatioilB, improvement truste, district boards, 
uurung board. of health, and other locaJ authorities established in a province for 
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the purpoee of local eelf-government, ·exclusive of matter. arising under the 
Cantonment~~ Act, 1910 ; mbject to legislation by the Indian legialature u 
regards:- . 

(4) the powers of mch authorities to borrow otherwiee than from a 
provincial government, and . . 

(b) the levying by such authorities of taxation not included in Schedule 11 
to the Scheduled Taxes Rules. 

•2. Medical administration, including hoapitala, diBpenaariel, and uylama, and 
provision for medical education. . 

•3. Public health and aa.nitation and vital statistioa ; subject to legislation by · . 
the Indian legislature in respect to infectious and contagious diaeaeee to mcb 
extent aa may be declared by any Act of the Indian legialature. 

•4. Pilgrimages within British India. 

•tG. Education ; provided that-
(4) the following subjects shall be excluded, namely~ 
· (i) the Benarea Hindu University, the Aliga.rh Muslim University and 
mch other Universities constituted after the commencement of these 
rules aa may be declared by the Governor-General in Council to be 
central subjects, and 

(ii) Chiefs' Colleges and any institution mamtained by the Governor 
General in Council for the benefit of members of liil Majesty's Forces 
or of other public servants or of the children of such members or servants; 
and 

(b) the following subjects shaJI be subject to legislation by the Indian 
legisla.ture, namely ,_ . 

the definition of the jurisdiction of any University outside the province 
in which it is situated. 

•_t6. Public works,. other than those falling under entry 14 of this Part and 
included under the following heads, namely ,_ 

(a) coilskuction and maintenance of provincial buildings used or intended 
for any purpose in connection with the administration of the province ;. and 
care of historical monuments, with the exception of ancient monuments as 

· defined in section 2 (1) of the Ancient Monuments Preservation Act, 1904, 
which are for the time being declared to be protected monuments under 
section 3 ·(1) of tha.t Act; provided that the Governor-General in Council 
may, by notification in the" Gazette of India," remove any such monument 
from the operation of this exception, either absolutely or subject to such 
conditions aa he may, after consultation with the Jocal·Government or local 
Governments concerned, prescribe; . 

(b) roads, bridges, ferries, tunnels, ropeways, causeways and other means 
of OOtbmunication, subject to the provisions of rule 12A, of these Rulea. and 
of any orders made thereunder; 

(c) tramways within municipal areas; and 
(d) light and feeder railways and e:rlra,..municipal tramways, in so far aa 

provision for their construction and management is made by provincial 
legislation ; subject to legislation by the lndip legislature in the caae of any 
such railway or tramway which is in physical connection with a main line 
ot is built on the same gauge as an adjacent main line. 

7. Water supplies, irrigation and canals, drainage and embankments, water 
storage and water power ; subject to legislation by the Indian legislatUI.'e with 
regard to matters of inter-provincial concern or alfecting the relations of a 

-- . province with any other territory. · • . 

t European and AnglG-Indian Education is transferred only in Burma. 
t Transferred in all Governor's provinces except Assam, with _the exception 

· that the conskuction and maintenance of residences of Governors are everywhere 
reserved. 
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: 8. I..nd ~We!lue administration u described under. the following h~ 
D&mely,- • 

· . (a) aao nnent and oollection of land revenue; · : · · : · ' I · 
(b) mamtenanoe of land records, survey far_revenuo purposes. tecords-of-

righ ... ; . . • . . . 
(e) law reguding land tenurea. relations Of landlords an~ tenants, 

oollectioo of rente ; 
(d) Court.e of Wards, incumbered and att&:hed eatatee; 
(e) land impnmll1181lt and agricultural loans; 
(/) oolooiza.tion and disposal (10bject to any provisions or restrictions that 

may be pl'I!IICribed by the Secretvy of State in Council under section 30 of 
the Act) of Crown JaDds not in the pos1161!8ion of the Governor-General in 
Council. and alienation of land revenue ; and . 

(g) III&DIIgement of Government eatatee. 
t. Famine relici. 
•10. Agriculture. including~ institutes. experimental and demonstration · 

f&rma. introductloll of improved methods. provision.for agricultural education, 
protection &g&inst destnctive iD8ect.e and pests, and prevention of plant diseases; 
1ubject to Jegialation by the Indian Legislature in respect to destructive insecta 
and peste and plant cliseues to 1ooll extent u may be declared by any Act of the 
Indian Legisla.ture. . . . . . ' . 

•u. Qvil Vet.erina.r;y Depa.rtmeo.t. including provision for veterinary training, 
improvement of atock. and preve.ution of animal diseaael ; subject to Legisla.tiou , 
by the lndiul Legiala.ture in respect to animal ~ to such extent u may be 
declared by any Act d the Indian Legislature. · . ·· · '· 

•12. FiaberieL , · · •• 
· •13. Co-operative Societiea. . . 

• •t1'- FOI'llllt.. including preservation of game therein and all buildinga and 
worb executed by the Forest Depa.rtmoot ; subject to legislation by the Indian 
Legi6l&ture u regvds disforestation of reserved forest& 
. 16. Land acqumtion ; 1ubject to legislation by the Indian Legislature. 

•16. Excilie, that ia to ~ay, the control of production, manufacture, possession, 
tra.naport, purcbaae. and u.le Of alcoholic liquor and intoxic&ting drugw, and the 
JeyYing of excise dutiel &Dd lioeDoe feel on or in relation to such articles. but 
excluding. in the oue of opiw:n. control of cultivation. manufacture and 1ale for 
export. . . . . 

17. Administration ol justice, including oonatitutiou. powera, maintenance and 
organia&tion of oourt.e d civil and oriminal juriad.iction within the provinoe ; 
IUbject to JegislatiOD by the Indian Legislature U regards High Courf'AI. Chief , 
(hu-t.e. and Court. d Judicial Oomn:ililsiown, and any oourt.e of criminal 
juriadiction. . 

18. Provincial Jaw reporll. . 
· lit. Administn.ton Geoeral and Official Trustees ' 1ubject to ~ti011 by the 
Indian Legial».ture. • . 

20. Nao-judicial 1tamp1. subject; to Jegialatioa by the Indian Legiala.ture, and . 
judicial etamp1. 1ubject to Jegial&tioD by the Indian Legislature, &I rega.rdl 
amount of court f- levied in rol&tion to suite and p~ in the High Court. 
under their original juriadiction. . 

•21. Regilltr&tlon of deeda and doownentl' IUbject to Jegisla.tiOD by the Indian 
Legial&ture. . . . • . 

•22. Registr&tion of births, dea.ths. and marriagel1 subject to Jegialati011 by 
the Indian Legislature for auch claaaes u the Indian LegiaJature may det«mine.. 

•23. Religious and charitable end0WID81lt.e. 
2'- Development of minenl resouroea whiuh are Government property, aubject 

to rules made or I&DCtiooed b7 the 8ecret&.ry of State, but not including the 
regulation of mines. . 

2U. Control of production, 1Upply &Dd distributioo of any articles to the 
extent to which by rule made by the GoTei'DOI' GeoenJ in Cowwil or by or und« 
legislation by the Indian Legislature such control ia directed to be exercised by a 
local Government. 

f Tra.usferred in Bombay and Burma only. 
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. •.25. · Development of industriee. inoluding industrial reeearoh and technioa.l 
·education. · · __ . • · ·· 

· 23. Industrial matters included under the following ll.eada, namely,-
: · (a) factories 1 · · · · · 

(b) aettlement of labour di.Bputell: · 
(c) electricity r . . . 
( cl) boil era ; 
(e) gas; 
(/) smoke nuisancea ; and . 
(g)· wella.re of labour, inoluding provident funds, industrial inluranoe 

' (general, health and accident), and housing; 
subject as to heada (a), (b), (e), (d), and (g) to legislation by the Indian Legislature. 

·~27. Stores and stationery, 'aubject. in the case of imported stores and 
stationery, to such rules as may be prescribed by the Secretary of State in Council. 

•28. Adulteration of foodstuffs and other articlea ; subject to legislation by the 
Indian Legislature a8 regards import and.export trade. · , 
• •29. Weights and measures ; subject to legislation by the Indian Legislature 

aa regards standa.rds~ • . . . · · 
; 30. Porta, except _such porta 11.1! may be declared by rules made by the Governor 

General in Council or by or under Indian legislation to be major porta. . · · 
31. Inland waterways, including shipping and navigation thereOn so far u not 

declared by the Governor General in Council to be central subjects. but subject 
aa regards inland steam veeaela to legislation by the Indian Legislature.. 
· · 32. Police, including railway police ; subject, in the oaae of railway polioe. to 

. such conditions as regards limits of jurisdiction and railway contributions to 
cost of maintenance as the Governor General in Council may determine. 

,33. The following miscellaneous matters. namely,
•t(a) regulation of betting and gambling; 
•t(b)' prevention of cmelty to a.nimala; 
•t(e) protection of wild birds and animals; 
. ·· (d) control of poisons, subject to legislation by the Indian Legislature; 
· (e) control of. vehicles, subject, in the case of motor l'ehiclee, to legis

lation by the Indian Legislature as regards licencea valid throughout British 
· India • and · · · · · · · 
. •tch control of dramatic performancea &n.d cn;ematographs, aubject to 

. legislation. by the . Indian Legislature in regard to. sanction of films for 
' · exhibition. · ' · ·. · ~ · · 

: 34. Control ~{ ne~pa~ books and printing pres8ea ; aubject to legislation 
by the Indian Legislature. . 

35. Coroners. · 
36. Excluded areas. 
37 •. Criminal tribes ; subject to legislation by the Indian Legislature.. 
38. European vagrancy ; subject to legislation by the Indian Legislature. 

· 39. Prisons, prisoners (except persona detained under the Bengal State Prisonera 
Regulation, 1818, the Madras State Prisoners Regulation, 1819, or the Bombay 
Regulation, XXV of 1827) and reformatories ; subject to legislation by the Indian 
Legislature, I • '• 

•40. Pounds and prevention of cattle trespass •. 
41. Treasure trove. . 

*42. Libraries (except the Imperial Library) and museums (except the Indian 
Museum, the Imperial War Museum, and the Victoria Memorial, Calcutta) and 
Zoological Gardena. "' 

43. Provincial Government Presses. , . . 
44. Elections for Indian and provincial Legislatures; subject to rules framed 

-" under sections 64 (1) and 72.& (4) of the Act. . . 
·. 45. Regulation of medical and other professional qualifications and standards ; 

subject to legislation by the Indian Legislature. · 

t Only Stores and Stationery ·required for transferred departments are trans-
ferred. . . ---- .... - -'.t-- . • . - . • 

.t Transferred iQ. ~urma only. 
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46. Local Fund Audit, that is toNy, the audit by G<lvernment agency of 
inoome and expenditure controlled bylooal bodies. · .. ·· · . '. . . . ' 1 1 

47. Control, u defined by rule 10, o1 members of all-India and. provincial 
eenicea eerving within the province; and control eubject to legislation by the 
Indian Legislature, of public eervicee within the province other_ than. all-India 
~ . ' 

· .S. Sourcee of provincial revenue, not included under previous heads, , 
whether:- · 

(a) taxes included in the Schedules to the Scheduled Taxes Rules; or 
(b) taxes not included in th011e Schedules, which are imposed by or under .. 

provincial legislation which baa received the previous sanction of the G<lvernor 
General. . 

,9. Borrowing of money on the eole credit of the province; subject to. the 
provisiona of the Local G<lvemment (Borrowing) Rules. · · 

50. Imposition by legislation of punishmenUI by fine, penalty, or imprisonment 
for enforcing any. la.w of the province rela.tint to any provincial subject. subject . 
to legislation by the Indian Legislature in the case of any subject in respect of 
which such a limitation is imposed under these rules. · 
· lil. Any matter which, though falling within a central subject; ~ d~lared by 
the Governor General in Council to be of a merely local or private nature within 
the provinoe. · · 

6!1973 



132 . PART D, ClLU"l'ER 4. . 

. · 
CHAPTER 4.-THE PROVINCIAL LEGISLATURE. 

'·. · 145. Ill each of the eight major provin~a to :which the Refo~a 
of 1919 originally applied, the new Act set up a unica.mera.l and 
triennial legislature called a. Legislative Council, and a similar 
arrangement :wa.a applied to Blll'IIl& :when it was created a 
Governor's province in 1923. Political idea.a are so· rapidly 

. assimilated by Indian progressives and the sense of novelty so 
. quickly wears off tha.t it is rea.lly necessary to pause and appreciate 
the extent of the tra.nsforma.tion. Less than ten yeara ago there · 
wa.a not a. province in India. in which pa.rlia.mentary institutions , 
existed. The Morley-Minto legislative councils, with power to 

·tegislate and to advise, but with no effective administrative control, 
· had been presided over. by the Head of the provincial Executive 
himself7th~ Governor in the three Presidencies, the Lieutenant

. Governor or Chief Commissioner elsewhere-and natura.Ily he 
·.exercised a.n· exceptional influence over alt deliberations .. The 
· new councils (in IWXJOrdance with a. change of plan made by the 
Joint Select Committee), instead of being presided over by. the 
Governor, have· a. president·· who after the first four years is 
elected by the 'members them~lves. ·-The Morley-Minto legis-

. lative councils, had, ·_indeed, still embodied the ·idea that. 
_the Executive Government should be expanded for the purposes 
of ·la.w-ma.king. In five out of the nine.· provinces directly· 
&ffected by the Reforms there J:iad been .. one man·" government, -
i.e., the head of. the-Executive bad no Executive Councillors to 
assist him. As for the " additional .. members of the Morley
Minto Iegisla,tive councils, they had been chosen by the method 
we have detailed in an 'ea.rlier paragraph; ' no general franchise 
and no territorial constituencies existed ; and the powers of the 
councils were limited in the way we ha.ve described. The Morley
Minto Constitution had only ·lasted nine· yea.rs when the authors 

. of the Montagu-Chelmsford Report declared that it had exba.usted 
·its :usefulness.* In particular,· they criticised the lack of any 
rea.l-oonnection between the primary voter and the member who 
sat in the councils, except in constituencies com:Posed of some 

. special class or community, such a.a landlords a.nd the Muham
madans. And they decfa.red that " the work of ca.lling into 
existence an electorate capable of bearing '· the weight of 
responsible 'govemment is still to be done : and, as we shall see, 
the difficulties a.re great and it is likely to be a; work of time ... t 

· It is, we , think, only· fair to remember, in estimating the 
success of the new legislative councils, that ;what was being 

-attempted was an entirely new departure and that this new 
departure was inaugurated less than a decade ago. -

• MjC Repc;nt, para. 100. 
t MJC Report, para. 83. 
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ComposiUon ol the LegtslaUve Councils. · 

146. The Aci of 19l9 provides that at least 70 per ce:D.Cof the 
members of a legislative council shall be elected members (in 
the case of Burma 60 is substituted for ·70 per cent.) and that 
not more tha.n ~ per cent. shall be · •• official· members ". To 
a British Member of Pa.rliament, at any rate, the conception in 
the phrase •• officia.l members" needs some explanation. ··An 
•• official," within the meaning of the Act, is a. person in the 
whole-time civil or military service of the Crown in India and . 
remunerated as such. He may be in the All-India. cadres, like 
& member of the Indian .Civil Service, or in the provincial 
service. The definition, of OOUI'Be, has nothing to do with race; 
and both British and Indian officials have been added to the 
councils. What is involved, therefore, is that certain members 
of the permanent civil service of the country also perform duties 
of a parliamentary kind. Thus, in the course of the evolution 
of India.n government we have passed from the stage in which 
an executive council was enlarged for the purposes of law
making by including cert~in· .. additional" members, to. the. 
stage where a body which is primarily discharging legislative 
functions and which consists for. the most part of elected members 
is completed by adding to it certain permanent officials who are 
agents of the Executive. An " official member " is an official 
who is appointed by the Governor to serve on the provincial 
council. He is not necessarily & member of the Governor's 
Executive Council, though the Executive Councillors .are among 
the official members. ·Besides elected and official members, 
there is a. third stream of contribution to make ~p the whole, 
and this is provided through nomination by the Governor of non
officials. Nomination is resorted to for two purposes. In some 
cases it is the method adopted for securing & spokesman for a . 
class or community which would otherwise go unrepresented. 
In other cases a nominated seat is filled by the Govemot in the 
exercise of his general discretion, to redress inequa.litiea or to 
fill up an undesirable gap. The Montagu-Chelmsford Report did 
not itself prescribe the exact composition of the legislative 
councils, but left this to be considered by a. special· Committee 
appointed for the purpose, which visited India. under the presi
dency of Lord Southborough. The recommendations of this 
Franchise Committee, which also covered the Central Legislature, 
are recorded in a bulky volume containing a. number of appen
dices and presenting the results of a minute exo.mination of the 
problema of franchise, distribution of seats, qualification of 
candidates, nomination, and official representation over the whole 
area. then under treatment. These recommendations were con
sidered by the authorities and the approved arrangements were 
embodied in Electoral Rules, ma.de under a section of the Act, 
a.fter they had been considered and reported on by the Joint 
Select Committee of both Houses appointed to revise them. So 

· 69971 E a 



PART JI, _CHAPTER 4. 

far as the actual composition of the nine legislative councila is 
concerned, the existing distribution is as followa : · · · t 
-. 

N~t..!. ... 1. 2. 6. 
St&tutory 

Actual .. minimum. Elected. officials, DOD• -· plw officials. totaL 
' Executive . pnmclllorl . . 

Madiaa ... ... ·us 98 . 7+4 23 13Z 
Bombay 111 t 86 _15+4 t 114 ... . .. 
Bengal . ' . 120 II.& . ,J2+4 10 140 ... . .. 
United Provinces . 118 - 100 15+2 6 . 123 .... 
Punjab . -... . ... . 83 ! 71 13+2 8 94 
Bi.ha.r and Orissa · · ... 98 76 13+2. 12 . 103 
Central Provinces : 70. 55 ·8+2. 8 73 .••• 
Assam:.· ... . ... ·53 39 5+2 7 53 
Burma· .... . .. '92'· 80 ; ~4+2. '1 103 

.. 

- The precise figures vary from time to time aa between columna 3 and 4, Binoe 
~ the number of official members .is usually Jees than the :maximum authorised. 

:;, ·, .. : .. . .. I 
. . . . . . , Fra.nchise. · 

-147. 'The· Montagu-Chelmsford Report, in more than one 
:passage, indicated its intention ·that the franchise for the legis
lative councils should be •• broad .. .- The Franchise Conimittee · 
was to '' ·m.ea.sure .tha number of persons who can in the differen~ 
pa.rts of the country 'be reasonably entrusted ·with the duties of 
citizenship;''*· and the limitations of the franchise were to be 
• • determined rather· w_ith reference to practica.l difficulties than 
to any a priori ·considerations as ·to the degree of education or 
amount of income which may be held to ·constitute a. qualifi
cation." t Ney~rtheless, it was only found possible to confer 
. the franchise on about one-tenth of the adult male population . 
. The ·normal qualification for the vote is' residence within the 

· constituency, coupled ·with the pa.yment of a. small a.mount in 
· land revenue, rent, or local rates in rural areas, and of municipal 

rates in ilrban a.teas. · All payers of income tax, and a.U retired, 
pensioned or discharged officers or men of the regular forced are 
also. enfranchised.· Even 110~ a. large proportion of the voters are 
illiterate, a.na special devi,ces are adopted to assist th~m to express 
. their choice a.t the polls,· such as the adoption of pictorial symbols 
~ " tiger ,. or an '' umbrella ". for example--to indicate par-

. ticular ·candidates,%· or the use of boxes of diiferent colours to 
receive the· ballot-papers. The· Electoral Rules_ did not establish 
women's suffrag~. but they empowered the legisla.tive ct>Uncjls 

-- by resolution to remove the sex barrier themselves, a.nd this ha.s 
how been done in every province, ·The' nu.mb'er of women who 

• MfC Report, para. 225. . , . . 
t _M/C Repor!i. para. 226. - . . · . _ · .. 
t See the specimen ballot paper reprodUced on oppositAt page. 
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Specimen Ballot Paper. 

NA..'IIE AND SYMBOL OF CAND!pA.TE . CROSS. 

~~~i(~. l.llU<tt~:i otl't Q~l f<t'~t<t •. • 
.. ~X . 

:.;~,n x 

ANANDRA.O NARAYAN SURVE 

···f§R ' 
~~~j~ . ... . .. . .. 
"''lofE~ otltl'" "~ ... . .. -· 
FRAMRO~ J~HEDJl GlNWALLA ••• ~ 
~~~~ ......... .,....t.·, 
ILt\t\aot W'l~i" ~11!11 ·- ••• ,_ - · 

KHIMJI NA.THU ••• ... . .. ······A ~""l ... ... ... ~~ ..... ... 
"41 't!t otl' ·- ... .... -

· MANA.Jl I,UJUJI •• ... ... ... . . 

qy;mtt u~ ... ,- .. ... . .. ...~ 
>tl-11!'"~ ... ~~ ... .. . .. , .. 
MANCHERSHA DHUNJIBRAI GILDER. . 
~~firm ......... ,m. 
11-t~~~~ ltot~tA allt•t ' ... • ... ... 

MAVJI GOVINDJISETB ···n ~~~m- ...• ••• ~ ... . .. 
.. , .. ~ ~-,~ ~s ... ... ... . .. 
l10RESHWAR C~'J;AMAN JAVLE -· ... ~ iTR>it ~IJ( ~~ ••• ; .... .... ,. .... ·: 1 

iit,'lt\ r-.·al>t't ""'~ ... ... ·- ... . 

NARAYAN D.Ald.ODA.R S-!\VARKAR ... ~ ... 
il1{lq1lf ~ em:4i{ ... ... ... ::: :.\ ' 
'(1<1'1"1 lti:lt~\ -..,~., .... ... . .. 

t~'.; 

1 Nl&ilM, MEYER .. ... ... 
{ ~. 'itln: ... ... ... . .. ..~~ ~ CotG&~ it~n ... •• ... -· ... 
.~RAJARAM KEoHAV VAIDU ... ···~ J u<mJ1f ~ \q- .... .. , ... ... 
~ -~\111 ltl' \o;a ... ... ... . . . ~ . t.<.'. t~-··} 

~~ .....•.. NOT&.-&.'"""""'"' prinlol ~tho,.._, ....... . 
!:. "';~ ttq..-n~ ~ ~ ~ 'IU· l\"'-'llWil "'~f{\ \.11-tl ~iiili. 

"{ P..AMCHANDRA SANTUB.All ASAVLE ... / 
~ ~ 6(1{llf ami~ ••• . .. • ... . 
'j -l''tllil"l ""Qb'lt "'UlHi ,,, ••• .:. 

~ l:.EUB~N SOLOMON ..• ... im 
1 t~ t'!li!III'T "' •·• ... ... ... 
' t =llot iltiU>t-t ••• .. . . ... ... ,> 

r•~ . 

Et 



PART Do _CHAPTER 4. 

far as the actual composition of the nine legislative councils is 
concerned, the existing distribution is as follows : · · ·, 

·-

N~~N~~ 
.. 1. ' !. a. 

Statutory 
-· minimum. Elected. officials. non- Actual -- ' . plu official& totaL 

Executive 
;, 

Counci11o1'8. • i . 
.. -- -, 

Madia& ... ... ·us 98 7+4 23 13Z 
Bombay 111 ' -86 _15+4 9 114 ... ... 
Beuga.J. . .. 125 .Jl4,. . 12+4 10 140 ... . .. 
United Provinces liS. - 100 . 15+2 8 . 123 l ... 

Punjab • . ... . ... . 83 
' 

71 13+2 8 94 
Bihar and Orissa. ' ... 98 78 13+2 .· 12 . 103 
Central Provinces ' ' 70 55 8+2 8 73 , .. . 
Assam:.: .... ... -53 39 6+2 7 53 
Burma 

.. :, 92'· 80 .: 14+2. 'l 103 ·- ... 
·- -- ' .. ., 

The' precise figures vary from time to time aa between columna 3 and 4, since 
• the number of official members is usually Jess than the :mu:imum authorised. 

- : : .. _ : . -,.: • . Franchise. . · _ ·. _. -· . . 
· · 147. The .Monta.gu-Chelmsford Report,· in more than one 

· ·passage, . indicated its intention 'that the franchise for the legis-_ 
lative councils should be '.' broad ••; The Franchise Con::imittee' 
was to "·:measure _tha number of persons who can in the differen~ 
parts of the country 'be reasonably 'entrusted ·with the duties of 
citizenship;"'• ·and the limitations of the franchise were to be 
."' deterniined -rather· w_ith reference to practical difficulties than 
t() any a priori considerations as to the degree of education or 
amount of income which may be held to ·constitute a. qua.lifi
cation."t Ney~rtheless, it. was only found possible to confer 
. the franchise on about one-tenth of the adult male population. 
The ·normal qualification for- the vote is residence within the 
constituency, coupled· with the payment of a small amount in 

· land revenue, rent, or locarntes in rural areas, and of municipal 
rates in brban ateas., All payers of income tax, and all retired, 
pensioned or discharged officers or men of the regular forces are 
also. enfranchised.· Even s.o~ a. large proportion of the voters are 
illiterate. ana special de~ces'are adopted to assist th~m to express 
. their choice at the polls •. such as the adoption of pictorial symbols 
""""'"& " tiger •• or an " umbrella. ", fo:r example--to indicate par
ticular- candidates,%' or the use of boxes of different colours to 

-receive the· ballot-papers. _· The· Elect;oral Rules_ did not establish 
·women's suffra.gl3, but they empowered the _legislative cOUncils 
_ by resolution to remove the sex barrier themselves, and this has 
-·now been done in every province. -The· nwnlier of. women who 

. -
· • M/C Repoi-t, para. 225. _ . , . 
t M/C Report. para. 226. · . . . • _ · ' --
. t See the specimen ballot paper reproduced on opposite page. · 
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Specimen :Ballot Paper. -i. -~--N-TAM-E-~-.D-S_Y_M_B-OJ;-· O~F-C_AND __ .Ip_A_T_E--._.;...,l--C-R-OSS-x-.-

~~ 0~ iffit i1 ~. G~<t1\:j oll'lt Q'U rot'at-t. ·· _ :.;~ X' . 
J . • ~ 
~-BOMBAYCITY-~.:::~AN.ANDRAO NARAYAN SUR~ ~ ... < 

f
orth) . Non·l'rlnbammadao 1. ~ ~ 

rban. . . l!.'.'-~· ~ ~ g~ •·· ' ••• . · ... . .. 
~~~ "'ti.(E~ <lt~'l"!! tl ••• Uo ••• ••• 

~-

~~ ~ ~ ftr-m5t ... ••• • •• ~~ 1
~!1 FRAMRO~ J~HEDJI GINWALLA •••. ~ 

,~ \.t'lt'ttw W11~i'!:l c-t'tHtt ·- • ·- .•• · 

rr or-NumJ>er of.l'oUing St. ~·~ ~1 NATHU ••• •.• .:. • .•• i . . " 
11. • ~~ ~Of?{. ... ••• ••• ••• ·~· . . .. 

·~.f~ '-Clll!t ""!I ' -· . •.• ' .... -- ~ ... . .. ·- . . . 
~~ . 

I 
amber of ·EJector 
r~&lL 

I 

trd. 

f 
lll 

.ztof.Roll. 

;~ MA.NAJI I,UJUJI •• ••• · ... ·· ••• · . ~ 

~":- ~~.;. :: .. ··~ ' ........ , ~ .. , .. . 

~~:==~~ D~NJ~IUIGIL~E~~ . Jr llormiT~~ ... ,. ... .~. ,m.. 
~€ 11-t~UIIIt-t~U\ ~ht ••• •·• -

~i,~MAVJl GOVINDJJ:.SETB . . . . ••• n , , 
~r ~ ~ m- ••• .:1 ~ •••. ~ ~ ••• 
~~-· '""~ 31{1"'" &5 . .:. ... ... ••• . • 

~t~ !~!=:!:Lr.u~:u~~-~ ;:; .. ~ . · ;;a ...... r .......... a... . - :. ' ... ;r:rf '' 
~~NARA~ DAMODAR S~VARKAR ... ~ ; ;J • 

~: f-E ;naqur ~ 8TWR... ••• . ·•·. - ... ~ 

.. ·. 

;~ ~~ ottlttt'6 lllll£\ •u•m' ... ..• ... . .. 
~ ~"-· ~ .• ~ NI!:iSIM. MEYER • • ••• ••• ···: ~· 
puture or 'Thumb lmpreasicm ~· .~j ~. ~ -· .. ••• ••• ••• ... : 
of Elector. . . _ ' ~{ r ,,.., ~ 

:·f~ 1'1L•'II, ... \ ••• - . ... ... • •• 

t ~.~. i.' RAJARAM .K.ESHA V ~ A.lD. YA ••• • .. ~· 
., ,,~ (I1I1U1f ~ \q • ... •.• ... • .. ' . 
~}~ til'lU'II ltt• ~~ •••. ..• .. . 
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possess in their oWn right the franchise qua.lifica.tion· is, however, 
exceedingly sma.ll. . There are. for · examp~e, ohout 116,000 
female voters in the Madras Presidency,. 39,000 in· Bom.bftY, 
37,000 in Bengal, 51,000 in the United Provin<:es, and 21,000 
in the Punjab-figures which amount i~ every case 1 except the· 
first, to less than one per cent. of the adult female- population · 
of the province. Burma, where . the status of women is so -
different, provides a contrast; nearly five per cent. of the adult 
female population is enfranchised. This result is largely· due · . 

- to the fad that, in Upper Burma, a large number-of women pay 
thathamed4 (a tax on non-agricultural income assessed on .house
holds) as heads of families, and payment of this tax is :the ' 
principal electoral qualification there. · ' · · 

'148. We now pass from the franchise to distribution of seats; 
and here emerges the gravest and most difficult of all the questions 
tha.t arise in connection with the composition of Indian electoral . 
assemblies. Axe the qualified voters of a. district to be thrown · 
indiscriminately into & common list, and left to· choose their 
representatives by methods which do not recognise the distinction 
between the great religious communities of India.? Or are com-· 
munal electorates to be created, so that Muhammadan voters· · 
alone will vote for candidates of their own· faith, while non
M uhamm&dan electors are grouped in other constituencies by· · 
themselves, and never come into ·electoral contact·· with their 
Muhammadan fellow citizens? Or is some intermediate 
arrangement to be adopted by which a joint electorate is main~ 
tained but the special community is . gua.raJ?,teed a . certain 
number of seats which are " reserved." for it, so that while· the 
character of the representation is; to this extent, pre-ordained, 
the choice of the actual occupants of these reserved seats is in 
the hands of voters of all denominations? · ·It ia no exaggeration 

· to say that tfie answer to these questions iJ _regarded as of far 
more importance to large bo~iea of Indian opinion than any 
other ma.tter involved in the structure of· the councils. _ . · : . .. 

Communal Electorates. ·. · . . 
H9. The Montagu-Chelmsford "Report lully discussed.·· the 

question of communal electorates~ t It declared that they were 
opposed to the teaching of history; that they perpetuated class 

· division; that they stereotyped existing relations; and that f. hey 
<'onstitoted •• a very serious hindrance to the development of the 
'Self-governing principle." But, none ·the less, . ' the ; Joint 
Authors felt constrained, so far as the Muhammadans were con • 
.earned, to admit this &ystem into the constitution· they. were 
framing, and to concede a similar arrangement to the Sikhs of 

· the Punjab: The explanation is that the facts were· too strong 
for them. The Muhammadans relied on past assurances which 
they regarded as vital to their interests, and which the com
munity as a. whole protested must not be withdrawn.. TLey 

t M/C &port, pa.raa. 227-232. . • 
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• • pomted to the fad that they were given special represent&tion 
with separate electorates in 1909. Moreover, the argument for 
a separate Muhammadan electorate was materially strengthened 
by reason of an agreement which had been arrived at ill 1916 
between Hindu and Muhammadan leaders and which went by 
the name of the" Lucknow Pact ". We have collected together 
in an Appendix at the e.nd of this Part of our Report• more of 
the details of the history of these matters, for the subject of 
separate Muhammadan representation has to be closely studied 
in ita historical aspect before a decision can be reached for the 
future. But it ia sufficient in sketching the Mont3oou constitution 
to reproduce the conclusion at which the Report arrived, and to 
describe the arrangements by which thia conclusion was carried 
into effect. "Much as we regret the necessity," ran the Report, 
•• we _are convinced that so far as the Muhammadans at all 
events are concerned the present system must be maintained 
until conditions alter, even at the price of slower progress towards 
the realisation _of a common citizenship." t Accordingly, the 
voters in •' general •• constituencies were divided into two lists, 
Muhammadans _and non-Muhammadans. Territorial con-

- stituencies, usually based on an administrative district, or a 
group of districts, were carved out for each. Since Muham
madans .are generally in a minority, a single Muhammadan sea' 
often covers .an area equal to several non-Muhammadan con
stituencies. · ·rn allocating the proportion- of separate Muham
madan _and non-:Muhammadan sea.ts, the Franchise Committee 
took the Lucknow Pact as a guide, with the important 
result that Muhammadan· representation was considerably in 
excess of its population ratio in those provinces in which Moslems 
were in a minority. The authors of the Mont~cru-Chelmsford 
Report wrote that they could " see no reason to set up communal 
representation for Muhamm&aans in any province where they 
form a majority of the voters," t but in the only two provinces, 
Bengal and the Punjab, where they form a majority of the 
inhabitants, their comparative poverty has resulted in their 
having a minority of the votes, and the method of communal 
representation has been applied in those provinces as elsewhere. 
Muhammadan representation· in Bengal, based as in ot.her pro
vinces on the Lucknow Pact, gives the~ fewer seats than they 
would receive if these were allotted in proportion to their voting 
ratio. In the Punjab the proportion of Moslem seats, though 
less tha.n the population ratio, is somewhat higher than the 
voting ratio. The detailed figures for all provinces are given 
in the table at the end of the Appendix on the History of -
Muhammadan Representation. 

The Sikhs of the Punjab were also provided with a separate 
electoral roll and separate constituencies. The Sikhs are 

• Appendix ¥, "Note on the History of Sepa1'8te Muhammadan Repre
aentation, .. pp. 183-189. 

t MjC Report, para. 231. 



THB PBOVINCiAL LEGISLATURE. .139~ 

11.1 per cent. ~f-~he :Opu~ation of the provi.t:l.ce; but'they ·con-' . 
stitute 24:'1 per cent. of the .voters and have 17·9 per cent .. 
of the communal seats. ~ This allocation is not based on ~he· 
Lucknow Pact, to which the Sikhs were not a. party~ The 
reason for the noteworthy contrast between the S~s' voting· 
strength and ·their population percentage· is,. that , pr~sperous 
Sikh fanners are exceptionally numerous in many agricultural .. 
districts of the Pnnjab, and they probably also forni .relativ:ely a..· 
higher percentage than other communities of those who· se~ure· · 

· the vote as ex-eoJ.aiers~ · · · : · . · · - · · · · :. · · " · ) 
• ,1 - •• " • ..., •• , ~ '~:·· i, ~--' ,· -~ .l··", ---~--

RepresentaUoJi of other :Minoritie~. · · ·. · ·.- : · .: · · 
150. But the subdivision of the electorate did not 'atop at~tb~ · 

separation from each other of great religious communities; Within .. 
the general body- of:~· non-:Muhamma.dans .. r speciaL arrange
menta were made to secure. that a. minimum of seats should be' · 
•• reserved " for sections of the }Iindu population which· it' was:· · 
claimed might otherwise be under-represented •. F.or example~ in 
Madras, out of 65 seats allotted to non-Muham,madans, .28 are. · 
reserved for non-Brahmins : in, Bombay 7 ·. cut of , 46. non;, 
Muhammadan seats . are reserved for " Marathas .and· ·allied · 
Castes ••.- This method of reservation of se!).ts necessaril1 involvea 
plural-member constituencies, for it works by securing that · & 
candidate with the •• reserved " qualification will be one 'of those 
returned, even if he i1 not at the top of the. poll .. It should be: 
noted that reservation was resorted to in these instantes· to.sa.fe • 

. guard majorit~ communities, who were thought tobe-likely to be 
under the dominance 9f a. strongly entrenched minority. Its. 
operation and effect io such eases do not, therefore, necessarily 
a.fford guidance u to the results· which would follow from· the 
reservation of seats aa · a means of protecting · miMrity com-! . 
munities. 'nlls is a question to which w~ sh~tll have to ·ret~ in . ; 
our second volume. . . . . " . · 

· · .,- , t . ~ r. . ' '· • 

Members of the depressed classes vote~ m the rare ·cases where 
they have the property qualification, on the non-:Muhamma.dati · 
roll, but provision had to be ma.de for theii further repi'esenta.·· · 
tion by nomina.tion. In the Madras Council there a.re 10 members 
nomina.ted by the Governor to represent nine named castes, 'Which 
include practically all those generally known in the provioce a.s' 
depressed classes; elsewhere th~ Governor nominates ·members. 

· -to represent those whom he considers depressed classes in the. , . 
following numbers :-central Provinoos 4, Bombay and Bihar. . 
and Orissa 2 each, Bengal and the United Provinces one each: 
There a.re no such nominated members in the Punjab and Assam 

· Nomination is a.lso resorted ~ in order to secure rep~esenta..: 
. tion of the workers in organised ind'.lstry, three members being . 

nominated for this purpose in Bombay, two in.Benga.l, and one · · 
in each of the other provinces, except in the United Provinces a.nd 
Madras, where there a.re none.· At the instance of the Joint 
Select Committee, who desired that an effort should be made' -
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to secure a better representation of the ;age-earning classes, • 
echeme was devised by. the Bombay and Bengal Governments 
(though not recommended by them), for forming special con
stituencies. in Bombay and .. Calcutta· cities respectively for 
workers ·in certain factories in receiP' of wages of defined 
amounts. The Joint Committee felt thai these auggestiona 
would a.tford only a very incomplete solution of the problem and 
migM tum oui to be unworkable ; eo it advised against their 
adoption.. As yet, nomination is the only method of securing 
special representation for organised labour tha.t has anywhere 
been tried, so far as the legislatures are concerned. An interesting 

· experiment, however, has recently been made in Bombay City 
of electing certain municipal councillors indirectly by a body o£ 
delega,tes chosen by. members of register~d Trade U riiona • 

. · Separate electorates were also provided (although not con
templated ,by the Montagu-Chelmsford. Report, which would 

· have preferred nomination) for Indian Christians, Angl~lndia.na 
and Europeans. When the Burma. Legislative Council was con
stituted in _1923, a similar method was also adopted for Indiana 

· resident in Burma. and for members of the Karen race. Indian 
. ·christiana have 5 seats 1illed by this means in Madras : Anglo
Indiana ~.in Bengal, one in Ma.<lras, and one in Burma; 
Europeans 5 in Bengal, 2 in Bombay, and one in each of 
the provinces of Madras, United Provinces, Bihar and Orissa. and 
Burma.. In Burma, .the sepa.rate electorate of Indians 1ills 8 out 
of the 212 urban seats, and the Karens 5 out of the 49 rural seats. 
In provinces in __ which separate electorates do. noi exist for 
Europeans, Anglo-Indiana, or Indian Christians, they are each 

· represented by one nominated member, except thai there is no 
provision· for their representation in Assan1, a.nd the Central 
Provinces bas only one nomina.ted member for Europeans and' 
Anglo.: Indians taken. together, and none for Indian Christians. 

In addition to the representation which Europeans secure in 
. this way, they also find the opportunity for 1illing additional 
: seats in the councils in every province through some of the 
places a.llotted to Chambers of Commerce, Trade Associations, 
!IJld . :Mining · and · Planting . Associations. Sea.ts of this.· 
class va,ry in number from 15 in Bengal · to 2 ... in the
Punjab, totalling 51 in all. These· electing bodies, which 
represent the directorates -or managements . of the great 
business· interests of the country...:....and noi the employee&-are 
as a rule definitely ·or overwhelmingly either European or Indian, 

.• bui a few are so constituted as to make i~ possible in practice . 
for them to return either a.n Indian or a. European. · Out of the 
total of 51, about 30 to 32 are under present conditions ordinarily 

- 1illed br Europeans. · 
E-xcept in Burma. and ASsam, there are special seats in every 

province, from six to three in number, fi.lled by election -by the 
big landholders. · The Montagu.-Chelmsford Report had expressed 
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the view that •' ~here. the gre~t landowners form a. distinct class 
in any province we think that there will be a. case for giving · 
them an electorate of their own. "• · · 

11niversity Seats. . . . .. f 
15L A university seat is provided iii each· province, except 

Assam: Bengal has two. University representation was first 
proposed in the time of Lord Du1ferin, as one means for express
ing such corporate opinion as then existed in the country, and 
it was included in the Indian CouncilB Ad of 1892. The authors 
of the ~ntagu-Chelmsford Report wished to funit special 
electorates aa much as possible, and doubted whether ·university 
representation needed to be retained ; they did not make S.!lY 
positive recommendation in either sense. t The Southborough. 
Committee proposed both the retention of a.ll existing university 
seats and the a.dmission of certain new Universities to the same 
privilege (making eight University· seats in all), the electorate 
consisting, &B heretofore, of the Senate and Fellows only.' The 
view expressed by the Government -of India. was that the only 
result of reta.ining university seats would be " to add to the 
representation of the professiona.l classes and to do something 
to carry politics into academic citclest." The Despatch a.lBQ 
M~: . . 

•• We can discern no rea.l divergence of interesta between 
the universities and the educated classes in general. If it 
were the case that the university seats were given to 
academic interest or high scholarship we should welcome 
their inclusion, but we cannot anticipate that the repre- · 
sentatives whom they will return will be different in kind 
from those of the professional classes in general." · . · 

The Joint Select Committee, however, reta.ined university 
representation, but recommended the extension· of th~ university 
franchise to all graduates of over seven years' standing, a. recom
mendation to which effect baa been given in the Electoral Rules. 

Effect of Speclallsed Representation~- , 
152. It is certa.iilly a very striking thing tha.t the effort to appl)" • 

representative institutions to a.n lndia.n province should result . 
in the formation of a legislature composed by making special 
provision for contribution& from anch a variety of sources. One 
result of such a method is tha.t the contribution from a. give~ 
source ia practically fixed in amount; a. community gets it& 

. guaranteed number of members and no more, save that a little 
common ground is provided br the landholder constituencies, 
certain trade seats, and the universities. The representatives of 
these last are almost invariably Hindus; Representation of rival • 
communities and different interests is the only principle upon 
which it has been found possible to constitute, by the method of 
direct election, the legislative bodies of India. and this is 

• M/C Report. para. 232. · t M/C ~port. para.. 232. 
t Fifth Despatdl on Indian Chnstitutiona.l Reform.a. dated 23rd April, 1919. 
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the more si~nificant as the authors of the Montagu-Chelmsford 
Report manifestly struggled against it. 

Two tables are appended to this chapter. The first• shows the 
composition of the provincial legislatures laid down by the 
statutory electoral rules. The second t shows the proportion of 
seat~ h.eld by each community • in the councils elected in 1926 
(assi~mg, as nearly as we are able, to their respective com
mumties those members who are elected by special constituencies 
or ~e ~ominated} together with the population ratio, and voting 

· ratio In . the· general constituencies, of these communities . 
.Burma is not included in the second table. 

Legislative Powers of the Councils • 
. 153. The Montagu-Chelmsford Report in paragraph 258 

intimated that consideration had been given by its authors to 
the feasibility of establishing a bicameral system in the provinces. 
The decision . was against it, for various reasons stated in the 
par~ph ; but it was proposed that the question should be 
further Considered when the Statutory-Commission reported, and 
this is- one of the specific tasks laid upon us. In the course of 
the second· volume of our Report we shall ·endeavour to discharge 
it.·. The law-making powers ·of. the province have, therefore,. 
been exercised si,nce 1921 by a single chamber whoa~ composition 
we have described, and those powers are extensive. It has power 
to legislate "for the peace and good government " of. the 
province, subject to certain qualifications. But on a specified 
list of mattiers it cannot legislate, even for its own territorial area, 
without the previous sanction of the Governor-General-for 
example, such previous .consent is needed for a provincial Bill 
"regulating any central subject " or dealing with a number of 
oth~r matters which, though they may affect the province, are 
primarily the concern of the Central Government. We explained 
hi the previous chapter the ingenious arrangement which prevents 
controversy arising. as to whether a particular piece of legislation 
should have been undertaken by the central or by a provincial 
legislature ; the former has .. concurrept powers on all subjects, 

· ~~~gh it normally legislat~s only on ·central subjects. . . . 
· · The Reserve Powers of the Governor. · • 

: ·~54. Bills passed by a provincial legislature require the .assent, 
not 'only of the Governor, but of the Governor-General. · ·And 
certain classes of Bills, e.g., Bills touching religion or affecting 
in certain directions the land revenue of the province, must be 
reserved by the GoV'ernor. for the consideration of the Governor
General. So far, we are dealing p1erely with the usual, but 
rarely exercised, power of the Crown's representative to preveut 
Bilis becoming law, which the legislature is willing to pass. But 
to this usual power of veto has been added a. very unusual power 
also placed in the Governor's hands-that of overcoming the 
unwillingness of the provincial legislature; in certain cases, to 

* Appendix Ill, pp. 144-5. t Appendix IV, pp. 146--7. 
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pass p~posa.ls p~t-before it.' This may be done b;r the Govern.or 
certifying that the passage of a Bill is " essential for the dis
charge of his responsibility for ·th~ subject • .'' The ~ill m~s~. be 
one relating to a. •• reserved " subJect, for if a.n In~an Ml.llli!ter 
introduces a Bill dealing with a .. transferred" subJect and .ihe 
legislative oouricil does not pasa it, ~he usu~ consequen.ces .of 
rejection follow. We have to expla.m and ~lustra.te. th1~ dis
tinction between reserved and transferred_ subJects, which IS the 

· essence of dya.rchy, in the next chapter. ~.then,. the provincial 
-· rouncil refuses to consider, or to pass in a form recommended_ by 
· the Governor, a Bill relating to a. reserved subject, the Gov~tn?r. 
may, by certifying that its passage is essential, put the Bill. m 
the same position a.s though it ha.d been actually passed by t~e 
legislature. This was a.ctua.lly done in the time of. Lord Lytton ~ · 
connection with the Criminal La.w Amendment Act of Bengal m . 
1925. But the Governor cannot, unless he considers that a stat_& 
of emergency exists, tum the Bill which he has certified into an 
Act by himself assenting to it ; _it must be reserved for the 
signification of His Majesty's pleasure to be expressed by the 
King in Council, a.nd must have been laid before both Houses of 
Parliament for eight days of their session before beiag pres~11ted 
for His Majesty'• assent. •. · · · 

· 155. An analogous pOWer of overcoming th~ unwillingness 
of the provincial legislatures is placed in the Governor's hands 
in relation to finance. Section 72D (2) (a.) of the Government 
of India. Act provides that, if a demand for a grant (correspond. 
ing to a. Vote in Supply), which has been refused by the legisla.· 
tive council, relates to & reserved subject r.nd the Governor certi-
fies that the expenditure provided for by the demand is essential 
to the discharge of his responsibility for the subject, action may. 
be taken as though the money ha.d been voted.· , Here a.ga.in it 
must be noted that this is limited to expenditure on u. reserved 
subject. U the legislative council rejects a. demand for a. grant 
for a transferred subject, the money cannot lawfully be paid, 
unless the case comes within proviso (b) of section 72D (2), under 
which the Governor has power, in cases of. emergency, to 
authorise necessary expenditure for the aafety or tranquillity of 
the province or for the carrying on of any department. 

• A atill more elaboraf4s method of eecwiDg the pa~eage of proviDclallegialat!on 
. ooD.Bidered e&lleDtial in the interelt. of the reserved dera.rt.ment. wu propoeed 

by the Montagu-Chellll8ford Report. Thia involved the ooDBtitution, ha con
nection · with each provincial legilllature. of a GriUid Committee containing a 
nominated majority ~ogether with & minority choaeo by the aystem of the 
tnnaferai:.Je vote from the elected memben ol the council. The rejected Bill 
wu to be referred to thia Grand Committee, whose approval, after further 
opportunities for collBideration by the Council, would be equivalent t4 the pusa.ge 
of the meaaure. See M/C Report, faru. 252, 203. The Joint Select Committee 
rejected this device, ol:.eerving " the Committee think it much better that there 
ahould be no at~mpt to conceal the fact that the l'alpollBibility" (for legialation 
on reserved BUbjectB) " ia with the Governor in Council. and they reeommend • 
proceea by which the Governor ahould be empowered t4 pue an Act in l'alpec' 
of any reaerved BUbject, if he considera that the Act ia lleCel!ll&rY for the proper 
fulfilment of hia responsibility t4 Puliament." .. 
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Executive Memben DOIIllnated to repreeent 
Councillorll tile cla8!a or lntereste ~ (a). Kembenl and 
nominated 
memben 

Provh.ce. 
(other than ·---, those 
nominated 
torep~nt l>t'preesed Angle:>- Indian - 'lied el-. Indiana. Christ- lAbour. Ot.bera :Cor ians. 
lntereetB). UrbaD. Rural. 

(G) 

Madras , .. 23 10 - - - 1 • 56 • (Baekward (ll-.-ned (25~ 
vacta.) for 10011- for DOD-

Brahmlna..) Brahmiua.) 

• Bomba.7 000 20 l! 1 1 I 1 11 I 85 . . ' (Cotton (1 ..-ned (S ..-ned I : Vade.) for for 
llahrattaa.) l Ma.brattu. Bengal ... 22 1 - 1 J - 11 ~ 

United 20 1 1 1 - - 8 li! 
l'rovincea 

I 

PDDJab ... 18 .... 1 1 1 ll 'I lS 

l (1 E:;:ru 

11lilitary.) 

I 
Bihar arul 18 ll 1 1 1 • 6 4! 

Orissa. (llbori~ 
1 Industry 
otber tbaa . Planting and -

Mining 
1 Bengali&.) 

Central 11 • 1 - 1 1 • 3S 
Provinces <t,ng)C)- (Excluded 

(Including dian A.reu.) 
:Berar). and 

Enro.-n.) . . I 
"'-tB ... 1! - - - 1 1 1 20 

I - -- (thla ... 
non-oom-

munal con-
lltituency.) : 

General Indian 
lirbaa. t"rbaa. 

Burma ... u - - - 1 - u 8 

(a) The number of ofliciala included among the nominated ~mben may nol; exceed the following maxima.~ 
Madras 19, llombay 16, Bengal 18, United Province~~ 16, Punjab u. Bib.v and Orissa 18, Central Provincee 8 . 
.A88&ID ?, Burma 1._ 
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DIXID. 

U.~ CotJlfCILB, .U UlD DOWll" IN 'l'HB KLBOl'OBAL BULBS. 

. 
Members returned by 

nfmDe4 b7 GeDeral CoDIIUtwmciea. - Specl&l Constituencies. . 
¥nbammedaa. ' - ··-· 

Total. · 
Commerce 

AngJo. lndla:o Eoro- Land· Unt· and 
8lkhL lndlaDa. Christ. peaoa. . holden. venity. Industry, 

iana. etc. . UrbaD. aura~. .. (.b) 

I 11 - 1 i 1 • 1 8 
(6 Com-

132 

merce 
and 

Industry 
and 1 

I 2! - - - I .a 1 
Plan~ng.) 

lU . 
• S3 - I - I & I 16 HO 

' 2i - - - 1 8 1 I 123 

I !7 1! - - - ' ... 1 a e• (1 t:rball ·. 11 Jl.ural.) 

I Ui - - - l I 1 8 108 
# (Planting 

and 
Mlntng) • ; 

1 • - - - - I I a '13 
(I Com· 

. meroe and 
ludWitr;p, 

and 1 
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APPE.."i 

CoMMUNAL COI!U'OSlTIOlf 01' PROVINCIAL I.EGISLATIV11 Co1JNCJL8 TOG 

Non-Muhammadans. I Slkba. I Muhammadans. 

"0~ ... ~ -ai 
. 

"0. -... ... 
g. o., 0. "' . 0 • 

"' PliOVINCB. 
.,g: ~~ ~ fi ~~ ~~ ~ 

... .. ~ 0. 

~ ...... ~~ il ..... ~ae 

~§ .S:I .Si ~:8 .Si .. 
"3,8 .,o :olo '3.9 :olo 

83 O:;l <~::~ ~3 o- "= ~i 
O:;l 

~~ E::! I>J! u !I! ;..j! ~~ ""~ 
~£ ~£ ~I! ;...I! 

P,o p,8 P<o p, 
Q 0 

Madras ... ... . .. 79·0 73·3 I 9o·o 93·0 - - - - 13·7
1

10·0 I 0·7 •·7 

Bombay ... ... . .. 00·7 53-5 I 78·9 81·0 - - --'- - s•·t 25·• 111·8 17·7 

Bengal ... ... . .. 50·0 47·9 45·1 63·0 - - - - U·41 30·8 M·G 45·1 

United Provincea ... . .. 65·7 58·6 85·4 86·0 - - - - 31·ll 26·0 14·3 U·1 

Punjab ... ... .. . 29·8 25·6 32·0 32·1 17·9 15·9 11·1 24·1 47·7 40·4 55·2 43·7 

Bihar and Orissa ... ... 70·4 61·2 88·2 88·8 - - - - 25·8 18·5 10·9 10·9 

Central Provlncea (Including 
Berar). 

85·0 78·0 95·4 91·6 - - - - 13·2 9·6 ,., 
~·· 

• 
Assam ... ... .. . 63·6 47•1 65·9 69·8 - - - - 36·3 30·2 32·3 30·1 . 

The "percentage of communal seat." is the ratio of the numbeT of seatAIIIlled, eitb~ (a) from general con
stltuenciea of the community In queatlon, or (b) by penons nominated to represent that community, to the total 
numbeT of general constituency seat. and of memben nominated IIJ)eCillcally to repreeent communltltw In the 
provincial CouncU. (Depressed classea are included with Non-MuhammadiUUI). 

The "percentage of total seat." Ia the ratio of the total number of membera ol the commwilty In question 
wbo are in the Council to the total strength of the provincial Council. This figure ie slightly variable as th& 
communal proportions ol memben elected by special constituencies naturally do not remain quite constant. . . 
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DIUDblir of votorllll &11 tbe I8Ji8llll ~of~ plOYiDoa, , , . , . . . • . • · 
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CHAPTER 5.-DYARCHY IN THE PROVINCIAL 
EXECUTIVE. 

156. We must now give a description of that feature of the 
existing constitution upon which the attention a.nd criticism of 
commentators ha.ve been especia.lly concentrated-the novel dis
tribution of executive powers in the provinces which goes by the 
name of" dyarchy."• And first it is necessary to ap:ereciate why 
it was tha.t the authors of the_ Montagu-Chelmsford Report found 
themselves driven to propose some division of provincial executive 

•.authority. The announcement of 20th August, 1917, -declared 
that substantial steps in the direction of the policy therein defined 
;should be taken as soon as possible; the Report la.id it down 
1 that it was in the doma.in of provincial government that the first 
,advance towards the progressive realisation of responsible 
government should begin ; and yet the authors of the Report 
had reached the definite conclusion that complete responsibility 
for provincial government " cannot be given immediately withou• 

. :inviting a. breakdown.'' t The setting up of provincial legislatures 
with a. ma.jority of members for the first time directlyo chosen by 
a.n inexperienced and largely illiterate electorate could not, they 

·felt, be a.t o~ combined with the handing over of all provincial 
departments-including the Police. the .M:agistra.cy, and the 
Revenue--to Ministers whose a.dministrative experience was 
necessa.rily small, and whose responsibility would be solely to 
the newly created legislatures and to newly enfranchised con- · 
stituents. If any elected legisla.tors were to be Ministers, it 
inevitably followed from these premises that some distinction 
must for the time being be drawn between departments which 

· were to be pla.ced in the hands of Ministers and departments . 
which were retained under the control of the official bureaucracy. 

Transferred and Reserved Subjects. 
157. The method followed was to subdivide those subjects which 

had been classed as provincial into .. transferred subjects •• and 
''reserved subjects," and to remove the former, though not the 
latter, from purely official administra.tion and place them under 
ministerial control. • The subdivision was no~ directly effected by 
a.ny section of the Government of India. Act, but section 45A (1} 
(d) provided for rules being made • • for the tra.nsfer, from among 

• The word does not appear in the Act of 1919, or in the Rules made under it. 
or in the Montagu-Chelmsford Report. It had been employed by Mommsen to 
describe the dual sysrem of governmen~ over the Roman provinces by. the 
Emperor and the Senate, and had been previously used (with the spelling 
" diarohy ") by Thirlwall in reference to the two Kings of ancient Sparta. The 
use of the term in reference to Indian constitutional reform is due to Mr. Lionel 
Curtis, whose volume with this title giVN a detailed account of the development 
of the idea and ite embodiment in various achemea beginning with the .Memo
randum of Sir William Duke's Ulmmittee of 1915, and leading up to the plan 
contained in what was called the Joint Address of November 1917, with both of 
which schemes, and with the whole discusSion of the subject. Mr. Curtis was 
intimately aBBOCiated. The plan ultimately adopted was a variant of wha~ h& 
had proposed. 

t M/0 Report, para. 215. See also paras. 153 and 189. 
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. . provincial · subjects, of subjects to the aaniliri~tration · of I the · · 
· Governor acting with ministers appointed under· this Act, and · 

for the allocation of revenues or moneys for the purpose of such · 
administration.''- One result Of effecting the distribution by rules 
is that some modification is possible within the framework of . 
the present Act ; indeed, the list of transferred subjects has been 

. slightly extended. But, though the existing .distribution between 
· reserved and transferred subjects might be revised by amending 
the rules without touching the Act itself, this process could not, 
we a.pprehena, be carried to the. length. of . transferrjng ·all 
provincial subjects, for then there would be no subject .reserved , , 
a.nd nothing would be left for the official half of the Government . 
to administer. In the list of provincial .subjects sev. out in . 
Appendix lit at the end of Chapter 3 above ,we have·.marked·. 
with a.n asterisk the subjects which are transferred ... It Will be· 
seen that, g~nerally speakin_g; a subject scheduled for ~ra.nsfer. is · 
transferred 1n each of the rune proVlDCeS, but Forests lB a. trans- .. · 
feiTed subject only in Bombay and Burma. · Public. Works 
(Roods and Bridges) are reserved in the case of Assam .alone; . 
Burma haa some subjects specia.lly transfeiTed in its case, e.g., 
European and Anglo-Indian Education, Regulation of Betting, 
Prevention of Croelty to Animals, and Protection of Wild Life. 
We refer to Appendix II for the complete and precise lists, but 
here it may be useful to repeat the main features. of the 
distribution. · · · · 

The most imPortant of the transfeiTed ~objects are ;_ 
(1) Local Self-Government. e.g~ a:na.ttAml relating to the constitutioO and 

powers of mDDicipal corporatioDI and district boarda. 
(2) Publio Health. Sa.oitatioo and Medical Administration, including · 

Hoapit&la and Asyluma and provision for Medioal Eduoa.tion. . 
(3) Edue&tion of lndianl, eJWepting oert&ia univenitiea. and · aimilar' 

inatitutione. : . . . . { . 
. (4) Publio Worka, including Roads. Bridge&. and Municipal Tramwaya 
(not in Aaam). •• Public W orka ",in this OODDeOtion, doee not include Ini· 
gation, for thil forma a teparate head in the List of Provincial Subject..· It 
il ooteworthy, therefore, that while Public Worka il a transferred •ubject.. ' 
lrriga~011 il reaerved. ·. Railway. and lnla.nd Waterwaye are, $ener&lly 
apea.king, oentralaubjootA. . · · . ; . , : 

(6) Agriculture and Fisheriee. 
(6) Co-operati"' Sooietiea. . • . . 

· (7) Exci111110 far u alooholio liquor and intoxicating druga are conceinecJ. 
but excluding, in the cue of opium, control of oultivation, manufacture and 
l8le for~ (~ e~ect of_ thia il to ll:l&b all Exoiae a transfun:ed subject· 
10 fN u &t 11 a provincialaubJect at all.) . . . . · ' • . 

(8) Forest., in Bombay and Burma only. 1 · · • . • ·• · . · • • 
(9) Development of lnduatriee, iooluding lnduatrial Reeea.roh and Tech-

1 

nica.l Education. . 
The ma.in reserved subjects will be found to be the following ::-
, (1) Irrigation and C'.nala, Dra.inage and Embankment., Water stora,ge . 

and Water Power, · · · · . , 
(2) Land Revenue .Adminiatration, including uaesament and collection of 

Land Revenue, Land Improvement, and Agricultural Loa.ua. '· 
(3) Famine Relief. 

t pp~ 127-31. 
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(4) Administration of Justice. 
. (5) Police. 

(6) Control of Newspapers, Boob, and Printing ~-; 
(7) Prisons and Reformatories. . 
(8) Borrowing money on the emit '>f the provinoe. 
(9) Forests, except in Bombay and Burma. . · 

(10) Factory inspection, Settlemen' of . Labour Disputes. lnd111trial In· 
surance, and Housing. . . . _ . 

The Provincial Executive. 

· 158. The scheme. of the Montagu-Chelmsford Report was, 
therefore, that in each province the Executive Governmen~ 
should consist of two parts. One part would comprise the Head 
o~ the province (now to be known in all provinces a.s Governor) 
and his Executive Council-the latter composed in practice of an 
Indian non-official element, as well. a.s of a British official 
element. '_The Governor in Council. would have charge of the· 
reserved subjects. · The other part of the . Government was to 
.consist of Ministers chosen by the Governor from the elected 
members of tpe .pr()vincial legislative council ; to them were to 
be' committed" the.' portfolios dealing with transferred subjects, 
and, on these· subjects the Ministers together with tlie Governor 
would ~orm the Administration •. The Report explained that it 
wa,s not the intention that the Governor should · from the 
beginning and in all cases occupy the position of a. purely. con
stitutional Governor who is bound to accept tlie decision of his 
Ministers. He was not to over-rule them in every case when his 
judgment differed from theirs, but he was to " refuse assen~ 
when ~he _con~equenoes of acquiescence would ·clearly be 
serious,"-· and "not to accept without ·hesitation and 
discussion ··proposals which · are clearly seen to . be · the 
result of inexperience."* The· position of Ministers, 
therefore, · is· · that they · are members · of the _ Executive 

. Government, but not members of the Executive Council. We 
Ca.ll special attention to the view expressed in the Report that 
•.• they would be appointed for the life-time of the legislative 
council; and if re-elected to that bod! .would be re-eligible for 
appointment as members of the executive. As 4 we have said, 
they would not hold office at . the ~ of the legislature but at 
that of their constituents!' t · This view of ministerial tenure is 
reiterp.ted in a. later paragrapli,t· and justified by the argument 
that the legislative council would have had rio experience of the 
power. of dismissing Ministers, or of the results attending the 
exercise of such power, and that noboily in India was as yet 
familiar with the obligations imposed by tenure of office at· tlie 
will of a. representative assembly;. We shall have to return to 
this view of the matter, as the intentions and anticipations of the 
Report as regards ministerial tenure were not carried out in the 

• M/C Report, para. 219. 
t M/C Report, para. 218. 
t MfC Report, para. 222. 



DYARCBY IN THE PROVINCIAL EXECUTIVE. 151 

Act., Aga.in,. ministerial. sal~es,. according to ·the sch~II\e of . 
the Report, were to begin by being a reserved. subject; land, : 
therefore, protected in the last resort from an adverse :vote ; bu~ -
onder th~ Act a.a passed, they have beeri payable only when voted.. . 

.' ••• • J 

The Two Sides of Government. 
. (" 

__ · 159. The statutory provisions fo~. carl)'ing out \h~. :syst~~ . 
of 4,yarchy in the provincial Executive are briefly as follows. · 

·By section 46 (1) of the Government of India. Act the government 
of a province is committed, in relation to reserved subjects, to 
the Governor in Council, and, in rela.tion to transferred· subjects,. •. 
to the Governor acting with Ministers. First, as to the reserved 

. ha.lf, Members of Council, who may not ·exceed. four, are 
appointed by His Majesty i one, at least, of them must be a persdn 
who for not less than twelve years has been . in the sel"Yi:ce of 
the Crown in Indi&. ·_There is nothing in the Statute to prescribe 
how Executive Councillorship& are to be distributed as between: 
members of di1ferent races: in practice the distribution is equal~·· 
There are four members of the Executive Council in each-of the 
three Preeidencies, and in each case (as was recommended by .the: 
Joint Committee) two of tliese are Indians, In the other six 
provinces there are two Executive Councillors, ·one of whom is 
an Indian. This, therefore, brought to an end the "one man.,. 
government_ which, down to 1921, existed -in ·five of the 
provinces. All Executive Councillors are e:z: officio members of · 
the legislative council, but· neither their tenure of office (which 
is in practice limited to five years) nor their emoluments ar~ a.l 
the ili&cretion of that body. · U an elected member of the legis
lative council ia appointed an Executive Councillor, his seat as. 
elected member falls vacant,. but he remains, as we have· said, 
a member e:z: officio. The Governor normally presides at meetings . 
of his Executive Council, and it a difference of opinion arises, the 
decision of the majority prevails (the presiding member having. 
~n case of equal division, a casting vote), but this rule is.qualifiecl ' 
by a provision (section 50 (2) ] whU;h we must set out in full :-

.. Provided that, whenever any measure is proposed before a 
governor in council whereby the safety, tranquillity or interests 
of his. province, or 9f any part thereof, are or may be, in the · 
judgment of· the governor, essentially affected, and he is of 
opinion either that the measure proposed ought to be adopted and 
carried into execution, or that it ought to be suspended or 
reject.ed, and the majority present at a meeting of the council 
dissent. from that opinion, the governor may, on ·his' own . 
authority and responsibility, by order in writing, adopt, suspend 
or reject the measure, in whole or in part." 

• l . . ~ 

: 160. Secondly, aa to the transferred side, it is enacted·th;t the 
Governor may appoint Ministers. and that in relation· to trans
ferred subjects tlie Gov&nor shall be guided by the advice of 
his Ministers, .. unless he sees su~cient cause to dissent from 
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· their opinion, in which case he may require action to be taken 

otfierwise than in accordance with that ·advice" (section 52 
(3) ] • The normal a.rrangement now is that there are three 
Ministers in each of the Presiooncies, the United Provinces, 
and the Punjab, and two in each of the other four provinces; 
but there is no statutory limit to the number of Ministers ; and in 
some provinces the number has varied from time to time. 
Ministers may not be "officials," ana they must be, or must 
within six months of appointment become, elected members of 
the legislative council. We have already pointed out that 

- the security of tenure contemplated for Ministers in the Montagu-
Chelmsford Report was not, in fact, provided in the Statute. 
~ theory, they hold office during the Governor's pleasure, but 
1 the power of tlie legislative council to reduce o~ withhold their 
. salaries, tO censure their administration, and to refuse supply, 
·l· make ~he conti?uance of the c~nfidence of the council essential 
to their retentiOn of · office. Smce there are more transferred 
subjects than Ministers, some grouping is necessary, and this 

·may be varied by the Governor from time to time; in fact, the 
distribution o( portfolios varies in different provinces. The 
titles given to ministerial office also vary ·from province to 
province~ For example, in Madras the three Ministers are de
scribed as '' Minister for Education and Local Self Govern
ment .. • " Minjster for Development .. • and H '.Minister for 
Public Health •• ; in the Punjab the three are called •• Minister 
for· Local Self Government " (which includes Public Health), 
" Agriculture " (which includes Co-operation and Public Works), 
and " Education " (which includes Industries). Provision is 
made by rules _fC?r the temporary administration of a transferred 
subject when, in cases of emergency, owing to a vacancy there is 
no Minister in charge of the subject. This difficulty may be met by 
getting another Minister to add the subject to liis charge, or, _ 
when this cannot be done~ by the Governor himself taking tem--

' porary ch~rge of. the subject~ - If_ ministerial government cannot 
be carried on, a. more drastic mode of treatment is held in reserve, 
and· has had to be adopted on more- than one occasion-the 
Governor-General in _Council, with the ·previous· sanction·· of 
the Secretary of State in Council, may revoke or suspend the 
transfer. of all or any subjects in the province, and thereupon 
such subjects relapse for ·the time being into the position of 
reserved subjects administered by the Go!ernor· in Council • 

. Is there· Joint :Ministerial Responsibility? 
· 161. We shall, in the next Part of our Report, discuss the 

actual working of tlie dyarchic system, the structure of which 
we· have 1iere endeavoured to describe,: and one of the most 
important- and difficult questions that will arise will bet the 
extent !;o which the system has led to the adoption, as a con
stitutional principle, of the ·joint responsibility of Ministers. 
The intention of the authors of the Montagu-Chelmsford Report 
on the point is not, perhaps! very easy to ascertain. That 
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document, in describing tlie working of the proposed Execut.ive, 
stated that 11 the actual decision on a. transferred subject wbuld 
be taken, a.fter general discussion; by the Governor and' his . 
ministers," eo that, a.fter whatever meeting there may have been 
of the Government as a whole, 11 the decision would be left, as 
we have stated, to that part of the Government responsible for 

. the particular subject involved."* It is evident,· therefore, 
that it was not intended that one half of the Executive was to . 
be held responsible for the decisions of the other; but what is. t . 
not so clear is whether, within the ambit of the transferred half,· · 
it was intended that Ministers should act jointly and stand or · 
fall together. When the Government of India Bill was intro
duced into the House of Commons and read· a second time,.it 
provided that the Governor of a province; in relation to a trans
ferred subject, should be .. guided by the advice of the minister 
in charge of the subject.'" . The effect would have been that 
another Minister would have had no responsibility for what his 
colleague advised. But the Joint Select Committee took the I 

_ view that the p~inciple of collective responsibility. of Ministers · . 
should be established Jrom the start, and consequenty recom.:. 
mended that tliis should appear on the face of the Bill. . The 
la.nguage of the clause (now section 52 (3) ] was; therefore, · 
altered so that it reads, ., in relation to transferred aubjects, 
the governor shall be guided by the advice of his ministers"
phraseology . which, "~tanding by itself, . is. still somewhat 
ambiguous, though having regard to the history of the matter 
there is no doubt of the object in view. It seerntl unfortunate 
that the terms of para.. VI. of the Instrumen't of Instructions to 
Governors afford some support to. a different interpretation :-: , 

" Ia oonaidering a Miniater'e advice and deciding whether or not there ia 
eufticient caue in any C&l8 to diasent from hill opinion, you ehaU have due 
regard to bia relatione with the itlgiJiative oouncil and to the wiBhell of the 
people of the preeidency 8AI expreseed by their representative~ therein.", 

1 oint ministerial responsibility is, of course, with us a. con· 
stitutional convention of old · standing and : we are . so 
accustomed to it that · we should think it strange · for 
a.n individual Minister to. be able to conduct his depart~ 
ment without involving his colleagues in 1esponsibility for 
the policy pursued. But joint responsibility is an extremely 
difficult thing to put into tfie text of an Act of Parliament, 
especially when it was, in any case, not intended that ministerial 
responsibility should extend over the whole field of adminis
tration. And we dwell upon: the point now because it is very 
necessary to appreciate the complexities of the administrative 
structure which was called into baing in the Governors' provinces 
nine years ago, before attempting the still more difficult task of 
expressing a. judgment as to how it has worked. . 

• MJC Report, pan.. 221. 
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·.CHAPTER 6.-THE GOVERNOR. 
: · 162. ·It has been convenient,. in giviDg an account of the pro.. 
:viDcial.Ex~cutive,. to begin' by describing its division into two 
·sides,·, with Executive Councillors administering _·resened . de
par~ents, ·while Ministers hold transferred portfolios ; for this. 
order of- expositio:ij best .brings. out ·the real_importance of the 
Governor •. · He is not ·only the direct representative of the 
Crown, appointed by Ilia Majesty by warrant under the Royal 
Sign Manual, .and . the head of the province in all niatters of 

. dignity_ and precedence; he is. not . only the chief patron of 
j.n.numerable institutions and endeavours, and the dispenser of 
unending official and personal hospitality; he is also the actual 

, .~nd ·working heaa of. the Executive, presiding. over its full 
.. meetings, and providing by his influence, advice, and sometimes 

. even. direction; the. cohesion between ihe two sides ·of govern.:. 
· · ment,. _which would otherwise be . wholly lacking~ While the 
~Iontagu-Chelmsford ·constitution has extended responsibility to· 
-:others, it.ha.S not,· we feel sure_, lightened the burden which rests 
;<>n the Governor's own shoulders. : ... · · · · . · 

. .. I 

_· .• Relations with li/Iemb~rs and ~th :Ministers~ . 
:. ~~3: In' 9n~ sen~e, the .Gov~or: iS-~~ ez officio member of each 
_of the two c~mmittees of government bet"!een which dy&rchy dis
tributes the work qf. administration, but strictly _speaking, .his 
'relation to eacll is' different. . In the Executive Council he ta.Kes 
·part in· all' deliberations, possesse!J ·a. casting ~ote as president, 
and has authority to overrule the majority when he considers that 
the-Safety, ·tranquillity, or interests of the province essentially 
requiJ-e a. different decision .. He thus shares to the full and in 
:every' aetail his colle3.oaues' responsibility to the British P&rlia.- · 
ment for the 'proper administration of the reserved departments. 
They and be act throughout under the superintendence, direction, 
and ·control which is vested in,· and may be exercised by, the 
'Governor-General in Council under section 45 of the Act. The 
Governor's relation to Ministers is somewhat different .. In the 
ianguage of the Act- (section 45A (1) (d)] transferred subjects 
are transferred ... to the administration· of the govefllor acting 
with minister~? .. : in relation. to such . subjects he ... shall be 
guided by tfie advice of his ministers, unless he sees suffi.cielnt 
cause to dissent from their opinion, in which case be may require 
action· to be taken otherwise than in accordance with that 
.advice •.• -[section 52. (3)] ... We. have .already quoted from the 
passage in .. the Montagu-Chelmsford , Report :which aimed at 
giving more precision,· at any rate by way of illustration, to the 
inevitable vagueness of the phrase " sufficient· cause.... · The 
passage from the Instrument of Instructions to Governors, which 
we have mentioned in para..· .161, is also relevant. We will 
add a. further extract, this-time from the Report of the Joint 
Select Committee. •• It . ~ill. also be· for him to help with 
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sympathy and courage the popular side of his government i~ thei; 
new responsibilities. He should never hesitate to point qut to 
ministers what he thinks is the right course or to warn them if 
be thinks they are taking the wrong oourse •. But if, after hearing 
all the arguments, ministers should decide not. to . adopt . his 
advice, then in the opinion of the Committee,· the Governor 
should ordinarily allow ministers to have their own way • fixing 
the responsibility upon them, even if it ·may subsequently be . 
necessary for him to veto a.ny pa.rticular piece of legislation~ It is. 
not possible but that in India., as in a.ll other countries, mistakes · 

· will be made by ministers, a.cting with the · a.pprovar· of . a 
majority of the legislative council, but there is no way of Iearping 

·except through experience and by the realisation of · re~ponsi-
bility."' . . " .. ; ' . 

. . Quest10111 ·Affecting. Botlf Sides. . . · .· :. ~: . 
164. All tW. inust-dema.nd the exercise or' great ;t&ct 'and dis-.. 

cretion and a constant watchfulnes~. but a still graver task falls 
upon the Governor when the matter which arises for discussion: 

, and decision is one wliicb impinges. upon both· sides ··of the 
Government. It it one of the inherent difficulties in the working 
of dyarchy, as we shall point out hereafter, that some of the most 
important questions of government cannot be eompartmentalised •. 
A· purely departmental issue may often be decided .inside the · 
·department itself. Even if it is of considerable gravity,· cons.ulta
tion between the Minister and the Governor may dispose of 

· it ; · but " cabinet questions " hav~ to go before a. meeting of the 
whole Cabinet, and in an Indian province such a meeting means 
the" bringing together of two halves of Government.- neither 
of which is responsible for the ·other~ under the P.residency ·of 
the Governor who is associated with both. ~ It is· material ·to 
observe that, under dyarchy as conceived by its authors, though. 
there may be a joint. discussion, there can .be nothing· which 
strictly correspopds to a .. ca.binet decision •• , i.e.p there can be 
no decision for which the two halves of the Government ·are~ 
jointly responsible. : In some· provincei, and ·under . some : 
Govemon, there ha.a been a very ·near approach to cabinet · 
decisions, but this was because of a departure from the· strict 
theory of dyarchy. U the dyarchical distribution of functiOns is 

. strictly observed, ultimately the Governor must decide"exactly 
where the jurisdiction for decision lies, and the decision must be 
made and recorded a.ccordingly .. Another variant of this situation 
may often arise~ when the question raised is not necessarily of 
cabinet importance ·but · nevertheless intimately affects more , 
than one department and these not all in the same hall of 
Government. The hopes and 'anticipations of the Joint Select 
Committee on thii subject were expressed as follows:- -
· ' . "There will be many m&ttera'of administrative business, u in aU~~. · 

which can be disposed of depa.rtmenta.lly. But there will rem&in a large 
category of busin-. of the charact« which would naturally be the 1ubject 
of Cabinet oonsulta.tion. Ill rega.rd to thil category the Committee conceive . 
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that the ha.bit should be e&refully fOiltered of joint deliberation between the 
members of the executive council and the ministers, sitting under the chair
manship of the Governor. There C&llllOt be too much mutual ad'rice and 
consultation on such subject. ; but the Committee attach the highest im
portance to the principle that. when once opinions have been freely exchanged 
and the last word baa been &aid, there ought then to be no doubt whatever 
ae to where the responsibility for the decillion liea. Therefore, in the opinion 
of the Committee, after such consultation. and when it is clear that t.he decis
ion lies within the jurisdiction of one or other half of the Go~ent, that 
decision-in reepect of a reserved subject should be recorded eepa.rately by 
the executive council, and in respect of a transferred subject by the ministers, 
and all acta and proceedings of the government should state in definite terma 
on whom the responsibility for the decision rest& U will not always, however, 
be clear, otherwise than in a purely departmental and technical fashion, with 
whom the jurisdiction lies in the caee of questions of common interest. In 
such caeee it will be inevitable for the Governor to occupy the poaitio!1 of 
inform&l arbitrator between the two parts of his administration ; and it will 
equally be his duty to see that a decision arrived at on one aide of his govern
ment is followed by such consequential action on the other aide aa may be 

· neceaaary to make the policy effective and homogene(>u.a. The position of 
the Governor will thus be one of great responsibility and difficulty, and also of 
great opportunity and honour. He may have to hold the balance between 
divergent policies and different ideals, and to prevent discord and friction." 

The Task of Governorship. 
165. It is unnecessary to say more to establish the gravity of 

the Governor's task; but we would like here to poin~ on~ tha.t 
he combines in himself, under the present constitution, what we 

. may call ordinary and extraordinary powers and duties. He is 
a: part of the day-by-day administration, bu~ he is also tlie 
authority in reserve, who may have to override normal processes 
when he is convinced that the ordinary administration of the 
province needs his special intervention. . There is universal 
testimony, a.ll over India, as to the skill and patience with which 
Governors have discharged their duty. A ·spirit of a.ccommoda.
tion has generally been shown by both halves of Government 
under such presiding influence. It had been anticipated by the 
authors of the Montagu-Ciielmsford Report that friction might 
arise, particularly in the annual financial adjustment which is 
necessary to apportion available funds between the respective 
sides. In Part V of this volume, under the head of •• The System 
of Public Finance," we shall describe this process more in 
detail.* It is primarily based on agreement between the Executive 
Council and the Ministers, and, of course, the Governor exerts 
himself to secure this, but Devolution Rule 32 provides that; if 
no such agreement can be reached, the Governor has power, 
either at his own discretion or, if he prefers, with the assistance 
of an independent authority, to •' allocate the revenues and 
balances of . the province between reserved a.nd transferred 
subjects, by specifying the fractional proportions of the revenues 
and balances which sha.ll be assigned to each class of subject." 
It is noteworthy that in no single instance ha~ there bee? a 
failure to reach &.ocrreement, so that no Governor m any pro~ce 

• See para. 397 below. 

• 
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has ever been ca.lled upon to discharge this particular duty. But · 
this d~s not mea.n that the Governor. has ha.d nothing to do {vith 
bringing &bout the result : it is sa.fe to infer that agreement 
between the two sides baa not infrequently been helped by his 
presidenc1 over their joint discussions. · · ' · · 

166. There is no statutory provision· defining ihe qualifica.tion~ 
for & Governor or the period for which he sha.ll hold offic~.; · The 
customary period is five years. The three Presidency Governor .. ·. 
&hips are usually held by men whose experience ha.S been in 
the field of British politics, while the other Governorships a.re · 
held by officials belonging to the Indian Civ:il Service. . . An. · 
exception to this la.tter practice was provided by the appointment · 
of the late Lord Sinh& to be Governor of the newly formed pro-.. 
"rince of Bihar and Orissa.. · He held: the position from December. 
1920, until he resigned it. in November,1921. ~ .' . ': · .. 

.. , .... 
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CHAPTER 7.-BACKWARD TRACTS. 
' ' 

167. The backward tracts of British India cover an area of 
207,900 square miles, and contain a population of about · 13 
millions. In our chapter on the provinces of British India.* 
we have given some account of these' important hill a.nd forest 
areas: They are to be found in six of the provinces ; tliere 
are none in Bombay, the United Provinces, or the Central 
Provincea. These areas are declared backward tracts by notifi· 
cations made under section 52A (2) of the Government of India. 
Act, a.nd are included in a slightly wider category of " excluded 
areas ". In what sense backward tracts are " excluded " we 
must now· proceed to_' explain. This chapter is necessarily some· 
'what technical, but it. should be read in Conjunction with the 
descriptions to which we have just referred, and will prepare 
the way for recommendations which we have to make in our 
second volume. 

168. We have seen that the backward tracts before the 
Reforms wer6 commonly subject to special laws, which among 
other things· usually prescribed simple and elastic forms . of 
judicial and administrative procedure. These arrangements were 
secured- either by enactments applicable to individual tracts such 
as the Ganjam and Vizagapatam Act of 1839, or the Assam 
Frontier Tracts Regulation of 1880, or by notifications issued 
under All-India statutes. · Thus, almost all· the tracts were 
"scheduled districts" under India Act XIV of 1874. A notifieS,.: 
tion made -. under sections 5 and 5A of that Act enables any 
enactment. in force in any part of British India to be extended 
by executive. order .to a " scheduled district," with such restric. 
.tion·s and modifications as seem fit. Other territories also (in
cluding most of the minor administrations directly administered 
by the Government of ·India), have in the past been scheduled 
under this Act, but· the present list of backward tracts in sub
stance consists of such scheduled districts as it was in 1919 
considered still necessary to exclude from the direct authority of 
the legislatures. A parallel source of affirmative legislation 
exists in the regulatory power reproduced in section 71 of the 
Government of India Act. This section, also, has been applied 
to ID.OSt of the minor administrations, as well as to most of .the 
backward tracts, and, in the case of the former, operates con-

. currently with the full legislative powers ·of the Central 
Legislature. A reference to section 52A (2) will show that, in 
the case of the backward tracts also, although these wide powers 
of legislation by simple executive order have been kept alive, it is 
contemplated that enactments of the central and provincial 
legislatures might be applied to them. But absolute discretion 
is vested in the Executive of deciding whether or not such 

*Part I, ch. 8, paras. '15, 80, 86, 88, 94 and 99. 
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extension shall take place. _l Thus, . there _-exists ·a. ~complete 
ste.tutory bar to the legislative a.uthority of the legisla.ture~ Wf~ 
every backward tract. · ---: : :; , · : · • _ - · · · 

-169. The authors ·of th~ i~mt_ B.e'Po;t ~~t~ted th~ni~elves 
with remarking tha.t then~ were certain .backward areas to which 
the Reforms could not_ apply, and that the _typically, bac~ard 
tracts should be _administered by the Governors.~ _:'Both~ the 
4Iefinition of these a.reas. and tlieir. constitutional a.rra.ngenients -
&fter the Reforms _were left .for further -consideration.., The 
proposals of the G<>vernment of_ India are . embodied . in their 
... Ninth Despatch on the Ponstitutional Reforms .. ; The Govern
ment of India· displayed in this Despatch an anxiety to· Jimit 
exclusion as much as possible both in its local exten~ and in )til
degree. With this end. in view, they estimated the degree of 
backwardness of each of the tracts a.nd recommended :varying 
degrees of exclusion to conform with their ·estimates. · General .. 
e1rect was given to these proposals, the r~snlt of -which_ we will 
proceed to state. The suggestion made in the Joint Report that · 
the backward tracts should be ·directly administered by- the 
Governor was not carried ont, except in tlie special instance of 
the Shan States of Burma. , . · -. · . 

· Wholl7 Excluded .Areas. · 
170. certain areas were oo~sidered 80 backward that they b.S:ve 

been wholly excluded from the Reforms. · , 'Ihese ate the 
following :- . . · • -- • _' . _ .· _ · · 

In Madraa-The Lacca.dive Islands and Minicoy. ·,~ · J 
In Bengal-Tb& Chittagong · Hill Tracts. ·• 
In the Pnnjab-Spiti. · ·. · · · T " · ' 

In Burma-All the backward tracts of the province .. · 
In Bihar a.nd Oriss&-Angul. . · : . . · .. 

~'his complete exclusion ia secured by " notifications •.• made 
by thel Governor-General in Council under section 52! (2) of tlie • 
Act, prescribing principally that- • 
" 1. Neither the 081ltral nor the prorinciallegiala.ture lh&ll have power to 

make la.n applicable to the tract. but the Governor in Council may direct 
that any Act <i the provincia.~ Jegiala.ture ahall apply to the tract, eubjeot to -
wch exoeptiona or modificationa u the Govetnor thiDka fit. : 

2. Propoaala for expenditure in the tract need nQt be eubmitted to the 
·-vote of the Legislative Asaembly or provincial legislature. · • 

3. No queet.wu may be uked about the tract and no subject ret.ting to it 
may bed~ in the ~mbl7 ~ (exoept with the Governor'• II&DDtion) 
in the provinciallegilla.ture. . : . ~ 

:M:odi1le4 Ezcl'uslon. . . 
171. In the case of the remaining tractai the reserved· hall 

· of the provincial Government is given full discretion in applying, 

- • M/C Report., para. 199. j. 
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or refusing to apply' . new provincial enactments. This dis
cretion is conferred by the Governor-General in Council, through · 
" notifications" which provide that:- . : · 

1. The Governor in Council may d.irect that any Act of the provincial 
legislature shall not apply to the tract. or shall apply IUbject to such ex~ 
tiona or modifications aa the GoYei'DOl' may think fit.. · 

2. The Legislative A.asembly or the prorinciallegisla.ture. when making 
lawa solely applicable to the backward tract in question or any pad of it. 
must insert a provision that the law shall come into force only an ~ttch date 
and subject to such exceptions or modifications as may be ordered by the · 
Governor-General in Council or the Governor in Council aa the case may be. 

· In ~dition; ·the Governo~-Gene;a.l in Council· is ~ven, by 
section 52A · (2) of the Act, the power (which has been exercised 
from time to time) of directing that any All-India. statutes of 
general application should not apply, or should only apply sub
ject to sucli exceptions or· modifications as the Governor-GeneraJ 
may tliink. :fit,· to any of these tracts. 

; · The tracts to _which -~he provisions set ~ut in this paragraph 
.apply, are all the remaining bli.ekwa.rd tnu:ts, that is to say:- · 

· · ·In. :.M3:dras-The Agency Tracts. 
· In Bengal-Darjeeling. . : . , 

" In _the Punjab-Lahaul. · 
In Bihar and Orisslr-Chota.' N agpur, the Santa.i 

Parganas, and SambalpUr. · 
Ill Assam-:-All the backward tracts of the province. 

" · ·. vlrying Degrees ol Modi11ed -Exclusion. 
. ' 

172. The different tracts falling. within the . category of 
modified exclusion are not, however, all treated in quite the 
same way. · Darjeeling and Lahaul are totally excluded in every 
sense,' except. that· the ·legislatures· may frame laws for Ulem 
which may be applied by executive order. The other tracts are 
areas over which the legislatures have further powers. They 
vote the necessary expenditure for them; questions inay be asked 
about them ': and subjects rel&ting to them may be discussed. In 
the Assam &acts, Chota. Nagpur, tlie Sa.nta.l Pargana.s and. 

· Samba.lpur, Ministers exercise authority over transferred sub
jects; In the other tracts all provincial ·subjects are reserved 
subjects. But it is· material to note that the Instrument of 
Instructions to Governors confers a special discretion to protect 
backWard classes. In A~;~sam adva.ntage has been taken of this 
discretion ·to frame rules of business which confine the powers 
of Ministera in dealing with the backward tracta within very 
narrow limits. · · · 

All. the backward tracts which are not wholly excluded (except 
Darjeeling and Lahaul) are represented in the legislatures of their 

. provinces, but it is1mwssible to regard the representation aa 
really effective in most cases. In Bihar and Orissa. the 

. aborigllial preponderance in the population of the tracts is repro
duced in tlie electorate only in three constituencies out of nine. 
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In two of these three, members really representative of the 
aborigina.ls have been returned at all . three genera.! electio;os . 

'i 

. The other seven are represented at present by members of 'th~ 
very classes whom the aboriginals regard as most hostile to.them~ 
Two seats are also . reserved for the representation ~ .. the 
aboriginals by nomination in the Bihar and Orissa Council_:· .. : lz\ 
Madras qua.litied residents of the Agency Tracts vote in the ·eon-. 
stituencies formed out of the three districts in which the tracta · 

. are included. The backward tracts of the· Presidency are also.· 
represented by a nominated member.· The whole of the Assam 
backward tracts (covering 50,000 square miles and occupied by 

.Jia.lf a million hill tribeamen) are represented in the proviilciai 
legislature by a single nominated member, who for a considerable . 
period wa.s a Welsh missi~na.ry. · · 
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, '·CHAPTER 8.-THE CENTRAL LEGISLA'I'URE. 
~ . ' . . . ,. ! . • . . . . -

. 173. 'Ihe Indian Legislature consists of the Governor-General 
a.nd two Gham~ers, 'riz., the Council of State. and the Legisla-

, t1ve Assembly •. In each -of these Chambers the majority of 
members .is· elected. It is a curious feature that whereas the 
Government of. India Act fixes for the Council of State the 

· maximum · size .. (60 . members), which it cannot exceed, it 
. fixes for the Legislative Assembly a minimui:n membership (140) ~ 
~hich it must at least·contain. , · , . . 
· We must now give some description of the composition and 

pOwers .of these two· bodies. . · . · , . . , 
; . ,• . . . . . 

\ · The Council of State. 
17 4. The scheme for the Council of State' contained in the 

Montagu-Chelmsford Report• differed · materially · from the 
, plan . ultimately . adopted and embodied in· the Government of 

India Act~ The authors of the Joint Report intended the Council 
.. of State to be " the final legislative authority in matters which 

the Government regards. as essential ''. and therefore aimed at 
creating '' a separate constitutional body, in which Government 
will be. able to command a. majority ". .Mr. Montagu and 
Lord Chelmsford disclaimed · . the intention of instituting a . 

·· ·. complete· bi-cameral system·, and regarded .the Council of State 
. rather as a. Chamber of Appeal from the refusal of the Lower 
·House to pass necessary legislation. It would, therefore, have 
performed .much the same function .as the Grand Committees 
which they proposed for the provinces. If the Legislative Assem
bly passed such legislation. and the Council of State agreed with 
it, well and good; but if not~ the Council of State could still 
be relied on to authorise what was needed. Thus, if the Execu
tive. Government found itself unable to secure from the Assembly 

' its essential legislation and its supplies, the plan of the Joint 
Report was to provide "means, for use on special occasions, of 
placing on the Statute Book, 'after full publicity and discussion, 
permanent; measures to which the majority of members. in the 
Legislative Assembly' may be unwilling to a.ssent ... t Th• 
method they proposed was that, jf the Legislative Assembly re-

. fused to authorise an indispensable measure, the Governor. 
General in Council might certify that the Bill was essential to 
the interests of peace, order, or good gJvernment, and thereupon, 
after it had passed through "'II its stages in the Council of State, 
the Bill. would become law without further r,.eference to the 
Assembly. · . 

175. The Government of India. Byt was introduced into Parlia
ment with provisions for the Cof1~il of State which followed · 
these lines.. 'Ihe Joint Select Committee, to which the Bill was 
referred, rejectetl the plan a:ttogether. It reported that jt did 

• M/0 Report, para. 277/278. 
t M/0 Report para. 276. 
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not .. accept the device in th~ Bill as drafted, of ~arrying gotern- . 
ment measures through the Council of State without reference· · 
to the Legislative Assembly, in cases where the latter. body, 
cannot be got to assent to a law which the Governor-General 
considers essentiaL· Under the scheme which the Committee 
propose to .substitute for this procedure, there is no necessity. too 

.. retain the Council of State as an organ for government legisla, .' 
tion~ n should therefore be' reconstituted from. the conimen~e
ment aa a true Second Chamber." The alternative scheme ·t() 
which the Committee referred· was the plan, now embodied in'. 
the Act, by which the Governor-General'may certify. that it 'is. · 
essential for the safety, tranquillity or interests· of British Indii.t.' 
that a Bill which either Chamber of the Indian Legislature refuses. 
to pass, should become law. The view ·of the Joint Committee. 
was ·that, while the Governor-General in Council must .in aU 
circumstances be fully empowered to secure legislation required 
for the discharge of his responsibilities, "it is unworthy that 
such responsibility should be concealed t}J.rough the action of &· · 
Council of State specially devised in its composition to secure 
the necessary powers." It followed that there was no longer 
any overwhelming reason wliy the Government should be able tO 
command a majority in the Council of State, and the composi. 
tion actually fixed for that body was as follows. Out of a 

· maximum number of 60, 34 members were to be elected: the 
balance waa to be nominated, but not more than 20 of these could 
be " official " members. . These include such members of the 
Govemor-General'a Council as &renominated to be members of 
the Upper House (at present two out of the seven). But the Act 
oontaina the provision-also to be found in the constitution of the 
Union of &uth Afric:r-tha.t &n . Executive Councillor has the 
right of attending a.nd addressing, though not of voting in, the 
other Chamber also. · 

The electorate for the Council of State bas been so framed 
u· to give the Upper House a character distinct from that of the .' 
Legislative Assembly, and indeed the franchise ia extremely 
restricted. Property qualifications have been pitched so high as 
to secure the representation' of wealthy landowners and mer.: 
chants; previous experience in a central or provincial legislature~ 
service in the chair of a municipal council, membership .of o. 
university Senate, and similar testa of personal standing',and 
experience in affairs qualify for a vote. Electors are for the. 
most part grouped in communal constituencies: thus there is· 
one member of the Council of State who is elected by the 

• Muhammadans of the Madras Presidency, and four w'ho are 
elected by the non-Muhammadans of that province. The Sikhs 
of the Punjab have a member. There is one member elected 

. by the general constituency of Burma, and another by the Burma 
Chamber of Commerce. Women are not entitled to vote at 
elections to the Council of State, or- to otter themselves for 
election, though it is in the power of the Council of State to 

69973 ' . 
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pass a resolution which would remove both these barriers. The 
Council of State sits under a. President appointed by the Governor
General, and continues for five years, unless previously dissolved. 

The Legislative Assembly. 

176. The Legislative Assembly now consists of 145 members, 
105 of whom are elected,• while 26 are official members and 14 
are nominated non-officials. In this last group a.re included 
the sole representative of the Depressed Classes, the sole repre
sentative of the Indian Christians, and the sole representative of 
the Anglo-Indian community. Another nominated non-official 
comes from the North-West Frontier Province; another repre
sents labour interests; and another the Associated Chambers 
of Commerce. · 

. The 26 officials include most of the Members of the Governor
General's Council-the rest of the Council are members of the 
Council of State, tliough, as we have sa.id, the Sooth African 
precedent is followed a.nd any Executive Councillor can speak 
in either Chamber. The other official memLers of the Legia
lative Assembly are either importa~t members of the Govern
ment of India's Secretariat, such as the Military Secretary and 
the Foreign Secretary, or are nominated as representatives of 
the different provincial' Governments. These constitute the 
" official bloc:• The authors of the Joint Report attached 
importance to their proposal that •' official members of the 
Assembly·, other than members of the executive government, 
should be allowed a 'free right of speech and vote, except when the 
Government decides that their support is necessary.'' t "\\"hen, 
in the next Part of our Report, we discuss the actual working 
of the existing constitution, it will be material to consider how · 
far this anticipation has been realised in practice. They went 
on to lay down that " the President of the Legislative Assembly 
should be nominated by 'the Governor-General. We do not 
propose that his choice should be formally limited, but it seems 
necessary that, at any rate for the. present, the President should 
be. designated from among the official members."! This recom
mendation was departed from in the Government of India Art, 
which provided that for the first four years of the existence of 
the Legislative Assembly the President should be appointed by 
the Governor-General, but that thereafter he should be a member 
of the Assembly elected by that body and approved by the 
Governor~General. This, therefore, constitutes a contrast with 
the mode of appointment of the President of the Council of 
State. · 

. • This includes the sole member for Bera.r--&n area bigger than Switzerla.nd
who is elected by Berar voters, but (owing to the fact that the .Assigned District. 
of Berar are not technica.lly British territory) is then given a title to sit in the 
Assembly by the Governor-General's nomination. See para. 90 above. 

t MJC Report, p&ragraph 275. 
t ibid. 
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· · Elected Members ot· Legl.slative .A.sse~bly: · 1 · •. 
· 177. The. elected members of the Legislative· Assembly are 
distributed amongst the provinces in proportions which do not. 
appear to bear any close resemblance to the distribution of popu- ·. 
lation or area, but on a basis which presumably reflects· con;.~
sideration of the importance of each province~ ... Th;e fra.nch.ise 

. has been arranged on the same lines as for the provmciaJ conne~s~ . 
but with somewhat higher .electoral. qualifi.cat~ons. Moslems · 
have secured separate representation · by the . creation of con.. ~ · 
stituencies rontaining none. but Muhammadan voters· in .~;LIJ. 
provinces except Burma~ Europeans also have. separate ~epre::. . · 
sentation, with one seat in.. Madras, two in Bombay. three in 
Bengal, and one each in the United. Provinces, Assam an4 
Burma. .. There is no separate European representative from the 
Punjab, Bihar and Orissa., or the Central ProVinces.· , '!'he Slkha 
of the Punjab form two separate· constituencies, each returning 
a member. 48 out of the 105 seats filled by election are •• non- · 
Muhammadan " general constituencies, whether. rural or m~b!l.n; 
i.e., the electorate excludes Muhammadans, thougq it includes ~ 
every other sort of qua.lifi.ed voter except Europeans ·an<\ Sikhs, 
where those have separate electorates. It wi~ be appreciated 
that the system of communal electorates involves an overlapping ·. 
'of the a.reaa of Mnhamma.da.n · a.nd non-Muha.mmada.n con
stituencies, with the result that the average size of a general · 
constituency for. the Legislative Assembly cannot be reached by .. 
dividing the total a.rea of the nine provinces by the number of 
members returned by such constituencies. Indeed, in those : 
parts of India in which the members of a pa.iticular community 
are scattered, the area. of the constituency assumes surprising 
proportions. The Muhammadan member for the northern -part 
of the province of Madraa sits for an a.re~ of 82,950 square miles, 
which is just about the size of Britain. The Muhammadan 
member for the Central Provinces represents a Constituency of 
nearly equal extent. The Muhammadan member for " Patna, 
Chota N agpur and Orissa. " is supposed to speak for Moslems 
apread over an area of 61,95~ square. miles, which is about the 
extent of England and Wales. . Hindu members are, in some 
cases, no better off; the Hindu member for West Punjab, for 
example, represents non~Muhammadans inhabiting 64,964 square 
miles l and a Sikh member represents Sikhs scattered over the 
same huge area. · , · :: · · 

4 • 

It is worth noting that, wliile communal electorates exist for· 
the Legislative Assembly to the extent we have indicated, there . · 
is no reservation of seats in " general " constituencies return
ing more than one member, such as maintains a minimum.of 
Mahrattas in the Bombay Legislative Council, or secilres the 

· representation of non~Brahmins in Madras. · 

Apart from the general ~nstituencies, Muhammadan and 
non-Muhammadan, and the European seats, there are certain 

69973 F ~ . 
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'" special .. constituencies for iandowners and for Indian com
- . merce. ,7'hus, the Madras landholders elect to one seat; so do 

· &he Bengal landholders, the landholdera o1 the United Provinces, 
.. of the Punjab, of Bihar and Orissa., and of the Central Pro-

vinces.:· The Bind J agirdars and Zemindara hold another seat 
· i,n rotation with the Gujerat and Deccan Sardars and Inamdars, 
~so that alterna.te Assemblies contain a. representative of land- -
owners either from the· northern or the more southern part of 
. the ·Bombay Presidency. · • One member represents Madras 
Indian.' Commerce, and another the Indian Merchants' Chamber 
and .Bureau, whose· headquartera are in Bombay. ·Another seat 

. alterhates between the Bombay Millowners' Association and the · 
Ahmedabad Yillowners' Association; and yet another passes in·. 

·rotation among three' Indian commercial associations in Bengal,, 
- viz.', the' Bengal National Chamber of Commerce, the Marwari · 
·· . Association, ·and the Bengal Mahajan Sabh&. Burma. send• 

three·.non-European members to the Assembly, and these, with. 
~ the European already mentioned,· are. the sole representative• 
. (apart . from · the nominated official) of that vast and distant 

country. . ·nelhi Province and. Ajmer-Merwara. both have one · 
member. 1 ' · · ;· • · · · • · ·· · · • ·' · 

· ~·:-The:· ~~siti~~· of 'the .. Council. of. Stat~ anc:l Legislati~e 
··Assembly is given in tabular form on· the following pages. . 

} !" -' : • - .~ ~ ' - , •• ' ·;· • 



Nominated. • Eleoted. 
., 

. 
Province. Total. 

Non- ·Non-Mu.. :Muham- Non· European ~ 

'. omoiala. omoiale. ha.mmadan. ID&da.n. Sikh. oomm.UDal. commerce. 
.. ! 

' 

Government ol India ... . .. ll(ino. - - - - - - 11 
Pnlaident). . 

:Madne. ... . .. ... . .. 1 1 ., l - - - - '7. 
Bombay ... .. 

1 '1 ·I 2 - - 1 8 . .. ... ... 
Bengal 1 1 3 

.. 
2 ·1 8 ... ... -· ... - -

United Provinoee ... ... . .. 1 1 I I. - - - 7 
Pnnjab ... . .. . .. . .. 1 3 -1 2f 1 - '· - .8 
BihAr and On- ... ... ... 1 - 2f 1 - - - ' Oentral Provinoel and Bera.r . ... - 2% - - - 1 -· . 3 
Alll&lll ... ... .... . .. - - - 1 - - - . 1 
BUJ'III& -· ' ... . .. ···- - - - - - 1 1 2 
N.W. Frontier l'rovinoe ! 1 

.. 1 ... ... - - - - - -
Total. •• ... ... 17 10 16 11. 1 2 3 60 

. ' .. 
' 

• ~The distribution of the 27 nominated !eea.ta ia -not fixed. and may be va.ried at the discretion of the Governor-General J but the officials 
oa.rmot exoeed 20. - - . · . . . , .· · .. . . ~ ·. · · ·• · · · 

t At ahemate general eleotions there are.three non-Muhammadan aeata for Biha.r and Oriasa, but only one Muhammadan fop..the Punjab. 
~ One of, .theM ia a member nominated aa the result of an eleotion held in Bera.r, · · . · ' . : ·· 
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... ~. ·.: ·-';"' .. 
· · Eleoted, : , • ~ominated., · _,, ·..:_'""'. 

'-' -~ . - ~ ... 
,• .. 

' -·: Non~ .:· Non-Mu-.' . Mulia.m-· :. 
.. C!fficials;, · hamma.Wi.n. ~ · 

. ,· 
Officials. 
-· ••• < ._, ; ..... 

\ 
" --... ., 

GoVem.ment of India 14 '. 5• _., 

Madras ... . .. 2 10 ', 3 
Bombay-· :s. ·] .. '1 •4' 

.. •.. ' .... 
Bengal 2 

,. 
2 8 8 _, .. 

United Provinces ... ~.: 1 .,. 2 8 -e ·' ,.....· . ~-· 

Punjab· : .... · ... ·,•. 1 2 3 6 2 
,. 

Bihar and Orissa 1 
... 

1 8 3 --... ·-· .,. 

Central Provilioea and ; 
1 -~t 

.,, 
3 l. '· - .-

Bera.r. .. ... 
.Aasam ... 1 -- 2 ·-1 -
B1ll'Dla· .... .. _ ...• " 1 ~--~~ 3t .. 
Delhi , ... _ lt. -
Ajmer Merwara - - 1_t ... . 
N.W. Frontlet Pro- j': 1 - - -vinoe. '· 

', 

"' 
Total .... 26 15 -52 30 2 

-· 

1 
'• 

2 
3 
1 

--
1 

·1 

9 

• > • ~ • 

Land- ,. : Indiara 
· holdera. . commerce. 

1 
1 
I 

·1 
1 
1" 

·1 

-· 
-

, . 

'l 

1 
2 
1 

19 
18 
19 
21 
19 
15 
14 . 
7 

a 
6 
.1 

. 1 
1 

141i 

. • The five nominated non-official members here designated are not nominated aa provincial representatives, but u representing the following . 
five apecial intereste, namely • .Asaocia.ted Cha.mbera of Commerce, Indian Christians, La.bour intereste, the Anglo-Indian community and the Depreesed 
Cla.sses. But the distribui!ion of the nominated non-official eea.te is not fixed-it ma.y be varied at the discretion of the Govemor-Gener&L The official 
membership of 26 is a fixed number, though ite distribution between the Government ol India and provincial repnsenta.tivee ean be Taried by the 
Governor-Gener&L · . . · · · . · · . . 

t These five aeate are filled from non-oommun&l constituencies and the oandida.tea_need not be 11 non-MubiLJ!lmadana." 
; See first footnote on p. 1~ • : · . - · · ' 

;;! 
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THB CENTRAL LEGISLATURE. 

_ Legislative Powers. . 
. i1s. The Indian Legislat~ has po~er to make laws f~ a.ll 
persona, courts, 'pla.ces, a.nd things within _British In~a! for ~ll; 
subjecta of His Majesty and servants ~f the Cro~n w~thin ot~er 
parts of India., and for all Indian subJects of His liaJesty w1th· 
out and . beyond, as well as within, British India; but ·_ ~s 

. general legislative pow~ is subjec~ tQ certain quali~cati?ns. wll.ich · 
will be found set out m subsect1ons (2} and (3) .of _section: 65 . 
of the Act. A more important limitation, for practical plir
poses, is that contained in section 67, which requires the pre-· 
vious sanction of the Governor-General for the intrqduction · of 
any measure a1fecting- · . . . . . ·' · · · . _' ·· · . i , . . 

" · . (a) the public debt or public r~venues of India .or pnposing 
&lly charge on the revenues of India ; .· . . . . . .. . · ·.. · 

(b) the religion or religious rites and usages of . a.II.y . class . 
of British .subjects in India; · · · .: ·.· · · · 

(c) the discipline or. maintenance ,of ,any part _of .~s 
Majesty's }Iilitary, Naval or Air Forces; . · , . 

. • . (d) the relations of the Government~ with. foreign princes ' 
or States; ' _ • __ . _:. . . . · . ·. · · '· · · . · · .. 

· . or any measure- · . ·. · · . . 
(i). regulating any provincial subject, . or any . part .. of . a 

provincial subject, which has not been declared by 'rules· 
nnd~r this Act to be subject to. legislation by .the Indian 
Legislature ; . · . · · - , , , · · 

(ii) repealing or amending any Act of a. local legislature; · 
{iii) repealing or amending a.ny Act or Ordinance made by 

the Governor-General. · . . . · . ·'·· ~ 

Thia is the converse of the provision relating to provincial legis
latures, which requires tha previou• sanction of .the Governor~ 
General for certain . kinds of legislation which would more · 
properly be considered at the Centre. In. other words •. there is 
really no formal distribution of legislative power in the India;n ··.· 
Co.nstitution between tlie Centre ·and the provinces, altho.ugq, 
f9r practical purposes, a real distribution of legislative power 
exists. This distribution follows the distinction between central 
and .provincial subjects contained in the Schedule. to the Devolu. · 
t~on Rules.• But although. topics. of legislation are thus for· 
practical. purposes distributed, the . Central Legislature .is 
theoretically entitled to legislate for the whole field, a.t any rate .. 
if the. Governor-General'& sanction is given 'in a case where · 
tl;le topic more naturally. falls within the· 'provincia.! sphere. · 
At . the. same time, the danger·. of. technical objections being · 
raised and litigation promoted on the plea. that the wrong legis- , . 
lature has passed the. Act is avoided, for, once the Act has been. 
passed, its validity is not open to question in a Ia.'! suit: · .. 

. • See Ap~ II, p. 126, 
.,. 
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Financial Powers. 
179. The financial powers of the Indian Legislature will be 

dealt with more fully in Part V of this volume, but h . 
will be convenient to state here that expenditure on the follow
ing heads is authorised by the Governor-General in Council 
,without being voted :-

(i) interest and sinking fund charges on loans; 

(ii) expenditure of whlch the amount ia preecribed by or under any law; 
(iii) Salaries and pensions payable to or to the dependants of-

( a) persons appointed by or with the approval of His Majesty or b,T 
the Secretary of State in Council ; 

(b) chief commissioners· and judicial colllDlii!sioners; 
(c) persona appointed before the 1st day of April. 1924, by th& 

Governor-General in Council or by a local government to services or poeta 
classified by rules under the Act aa superior services or poets ; and 

(iv) Sums payable to any person who ia or hall been in the civil service of 
the Crown in India under any order of the Secretary of State in Council, of 
the Governor-General in Council. or of a governor, made upon an appeal 
made to him in pursuance of rules made under the Act. 

(v) expenditure classified by the order of the Governor-General in Council 
aa-

(a) eccleaiaatica.l; 
(b) political j 
(c) defence. 

Under the last head nearly the whole of the Army expenditure 
is " non-voted," but the charges for the civil secretariat of the 
Army Department are not included in the classification. Apart 
from this, it has become usual for the Governor-General to give 
directions which enable Army expenditure as a whole to be 
discussed by the Legislative Assembly, though no vote on it 
can be taken. The classification of certain expenditure as 
" political " results in excluding from the vote of the Legisla
tive Assembly the expenses of the department which is con
cerned with the relations between the Crown and the Indian 
States. 

As regards votable expenditure, the demands for grants are 
submitted to the Legislative Assembly alone, though the annual 
statement of estimated revenue and expenditure is presented' 
simultaneously in both chambers, and in both the same discus
sion of main principles is permitted. The Finance Bill, which 
is the annual statutory authority for most of the central taxa
tion, comes before botE. Houses, which have equal power in 
dealing with it. Only the Assembly, however, can grant or with
hold supply. If the Legislative Assembly declines to vote a 
demand put before it, the Governor-General in Council is. 
empowered to declare that he is satisfied that the demand which 
has been refused is essential to the discharge of his responsi
bilities; and thereupon the Government of India acts as though 
the demand had received the assent of the Legislative Assembly. 
The exercise of this power by the Governor-General in Council 
is usually called the " restoration " of a rejected demand for 
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a grant. As will be seen when, later on. we describe the work~. 
ing of the legislative machine, of whose structure we are .now 
giving an account, it has been resorted to on numerous occasions ... 

. ... ., ' , • I , . I • "t ' ~ . ; 

· · Certlftcation. ' · · 
1so. w~ have already rei~rred, in ·p~graph 11s,' ;t<}' tb.~ 

corresponding power of over-riding control over Bills, which. r~sts 
with the Governor-General in the· case ·of failure of either · 
chamber of the Indian Legislature to pass essentialle~islation .. · 
The Governor-General may secure the enactment of a. Bill ·whose. 
passage in the form considered to be. necessary is refused by . 
the Indian Legislature, by certifying that the Bill is essential 
f9t the safety, tranquillity, or interests of British India,' or any · · 
part thereof. If the Bill, in the form which the Governor":': •. 
General considers essential, has, been rejected. by one chamber . 
before being laid before the other, the latter is· given the oppor- \ 
tunity of consenting to it, though, if it does, not do ~~ the , 
signature of the Governor~General validates the ·Act. This ·, 
power of certification has, in fact, been used four times since .. 
the Reforms were put into force. The :first occasion was ·in . 
1922, when Lord Reading over-rode .the Assembly by certifying . 
the Princes Protection Act. The second and third occasions 
were in 1923 and 1924, when' the annual Finance Bill bad to 
be certified. The last occasion was in 1925. when a. Bill became 
law by the Governor-General's certificate to supplement- the 
Bengal Criminal Law Amendment 'Act of that year--a. pro~ 
vincial Act which had been certi~ed by the Governor of Bengal. 
On all four occasions the Council of State approved the Bill. · 
It is not without significance that no occasion has aiisen during 
the last five years when the Governor-General's power of certifi
cation bas been invoked.' When the Governor-General feels 
himself .compelled to ." certify," the Act has to be iaid before 
both Houses of Parliament, and has no effect until it has sub. 
sequently received His Majesty's assent. But provision is made 
that where, in the opinion of the Governor-General, a. state 

. of emergency exists which justifies I!Uch action, the Governor.:. 
General may direct that the Act which he has certified shall · 
come into operation forthwith. It thereupon does so, subject,· 
however, to disallowance by His Majesty in Council. 

. . ' ' ' ~ " 
Relations between the two Houses. 

181. Two chambers so different in complexion are bound,· on 
.occasions, to differ in view, ·and the Government of. India ·Act 
seeks to provide methods for avoiding or· composing such 
differences. The three means devised by the Act, or by statu-· 
tor[ rul~s un~e~ it, are Joint CoJ?mittees, Joint Conferences, _ 
an Jomt 81ttmgs. The first IS a. means of. forestalling 
differences and expediting the passage of a particular Bill .. The. 
adoption of this procedure requirea a formal resolution in. each 
chamber, and each nominates an equal number of membera.-
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The second means is t0 be used when a difference of opinion 
has arisen. At' a Joint Conference each chamber is repr~nted 
by an equal number of members, hut no decision is taken. The 

· results of a. Conference are to be looked for in the subsequent 
proceedings of either or both chambers. The case is different 
where the third means is adopted. Where the originating and 
the revising chambers have failed to reach agreement within 
six months of the passing of the Bill by the originating chamber, 
it rests with the Governor-General, in his discretion, to convene 
a Joint Sitting of both chambers, at which those present. 
deliberate and vote upon the Bill in the shape given to it by 
the originating House, and on the outstanding amendments. 
The decision there taken is deemed to be the decision of both 
chambers. This method of composing differences is more 
suited to general legislation than to Finance Bills, for it may 
not be adopted ~ill six months have elapsed since the passage 
of the Bill in the originating chamber. In pra-ctice, however, 
it has never been employed for either purpose. 
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CHAPTER 9.-THE CENTRAL GOVERNMENT. 

182. The Central Government is the Governor.General in 
Council. There is no statutory limit to the number of members 
of the Governor.General's CQuncil; there· are, in fact, now; seven· 
such members, a.a follows :.- ! • 

Army Member (the Coinmander-in-Chief). 
Home Member. 
Finance Member. 
Law Member. 
Commerce Member. 
Member in charge of Education, He.a.lth and Lands. 
Member in charge of Industries and Labour. 

Composition of the Executive Council. 
183. The Commander-in-Chief, besides controlling . Army 

Headquarters, is in charge of a. civil department called the Army 
Department, which performs functions roughly-.analogous to those 
of the civil secretariat of the Secretary of State for War in this 
country. Its Secretary is also nominated to be an official 
member of the Central Legislature. 'l'he Home Department 
deals with the All-India. civil services, and with such subjects 
as police, and prisons, and judicial matters so far as these subjects 
are the concern of the Central Government. It initiates legisla
tion in the sphere of both civil and criminal law and controls· 
administration of such subjects, so far as the Central Government 
is concerned. In a.reaa outside the nine provinces it exercises a 
direct jurisdiction; within these areas its departmental control 
is -made effective through the Governor in Council. In short, jt, 
is also the department which bas general charge of internal 
affairs and the oversight of internal politics. The Law Member 
is the head of tlie Legislative Department, and is responsible 
for the drafting of Government Bills. He advises the Govern· 
menton many legal questions but does not, like a. Law Officer 
in Britain, conduct any Government cases in court. In addition 
to the Commerce Department, the Commerce Member is in 
charge of the Railway Department which functions through an 
organisation kno~n. as the Railway Board. The Education, 
Health and Lands Department is also concerned with such 
subjects as local government, agriculture, forests, famine-relief. 
etc., so far as these things touch central administration and 
responsibility, and, in addition, deals with questions concerning 
the position of Indians in other parts of the Empire. The 
Department of Industries and Labour also concerns itself with 
tlJe Post Office and the telegraphs, irrigation, factories, and civll 
aviation . 

. The Viceroy himself holds' the portfolio of the Foreign and 
Political Department. There is a. Secretary in charge of each 
of the two branebes, who holds the rank of Secretary to 
Government and sits as a. nominated official in one 'or other· · 
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House of the Cent~al Legislature. The Foreign branch con
ducts external affarrs and relations with frontier tribes· the 
Political branch has charge of relations with the Indian States · 
and its organisation has been already described in a.n earlie; 
chapter.• 

It will be seen, therefore, that, while there are seven Execu-
tive Councillors, there are nine central departments. · 

184. The .Members of the Governor-General's Council are 
appo.~ted .by warrant under the Royal Sign Manual. The only 
proVIsion m the Government of India Act a.s to their qualifica
tions is that three of them must be persons who have been for at 
least ten years in the service of the Crown in India, and one 
must be of not less than ten years' standing as a. barrister of 
~ngland or Ireland, or as a. member of t£1_e Faculty of Advocates 
m Scotland, or as a. pleader of an Indian High Court. In 
practice, out of the six members other than. the Commander-in
Chief, three are Indians. We have already stated that each of 
the Exec;:utive Co11ncillors is a member of one or other chamber 
of the Indian Legislature, and has also the right of attendincr in, · 
-a.nd addressing, the chamber to which he does not belong. 

0

But 
Executive Councillors are necessarily official members of the 
Legislature ; if a. , non-official member, whether elected or 
nominated, were to become a. Member of the Governor-General's 
Council, his seat in the chamber to which he belonged would 
become vacant and have to be refilled, while the Executive 
Councillor rejoined the Legisla.ture in another capacity. . . 

Constitutional Position of Government of India. 
185. It will be appreciated, of course, that the Government of 

India, in its relation to the legislature to which its Members 
belong, differs altogether from the Governments of the provinces. 
No division of functions has been imposed on the Government 
of India, and none of its Members are constitutionally "respon
sible " to the Central Legislature. No vote of that Legislature 
can bring about a change in its composition, tiiough we shall 
take occasion later on to point out how considerable an influence 
the Legislature is able to exercise on its policy. . 

The desirrn of the constitution of the Government of India 
is indicated in the third formul11. of the Montagu-Chelmsford 

·Report. t That formula laid down that it " ~ust remain. wholly 
responsible to Parliament." ~ all esse~tml matters. Its. o~n 
:authority, save for its accountabihty to Parliament, remams m~~
putable. The superintendence, ~irection, and c~mtrol of the cml 
and military government of India. _are vested m the G<;>vernor
General in Council, but he is requrred to pay due obedience to 
all such orders as he may receive from the Secretary of Stat~. 
In constitutional theory, therefore, the Government of India. 
is a· subordinate official government under His Majesty's 
Government, thoug-h in actual practice this relation of a!!enc:v is 

• Part I, chap. 9, para. 109. · 
t M/C Report, para. 190. See above, para. 139. 
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qualified by the extent to which (1) authority is left in the hands . 
of the Government of India. to be exercised without reference to, 
or orders from, .. the Secretary of State, ·and (2) influence is 
exerted by the Indian Legislature upon the acts. and policies of 
the Central Executive. . : 0 

- Functions ol Govemment of India. ' 0 I 
186. We have already described the aivision of administrative 

functions between central subjects a.nd provincial subjects, and 
the list of central subjects will be found set out in· Appendix II 
a.t the end of Chapter 3 above. • It is these central subjects which. 
the Government of India. has to administer. In addition, it has 
two other main duties on the executive side. · First, there is 
entrusted to it the power of superintendence, direction; and. 
control over provincial Governments in respect of all u reserved ... 
provincial subjects-Devolution Rule 49 limits its corresponding · 
supervision over .. transferred." subjects to cases in which inter..: 
ference is required (1) to safeguard the administration of central 
subjects, (2) to decide disputed questions between two provinces,· 
or (3) to safeguardthe civil services in India:; and one or two 
other special matters.· · · · · · 

187. Secondly, it is the- Government of India which · is 
responsible for the a.dpllnistration of all subjects in areas of 
British India not included within the boundaries of the nine 
Governors' provinces. These areast are the North-West Frontiet 
Province, British Baluchistan, Delhi, Ajmer-Merwara, Coorg, 
and the Anda.man and Nicoba.r Islands. . In each of these there 
is a Chief Commissioner. We shall give some account of these. 
special areas in Part IV, Chapter 5 of. this volume, and it is; 
sufficient here to emphasize that their whole administration an(\. 
finance are a central charge, including matters, .like education' 
and public health, which, in a. Governor's province; would be int 
ministerial bands. For example, the department of the
Executive Councillor whose accumulation of duties leads to hiso 
being described as the •• Member in cha.rge of Education, Health, 
and Lands," is responsible for schools and hospitals in the North. 
West Frontier Province and the other special areas just men. 
tioned. Coorg stands rather apart, for in Coor~ a. Legislative 
Council bas been set up, provincial subjects have been separated 
from central subjects, and separate revenues have been allocated • 
to the local Administration; but there bas been no explicit de
volution of authority to its, Chief Commissioner. In the other · 
centrally administered areas there are no Jegislativ!' councils. 
The local Executives are merely agencies of the Government of' 
India.; the .annual estimates of revenue and expenditure are part 
of the central budget; there is no limit to the power of control 
vested in the Governor-General in, Council ; and no rival to the 
legislative authority of the Indian Legislature. · 

• p. 126. 
t Coloared pink on the map at the end of this Yolume. 
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Meetings of Governor-General's Council. 

188. At meetings of the Governor-General's Council, i! the 
Governor-General himself is present, he presides. In his absence, 
his place is taken by the Member of his Executive Council whom 
be bas appointed to be its vice-President. At any meeting of 
his Council the Governor-General, or other person presiding, 
and. one other Member (not being the Commander-in-Chief) 
form a. quorum sufficient for the exercise of all the functions of 
the Government of India. All orders of the Governor-General 
in Council are signed by a Secretary to the Government of India. 
If a. difference of opinion arises at a meeting of the Governor
General's Council, the decision of the majority is binding, and, 
if the Members are equally divided, tlie Governor-General, or 
other person presiding, bas a second· or casting vote. But. if 
what is proposed confl~cts with the view of the Governor-General 
as to what is essential for the safety, tranquillity, or interests of 
British India, be may, on his own authority and responsibility, 
over-rule the decision, in which case any two Members of the · 
dissentient majority may ask that ·the matter be reported to the 
Secretary of State and that the report may be accompanied by 
copies of any minutes made by :Members of the Council. 

In practice, the Governor-General's Council meets at short 
intervals, and all the most important decisions of the Government 
of India are made by it. There are naturally many other matters 
which are decided and disposed of in the different departments, 
which have behind them the authority of the whole Government. 
One of the Members of Government, who sits in the Legislative 
Assembly, acts as leader of the House ; this duty usually falls 
to the lot of the Home Member. 
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CHAPTER 10.-THE VICEROY AND . GOVERNOR- , ·· 
GENERAL. ·· ·, 

189. In previoia chapt~rs . some reference has of ~ee~ssity 
been made to the special powers, functions and duties of the 
Governor-General, or .Viceroy as he is alternatively called. -, It · 
is convenient however to reassemble . them here and to gip-e ·a 
brief sketch of the working 'of the high office which is fi.llea by 
the representative of the IGng-Emperor, . . . . · .. · .·.. ·. 

Appointed from. among the most prominent pub lid men;.· in, . 
Great Britain, and usually discharging his task fqr a. t>eriod of 
five years, the Governor-General occupies the most responsible,·· 

. as it is the mos~ picturesque and distinguished, office in .the over-. 
seas service of the British . Crown. • For, while his activities 
comprise all the social and benevolent . obligations of the . 
Governor-General in the self-governing :Dominions, there rests 
upon the Governor-General of India a direct. personal·ahare m ·. 
the main burden of government, such as pertains ·to no· other 
representative of the Sovereign· within ·the Empire. Formerly; 
the Governor-General could not leave India during his·' term 
of office. By an amendment of the Statute,· made in 1924, he 
may now be· granted leave of absence once, but not more than 
·once, and (unless special reasons require it) for' not' more than 
four months. · ' · 

' j .. • ... •• .. ~ ·:· -··~· ; • • :,.- --, 

Powers and ResponsibWtles. · ··: .· .. , 
190. Normally carrying out his functions with the gUida~ce· 

and concurrence of the Members of his ·Executive Council, 
and subject to the very critical observation of a popularly-elected 
Legislature representing about 250 millions of people, he can, 
in cases of emergency and stress, completely· over-ride that 
Council and disregard the most fully considered expression. of 
opinion of that Legislature. ·· . . . · · . . . · , · 
· Thus, if in any matter his judgment is that the saf~ty ~ tran

quillity and interests of British India, or any, part thereof, are . 
·essentially affected, he may reject the advice of his Council. and 
thereupon the decision of the Government of. India, whether for 
action or inaction, is the decision of the Vic~roy himself. 'Ibe 
rules for the transaction of Council business, the allocation of 
portfolios among its Members, and the limitation of their seopef'.. 
are entirely subject to hia fm&l decision .. Similarly, in the case' 
of the Indian Legislature, ·.the Governor-General can :dissolve 
either chamber or, if in special circumstances he thinks fit, can 
extend its life. . He ca~ insist on the passing of . legislation. 
rejected by either or both chambers by certifying that : such 
passage is " essential for the safety, tranquillity or interests of 
British India or any part thereof." And while he may, with the 

· * " I am offered a magnificent post, the most respollBible and honourable in 
the aervioe outaide Eogla.nd." Lord Lanadowne to hil mother, Feb, 8, 1888.: 
(Biography by Lord Newkln. p. 50.) . . . , . . . 
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assent of his Council, restore grants refused by. the ·Assembly, 
he can on- his sole initiative authorise such expenditure as he 
thinks to be necessary for the safety or tranquillity of British 
India or any part ~hereof. He may withhold his assent to any 
Bill, central or provincial, or reserve such Bill for His Majesty's 
pleasure. He has, in addition, powers in an emergency, without 
consulting the Legislature, to legislate by ordinan.ce havin~ 
effect for not more than six months. · 

The previous sanction of the Governor-General is required 
for the introduction of certain classes of Bills, both in the central 
and provincial legislatures; It is for him to decide what items 
of central expenditure fall within the non-votable categories. 
On him, too, falls the duty of nominating a number of official 
and non-official members to the Central Legislature. 

191. These are the principal legal powers residing in the 
Governor-General, but no mere list of powers can convey the 
full importance of his office or the· ra~ge of his individual 
authority. · The course of Indian politics is profoundly affected 
by his personality and influence. By the use of interviews and 
conversations and by his constant personal intervention many a 
political crisis is averted, and resort to his legal prerogatives is 

· often thereby made ·unnecessary. Only four times since the 
Reforms bas the Viceroy's power of certification been made use 
of, and never yet bas the premature dissolution of the Indian 
Legislature been required. Very few days pass without visits by 
leading men in public life to the Governor-General, and every 
grave political event comes under his notice and study. He 
takes occasional opportunities of laying his views before the 
Central Legislature by direct address. Furtnermore, he is in 
constant· communication with the Governors of provinces, and 
no new policy of any importance· is' ever· embarked upon by 
them without their consultation with,: ~~:nd the general con-
currence of, the Governor-Gene~.- . . · · · 

. ': . 
Viceroy's Relations with ~In~a.D. Princes. 

192. To the wide ·range of political responsibilities resting · 
on tiie Governor-General's shoulders in connection with 
the governing of · British India is added the direct 
personal charge of .the relations of India with foreign 
countries, and of British India with the various Indian States. 
It is a proof of the confidence felt in the Governor-General's 
office that the Indian Princes should so strongly desire (as stated 
before the Butler Committee) to be placed in direct relation
ship with the Governor-General himself rather than, as hitherto, 
with the Governor-General in Council. Even now, all decisions 
of im-portance in connection with the Indian States, though 

·issued in the name of. tlie Government of India, are really 
a. special concern of tlie Viceroy. And though under 
normal conditions there is no interference by the Government. 
of India in the internal affairs of the Indian States, yet in 
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-c&ses of grave misgovernment or internal political trouble, when 
need for interference by the Suzerain Power pccasionaJly arises, it 
is upon the Governor-General hin:u.elfthatthe actual reeponsibility 
rests for initiating and can-ying tm'ough sucll action as may be 
required. The Viceroy is the link. between British India. and 
the Indi.a.n Princes ; in tliia connection ceremonial viSits ·and 
persona.l interviews take up mucll of his time; and at the annual 
session of the Chamber of Princes . it falls to him to preside.'. 

H1l ll.esponsibflitJ to the Secretarr ol State. . .. 
· 193. The Governor-General is af all times in intimate relation 

and consultation witli the Secretary of State for India,, keeping 
... him fully informed of Indian events through regular correspond

ence both by letter ·and cable. - And apart from this personal 
correspondence and the relationship which it . marks; section 
33 of the Government of India Act requires the Governor
General in Council to pay due obedience to all .such orders 
&s he may receive from the Secretary . of State; and thus, 

· by the exercise of tl!e powers of control over ,Indian finance, 
legislation and administration· inherent .in ·the Secretary 
of State, the supervision of the British Parliam~nt over Indian 
affairs is secured. We need not deal further with this ma:tter 
here, as it forina the subject of the following chapter, . 
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CHAPTER 11.-THE INDIA OFFICE. 

19!. In-Chapter 5 of this Pan of our Report we have desccibeJ 
the powers and responsibilities, in relation to the government 
of India, which were tranalerred to Indian legislatures by the 
Government of India. Act of 1919 and the rules made under 
it. Outside the field of administration so tran~!erred the 
responsibility of Parliament for the good government" of India. 
remains unimpaired. 

The SecreW, of State for J:nd.ia. 

195. The office of Secretary of State for India and the 
Council of India were created by the Ad of 1858, when 
there passed to them the authority formecly exerci;;ed by 
the Board of Control under Pitt's Act of 178!, as well 
as the functions of the Court of Directors of the East 
India Company.- The Secretary of State for India, a 
member of the Cabinet, is the immediate agent of Parliament 
for the diacharge of ita responsibilities in Indian affairs, and the 
Government of India Act prescribes his powers and so defines 
the region within which he may be held to account by Parlia
ment. The Secretary. of St&te is authorised by the .Act to 
superintend, •direct and control all acts, operations and concerns 
which relate to the government or the revenues of India. ; and 
the Governor-General, &nd through him the provincial Govern
ments, are required to pay due obedience to the orders of the 
Secretary of State. The chain of oonstitutioilal responsibility is, 
however, complicated by the existence of the Council of India, 
which is associated with the Secretary of State in his duties 
and which has independent powers in certain important matters. 

The CoUllcil ol India. 

196. The Council consists of from 8 to 12 members ; they 
are appointed by the Secretary of State for a tenn of five yean, 
and half of them must be persona who have long and recent 
experience of India. A member of tlie Council can only be 
removed from his office by His !Jajesty on an address of both 
Houses of Parliament. Short of this drastic step, the Council is, 
therefore, free, in theory, to exercise its separate powers, which 
will be described below, independently not only of the Secretary 
of State but of Parliament. 

The special powers of the Council are conferred by nrious sec
tions of the Government of India Ad, which require the con
currence of a majority of the votes at a meeting of the Council for 
the decision of certain classes of questions. The most important 
of these are (a) grants or appropriations of any part of the 
revenues of India--in effect, the expenditure of Indian revenues, 
(b) the mak:inu of contracts for the purposes of the Act, and (c) 
the mak:inu ot rules regulating matters connected with the civil 
services a~d, in particnlar, regulating the general conditions 
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under which the more important officials serve .. ·The last· proo 
vision secures that the consent of a. majority of the Council 
of India is necessary to a.ny change in the position or condi
tions of employment of members of the pJ:incipal services. Out
side the field covered by these special provisions the Secretary 
o! State has power to direct the manner in which the business'· 
of the Secretary of State in Council or the Counci~ of :;I:prua . 
shall be transacted, and any order made or act done ;m accord..; 
ance with such direction is treated B.S being an order of . t;p.e · 
Secretary of State in Council. · The effect of · t.his provision is 
that (except on ma.ttera for which a.· majority of the votes of 
the Council is required by the Act} the Secretary of State is- free 

_ . to lay before it or to withhold from it at· his discretion· any 
matter arising for decision. · · · , ,. · · 

I • • 
. ' . 

- Superintendence,· Direction a.nd Control. 
197. The generality of the Secreta.rY of State's powers 1of 

superintendence, direction a.nd control and of the Council's .con,. 
trol over the expenditure of the revenues of India. is, of course, 
restricted by the devolution of authority made under the Act of 
1919.' It. will be remembered (see paragraph 186 above} that the 
supervision of the Governor-General in Council over tranSferred 
subjects was. restricted by rule for certain specified' purposes. · A 
corresponding rule made onder section 19A of the Act prescribes 
that the powers of superintendence, direction and control·vested 
in the Secretary of State and'the Secretary of State in Council 
under the Act shall,· in relation to transferred subjects, be 
exercised for certain purposes only, viz. :-to safeguard central 
subjects; to decide questions arising between two provinces 
which· have failed to agree: to safeguard Imperial interests; to 
determine the position of the Government of India. in· respect 
of questions arising between India and other parts of the 
Empire; and to safeguard;tthe exercise of powers and duties 
imposed upon the Secretary of State or the Secretary of State 
in Council by certain sections of 'the Act. The effect is, broadly, 
that the Secretary of State and Parliament are not concerned 
with the administration of transferred subjects. · 

Limitation on Oouncll'a J'lnanclal. Control. 
198. The change in the Council's financial control is less 

simple, and it is necessary to set out in some detail the extent 
to which the generality of its financial powers has been qualified. 
As a preliminary, it should be made clear that. the Council never 
has had any power of initiating action or e;Jpenditure: it can only 
consider propo~l~ pu~ befor& it by the . Secretary o! State~ 
Further, 1ts dec1s1ons tn matters of expend1ture are subJect to a 
statutory provision that .. the revenues of India shall • • \ • , 
be applied for the purposes of the government of India alone " ; 
and section 22 secures tha.t, except for preventing or repelling 
actual invasion of His Majesty's Indian possessions, Indian 
rev~nues cannot be expended on military operations carried o~ 
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beyond the external frontiers of India withouc the consent of 
both Houses of Parliament. 

199. The rule made under section 19A, which has been referred 
to above, withdrew from the control of the Council of India 
practicall~ the whole of expenditure on transferred subjects in 
the p~ovmces. In the reserved field (subject to a broad 
delegatiOn of control to provincial Governments which will 
be dealt with in Part III)• the consent of the Council to 
expenditure is still required. But its consent does not authorise 
'Potable expe~diture; it i:J in effect no more than an authority 
to the provme1al Government to seek the approval of its le!!islative 
council, with which, subject to certification, the last wo;d rests. 
Over non-'Dotable expenditure the control of the Council remains 
constitutionally unrestricted, though, as has been said, it is 
subject in practice to wide delegation· to authorities in India. 

The Council's control- over expenditure by the Central Govern
ment is similar to its powers in relation to the reserved subjects 
in the provinces. A great part of the expenditure of the 
Central Government is non-votable-consisting as it does largely 
of defence and debt charges. There is, therefore, in this im
portant region no question of a. division of control between the 
Council and the Assembly; the former is still the constitutional 
authority for expenditure . 

. Composition of the Present C~uncil. 
200. At present there are ten members of the Council of India •. 

Of these, sir are retired members of the Indian Civil Service; 
one is the Chairman of one of the great British banks, one was 
a member of the British commercial community of Calcutta, 
which he represented for some time in the Assembly, and two are 
Indian gentlemen who have taken a prominent part in Indian 
politics. Of the six Civil Service members, one was Home 
Member of the Government of India, one has been Governor 
of a province, three have held high office in the financial, politi
cal and .foreign departments of the service, and one has been a 
Judge of a Provincial High Court. The last is an Indian. 
Ordinarily, the Council also contains a General Officer of the 
Indian Army who has held high command in India. 
. In actual working, th~ Council is divided up into committees 

corresponding to the broad divisions of the subjects coming up 
for decision. Doubtful questions are discussed very fully at 
meetings of these committees and often in preliminary written 
notes. The full Council meets normally once a week. All the 
members Lave an opportunity before the meeting of the Council 
of seein.u the papers relevant to questions coming up for decision, 
and the"' action proposed to be taken. If there is a difference of 

, opinion, the question is debated in the Council. If, as is general, 
the matter has been fully discussed in one or more committees, 
the approval of the Council is usually registered without debate. 

• See below, para. 266, 
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APPENDIX V. 

:Note on the liistory ot Separate Muhammadan Representation. 
1. If the present situation is to be understood, it is essential 

to have some knowledge of the, events which have led up to it. 
We, therefore, propo~ to give in this Appendix a short ·accol,Ult 
of the history of -communal repref;lentation, so -far as -. the 
Muhammadan community is concerned, up to the time of the 
passing of the Government of India.. Act, _1919. · · 

2. The India.n Councils Act of 1892,·and the r~gul~tio~s made· 
under it, provided that the Government should nominate to the 
councils persons selected . by important public bodies, )3uch a& . 
municipalities, district boa.rds, universities and associations of 

·merchants, etc. The object was that " each important class
shall have the opportunity of making its views known.· in 
council by the mouth of same member specially acquainted with: 
them:•• Directions were ¢ven that representation should_ be 
providPA for certain classes ann interests, ~among which the.-· 
Muhammadans were l!amed; but the regulations did not confer 
the tightof selection u'Pon any community, and it was left to · 
the Governor or Lieutenant-Governor, after the various bodies 
mentioned a.bove bad made their choice, to fill Ule nominated . 
seats not held by officials in such a manner as would, in hi& 
opinion, secure a fair represent~tion of the claims of the different · · 
communities. . - ... . . · · . 

' . . . 
3. It was not until the Morley-Minto reforms, which were first. • 

discussed in 1906 and were embodied in the Indian Councils Act 
of 1909, that the principle of separate representation for 
Muhammadans was first adopted. In 1906 a Committee o! 
the Viceroy's Executive Council had been formed to consider the 
necessity for further reforms, and a Muhammadan deputation,. · 
led by H.H. the Aga. Khan, waited on the Viceroy (Lord Minto) 
to put forward the views of the Muhammadan community. 
The deputation made a strong claim for communal fepreaenta
tion, in the event of the principle of election being accepted. 'It • 
based this claim on certain grounds which are summamed here 
as they became the starting point for all subs~quent demands on 
the part of the Muhammadans. · · . 

(1) In tbf) whole of India the Muhammadans amounted 
to between a fifth and a quarter of the population-at that 
time 62 millions out of 294 millions. . · . ' . 

(2) The percentage of Muhammadans to Hindus was 
really larger than was usually admitted, owing to the classifi
cation of the depressed classes and animists a" Hindus. . 

(3) The importance of the Muhammadan population waa 
shown by the fact that its number was greater than the .
population of any first class European State except Russia.. 

• Government of India Despawh of 26th October, 1892 quoUld in the M/0 · 
Report! para. 227. 
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(4) The p>litical importance of the community and its 
contribution to Imperiaf defebce entitled it to a larger repre
sentation than that based on numbers alone. 

(5) Previous representation had been inadequate and the 
persons nominated not always acceptable to the community. 

(6) With joint electoral bodies only Muhammadans 
sympathetic to the Hindus would ever be elected. 

They demanded therefore :-
(i) Communal representation in accordance with their 

numerical strength, social position and local influence, on 
district and municipal boards. 

(ii) An assurance of Muhammadan representation on the 
governing bodies of universities. 

(iii) Communal representation on provincial councils, elec
tion being by special electoral colleges composed of Muham
madan landlords, lawyers, merchants, and representatives 
of other important interests, university graduates of a. 
certain standingf and members of district and municipal 
boards. 

(iv) The number of Muhammadan representatives in the 
Imperial Legislative Council should not depend on their 
numerical strength, and Muhammadans should never be in 
an ineffective minority. They should be elected as far as 
possible (as opposed to being nominated), election being 
by special Muhamma<lan colleges composed of landowners, 
lawyers, merchan,ts, members of provincial councils, fellows 
of universities, etc. · 

.Lord Minto's reply is recognised as the first official acknow
ledgment of the Muhammadan claim for separate representation 
and is still looked upon by Muhammadans as a definite pledge. _ 
The most important passage in this reply was as follows :-

. "The pith of your address, 88 I understand it, is a claim that under any 
aystem of representation, whether it affects a municipality or a district board 
or a legislative council, in which it is proposed to introduce or increase an 
electoral organisation, the Muhammadan community should be represented 
88 a community. You point out that in many caaes electoral bodies 88 now 
constituted cannot be expected to return a Muhammadan candidate, and 
that if by chance they did so, it could only be at the &&erifice of such a candi
date's views to th~ of a majority opposed to his community whom he 
would in no way represent; and you justly claim that your position should 
be estimated. not only on yom: numencill _ _s_~otUut in respect to the 
P.WiJ;ic&l_imp:>$n~ of ~our_ community and the service it haa rendered to 
the Empire. I am entirely in accord with you. Please do not misundenrtand 
me. I make no attempt to indicate by what means the representation of 
communities can be obtained, but I am 88 firmly convinced 88 I believe you 
to be that any electoral representation in India. would be doomed to 
miechievous failure which aimed at granting a personal enfranchisement 
rega.rdlees of the beliefs and traditions of the communities composing the 
population of this continent." . 

4. The Committee of the Viceroy's Executive Council which, 
as already stated, was considering the question decided that 
Muhammadans hitherto had not been sufficiently represented, 
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either in quantity or quality, in the provincial councils, and pro
posed, in addition to sea.ts which mig~t ~e secured by Muham· 
madans in the .course of competition w1th others as selected 
representatives of local bodies, the reservation of seats to be 
filled by representatives elected by separate Muha:ffima..dan 
electorates. The Committee suggested as electoral qualificatiOns 
the payment of lana revenue or in~ome ta~or ~he posses~ion~of a 
university degree. In the Impenal Legtslattve Coune1~ or 46 
seats, the Committee proposed to allot four seats spec1~lly. to 
.Muhammadans, of which two were to be filled by nommat10n 
by the Viceroy and two by election from the provinces. T~e 
electorate was to be composed of the Muhammadan non-official 
provincial councillors, Muhammadan fellows of universities and 
Muhammadans . paying income tax or l~nd revenue above a 
certain figure. . · 

These proposals were accepted by the .Government of ~n~a.. 
Before a final decision, however, was taken, the provme1al 
Governments were asked for their views and instructed to con-· 
sult with important local bodies and reptesentative individuals 
of various classes. · · 

I 

The provincial Governments reported ·favourably on the 
general scheme, though some of them were doubtful as to the 
advisability of organising separate Muhammadan electorates. 
The Government of India, therefore, suggested that, while such · 
electorates should be organised where possible, in other cases. 
representatives might be chosen by the local Muhammadan 
Association, and where neither of these courses was possible, 
recourse should be had to nomination. 

5. The Secretary of State (Lord Morley), in a Despatch of 
27th November, 1908, accepted the principle of securing 
adequate Muhammadan representation, but expressed· doubts 
as to the suggestion for separate Muhammadan electorates, 
partly because of difficulties of organisation in provinces where 
the community wa.s thinly scattered, and partly because the 
proposal would give Muhammadans a double vote, one in the 
selection of representatives from local bodies, etc., and another 
in a communal constituency. . 

He proposed, therefore, for the consideration of the Govern
ment of India, a system of reservation of seats to be operated 
as fQllows. In each electoral area, an electoral college was to 
be established, the members of which were themselves to be 
electe.d in communal proportions (that is to say, a fixed number 
of Hmdus and Muhammadans corresponding to the numerical 
strength of these communities in the area concerned) by a. joint 
electorate composed of substantial landowners paying a. certain 
amount of land revenue, members of rural or sub-division~tl 
boards, .members of district boards and members of municipal 
corporatiOns. These electoral colleges would, in their turn elect 
th:ir representatives to the provincial councils, the me~bers 
bemg free to vote for any candidate, but the seats having been 
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previously allotted on a communal basis. Serious objection, 
however, was taken to this proposal by the :Muhammadan com
munity, and on 27th January, 1909, a deputation of the All
India Muslim League, headed by the late Mr. Ameer Ali (after
wards the Right Hon. Sir Ameer Ali), interviewed the Secretary 
<>f State to protest against it. The membe.rs of the deputation 
insisted that joint electorates would not select Muhammadans 
who would satisfactorily represent their community, and also 
protest~d against Moslem representation being fixed on a popu
lation basis, urging that this did not give due weight to the 
political and military importance of their community. Their 
aim may be given in Mr. Ameer Ali's own words: "We there
fore submit, as a standard of adequate representation, that the 
number of Muhammadan members on the several councils 
should be so fixed that, if the Muhammadans were to join a. 
.certain number of what may be called 'non-partisan ' members, 
.or to receive their support on any particular question, the issue 
may be decided accordingly." As a. result of this opposition the 
proposal was subseqilently dropped. 

6. Accordingly, the Act of 1909, and the regulations made 
thereunder, embodied in substance the Government of India's 
-scheme (which was supported by Mr. Gokhale) of giving 
Muhammadans separate electorates, while retaining their right 
to vote also in the general electorates. This applied to all 
provinces possessing a legislative council,* except the Punjab 
{where special protection was not considered necessary) and 
-except Burma., whose council at that time was almost entirely 
nominated. The non-communal general electorates were com
posed of certain big landholders, members of grouped munici
palities and district boards, universities and Chambers of Com
merce, so that election was almost entirely indirect. On the 
<>ther band, the separate Muhammadan electorates operated 
by way of direct election+ in territorial constituencies, with 
a franchise based in the main on certain property qualifications. 
This contrast-especially that of the double vote-aroused con
siderable resentment in India. The separate representation 
<>btained by Muhammadans in the Imperial Council was five 
.seats, one for each of the three Presidencies, one for the United 
Provinces and one for Bihar and Orissa. In the provincial 
rouncils, Madras and Assam were to have two Muhammadan 
members, Bombay, Bihar and Orissa, and the United Provinces 
four each, and Bengal five-a slight increase on the figures 
proposed by the Government of India. 

7. In considering the Morley-Minto reforms as they affect the 
question of communal representation, three points must be borne 
in mind. Firstly, the scheme was merely a further application 

• No legislative council was constituted in the C'Amtral Provinces until 19l!. 
t In Bengal the election of Muhammadans was. at first, indirect by a body:of 

-delegates selected by the general Muhammadan electorate, but this was after
'W&l'ds abandoned in favour of direct election as in other provinces. 
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of the principle of representation by classes and interests, the 
previous arrangements not ha. ving been satisfactory. Secondly,. 
the political importance of the community carried greater weight 
than its numerical strength in fixing the extent of the repre
sentation to be granted. And, thirdly, the reconstruction of the
councils was not intended as a step in the direction of the estab
lishment of parliamentary government in · India. In :fJord 
.Morley's famous phrase : .. If it oould be said that this chapter 
of reforms led directly or indirectly to the establishment of a. 
parliamentary system in India, I for one would have nothing ro 
do with it." 

. 
8. Political thought in India, however, did not remain station

ary at this point, but, under the influence of ideas evoked by 
the war, advanced towards a. desire for greater unity .. Under -
this impetus 19 members of the Imperial Legislative Council. 
presented in October, 1916, to the new Viceroy (Lord Chelms
ford) a memorandum on post-war reforms, in the course of 
which an adjustment of representation between Hindus and 
Moslems was proposed. These 19 members .included representa
tives of both Hindu and Muhammadan opinion and their 
memorandum wa.a accepted with some modifications alike by the· 
Indian Congress anq by the All-India Muslim League, both . · 
of which held their annual conference in Lucknow in December 
of that year. The ·scheme as a whole became known as the 
"Congress League Scheme," and .the agreement it embodied 
between the two communities was called the " Lucknow Pact." 

Eighteen months later, the Montagu-Chelmsford Report sub
jected the Congress League Scheme to a. close and critical 
examination,• and gave reasons why it offered no solution <•f 
the general constitutional problem. But the part of the scheme 
which dealt with Moslem representation had a significance of its 
own and exercised a considerable in1luence on the views expressed 
on this point in the Joint Report. t It is this part of the scheme 
which ·is now commonly referred to as the Lucknow Pact. 
It provided for direct election to the provincial councils, as far 
as possible on a territorial basis, and for separate electorates for 
Muhammadans who would, however, cease· to vote in general 
electorates as well. It laid down definitely the proportion of 
Muhammadan seats in all provincial councils except Assam, but. 
including the Punjab and the Central Provinces, where separate
representation bad not previously existed, 'Ihe number in 
each council was decided on an All-India. basis; that is to say, in 
provinces, such as Bengal and the Punjab, where the Muham. 
madans formed a majority of the population, they were to receive· 
sli~htly. Jess than the~ proportion of population might justify, 
while In other provmces, where Muhammadans ~ere in a 

• M/C Report. pa.raa. 159-177. 
t M/C Report. para. 231. . 
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minority, they were to receive a disproporiionately large number 
of seats, tmfficient to give them a more effective position in the 
council. The exact figures were :-

Percentage of 
elected Indian members. 

~~~ w 
United Provinces 30 
~ngal 40 
Bihar and Orissa 25 
Central Provinces 15 
]!adras 15 
Bombay 33! 

It is useful to compare with this table the percentage, on the 
basis of the census of 1911, which Muhammadans bore to the 
total provincial population. These percentages are as follows :-

Per cent. 
Punjab 54.8 
United Provinces 14.0 
Bengal 5Z.7 
Bihar and Orissa . . . 10.6 
Central Provinces . . . 4.1 
Madras 6.6 
&mb~ . ~4 

The Pact al~ proposed that " no Bill, nor any clause thereof, 
nor a resolution introduced by a. non-official affecting one or the 
other community (which question is to be determined by the 
members of that community in the Legislative Council con
cerned) shall be proceeded with, if three fourths of the members 
of that community in the particular Council, Imperial or Pro
vincial, oppose the Bill or any clause thereof or the resolution."• 

With regard to the Imperial Legislative Council, the Pact 
provided that one-third of the· Indian elected members should 
be Muhammadans, elected by separate Muhammadan electorates 
in the several provinces, in the proportion, as nearly as might be, 
in which they were represented on the provincial legislative 
councils by separate Muhammadan electorates . 

• 
9. \Ve have set out these details of the proposals of the 

Lucknow Pact with regard to communal representation because, 
_although they have no binding force, they formed the basis 
of the representation assured to the Muhammadan community 
under the present constitution. 

In Chapter 4 of Part II t we discuss fully the attitude 
adopted by the authors of the Montagu-Chelmsford RepOrt ·to 
the question of separate electorates. They made no com
ment on the allocation of seats recommended in the Lucknow 
Paet. The Franchise Committee, reporting two years after the 

* See the comment on this suggestion in para. 16-l of the M/C Report. 
t p; 137. 
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Lucknow Pact, stated that •• both Hindus and Muhammadans 
are in substantial agreement that the latter should everywhere 
enjoy oommunal electorateaand we have no hesitation in recom
mending that effect should be given to this coinmon· desire." t 
The Committee equally thought it wise to _abide by the alloca
tion of seats proposed in t4e Lucknow Pact .. Its recommen~a-

. tions, in which the Government of India had in the main c~n
curred-though not without doubt-wer_e accepted by the· J omt 

· Select Committee and Parliameht. ·. · . ·· • .. . · ·. . · . · 

10. The following table illustrates tb~· present position and 
compares it with that put forward in the Lucknow Pact .:- ·. . , . 

" ·- -
.. .· Present .. 

\ 

. percentage ,·. 
~ Percentage Percentage Present of Moalem 

of lrloelems at Moelem· Preeent percentage members to. 
to total 'OPOterB to percentage olMoelem total membem 

LoolmowPact IA'I!Iai&Uft populatioa total 'ltOktll of Moolem elected Jn seats filled 
J>od¥. of t.be in general JllBIDbers to memberato by election percentage. 

eleetoral- OOD&tituenciel total No. at total No. of from Indian 
(11121 Oeo&ua). (11126). memberl. elected Indian general -

members, (communal) 
..,. 

. Cl0118tituenclea. .. 
·- --

I L I. ••• ,, .. 5. 6.' 

t:r't!t Pi0.1noi. .. fiS·I "'' 40 48•6 60' 60 
H·l 14-l 1l5 . ' • 80 82•5 .. so 

bent!al ••• • •• 64·8 ·6·1 80 40·5 46 40 
lllhMandOrlua lO·t 10·8 18·11 25 27 25· " 
Central Pro't'inoel ,., .. , •·a 13 U•li 16 
lrladrM ... 8·7 ,., 10·6 14' 16•6 16 
Bombq:: ... 19·1 17·7 . 2!>·6 • 85 87 

.-.: 
118·8 ........ ... - 82·1 JO·l so .. 8!>·6 ,,., NQ provlaloD. . 

Legialatlve 
._.,17 U·O 18•6 &6 

! .· u 88 83·1 

• Column ' lnelud,. IDdla!ll eleoted b,. apeclal eoutltueaclee, •·•· Commerce. whoae communal Jl~ortlona ma,. 
llf eoune vary aligbtl:y from time to time. Slmtl&rly, CoiWDia I,I.Doludln& allo oftlolala and nomlnate4 nou·o.tllcl&la. 
IFill aoow ~tJJ dllfe!lmt l'lllww at dllf..t. porioda · _ • , • 

t Franchise Committee'a Rep<:Jrt. pa.ra. 15. 
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PART III.~ THE WORKING OF THE REFORMED 
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CHAPTER I.-PROVINCIAL ELECTORATE-THE 
VOTER AND THE MEMBER. 

Reasons for Limited Electorate. 

201. The scope of this Part of our Report is the practical 
working of the reformed constitution. We will begin by 
examining the· working of the electoral system in the province&J 
and the relations of voter and member. · 

In Chapter 4 of Part II (paragraph 147) we have referred 
to the intention expressed in ·the M:ontagu-Chelmsford Report 
that the franchis~ for the provincial legislatures should be aa 
broad as possible, and. that any limitations should be deter- . 
mined rather by reference. to practical considerations than to 
educational or other restricting tests. If, _then, the number of 
voters is small as compared with the population, this is not due 
to any desire to keep the franchise limits high, but to what were 
felt to be administrative difficulties in the way of spreading it 
more widely. The system was, for the most part, a novelty: 
the obstacles created by widespread illit~racy, and the limited 
number of persons available to act as efficient Returning Officers, 
had to be considered and were regarded as a. warning against 
" any such inordinate and sudden extension of the franchise 
as might lead to a. breakdown of the machinery th.Iough sheer 
weight of numbers."* 

The Provincial Electorate. 

. 202. The following table shows, province by province, the 
proportion of electors in the general constituencies to popula
tion. 

* M/C Report. para. 226. · 
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Population of IEJecton. mille and ~on of Proportion of 
the elferoMII female. Women Proportton ol e ectora female electors 
areu Ia 192L el..-tora Ill electon1 to to adnlt male to Wnlt female 

• eqnare bracket. population. population. population. 
(l'lgnree to -,reet tbouaand.) 

"" "' ~0 lladnoa. •• -· . .. 62,1111,000 1,365,000 8·1 11·8 
(116,000) 

S·t 18·4 I ·8 s BombaJ" ... . .. 111,292,000 769 000 
[393000) ·i lleagal ••• ... ... te.!•t.ooo 1,17 000 I·& t·7 
[8890001 

United PrmiMM ... 45.876,000 1,68 ,000 8·6 . 12·4 •4 
[61,000) .. , ll·t ·li PuD.Iab ... ... ... !0,875,000 697 000 
[2130001 sa-and o.-. ... 83,820,000 lli ,000 1·1 4·8 -

[None) 
8·7 U·l ·I Alaam ... ... . .. 8,735,000 250,000 

[about 8,000). 
1·8 6·1 -Central Provln- (to- U,780,000 )69,000 

cllldilll Becar). [)rODII) 

G<wemora' ~ 227,238,000 . 6,875 000 1·8 10·4 - ·6 
excllldilll BlllDI&. [268.000 In 6 (for 6 

p~) provinces.) 

Burma ... ... ... 11,078,000 1,926,000 17·4 60·8 •·a 
(lU,OOOJ 

(i) The figurea for the electorate are for the year 1926, except in the 
cue of Burma where they are for 1928. It is not possible to make any 
reliable estimate of the increase in populatioa between 1921 and 1926, 
but the eon~K>quent errors in the percentages given above are not 
likelt to be very material (ii) The census gives figures for males and 
femalea of the age of 20 and over, but, as the vote cannot be obtained . 
till the age of 21, the figures used· for adult males and females in 1921 
are estimates. It iB not thought that errors in these estimates will be 
aufficiently large to affect the percentages given. (iii) The above 
table excludes throughout the population of those areas which do not 
send elected representatives to the provincial legislature&. 

Defects of Present Franchise. 
203. The adoption of ~Yl!li.ficf!ti~ns as a basis for 

the franchise gave a predominance and sometimes a monopoly 
in the vote to certaill classes of the population. Thus, though 
it is true that in an agricultural country like India the bulk of 
the population appears extremely . homogeneous in its needs 
and a.spirations, whole sections of the population came to be 1 
excluded from the franchise. Chief among these are nearly all 
the wom~n and the general body of the poor. In exercising !7. 
the option allowed to them of enfranchising women on the same 
terms as men, the provincial legislatures have made a gesture 
of high significance. But so long as the qualification for the 
vote is almost entire}~ a property qualification, it will. remai.n 
a gesture, because India's women do not own property 1n theLr 
own right. Apart from Burma, the· proportion of women voters 
is almost negligible. The case of the poor is similar. The 
depressed classes in Madras have 15.5 per cent, of the popula.
tion (til millions), but provide only 4.1 per cent of the elec
torate; in Bombay, with 8 per cent. of the population, only 2 per 
cent. of the electorate. In the Central Provinces, the Brahmin 
and the Bania. have, in proportion to their numbers, not less 
than 100 times as many votes as the Mahar, The urban 
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labourer is often a. depressed class man,' frequently migratory 
and always. poor, and therefore largely fails· to qualify for the 
vote. Another result of the undiluted property qualification is 
that the Punjab Land Alienation Act-the Act which precludes 
members of non-agricultural tribes from ousting members of 
agricultura.l tribes from their land-has a discriminatory effect on 
the enfranchisement of various classes. Again, junior members 
of un£1fvided Hindu families, however high their standing and . 
educat10n, often have no property and pay no qualifying tax. in 
their own right, and are thus excluded. · 

The Joint Select Committee recommended that there should 
b~ no alteration in the fraiJ.chise (apart from its possible e:xten

. SJ.on to women) for the first ten years. Otherwise it is possible 
. that · defects in the present electoral rules which migM be 
. removed without altering the general scheme of qualifications, 
might have been remedied already.. We refer to such cases as 
the total exclusion of Punjab tena:Q.ts-a. class tilling nearly half 
the cultivated -area of the provinGe-of the under-tenants in 
Bengal and the Central Provinces, and of the million employees 
in the Assam tea-gardens. · 

I 

Proportion of Illiterate Voters • 
. 204. If, ~ducation be· the best test of capacity to use the 

· vote. the present franchise seems largely to fail to take advantage 
of the material availaole. · Since ·the percentage in 1921 of the 
adult male literates in the electoral. areas of the Governors• 
provinces, except Burma, was 15.7, and the percentage 
of adult males with the vote is smaller-10.4 in the same area, 
9.7 in Bengal and 12.4 in the United Provinces-it might be 
expected that. most voters would 'be literate. So far as figures 
are available, this does not ·seem to be so. It is certainly the 
case that large numbers of voters are illiterate, or vote as such. 
There are no complete records, but a careful estimate made in 

·Bengal at the elections of 1926 showed that in the rural con
stituencies half the Muhammadans and one-third of the Hindus 
who voted were illiterate •. · The only other province that has 
provided us with figures on the point is the United Provinces. 
:We are informed that practically all district officers in that· area 
are agreed that the great majority of voters are illiterate,• and 
the actual percentage is put as high as 90 in some cases, and 
seldom lower than 70. We, therefore, have the anomalous 

, result. that a large proportion of the elector~ a;e illiterate, 
although the· total num:ber of registered electors 1s less than 
the total -of adult male literates recorded in the census. Assum~ 

- ing that the census figures are accurate. it seems to follow that 
there must be a. large body of literates who fail to qualify as 
electors. 

• In the United Provinces the total male electorate is slightly larger than the 
~ensus figure of adult JDale literates in 1921, viz. 9%, though for India as a whole 
it is smaller •. 
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. . Distribution' of Constituencies. . 
205.- The ·pla~ning of constituencies for the· provincial iekisl~~o-'· 

tures haa, so far &a the majority communities are. concerned, .. 
been not unsatisfactory. The basis adopted for rural areas was 
the district, only exceptionally large and populous districts being 
subdivided to form more than a. single constituency;· .imq only~ 
exceptionally small adjoining districts being· combined into one 
constituency. Though· this method involved ·considerable 
variations in the &rea. and populations of Constituencies, it met 
the convenience, the local- patriotism· and the administrative 
traditions of those concerned. In the case of minority communi-~ 
ties, however, a number of districts were sometimes thrown into 
one constituency in such a. manner as to rilake effective repre-
sentation altogether impossible. · ' . · · · 

We must give some examples and suggest some cont~asts. In 
the United Provinces there are 48 districts; 44 of these form 44 
non-Muhammadan constituencies, and the remaining 4 districts 
are paired into 2. more· noti-Muhamma.dan constituencies! 
On the other hand, only 11 Muhammadan constituencies are 
formed from single districts, 12 from combinations of fro~ 
2 tQ 4 districts, while one district is divided into 2 con
stitu~ncies. T~ English ideas the district may seem too large 
a umt for the purpose. Let us take the county of Essex as a. 
contrast. That county covers 1,530 square miles (the area. of a 
quite exceptiona.lly small district in India.) and is divided· into 
20 oonstituencies-l!a boroughs and 8 county divisions. In 1921 
the population of the whole of Essex was about 1,500,000, and 
it has since • greatly increased, while ·the total electorate 
numbered 685,000 in 1921 &nd 1,040,000 in· 1929. The 
largest county division in Essex covers 877 square milea ; 
the smallest 61 square miles. . The rural constituencies of Essex 
varied in population (according to the census of 1921) between 
92,000 and 56,000, and their electorates eight yearalater ranged 
between 99,000 and 40,000. . .... 

Now compare with these .figures of & typical English count1 
the following figures of population, electorate and a.rea of con· 
stituencies each returning & single member to the legislatures 
of the Governors' provinces of India (excluding Burma) in 
1926:- . 

For non-Mu~ammadat~< rural 1eafl. 
Population .•• 
Eleetora 
Area inaquare milea 

For Muhammadat~< rural uatl. 
Population ••• 
Electors 
Area in aquare milea 

Created. Smalled. 

a,no,ooo• ·· · 76,ooo· · 
. uuoo . 2,000 

4,700t 700t 

1,004,000 
28,000 

7,100t 

60,000 
600 
600t 

· • The next largest ia 2,188,000. , · 
t for Bengal only. 

69973 

. A•erqg .. 

650,000' 
1',600 
2,500 

352,000 .. 
8,000 
4,700 

. ' 
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l'or.non.-Muhammada" urba• teafl. 
Grealed. SmaUe.t. Aura gr. 

Population ••• ... . ... 500,000 40,000 . 126,000 
Electors 50,000 1,800 • 9,800 

For MuAammada" urbaa .uafl, 
Population ... ... 243,000 '26,000 104,000 
Electors 21,800 1,600 .. 7,000 

'Unwieldy Rural Constituencies. 

~6. It' is not,· of ~urse, reasonable to press too far the com
parison between constituencies in England and in India.. But 
whatever there may be in the special conditions of India which 
might go to simplify ~he use of electoral areas of this large size, 

· t~e .lack of communi<?ations, the prevalence of illiteracy, and the 
dispersal o( so much of the population in small villages make the 
organisation of political activities. very difficult a.nd the progresa 
of political education very .slow •.. While IndiaJl conditions may 
ml\ke it pOssible for the comparatively few who devote attention 

:to public affairs to become known over a. wide area, they certainly 
militate' aga.im~t the f~rmation among the. electorate of intelli-
gent opinion on matters of policy. · .. 

Objection to the size of a.· constituency becomes pronounced 
when it comprises more t~an one d~strict, and this constantly 
arises in the case of rural constituencies with a. minority com
munity. ·We may instance the two non-Muhammadan con
stituencies in Sind, each of which is nearly as large as,the whole 
of Scotland; or the three. Muhammadan constituencies in 'the 

. Bombay Presidency proper; which on average are larger still. 
-. . ' . . ; 

. . :. Urban Constituencies--Grouping of Towns. 

207r Urban constituencies are, as a. rule, <'.Ompact in size and 
below rural constituencies in numbers· of electors, and still 

· more in numbers of population.· But communal constituencies 
in· urban areas are sometimes formed by grouping together 

. towns which lie at a. great distance from each other. The result 
in such a case is to form a quite impossible unit.· For instance, 

·a single member represents the Sikhs of 72 urban areas of the 
Punja.b spread all over the province.·: The separation of rural 

' from. urban constituencies is, however, welcomed alike by town 
. and country, and there is often pressure to extend the. -process~ 

The Electoral Roll .. · 

208. The· gene~ ~~ponsibility for preparing the roll, receiv
ing nominations, conducting the election, and declaring the 
result rests with the district officer, though in municipal areas 
some of these duties may be performed by the local body. Com
plaints have b~n made of the inaccuracy of. the rolls, but in 
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most provinces the increasing registrations on a. "stationary · 
franchise are accepted as evidence of improvement. ·. Thel roll· 
is substantially correct when, as is usually the case, it· tests 
mainly upon an accurate record of rights or ·upon adequate 
municipal assessment lists. The· public have npt yet appre- ,. 
ciated the vote to the extent of scrutinising the draft rolls, when 
they are published for objection, though some candidates: have •· 

_ given assistance in getting their supporters entered~ The lists . 
are inexpensively compiled, not .. by annual revision, but 
separately for each general election. They are. founded. on no· 
house-to-house enquiry.· They inevitably, therefore, provide .· 
loopholes for personation, but several of the provincial :Govern
ments, which have furnished us with information on ·the point~ 
state that personation is not practised to any great extent, . In 
rural areas the village officer knows the .voters,: and in ,towns 
candidates endeavour to protect themselves by personation agents .... 

~ ... ·~~·~·- -~ '· . 

The Taking of the Poll. 

209. In rural constituencies; the district :Officer: subdivides. 
each tahsil or taluka. of the district into a. number of polling 
areas, each with its polling station. The ·number of stations 
is often limited by the number of suitable polling agents a.vail- . 
able. Even in ·well-populated districts, the voter may have to . 
travel up to six or eight miles each way to record hia vote, 
and in thinly-populated· tracts often twice; as far. The staff 
of all provincial offices in the district is drawn upon to conduct 
the election-except the police: Sometimes. ·offices ··under the 
Central Government, like the posts and telegraphs, are called. 
upon to contribute staff; non-officials also often help. : As presid· 
ing officers at polling stations (who have to be resourceful as 
well as impartial) ta1:lsildars, sub-judges, excise inspectors and 
the like, are a.s far as possible employed i · but the deficiency 
of suitable officials is made up as best may be.,' Under the · 
presiding officer, for the issue of ballot papers, are the requisite 
number of· •• polling officers "-usually clerks from various 

• departments-the accepted · basia being one polling officer to · 
every - two or three hundred voters. Two or three junior 
assist~nts or village offic.ers, an~ a few peons; complete, the 
establishment of the polling stat1on. · ' . · , .. · , . . . . 

- ' . 
In some provinces, for instance Madras and Bombay, a. 

d~veloped system of administration provides an agency suffi •. 
c1ently large to enable tLe elections all to be held on one day, 
and· the necessity of interrupting normal official work for the. 
occasion is re?Ognised by the ~otification of a. public holiday~ : 
In other prov10ces, lack of available sta1f causes the election& ' 
to be spread over several days, and in Assam even over a 
!ortnight. · '"· 

6997S . G f 
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At present little or no expenditure is incurred on staffing 
the elections; at; most, small honoraria are paid to the non
officials, and occasionally to some of the officials employed. Aa 
experience has increased, the whole cost of the election, includ
ing stationery, printing, renting buildings a.nd setting up 11tations, 
has tended to decline. . In the last; general election the total 
cost; to the Government of Assam was Rs.42,000, of Bombay, 
Rs.l,60,000,' and of•the Punjab, Rs.2,58,000. It; ia d least 
doubtful· whether· any suitable non-official agency could be 
employed as election staJf,. even if adequate payment were made. 
It ia of first importance, of coarse, to secure impartiality and 
honesty. and the work of dealing with so many illiterate voter!! 
is arduous: The experience of not; a few foreign countries illus
trates the possibility of providing a complete democratic system 
of elections ·on paper which in actUal application is entirely 
illusory. There. can ·be no doubt that practical considerations 
of men ·and money make any very large and sudden extension 

·of the fran~hise unworkable and administratively impossible. 

The elections have in alm~st ·every instance been conducted 
in a most orderly, if animated, way. Handbills and posters, 
poems,· bunting and feverish . canvassing are the order of the 
day .. The rnles permit the polling officer to help the illiterate 
voter in. marking his paper or selecting the appropriate box, 
but nevertheless in most provinces a. fair degree of · secrecy 

· is obtained. In some cases the professedly literate voter, denied 
the help of the polling officer, has .presented greater difficulty 
than the illiterate. The best endeavours of the administration 
have not prevented a considerable, though decreasing, propor
tion of the votes cast being spoiled votes. Difficulties such as· 
these· involve a .large staff at the polling stations, and a slow 
proceaore. · It is qui~ .exceptional for one polling officer, with 
the help of one or two assistants, ~ recora. as many as 500 votes 
in the day. Constant supervision ia necessary too, if. • break-

·. down ia to be avoided, and even where some lowering in the 
standard of agency is possibl~, it would seem inadvisable to 
atte,.:upt it. 

Tha u;a mada of tha Vote. 
. \ 

210. The readiness of the voter to register his vote is • fact; 
. which the pessimist would find it difficult entirely to discount. 
We shall disCuss its significance below:: 'fhe figures are remark
ably nnif?nn~· and ~ow & very .steady improvement. 
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. .: ., 

Peroentage of votea polled in ·I · 
· . the elections of . . · 

Province. 

Percentage 
. • of. 
popu]a.tion · 
~chmML ~----.----------~----~~--

~ -- ... 
Bombay ... • •• 
Bengal ·- ••• 
United Provinoee .~. 
Punjab ·- ••• 
Bihaz and OriM& ... 
Centnl Province~ ••• 
A.aae,m. ••• • •• 

. (1926) 

. 3·3 
3·9 
J·i .. 
3·6 
3·4 
1·1 
1·3 
3·7 

The eight Province. · 2·8 
excluding BUl'DI&. 

(1928) 
17•4 

. 1920 

24.9 
16·2 
33·4 
33·0 
32·0 •. 
41·0 
22·6 
16·4 

. 29·0 

1922 
6·9.2 

. . 1923 

·' 

36·3 [11•4] 
38·4 (15·3], 
39·0 

. 42·2. . [2·8] 
49·3 
0·0 
57·7 
37·6 ... 

- -· -···· 

39·9 

1 - 1925 
16·26 [9·8] 

J926 . 

.. 
48·6 [19·21 
39·0 [19·3] 
39·2' [13·0] 
50·2 [10·0] 
52·4 . ( 6·8) 
61·0 I ' .. ··,·. 

.61·9 ··'1. -
35·0 [not 

. 
, known] 

42·6 

·. 
1928 .. 

18·0 [14]'' 
' 

Figtus for the reoent exoeptional,electio111 in Aseam and Bengal a.re omitted. 
The figuree in bra.ckete give the peroenta.ge of women who voted to female electors,·' 
and it ia clear tha.t the enfranchisement of women hu elightly retarded the general · 
rat. of improYement. The 6guree generally ehow a connection between a. emall 
electoratAt and a high proportion of voters. . · · . .• 

The pel'C8Dtagel for Madrae, Punjab, Bihar. and Orissa. .Allam and Burma 
rei& tAt to oonteated electiolll only.. For other provbwee the peroentage of voters 
on the ron in all oonatituenciee who polled t-heir votee ia ehown. In all caaee the 
6guree oover epeoi&l aewell ae general COilltitnenclel. . , · · 

. What do the Figures Show 'I -- . 
211. It has been suggested to us that these figures are mis

leading as an indica.tion of political interest, because of the 
existence in certain parts of India. of misconceptions, such as 
a belief among electors that voting, is compulsory. or a belief 
among village officers that the duty was imposed upon them 
of bringing a.ll the electors of. their villages to the polls. The 
figures are certainly · to some extent explained by the power 
which landlords and moneylenders possess over tenants a.nd 
clients, and this is sometimes shown by the spectacle of a 
phalanx of villagers marching to the poll and . voting solidly 
for one candidate. Tha.t such considerations are not without 
importance is suggested by the generally higher percentages of . 

. votes cast in the less developed provinces. and the very frequently 
poorer showing of the towns. where a. better standard of educa,. 
tion and the advantage of much greater facilities for the record
ing of votes are di80ounted by the greater independence of the 
voter. _But we do not believe that they account for the rela
tively high level of voting at elections. It is clear that electoral 
contests do really attract· the interest of the general body of 
voters. 'But it is very largely a contest of persons, not ot 

69973 . G 3 
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policies, which is preser.ted to the eledor's mind. ·In the 
present stage of party organisation in India.,. that is obvious and 
inevitable. 

The Attitude of the Elector. 
212. What is in the mind of the average elector when he 

casts his vote? An experienced district officer who gave evidence 
before us, and who had himself been responsible for conducting 
elections in a rural area, thought that the average rural voter's 
general understanding of the election was that he was " helping 
to select someone to do important work "at headquarters." The 
idea that he should watch the actions CJf his representative, and 
call him to account for them, has not perhaps entered his mind. 
But it would be dangerous to dogmatise even on this, for the 
popular favourite of CJne election often fails signa.lly at the next. 

It is nevertheless apparent that ignorance and superstition 
put some classes of the electorate at the mercy of ingenious and 
unscrupulous canvassers. Undesirable forms of pressure are 
probably fairly common. As to the extent of corruptic.n, 
opinions differ.* Allegations of corruption are easily made, and 
every rnmolli" of its existence is readily seized upon by many 
defeated candidates as an explanation of their failure. But 
where enquiries have been held as the result of election peti
tions, corruption has very seldom been proved. It i;; ootoriously 
difficult to prove. Corruption will occur at elections wherever 
there is no effective public opinion against it, as the history of 
our own country, and of every country in whi<:h Parliamentary 
institutions exist, has shown. There is no legal restriction on 
the amount that a candidate may spend on an election, though 
he makes a. return, classified under ~ariouii beadings, of what 
be bas spent. Possibly a limit CJn expenditure and greater 
stringency in checking the ~ITlll"es would limit improper outlay. 
Certainly, any step that can be taken to reduce the extent of 
corruption in elections and to secure its punishment shoul.l be 
adopted. · 

The Candidate and his Platform. 
213. Candidates have in general come forward freely. This 

is still the case although & rule enforcing an election deposit of 
Rs.250 was introduced in 1923. t 'llle deposit is forfeited when 

* It ia necessary to distinguish between corruption in it. grosset" forms and such 
eleCtoral offences aa covertly hiring conveyances or providing th088 am.all refresh
menta which are traditionally supplied and expected iR India when country 
people are invitA!d to attend any function or ceremony. These latter pra.ct.kea 
are cert&inly oommoa. though illpga.l. 

t For the eight provinces, excluding Burma, the unoontested aeat.s were. in 
general electioDB :-

In 1920-191 out of 638. 
In 1923-139 out of 638. 
In 1926--129 out of 639. 

· At the time of the 1920 elecUon& there wu no rule enforcing a deposit. Tho 
pum~ of deposita forfeitA!d in the two later genen.1 ela-tiooa were in 19::!3-2~ 
and in 1926--182. 
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-a e&nd.i,da.te ~i~es .less tha.n ·.one-eighth of the· ~otes · P<>ned, . 
divided in plural ·constituencies by. the number of • seats.· J A 
candidate is, however, permitted to .. withdra.w .bia nominatmn ' . 

. · and receive baek his deposii before the · nomillations are , 
acrutinised. Withdrawals are so numerous that it is impossible . 
not to believe that nominations so withdrawn may. often have·· 
been made otherwise than in good faith. : · · ' . .·· ~· · < . . · ' · 

Members of the provincial (aa of the central) legislatures receive · 
· no &&lariea, but merely daily allowances sufficient to cover. the 

cost of residence together with .first-class navel while· attending:· 
a session and. proceeding to and from a session.· ' The ·scale of: 
allowances appears to be such aa would constitute some induce-• 
ment to seek election in the case of those prepared to .live· 
simply. . . . . ~ . ' ., . • . . ' ' ' .. ~ ! ' - .• • 

Except in the case of the laat general election in the' Madras . 
Presidency, when both the Justice and Sw3l'aj'.Parties adopted· 
a list of candidates nearly equal to the number of seats, it has ' 

. been the almost universal practice for the candidate . to stand 
for election ()n his own individual responsibility •.. Ha has 
Gften chosen bia party aa seemed· best to.·· him. after.· 
bia nomination. The dependence of the ·candidate , upon . 
his own resources for election~· th~ far. stronger appeal to 
the electorate of personality, community and local ' influence 
than of party or piogramme, and the continual shifting of party 
names and policies have made this inevitable. ·. Latterly the . 
Swaraj party, on ita evolution as an instrument of the Congress, . · 
ba.s secured. for itself an existing organisation with. members, 
funds, offices and other party paraphernalia in an parts of India, 
as well as the support of & predominant proportion of news- · 
papers and periodicaiJ; No other party has any comparable 
organisation. These movements are rudimentary · and· un- . 
aystematie. There are certainly signa in the presidency towns . 

. and in large cities that party organisation may develop, but 
still everywhere the party rather supports than 1electa ita candi
dates. In the rural areas, a.nd particularly 'in the , two pre
dominantly rural provinces in which tQ.e electorate ia the most 
restricted-Bihar and Orissa and the Central Provinces-posses
sion of property and local influence are indispensable to suecesa: 

. communal affiliations are of great importance ~ personality and 
a record of past achievements are helpful: while political views · 
and opinio~s on matters affecting the lives of the electors usu~lly. · 
count for little. . - . , · .. -: 

. . The Choice ol ltepreae~tatlns. · . : · .. · · · , · 
214:. At the introduction of the Reforms there was consider- . · 

able support for the opinion that candidature should be restricted· r 

to residents of the constituency, in order to protect the rur&l 
candidate from the townsman. Such a residential qualification . 
was prescribed in three provinces. In one, the Punjab, it baa 
since been abolished; in another, the Central Provinces; it bas 
been modified by restricting candidature _not to the constituency ' 

69973 · · · ' · G' 
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but to the district ; in Bombay alone it is now preserved intact. 
In the Punjab the rural candidate has substantially main
tained his position, but in the Central Provinces he has not. 
The majority of the Bombay Government favours the retention 
of the rule, but we have heard of no demand now existing for 
its introduction elsewhere. 

'rhe most favoured candidate is the pleader. He is usually 
detached from local personal rivalries; the poor man almost auto
matically entrusts him with all business which he does not 
understand : and the profession embraces members of all castes 
and communities. Public men-such as· honorary magistrates, 
presidents of municipalities and district boards, or organisers of 
co-operative societies-are less ready to subnut to the anxieties 
of an election, and their very eminence often exposes them to 
jealousy. After pleaders, it is the classes of substantial land
owners, moneylenders, medical practitioners and retired Gov
ernment servants which supply most of the rural representatives. 
In the towns a number of business men are returned, and 
lawyers with good practices are less ready to enter politics. A 
class of men who make politics their main profession is steadily 
growing. 

Special and :Minority Constituencies. 
215. The electorates in certain provinces composing the com

munal constituencies which return Europeans, Anglo-Indians 
and Indian Christians are comparable in numbers with the 
smallest of the Muhammadan or non-Muhammadan con
stituencies. The voters returning members for each European 
seat vary· from over 5,000 to under 2,000; those returning 
members for the three Anglo-Indian' seats (Madras, Bengal, and 
Burma) average nearly 2,500, and in Madras 25,000 Indian 
Christians return five members. Members returned in the special 
constituencies, other than the university constituencies, often 
represent very narrow electorates. . This is to be expected in 
the " commerce " seats. For instance, 96 members of the 
Madras Chamber of Commerce elect two members, 16 members 
of the Madras Trades Association elect one member, and the 
electorate returning to the provincial legislature the five members 
representing commercial associations taken together numbers 
1,236. But the special landholder electorates are conspicuously 
small. In Madras 598 landholders return six members, and the 
average number of electors returning each of the 32 landholder 
members. to the legislatures is under 200. The contrast .fi? ~he 
general constituencies is strik~g, an.d offe~s a targ~t for cnt1c1sm 
especially in view of the difficulties w1th wh1ch the repre
sentative of a large general constituency has to contend. 

216. The separate representation of comJI!,unities and ~pecial 
interests is as we have remarked elsewhere, the most noticeable 
fea.ture of the Indian electoral system. 'Ibis may merely repro
d~ce the pre-occupation of the el~ctorate. w~t~ ~mmu~a.l and 
sectional matters, but it does nothmg to d1m1msh 1t. v; e ban 
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not heal'd sectional bias a.ttribuied, nor do we believe it cou,ld · 
aften justly be attributed, to the non-official European membe~. · 
Their presence in tlie legislatures has been welcomed by Indians 
of all . communities. "Wbether professedly, representing the 
European community of a. provinc;:e or a. chamber of commerce 
or other predominantly European body or interest-the difference 
between the two modes of representation is scarcely refiected · 
in the members returned-they have been distinguished in ~he,. 
legislatures by their public spirit, sympathy a.nd width·' of out-: 
look. It ia a most satisfactory feature of the reformed constitu-. 
tion 'that advantage has been- taken in it;. for the firs(_ time,· 
of the contribution which the non-official European can make· 
to Indian politics. There has frequently been difficulty, as might · 
he expected, in finding Europeans who have sufficient .leisure. 
ll) spare for such duties~ Contested election• for European seats . 
have seldom arisen and changea of . representatives ha.ve been 
frequent. But there are several instances of European business . 
men who, ·while still retaining connection with their ',firms,_ . · 
devote the greater part of their time to legislative business : and 
this ia of great public advantage. The representatives of other 
communal minorities have done a great deal of useful work for 
their communities in the legislatures. · But they naturally· tend 
to adopt a. strictly communal view, although there are individuals 
among them who seek to take a wider outlook. · 

Contac\ between. Kember and Voter •. . . . 
217. Elections in Britain' derive most of their interes~ and 

vitality from the fact that they are the arena. for the real 
(l()Dtest between a party in power and & party or parties aspiring 

• to. power, & contest for which all political activity is more or 
less a. preparation. With the exception of the Justice Party in 
Ma.dras, there has never been in India. a government .party 
which has appealed to the electorate on ita recorjl. The personal 
appeal, whether based on a. zeal for service or· on any other 
ambition, can be no substitute in the minds of the general · 
population for the party contest and the political programme. 
In the absence of parties deep!J interested in the results of their 
-endeavours, there can be no steady preparation, no silent con· 
.alidation of opinion and no abiding enthusiasm.· .Even if such 
parties existed, the difficulties with which they would ha.ve to 
-oontend in India. would be great. The voters in rural areas : 
(l()Dsist of unrela.ted group• of persons inhabiting innumerable 
.cattered villages. Almost the only means by which the 
member· can rea<:h the great majority of them is by personal 
-contact. The Swara.jist group, though it has developed ita 
()rganisation better than any other, hardly · reacl}ea the villager. 
nor, until it seta before itseU the prize of office, ia it likely to 
acquire the means or ambition of doing so. The first requisite 
therefore, if any permanent contact is ever to be obtained between 
voter and member, is the introduction of real. political 
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responsibility. The candidate at present best utilises his scanty 
resources and sufficiently serves his ends if he concentrates his 
energies on a short electoral campaign before polling takes place. 
Often his acti,·ities are confined to the period between nomination 
and election. Once elected, he has no inducement, even if he 
bad tfie means, to nurse his constituency for the next contest 
or to explain the course of events a.nd the view he takes in 
regard to it. If he has pv.i forward any political programme 
at the elections, he may ignore it in the confidence that he will 
not be called to account. Not for three years need he remember 
his depe:Qdence on popular favour; and meanwhile the political 
education of his constituents bas stood exactly where it was 
before. 
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CHAPI'ER 2.-TRE WORKING OF TH~ PRO~NClf~·· .. 
. .. : CONSTITUTION. · . . · ·. · 

' ·, ·- t ·_ . . ' ,., ', ' . 

2lS.' We think that our description of the·· ~orking :of the 
dyarchic· constitution. w~ich_ mu~t !leoe~sarily be gi!en •_in 
general terms1 may ~ mace lllununatm~ if we ~reface 1t _w1th. 
an outline of the working of the locallegtsla.ture 1D three widely. 
differing provinces, Madras, Bengal a.nd the ~unj~b. ·'·It. is: 
imJX>SSible in India. to say thd any one 'provmce IS., typical. 

· of anything beyond its own area.. and it . must not be inferred 
that the description of the course of events · in.· these three 
provinces will suffice, by itself, . to give a·. fair picture ,of the 
general trend throughout all the Governors' provinces. Con
siderations of space pr:eclude our dealing in a . .Bimilar way ,with 
all the provinces, but we shall, of oourse~ attempt, in our 
subsequent general account, to bring to notice features of special 
importance wherever they may be met with. Those, however, 
who wish to study in more detail the developments in other 
provinces (or indeed in the three provinces for which . we -are 
giving a summary) a.re referred to the admirable ·reviews pro
vided by the provmcial Governments themselves in their Memo
randa. prepared for the Commission (see Nos. VI to XIV. · 
inclusi\·e of the volumes published as supplements to our Report). 

:Madras. 
219. The result of the first elections in Madras in 1920 was , 

to give the non-Brahmin or" Justice" Party & decisive victory , 
over the Brahmins. Though the 1 ustice Party waa formed with 
the main object of .fighting the predominance of Brahmins ~n 
the political life of the Presidency, the cleavage was not solely ' 
sectarian. The non-Brahmina -were prepared to work the 
reformed constitution; their opponents were not, and the ease 
with which they were defeated was due to the fa.ct that many 
of them, under the influence of'the non-cooperation policy, boy. 
cotted the elections. The Ministera. were aU chosen from thel 
Justice Party, and for the first and last time in the history of 
dyarchy tqroughout India, up to the present, there was a 
Ministry both drawn from a single party &nd sul'ported by an 
@.~~maJQ..rity of elillclJ!lemher.s in the Legu~lature, apali . 
from any assistance it migM secure from groups outside: its 
own immediate followers. Nearly all the members in the Council . • 
who opposed them were Brahmins. , · · · 

The existence of a majority party made it possible to con
~~~~u.te a Ministry which accepted the principle of jo!lli.r~n
tnbtlity a.nd acknowledged the leadership of ~hieUiin~r.h 
The existence of such a. post is not contemplated by the consti- · 
tution, but has, throughout, been recognised in Madras. From 
the first the policy was adopted, ~nd successfully carried out. of 
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holding constant joint meetings of Members and Ministers and 
of acting together, 80 far as possible, as a unitary Government. 
It may be noted that the Government included a Brahmin as 
one of the two Indian Executive Councillors (the other being 
a Muhammadan). · . . 

One of the first uses which the J nstice Party made of its 
. power was to secure favourable treatment for non-Brahmina in 

the matter of appointments to the government services and to 
local bodies. Two notable measures, which stand to the credit 
of the Ministry among a considerable volume of legislation, were 
a.n Act designed to encourage nascent industries and an Act 
for reorganising Madras University. The Council, by passing 
three special enactments, asSisted the Goverru:nent in fighting , 
the non-cooperation movement_ in the districts. 

220. The 1923 elections saw the entry into the Council of the 
Swarajists. Their avowed object, as an All-India party, was 
to wreck the reformed constitution from the inside ; but in 
Madras there was never a.ny attempt, in the Council, to press 
this policy to its logical extreme. .Fis"Sures had developed in the 
Justice Party. (not entirely llilconnected with the Ministry's use . 
of patronage), and it was opposed at the elections by some non- · 
Brahmins as well as by Swarajists. Nevertheless, it still retained 
a majority. The Ministry was again formed from it, but it 
was faced with far more powerful opponents, who comprised a 
large bloc of progressive non-Bra.hmins, the Swarajists, and 
the Independent Nationalists. These groups eventually formed 
themselves into· a regular opposition under the name of the 
.. United Nationalists," though the Swarajists did not abandon 

!their organisation as a separate group. The Ministry were no 
longer independent of the support to be obtained from the official 
bloc and nominated members of the Council. 

221. The 1926 elections resulted in the Swarajists being the 
largest party. in the House, but they refused to accept office. 
A Ministry was formed from independent members, and was 

· confronted with an opposition composed both of Swarajists a.nd 
· of members of the Justice Party. Naturally, it did not show 

the saiil,e cohesion as in the previous six years. Differences 
between Ministers showed themselves at an early stage over the 
question of prohibition. The Ministry had eventually to be 
.reconstituted in 1928, when two Ministers resigned on the ques
tion of cooperation with the Statutory Commission. The Chief 
Minister remained with two fresh colleagues. Even with the 
support of the official bloc, the Ministry could not have re
mained in existence but for the tolerance·at first of the Swarajists 
and later, when these swung against it, of the Justice Party. 

The Muhammadan element in the Madras Council is small, 
and has not 80 far organised itself into a definite Muhammadan 
bloc. 
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Bengal .. · 
222. As a result of the· non-cooperation boycott of the .,lee· 

tiona, the first new Legislative Council in Bengal , co~talned 
no repre~nta.tivea of the extreme elements, whether Hindu or 
Muhammadan, except for a. few low-caste members f~om the 
Chittagong Division, put up . by the non-ooopera.tors m !lr~er 

. to bring the Council into disrepute.. Ther.e 'Ya.s n.o · maJonty , 
_ party from which to form a. homogeneous Mimstry ; but the 

Ministers (two Hindu and one Muhammadan) _succeeded . afte:r: . 
a time in fo~ng, mainly out of their ownt personal adherents, 
a kind of very loosely knit party, of both ,MubaliD:nadans and · 
Hindus, who were generally ready to support them,, though not 
averse from voting against Ministers' on minor questions,. and· . 
often attacking the reserved side of Government. There was a 
tendency for the general body of Muhammadans to form a sepa
rate group. · A group of about 25 or 30 Hindus consistently ; 
opposed both the reserved half 'of Government and the Ministers.· 
The Executive Council and . Ministers· had from · the start dis-· 
cussed together matters of importance. From 1922 to 1927 aU : 
meetings of the Government were joint* and, though it is true- . 

· that in 1927 there was a return to the practice of holding occa
sional meetings of the Executive Council alone on matters con~ 
nected with. · security · and . public tranquillity, the mutual 
dependence of the two halves of Government ·was throughout 
carried into the Legislature where both presented a united front. 
Ministers, in the first Council, with the support of the official 
bloo and the European . non-offici~ls, became : assured of 
a majority, which might otherwise have been precarious, 
and in return they were able partially to mitigate the 
opposition of the Council to. the reserved half of Governmen.t. 
The first Council bad the coura$e to impose additional taxa
tion; in voting supply, though b1ghly critical, it. was not alto-· 
gether unreasonable. In 1921 a demand for the police which 
it had at first rejected was, on reconsideration, passed. 't 

The most notable piece of legislation was 'the Calcutta Muni- , 
cipal Act. ·This Act of over 500 clauses, which was before the 
Council for 18 months, and aroused communal feeling over its 
electoral provisions, completely reformed and democratised the 
constitution of the Calcutta Municipality. The Minister, the 
late Sir Surendra Nath Banerjee, described it as c:reatisg " a 
veritable awaraj in the government of the second 1city of the 
Empire." · · 
223. The Swarajists (led by the late Mr. C. R. Das) entered the 

second Council in 1923 with the largest party (47 members). 
They refused to accept office and, with the general support of 
19 Independent Nationalists, did their best to produce deadlock;· 

"During the first Budget (1924) they rejected almost wholesale the · 
demands for the reserved departments, which had therefore to 
be " restored." 'Ihey were less successful against the transferred 

~ Whenever Ministries existed during those yeal'l. 
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departments, but threw out the vote for- Ministen' salaries. 
The Mipisters had already been attacked at an earlier stage 

. for having voted with the reserved side of· Government against 
the majority o! the Council on a. resolution demanding the 
release of political prisoners. Two Moslem Ministen (a third 
Hindu Minister, who had lost his seat at a. bye-election, having 
resigned and not been replaced) carried on without emoluments 
for a. few months, but resigned after a. second attempt to secure 
salaries for them .had failed. The Governor took over the 
administration of transferred subjects temporarily under the 
special provi~ions made under the Act for such an emergency. 
In the. next year 'the strength of the ~warajist opposition was 
somewhat diminished, and Mr.Das's health was failing (be died 
in June, 1925). · A fresh attempt to establish a Ministry was 
defeated, .but this was due as much to the aetion of an ex
Minisf.er · an·d his friends as to Swarajist opposition. The 
transfer of all . subjects· in Bengal . was · then revoked for 
the time being, so that every department became re

_served. In . '1926, the Swarajists withdrew . from the 
Council; proclaiming that, although they had failed to 
mend the system of government, they had destroyed dyarchy t 
and in their absenoe the Budget was passed without difficulty: 
The second council accomplished ·little by way of legislation; 

. the Government introduced only Bills of immediate urgency or 
. Bills wliich could not well be distor.te'd by amendment. 

224. 'Ihe · third BeO:gal Council saw the Swarajists still the 
strongest party, but reduced in numbers. . . Communal strife in 
1926 bad resulted in detaching almost all· Muhammadans from 
them. Most of the Muhammadans were now in favour of work- · 
ing the constitution, as aiso was a group of Hindu •• Liberals" 
and "Responsivists,". but a.U these groups, except the Swara-
jists, sufiered from internal dissensions. · 

At the opening of the third Council, there were still no 
Ministers in Bengal, and no· transferred departments. In 
January, 1927, the Council passed by 94 votes to ·as a grant for 
salaries for ·Ministers. This must not be understood to mean 

. that any Ministers then existed. It only meant that the Council 
voted the sums necessary if . Ministers were appointed. The 
suspension of the transfer of subjects accordingly ceased, and 
the Governor endeavoured to find two Ministers from among 
the elected memben. A Muhammadan was appointed, but 

· resigned in a. few days, as no Hindu colleague was willing to 
work with him. Then another Muhammadan and a Hindu 
Minister · were appointed. They were constantly attacked in 
the Council and finally fell, on votes of no confidence, in 
August, 1927. 'rwo fresh Ministers (Hindu and Muhammadan) 
were appointed in October, 1927. 'Ihe vote for ministerial 
salaries was easily passed in the Budget of March, 1928, but a 
jew days later a motion of no confidence was only defeated by 
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a narrow ma.jority. There wa.S a change in the Hindu Minister, 
when the one who had heM office since October, 1927, Waf, in. 
July, 1928, appointed an Executive C~uncillor.' His Moslem· 
ministerial colleague and the new Hindu Minister survived till · 
Febt-uary; 1929, when votes of no confidence against them .'Were ·· 
passed by very small majorities. , , ' · · ': · · : · ~ · • . 

Personal jealousies entered largely into the causes of. the third ·· 
Council's intermittent opposition to Ministers. · Hostility· to 
dyarchy was not an importa.nt factor, lor almost immediate!y 
after the defea.t of Ministers in the flesh in Febr.ul!-ry, 1929, tlie · 
budget provision of salaries for Ministers in the abstract· w_as 1 

passed by a two to one majority.·, · .. : . . · • • · ' ; ''. · 
The GQ'\"ernor, after a. lengthy efi~rt tO .· secure ' :yet . 

other Ministers, was forced to. the .. _conClusion · that .• he · 
could not find anyone who would command sufficient. support· 
to ensure stability •. The position had been further complicated . 
by the non-()fficial Europeans announcing that they would no. 
longer help to keep in office Ministers who did not command . 
sufficient backing to give them a. chance of carrying on theit ·· 
work" undisturbed for a reasonable time. The Governor, who had 
been administering the transferred . subjectS himself for some 
months, therefore decided to dissolve the Legislature.· ' 

The fourth Council met iD July, .1929, but it was not ID:ttil 
December that the Governor found it possible to form a. Ministry. 
'Ibis was composed of two Muhammadans and one Hindu. who 
have remained in office up to the present time. 

The PunJab. :. 

225. The first Ministers appointed in the :Punjab were two. · 
one Muhammadan and one Hindu representing Hindu urban and 
industrial interesta. The Muhammadans in the first Council 
formed an organised group, which generally followed the guidance 
of the Moslern Minister and, when supported by the official bloc, 
commanded a majority in the Council. Voting was mostly on · 
communal lines, and the HindUJ and Sikhs generally acted . · 
together and often opposed Government. Signa of cleavage ·. 
between urban and rura.l interests were also apparent, but it is. 
not always easy in the Punjab to distinguish such a cleavage. 
from Hindu-Moslem differences. . .· · · · , .. 

The second Council closely resembled the first except for· the ., . 
appearance of a. small group of Swarajists. ·.Most of the · 
Muhammadans combined with a few agriculturalist Hindus and · 
some Sikhs to form a · rura.l party known as the .. Punjab 
Na.tiona.l Unionists... A Hindu Minister from this party was 
appointed together with the Muhammadan Minister who had 
held office during the previous Council. · The latter was subse
quently appointed a member of the Governor'• Executive Council 
and his place a.s Minister was taken by a Sikh. But though there 
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was now no Muhammadan Minister, the influence of the former 
Minister continued. to be very great over the Moslem members 
he had previously led. The new Sikh Minister relied at least aa 
much on the support of the National Unionist party aa on that of 
the m~n Sikh group. · ~he regular opposition composed of ~he 
Sw&raJists and a few. others .was not well organised and did 
not always act together. . · · . 
. From the third Council the Swarajista ha.d practically dis
appeared: the National . Unionist Party contained a reduced 
number of Hindus· and became almost entirely .Muhammadan : 
and the main body of the Hindus organised themselves into a 
party prin,cipally representative of urban interests and in closer 
touch with Government than. any previous Hindu group. The 
Ministry. was composed, of a 'Muhammadan. member of the 
National Unionist Party;· a member of the major Hindu party, 
and a· Sikh. ·. , :' , ·. · . · . . 

An opposition, consistently hostile to Government, was com
prised of some 10 or 12 Swarajists and Muhammadan· and Sikh 

· extremists under the name of the Nationalist Party. . . . . . . . , 
226. None of the parties, in any of the three Punjab Councils, 

was held together by any close political tie or by any strict . 
discipline. The Sikh Party was the best disciplined, but was 

. under the influence and, .until after 1925, the close control of · 
a dominant Sikh religious 'organisation. This allegiance to a 
body; unoonilected with the House led to the Sikh Party occupy. 
ing a· less etrective position than it might otherwise have secured, 
antf often ranged it. ra.ther with the more extreme Hindus than 
with·· the rural Unionists with whom it had many natural 

· affinities. ·· · · · . , · . . . ' . . 
, The Punjab· Legislature has not at any time attempted to 

bring adininistration to a standstill, and has on occasion shown 
itself ready to risk unpopularity both in support of the Govern
ment on matters affecting law and order and iri imposing taxa
tion. · It has shown itself more interested in practical affairs 
than in political abstractions. . . · · . . . 
. ··Its handling ·of. the Sikh Gurdwara Bill of 1925 (concerned 

with the a.dministra.tion of Sikh shrines), the passing of which 
robbed the Aka.li agitation of most of ita force, showed that the 
Council was ready to oo-operate with Government in dealing 
with a difficult subject involving religious issues of a perplexing 
character and vitally aff~cting the reserved side of the adminis
tration though. arising out of a transferred subject in charge 
of a Minister. . 

The most striking feature of the Council remains, nevertheless. 
its ~eep oommuna.l cleavages; and the stability of the successive 
Mi.o.il!tries is largely to be . explained by the existence of an 

. official t>loc generally in a. position to hold the balance between 
neatly equal forces of .Muhammadans ·on the one side 
and Hindus and Sikhs on the other., · · .,. 
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. Political_ Parties. '· .. 
227. We have seen in ~ha.p~er .4 of ~art II how ~~pl'x is 

the composition of the legtslat1ve counCils and ho~ ~t 1s l:iased 
essentially on the principle of providing separate represent&-. 
tion for each of the ma.in communities and interests. · .. · 

As might be expected, the result-unfortunate though probably • 
inevitable-has been to produce legislatures~ .which the forma::·· 
tion of political parties, in the sense ~ wlii?h they are ~der~ · 
stood in this country, has been almost !mposBible and has mdeed, 
rarely been. attempted. The various groupings,. with . kaleido
scopic changes of ' nomenclature, composition and leader~ 
ship, have not often been Qn anything but communal lines, and 
their communal character~ has tended . to beC?me more rather 
than less pronounced. · ·· · · · · 

The only really well organised and disciplined party ·with a. . 
definite programme (though, it is true, a negative. one) is that 
of the Swarajists. Only in- Bengal and the Central Provinces· 
did they, even temporarily, achieve their initial object of making . 
dyarchy unworkable, and in the provinces ·they· have. tended. 
everywhere, in varying degrees, to be transformed into an opp~ 
sition of & more constitutional kind, and have not infrequently 

• played a useful part as keen and vigilant critics. With the · 
· detachment of most of their original Moslem members, they . 

have grown more defi.nitely into a communal. party. Other 
smaller parties formed, as in. the case of the Swarajists, outside 
the provincial councils, a.nd more or less of an !11-India character, 
have appeared from time to time in the provincial councils, such 
as Nationalists, Liberala and ResponsiVIsts, but these have not 
so far played a very conspicuous part. 
, Turning to parties originating within the councils themselves 
(not, it may be observed, in the CQnstituencies), these- have 
mostly been small fluid groups, generally communal or looal in 
character, with an occa.sionaJ, but not apparently permanent, 
tendency to amalgamate. Perhaps the best instances of some4 
thing approaching true (even if not non~ommunal) parties a.re. 
the Justice Party in Madras and the National Unionist Party 
in· the Punjab, already described. Signa of an urban-rural · 
cleavage have o~ occasions appeared in the Bombay Council, but 
without any tendency for these two interests to crystallise into 
parties~ Landlord and tenant make a division which has also 
emerged from time to time, especia.lly in the United Provinces, 
where the landlords form a majority, though they liave · never 
formed themselves into a coherent party. , . . . ' • 

The organisation of such groups as exist has tended to improve . 
.Regular meetings of groups and the appointment of Whips have 
become more usun!. This is, no doubt, mainly due to the growth 
of parliamentary experience; but possibly partly to the fact that 
divisions are now more definitely on communal lines than in the 
earlier councils, with correspondingly somewhat greater natura.) 
stability. 
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The om.clal Bloc. 
228. The view is often advanced that the growth of partiea 

has •been hindered by. the existence of the official bloc. This 
is a. speculation about which it would be. unwise to be too dogma
tic ; but what is beyond dispute is that the official bloc ha~ pro
vided a. nucleus round which detached elements have from time to 
time rallied, has helped to decrease the instability of the balance 
of existing groups in the legislatures, and has made the tenure 
of ~ffice of Ministers far less precarious. 

The authors of the Montagu-Chelmsford Report hoped for 
the establishment of a convention that official members of the 
legislative councils should abstain from voting when transferred 
subjects were under discussion, and on other matters should 
have freedom of speech and vote, except. when the Government 
thought it necessary to require their support. • The Joint Select 
Committee thought that all official members of legislatures, 
except the Executive Councillors, should be free to speak and 
vote as they chose. . 

These theories have.. not proved practicable in the stress of 
working the naw constitution. It would obviously have been 
embarrassing, if not improper, to have officials openly differing 

' from the Government they served, even if their votes were not· 
necessary for the ~upport of that Government, but actually the. 
reserved side was nearly always badly in need of their votes. 
A development which oould not 80 easily have been foretold 

·}was that Ministers also frequently needed the support of the 
official votes. No Governor could let a Ministry. which had 'not 
forfeited his confidence, perish, or even suffer embarrassment, 
through the opposition or absten,tion of members under his 
orderS", members, indeed, who were servants of the Government 
as a. whole and often immediate subordinates of the Ministers. 
There have been one or two occasions on which the 'Whips were 

. taken off and officials voted aa they pleased, and a few cases 
in which officials took a ·line of their own, but these were few 
arid far between and of no constitutional significance. It became 
the universal· practice for the officials in the councils to vote 
with Government, whether the subject under discussion belonged 
to the reserved or transferred side. Government could, there
fore, always rely on this small, but solid, block of votes. 

1 
Government could generally, though not always, rely also on 

the nominated non-official members. It may be remarked in 
passing that one of the objections to the system of nomination is 
the suspicion that the nominee will be more ready to support the 

_ Government, to which he owes his appointment and to which 
he rriust look for re-appointment, than to be guided by the views 
of the interests which he represents. Government has also 
generally beeri. able to secure _the support of the non-official 
Europeans .. 

* M/C Report, para. 233. 
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. Absence oi :wn~terial Elected MaJorities. . · , 
229. The importance of the existence of a. Government jbll 

in the· councils was enormously increased by the fact that sue 
following among the ~lected members as the Ministers <:oul 
command wu seldom sufficient by itself . to ensure them 
majority. . · · ·· . · .· · · · · · · . · . · .. · · .. ·· 

In the fird councils, there was nowhere, except in· Madras, 
a homogeneous ministerial pa.rty with an assured elected majority.· 
Generally, each 'Minister could carry with him (though by no 
'meana alwaya with complete certainty) the votes of a. small group, · 
in many cases held together ma~nly by personal ties, and the votes 
of the official bloc were exceedingly useful and . sometimes · 
essential to· provide a majority for Ministers. In the . United. 
Provinces, the ministerial suppoders were definitely in a minority, · 
and Ministers depended not only on the official votes, but on the 
personal influence which the Governor carried with the landlord 
members of the Council. · . · : · . : . · . . . · · . . : · 

In the second councils, the ·swarajista were sufficiently :Powerful. 
to wreck the Ministry in the Central Provinces, as well as in· 
Bengal. In the United Provinces two landlord Ministers now 
had an assured majority. As we have seen, the Justice Party 
majority in M"a.dras was con.siderably' diminished, and the officia.l 
bloc bega.n to be a factor of importance to Madras Ministers, 
aa it had been and continued to be in the other provinces:· 

In the third councils, the situa.tion was one in which there 
waa no legislature in which the officia.l bloc was not an actual 
or potential balancing factor. The ministerial majority. had 
again disappeared in the United Provinces. ' · -~ · : . 

. There is, accordingly, no province in which· the official blocl 
bas not at some time or other been of decisive value to Ministers, 
and in some provinces there baa never at any time been a: suffi. 
ciently large or cohesive ministerial party to enable Ministers 

~to ignore the assistance of their offic1a.l supporters.) . . 
These facta have bad an important influence on the working 

of the dyarchic constitution i but further analysis needs, as a 
preliminary, some consideration of the working of dyarchy within 
the Executive itself. · ' 

The Dy&rchic Executive. . . 
230. Governors in choosing their 1.funsters h~ve had an .ex., 

J ceptionally difficult task. It could seldom be predicted what . 
following a Minister .would have in the legislature, quite apart\ 
from the fad that h1s acceptance of office was often followed, 
owing to personal rivalries, by the deta.cbment of some of his · 
previous adherents.. 'Ibe field of men of .outstanding ability was . 
not wide,_ and the refusal of office by the Swa.rajista made u still 
narrower in some provinces. . · 

Ministers, mostly new to administration, suffered greatly from\· 
having to devote much of the time and energy needed for their 
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\
duties to the tasks of attempting to keep the support of a pre

. carious following in the legislature, and of )Ileeting attacks
whether by way of votes of censure, motions for reduction of 
their salaries or other less direct methods-often inspired by 
motives only connected J'emotely • if at a.ll, with disapproval of 
their policy or administration. The prevailing financial stringency . 
was also a. source of many difficulties-a point to which we sha.ll · 
return in Part V. of this volume. 

These conditions have constituted & severe handicap, and the 
results which Ministers have achieved are, in most provinces, 
greater than might have been expected under such drawbacks. · 
Much is no doubt due-as 1-Hnisters themselves have acknowledged 
-to the devoted service of officials, and much to the help and 
guidance of Governors. Ministerial handling of affairs has been 
such thaft there has been little · oceasion for resorting to 
the Governor's statutory power of overruling their views; in 
some provinces this power has never been used at all. 

Miillsters have shown themselves notably energetic 'in several 
· of the spheres of adininisiration committed to their charge. In 

some provinc~s they have . made interesting experiments on 
which a bureaucratic government might have hesitated to embark . 

. The results may not always have been succesSful, but a quickened 
. public interest has certainly been achieved. · · . 

( 
.It is,· no ·doubt, ta:z.gely due to the wisdom with .which 

Governo!"S have used the dominant influence given them both 
1 byt'riidition and under the constitution in respect of both halves · 
of Government; that :Members and Ministers have succeeded, 
with hardly a~y exceptions, in overcoming the difficulties of 
working a: Government divided into two halves. According to our 
information,· relations between .Members and Ministers have 
usually been excellent. · · 

Ministers have worked together . with far~ less friction than 
might have· been expected in circumstances in which they were, 
more often· than not, drawn from different groups or com. 

· munities, and in which the taking of office bas seldom been 
conditioned by any understanding that the principle of joint 
responsibility would be observed. -This principle, it is true, was 
recognised by the Justice Party Ministries in Madras: and we 
may instance, by way of further examples, the resignation of a 
United Provinces•· Minister, Pandit Jagat Narain, in company 
with the Education Minister, Mr. Chintamani, on a matter 
arising in the education· department; or the acceptance by Mr; 
Chakrav~rti, in August, 1927, of the Bengal Legislature's vote 
of no confidence in Mr. (now _Sir A. K.) Ghuznavi as a vote 

. of no confidence in the Ministry to which they both belonged. 
It is curious to note that the Bengal Legislature refused to 

' recognise the principle of joint responsibility accepted by the 
Ministers themselves, and insiSted on carrying a. second separate 
motion against· Mr. Chakravarti, in spite of his statement that 
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he wo~d' r~sign &8 • consequence of. the .· vote against 
Mr. Gliuzna.vi. · · · , : . I 

231. ·The success achieved in avoiding conflict within the Gov
ernment itself waa attained by encouraging its operation as a 

.. single whole, rather tha~ by. keep~g. ~eparate 'the t~o tom
ponent parts. The practical unpoSSlbility of · c~nductmg. Gov~ 
ernment--e.t all events so f&r as major questions are concerned-

- in watertight compartments was in any event bound to produce 
a strong tendency in this direction, and .this natural devel<:>pment 
was generally fostered by Governors.· It became the widespread 
practice for all questions of importance to be discussed at· joint 
meetings of the two sides of Government and for the~ decision 
to be taken therea.t, although it was recognised that constitu
tional responsibility for the d~n rested only with part .. of 
those present. Separate meetings of the J!;xecutive Council 
seem to have been compa.rativel1 infrequent; and separate meet
ings of the Governor and Mirustera alone together. rarer still. 
There was, of course, in any case, nothing to encourage the 
holding of sepuate meetings 'Of all the Ministers together as a 

~ •• Ministry '' in those instances in which . there had · been no 
development of the sense of joint responsibility'among Ministers. 
As might be expected, the precise extent to which the policy of 

·unified consultation was carried out has varied somewhat from 
province to province and from time to time in the same province ; 
but · the general devdopment ha.s undoubtedly been of · the 
character stated above. · · 

) • , •, l. 

Failure to establish u XespOllSibility " of Transferred Side. 
' ' 

232. ~-th~_of.the_refqmte<t~o_nJilitution is that Ministerd, 
without being answerable for the reserved departments or for 
policy associated with the reserved side, l!l"e joint]J_Lesp(;>psib.le 
to the elected legislature in respect of the transferred. half :of 
Government; But it seems to us that it has proved impossible 
to translate this theory into practice. Difficulties in the sphere . 
of law and order led at one time in the United Provinces to a quite 
definite swing-back from the method of unified consultation, and 
the then Governor sought to make the practice regulating the 
taking of decisions by the dyarchic Government strictly conform · 
with the constitutional theory. But it is not clear that any 
greater success was obtained in this instance in establishing in 
th~ _eyes of the pt;blic the priDciple of the responsibility of 
MlDlsters to the leg1slature. . : . . · 

The j~t~nt_io.n_ -~!. ~y~rc~y -~~~-.!9- .esta,blish •. withio.Ju~erta.iu 
definite _range, respons1bility_to !.lP...~lect~d. Jegisla.tlll"e. If this 

· intention is not carried out, the justification for the constitu
tional bifurcation and for all the complications which it bring• 
in its train is difficult to fi.nd. In the light of experience, it may\ 
be doubted whether the object aimed at could be attained as 
long .as both halves of Government have to present themselves 
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l before the same legislature. The practical difficulty in the way · 
of achieving the . objective of dyarchy a.nd of obtaining a clear 
demarcation of responsibility arises not so much in the inner 
counsels of Government as in the eyes of the legislature, the 
electorate, and the public. · . · · . . 

. . 
233. Provincial legislatures. were by the nature of the consti

tution set the difficult task of discharging two different functions 
at the same time. In one sphere, they were to exercise control 
over policy; in the other, while free to criticise and vote or with
hold supply, they were to have no responsibility. 'Ihe inherent 

·difficulty. of keeping this distinction in mind has been intensi
. tied by the circumstances under which the councils have worked 
to such an extent that perhaps the most· important feature of 
the working of dyarchy in fhe provincial councils, when looked 
at from. the constitutional aspect, is the marked tendency of the 
councils to regard the Government as a whole, to think of 
Minist~rs as on a footing not very different from that of Execu
tive Councillors, to forget the extent of opportunities of the 
egislatures on the transferred side and to magnify their functions 
in the reserved field. · 

' I . . . 

, 234. The Joint SeleCt Committee's .view of the relationship 
between Members and Ministers . in the ·Legislature . was as 

. follows.:- · · · 
· ·~Members of the· ex~uti.;e council and Ministers should ~ot 

opp06e each· other by. speech or vote; membel'll. of the executive 
council 'should· not be required to support by speech or vote pro
posals of ministers of which they do not approve, nor should ministers 
be required to support by speech or vote proposals of the executive 
council of which they do noii approve; they should be free to speak 
and 'vote for each other's proposals :when they are in agreemeut with 
.them.": · 

. The temperature , of Indian politics is seldom so tepid as to 
make such detachment· practicable. Ministers who are not for : 
the Government policy are naturally regarded as against it. We 
learnt that in the fastness of Shillong. it was possible for · 
Ministers with considerable frequenct to abstain from supporting 

. the policy of the Governor in Council without untoward results. 
This was rarely so elsewhere. Members and Ministers were in 
too ·great need of mutual support. ·It is true, nevertheless, that 
a. few instances did_ occur (mainly in the United Provinces) of 
Members actually voting against Ministers a.nd Ministers against 
Members. · ' 

Dimculties produced by Working of Dyarchy • .. , ' ... 

. 235. We have already mentioned the rarity of an assured 
elected majority _in support of Ministers. 'Ihe effect produced 
has been profound. It iEJ largely psychological and deserves 
careful analysis. Ministers are seen to be, and feel themselves 
to be, largely dependent on the official bloc; :they are .necessarily 
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·in close relation with the reserved ·side of Government; and ·, 
it ha~ not infrequently bappe!led that a_ Minister is s~bsequt10tly · 
appomted to be an Executive Counc1llor. All· this help& to 
create a feeling that, when an elected member is appointed a. · 
Minister, be becomes a .. Government man," and Ministers them
~~elves have seldom altogether escaped the e1fect of the instinctive . 
opposition which is aroused by their .association with •' Govern.:..· 
ment," with the result that (he ties betweeqjhew.._and-the~ 

· · sup,P9!_t_e,r!_ a,.r~-~-ea~ep.ed. It lBJarliom b~~g, t~e, case that.· 
the appointment of a leader of a group to mmtstenal office has· 
increased his authority with his former followers. : · : . . 

There have also been reactions on the reserved·side of Govern. · 
ment. ·Ministers, who owe so much to. the support of the officiai . 
bloc, endeavour to obtain for the reserved. side of Government 
the vote of elected members · with whom. they are specially 
associated, though they do not invariably ·succeed .. It. is;· of 
course, important that · this·· tsupport should be given to. the 

. reserved side, for otherwise it may find itself in a minority, and 
the Governor in Council is na.turally unwilling to invoke, save as· 
a last resort, special powers of restoration and certification:: 7 But 
this situation involves the consequence that the reserved side of 
Government may be much influenced by· Ministers and their 
following. Decisions to be reached by the Governor in Council 
are affected by calculations of the probable attitude of ministerial 
supporters. The stronger the following of Ministers, the greater 
their influence on the reserved side, and the theoretical distinc
tions involved in the idea of dyarchy are likely to be blurred in 
practice. Thus the two halves of Government have been thrown\ 
into each other's arms through their relations with the legislature, I 
no less than by the impossibility of conducting the administration l 
in r.ompartments. . The resulting almost irresistible impulse 
towards a unification of Government bas probably been aU to the 
good from the point of view of the efficient conduct of business; 
but the underlying and fundamental conception of the dyarchie · 
system-complete " responsibility ". of Ministers in a. certain 
defined field, and in that field only-bas beoome .almos~ hope-
lessly obscured. · · . · · · , 

It would, of course, be' a~ exaggeratiOn to 'say that there was 
no difference in the attitude of the councils towards Minister• 
and Exe~;utive Councillors. There ha~ usually been distinctly 
less opposition to ministerial measures and to demands for 

· grants on the transferred side
1 

but this has probably been largely 
due to the nature of the subjects assigned to ea.ch. 'Ihe un
popular tasks of Government are left to be discharged by its 
official members .. Police or land revenue administration are· 
not subjects likely to arouse enthusiasm and often involve 
measures <lf great unpopularity; while for education, fQf health 
administration, and for other departments in the bands of 

- ·Ministers, to which the term" nation-building" is so frequently-
attached, there is a very real keenness: ·. • 

• • ... • t • 
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Conduct of Parliament&rJ Business. 
236. A British Member of Parliament watching the work of 

the provincial legislatures will be impressed by a number of 
differences from the British model. The compa.rotive brevity of 
the sessions (usually about five or six weeks in the spring when 
the Budget is taken, and somewhat .shorter periods later in the 
year} : the circulation in advance of answers to questions : the 
devotion of so large a proportion of time to resolutions (partly no 
doubt a heritage from the days of the Morley-Minto Councils} : 
the concentration during budget discussions on the distribution of 
available resources rather than on the means of raising sufficient 
funds to finance predetermined needs: the small number of 
members occupying the Government bench and their lack of 
any assured control of the House : the constant forming and 
shifting of groups : the sniping at an individual :Minister, the 
criticism of individual officials, and the communal rancour : all 
these features, whether trivial or important, help to produce a 
very different impression from that of Westminster. 

237. Orderly conduct of discussion has been the rule every
where. Members of the Statutory Commission bad the privilege 
of attending several debates in more than one province. We were 
much struck by the good attendance of members in the Chamber, 
by the high level of courteous speech, and by the respect shown 
to the Chair. The public galleries were well filled, and the 
proceedings were obviously followed with much interest. The 
provincial councils owe much to their Presidents. There have 
been striking instances in the provinces of the impartiality of 
elected presidents previously belonging to a party in opposition 
to Government. 

I Lack of organisation among the groups ~ the Councils bas 
created difficulties, and wasted much time, especially in connec
tion with the discussion on the demands for grants, when the 
allotted time has often been exhausted long before many items 
have been reached. The absence of procedure for bringing to a. 
close discussion on Bills (as opposed to demands for grants) bas 
frequently embarrassed Governments faced with an enorm.ous 
number of individual amendments. Lack of well orgamsed 
parties with a. definite programme bas also been a. contributory 
cause of the fault of attempting to interfere overmuch in the 
details of administration, instead of concentrating 9n questions 
of general policy. But in all the councils ther~ seems to be 
distinct improvement in these respects as parliamentary ex
perience grows. An interes~g feature is that m~~bers. of the 
provincial councils are becommg thoroughly fannlia.r With the 
use of the transferable vote for electing committees under pro
portional representation. 

Standing Finance Committees have played an important par~, 
as will be explained in Chapter 6 of Part V, where reference 1s 
also made to the Public Accounts Committees. 



THE WORKING OF. THE PROVINCIAL, CONSTITUTION. · 211 

Many of the branches of the administration, in one prov~nce or 
another, have had. atta.ched to them standing .advisory com·, 
mitteea wholly or mainly composed of members of the Iekisla.· 
ture ; but it does not appear as if thea~ had played any very con-
spicuous role. - . , 

. . . 
Attitude of Legislat~es to Law and Order. . 

238. It is of importance to note . the attitude of the councils · 
to what is commonly referred to as .. law and. order." In most 
provinces the police administration has been the target of· con
stant attack, sometimes of a general. character, ·but often 
directed against specific individuals or the handling of particular 
incidents. Its defence has almost invariably been left ~olely to 
speakers on the Government bench.. 'Ibis hostile attitude, 
though not entirely absent anywhere, s~ems to have been most 
strongly developed in Bengal, the Central .Provinces and Bihar 
and Orissa. In Bombay it ia said· that there was no desire to 
embarrass Government in this sphere. The Madras Council bas 
supported the Executive in the preservation of order, and in the. 
main this is also true of the Punjab Council, though it baa been 
very adive in criticism of the police., The United Provinces 
Legislature, alao unsparing in criticism, has had, in voting 
supply, sufficient sense of responsibility not to use its powers in 
a way which would threaten to cripple police administration. 

I· ~ ' • ' 

• :t 

Use of Governor's Special Powers. 
239. We have mentioned the natural reluctance to hav~ . 

recourse to the special powers of certi&cation and. restoration 
conferred on the Governor or the Governor in Council ... It is 
a striking fact that the only instance in. which a. Governor has 
found it necessary to secure the passage of a provincial Bill by 
certification ia the Bengal Criminal Law Amendment. Act •. 

On a few occasions a Governor has returned a. Bill for further 
. consideration with useful results ;• and there hive been two or 

three instances of the use of the veto, t but · none of these· 
occasions had any special constitutional significance. ' . 

The powers of restoration of rejected · demands· for reserved 
subjects have been fairly frequently used, with the notable 
exception of Bombay where the Government has always found 
it possible to accept the reductions made by the Legislature. 
In Burma, too, the power has .only been used once. But in 
1924-25 in the Central Provinces, as in .Bengal; demands for 
grants were rejected wholesale, as part of the wrecking policy 
of the Sw~rajists, and had to. be restored. Frequent, though · 
not extenBlve, use of restorat1on has been necessitated else. 

. ·where by the too common practice of rejecting a demand for a 

. · • 'J'he moat important cases are the 11adra• Religioua Endow menta Act 
and the Oudb Rent Act. 

t e.g. Malabar Tenane7 Bill and Calcutta Municipal Amendment Bill' . .• 
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grant, instead of only moving a token reduction, as a means of 
attackibg Government in connection with some particular branch 
of administration on the reserved side. Such attacks were un
doubtedly often ·pressed home .in a manner that the council 
would have hesitated to adopt if it had not known that the 
reserved powers could and would be used to prevent breakdown. 
But where " cuts " were moved and carried for the purpose 
of sec~ring economy, Government has frequently accepted the 
reductiOn. 

Rejection of demands on the transferred side (which could 
not be restored) have been less frequent. When they have 
occurred, they seem to have been usually directed by a desire 
to effect economy. In Bengal in 1924-25 the Swarajists suc
ceeded in carrying considerable " cuts " relating to staff in the 
education ,and medical departments; but the council subse
quently voted supplementary demands, when it found that the 
staff had been._, placed under notice. · · 

It will be remembered that the Governor also has an emer
gency power of authorising expenditure, whether the subject 

· is transferred or reserved. · To a slight extent in Bengal, and 
on a large scale in the Central Provinces, this power has been 
used in connection with transferred departments in order to 
reverse a decision _of the legislature. In the United Provinces 
and.Madras; however, it has been found convenient to employ 
it fairly frequently for comparatively small amounts of expendi
ture arising out of unforeseen circumstances such as floods. 
Elsewhere it has not been used at all. 

240. It is plain that nothing but absolute necessity for carry
ing on administration has evoked the use of special overriding 
powers and that the occasions for their use (though not. unim
portant) have been sporadic and limited, except in Bengal and 
the Central Provinces where they have at times had to be used 
in a wholesale manner. Outside these two provinces, Govern
ment and the legislature have usually agreed, or at any rate 
have not finally differed. But it is less easy to say wheQler 
provincial Governments, in being guided normally by the wishes 
of legislatures in which they did not command any assured 
majority, have been seriously hampered in their conduct of affairs. 

' Nature and Volume of Legislation. 
24l. Leaving out of a.cc~unt Bengal and the Central Pro

vinces, most of the Government Bills of any importance which 
were thrown out were proposals for fresh taxation.• But the 
motive for rejection was often a. genuine belief that further 
economy could be effected or a feeling (often shared by the 
provincial Government itself) that the proper way to secure 
fresh resources was to get the " provincial contributions " 

• No\ all auch were refused, see para. 400. 
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abolished. Instances of the tejection of impO;t'tant G:o-yernment 
Bills not dealing with finance . are. the .B1~a.r C~vil • Cpurt11 
Amendment Bill, 1926, and the Madras Irngat1on Bill,.l9~3. 

Again · excepting Bengal and the Central P!orinces; where 
le!ri.slative activity was for a.. time paralysed, tlie. output of the 
co~ncils in the legislative sphere has been considerable. · The 
subjects dealt with range over the whole prov~cial field, . b~t .. 
the number of Acts concerned with local self-government admmls
tration ia speciallfnoticeable. A large numberof private Bills• 
were brought forward, but comparatively few reached the statute 
book. . . . . 

·, 
Conclusion. ·. .. ·· · · 

. 242. The previous paragraphs of thi~ chapter provide m~tenal 
for forming a judgment on the working of the provincial consti"' 
tution, but a general conclusion -on the subject is not. easy to 
express. This is largely due to the fact that the same form of 
government has produced very different consequences in different 
parts of India-witness, for example, the chopping and chang .. 
ing in Bengal, with ministerial salaries voted and no Ministers 
to earn them. and with the Governor driven. to take over trans
ferred departments himself for months' at a ti,me, as contrasted 
with . the steady record of Madras or the Punjab. But there 
are some general features to be summarised .in bringing our 
sun·ey to a close: Everywhere the conduct of the busil).ess of 
the legislatures has been carried on with keenness, there has 
been much good debating, and the Government has been exposed 
to considerable challenge and comment from its opponents among 
the elected members. It would be impossible to say· that oppo-

•sition to Government has always shown itself to be restrained 
or reasonable, but we are convinced that much of this irrespori-

. sible spirit is due to those effects of dyarchy which we have 
described and analysed in paragraph 235 above. Moreover, 
members of legislative councils have been engaged in working 
a copy of parliamentary· institutions under conditions which often 

. tend tp reproduee the form rather than the substance of the 
original. It is much· to the credit of many of India's public 
men that they should so rapidly have adapted themselves to 

~these new methods, and we are strongly of opinion that the 
prominence which is given in the Press to proceedings in the 
Central Legislature have tended to obscure to British eyes the 
very. general measure of success which has been attained by 
rooet of the provincial councils and their .real il:pportance. If 
the councils have sometimes shown themselves indifferent to the 
practical needs of administrative efficiency, they have also in· 
many instances· exerted a useful inftuence, and thrown an in· 
forming light upon the proceedings of Government. The aver. 
n~e voter, and still more the average citizen, does not, we 

· • i.e. billa originated br non-official membera, outiide the Government • 
private bill legislation in the Britiah eenae doea not exist. , • 
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believe, as yet pay close attention to the activities of his repre
sentative. But interest is growing. In two provinces the 
Governor has often found it necessary to make extensive use 
of his exceptional powers: but aparl from this the reformed 
provincial councils have actually worked, and they have worked 
better certainly than many anticipated d their inception, though 
not entirely in the manner in which the authors of dyarchy 
intended~ 
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CHAPTER 3.-THE WORKING OF THE CENTREf. · . . .. I 

Dimcultiea of Direct Represent&Uon. · . · 
. 243. The difficulties of applying the .\Vestem system of parlir.
mentary government to an area. so vast and so diversified in its, 
population a.s British India. are very clearly ill~str~ted· in the · 

_ Indian Legislature. It embodies an effort to proVIde In a. cen~a.I 
deliberating and legislating organ for the adequate representation 
of 247 millions of people with many diverg~nt and often antago
nistic interests. Constituencies electing directly . to such a. body 
(unless it is to be enlarged to a point at which practical work 
.becomes impossible) must c:iover areas and include 'populations 
to which European legislatures are strangers. ·Let us illustrate 
the contrast. Yorkshire, with an area. .of slightly over 6,000 
square miles and a population of just. under 41 millions, is' repre
sented in the British Parliament by 57 members. · : To take a ' 
corresponding area of a distinctly rural character, the. four · 
counties of Lincoln, Norfolk, Suffolk~ and Rutland amount to . · 
just o\·er 6,000 square miles, and contain a population of ll · 
millions ; the combined area returns to Parliament 23 members. . 
Now, the Indian · Legislative Assembly contains '105 . elected .· 
members, of whom 73 are returned by rural constituencies. And 
the. rural constituencies returning a. single member to the 
Assembly are nowhere less than 6,000 · square miles in area.. 
An M.L.A. would be indeed fortunate. were his charge no larger : 
the figures supplied to us show that, among the non-Muhamma... · 
da.n rural constituencies, there are only 4 with an area. between 
6,000 and 1,000 square miles. The rest range between the 
latter figure and 62,000 square miles, with populations reaching 
in individual cases to u much as 6 millions. ; The three . 
~!uha.mmadan rural constituencies in the Madras Presidency, 
each returning a single member, cover 10,000, 48,000, and 
83,000 square miles, i.e., they are about half as large again as· 
Wales, Scotland and ·England respectively. A' constituency, 
taken at random from Madras contains 25,033 ·voters scattered 
amongst a population of 6 millions spread over an area of morQ 
than 31,000 square miles. · · . : · 

' . . ) 

The DimculUea of Distance. • 
. 244. The inevitable result is a divorce of the representative 

from the life of his constituency. To sit in the Central Legis
lature, a. Madras representative may have to face a. railway 
journey of 60 hours to Delhi and of 78 hours to Simla .. Members 
from Burma have to travel over sea and land for nearly a week. · 
While the two Houses are in session, members, except a few 
from areas immediately adjacent to Delhi and Simla, are more. 
or less cut off from their constituencies. As a rule, little attempt 
is made to overcome the physical difficulties in the way of main
taining touch ~ith constituencies, and once a member is elected; 
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his interest in his constituents fades until the time approaches 
for him to canvass their. votes again. The idea of a member's 
responsibility to his constituents is, in rural areas, still rudi
mentary in character. The member tends to become less the 
representative of his constituency than of active political or 
communal associations with which he is in intimate contact, 
and his views are moulded largely by a Press which is almost 
wholly in opposition to the Government. One weakness of the 
present system seems to us to be that it makes it so difficult, 
and often impossible, for a member to establish relations with 
his constituents, which entitle him to speak for them, and 
enable them to hold him to account. 

/ 
The Central Electora.te. 

245. ·.Another difficulty in constituting_ a satisfactory central 
legislature is presented by the smallness of the central electorate 
and by its general character. The electoral roll of the Assembly 
has, it is true, grown, on a stationary franchise, from 904,746 in 

.1920 to 1,128,331 in 1926 .. This rise has in the main been due 
to the inclusion of Burma. witliin the reformed constitution, tc> 
the enfranchisement of women, and also, possibly, to an increase 
in wealth and to the better registration of voters. As regard~ 
the electorate for the Council of State, between 1920 and 1925, 
the years of the, two quinquennial electi9ns which have so far 
taken place, the increase was from 17,644 to 32,126, and of thi~ 
latter number, Burma provided .no less than 15,555. · . 
, Thus, in the Legislative Assembly, '105 elected members are 

returned by ll m~llion voters. • If we exclude ar.eas not repre
. sented by elected members, this electorate. of ll millions is 

scattered over a population of 240 millions. t We doubt whether 
. even this limitation of the electorate has succeeded in produc

.· ing-at any rate outside. some of the large towns-a. body of 
voters capable, to any appreciable .extent, of understanding, or 

. , even being intelligently interested in, most o~ the policies on 
which the Assembly has to pronounce .. What we have said, of 

· course, has no reference to special constituencies, such as Cham
bers of Commerce, and applies particularly to the rural voter. 
The voter's appreciation of some issues raised in the provincial 
councils is, we think, more general. 

The·comparatively small electorate has, however, shown a. pr<?
gressively increasing readiness to go to the polls. . How far th1~ 
is due to a genuine advance in political interest and how far tc> 
other cauE'es it is impossible to determine. The decline of non
cooperation after 1922 removed an influence that had kept many 
electors from voting, and although, in the main, pressure by 

* In the Council of State (if the two representatives from Burma are
exr.luded), 32 members are elected by 17,000 voters. 

t This excludes the population of such of the Chief Commissioners~ 
r,rovinces as are not represented by ·election,· and also those portions of the-
'excluded areas" in which ther411 is no electoral system. · 
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· ca~didates has been the fac~r of. importance in inducing the · 
country elector to · vote, there has undoubtedly been · rome · 
growth of genuine pohtical interest. In· 1920, 25 per cent of 

. th~ Assembly electorate in contested constituencies went to the 
· polls. This percentage increased to 42 per cent. and 48 per 

cent. at the two succeeding elections, despite the abstention of 
large numbers of Burmese voters. ·The Council of State. elec
torate voted to the extent. of 45 per. cent. and 55 per cent. in 
the 1920 and 1925 elections,. and here again Burma. lowe~ed the 
general average very considerably.. · . 

In Bu.rmt. alone, have the elections for the Central Legislature.· 
appeared to rouse little enthusiasm .. Even in 1926, when inte~est 
in elections for the Assembly wa.s fairly genera.l and party feeling 
ra.n high, only 13 per cent." of the Burmese electorate voted. 
For the Council of State, only 5 per cent. d those qualified voted 
at the 1925 election.· The Central Legislature's remoteness, .and. 
the feeling that Burma. is powerless to obtain a. .sympathetic 
consideration of her special interests in a. body in which her 
representatives are so few, are, we believe, partly responsible for : 
the lack of interest in elections for the Central Legislature.· · 

, • • I 

Women Voters for the Assembly •. ·, .. · 
246. No woman is entitled to sit in the Council of State, or to 

vote for election to it. n is open to the Council of State by 
resolution to remove either or both of these barriers, but it has 
shown no inclination to do &o. Women are eligible to stand as 
.candidates for Assembly constituencies in' any province .where 
they might be elected to tlle provincial legislature, i.e., in seven 
out of. the nine provinces. Bengal and Assam are thE\ two 
exceptions. In provinces where a woman. is qualified. to be a 
.candidate, she is also qualified to become a nominated member 
<>f the Assembly, but so far no woman has_ sat in the Assembly, 
either by election or nomination. · . . . • · 

In 1926, when the last' Assembly election was held, 22 per cent.; 
of the women with votes in Madras, 12 _per cent. in Bombay 

, and the Punjab, 9.6 per cent. in Bengal, and 4.5 per cent. in the 
United Provin<'.ea voted, This is by no means an unpromising 
beginning in view of the fact that, in many provinces, women nre 
only just emerging from the seclusion which bas been their 

· lot for generations. There is, however, a striking disparity ' 
between the numbers of male and female. voters. In 'Madras, 
where the total number of ·Assembly voters is 277,582,. the 
women voters number only ·18,375. In Bombay, the United 
Provinces, and the Punjab, the corresponding figures are 159,418 · 
and 4,404, 194,458 and 6,071, and 82,929 and 2,065 respectively .. 

. The fact that the franchise 'is based on a property qua.Iification 
operates heavily against them. The women members of an ' 
Indian family have as & rule no independent ownership of 
property. · 
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The Leglsli.ture 1n Session. 
· 247. The session of the Indian Legislature usually opens· at 
De~ at the end of January or in the early days of February, and 
contmues there for about two months. H is during this Delhi· 
~ssion. that the F~nance ~ember presents his Budget, and the 
discussion of the Fmance Bill takes place. In April, the climate 
of Delhi begins to get uncomfortably hot, and the Government 
of India moves to Simla. The sittings of the Indian Legislature 
are resumed there in the later part of the year, usually in August 
and September, and ordinarily cover several weeks. An Indian · 

. member, therefore, whether of the Legislative Assembly or of 
· the Council of State, has not so continuous a call upon· his· 
attendance as a .British· member· of Parliament. Even so, it 
appears to be difficult to keep Indian members in fnll attendance . 
throughout the session, though on important occasions the pro-

. portion of those present is extremely hig_h •. Payment of members 
takes the fo•m of a compensatory allowa.nce for the period of the 
member's absence' from his home. · · 

. . 

We have had ·the privilege of witnessing sittings of both 
branches of th~ Indian Legislature at Delhi. The time of meet
ings is in the forenoon, and the hour of adjournment (over which 
the President appears to have a much greater power of control 
than exists at Westminster) is nsua.llyreached by 4 or 5 o·clock. 
As there is an adjournment for luncheon, and all-night sittings 
are unknown, British· members of Parliament· may be excused 
a· feeling of envy. The Chamber is arranged after the usual 
oontinental model, with a d~sk for· each member; the whole 
in the shape of a horseshoe, broken up into wedges of seats by 
gangways~. Members of the Government sit on the right of the 

. Chair, with ·the official bloo be};lind them ; various minority and 
moderate groups range themselves more in the · centre ; for 
examplet the Central Moslem Party and the European con
tingent. On the. extreme· left of the Chair, the leader 
of the largest party and his followers establish tliem

. selvee-:-when the. Swarajists are present, they now occupy 
this position. The members . belonging to what are 

. known as the Nationalist Party and the Independent 
Party are established in adjoining sectors. In the Council of 
State, the same general &rrangement._ prevails. Members speak 
from the places where they sit, and, when a division takes place, 
move into lobbies, as at Westminster. 

The composition of the two Houses, including official members, 
·at the time of our visit to Delhi in 1928. was approximately as 
shown below :--

; 
. Depreaaed Other Total Hindu•. Mo&lem1. European&. 

Cwuea. M itwritiu. 
Council of 21 17 • 16 nil. 6 . 60 

State. 
145 Assembly ... 70 38 25 1 11 
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Comm"unaJ grouping, which ha.s often . affected . the ·voting in 
the Legislature, gives eome explanation of the uneJpe{tedly · _ 
strong position in which Government has frequently found 1tself. · 

The Assembly, aa the popula.r body,· receives a preponderating· 
measure of notice in political· circles and ·in the. Press, and ''Do 

la.rge proportion of the leaders ol political opinion in the country 
are members. Ita genera.l atmosphere differs greatly from that 
of the Council of State •. Antagonisms are sharper, debates more 
acrimonious, ana work generally more strenuous. · · , , . 

The Council of State represents the more 'conservative elements · 
in the country and, in particular, sections of society, which have 
most to lose by hasty and ill-considered legislation. , It is not 
surprising, therefore, that it has taken a different view on many 
questions from tlie Assembly, which rega.rds jtseii as represent~ 
tive of progressive political opinion. Between 1921 and 1928, on_ 
no less than five occasions the two Chambers reached, at-any rate 
in the first instance, different conclusions on the Government's 
Finance Bills. · On nine other occasions, the Houses have been· 
a.t variance on legislative measures. · The relations between them 
have discouraged attempts to make them act together,· though 
statutory provisions for such joint action exist. On 18 occasions 
only, have Joint Committees been appointed, and there has never 
been a joint sitting of the two Houses. . · . · . . . · . , , 

The Contrast with' westminSter; ·. · .. 

248. The first essential for a correct understanding of. the 
relations of the Centra.l Government with the Central Legisla.ture 
in India is to divest the mind of analogies drawn from the British 
pa.rliamentary Jystem. A British Ca.binet can only survive so 
long as it has the support of a majority in the House of Com• 
mons. The Central Executive in Indiar-the Governor-General 
in Council-is, on the other band, entirely independent of, and, 
indeed, can seldom count with confidence on, a. majority in the 
Indian Legisla-ture. Yet ·no defeat can drive its Membere from· 
office, and the statutory powers of the Governor-General or the 
Governor-General in Council are sufficient to prevent opposition 
from bringing administration to a standstill.· Again, the Oppo· 
sition in the British Parlia.ment has alway• before it the prospect 
of a return to office, when it will itself bear· the burden· of 
administrative responsibility ~nd have to justify its former 
declarations. The position in India ill very different. . The 
Opposition's opportunities for criticism and its powers of in. 
tluencing the course of legislative and administrative business . 
are extensive. But it cannot be vested with responsibility for 
the administration and thus be called on to reconcile its criticisms 
with the requirements of actual government. Such a constitu
tional system might be supposed to have led to wholly irre- . 
sponsible. criticism from the Legislature and to complete in· 
difference in the Executive. . But the course of development bas 

699iS B ·. 
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. been.:otber.Wisa..-.. Oia •tha-One h•nd,: whila .the attitud$ of the 
Assembly. has oftel1 >been strongly influenced- by ita constitutional 
.itoosponsibility •. it. hal .co;operated with :Government in a good 
fl(lal o~ .conatruc~ve: _work.· On: the other han.d, the Ex~utive 
'ha!l been tar from unresponsive to the criticism ~d to the sug-
·_,gE)sfiona of the Legislature;· - . · -

·The Presidential Chair.'~·· 
249. In ~othing -is: tb~· _ooniraai hetween' Westminster ·ana 

'Delhi. more· striking ·~han· in the :poSition assutned,- and the 
_fufiuence exercised. by the occupant of 'the Chait bf the Assembly. 
~He Claims~ an4 employs,·powers of interference which would be 
qtlite.·cantrary ·to the: stricter: limits of tha Speakershi~repri
·manding a. government member. Of the Council of etate for not 
'attending and speaking at a debate in 1.he Lower House, advising 
:the Government ·not to proceed with important business when 
"'the Swarajists_ wa~ed out, explaining his view of the proper 

.·operation of the so~called Fiscal Convention, and so forth. W~ 
'ar~ bollD:d to make-plain the d.iHerence, lest it should be suppos_ed 
:fhat the tradit'ions_,and the methods of the Speaker of tpe House 
of Commons were· being. reproduced in· the _Indian Legislature. 
'The. explanation- of the contrast, we venture to think, is. not 
·unconnected with the fact that, "Whereas · in the House of 
Commons there is !J.Iways a government majority which may 
be depended upon. to 8upport the authority of the Speaker, any 

· · ·~ajority upon which the President of the· Assembly may be dis
·P9Bed to lean, is ·necessarily found in :the ra.Jlks -of: the. Opposi
_tion. · It is not ~ be presumed or expected thai the spii:it of 
British parli.a.tnentary institutions· can be transpl~nted and repro
_cJuced automatically. in so diJierent an atmosphere, and. there 
are many other models for the Speakership besides the model at 

- Westmjnster. .· Lord Bryce described_' on~ ·in.· his ·book on th~ 
·Aln.~~ca.n Constitution, arid the student of comparative institu
tions m~y find . there . a .much _closer parallel to th~ pl'!lctiee of 
.t}Je -.~sident of the . Legis~tive Assembly. . : , · , ' . _ . _ r 

, · .. . ~ ' . . . ~ .. ~-
_·:_: · _, · .. :::: /:.~ ·Ci~o~~illg iB' the .Assemb_I1• _. -'. . . 

·. 250. There is nothing in the Indian Legislature which.corre-
- sponds to the working of a. party system, as that e:xpre~si<Jn is 

understood in Britain. · IIi view -of the methods by which the · 
Legislature is constituted, nothing else coUld be expected. Parties . 
in the Lower House are predominantly communal groups: The · 

- aim of the Swarajists has been to create an inclusive political 
party, ·formed -on national lines, and not in terms of ·religion, 
.sect, or community. ·This attempt, however; has left the 
traditional religious cleavage «;>f Indian society in the main un
touched, and this cleavage c.OnstnntJy shows itself in debate and 
in- yoting. · The Swarajists are predominantly Hi:D.do. The 
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N~tio~list .PartyJ11 ~nt~Iy:drawn froiil th~·Hindu. cf>.mmunity;. 
'l'he Central . .Moslem_ Party .is entirely .Muham:r;ru;~.dan. ·aild~we 
beliey~. ~hal. tJ'!e~.JnPepenpen~ }>arty :iiJ .;r;J.9W' predo.mi,nantly::eo~ 
We shall, in a la.ter chapter, • attempt a description of the course 
of Indian poll tics. in the .light of-.the _.Reforms, bu~ without at 
present refetting tnore closely to' th~. Course of" evel}tS, ,.it, is 
enough to $ay tha.t the impression· p~duced tipori ·tlie·-tn~~d:.of 
an observer familiar with the JJritisn Parlia.m~nt is not)i6 tnodi 
one of re8embla.nce· as one of 9ili~rence.'~ Groups. forn{ an4 
re-_!orm, but so-far as it~ pledgej). supportefs·are·oo_nc!'lmed~'~Jie 
GOver~ment. is in :a permanent . niin9rity' . and. ;t}JJs .. afl~~.s: ·-~~e 
whole t.one of debate.· ·n tnay,. ilnd -often doesj (farry '3 dins1o:q 
by a combination of minority groups, but_ whenever· political' or 
racial feeling runs high, the maj9rity of:·elected.members will 
usuaJly be found on the oppoSition ·side.-~·-: 

• ~ • • • ~ • '. I' • • • ', 1 ~ '• '· :, • I • : •• 

· . ~~ omclal Eloc. ·. ~ 
-~ '251:. The.'oificia.i bloc of ~6 members has throughout been :r;e. 
ga.rded as under the· orders of Government ;..i* has· never been 
found practica.ble. to· adopt the proposals of the Joint. Report 
that officials s~ould be_ a.llpwed I!' free ,igh~ of speech and vote, 
though the control haa on occas1on been relaxed ·in. the case of 
provincial official members. · Tile influence of. this official element 
hu been exerted in more ways than one. A solid block of votes 
cast definitely for. Government baa not only ha.d -on man} 
occasions a decisive eft'ect on divisions in the two Houses, bu~ it 
ha.a oft~n helped_ to rally to the support of Government elements 
which w0uld have hesitated to support a cause_which had not th~ 
strohg nucleus of supporters aft'orded by the. officials. The oon· 
tribution in debate, which their experience haa enabled officia1 
members to make on measure• affecting the a.dministrationi ba& 
been substantial. Finally, the provincial official member& have 
sometimes expressed the special viewa of the Governments oJ 
their provinces. But for the most part their membership of tlu 
Assembly is valuable to the authorities beca.use it constitutes pari 
of the official vote. · · · · · . . . : ' 

. There i.a a natural tendency for nominated memberi. to sup-
. ·port the Government which has selected them .for membershi1 

of the Legislature, and we have heard the auggestion made that: 
if a nominated member opposed Government in season ahd ou1 
of season, he would be likely to be P1¥ised over when his pia.~ 
came to be refilled in the new House. But our own impreesiot 
is that nominated members have, as a ~le, exercised a. fre~ 
judgment 11nd have endea.voured fa.itbfully to represent • th~ 
interests committed to their charge. It is certainly the · fac 

·that some nominated members· have been found ·quite as fre 
· quently .in the opposition as in the Government lobby. · The com 

• Pari III. Ch. 6 • 
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pact European group of hine ~embers has lent Governm~nt a 
discriminating support, and the Central Moslem Party has been 
generallr dispose_d _to c_ast its weight on the· ~~de of ~vernment • 
. ~ ~ . . : . . . 

. ~overnment Legtslation and Resolutions. . 
:. _. 252: Up to 1928, -~o less. than 199 Government Ieiislative 
measures wer~ passe4 by the Assembly,·five were either rejected 
or withdrawn .and were not considered of sufficient importance 
to -call for the .exercise. of the Governor-General's overriding 
powers~ while only four (two being the Finance Acts of 1923 
and 1924) .which were rejected,_ had to be certified •. No Bill 
has been certified ~ince-l9_25. . . , . _ · 
- The bulk of the. measures passed referred to amendments of 
the Civil Law, an:d were of subsidiary interest, but important 
fiscal, industrial, coiiimercial, labour, currency and ba.nking 

-legislation was also passed~ . It . was . chiefly in the field of 
Criminal La-w that 'the · Aasembly. showed ·itself definitely 
antagonistic, regarding jealously· any proposals· to arm. the 
Executive with wider powers: . . · · · . . · 

. · -Between 1921 arid. 1928, .95~ Bills were in trod '~iced by private . 
members.- Of these, 49 related, to the Civil_ Law, 19 fo matters 
connected . with ·_Law · and Order, and only 7 dealt with social 
matters. . The _ inevitably restricted . facilities for non~fficia.J . 
legislative lmsiness resulted in a large number of these private 
Bills lapsing._ ·Only ·15 were pa!!~d. and it is worthy of mention 
that 5 · priva~e. meas'ures,' which pa.ssed the · Assembly despite 
Government opposition, were rejectec;I by the Council of State. 

Not _ hurequen.tly, · Government has had recourse . to moying 
Resolutions in the Legislature with. the object either of ascertain
ing its attitude towards public ·matters of outstanding importance 
or of indicating.the line!\ of..proposed legislation of an important 
nature and canvassing support for it.· On 5_7 occasions, Govern-

' tnent eqnsulted the Assembly- in this way, and in only 8 cases 
'Ya.s the decision opposed to the Governm~~t view .. · _ . . . 
· ·In the· Council of State, Government has been· able to ·rely 
on support on all crucial questions. Except for a small Swarajist . 
group, the Council of State has no political parties comparable 
tO those in the Assembly, and purely partisan considerations bulk 
less largely in its consideration of measures. Government has 
often been able to rely on the Upper Chamber ·to redress the 

·effects. of :precipitate d~isions taken in the ~wer House.· 

The Power &nd Influence of the Legislature. 
253. Bui while the extent of Government legislation and the 

success in carrying it through without certification is noteworthy, 
the' ii1_fluence exercised by the_ Legislature on the Executive is 
no less ·remarkable. It has been directly exercised in three 
ways, firstly through putting questions to Government and the 
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: moving of resolutions : secondly, through the · financial :power ~ 
·which the Assembly possesses over votable iiems in the :Bddget; . 
· and thirdly; through the work of standing committees.• We : 
. will consider each of these in turn. · · . 

(1) · Questions · and Resolutions: · ~ - · : · · · • . 
The use of the power of interpellation. has be~n -ste~dily. a~d 

effectnvely developed~ . At the outset; a marked ~endency .m~rii-
. fested itself to use . this right to . ventilate individual grievances 
or advance individual claims, but -with growing parliamentary 
experience has come a perception of the true purpose of ''. ques
tion time:• It is being more often used to draw attention to 
matters of real public importance, and. Government· action hiLs 
repeatedly been inftuenced by such· questions.: As a method of 
bringing inftuence to bear on Government, resolutions offer 
greater scope for argument and discussion. · J3oth Houses have 
employed thia method freely. Of the 91 divisions which took 
place in the Assembly on non-official resolutions. before 1928. 
(subsequent figures have not been furnished to us), 51- went · 
in favour of Government and 40 against it. · The extent of · 
the influence exerted in this way can be realised by a reference 
to some of the matter• set in motion by non-official resolutions. 
The adoption of a ~al policy of .. discriminating protection," 
the statutory recognition and regulation of Trade Un.ibns, the 
repeal of certain lawa arming the Executive with special powers 
in emergencies and of the Press Act, the abolition of the excise 
duty on cotton, and the constitution of an Indian. Territorial 
Force may be cited as topics on which the Assembly expressed 
. its wishes by means of resolutions, and Government took action 
·accordingly. Government gave full effect to 87, and partial 

· effect to 86, non-official resolutions passed by the Assembly. 
Only .. m 82 eases was no action taken as a result of such resolu
tions. Among them are cases in which the Government had

. not the power to do what it was asked to do. 'Ihe coiTespond-, 
ing figures for resolutions of tho Council of State to which effect 
has been given fully, partially, or not at all are 82, 24 and 19. 

(U) Uae of Power over J'lnance. · 
We turn now to the use made by the Assembly of its financial 

powers. The three Assemblies since 1921 have differed greatly 
in this respect. The first was faced with a series of deficit 
Budgets. It therefore concerned itself with .trying to secure 
retrenchment, and being debaiTed from touching tho non-voted. 
items (which formed so much of the expenditure), often made 
disproportionate • • cuts " in the provision under those heads 
which lay within its power. The cuts made in the first two 
Budgets, of 129 and 951 lakhs respectively, were accepted bl 
Government. In 1923, however, the Governor-General in Council 
restored the provision of Ra. 114 lakhs for railway annuities, 
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which the Assembly· had cut out of the Budget, in ,pursuance of 
: its wish to .iee .the· sum transferred from_ reven~ to capital 
,, account, and .also ·the sum of Rs. 3 ·lakhs for the Public. Services 

Commission, eliminated by .the Assembly because it disapproved 
ol its appointment. . . . 

The attitude. of the subsequent. ·Assemblies dift'ered greatly 
. from that of. the ~rst. In 1924, the -Swarajists, pledged to wreck 
.the Government,:_succeeded in rejecting demands ·amounting to 

: 4! crores .. ;All.these ~ere Testored by the Governor-General in 
. Council. The third Assembly has made a. less wholesale use of its 
:powez:s. After registering its political protest . by· throwing ·out 

: ~ertain 'major .\Totes, it bas with a few exceptions generally con-
. : tented itself ~th token " cuts ", with the. object of drawing 

;: attention ~o specific grievances. . The natural disinclination of 
.~the Executive to ·use extensively .tb~ power of restoration has:on 
: occa~ion, and to: a. limited extent, enabled the Legislature. in 
_.effect to reduce 'non-voted expenditure. 'Ih~t is to say. the 
Go~ernment has avoided. being . forced. _to_ proceed . to extreme 

· l;neasures on the .. voted items b-y agreeing to cut down its no~-
. · votable· estitnates. · · When political considerations . have receded· 

intq the ·J>ackground, the Executive .Government and the 
Asse~bly have found i~ possible to agr~ on a. common policy in 
the pursuit ot :economy. _ · · . · . · 
· ... 

' · · :.- -'·<(iii) Standing Committees. 
, ·:.Two Committees fonn part of the machinery of ihe Assembly, 
• and, through them, it exercises an important influence~ The. first. 
:~'-the Standing Finance ·committee--:consists of 14 members 
· elected by the Chamber, with the Finance Member of Govern
. ment as Chairman. Its principal function is the scrutiny of the 
. Government'& proposals for new items of votable expenfliture. 
-It is an ·advisory body, but the Executive bas never persisted 
: in presenting to the Assembly demands for supply against which 
- the Committee has recorded its advice, and the Assembly bas 
~never directly dissented ·from its view.·· ·' . . . . 
. :·· : The other committee is the Committee on Public Accounts. 
It is. empowered. to deal with the auditing and appropriation of 

. the accounts of the Governor-General in. Council,· and its duty 
is to. satisfy itself that the money voted by the Assembly baa 

: been spent within, the scope of the · demands granted. by the 
· Assembly.· lts activities have been recognised . as extending to 
· ·non-voted, a.8 well as voted, expenditure. Eight of its members 

: are elected : by"· the Assembly and three nominated by the 
, Governor-General. The Finance Member is ex-officio Chair-
man.•. Its ·scrutiny of expenditure is jealous" and detailed, and 

· it has notably enlarged the auth~rity of the Assembly. · 

-;-· * See Part V for a fuller account of the structure and working of the 
Standing l'inance C<»mmittee and Public ·Accounts Committee, paras. 425 
,an~ 429 below. · · · · · 
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.. · Th_e 1 oinl ~elec' .Co~ttee .made ~e. d_e~te ~sug~e.stion ~~at • 
d rmght asSlst·~h~ ·polit'ica.} .e4uc&:tl5>n _of Ind1a ~if:·stanihng 
committees of the· Legislature were att3clled' ·to certam depart
~ents of Government, f~ consultative ·and advisocy: purpo~es. : · 
-: n has. not been foond possible in all dep~enta: to ;constitute• ·. 
eucli com"mittee8, and· the·. difficulty·. of· ·assembling. tbem::hlili · 
militated ~ga.inst their use. But in some eases, e.g., the S"tanding. 
Co~Dlllittee on Emigration &nd the Centra.l. Advisory Council tor: 
Railways, they have proved of rea.J..:assistance'.~ ~he depart-· 
menta concerned. Not only ha.ve they been eJfectlve mterpreters 
of public opinion to the Government, but a. closer acqUaintance 
with ·the difficulties of Government. has on : more . than·~ one 
oceasion provided the la.tter with unexpected champions in·. the. 
Legislature. · · · · · :.~. .: . ,, ,. J • • · • • 

t " . '~ •• ,: • ' •• ·, .'' ; :. • : 

. Indirect Influence ol the AssemblJ. · .: .. . ; ... 
. 254:. Th~ .·indirect influence_:··o( tho~ A~se~bly. on. th& 

Government haa been of still grea.ter iolportanee. : . Ita extent . 
it hardly rea.lised by the members themselves, who IU'8 inclined 
to la.y stress on. the theoretical irresponsibility of. the E~ecutive~ 
In practice, at officials themselves .. ha.vo borne: witness, the 
Government is greatly influenced by the contact of its Members 
with the elected representatives •. Sir .William Ha.rcourt once 

. 'declared that •' the value of politica.l heads of departmel1ts is. to 
tell the officials what the public will not stand."• •· Under a. pure 
bureaucracy, officials are apt to make a. fetish of efficiency and. 
to fa.il to give due place to the importance of acceptance by the 
governed of the proposala of the rulers. · This weakness can' be 
best counteracted by close contact with the unofficial mind •. We 
believe tha.t the membera of the Central Legislature· have per .. 
formed this useful function, and ·that their in1luence has often 

•been beneficial. Further, it is important to remember that the 
existence of a popularly elected legislature .not only 'operates 
to amend government measures alter their introduction, bu' hai 
much effect in deciding wha.t measnrea should be introduced .. 
Again, the existence of a. body of unofficial persona with powers 
of interpellation seta up in".the Administration itself a spirit 
of self-criticism e.nd a. desire to avoid occasion for censure. -. 

• Life of Sir Wm. Harcourt, (A. G. Gardiner) .Yol,· JI p. 587, ·_ 
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CHAPTER 4.-cENTRAL CONTROL OVER 
PROVINCIAL MATTERS. 

255. The sepa;ation .which the Reforms effected between 
central· and · provincial duties in no wise affects the responsi
bility of the Central Government for the financial and adminia
tra.tive stability of India as a whole. The provincial 
Governments ata.te that the large independence of the Centre 
which they have ~quired, has resulted in a great decrease of 
correspondence· with Delhi and Simla. But the responsibilities 
of the Government of India involve that it should be kept 
informed of all important matters connected with the govern
ment of the whole country, even when primarily of provincial 

. concern. • The obligation to supply information to the Governor
. General in Council is imposed by statute, and again more 
precisely by rule, on both halves of provincial Governments.• 
Certain central subjects again are of such a nature as to have 
little mea.ning (so far as Governors' provinces are concerned) 
apart from: the . administration of provincial subjects-for 
instance, "statistics " and "All-India Services."' The proper 
discharge by the Centre of its responsibilities in such subjects, 
therefore, seems to require the power of issuing orders to both 
halves of provincial Governments. But difficulties have arisen 
in the exercise· by the Centre of its responsibilities for All-India 

·. officers serving in transferred departments. An essential function 
of the Centre, which must invade the whole provincial sphere 
in both its reserved and its transferred parts, is " External 
Relations ". The adherence of the Indian ·Government to con
ventions of the League of" Nations and the International Labour 

. Office has involved obligations, financial as well as administrative, 
ori the provinces, principally in transferred departments. The 
Government of India has, of course, made it a practice to con-· 
suit all the provinces before undertaking such commitments. But 
it has neither disguised the fact that it must retain freedom to 
override their objections, rior admitted its obligation to consult 

.. them in all cases. The principle has here been established that 
the responsibility of the Centre for central subjects prevails 
over the restrictions which have been placed upon its powers of 
control over provincial transferred subjects. 

256. The obedience which. pro~ncial Governments must 
. render to tlie Centre is restricted only in the transferred sphere. 

So far as the official part of the provincial Governments is con-
- cerned, it is complete. OffiGial nominated representatives of 

the provincial Governments in the Central Legislature have not, 
as a rule, been permitted to vote against the Central Govern
ment, though certainly on one occasion, when the Government 
of India's policy on. provincial contributions ~as under dis
cussion, they have both spoken and voted against it. But, in 

• Section 45 of the Act and Rule & of the Devolution Rules. 
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practice, the power of control· possessed by the Governm.ent of 
India . over reserved subjects is q~ed, . for ~he reason ~hat 
even 1n the reserved sphere provmc1al Governments must do,. 
their utlll06t to act in co-operation with the legislatures.· Thus 
the Government of India., on one occasion, asked the Govern
ment of the United Provinces to reform ita jail administration.; 
but when it appeared that the provincial . Legislature , would 
not vote the heavy expenditure which this reform would in-· 
volve, the Central Government did not proceed to the extreme 
of insisting that the necessary funds should be demanded from. 
the Legislature a.nd, if necessary, certified by the Governor. · 

The form in :which the Government of India ·has· couched 
ita communications to the provinces ia invariably ·one ·of· advice' 
and suggestion, a.nd not of command .. Jt. might appear, there~' 
fore, that it paid no respect to the distinction- which exists· be-

-tween ita powers in reserved and. transferred subjects;.' But 
this is not so. The provinces a.re well aware that,. though they 
may fully represent their point of view* they must bow. to the 
decision of the Centre in reserved subjects. The tradition of 
obedience extends also to the administration 'of. transferred sub
jects; though here it might be better expressed aa a readiness 
to fall in with the policy of the Centre, in default of strong 
reasons to_.the contrary. This is indeed the basis on which 
the co-ordfuated government of India. proceeds. The Central 

· Government has no inspecting agency of ita own. It relies . 
entirely upon ita inherent authority, on the written word, and 
on the presumption that the provinces will implement ita policy 
to the full e:ttent of their capa.city~ . . . . ·. . · , · 

·' Control 1n the B.eserved Field.. 
• I ' • 

257. The control which· the Centre possesses over the official 
part of a. provincial Government is exercised most · fully and· 
constantly in the sphere of ''law and order.'' · The Hom& 
Department of the Government of India. controls. the central 
Criminal Investigation Department, which depends for its in
formation. and for assistance in carrying out ita duties on the 
Crimi.na.l ·Investigation Departments of . the provinces. , The 
Home Department is, as we have seen, charged with the general 
responsibility for internal affairs. It follows a.ll political move. 
menta and notes any serious incidents •. It baa t() watch the 
indications of ·industrial and inter-communal unrest, ·and en .. 

. dea.vour to keep itself informed of seditious and revolutionary 
propaganda and crime. It lays down, after consultation with 
t;he provinces, the general lines of policy which the provincial 
Governments are expected to follow when such incidents occur. 
It frequently makes such suggeslioru as seem to be called for, 
and these the provinces naturally. accept unless . they see. some 
very clear reason to the contrary. It has, from time to time, 
directed prosecutions to be instituted for seditious crimes. which 
jt considered to be of AU-India importance. It has called ihe. · 
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attention of provincial Governments to ~he risks attendan' on 
reduction ()f their-police forces, io the atate of crime in a pro~: 
vince, to delay in. the disposal of criminal cases, and to over...: 

. crowding in jails. . n has iesued instrudions on the treatmen~ 
of certain classes o( persons in prison and on ~he censorship 
of films. In ·Iand revenue,· on ~he ()ther hand, the control of 
the Govemmen' of India has been limited to the necessities · 
of its own interests" and responsibilities. . n has, a8 might be 
expected, promulga~ed •. with. the authority. of the Secretary of 
State, rules regulating the transfer of public· land and build
ings between itself and the provinces. In the purely provin-· 
cial" spher-e, it has limited. its supervision principally to securing · 
that_ provincial· ~ces .should · not be. detrimentally atrected 
by large alienations of land or land revenue, or wide departure 
from the accepted principles of assessment. · 
· · It appears that only in one _case, when suggestions were made 
of inefficiency~ in *he adminis~tion_ of a provincia} reserved 
subject, has the Gc?vern,ment ·of India instituted an enquiry in 
exercise of its po'We)'.'s of auperintendence, direction and control.
In: .. this instance,· a Committee was appointed to enquire _into
the· Bombay ,Back .Bay reclamation scheme, but-it- is. im~ 
portant t;o -.add-this was done at the request of the Bombay 
Government,· and :rather. with ·a view to securing an impartial 
-verdict on the performance of their dut~es by the o1licials and 
employees of_ :the ~ombay Government, than on the policy of 

. that Government 1tself. · · · · ' ·: 
' '.. . . .. . .. .. 

.. ; ... 1 .·: ·_, . · ...... ' . 

· The Co-ordinating Power ol the ·centre •. 
258. The part which the Centre plays _in the ailministration 

of provincial reserved· subjects- is a matter of discretion and 8() 

principally of administrative working. The part which it plays 
in transferred subjects is . of greater constitutional interest. n. 
will be understood, of course,; that • the Government ·of India. 
oould not interfere, a.nd _ha.S, in fact, never attempted ~C& 
the Reforms to interfere, to secure improvement in the admini&-· 
tration of transferred subject8-ila for ·instance to promote an 
increase .of literacy in a particularly illiterate area.. . The au tho-.' 
rity , which. it exercises is of a ditrerent nature. n is largely 
based ~n realisation· of the fact ·that· progress in any one -pro-.· 
vince may depend up(>n the cO-operation of adjoining provinces. · 
and that oo-ordination is best secured by central a<:tion. There· 
have thus taken place at Delhi and Simla· conferences attended 
by proviricial Education Ministera and Directors -of Public In
struction, and provincial Excise and Agricultural Ministers, a&~ 
well as by Inspectors General of Police and Jails, and by Finance: 
Members. This has been found a most satisfactory method 
of- pooling experience or initiating a joint policy. H is natural· 
for silch conferences to be held under the auspices of the Cen-. 
tral· Government, and- for that Government to help in. the en-. 
forcement of any decisions reached.·_-· · - · ' '' · · ·· -· · 
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The C(H)l'dinating power of the Centre, which aris~s 'naturally 
from its position, is well recognised in the -.constitution: · AJ:Qong·~ · 
central subjects are ·~central agencies and institu.tions ·.for- • 
research!'. 'Ihe Government of lndia.•s research institutes suclil 
u the Agricultural Institutes. at Pusa. . and · COimba~e; the' 
Veterinary Institute at.Muktesar and the Forest Research Insti.;;. 
tote a.t Debra Dun are well known and ·have il.chieved .remarkable'· · .. 
results:• At first, the provinces-seem to have shown sonie dis.:., · 
inclination to resign their control of research institutes to the ·. 
Centre. The Bombay. GovernmeJ?.t, for. instance;. contended: 
that suga.r~ne l'esearch should be conducted by that province,· 
since .. agriculture, including research institutes" -was a prO..~ 
vincial subject,: but the general tendency since. tha· Reforms, has 
been to. -extend. the . .co-ordinating p<>wer .of. the' .Centre more.· · 
widely into the •tranSferred field than was :COntemplated when I 
the Act · and the RUles under: i~ were (rained.::· The · Indian : 
Central Cotton Committee, constituted in.l921 and ··given statu. .. , 
tory powers in "1923, concerns itself with: alf question~ ·arising out . 
of cotton-growing from the field ~to· the factory, •and has been:· 
remarkably ·successful. . · Two niore · recent instances of this 
tendency may be given here •. AI th~ result of the·recomxnenda-· 
tion of the Linlithgow ·.Commission,' the principle has ·been . 
accepted that · · .·, . · .. ;, · · · :' ·.: ' 

· • It. l~ the· duty of the ·Government of lndia,' i~ the discharg~ .of· 
' their altimate responsibility for the welfare of the vaet agricultural. 

popul&tioa of thi. couatry, to a.chanoe research iU: every possil!le way, 
without encroaching upoa the functiona of provincial Govprnmeote .in: 
that aphere."t . 1 . . . ,. · .. _ · • · . , ,· : 

• • ~ •• , J - ... 

'Ibe Government of India. haa decided, in aooorda.nce with thia 
principle, to constitute a antral Council of Agricultilral Research,,. 
consisting of a governing body and· an· advisoi} Coouncil;. · Thel 
provincial representatives ·on the governing • body"; are, the• 
provincial Ministers for Agriculture. · Again in 1927, :a, Committee: 
wa1 appointed of memben of thai Central. Legislature. ·(the· 
Indian Roatl Development Committee),.: .. : ~ . : . .' · : .- ·',: '·~:' .: .,. · 

. : ' ... to enmin.e ihe desirability of dev.elo'pi'ng ih;' ,~~d lysiem of Iildia,' 
· .. the mea111 bt wlticla eucb del'tllopmeu$ oould moat· a..a.itably be linanoed 
> &ncl tD ·eonaidilr the""for.m•tioo ··Di a. Ce11traLB.oW Doar~. for th~t. 

· purpoae of adviaing in .reg~4 .to a~d ~!~~!n,g :t4 poJicT l ~ 
• reapect of, ro•• dnelop.m~.nt Jlll!ldla. l·. -. .: , . "·-.. ~. '· . . . · 

• • • _. ' ' .,. • - ., ~ l ' 1 I :0 ; •• •• ~- t , , , .· ,._. ·\ 0 

:. This Committee did not, in fa.et; advise the appointment of a. 
Central Road .Board, but recommende3 that·road ·conferencea,t 

- at which provincial Governments should -bQ ·represented, :Should 
be convened periodically by the Government of. India.:.·.' ;·.One•:' 
such <:Onference ~as al~eady been held al)d, in addition, a. Central 
Standwg Committee on Roads baa been appointed to advise the 
Government of India on .road ·ma.tten.: ~.: ~. '· .. , : ·-.' · !:.·: : '~ 

• See Report of Royal Co!Jlmiasion on Agriculture para&. ·26 and 262. 
t Government of India He10lutiou of 23rd May, 1929. · . · , 
t Government of India Re10lution of 3rd November; l02T. · · .; · · ·· 
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The giving of advice to provincial Governments is an importan~ 
function of &11 thoee central offices which exist primarily to dis,· 
charge some responsibility of the· Central Governme~t, such aa. 
those of the Inspector General of Forests and the Public Health 
Commissioner to the Government· of India. The sphere of the 
latter officer's duties have been defined as (1) research, (2) medical 
qualifications, (3) . port quarantine, including all international 
obligations 11nder international conventions a• regards disease.
a.nd (4) the prevention of the spread of disease over India, for. 
instance in connection with pilgrimages.· These duties can, of 
course, only be diacharg~ in conjunction with the provincial 
Ministers for· Public Health. Again, there has recently bee!), . 

· created a. Central Board of Irrigation, which consists of the 
provincial · Chief . Engineers · and the Consulting Engineer 
to, the Government of India. n has . advised the Government. 
of India on those important irrigation projects .which are•su~ 
mitted by the provinces for the sanction of the. Secretary of
State, and upon the rival claims by the Governments of Bombay 

· and the Punjab to the waters of the .Indus for irrigation purposes. 
It is· also avai)able to advise the provincial and central GoveQJ.-. 

, menta generally oii other irrigation matters. . 
'Ihe co-ordinating power secured to the Central Governmen~ 

by the device by which certain provincial matters· are . made 
subject·to ~ntrallegislation, covers a wide category of provincia) 
activities, including (among others) the borrowing and taxing 
powers of local self-governing bOdies, factories; labour questions,. 
infectious ·and contagious diseases of men, cattle and plants, and 
standards of weights and measures. Legislation in these subjects 

· has, in practice, been central rather than provincial. The enact.. 
menta. regulating industrial matters which the Central Legisl~ 

· ture bas passed ~ince the.Reform~a·new·Indian Factories Act, 
a Trade Unions Act and a Workmen's Compensation Act, for 
instance--form a large _and comprehensive body of law. Thus,; 
while the administration and enforcement of these enactments is. 
wholly provincial, their. working is wa.tched by. the Centra) 
Government, which keeps itself informed by the continua.l ex
change of communications, by eonferences and by tours which 

· the Members of the Government- of India. and their technical 
experts ina.ke throughout the provinces. · : · ' · . · 

We sha.ll indicate in Volume IT the extent to which we consider 
that· the Centre should be giveri power. to 'insist· on provincial 
Governments affording the measure of co-operation which is 
necessary for carrying out its own functions or for securing co-
ordinated eifort. · · 

. . 
. . . Financial Control b7 the Centre. 

259. We shall discuss in Part V of this volume the financial 
• ·control which 'the Government of India -exercises over ·the 
provinces. Here it will be enough to note how greatly the 
independence of the Centre granted to the provinces has affected 
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their out~. In finance, as in administration~ the, Reforms 
eJfected a formal distribution of interests .between the proyinces 
and the Govern,ment of India. .. But, in· this subject pf, fhiance; • 
exercise by the Centre of its powers of superintenden~e. diiection· 
and control, and of interpretation and adjustment, :offered ·a 
ground fOl' greater conflict of interest than in general administra..; 
tion. A decision made in favour of one province~· as when Bengal 
was granted the remission of its provincial contribution{ ·was 
regarded as inequitable by other provinces. ; AD interpretation· 
which went against .a province, was sometimes regarded by that 
province as an interested decision, if its effect was to benefit 
central revenues. The general unpopularity of the Meston Silttle~ 
ment and the financial stringency of the early days of the 
Reforms detrimentally affected the relationships of some of the 
provinces with the Government of India.._ In certain.· cases, 
ingenuity was exercised in making claims. against the Centre 
for services rendered, attempts were made to strain the natural 
classification of receipts and expenditure as central or provincial, 
and provincial interests were somewhat narrowly pursued without 
proper regard to the requirements of India as a. whole~~. But . 
difficulties of interpretation. have now .mostly been settled and 
major matters of dispute adjusted, with the result that un~ 
profitable disputes are now unoom.mon. The most effective means 
of reaching harmony on broad principles· has been fouBd to be 
through conferences of Finance Members, which are now held 
annually. 

The Control of Provincial Legislation. · 
260 •. The Governor-General's powers of issuing ordinances in 

emergencies for any part of India. have not Jain dormant. The 
exercise of this power to meet an emergency such as the Mopla.h 
rebellion, has been accepted by popular opinion as necessary. 
But in one case at any rate-when the Bengal Criminal Law 
Amendment Ordinance was issued in 1924-it was sharply · 
criticised in the Central Legislature. · The exercise of the 
Governor-General'• powers of assent, dissent and reservation 
has given rise t-o no difficulties, but criticism has been directed m· . 
the provinces at the wide terms in which are drawn the provisioruJ 
imposing the obligation of obtaining the Governor-General'• 
previous sanction to all but a small category of provincia.! enact .. 
menta. Aa we have explained, the Governor-General's 
discretionary powers take the place in the constitution of any 
formal distribution of legisla.tive powers between the Centre 
and the provinces. They have served their purpose well. If the · 
proVinces have been prevente4 from invading the proper sphere 
of the Centre, they ha.ve also been protected from many attempts 
at interference in provincial matters by way of private members' 
Bills in the Central Legislature. But the procedure involves 
that not only provincial Bills, but amendments io provincial 
Bills, should be submitted for previous sanction, and, if subs~ 



238 PART Ill, CHAPTER 4. 

quent delay is to be &Toided, it is to the interes~ of the Working of 
the provincial legislatures to give the widest possible interpreta.-· 
tion to these provisions. Ditierences of opinion between the 
central and provincial Governments as to the scope of the section: 
of the Act :which imposes this obligation (section SOA) were, a'
first, not uncommon. but that scope is now becoming &. matter 
of settled interpretation.'. The section, however, involves a prO-: 
cedure. which .is. necessa.rily. somewhat ·irksome to the provinces, 
and any method of enlarging :the range of provincial legislation: 
which is exempt from· it would .be welcomed. · ~ : ., 



THE SECRETAB'! OF STATE AND THB COUNCIL OF INDIA. _· 239>: ... 

cHAPTE~ s..:Tn~ -~-i~~~AnY o~ s~i~-l.~~~; ·f~~: c 

·-. ·. . : · ·. ·coUNCIL OF ·INDIA; ; ~.'' .. ~ . · .. ' ~· ... ·. ·. 

. 261 •. !D.. _ChApte~ ll. of. P~t ll w~ h~~ ~~-d~~~ib~~ -th~ . c~~~: . 
stitutional powers of the Secretary of. State:.for .lnd1a .~nd t~eJ 
Council of India..· In the present chapter we first d~al w1th-th~lt:• 
rela.tiona in practice; and therea.fter explaJn the extent to whi~h: 
in . actual working it has been found possible to. ·delegate . then·, · 
statutory 'powers to authorities in India. in the interests of pro~pt.;_ 
and effective administration.~ . : .: .. . · -~ . 1 . , • .•. 

""' . 

Statutoey ltesponsibilities of Council of ·India. · . ·. _ . · · · . 
262.- n lwr been explained in the. earlier. cliapte~ . that: tli& ... 

Government of India Act leaves it to the Secretary of State to. · 
determine to what extent and· in what. maimer he shall ·consult 
hia Council, except in regard to those special matters for which· 
ita consent by a majority of votes is re<Juired by' the ·A?t .. We' 
will deal with the la.tter first. .. · · · ··· : ~ · · · -· · ·· · '· · . . ... . .. .. ·.· .. C ... 

Section 21 of the Act requires the·concurrence'o(the Secretary· 
of "State's Council to expenditure of the revenues of India.. It is: 
possible (as wa.s, indeed, contemplated when the Act of 1858 was. 
passed) for the Council to ,interpose its ·financial veto against a. 
policy which baa the approval of th~ Secretary of_State; but i~ 
practice difference• between them yield to discussion. and dead-: 
Jocks are avoided. ·A more iinportant applieation of the financial 
powers ·of the Council ·may arise in dealing with expenditure; . 
which will fall upon. the British' ta:x:payer.save in so far as it can_ 
properly_ be shared with,' or attributed to, India.. ·.Where under-1 · 
takings of a common interest are entered upon by the two Gov-. 
ernments, hOnest differences of opinion' a.s to the ·equitable di~~-t 

· tribution of the cost are possible, and the position of a Secretary~ 
of State; who is • member ol the Cabinet whi~ is. deeply 
concerned with thG problema of a British· budget, ia materi.,
ally strengthened by the fad that the fmal".control of Indian; 
revenues in such ·a-dispute is not in his hands alone.· ~Ve have_ 
been informed tha' up to quite recent times the veto of the; 
Council has b~en exercised against claims pressed strongly·. 
by departments. of the Home Government.. Such disputes · 
are not always disputes about. th~ fair distributio~ of the cost_ · 
of an ·admittedly joint under:t;aking •.. It may be no less diffi•, 
cult to decide whether the expenditure in question can. be re-~ 
ga.rded as incurred in any. degree '.' for the purposes . .of the, 
government of India.," the overriding condition laid ·down in_,
section· 20 of the Ad for the charging of any· expenditure to! 
Indian . revenues. . The financial · veto · of . the Council 
has,' we, believe,' been effective .in dealing . with-· sucl1' · 
~atters. At the 8ame time: it has to be recognised that the·' 
constitutional position admits of .deadlocks 'between two Govern
ments, each of which is convinced of the just~ce_of !ts c!a.inJ..:.. · · · 
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A second group of questions, for the decision of which the 
consent of the Council is required by statute, relates to the 
Civil Services of India. The Joint Select Committee was con· 
cerned, as were the authors of the Joint Report, for the future of 
the Services, and in particular the All-India Services ; and the 
statutory rules, wliich under section 96B (2)* regulate service 
questions, require the approval of a majority of the votes of 
the Council. The Services attach the greatest importance to the 
control of their service conditions resting with a body of the 
character of. the Council. A large number of service questions 
come before the Council for decision. 

Consultative Fun.ctions of Council of India. 
. 263. Such are the more important matters :which, under the 

terms of th~ Act, must be referred to the Council. But Secre
taries ·of State in practice take the advice of the Council on a. 
wide range of matters which they might withhold at their dis
cretion. We have been told that the Council has not invari· 
ably been consulted on matters of high. policy, but there are 
qu~stions of great importance and difficulty not neces.'!arily fall-
ing within that description. Financial policy afford's an 
~xample. · 
· · A sqund financial policy is a condition of good government only· 
less· important than the maintenance of law and order; and 
under the existing Statute the Secretary of State's responsibility 
to Parliament is as · clear for the· one as for the other. But 
Parliament has a special concern in the field of finance. British 
investors have lent over £240,000,000 to the Secretary of State 
in' Council for .Indian eXpehditure. They have lent it in the 
knowledge that statutory responsibility for the finances of India 
rested on the Secretary of State in Council. Further, Parliament 
itself determines, by its assent to special Acts from time ~o time, . 
the amounts which the Secretary of State may borrow in this · 
oountry, and in presenting to the House of Commons an East 

· India. Loans Bill,· it is not uncommon for the Minister to.. expound 
the state of Indian finances. It is not the fact, as is sometimes 

. imagined, that loaris to the Government of India are guaranteed 
by Parliament, but such loans· are declared by statute to be 
Trustee securities. t · 
··The questions arising out of this responsibility are both difficult 

a:11d technical, and no Secretary of State, unless he were assured 
that Parliament· would acquiesce in his delegating the control of 
them to the Government of India, could deal with them without 
expert advice. The Finance Committee of the Council, to which 
such· questions are invariably remitted, normally includes a. 

- member of the highest standing in City financial circles, one of. 
long business experience in India and one who has held high· 
office in the Finance Department of the Government of India~ . 

• Thill BeCtion waa inllerted in· the Act at the instance of the Joint Se~ 
Conu:nit~. . , 

't See para.. 422 below. . . 



'. 
THB SECRETARY 0!' ST.-\TB AND THE COUNcn:;. CF INDIA. 241 

. ltelat1ona with Govemmen\ of India. . - 1 · 
26! .. We ·now turn to' conSider · the relatioils . bet weed the 

Secretary of State and the Secretary of. State in. Corinc~. on fu.e 
· one hand and the Government of India on the other .. · The1r 

statutory control over the Government of India is still in theory 
<lOmplete within the field left to them by the' Act of ·1919. But · 
for various reasons it is exercised in ·practice to an extent very · 
much less than a literal interpretation of the ~ct' would .warrant .. 
n goes without saying that the •• superintendence, direction and. 
control " by an authority in Whiteha.ll of all " acts, operations 
and concerns " involved in the government of a sub..continent · 
6,000 miles away is impossible .. The essential process of delega
tion ha.d gone. on intermittently for many ·yea.rS before · the . 
&forms, but the policy underlying "the .Act of 1919 gave it· a 
strong impetus. Delegation, it wil~ be understood, differs from a 
statutory de,olu.tion of powers, in that it does· not relieve the 
Secretary of State from his responsibility to Parliament ; he takes 
the risk of trusting a subordinate autliority to decide matters for· 
which by statute he remains responsible. ' · 1 · : . ··· ' ·.··- · . ' ,. . . .... - "' . " . ... ' . 

265. In the sphere of legiSlation it is possible to lay down 
rules to give effect to the general polic;r. Before the Reforms, 
no Bill other tha.n a purely formal one could be introduced into 
any India.n legislature until the Secretary of State in Council had· 
aeen. a.nd approved ita adual terms, or at least a full statement 
of its scope and purpose. Under the existing rules, which dat . 
from 1921, Billa to be introduced in. the Central Legislature 
need not be referred for the approval of the Secretary of Sta.te 
in Council, unless they rela.te to a limited number of subjects; 
for example, Imperia.l or military' affairs, foreign relations, the 
rights of European British subjects, the law of naturalisation, 
the public debt, customs, currency and shipping. It is left to 
the Governor-General in Council to refer. for the , previous 
approval of the Secretary of Sta.te in Council such provincial 
Dills as he thinks fit; Since these orders were · passed; the 

. ~stances in which a provincial Bill ha.a been submitted to the 
Secretary of State could be counted on the fingers of one ha.nd; 
a.nd though in one or two instances considerable discussion has 
taken place between the Secretary of State and the Governor· 
General, no instance can be cited of final objection by thel' 
Secretary ~ State to the introduction of a Bill which the Govern
ment of India proposed to promote in the '?entral Legislature. ·. 

But the need for prior reference to the Secretary. of State 
necessarily involves delay and, if a prompt (lecision is essential, 
mar cause difficulty, e.g., when, in the course of the discussion 
of a Bill, unforeseen points arise on which negotiations between 

_ the Government and members of the Assembly offer hop., of a 
compromise; on the other band, delay may sometimes afford 
()pportunity for further consideration. _. . , .. ! 
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Exten~ of Control over ExPenditme. · · 
. 266. It ia ~sible to. defu.ie by rwea.the. e:deni tO .;_.bleb the Sec

retary_ of State iri Council keepe control over expenditure in -hi$ 
own hands. . n should be explained, in the first instance . thal 
section 21 ·or the 'Act does' not stand in the way of expen~ture· 
by ~o.vernments in India. for lhe p~sea of day-to-day adznini&.r 
trat1o~. To !". ve.ry great. extent the power to dispen~ wit~ 
Council sanction m such ma.ttera passed io them long ago either 
by specific sanction or by inevitable usage and suft'erance. The 
roles delega.ting. ·financial powers have in consequence never 
beeiJ.. ~sts of ma~ter~ for which:sanction is not·required; they 
prescnbe. the exceptional matters in regard to- which sanc,ion 
is still necessa.ry;. -In 1920. the' code uvas still considerable but 
drastic reduct~ons were made in it; .the list of matters which . 
have notJ)ee~ delegated is now ~f .modest dimensions' and the· 
tendency to reduce it is still active. Some of the restriction• 
a.re financial in name only; .. they . a.re retained, not because of 
the. e~penditure involved", but because. a financial limit is the 

· only convenient method. of. keeping control of a. matter which 
has an importance of a different kind. An example is the rule 

. that' t~e- abolition or creation. of posts carrying more than a. 
certain rate of pay requires Council sanction ; such posts :tre of 

. the 'class held by officers of the All-India Services, whose interest& 
.'are a special concern of. the Secretary of State in Couucil. ·.As 
a.n indication of the limits of purely financial control, we instance 
rules which ;require sanctio:Q. for the revision. of ptmnanent estab
lishments, if the a.dditiona.l recurring cosi is over 15-lakhs. and 
for: ~pital expenditure ~xceeding 50 _lakhs'. on ~ch ~atters at 
~gatio':J- J?rojects. . _ : . . . ·. . : ".. _; : · . : · . , 
~ • .., . ' - .: . I . ' ~~ • ; ' '. • • '"' • • : • 

· -: ; ; ·. ' -: · :: . Llmita~ on Parliaii:Lentaly Comment.:· : . 
· 267. But it is unpracticable t~ regulate byl-u.les.the extent to 

·. which ilie Secretary of State delegates his powerS in regard to 
administrative decisions. · There is h~dly a branch of adminis- · 
tratioii in which at some 'time or other an incident may not give 

. rise ·to· a criti~a.I: decision or a. depa.rture in policy _have fa.:r, 
reaching iniplications •. Throughout this field. thert;fore; it rests 
with the Government of India to decide. whether the matter_ is 

• one ·_in which . the responsibility of the Secretary of Sta~~ t<> 
Parliament· entails. that he· himself should take. the deCISion. 
The. news· service of the Pres~ tends more and more to bring . 
Indian atra.irs promptly and continuously before the public and 
Parliament. and the: extent to ~hich. they concern themselves 

- regulates, .&ndrmust .regulate,· the r_:mge !ithin whi<:h actual 
delegation by ~e Secretary ~ State ~~~ ~ss1ble. . He must ke_epo 

· himself-informed of:evecything that 1a likely to mterest Pa.rli:..-. 
ment and in.m&tters on which di.Jferences may anse he must. 
wher~ver ·possible, be a. party" to the decision in order that be 
may defend it, if challenged;;.!: ··: r ~- ~ .o..: ' .. • 
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. The influence of Parliament in this regard- was,. hov.:~ver,_ 
afected by the rules ma.de under the Act •. Soon after the lqtz:o
duction of the Reforms, the question arose whether the adminis- . 
tratioD. of transferred "subjeets could properly be'_r~secl ,i~ Parlla.
ment, e.g., by question. :The: position wa.s explained in. the 
House of Lords by the Under Secretary of Sta.te for India._ {Lord 
Lytton) in 1921 aa follows :-:-:• · ·~. ·. ·. · : .. ·: •. ~: :· · ~ , · :~ ~- ·, . ·· 
. . - ... n ~ he pmectly e1ee.f t.ba,, gO~:m, iia 'lndia. under. the new 

ayatem. would be abaol11tely impossible if. P&rliament, by virtue of ita 
. altim&te nspaosibility f~J«. t.be welfare of India. 'Were to interfere in. the 

adminiatr&tion of aubjec:W which it hu tra.nsfarred to Local Governments 
u re~ by the GoYe1;1101' and. hia Minister&, and if it were .to seek to 
malle lDdiaa lfiniaten respoosilile to .u.elf in detail u :well ,u to .their· 
Gcmlmora &Dd their OWD Cou.ocila.'" . • , ' ,. ·. ·.· . •· : ~ , · '.-: · . 

... · .. n. Secretuy of State in· CoaDcll. oa the ad:rice of • one: .of Lord 
· Southborough'• Committees &D!I. of. the Joint Belect Committee, limited 

by .Statut.ory Rule · the eercise. ot hie · powerll of Jlupar:intendence, . 
clirectioD and. contml, ill relat.ioo. to transferred .IJUbjecta to ~ vbere 
centnl eubjec:W or .Imperial interests are affected. It ·is in that .spirit . 

·we appeal to Pu:li&ment to exerciso &n equa.l aelf-restr&int in. the nse of ita 
rigW. of intem>gatioo and criticism. ••• .Parliament llaa undoubtedly the 

. ultimate l't'18p0118ibility, but it mu.et exercise 10me eelf-re~traint in the exercise 
Of tha.t responsibility, The thorough invlllltig&tion.of the working of the new 

• Ad by periodictJ Sta~tm>' ~mmissiona hu beell proridell for ii1 the.Act ·. · 
"it~Je!t t but Parliament must be eoritent to _llmit ita leg!ll P8~ .. of p~ng_ uP. ; . 
the young pla.ntAI to tee how they are growmg. •• . · . , . · · . , 

~Thu '6ta~men$ ~f th~ -~-ti~ct_~f the. tiansf~r of·. ;fi~id ~f ~d~ 
ministration upon ParliaJnentary 'intervention w.ithin tha.t field . 
hu not, we believe, been cha.Uenged... • . : . . . , . ·: ;_ .,. . ; 

. . . ·.:. ; :.: ," { l.. ; •. ., '' ••. 

· The. l'iaca.i' .con venit~~. ; :_ ·:: :- . ~- · · ~. 
" ... • .. -· • f - ., l '· •• .. • • 

2GS. The Joint· Select COmmittee on the Government of India : 
Bill d 1919 suggested ·a fol'IIJ of delegation of ; the statutory 
powers of the Secreta.ry of State ·of an entirely: di6erent character : 
and significaDM from." the kind ~ .delegation which -we ·have' 
hitherto discussed •.. In . .dealing, with clause ?3 they- said :._;•. ' ·. 

: : ~ "The Ccmmittee have given most ea.relul' OODIIidera.tioll to the· iela.tiona 
, , of the~ of State with t.be Go~ of ~and through it with . 
• the prov.inoial g(JIIfflhlmelllt.L lB the relia.tiool of the Secretary of Stak9 with : 

the GoVf'I'DOI'-Geoeral in Council the Committee are DOt of opinion that &n7 
•. atatutory change oa.n be made, 10 long u tho Goveroor-Genera.J. rema.ina 
· l'ellponaible to Parliament, but io practice the eonventionl which now ~overn • 
; ' ttu. relatiool may wisely be modiW to meat freah ciroumat.&noda uosed ; 

by .the ~tion ~a ~~.Assembly. with a ~ elect.ed majority.· Ia i 
the e~ of hil re&polllllbility to P&rl.i&mentj, which he ea.nnot delegat. ; 
to &nY?Jl• e~ the Secretary of ~tate may reaaon&bly O<>ll8.id6l' tha\ enly in:: 
exceptional CJJ'CUDlllt.&ooea ahould he be called upon to intervene in matter. , 

1 • of p~y Imian intertlll~ w~ the GQv~t and the Legillla.twe of India · 
are m agreem~t. · . . . . 

- ~ •• Tbia examinatiOn of the general proposition ~ inevitably tO' ·t~:' 
consideration of one epeci&l cue of DOG:interveatioo. Nothing is more likely : · 

• Bouie of Lords' DebateS. 8th lfa.reh. 1921. . · · . :'' . . · ·. · 
f ThW is not oorrect. The Act prorided for ·only one· Statutoey a)~u;,;' : 

But the.Joint ~contemplated periodioalluneya. · •.: 
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to mdanger the ·good n1atiou between India and Grea' Brit&iD thaa a 
belief tha' India'• fiscal policy il dictated from Whiteh&ll in the inten.ta o( 
the trade of Grea' BritaiD. Tha' such • belid existAI at the moment there 
can be no doubt. That there ought to be no room for it ill the future ia 

. equallJ clear. India'a position in the Imperial Conference opened the door . 
to negotiation between India and tbe rest of the Empire. but. negotiation 
without power to .legialat. is likely to. remain iDeffective. A aatisfactmy 
solution of the quft!tion can only be guaranteed by tbe grant of liberty to 
the Government of India to dev:iae thoee tari1l' a.rrangemenbl which 8et'm 

. best fitted to India's needa u an integral portion of the British Empire. It 
. cannot be guaranteed by atatut. without limiting the ultimat. power of 
PAl"liament to control the administration of India, and without limiting the 

· power of veto which nsta in the Crown : and Jleither of th- limitationa 
finds • place in any .of tbe statutes in the British Empire. It can only · 
therefore be II8S1Jled by an acknowledgment of a convention. Whatever be 
the right fiBcaJ policy for India, for the needs of her CODBUmera u well u for 
her manufacturers, it is quit. clear that she should have the &aDI8 liberty to 

·' CODBider her iDt.nsta as Great Britain, AUBtralia., New Zealand. CaDada and 
South Africa. In the opinion of the Committee. theref~ the Secretary of 
State should as far as pot!llible avoid interference on this aubject when the 
Government of India and ita Legislature are in agreement, and they think 
that his intervention, when it doe& take place, should be limited to safe
guarding the international obligations of the Empire or any fiBcaJ arrange
menta within the Empire to which His Majesty's Gov~t ~ a party:• 

I • 

-269. The fiscal convention suggested in the latter paragraph 
of the Committee's remarks has been . adopted. But in ·the 
course of discussion it was found that the position required closer 
definition. "As a- result of correspandence between two Secretaries 
of State (Lord Peel and Lord Olivier) and the Government of 
India, it is llow settled policy that the Secretary of· State does : 
not interfere with the enactment of any tariff measure upon 
which the Gpvernment of India and the Indian Legislature are 
agreed; but as a member of_ His Majesty's 'Government he 
can'nqt. divest himself of responsibility for ensuring that no such 
measure cuts across genera.! Empire policy or is so . unfair to. 
any constituent part of the Empire as to bring India into con4 

• 

fiict with it. This responsibility be can, in the last. resort, fulfil 
by exercising his right of advising the Crown to disallow the·
measure, if passed. • · But in order to avoid such a conflict if 
possible, be is kept informed in advance of the Governmeni of 
India's intentions in regard to such legislation before the Legisla
ture is consulted and, therefore, before the Convention operates. 
Any observations which be offers on the proposed legislation 
receive the fullest consideration from the Governmeni of India.; 
but · It is at liberty to accept or reject any suggestions made 
or advice given in deciding on the proposals to be placed before 
the Legislature . 

. Ail understanding analogous to the fiscal convention has been 
arrived at in one other region •. The Secretary of State has re
linquished his control of policy in the matter of the purchas~ 
of Government stores for India., other than military stores. The · 
Governments in India., in agreement with the legislat~es, are 
now free to buy stores in India, in this country, or abroad, as· 
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aeema best tO them, and .the Secretary of State, though ~e is 
by statute responsible to Parliament, .has: 1mdertaken ·not to 
intervene. · . · · · ~ , · · • .·· 

Beyond these two regions,. delegation by :· ooll.vention .. has 
not gone. The difficulty of finding departments of administra..: · 
tion in which it can be oonfidently said that rio questions il.ffect
ing Parliament•s essential control will arise, is obviously· ·very 
great. We believe that con11iderable satisfactj,on . has . been· 
created in India by the firmness with which successive Secretaries 
of State have stood by the fiscal convention. . In our second· 
volume, we shall have to consider what is really involved and: 
whether the practice ~lready. established ·is ·capable of being 
extended and applied to other spheres. . . 
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, CHAPTER · 6.~THE .. COURSE ·OF ; INDIAN POLITICS 
SINCE 1920 IN THE LIGH'r OF THE REFORMS: . , . : .. ' 

. . . . 
. ·· · . · · . ·'The Prelude to the Reforms. · · · · 

" ~ •. t ", '4 • ·' I , ' • :: f • ~ , • • • • , I , • · • , • •: .: ~ : . • • • • , ., 

_270.-._In th~ .eat~r-·chapters'o1 this Part of our Report, we· 
. have reviewed in detail the working of the various parts of the . 
sys~m of govel'IliD.ent .established by· the Ad .of 1919. :In· the._ 
present chapter' we 'describe in broad ootl,iiui the political condi·. 
tiona .in. which .. the oonstitutiona.l experiment was carried out, 
apd the .trend· o~ Indian opinion in rela.tion to it. . ... _ .. . . . ... ' . ~ .. 

The year that !>receded the ~mmg. into_. ior~e of ihe .Act was 
marked by. ~sturbances such as India had not seen for many 
years, and 1ts events profoup.dly influenced not only the · 
atmosphere in which the new constitution was received, but the 
attitude of many towards it for long a.ftenvards. The announce. 
ment of August 1~11 had set out the conditions of the constitu
tional advance to :which His Majesty's Government had pledged 
itself; but hopes that were unwarranted by the announcement 
alternated with equally baseless suspicions that, now that the 
War was over, the promises would not be kept. The ma.sses,
though little interested in the political future, were suffering 
from a. rise in prices and a failure in the monsoon. . Moreover, 
the Indian Muhammadans· were alarmed a.t the attitude of the 

. Allied Powers towards Turkey~ They saw in the terms of peace 
that were then foreshadowed for the greatest of the Moslem 
powers, a danger to their religion and to the-Holy Places of their 
Faith. . These three factors combined to produce a. dangerous 
situation.· · · · 

During the War, it had been found necessary to arm the 
Administration against revolutionary crime by powers given to 

, it under. the Defence of India. Act, which corresponded to the 
Defence of . the Realm Act in Great Britain. The Government 
of India. introduced two Bills into the Legislature to se_curo special 
powers for itseU in. relation to such crime on the expiry of the
war legislation. These .. Rowlatt Bills .. aroused an opposition as · 
vehement as it was unexpected. Mr. Gandhi placed himseU at. 
the· head of it and began the first of his Indian .. passive resist. -
· ance '• campaigns. ·In the organised agitation that followed, the 
_masses, already discontented and unstable; were inflamed by 
gross misrepresentations, and Hindus, Sikhs and Muhammadans 
joined hands for different reasons in a. common enmity to the 

., Administration. It was part of the pledge. that Mr. Gandhi'• 
followers took that they should abstain from violence to person 
or property; but, as the excitement grew, this obligation was for· 
gotten, and the movement developed in March 1919 into a wide
spread outburst of mob violence, principally in the Punjab and 
Gujerat and culminated in the tragedy of J alianwala. Bagh in 
Amritsa~. The ra~ial bitterness .aroused was great and lasti.Dg: 
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and it . produced a.n atmosphere ·for the. inauguration· o~l the. 
Reforms in the following year, which. could hardly have been 
worse. , "' ~ , :. ... , - ... :: . .-_ · ·~ ... = :·· ~~ :-~. ,·_ <: .-~.--: ,.._:_:· l 

. · · 271. Towards· the. end of 1919 diVisions' of' political <)pihfon~ 
which were to persist for the next few· years. began to' emerg~; 
Politicians ranged themselves in accordance with the~ .vjew they 
took of the Reforms foreshadowed in .the Bill then before· Parlia.-

• ment. · On the one side were the Moderates; they .'aecepteg ~a· 
principles of the announcement of 1917 as governing ~he 'cop.di..:. 
tions of political advance, and thoug~ many of them· though~ 
that the scheme of the Montagu-Chelmsford 'lteport· did not. go 
far enough, they were prepared to do everything in· their power 
to make. the ·new constitution a. success and· so justify. a. further
advance. The other party, the Nationalists, denounceCI. th~ 
Reforms as wholly inadequate· and · unacceptable~ . · The·. first. 
elections for the new legislatures ·were to take place in th&; 
autumn of 1920,'. and in less troubled· times political interest.. 
would have centred on. a. struggle l;>etween these two parties at: 
the polls. But in the period we are. reviewing, electoral struggleS: 
and the proceedings of the legislatures ha.ve more t~an' once been: 
overshadowed in political Significance by mov~ments eonducted' 
independently of the legislatures and sometimes in contempt of. 
them. · At thia juncture, one of :the most. notable of these, the
non~pera.tion movement, came into beirig, .It· not oniJ: 
determined the composition of the first legislatures, but, for the 
'first two years of their existence, it presented. a. question of the 
greatest gravity. 

The !Ton-Cooperation. J[ovement. . . . ... 
272. The movement arose out of the racial bitterness and .the 

political disappointment of the previous year,· and the increasing 
anxiety of Muhimmadans ·over the Turkish peace terms. An 
orga.nised Moslem agitation-which became known a,s '· the: 
Khilafat movement-:-waa set on foot hi India, with. the object of' 
bringing pressure to bear on the Imperial Government to restore: 
the Sultan of Turkey to something like his pre-wa.r position:: 
Though the Government of India. was not resp(>nsible for the' 
policy of the Allied. Powers, the movement was directed against.· 
the Indian Administra.tion. Once more Mr. Gandhi came upon. 
the scene. He placed himself in the forefront arid brought witb 
him hia Hindu following. The whole of the opposition to the 
Administration-politicaJ, religious and racial-thue be.came 

· united and developed into the formidable agitation k1;1own aa the · 
Non-Cooperation Movement, of wliich he was. to be the .mos~ 
prominent leader for ~h.e next two years. · 

\ · · 'Ihe -.a.i.ms of the rank and file of the Khilafat section of the 
movement were simple-they were concerned for the political 
and religious futore of Islam. Mr. Gandhi's ··objectives were· 
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less ·definite. He stood for the ideals and the civilisation of 
India as against those of Europe; for the cult of the spinning 
wheel .and the simple economics of the village, as against the 
factories, the railways and the •• materialism" of the West. 
But among his allies were many whose political and economic 
outlook and way of ·life were European. It is not surprising, 
therefore; that Mr. Gandhi never found it easy to define what 
.. Swaraj. •' ,would mean in actual poli~cal practice ; his accounts 
of it varied fro~ time· to time arid were always nebulous. But 
the critical side of his doctrine was clear enough. Mr. Gandhi 
preached that.British rtrle had impoverished India and destroyed 
its liberties. . The existing Government and aU it stood for were 
... Satani~. ",.and the only cure ~as to end it; · . . . . 

As tpe m9vement was projected by Mr. Gandhi,· the end was 
to be att!loiried by .brmging moral pressure to bear on Government. 
His adherents . were to resign: Government . titles and honorary 
offices; to withdraw from Government service ito boycott schools, 
law courts and the legislative ~?<>dies. Looming behind all these, 
was the final, measure of ~· non-cooperatiou."-refusa.l to pay 
governmen~ dqes, and organised mass disobedience to .the laws 
and to the orders of the Administration. When the work of 
Government .had· been paralysed. by these methods, .. nothing 
would be left for it. but ~ abdicate •. There w:as, however, to be 
no compulsion upon anyone to carry out any of these steps; and 
~bove all, there wa.S to be oo violence to pe~aon or property •. 

. .. Progress of Non-Cooperation. 
273·. Political movements in India are· guided, and sometimes 

controlled, by certain great organisations which enunciate their 
policies· and consolidate their forees ·at annual meetings, usua.lly 
held at the .end of the year. .The most important of these are. 
the Indi.a.Ji National Congress, the National Liberal Federation 

·: (the organisation. of the Moderate Party),. and the All-India· 
Muslim League, which represents the ·mass of Muhammadan 
opinion. The. first named has a long history behind it. • Begin
ning in 1885 as a body. of moderate opinion, it gradually estab
lished its claim. to be regarded as an All·India. body, although 
throughout it has been preponderantly Hindu in composition. 
By. the beginning of the period under review, it had received an 
accession of Moslems of extreme views.,. Its widespread organisa
tion and financial resources made it by far the most effective 
political organisation in India. • · 

Mr. Gandhi succeeded in the autumn of 1920 in securing the 
support of the Congress for his campaign-a matter of the greates~ 
importance, since it placed .a.t his disposal its organisation and 

. eventually its resources.- ·With its help, ·non-cooperation com.· 
mittees were set. up ill the-villages, and Mr. Gandhi went up and 
down. the __ country preaching opposi~ion to Government. Local 
detachme:obs of ... Congresa :aation~ vqlunteers. ~· devoted the}ll-
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selves ;to the movement, and the intluences. they brought tq bear 
to secure non..(l()()peration . with Government· were. often quite 
inconsistent with the tenets of .. non-Violence.•.• . ' 

The masses in India are normally law-abiding, but the inevit
able result ·of widespread· vilification of the Administration, 
directed by a man of Mr. Gandhi's intluence and reputation, was 
contempt for the law. By the beginning of 1921, disoJ;der had 
broken out in many provinces. Open violence brought. into 
relief the divergencies between the religious and . militant 
tendencies of the Khilafat side of the movement and the political 
and non-violent principles of Mr. Gandhi· and his more con
sistent disciples. 'Ihe Hindu community became disturbed by 
the growing stress laid by their allies on religious aims, and in 
August. 1921 the Mopla.b outbreak sho~ed: that there was good 
ground for their apprehensions. · . The . Moplahs (or :Ma.pillas) 
a.re a sturdy Muhammadan people of Malabar on. the West 
Coast of the Madras Presidency. · They are mainly the tenants 
of Hindu landowners, and from time to time their eConomic 
grievances have led them to resort to· violence ·as· a. means of 
redress. Under the religious propaganda of the Khilafatists, and 
the growing belief that Government could no longer enforce its 
orders, the Moplabs rose in rebellion and, having destroyed the 
machinery of government in their area,· and killed or driven 
off all the officials, they turned on the Hindu population in an 
outburst of murder. arson and outrage. There were few who 
did not read the lessons o( the outbreak; but Mr. Gandhi and 
the Congres~ leaden were among them. They made plans for 
orgmised civil disobedience in every provinee, and the intensity 
of the a.nti-Government feeling steadily grew. · In Bombay, on 
the day the Prince of Wales landed in India, 8. con6.ict occurred 
between the loyal and the non-cooperating elements, and in .the 
ensuing riot 53 persons were killed and 403 wounded. Hitherto, 
Government had adopted the policy of trusting to the good 
sense of the people to combat the movement and had taken 
action only against persona guilty of specific breaches of the· 
Jaw, such as incitement to violence. But, in face of the pre para.. 
tiona for organised civil disobedience, it arrested a number of 
agitators. Mr. Gandhi demanded their release under a threat 
of putting his plans into immediate effect, but a tragedy directly 
due to his campaign intervened. Twenty-one police constables. 
were murdered with revolting cruelty at Chauri Chaura in the 
United Provinces by a mob acting under the excitement of the 
anti-Government movement. In his horror· at the incident, for· 
which he did not disclaim responsibility. Mr. Gandhi suspended 
his threat to Government. He renewed it shortly afterwards, 
but the country had at last become alive to the dangers of the 
agitation. His influence waned, and his arrest in March, 1922 
marked the end of the movement as a serious threat to the 
Administration. 
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. . . 'l'he :Movem~nt at .lts BelghL . . 
.274.' 'Ibis 'sketch of the rise ana: decline 'ot the ~ove~en\ does 

not convey' the full seriousnes.s.of the situation that confronted 
the Administration when i~ was at its height. The danger varied 

·_ from province to province and from district to district. In some 
are!J.S,'its· effects were unimportant and t~ansitory :·in others, the 
whole basis of ordered govt:niment seemed to be on the point 
of disintegratidn. Defiance of authority became widespread~n 
extraordinary development in Indian· districts where· the power 
of Govemment·ha.d never ~een questioned within living memory. 
Police· stations were atftacked,:Europeans were assaulted, and 
every kind :of intimidation a.nd social. pressure was employed 
to induce· the general body of Q_fficials to resign .. 'An instance will · 

. show the .dangers of the movement, even. where it fell shorl 
of outrage~a11d massacre._·. A mob; excited by rumours that the 
pollee were organisirig· fires in. the district.- attacked a constable 
and· brought· him before_' the District.· Magistrate, who ordered 
.hi.ni~·to- b~. kept in: custody pending enquiry. This did not 
satisfy· the . t~;tob ~ ·who. }ook ·the constable to two leading non
cooperators· to ·be dealt with. · The effect ·on the morale of the 

· rank and. file of· the police was· serious. ·~The whole position 
turned. on their loyalty J and to lose the P':Otection of the law 
which ~ey maintained, brought. them almost to the breaking· 
point .. In this· ca-se,. it was only the· influence of the higher. 
officers· of the. Force that. prevented them from resigning in a 
body.•·. '.fhe incident _shows how near matters went to a. com.: 
plete ~solutio~ of _all law a?d. orde~~ 

. . .. 
. :· · The First Legislatures (1920-23). . . . · 

:· Z15~ The elections to. the 'ne:w le~slatures w~re held at the . 
beginning·of _the non.:COOpera.tion movement. The Nationalist 

. , ,Party · had· joined the movement a.nd, consistently_ :with its 
programme, its members did uot stand as candidates. Every 
effort; was made to throw contempt ttpon the elections, but the 
attempf failed •. The field WaS left open to the Moderates. who 
were· returned in preponderating numbers both to the Central 
Legislature and to the provincial councils. · · · . 
· . It is due to these fust legislative bodies tO recognise the public 
spirit with which they entered upon their duties. In their hopes 

· · and ambitions for the future of India they had much in common 
· with the non-cooperators, who included many' of their friends. 

Bitterness over. the Punjab disturbances of 1919, enthusiasm to 
. push '?11 towards full self-government, and admiration for the 
personality of.Mr. Ga.ndhi were shared by all parties. But the 
Moderates had accepted the principles of the announcement of 
1917 and set themselves· stoutly to do what they could to m~ke 
the Act o~ 1919. a.. success. In the non-cooperating atmosphere 

• See Bihar and OriBSa Governmen\ Memorandum Vol. XU p. 17. 
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·<i£ Hi21. ii~~~~ed_c~~~~e:tp_f~()~:ilis ~i:~~~~~·~'~'"t~e 
first session_ of, the Assemb.ly. a ,defidt; o_f £~~ millillllS·lia.d to 
be provided for. The Ass_embly faced- its unpopula.r _tas~ m the 
spirit of responsible public- men· and passed the measures re
quired to restore . the . financ~~ ,position. of Government. In 
1921. the Assembly and the Council of State stt~adily supported 
Government in dealing· with the. Mopla.h 9:utb~eak and,. 'in )he 
critical-days of.l922,-again baclied p-overnment" fu its measures 
against the non~~atio:n· 'movem¢:o&;:. 'In:··particular,:. tlie 
Assembly rejected without" a.· division: a tnotiQb. · nrging .'re~ea:se·. of 
the Ali brot~ers, wh() ha.d.been_"arreste4 'fo:r_at~~mpts 'UJ>9li the 
loyalty of the _troops~ - ., '. .. • ·:· :,·--· • ·:: '-- · . ' ·. · -.-; ·_: 
· 'The first import~nt 'diJference}?~t~eerl the'A.dministration a_:hd 

·the Assembly occurred in the· ·summer .ot ;1.92~. ~ G-overnment ;had. 
promoted a. Bill to prevent the dissemina.tion of books and ·:new~:.. 
papers calculated to excite ·disaffection ·again~t ·Rulers of Indian 
E)tates. The Assembly took the str~mg measure of refusing'to 
_agree to the introduction of_ the Bill and the 'Governor-:-General· 
was forced, for the first. time, to. bring. Uito use: the special povrers 
·or securing essential legislation entrusted to him by the Govern
ment of India Act. He .. certified ·~ the Bill, which was then 
·passed by the Council_ of State and thereupoq rece~ved·.his 
a.ssent. · · · ' .. . . · · · .". · , . 

Two debates on constitutional advance took place. in the first 
Assembly. In September 1921, that ia, within eight months· of 
their first meeting, the Assembly passed a Resolution that the 
Government of India should convey to the Secretary of State 
Cor India. the view of the Assembly that the. progress made by 
India. on the path• of responsible self-government wa.rra.nted a. 
re-examination a.nd reviaion of the constitution at an. earlier date 
than 1929. The Secretary of . State'• reply, which was to the 
effect thd eo short an experience of the working of the reformed 
constitution did. not warrant the a.ssumption that the time was 
ripe for further change, was debated in Februa.ry 192.3. Both 
debates exhibited an enthusiasm for rapid political advance, 
.which, one may hazard, was not uninfluenced by the more ex
treme claims of the non-cooperating parties outside the Aeembly ; 
it was readily assumed that all the lessons of self-governmen- had 
already been lea.rnt. But, though the Secretary of State's reply 
wa.a a great disappointment to many members of the Assembly, 
Lhey did not. press the debate upon it to a division.- • It . is 
probable, however, that the reply, and the approaching electiona, 
a.tiected their action. later in the session. They had taken a. 
lively interest in the post-war expenditure of Government a.nd 
a retrenchment committee, 11nder Lord Incbca.pe, had suneyed 
the whole tield of expenditure. On its recommendation drastic 
reductions. ha.d been made; but there remained a. gap between 
the estimated expenditure and income of· the following year, 
which had to be bridged, ·and Government proposed' a small 
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increase in the salt tax to thia end. The Assembly rejected the 
clause in the Finance Bill· embodying the increase, and· the 
Governor-General had, for the seconll time, to use hia extra
ordinary powers to secure its passage •. 

. . 
Review of the l'irst Phase. · 

276.· The completion in 1923 of the ~ yeazs' term of the 
Assembly marked the end of· the . first phase of post-Reform 
politics. The non-cooperation movement had demonstrated ita 
dangers and ·had failed, and out of the Hindu-Moslem alliance 

. . upon which it rested, there was shortly to emerge a llindu
Moslem antagonism which has. ever since been a dominating 
factor in Indian politics •. The Legislature had taken an effective 
and honourable pa.n in the· :working of the new constitution. 
The Assembly, indeed, had fuiished its term in a mood of despond
. ency, induCed by . disappointment at the rate of constitu\ional 
aclvance and at the Use of the Governor-General's extraordinary 
powers. But it had' behind it .a·ieoord of ~eal contribution in 

. debate and committee to the :work of government. u had secured 
the repeal of legislation which Indian opinion regarded aa •• re
pressive '' ~ and the abolition of racial discrimination in criminal 
trials; it had brought effective pressure to bear on the India.nisa
tion of the Ariny and oil tariff policy ; and its authority had been 
extended by the . establishment of a practice by which the 
Executive submits such important taxes as income tax and salt 
duty for the approval of the Assembly in an annual Finance 
Bill.· . 

. . , . , . . CommUlUil AntagoDLsm. 
277 •. Just as the non-cooperation ca.mp~dn formed the back-

.· ground · for ·the .. :work of the first legislatures, so Hindu
Muhamma.dan antagonism was by far the most significant move
ment during the lifetime of their successors~ '.l'he bond between 
Hindu and Muhammadan in Mr. Gandhi's campaign was a 
common _ antagonism to Government. With the mass of 
Muha.mma.da.ns that antagonism :was founded on apprehensions 
for the future of their religion. These were set at re~ by the 
Treaty of Lausanne, which gave Turkey better terms of peace 
than had at one time been anticipated, and the abolition of the 
Khilafat by Mustapha Kemal Pasha gave the movement its 
quietus. But non-cooperation ha.d opened up ne:w possibilities 
in the relations between Hindus and Moslems. To many of them 
il seemed that, if there was a possibility of political control pass
ing before long completely out of the hands of Parliament, it 
became important for each community to organise and consolidate 
its forces in preparation for the new situation that ~ould then 
arise. . • Movements :were set on foot by both Hindus and 

. Muhammadans for the reconversion of classes which were said 
to have lapsed to the other fa.ith. Suspicion and bitterness were 
the inevitable result, arid in the excitement of religious festivals 
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~sions for-dispute w~re-~nly too-eas1_to,~d. ;By. the ·roiadie. 
()f 1923, communal riots, marked by murder~ arson. and looiing, 

. were of almost monthly occurrence.·.·. In ).924. fierce outbursts · 
occurred in many of the greater ~ties ot the North., At Kohat, 
in the North-West Frontier Province~ the entire Hindu popula
-tion tied the town in terror· of their lives. _. The .year 1925 .saw -. 
·a lull in actual rioting, but the tone of the Press. and. of public 
'speeches left no doubt a.bout the intensity'.of communal (eeling. · 
In April 1926, there occurred the fir~t of:_, series ()f dangerous 
riots in Calcutta, and the following twelve months saw 40 riots 
resulting .-in the death of 197 persons ani~ injuries to ~early 
1,600. . : - - . . . - . ~~ . . -.-. '_,. 

By this time, it had. become clear to everyone that it was no 
· longer a question of isolated ·clashes of· merely· local concern ; · 

what was at iSsue . was the All-India.: problem ()f · ·the political -
relations of the two major communities. Communal representa
tiOn in the legislatures, in the .Government serVices, and in 
local bodies became- the. all-important question.· COnfere~ces·:of ·: 
leaders, not only of the two communities,. but of· all parties, 
were held to find ways of securing peace; for it was recognised · 
that communal antagonism stood in. the way of general political 
advance. But such attempts failed in fooe of the dete~nation 
of each community to secure its politicalfut'l.l.ie. 1 · • · : ~ •. 

:, .· ., 
. . 

. ' 
· The Akal1 Situation •. 

278. Something may be ~aid here of _the Akali mo~ement which 
_ disturbed the Punjab froD;l -1920 to 1925.: . 'Ille AkaJis are: a. 

·"eform.ing sect- of Si~ who, under the guidance. o~ _a ~m
mittee, the Shiromani Uurdwa.ra Prabandak Committee, devoted 
themselves to bringing Sikh shrines_ under the control of·. the· . 
community.· In the spirit _of the non~peration. movement, 
the Committee preferred to secure ita ends without recourse to 
Government, and organised the Ak.a.lis intO a. militia. . for the 
purpose. Serious disorder followed, and the methode of Akalis 
in some areas threatened a reign ~ terro~. , Governmen~ ·. haa· 
no hostility to religious reform., but was compelled to interfere 
when & section of the community endeavoured to take the law · 
into its own hands. It was accused of hostility to the Sikh 
religion, and until & settlement was re~Whed in 1925, with the 
help of moderate Sikh opinion, the Akali question provided a 

, formidable problem for the Punjab Government. Here too, as 
• with other minority communitiea,' it is probable that the move~. ' 

ment in one aspect ~aa en~uraged by the need for consolidation .. 

' 
_, . · The Sec@d_ Legisl&tures (1923-:26). . 

279., When the second reformed legislatures were elected in . 
the autumn of .1923, the commlina.l trouble was in its early · 
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stages. The political interest of the elections lay in the appear
ance of members of CongreS& as candidates. . In · the previous 
summer a. split h~- taken place in the ranks of the _party.· As 
non-cooperators, ·their j,olicy hitherto had been to boyeoU the 
legislative bodies.~and ta pursue their ends by. methods outside 
the constitution.· _But ·certain: of-the leaders; conscious :of the 
failure of_ non-cooperation and, it .may be, alive to its dangers, 
now turned to & new method of embarrassing Government. They 
offered themselves as can-didates for the ·Assembly and for the 
provincial councils on & .pledge of ''uniform, continuous ·and 
susiainedobstroction ·wi~ a view to making governmen~ through 
the ·Assembly and· the Councils impossible... For the policy 
of boycott was to be substituted one of wrecking.the legislatures 
from within. · 

The group which held these views was led by the late Mr. 
C. R. Das and Pandit :Motilal Nehru. At first, they met with 
strong opposition in Congress from the group led by Mr. Gandhi, 
who adhered to the policy of boycotting the legislatures; but at 

· the elections, they had the help of the party machine, and formed 
a. compact, disciplined and well-organised '' Swarajist .. Party. 
The Moderates, or Liberals, on the other hand, went to the 
contest dispirited with the results of the first three years of 
the Reforms; their organisation was not comparable with that 
of their rivals, and so far .from having any popular appeal, they 
had to carry some of . the unpopularity of the Administration 
with which they had been associated. The Swarajist candidates 
had a. striking Sllccess in the elections for_ the Assembly and 
secured 45 seats. 'Ihese gains were made mainly at the expense 
of the Liberals. They had less success against the Independents, 
a group of candidates of various opinions, who were ·able to rely 
on local influence in the constituencies for Sllppori, rather than 
on acceptance of a. party programme. In the provinces, the 
Swarajists were oq the whole less successful. They obtained a 
clear majority in the Council of the Central Provinces; and 
in the Bengal Council they were the largest party. In the other 
provinces, they made no great headway; in Madras, the Punjab, 
and Bihar and Orissa, they were very weakly represented. 

Congress laid down that members of the party in the legisla.
tures should purBlle a policy of pure obstruction. No member 
was to accept office or & seat on a. select committee, or to take 
part, as an individual, in current business. When the new 
Assembly met in 1924, the Swarajists, numbering only 45 out 
of 145 members, were too few to carry out effectively the m:m
date of Congress. During the session, they allied themselves with 
the Independents. But the latter were br from accepting a 
policy of obstruction, and the Swarajists were compelled to 
compromise with their allies; and to modify the wrecking 
methods to which they had pledged themselves. 
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-~ ... -~. ·: .; ~Attitude:of Secon4 . .Assembly.; .. :•·· :. , .. 
,·_ 280;. The attitude :of th~ new Asaembly' towards th~ con~titu
tion was shown in ita fifs·t 9ession. -:X nsolution wag moved 
by Pandit Motilal Nehru;: the-leader of· the· Swa.rafU;ts; fof.tl:le
<X>nvening of a Round Tab I~ Conference to recoml(leiul a. ·scheme 
for establishing full responsible government in Jndia. ~ the scheme, 
after being placed before a newly-elected legislature, was fi9-:J:>e 
submitted tG the · British Parliament · ... for embOdiment in· a 
Statute:• 'Ibis went much further than ·the resolution of the 
first Assembly, three yean before, which did no m9re thaii.o.sk 
that enquiry into India"a fitness for a further measure of self
government should be ·expedited. ·--: Government' opposed the 
resolution, but· promised an enquiry int6_ the working of the 
constitution, with a ~w to ma.king ·such' changes a8 • were 

·desirable and possible within the existing· Ad. · This _proposa~ · 
received little support.· except from the minority communities~ . 
and the resolution was carried against Go'Vernment by a.' large 
majority. . Later in the session, the Assembly rejected Govern- · 
ment'a demanda for grants, 'Jiot on their merits, but as a •• -con
stitutional •• protest; 8.nd it refused permission to·introduce the 
Finance Bill of the year, the passage of which was oolfsecured 
by the· exercise of· the eXtraordinary. :pOwera ·of the Governor~ · 
_General.: U u mteworlhy, however, tha~ the Council of State 
passed the Finance Bill Without division at any stage •.. -." · ·.: -·· · 

In 1924, there wu a revival of revolutionary crime in Bengal.· 
. Special, procedure for dealing with it had been established by 

an Ordinance which was .valid for six .months_ only •. A B.ill to 
extend it, a!ter being rejected by the Bengal Legislative 'C6bntil, 
bad been certified by the Governor, and supplementary_'legisla.
lion· wu neces&ar7 in th~ ~ntrat·Legislature.; Tbe.'Bill.was 
introduced -in the spriilg ot·l925:. The Assembly rejected· the 
essential clause, and the Governor-General was again compelled, 
in the face of violent opposition, to use hiJ special powers; Here. 
again, the Council of State supported the Executive l>1 passing 
the Bill. · · · ' . - . · · ·_ · · . . - .. · 

: The que'stiOn of con8titufunal ~v&nce ~e up .:g.,in' in 1925: 
In accordance with its undertaking~ the constitutional debate 
of the previous year, Government set up a Committee undet; thct 
cha.innanship of the late Sir Alexander Muddiman to enquire 
into the working of the Government of India Act; and to investi.:. 
gate means of securing rem~es (consistent with the structure 
and purpose of the Act) for any defects which might be. found. 
The majority of the Committee reported thai the existing con.· 
trtitution waa working in most province• and waa affordin«Y valu~ 
able. political experience; but that. the . time it ha.d ~en in 
existence wu too short to make possible . an estim&te ~of ita 
nltim&te success.- They made, however, certain detailed recom. 
inendationa for improving the machinery of governinent •. · The . . 

~-
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minority view was that dyarchy had demonstrably failed and 
could not succeed ; and that nothing short of a fundamental 
change of the constitution would secure an improvement. · A 
debate on the Report took place in the Assembly in September 
1925. Government proposed to accept the principle underlying 
the majority report, and to proceed with the consideration of ita 
recommendations. The leader of the Swarajists moved an 
amendment that immediate steps should be taken to move Hi& 
Majesty's Government to make a declaration in Parliament 
embodying such fundamental changes . in the constitution of 
India as would make government fully responsible; and that a 
Round Table Conference or Convention, representative of all 
interests, should.-Je held to frame a detailed scheme which should 
be placed before the Legislative Assembly for approval, and 
afterwards submitted to the British Parliament to be embodied 

. in a Statute. The amendment was carried against Government 
in the Assembly. But the original resolution was accepted by 
the Council of State. · 

These debates had followed upon efforts made by the Secretary 
of State for India, and by the Viceroy himself, to secure a 
measure of cooperation from Indian public men in the interests . 
of constitutional advance. The terms of the amendment carried 
in the Assembly made it clear that there was no disposition on 
the part of a large and influential section of Indian politicians 
"to approach the question in a conciliatory spirit. · 

The Third Legislative Assembly (1927-onwards). 
281. Political'opinion in :fudia on the eve of the elections·for 

the third Assembly in the autumn of 1926 was concerned in the 
main with two questions. The first was the policy of Congress 
in regard to the legislatures. We have seen how, before the 
elections of 1923, the group led by Pandit· Motilal Nehru broke 
away· from the original policy of no~-cooperation and entered the 
legislatures with the object of paralysing the work of govern-

. ment ; and how, in the Assembly, the need for allies had led the 
party to follow more constitutional courses. Swarajists had 
taken part in the ordinary work of the Chamber and had even sat 
on committees, but they had refused to accept ministerial office 
in the provincial councils, and, in two provinces, had suc
~eded in making dya.rchy unworkable. A fresh movement 
in the· direction of constitutional methods now appeared 
within ·.Congress. The policy of entering the legislatures 
in order to wreck them, and still more the policy of 
complete non-cooperation, did not commend themselves to an 
influential party. This group, led by Mr. Jayakar, Mr. Kelkar 
and Dr. Moonjee split oft' from the main body and formed the 
party of '' Responsive Co-operation ''. · The break was marked 
by the acceptance by Mr. Tambe, a member of the Congress 
Party, of the appointment of ·Executive Councillor in the Central 
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Provinces •. The Besponsivists were prepared not only .to enter ' 
the legislatures, but to take full advantage of the. ~pportun!ties 
open to them under the constitution, by accept_ing any office of 
responsibility pffered to them. This did not mean that they 
were any less ready than the Sw~ajists to carry.on the struggle 
for their common political ends, but they were strongly opposed 
to the methods that had already been tried, . and i~ particular to 

- · civil disobedience. . . · 
· Hindu-Muhammadan antagonism was the uther ·main influence 
on the elections. \Ve have described how communal differences 
developed into deep political cleavage. Its effect became 
apparent in the elections of 1926. The Swaraj Party was now 
almost entirely Hindu, and Muhammadans no longer offered 
themselves for election u members of the Party.: Throughout 
the north, in particular, they stood as Muhammadans first;while 
Hindu candidates in the non-Muhammadan constituencies stood 
under communal descriptions, e.g., as members of the Hindu 
Mahasabha.. , - · . . ' . 

282. These divisions were reflected in the composition -of the . 
Central Legislature. In the first Assembly, which · consisted 

• so largely of Moderates, no permanent party divisions were 
formed. In the second, the Swa.rajist and Independent groups 
did not include between. them by any means the whole of the 
elected members o! the Chamber. In the third Assembly, for 
the first time there developed something like a. distribution of the· 
greater part of the elected members of the Chamber into 

• organised groups. Out of 105 elected members, the Swarajists 
could now command the votes of only about one-third. The 
Independents were represented· in reduced · numbers. The 
Nationalists, a new· party under . an old name, included 
the Responsive Cooperators .and t}Je Hindu Mahasabhaites, the 
latter being the party of· Hindu consolidation. ·Most of the. 
Muhammadans organised themselves as the Central Moslem . 
Party, under the leadership of Sir Zultiqa.r Ali Khan, while some . 
othera acted with the Independent Party, led by Mr. Jinnah. 
Finally, there was the European group, which, though small in 
numbers, always exercises a. considerable influence in debate. 

In the early months of 1927 it looked as if the communal 
question would govern political movements throughout India. to 
the exclusion of everything else. _ But, though its importance ·ha.a 
increased rather than diminished, the announcement of the 
appointment of the Statutory Commission in November 1927 
provided a question of more immediate concern which affected· 
for the time being the political alignment of parties. 

· PollUcal rorcealn the Provinces. 
283, So far, we have been dealing with Indian politics as 

reflected in the· Central Legislature. · But a survey· from the 
~ill I 
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• standpoint of Delhi and Simla. misses a. g~eat deal of the picture, 
and to. complete it we must turn to the provinces. The member 
l>f a provincial legislature is, of course, "interested in the problems 
of India. as a. whole, and more particularly in her politica.l future. 
~ut his preoccupation is largely with matters tha~ lie nearer 
home, the problems and the conflicting interests of his own 
province.· The point is well illustrated by tlie Reports of the 
Provincial Committees that cooperated with us. 

The .first legislative councils were, like the first Assembly, 
composed mainly of Moderates, and for the same reason; the 
Congress Party was committed to non-cooperation and put up 
no candidates at the elections. All the councils were, therefore, 
prepared to work the Reforms, and though the difficulties in 

'a.ctual working varied from province to province in kind and in 
degree, there was nowhere any approach to a breakdown. 
. At the· elections for the seconq councils, the Swarajists stood 
as candidates with the object of bringing government to a stand
. still by obstruction, but only in two provinces had they any 
appreciable success-in the Central Provinces, where they had a 
majority in the Council, and in Bengal where they were the 
largest party., In the third elections-in 1926-they lost ground 

. in every province but one. · 
The course of political history in the. different provinces is 

· va.ried, and it is impossible to treat any one province as a. sample 
of all, We have· already, in our a-ccount of the working of the 
provincial constitution, outlined the political history during the 
last ten years of three widely differi~g provinces, Madras, Bengal, 
and the Punjab.* We, therefore, select two others, in this part of 
our Report, by way of illustration of the political forces at work 
in provincial centres. ·One of these provinces, namely 1 Bombay, 
is a good example of the extent to which leading public men 
who take part in public affairs have devoted themselves to the 
special problems of tlieir area, and of the success with which a 
provincial legislature · has played · its part under the Reforms. 
The other illustration which we have chosen, that of the Central 
Provinces, exhibits an opposite tendency, for the course of 
politics there has been greatly affected by the All-Indi~ pro
gramme of the Swarajists, and .the work of the Counc1~ has 
been constantly impeded by the mfluence of those who wished 
to wreck dyarchy and to prove that the existing constitution 
was. unworkable. 

BoMBAY • 

. 284. 'Ihe ele~ents in the Bombay' Legislative Council n;tay 
be said, throughout the last ten years, to have divide~ themselves 
into three roughly equal groups. The first consisted of the 
official members and the Ministers, together with the representa
tives of commercial hOllies, both Indian and European, whose 
outlook on most matters tended to coincide with those of the 

* See above, Pari III, Ch. 2, paras. 219-226. 
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Government. . The second group co'nsist~d of three. communal 
elements-the Sindhi Muhammadans, the· Presidency Mu.JP.am
madantl and the non-Brahmins. ··These· were predominantly 
agricultural in outlook and consistently supported what they .· 
conceived to be the interests of the communities which· they 
represe~t~d. · They have. been· particula~ly well repr~sented1 in 
the lbrustry. The third group consisted predommantly of 

·· members of the advanced Hindu communities, but in this group· . 
again there was a. _division between . the Gujerathi and · the , 
Decca.ni members. • · ' ~ i ·· .. 

Of these groups. the one most: ready to be influenced by All
India political movements was the third. In the second Council. 
this group was predominantly Swarajist in sympathy .. ·Its · 
Gujerathi members, coming as they did .from Mr. Gandhi's . 
country, generally a.ccepted the full implications of the Swarajist 
creeil, but the Deccani members inclined io a more constructive 
form of opposition. The latter, from the beginning of the second 
Council, displayed a readiness to serve upon ·committees and,"-. 
on occasion, even to support Government. Before ·very long, 
dissensions arose among'the Swa.rajists within the Council, and 
their lea.d.er, Mr. Jayakar, resigned from the Legisla~ure. 

The existence of· so many groups within the Council, and the 
predominant occupation of each with its own interests, ,.-esulted 
in support being generally forthcoming froin some elements for 
all Government measures. The ministerial groups were usually 
found to follow their leaders into the lobby. This, however, 
was by no means always the case. In 1927, when the Council 
rejected, on the motion of a prominent European commercial 
member, the proposal of the Bombay Government to proceed 
with a further section of the Back Bay Reclamation, only seven 
non-officials voted with the· Government, including the three 
Ministers. · 

On no occasion has a vote of no confidence in a Minister bee'n · · 
.debated in the Bombay Council. The strength of the ministerial 
position lay partly in the harmony with which the Ministers 
worked with each other. Representing, as they did, different 
groups, they could almost invariably get substantial support from 
non-official members of the Council. But they placed their. 
greatest reliance upon the official nominated members. On no 
occasion have the Bombay Ministers dissociated themselves from 
the policy of the Bombay Gov~rnment. 

·I 

It must not be inferred that the members of the ·adyanced 
Hindu communities in the Council have shown a. consistent 

·opposition to Government. During the third Council, the 
members of these communities, both Gujeratbis and Deccanis, 
combined to form a United National Party, and supported the 

• 
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Education Minister, then a. Brahmin, in'putting on the Statute 
Book the Bombay University Bill, against the opposition of the 
oombined Sindhi Muhammadan, Presidency Muhammadan and 
non-Brahmin groups . 

. Sir. George Lloyd, the then Governor, in addressing the first 
Council on its dissolution, acknowledged its steady judgment 
and sound political sense. During the last ten years, the Council 
has criticised Government, generally in a moderate and helpful 
spirit. It has shown a. business sense and an anxiety for progress, 
administrative and social as well as political. It has been an 
effective champion of economy, but once its suggestions for 
retrenchment have been met, has accepted the Government's 
proposals for fresh taxation. It has endorsed the measures which 
have been taken in the enforcement of law an,d order, including 
the arrest. of Mr. Gandhi and the Ali brothers in 1922. Its 
relations· with the Administration are reflected in the fact that 
the Governor of Bombay has on no occasion used any of his , 
powers of overriding the Council: but, perhaps in consequence 
of its moderation, its influence on the Government of the 
Presidency has been constant and effective. 

THE CENTRAL PROVINCES. 

285. The course of events in the Central Provinces was very 
different. When the Swarajists were returned to the Council in 
1923 with a majority, they not only refused office, but syste
matically withheld all supply for which their consent was neces
sary, and reduced the salaries of Ministers to Rs. 2 per annum. 
The · Governor was forced to take over the administration of 

· the transferred subjects, but in face of an adverse legislature, 
. a progressive policy was impossible. The result of the Swarajist 

tactics was, therefore, to cripple those branches of administra
tion upon which Indians lay most stress; the reserved depart
ments went on as before. In the following year, the Swarajists 
modified their policy. As before, they · voted salaries for 
Ministers so derisory that no Minister could take office ; 
but they did not reject wholesale the grants asked for by. 
Government for the administration of the transferred subjects. 
This position was maintained until April 1926, when the 
Secretary of State sanctioned the suspension of the transfer 
of the subjects ordinarily entrusted to Ministers. This meant 
the end of dyarchy for the time being, and the administra
tion of all subjects by the Governor in Council, un~er the con
ditions applicable to the reserved field. The thrrd Central 
Provinces Council met in· January 1927. A Ministry was 
appointed, but lasted only a few days. Once more the. t~ansfer 
of subjects was suspended, ~nd all departments were adn:umstered 
by the Governor in Counc1l up· to February 1928. Smce then 
there have been two Ministri~s with an interval, during which 
dyarchy was again suspev.ded. 
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.· · · · The ~dian. Press.~. . ·. · . J ; . : 
286. In the development Of Indian politics and public oprmon, · 

which has taken place since 1920, the Indian Press has played a 
considerable part. . Indian newspapers · fall into two classe!r-

. those published in Englicm and those published in one or other. 
of the vern~ula.ra. The first mentioned are further divided into· 
newspapers owned and published by ·.European inte.rests, and 
those owned and published by Indians._ The continental dimen~ 
siona of India and the large extent of · provincialisation, _ in 
political and public life, have tended to confine the circulations 
of Indian newspapers of all kind&-there are only a few excep
tions-to the province in which they are published.' Vernacular 
newspapers must obviously be confined to the area. where their 
la.ngua.ge is understood, but difficulties of time and sp~e E>perate 

_ to limit the circulations, even of those printed in English, .to the 
geographical area. iri ··which· they. can reach tlieir subscribers 
earlier than any of their rivals. . . - . . • • 

Judged by English standards, the circula.t1ons of all but a. verj · 
few Indian newspapers, wheth~ in English or in a vernacular, 
are quite small, but a.n important. difference is to be noticed 

: between what may be described aa the ·~sale "circulations and 
the .. effective " circulations of the two classes. The compara
tively restricted knowledge of English practically limits . the 
reading of newspapers printed in that language to the educated 
and student classes, but vernacular papers can be, and a.re, read. 
to illiterate hearers by their litera.te fellows in towns, villages,_ 
railway carriages, public meetings and so on. The .. effective " , 
circulation of many vernacular newspapers. is, therefore, far 
great~r than mere figures of sa.les suggest: · 

Indian-Owned liewspapers. ·· 
287. A broad view of· the Indian-owned and . edited prees, 

both in English and the verna.culars, since 1920, shows & con· 
tinuously growing freedom of criticism of the Administration, 
more and more insistent demands for political reforms of a com
prehensive character, a.nd, in many newspapers, a freedom, 
indeed a violence, of language, which, from time to time, brings 
within the scope of the criminal law the person put forward as 
Editor. The remarks made above in connection with the 
•• effective " circulation of vernacular newspapers make ·this 
development worthy of special notice. Another feature of the 
writing in the vernacular press, which has a.ssume<J considerable 
prominence from time to time during the past few years, bas 
been the volume and bitterness of inter-communal polemics. 

One of the firstfruits of the Reforms of 1919 was the repeal 
of certain enactments, such as the Newspaper Incitement Act of 
1908, a.nd the better-known Press Act of 1910, which conferred 
extraordinary P.?Wers in the matter of •Press control on the 

• See also Part VII below-" PubliQ Opinioa in India." 
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Executive. Since the repeal, the Press has been subject· t.<> no 
other restrictions (if the Princes Protection Bill is excepted) than 
those imposed by the ordinary criminal law. From what has 
been said already, it is clear that the Indian Press has taken 
full advantage of the repeal; some newspapers indeed · have 
exhibited a licence to which it would be difficult to find a parallel. 

Their Influence on Public Oplnon. 
288. Although it is nowhere easy to estimate the influence 

exerted on public opinion by the newspaper press, the special 
circumstances of India make it possible, perhaps, t.<> speak with 
some confidence of . the influence of Indian-owned newspapers. 
Where ·there is practically no broadcasting, a comparative 
paucity 'of political organisations, and little opportunity of 
political education and gll;idancE! from other sources, assertions 
contained 'in a newspaper acquire greater power and prestige. 
When the Govt~rnment is attacked, there is no one to defend it, 
and the most extravagant invention at its expense seems often to 
go unchallenged~ It is difficult t{) convey how serious is the 

· handicap to Government created by the absence of any effective 
exposition ·in the lndiitn-owned press of the. reasons for action 
taken and of 'the facts on which it is based. It is not merely 
that a particular policy may be misrepresented ; even more grave 
is the undermining of respect .for authority and good order in 
general. The newspapers printed in English circulate among 
the most influential classes-lawyers, university and school 
teachers, business men, and so on. Some of them are produced 

·with much technical ability and publish elaborate and well
. written leading articles in support of their views. The almost 

complete absence of Indian-owned newspapers presenting the 
other ·side is very striking. The influence of vernacular news
papers is more extensive, and perhaps more important, for the 
less educated men who read them, and particularly the illiterates 
who hear them read, have still less to set against the printed 
word. What was said above about the effect of vernacular news
papers upon inter-communal antagonism illustrates this point. 

There are very few examples in India of what we, in the \Vest, 
call " pa.rty " newspapers. The European-owned newspapers 
represent, on the whole, the point of view of the Administration, 
whilst the bulk of Indian-owned newspapers, whether in Engli~h 
or the vernaculars, stand for various degrees of nationalist 

·opposition, varying from insistent demands for further reforms for 
India to full-blooded advocacy of complete independence of the 
British connection. The only examples of true party newspapers 
are provided by Madras, where the Congress organ "The 
Hindu .. and the non-Brahmin newspaper "Justice" carry on, 
at a high level of controversy, the struggle between the Congress 
and the moderately progressive political programme. There are 
a. small number of Indian-ow~ed newspapers which give support 
to the Administration, or at any rate discuBB government policy 
with reason and restraint. 
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CHAPTER 1.-THE .. ADMINISTRATIVE SERVICES·~· 

! • 

THEm ORGANISATION AND WORK,. 

289. Not the least of the difficulties of describing· India arid · 
ita administration is that the same terms mean very differen'. 
things in India and in England .. Here the Civil Service is a 
body vf officials largely withdrawn from the public view, con
centrated in secretariats at the centre of government and work-. 
ing for the most part immediately under Ministers. · The work 
of a Home civil servant is specialised, but it is seldom technical. 
The Minister takes responsibility for the rwtions of · his sub· 
ordinates, and public criticism conforms to this understanding. 
In India., on the other hand, civil serva,nte.. are distributed~· . 
over the whole country and are engaged on duties of an extra- . 
ordinary variety and technical difficulty ; they will . be found , · 
lecturing in universities or bridging nvers, fighting epidemic 
disease or dealing with widespread riots, excavating a. prehistoric · 
city or installing a water supply for a new one._ '!'here are, it is 
true, secreta.riata in Delhi and the provincial capitals; but the 
number of officia.la in them is relativel1 small. The great body of \ 
government servants do their work 111 " the districts '• far re
moved from the beadquartel'B of government, and in the public 
mind they carry a.n individual responsibility for the suceess or 
failure of tlieo administration. · 

lh a. country of small cultivators, with no accumulated re· 
sources and little experience in organisation, except along the 
limited and traditional lines of the village communit:t, private 
enterprise cannot undertake new and costly experiments. The 
task of bringing within reach of such a society the benefits of· 
the administrative experience and the applied science of the West 
was possible for one agency onl1-Government ; no other bad the 
necessary knowledge or machinery. Thus the civil service of 
India, which in origin was little more than a revenue-<lOllecting 
agency, gradually took upon itself a. very wide range of duties. 
Aa the work became specialised, new services had ta be created 
to carry it on, and in this way there grew up departments deal
ing with public health, edUfation, forestry, agriculture, irriga
tion, archaeology, and many more .. India. looks to Government 
to do many things which in the West are done by. private 
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enterprise. The object of this chapter is to describe the com
plex organisation that resulted from the haphazard origin of the 
se~ices, an~ to illu;;trate from the work of typical dep:utmenta 
thei.I' place _m__the_ gqv_er:nmen.l..of lndi~. ------

The All-India and the Provincial Services. 

290. The whole of the Civil Service in Britain is appointed by 
one authority, and all its members have the same security for their 
nghts and the same means of redress for their grievances. In 

1 India., thi~ is far from being true. The first ·broad division is 
· between the services engaged on matters which are under the 
direct control of the Central Government, such as state railways 
or posts and telegraphs, and those which work under the pro
vincial Governments. The former a.re known as the •• Ceutral 
Services '' ; aome of tlie officers of these services have been 
appointed by the Secretary of State and look.to him as the final 
authority for the maintenance of their rights. The great majority 
of officers in the· Central Services, however, are appointed and 
controlled bl the Government of India.. 

There are two main groups of services working under the 
provincial Governments--the "All-India. Services "* and the 
'" Provincial Services. •• The first are appointed by the Secretary 
of State; the standard aimed at is a high one and the field of 
recruitment is the widest possible in Britain and India. On 
appointment, an officer is assigned to a. province and undergoes 
a period of training in Britain or India. A recruit to the Indian 
Civil Service, for example, studies at one of the British 
universities the principal vernacular of his province and the legal 
svstems with which he will be concerned. Unless he is trans
ferred to service under the Central Government, he passes thd 
whole of his career in the province to which he is first assigned; 
but he remains liable to service anywhere in India. Each of the 
All-India. Services, notwithstanding its division among the pro
vinces, forms a single service with a common status and a· 
common standard of rights and remuneration. The greater part 
of the administration of India. is, of course, carried on by the 
}lrovincial Governments, and up to 192( the All-India Sen-ices 
were in principle, as they still are in practice, the main agents 
of the provincial administration. 

The second main group of services employed by the provincial 
Governments is tlie " Pro-rincial Services." t They constitute 
the middle grades of the administration. These officers are 
appointed, not by the Secretary of State or the Government of 
India, but by the provincial Governments and the tendency is 
for each Government to confine its recruitment to its own 

• See para. 295. 
t The name is misleading; it will be clear from what haa been said 

that it does not inClude all the eervicea working in the provinces. 
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province •. -This e~tails. a limit~tion of. th~ fi~-~d .~f choic~:-~:jdis
advantage which is greatez: in . some provinces . than . others. · 
Recruits are, in general, graduates of Indian universities. -· In , 
many departments,- the .AU-India. Service and. tlie Provincial,· 
Service dovetail into each other •. In. Bombay, for example, t~e -
charges of sub-divisions of a. district .are interchanged· between 
Deputy Collectors from the Provincial Service ancJ junior officers _; 
of the Iridian Civil Service. It.is convenient to bear in mind that 
• • deputy collectors " belong . to tbe Provincial Service_ a and 
" assistant collectors •• to the J\.ll~India.. Service. ~urther,. a. 
proportion of the posts for which the Indian Civil Service ia 
primarily recruited are "listed," i.e., reserved for selected 
members of the Provincial Service-such as the charge .of. a. 
District, or the post of District a.nd Sessions ,Judge; for posts flf · 
the latter type non~fficials witli certain legal_ qualifications are 
also eligible. _, · . . : · 

The general result is that the personnel of a department of ad~ · 
J;Dinistra.tion working in a province is drawn from two sources of _· 
recruitment, one an All-India source and the. other provincial. . 
In &ame cases it would only be the actual head of the department 1 

.who is an All~ India officer; this, for example, is usually. the case 
with the ~perative Department. But it is more usual to find 
the All-India contingent represented b~ a number of officers who 
1ll& the higher posts.. Provincial recru1tment not only mans the 
_intermediate, bdt also furnishes the subordinate, grades. Thus, 

· in the district the head of the revenue and general administra
tion will be a Collector, who is in most cases · an All~ India. 

·officer. His immediate subordinates may be either All-India or · 
provincial officers. Sometimes; indeed, the head of the distrid 
ia a. provincia.l officer. The two sources of supply mer~e into a. 
common stream ; the system·. of listed·. posts . prov1des . ·the 
opportunity for members of the Provincial Service .to .rise to 
higher posts for which AU-India officers are primarily recruited. 

, Conditions ln the Two Services. · ~. . .. 
291. An important matter which we shall have to consider is 

how far the administrative agencies of the provincial Govern
ments should in future be services. organised . on an·. All-India. 
basis, and how far they should be provincially recruited, and it 
is of some importance to make dear the differences in .,the 
position of All-India and provincial officers which arise out of 
the fact that the former are appointed by the Secretary of State. 
and the latter by the provincial Governments .. These differ
ences are determined .by provisions in· the Government ·of India 
Act itself or by rules made under it. The more important rights 
of the All-India Services are the following :-An ·All-India 

· service officer cannot be dismissed from his service by any other 
authority than the Secretary of State in Council. He has a rictht 
of appeal to that body, if be is ad_versely dealt. with in import~nt 
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discip_lina.ry matter& •. Tlie Governor of a province is required to 
exarrune the compla.mt of any such officer who thinka himself 
w~ng~ by ~n official auperior, a.nd to redress the grievance, if he 
thinks lt eqUitable to do eo. No orde:r a.ffectjng his emoluments ad
versely, and no order of censure on him ca.n be passed without the 
personal concurrence of the Governor ,• and orders for his " post
ing " to appointments also require the personal concurrence of 
t~e Governor. His salary _and pension, and sums payable to 
his dependents, are not subJect to the vote of any Indian legis
lature. Sums required to give effect to any decisions taken in 

• his fa.vour on appeal to a. Governor, the Governor-General or the 
~ecretary c;>f Sta~e in Co~cil a.re. similarly protected. :finally. 
m connection w1th the mtroduct10n of the Reforms, provision 
was made (as will be explained in the next following paragraphs) 
that members of the All-India. Services, with a. few exceptions, 
may be allowed to retire before they have completed the 
service ordinarily required for retiring pension, and in this case 
they receive a pension proportionate to their actual service. 

The Provincia.! Service officer, on the other hand, can be dis
missed by !he provincial Government which, subject to rights 

. of. appeal to the Governor, controls • the conditions of 
his service. His emoluments have to be voted year by year by 
the provincial legislature, and he has no right to retire prema.-
turely on proportionate pension. · 

Effect of the Reforms on the Services. 
' . 

292.' The Reforms had important effects on the services and, 
in particular, upon their European members. Criticism of the 
Executive by questions is a normal function of a. legislature. 
_But in the early years of the Reforms, members of the provincial 
councils had not learned the limits within which this method of 
criticism can usefully be employed-and to some extent this is 
still true. Questions were often directed to details of adminis
tration which at Westminster would be held to be best left to 
the directing heads of departments. And they were often aimed 
a.t individual members of the services rather than at Govern
ment, and in particular at members of the Indian Civil Service 
and the Indian Police Service. 

Persistent criticism of this kind inevitably had a discouraging 
effect on services accustomed to a traditional respect. But there 
were other factors which aggravated their troubles. 'Ihe non
cooperation movement of l9'2Q..22t made the work of the head 
of ·the district and the police officials in some areas extra.
ordinarily difficult. ·Nothing could be more depressing than the 
loss of the confidence of the common people who had always 
looked to the district officer for help in trouble. And at its 
worst the unrest involved officers and their families in personal 
discomfort and even in serious danger. Moreover, the economic 

* This also applies to officers of the Provincial St>tvices. 
t See previous chapter, para. 272. · 
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position of the' services was a.t this. time a. source of great an?dety 
to them. The financial stringency ·pf the post-war years made it 
difficult for the Government of India to adjust their emoluments 
to the new level of prices, and there can be no doubt that many 
officers, in particulac. British officers with heavy obligations for 
the education of their Children, were very seriously embarrassed. 

293. The Joint Select Committee on the ·Government of ..India. · 
Bill did not, of course, foresee the non-cooperation movement, 
or the economic strain on the services. But it had anticipated I 
that there might be officers in the service to whom the new 
conditions would be so repugnant that they would wish to retire. 
The remarks of the Committee in this connection· embody a.· 
principle which is as important now as it was then:- · 

u The Committee think that every precaution should be . taken to · 
eecure to the public) servant• the career in life to which they looked . 
forward when they were recruited, and they have introduced fresh 
proviBiona into thia clause* to that end •. If friction occurs, a re
adjustment of peraons and placea. may often get over the diffi.cultyt . 
and the Governor must alway• regard it aa one of biB most important 
oiutiea to establiBh a complete uooentanding between his mmisten 
and the oflicera through whom they will have to work, But if , 
there are memben of the aervice who6e doubt& 11.1 to the changes 
to be made are ao deeply rooted that they feel they cannot usefully 
endeavour tC) take part in them, then the Committee think it would 
only be fair to thole offioe111 that they ahould be offered an equivalent 
(:llteer elsewhere, if it is in the power of Hill Majesty's Government. 
to do so, or, in the last reaort, that they ahould be allowed to retire 
on 1uch peru~ion &I the Secretary of State in Council may consider 
suitable to their period of aervice." . 

294. In accordance with these recommendations, the Secretary 
of State in Council adopted a. scheme under which AU-India. 
officers, selected for appointment before · 1st January, 1920 • 
.and not permanentlly employed under the Government of India,· 
were allowed to retire before they had completed 'the 
normal full service, on a pension proportiona.te to their length of 
service. Thia afforded a. way out of the service to a. considerable 
number of offkera who were su1Iering under the accumulation 
of disabilities described above. By 1922, 200 All-India Service 
o0fficers had retired under these special terms, and by 1924 the 
number had risen to 345. By far the greater number were 
officers of from 10 to 25 years' service, whom India. could ill 
•pare. , . 

This exodus had a. secondary effect which wa.s equally serious. 
Recruitment in Britain for the All-India Services was sus
pended during tlie \Var, and the tradition that India o.ffered a. 
<:areer for young men had hardly begun to revive, when it wati 
confronted by the outspoken discontent of the services in India 

. · and the premature retirement of man;r officers whose records and 
-capacity were above question. It 1s not surprising that theJ 
sources of recruitment in this country practically dried up. 1 

• Now aection 96B of the Government of India Act. · 
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While this situation was developing within the services, 
Indian political opinion concentrated on two points. The All
I_ndia Services were a.t this time mainly European in composi
tiOn. Rules prescribing a progressive rate of Indian recruitment 
had been adopted, but the Preamble to the Act of 1919 declared 
" the increasing .association of Indians in every branch of the 
Indian administration " to be the policy of Parliament, and 

{
!~dian opinion did not ~cept as adequate the rate of Indianisa
tiOn fhat bad been established. It was, moreover, contended in 
some quarters that the recruitment and control of any service 
by the Secretary of State should cease altogether. 

Recommendations of the Lee Commission. 
295. 'Ibese difficulties led to the appointment of the Hoyal 

Commission on the Superior Civil Services in India,• of which 
Lord Lee of Farebam was Chairman. It reported in 1924, t 
and save in detail its recommendations were accepted by the 
Secretary of State in Council and have been put into force. We 

- summarise them in so far as they are relevant to questions on 
which we shall have to make recommendations. 

The All-India Services with which the Lee Commission was 
primarily concerned, and their strength at the time of the Re- -
port are shown in the following table :-

(1) Indian Civil Service- .. . 
(2) Indian Police Service .. . 
(3) Indian Forest Service (including the Forest 

Engineers Service) 
(4) Indian Service of Engineers (comprising an 

Irrigation Branch and a Roads and 
Buildings Branch) 

(5) Indian Educational Service .. . 
(6) Indian Agricultural Service .. . 
(7) Indian Veterinary Service 
(8) Indian Medical Service (civil) 

Strength. 
1,350 

732 

417 

72.8 
421 
157 
54 

420 

Total ... 4,279 
· The first three of these services and the Irrigation Branch of 

the fourth were operating in the reserved field, and comp_rise 
the services upon which public security and finance mamly 

l
epend. The Lee -Commission, in these circumstances, recom

mended that the Secretary of State should continue to recruit 
or these services, and that his control, with the safeguards 

which that control involves, should be maintained. These four 
services-the Indian Civil Se~-ice, the_Indian Pol_ice Service, the 
, rrigation Branch of the Ind1an ServiCe of Engineers, and the 

* The term " Superior " covered the All-India Services and Central 
Services of corresponding status. 

t Cmd7 2128 of 1924. 
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India.xi ~·~rest ~ce o~tsid~ Bomba!~ B~~~.~ow ~e 1 
only servlCes the recrwtment to which 1s still on a.n. All-lnd1a. 
basis. · 

The la~t four ot the services in the table above·. and also · the 
Roads and Buildings Branch of ·the· Service of· Engineers, 

. operated in the transferred field in every· province. · So did ·the 
Forest Service in the two provinces of Bombay and Burma.· The 
Lee Commission recommended that the control of Ministers over. 
some of these services should be made more complete by closing 
the recruitment for them· on an All-India basis.· The officers 
already. in these services were free to remain,· retaining their 

' All-India status and privileges, but recruits for these branches of 
administra.tion would in future be appointed by provincial Govern-

. menta and would constitute Provincial Services. The services) 
dealt with in this manner were the Education Service, the 
Agricultoral Service, the Veterinary Service; and the Indian, 
Service of ~n~inee.:s (Roads and Buildings Branch) .• · B~t thei 
Lee CommlSslon did not · make the same recommenda.twn as 
rega.rda the Indian Medical Service, though it also fell within I 
the field transferred to Ministers. It is true that the Commission j 
recommended that in this department, as in other transferred de- i 
partments, the recruitment and control of civil medical personnel~ 
generally should lie with the provincial Government on its trans- : 
ferred side, but it recognised two important considerations which 
di1ferentiated the medical service from the others .. These were : 

· (a) the necessity for mai.Dtaining' an adequate reserve of 
medical men for the emergency of war, and . . . 

(b) the obliga.tion ·which lay on· the Secretary of State 
• and the Government of India <to mainta.in · a · supply of 

European medical men of high. qualifications for the care 
of members of the European services and their fa.milie'l. 

The Lee Commission i.coordingl7 recommended that, to provid() 
for these obligations, each of the provinces should employ in it• 
civil medical department & certa.in number ol officers lent from 
the medical department of the Army in India.. Such officers, of 
course, receive their commissions from the Crown, and have 
rights which are inoompa.tible with "control" b7 Ministers in 

. thl'l sense in which that word is used in India .. ·· · . ~.. · 
The Commission in effect realised that the · argumema for 

giving to the authority responsible for a department control over 
the services working in tha.t department might, and should, be 
set aside, if that were necessary to enable the Secretary of State 

• or the Government of India to discharge a. responsibility laid 
. upon them b7 Parliament. · 

. ' .. ~ ~ " 
Increased Rate of Indianisa.Uon. 

' .. 
296 .. As has been explained, recruitment for the services em~ 

played in the transferred field waa handed over to provincial 
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Governments, and no restriction was placed upon them as to the 
~ource of their recruitment. Considerable delay took place in fram
mg the machinery by which provincial Governments exercise 
their powers of recruiting and controlling these services, and 

'

recruitment has not proceeded very far; but so far as it has 
gone it points to rapid Indianisation. 

In regard to the Indianisation of services which were still to 
be recruited by the Secretary of State, the Lee Commission 
reported as follows. For the Indian Civil Service, it recom
mended that 20 per cent. of the superior posts should be filled 
by the appointment of provincial service officers to I I listed 
posts " (the phrase is explained in paragraph 290 above), and that 
direct recruits in the future should be Indian and European in 
equal numbers. On this basis, it calculated that by 1939 half 
of the service would be Indian and half European, allowing for 
Indians in listed posts. 

For the Indian Police Service, direct recruitment was to be 
jn. the proportion of five Europeans to three Indians ; allowing 
for promotion from the provincial service to fill 20 per cent. of 

I all vacancies, this would produce, it was estimated, a personnel 
half Indian and half European by 1949. 
: For the Indian Forest Service (in the provinces in which 
~'.Forests " is reserved), the recruitment proposed· was 7 5 per 
'cent. Indian and 25 per cent. European; and for the Irrigation 
.Branch 'of the Indian Service of Engineers, the Commission 
1 recommended direct recruitment of Indians and Europeans in 

l
' equal numbers, with a 20 per cent. reservation of appointments 
to be filled by promotion from. the provincial service. 

Proportion of Indians in I.C.S., I.P.S., Irrigation and Fo~est 
. . Services. 

297. We s~t out below the composition of these four services in 
,1929, with estimates of the position as it will be in 1939. 

On the 1st January, 1929, there were in the Indian Civil 
Service, or holding Indian Civil Service posts, 894 Europeans 
and 367 Indians; for the 1st January, 1939, the estimate is 715 
Europeans and 643 Indians. 
. For the Indian Police Service, the corresponding figures are 
564 Europeans and 128 Indians on 1st January, 1929, and on 
1st January, 1939, 434 Europeans and 251 Indians. 

In the Reserved~ Branch of the Indian Service of Engineers, 
there were 255 Europeans and 240 Indians on 1st January, 1929, 
and on 1st Ja.nuary, 1939, there will be 229 Europeans and 
270 Indians. 

In the Forest Services, in the seven provinces in which 
Forests is still a reserved subject, there were on 1st January, 

. * The Reserved Branch comprises the Irrigation Service and a certain 
number of other engineers in provinces where it has been found impracticable 
to separate irrigation from other departments of engineering. 
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1929, 134 ·Europeans and 76 Indians .. Teu years later lth,ere . 
will be 126 Europeans and 112 Indians. . . . 

The estimates for 1939, it should be clearly understood, assume 
a. contiuuance of recruitmeut as between Europeans and Indians 
in the proportions recommended by the Lee Commission. ·. · · · 

. Another poiut which must Blways be borne in- mind, if the 
total impression is to be just, is that the above figures refer only 
to the superior services; there _are, as we shall see •. other 
grades with a far more numerous personnel which is practically 
entirely Indian. ' · - -

Effed of Lee Dommission'a Recommendations on Indiail · • 
Educational Se~lce. __ · . , . ~. 

298. ~At. a.n example of a service in the transferred field, we 
take the Indian Educational Service. Recruitment for this All
India Service ended in· 1924, in accordance with the Lee Com
mission'• recommendation, future recruitment being left to pr~ 
vincial Governments. The effect of this change upon the pro
gress of India.nisation in the Education Service may be sta.ted 
aa follows. _ On the 1st January, 1920, when the Indian Educa
tiona.l Service, including the Women's Branch of the Servioo, 
was still being recruited by the Secretary of State, it contained 
218 Europeans and 39 Indians. Side by side with these official&. 
were the members of the Provincial Service at that date, wh'o 
would be almost entirely Indians. As a. result of the change of 
system introduced· in 1924, All-India. recruitment, whether (If 
Europeans or of Indians, stopped, and, in substance, Europeans 
still in the service are oflicera who entered ·it before that date, 
and their number is gradually fading out. On the 1st January, 
1929, there were 137 Europeans. On the 1st January, 1939, it 
is estimated th~ there will remain 55 Europeans, and in· the 

/ course of another ten years. Europeana who joined the Indian · 
. Educational Service under the former system .of recruitment· will . · 

have practically disappeared. It is, of course, open ·to the 
provincial authorities to seek to recruit European a under the .new 
system. To what extent they will endeavour or succeed in doing 
10 must necessarily be a. matter of speculation. 

Total Europea.n Element 1n Senlcea aa a Whole. , - • 
299. These figures. it will be understood, cover only the 

. highest branches of the administration-the branches which . 
correspond with the Administrative Cla.ss of the Home Civil ·' 
Service. But it is of some interest to give an indication ~ 
the proportion· in which Europeans form part of the ~ndian . 
services as a whole. . . _·· · 

in the deparlment known aa General Administration,. which 
comprises the Commissioners of Divisions, the. District Office~s 

t 
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and their subordinates, there are, in round figures, 630 Europeans 
out of a. total of 5,500, if the lower classes of subordinates are 
excluded.* 

In the Police Services as a. whole, tliere are 600 European 
officers and nearly 800 European police sergeants, out of a 
total of approximately 187,000. 

In the civil medical departments, there are 200 Europeans in 
a total of nearly 6,000 fully or partly qualified medical men. 

In the Education Services, there are 200 Europeans out of a 
total of about 1,50() officers in the higher grades. The subordinate 
services (which '9.lso include men of higher education, mainly 
graduates of Indian universities) a.dd 11,000 more to the total. 

. In the Forest Services, there are 240 Europeans in a. total of 
16,000 and in the Engineering Department, 500 Europeans in a. 
total of 7 ,500. . 

As an example of a. central service, we may take the State 
Railways. The higher staff consists of about 1,500 Europeans and 
700 Indians; the intermediate grades contain 2,000 Europeans 

. out of 9,000. The total number of employees on these railways. 
is over 800,000. 

A final illustration may be taken from the Judiciary. From 
the High Courts down to the lowest grade of judges, there are 230 
Europeans out of 2,500. 

These figures show how small relatively are the numbers of 
Europeans in government employ. It will be realised, however, 
that they are, broadly speaking, employed at the top. The total 
number of members in the All-India. Services and the central 
services of equivalent standing is about 5,250 of whom about 3,500 \) 
are Europeans. It must be remembered that, by adopting the 
liigher rates of Indian recruitment introduced after the Lee Com
mission, the preponderance of Europeans in these higher ranks is 
constantl:r being reduced and will disappear. 

British Recruitment in the Future. 
300. The Lee Commission dealt not only with questions of 

methods of recruitment and Indianisation, but with the grievances 
of the Services themselves, and the special difficulties in the way 
of recruitment in England fqr All-India Services. Its proposals 
for the removal of service grievances were generally accepted as 
adequate. Its recommendations about British recruitment were 
designed to remove apprehension as to the effect on ai;l officer's 
career of any constitutional changes that might be made there
after. 

In 1924 when the Lee Commission reported, the concession of 
premature retirement extended only to All-In~ia Service offi.cers 
who had entered the Service before 1920; and 1t was to contmue 
in force until the action proposed to be taken on the Report of 

* We have 11ot been able to ascertain the total nu~ber of lo.wer 
subordinates, such as village officers, in British India. But m the Un1ted 
Provinces alone they amount to about 28,500. 
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the Statutory- Commission waa known. The · poSition • ~ould · 
~en necessarily be reviewed. It had been held that those who 
entered after 1st J~uary, 1920, ~ust be assumed to have in
formed theJllBelves of the nature. of the constitutional change 
which had taken place, and ita probable effect on their work tmd 
prospects. The Lee Commission, however, recomlnended \hat , 
&ny British officera who. were employed in the reserved :field 
should be free to retire on a. proportiona.te pension, ·if at any 
time the department in which they were employed should be: 
transferred to the control of Ministers responsible_ to the legis
la.tures. The option was to remain open for one year from the 
date of tra.nsfer to the control of Ministers. . . - ;, · 

The improvement in the :financial position of the Services and '" 
the safeguards for a career recommended by the Lee Commission,· 
combined with an improvement in the political position in India, 
had two .results. . The retirements on proportionate pension . 
decreased rapidly, and many officers who had .taken leave pre•. 
paratory to such retirement returned to duty. The: effect on 
recruitment was equally good. Recruitment for- the Indian 
Civil Service is JlOW in a more healthy condition J and we are 
·informed that men of the right type are coming forward in ade
quate numbers. We understand that Police recruitment also is 
in a g~ state. But recruita are difficult to obtain . for the 
Irrigation Branch of the Indian Service of Engineers. -. There 
has been little recruitment required for some yean in the Indian 
Forest Service, and it ia hardly_ possible to estimate whether 

. candidate• could be readily found in considerable numbers. . _ 

.• • 1 

lnclia.u CivU Service (see paraa. 3()8..322). , _ 
301. The technical account which _..we have given· of ·the 

organisation of the Services ia necessary for the understanding 
o( certain connected constitutional -questions. That constitu
tional questiont should arise out of the orginisation of ·a. civil 
service wlll seem atrange to anyone familiar with· the British 
Civil Service alone; it ia important, therefore, to bring out the 
contrast. We must attempt to indicate the very important role 
which the Indian Services :fill in the government of the country. 
We do not propose to deal with the work of aU of them. All 
that we aim at ia to show, in the case of one or two departments, 
the scale and difficulty of the problema they have to deal with, 
ahd the immense importance of their contribution to the welfare . 
of the peoples of India. . . · 
. _ No account of the Services' could be adequate, which did not 
deal with the work of the Indian Civil Service. Its primacy is 
justified not only by the range and importance of ita activities, 
but by the distinguished and devoted public service ~endered by 
both its Indian and ita British members wlio now, as formerly, 
sustain ita great reputation. . But it is best dealt with in the 
chapter which follows, where we describe the machine of 

• . , 
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government in operation. both in the districts and in the 
secretariats. Here, therefore, we select some other branches M 
illustratiop.s. : . 

The Irrigation Dep~ent. 
302, We take, as our first example~ the work of the Irrigation. 

D~partment~ Its purpose iB to bring the resources of engineering 
SCience to bear on adverse natural conditions which either leave 
immens_e tracts_ of India. barren desert, while in other regions 
\later a runrung to waste, or concentrate rainfall within 
a. limited season, which by storage can be made available for 
times of drought. Lord Curzon'a Government appointed a com
mission of experts to make a comprehensive survey of the best 
so~ces to be tapped and the parched areas to be supplied. The 
enquiry occupied nearly two years of intensive investigation, and 
the adoption of. its resulting recommendations was found to 
involve a. programme of construction which would take at least 
20 years to carry out and which was calculated to call for a 

.. capital expenditure of £30 millions. IIi some areas, of course, 
important . irrigation schemes had already been instituted or
carried out, ·but the progress. made in the last generation is 
astonishing. · In 1926, 28 million acres, or nearlyl3 per cent. of 
the total cultivated area. of British India, was irrigated by 
government works. • New projects under construction will add 
10 million acres, part of them in Indian States, to the total • 

. In every province of India which is exposed to want of water, 
great w.orks have been undertaken, such as the Sarda. Canal 
system in the United Provinces (4,000 miles of main channels 
and distributaries, increasing by 50 per cent. the irrigated area. of 
the province), the Cauvery· reservoir project in ·Madras, the 
Sukkur Barrage in Sind (the largest work of its kind in the 
world) and a network of immense constructions in the Punjab
the last and greatest of them the Sutlej Valley works, which, 
when complete, will irrigate over 5 million acres. In the Punjab, 
over 10 . million acres are already artificially irrigated. 
It is; as its name implies, a coimtry of rivers, bu* the rivers are 
fed from the snows of the "Himalayas, and much of the inter
vening country; left to itself, wo~d be dry, unfruitful plain with 
·a raln.fall at most of 5 inches. Modern engineering skill has 
diverted water from the rivers and created on these barren plains 
three great •' colonies '' peopled from overcrowded districts e.Lse
w.here. Tlie total of these •• colonies '' is 4l million acres 
(roughly the size of Wales) ; and their total annual produce in a 
normal year baa been valued at £20 millions. Irrigation has 

·changed the Pimjab from one of the poorest into one of the most 
pmsperous of the provinces: -~he colonists, m~y ~all ~easant 

· proprietors, are the most tlinvmg rural commuruty m India, and 
the benefit of the vast outlay has gone in large measure to the 

·people. themselve~. But the· net profit to the provincial Govern-
m·ent. alone iJ over £1 million a year. . · ·. . . 
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The following exkact will make clear th~ techniCS:! difficult~ of · 
such work :- · . . 

" • ~ • So11th-west of Lahore lay the desert of Montg~mery, 
but. the enly river from which it could be irrigated, the Rav1, had 
alread,r beea tapped for Lahore and A.mritaar. On t~e other hand, 
200 mile. furth.e.r north, there waa still plenty of water 1n the Jhelum. 
Could it be brought to Montgomery with the Chenab and the Ravi 
tu bet..TeenP This was the problem that the great canal engineer, 
Sir John Benton, eet himaelf to 110lve, and this ia the way he did 
it. Three canal. were made. . The first (the Upper Jhelum) took 
the 1pare water of the .Jhelum and poured it into the ChenabJ 
irrigating 3SO,OOO acre& on its wa,r. Chenab and R.avi were then 
linked together by a 11000nd canal (the Upper Chenab), which_irri- · 

· gated another 650,000 &el'eli in Gu.jranwala and Sheikhupura. ;Finally, 
the water that remained Wll6 carried acrosa the Ravi by a level 
t'roain~ barrage, 050 yarde long, was Hung across the river- · 
and the third canal, the Lower Bari Doab, took it another 134 miles 
through Montgome17 into the heart ·of Multan. The Lowe1• Bari 
Doab Canal Colony, the third of the great colonies, is the result."* . 

The skill of the engineers wlW planned and carried out these . 
irrigation schemes would be wasted without an adequate system 
of distribution. The water is carried by an intricate network of 
ca.nals and smaller distributing channels to the fields of 
the cultivators, and the maintenance of the ·channels and the · 
just distribution of the supply among the cultivators ,is of great · 
importance. Failure to repair the distributaries or to clear them 
of silt inevitably means an inadequate supply on the fringe of 
the network. It may make all the difference between a good 

. crop and a. bare subsistence for the cultivator and in the end must 
seriously a1l'ect the return to Government for the very large 
capital expenditure incurred on the project. The branch of the 
Irrigation Service which controls the canals and subsidiary 
channels is, therefore, engaged on work of very great importance. 
Unjust or illicit distribution may lead to fierce disputing between 
neighbours, and water in a.' thinty land it a. terrible temptation. 

'l'he Co-operative Department. 
303. The work of the Co-operative Department is concerneJ. 

not with defects in natural conditions, but with poverty and 
improvidence. The widespread indebtedness of the rural popu
lation is one of the most serious economic problems of India.. · 
Bad harvests, or customary outlay on the marriage ceremonies 
of his children, take the Indian peasant to the moneylender in 
the first instance, but the extent of hi11 indebtedness often 

· depends not on his needs, but on his credit. In the canal colonies 
of tlie Punjab, there is a high standard of rural prosperity, bat 
this has tended to increase the mass of debt ; prosperity is no 
cure !or borrowing. Moreover the debt is largely tmproductive; 
little of it is incurred for land improvement. The moneylender 
is not in the least (.'ODcerned with the purposes of a. loan ; his 

• M. L. Darling: " The Punjab Peasant," p.l30. 
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. policy is to enta.ngle the debtor to an extent that will leave him 
with just enough of the product of his labour for the bare sub
sistence of himself and his family. The misery entailed in 
such a sy&tem is almost equalled by ita economic wastefulness. 

The extent of the evil is indicated bJ' ·the following figures 
compiled for the Punjab a few years ago. • It is, as we have 
already observed, a country of peasant proprietors, and the 
economic progress of the province in the last 30 years has been 
very, marked, and lias extended to the whole population. Never
theless, only 17 per cent. of the peasant proprietors were free 
from debt. The average debt was more than three years' net 
income of the debtor. The total rural indebtedness of India. is 
estimated at £400 millions, most of which is probably quite 
unproductive. . . 

" The 'problem of debt is almost \vholly the problem of how to 
maintain the peasant proprietor upon his land in freedom and. 
comfort." t Its solution is the a.im of the Co-operative Depart
ments in the different provinces. Their staffs are small, for the 
policy is essentially to help people to help themselves by associat
ing in small. groups for co-operative purposes. The most im
portant of these is the provision of cheaper credit. But the 
object is not merely to substitute a moderate and reasonable 
creditor for the moneylender. The basis of the work of the 
department is that loans should be made for approved purposes 
only, e.g., for land or stock improvements; and that the local 
knowledge, the public opinion, and the common interest of 
small groups should be brought to bear to secure that loans 
are taken for approved purposes only and are repaid punctually. 
We have ourselves met groups of co-operators in the Punjab 
and their prosperity, cheerfulness and independence were 
striking testimony to the wOl'k of the Co-operative Department. 
There were in India. in 1926 nearly 90,000 co-operative societieS: 
with a working capital of nearly £50 millions and a. membeJ
ship of three and a. half millions .• 
. The economic value of such a. movement, in conditions such as 
we have described above, can ha:rdly be over-estimated. But its 
educative value, not only in thrift and foresight, but above all, 
in the advantages of common endeavour on a. basis that cuts 
across class and social distinctions. must be almost as great. 
It is an education in affairs quite as valuable for the exercise of 
political rights as the education of the schools. 

The Task of the Police. 
304. The Police Department has a very di1Terent role from the 

two which we have just considered. It is the target of much · 
political attack in its work to secure the essential 'conditions for 
the ·enjoyment of all the advantages of citizenship, but if the 

* Darling; "The Punjab Peasant••, Ch. L t ibid. p. •· 
t Not all of these are" credit" aocieties; the co-operatiYe moyemeni. 

embraces other activities. 
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~uestion' ~e~ of. rem~ving a ~lice st~tion, th:e ~utcry ;~~.: ·, 
immediately follows proves that ~e value of police _p~otectton 1s , , 
recognised~ The Indian peasant 1s !lormall.! law ab1dmg, b_u~ he · .. 
is capable under excitement, and m partiCular under rehg10_us. 
excitement, of serious violence .. Small store is then set on life 
and limb. Even peaceful Madras ryots will bea.t each other 
savagely over disputes about water rights.· .Moreover, there az:e 
whole communities which are crimmal by caste-theft is their. 
recognised and only mea.n.s of sub~istence from birt.h to. death~, · .. ·· 
Even more dangerous, there are 1n some parts of lnd1a. con.,.· 

. sidera.ble elements in the population, which on the rP.laxation of 
police control, or any suspicion of· it, turn to organised and • 
violent crime on a. wide scale. The interval which separates · 
order from anarchy in India. is narrow, as the non-cooperation· · 
movement showed. -- · • 
,. The task pf the police is made more difficult by the primitive 
state of communications in ru.ra.l India..· The a.rea. controlled · · 
by a police sta.tion avera,ges 100 square miles a.nd may be much· · 
larger. The area per policeman is tive times as· great, and · 
the population twice as great; as in Engla.nd .. , The· number 
of superior officers ia relatively small. , For . the whole 
of the Governon' provinces and a total force of about 1,87,000 · 
men, there are, roughly, 1,000 officers, taking together' the . : 
Indian Police Service a.nd ~ higher grades of the Provincial 
Police Service. The absence of an active . public . opinion. in 
relation tO crime and of that readiness to assist the police in 
emergencies,• which is taken as a matter of course in England, 
adds very seriously to the difficulty of the work;, · , . · 
It will be na-tural to ask how such & force as this, recruited. 

from variou• communities and often operating in times of 
tension, ia affected in' ita duties by religious divisions. ·. We 
have been &SSured that the record of the force. in this respect is 
extremely good. . A distinguished officer, who was in charge of 
an area notorious for the frequency and violence of ita com. 
munal riots, told us that the :Muhammadan constables in his 
force could be trusted to escort a Hindu procession playing music 
before mosques, and the Brahmin constables to perform . the 
same service for a Muha.mmadan procession leading oows to i 
slaughter. We put on record this very remarkable evidence of 
the loyalty and discipline of the rank and tile. It seems tO 
us to do no less credit to the tine leadership and strict justice of ' 

_ the controlling officers of the service. . , . 

The Double ltole of the Medical Service. · , 
305. The whole system of medical a.dininibtration in India 1 

has been built up by the Indian Medical Service .. It is primarily 
a military service, and all ita officers are required to serve for 
some years as medical officers of the Indian Army. But a certain 

• There are rare, but atriking, exceptiona to thia general atatemeot. . 
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. number are allowed to transfer to service under the civil 
administration, where their normal appointment is that of civil 
surgeon of a district. The civil surgeon is the medical repre· 
sentative of the provincial Government in his district. As long 
as the chairs of the District Board and of other self-governing 
bodies were occupied by the District Officer, the civil surgeon, 
working in close co-operation with him, could insure that meas· 
ures which he thought necessary for the public health of the 
district would be carried out. But the new policy in relation to 
local self-government (which will be described in Chapter 4 of 
this Part of our Report) limited the effective powers of the civil 
surgeon for medical administration. :Much of it is now the 
charge of loca.l self-governing bodies under non-official chair· 
men, and the civil surgeon can now only offer advice where 
formerly; with the assistance of the District Officer, he had 
issued orders. He still remains, however, the medical repre· 
sentative of the provincial Government in the district in rela
tion ~ any matter over which it retains direct control. In 
particular, he is in charge of the district hospital at the head· 
quarters of the district. 

As a result of the Lee Commission's recommendations, the 
number of Indian Medical Service officers employed under pro
vincial,Govemments is now limited to those required to supply a 
medical reserve for the Indian Army in war and to provide treat. 
ment by European medical men for the European members of the 
services and their families. The medical staff of the provinces, 
over and above this, is now provided by provincial medical 
services. 

It seems clear that the Indian Medical Service does not . at 
present offer the same attractions as formerly to the medical 
profession, and recruitment has sufiered. This may be a passing 
phase-oth~r military medical services, such as the Royal Army 
Medical Corps, are no better off-but a failure in recruitment for 
the Indian Medical Service would be a very serious matter for 
India. The maintenance of the European element in other 
services is dependent upon the Government's ability to provide 
qualified European doctors for the treatment of officers and their 
families. A failure of supply would have other consequences 
besides. The achievements of the Indian Medical Service in the 
study of tropical medicine have been remarkable-Sir Ronald 
Ross's work on malaria is the most striking, but not the only 
example-and if such men are to have no successors, the public 
health of India. will pay a heavy price for it. It has been stated 
that the deaths in India. from preventible disease each year 
amount to five or six millions. The problems presented by such 
enormous figures can only be attacked by persistent research by 
highly trained ·and enthusiastic medical investigators, and a. 
medical service recruited provincially in India will be no sub· 
stitute in this regard for one with the exceptional standards 
and traditions of the Indian Medical Service. 
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' 
But the Indian. Medical Servic~ could ill. be . spared·' f~r !still. 

&nother rea.aon. Nothing impressed us more in the "course of 
our journeys through India. tha.n the ·need; in all but the beEit 
hospitals, for the raising of the standards of medical treatment,. · 
and especially in such matters as equipment and nursing. We · 
gladly recognise the ·enthusia.sm of Indian public inen for the· 
improvement of medical facilities. ·But enthusiasm without · 
adequate standards has its dangers; and the loss of contact with. 
the sta.ndards and progress of Western medicine, which would be 
entailed by a failure of recruitment. for the India.n Medical 
Service, would, we a.re convinced, be disastrous for the future of· 
the public health of India. · · . : · . · · · · · · · ~· · · · 

. . . . 
Forest Administration:,. c 

306. Something must be said of the work'of the Forest Service. · 
In some provinces, the forests yield an important revenue to.· 
Government= in Burma. it is nearly 20 per cent. of the total, . 
provincial revenues.. But aparl from this they. constitute .a 
valuable economic a.sset to the community. It is ari. asset .which 
could easily be frittered away and the pressure for a short
sighted exploitation of forest resources is strong. ' If the best · 
use is to be made of them, long viewS' must be taken. · n is 
not enough that Government should have a right policy in the 
matter; expert knowledge, professional enthusiasm a.nd .firm~ 

. ness in administration a.re essentia,l in the controlling staB. From · 
the nature of the work, defect. in forest administration may not. 
show their full eJiects for many years. Tlie maintenance of the 
present standards of administration is, therefore, of great im
portance. The heada of Forest Departments in their evidence 
stressed the need for the maintenance of the European element 
in the Service and we were the more impressed by their view . 
because the life ot a. forest officer, which bas many attractions 
for young Englishmen, makes less appeal to the educated Indian 
than a. c8l'eer in any other service. ' · 

The Person&l Touch. 
807. We .ha.ve dealt with~ fe~ depart:ai~nts among ma.ny,.noi 

beca.use we regard .them as more remarkable than othen, but 
because, by their contrasts, they illustrate the wide range of the 
work of the public officials of India.. That work offers wide 
opportunities for service, and imposes grea.t responsibilities to-: t 
wards the community.· There is one aspect of it upon which we 
ha.ve not dwelt. The Services grew up under a regime . which 
permitted, and even fostered, initiative and resource to an 
extent unknown, and indeed impossible, in the civil service of a 
concentrated democracy like our own. The isolation of the 

. individua.l official-the sudden call for personal decision-the 
special knowledge of local conditiona possessed by the officer on 
the spot-the trust of the mass of the population in the pe~n 
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they know-all these have ma.de civil administration w India 
depend on the man, rather than on the machine. And so long 
as the officer had the confidence of his chiefs, h~ was left a very 
wide discretion. 

The success of the work of the higher services and the dis
tinguished reputation they have always borne are in no small 
measure due to this freedom of action. The coming of the 
Reforms and the growth of a public opinion, or a press opinion, 
which is highly critical, have necessarily involved more control 

I from headquarters. But centralised direction of skilled officials, 
devoted to their work and trusted by their district, can go too 

I Jar. The great mass of the people desire personal rule, and we 
believe that for many years to come there can be no adequate 
substitute for it. The tradition of India is that the man with a 
grievance and the man who decides how the grievance is dealt 
with should meet face to face. Personal rule does not mean 
the autocracy of the Services; but it does mean that, within the 
range set by its general policy, Government entrusts to its 
responsible officials in the districts a wide discretion, and sup
ports them in the exercise of it against unreasonable criticism. It 
is only by the maintenance of such relations as these between 
Government and its servants that the best sort of administra
tion can be provided for the wide areas of British India. 
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.CHAPTER 2.-l'HE .DISTIUCTS AND THE 
SECRETARIATS. ·· 

The District as the Unit of Government. 
308. A part from exceptional' areas such .' as the Piesid~ncy 

·towns, .every inch of soil in British _In~a forms. part of a 
•• District," and at the head fl. every DlStnct there 1s an officer. 
-known in some provinces as the Collector and in others · as 
the Deputy Commissioner-who is in ~he eyes of most. of its I 
inhabitants "the Government." The system has some roots 
in the past. Akbar, for instance, sub-divided all. Bengal into 
Bar karl. . But until' the establishment of British rule, there 
never existed the settled administration;' discipline and· strong· 
supervision which are essential if single officials a.re .to be placed 
in charge of areas as large as Indian districts and allowed the · 
degree of independence which· has been given to the District 
Officer within the limits imposed by law and precedent.· ... The· 
scope of his functions has varied from time to time. The 
conception of his office, as it became established in l3engal after 
many experiments, and as it was extended throughout British 
India, ia expressed in the following quotation :-.-" It is the 
Lieutenant-Governor's wish," wrote Sir George Campbell, thtf 
Lieutenant-Governor of Bengal, in 1872, .. to render the heads 
of districts no longer the drudges of many departments and 
masters of none, but in fact the general controlling authority 
over all departments in each ·district • • , • he has, therefore, 
striven to make the Magistrate-Collector of a great . Bengal 
district, generally comprising one and a half to two and a half 
millions of inhabitants, the real executive chief and administrator 
of the tract of country committed to him, and supreme over 
everyone and everyttllng except the proceedings of the Courts 
of J ustice:• 

District Sub-divisions. 
309. The District, being too large to manage as a single unit, 

is a.lways sub-divided for administrative purposes. The divi
sions are called in nearly a.ll province• talukaa or tahsils, and 
from about" four to ten of these form the District; These terms 
date from pre-British times. Under the Peshwas, the authority 
of the matnlatdar (as the head of the taluka is still called in. 
Western India) within his small charge was immense, and if · 
the paths of a village when he came to inspect it were so ill
swept that a thorn pierced his foot, it fared ill for that village~ 
His modern representative is a revenue officer and magistrate 
on small pay, but his duties and responsibilities are large.' He 
~ust know the conditions of every village and the work of every 
vlllage headman or accountant in his taluka in an intimate 
fashion to which no District Officer can aspire. , The Indian 
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the Districts due to emergency changes and other causes-a 
feature which has increased since the Reforms--may result in 
there being at a particular juncture no very experienced officer in 
a group of Districts. Hence the importance of having available 
the help and advice. of the Commissioner. . I 

Boards ol Revenue. . 
311. Between the Commissioner and the provincial Govern

ment in all provinces except Bombay there is a Board of Revenue,· 
or its equivalent, a Financial Commissioner. "In their admini- · 
strative capacity," said the Montagu-Chelmsford Report, N these 
oonstitute the chief revenue authority of the. province, and 
relieve the provincial Government of much detailed work which 
would otherwise oome to it.''* But a change is here taking 
place. The approach to responsible government has naturally 
led to the transfer to the provincial Governments of some of 

· the independent powers· with which Boards of Revenue . were 
endowed .• Those of the United Provinces Board, for instance, 
were, by an Act of 1922, reduced to the control of the settle
ment of land revenue and the administration of most ·of the 
government estates: their functions in respect of all other. 
branches of land revenue administration, including control of the 
subordinate revenue services, were transferred to the provincial 
Government. · · · 

The Secretariats. 
312. So large a part of Government business, including 

normally all communication with the general public, is done in 
India. in the Districts, by the district and departmental officers 
who are constantly on tour within them, that the Secre .. 
tariat of a provincial Government is usually small enough to be 
located in a single building. Here all the Members and Ministers 
have their offices. The arrangement makes for a far simpler . 
method of inter-communication between • the branches of the 
secretariat than it possible between the British departments 
located in Whitehall. In India, the ... department " ii a.n, 
administrative unit, separate from the secretariat, which reaches 
ita apex, usually, in a single officer like the Inspector-General of 
Police, or the Chief Conservator of Forests, outside the secre
tariat altogether. . Such a. hea.d of a. department will usually be 
concerned principally with a single Secretary to Government and 
a. single. Member or Minister, for his order• and the funds which 
he ia to spend. But this it not alway• so. A Commissioner of 
a. Division, who ranks as an administrative head iri the Revenue 
Department, will receive his orders not only from the Revenue 
Member, but from the Minister for Local Self-Government and 
from other Members and Minfsters besides. Occasionally a 
hea.d of a department ia constituted a Secretary to Government 
for the work of his department; for instance, in one province the 

• M/C Report, para. 122. • 
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' D~e~tor of Public Instruction ia also Education Secretary. But 
~his 11 ~ot usual. 'Ihe secretariat ia, for the convenience of 
~ts own mternal working, also subdivided into departments, and 
1n charge of one or more of these departments is a Secretary to 
Government whose position is analogous, in relation to the 
Memb~r.or Minister, to that of ~he permane~t Under-Secretal}' 
of a Bnt1sh department. He. r~cen~s oommumcations principally 
from the heads of the administrative departments. From this 
general description of a Secretary's ·functions, the Finance 
Secretary and the Legal Secrefa.ry must be dilferentiated. They 
deal with no administrative departments, but are concerned 
with the internal working of the Government. 'Ihe number of 
secretariat departments is_ considerably greater than the number 
of Secretaries. But the method of organisation i8 not as a rule 
for a. Member or Minister to have charge of a. self-contained 
secretariat department or group of depa~ents, presided over 
by one or more Secretaries. The existence of dyarchy would in 

· itself make such _an a.rrangement impossible. For example, 
Education in a. province, whil~ mainly "transferred,'" is also 
partly "reserved," put a. s4tgle Secretary has charge of both 
branches, and_ is thus necessarily under the orders both of a 

- Minister and of a. Member. He often has charge of other. 
secretariat branches as well. ·Co-operation and Agriculture 
are, - in the' secretariat organisation of · !!<>me · provinces, 

- linked :with revenue administration, and fall within the 
provinee of the - Revenue -_ Secretary, who is, there
fore, also subordinate both to a. Member and a- Minister. 

~
he divergencies in the · portfolios of Members and 

Ministers on· the one hand,- and of Secretaries to Government 
n the other, are not due merely to the existence of dyarchy. 

The considerations which determine the grouping of secretariat 
departments under Secretaries, and the considerations which 
determine the constitution of Members' or Ministers' portfolios 

·are not the same;- bUt the secretariat being a. single unit, this 
arrangement does not result in inconvenience .. 

313. _At Delhi and Simla, on the other hand, the Governor
General has charge of the combined Foreigri. and Political 
Department, one .Member of his Council has charge of two 
other departments_ {Commerce and Railways) and ~ach _ o~ the 
remaining six Members of his Council has charge of ·a. smgle 
department.* In other respects, the organisation of the pro
vincial and central secretariats follows the same lines. The 
•• rules of business ,. which regulate the conduct of work of the 

. departments are, under the powers conferred by the Govern
ment of India. Act. framed for the provincial secretariats by the 
Governors and for the central secretariat - by the Governor
General. - Decisions on all important matters are taken by the 
Members of th~ Government of India. in consultation with the 

• * See Chapter 9 of Part; II, paras. 182-3. 
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Governor-General and by the provincia.! Members and Ministers 
in consultation with the Governors. . It is usual for the Governor
General, as also for a. provincial Governor, to give interviews 
not only to the Members of his Cabinet, but to the Secrjtaries 
of the departments at least once a week. · .. . . . . 

The Provinces as Agents of the Centre. · 
314. The provincial Governments, a.nd a. number of· offiCers 

serving under the!D, are not exclusively engaged with the 
a.dministration of provincial subjects. Though the 'business. of 
government is now divided by the Statute into t~o independent 
categories, central and provincial, the instrument which con .. 
ducts this business has· only been divided into central and pro
vincial agencies when the division offered definite advantages. 
Thus, a. Central Board of Revenue has been established~. since 
the Reforms, to administer the sources of· central revenue; · 
such aa income tax, customs · duties · and , salt: But the ' 
administration of . many central subjects· can be more con- , 
veniently transacted in combination with the administration of ·. 
provincial subjects by officers serying under. the pro-yinces, who 
thus devote either the. whole, or more usually part,· of their 
time to central subjects. Among central subjects administered 
in this way by the agency of provincial Governments under the 
direction, and (if the business involved is at all considerable) 
at the cost of the Central Government, we may give as ,ex~ 
amples archaeology, cantonments, ecclesiastical matters, pass.: 
ports, arms, explosives, emigration and immigration. Relations 
with such States as have not been taken under the direct control 
of the Governor-General in Council are conducted by . the 
Governors in Counci! of the provinces in which these States are· 
situated. In some instances, the Central Government· is respon
sible for duties which can be more conveniently discharged aa 
if they were part of the responsibilities of Ministers for trans
ferred subjects. But the Ministers can, in such cases,.a.ct only 
as partners in a business agreement with the Central Govern
ment, not u its subordinate agents. 

Interdependence ol Dlstricta and Secretariats. · 
31~. Tboug~ the Members and Ministers receive their papers 

and lSsue thell orders through the Secretaries, they rely upon 
heads of departments and district and divisional officers for the 
greater part of the materials upon which their decisions are · 
based. Indeed, provincial Governments depend as much upon/ . 
the experience of their officers in the districts in all general 

· ma.tters as they depend upon their experts for technical advice. . 
It 1s an accepted principle that efficient secretariat service both · J 

in the provinces and at Delhi, depends upon a. constant futer-
. cba.nge of personnel between the districts and the secretariat, 

the provinces and the centre. Modern conditions-the fall in 
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the numbers of All-India officen, the expansion of government 
activities, and the new qualifications demanded by the contact 
of officials with • the legislaturea-have rendered Governments 
less teady to pait with capable Secretaries. · But tlie general 
method of administration through "the district-unit appears to 
u~ as firmly established as it has .ever been. E~perience gained 
With ·the. Central Government or at the proviJJcial secretariat is, 
iri the system of Indian adlqinistration, as much an asset to the . 
provinces or districts as recent and intimate knowledrre of the 
districts and provinces is invaluable in the local and central 

. secretariats. Circulation between them makes for the vigour 
. of the whole. · · 

· The District omcer. 
3~6. The position of the Collectors in the Districts may be 

reviewed. from two ·aspects; ·the part which they are expected 
to play in the administration. of their Districts, and the status 
they occupy in the eyes of the people of the Districts. In its 
early days, the British administration in the DistriCts was con
ducted, as under· the systems which preceded it; by a single 
organisation controlling all government activities; and it is this 

·organisation which the Revenue Department and the Distric~ 
Officer now represents. Nowadays, each District has its body of 
district heads of departments, each of whom looks to his own 
provincia.!· departmental chief-the Inspector General of Prisons 

l
or Jails, the Surgeon General, the Chief Conservator of Forests 
or the Chief Engineer-for ~ontrol. But, except in. matters of 
pure routine, ·the Collector must be informed of almost every 
activity in all these departments, because it must impinge at 

. some pOint upon the operation of. the primary government agency 
in"the District.· The wide range of a Collector's duties has been 
noted by · every writer on Indian administration and is thus 
described in the Joint Report:-

. · " 'Ihe districi· officer ha.S a ·dual capacity; as Collector 
he is head of the revenue organisation, and as magistrate 
he exercises general supervision over the inferior courts and, 
in particular, directs the police work. In areas when: there 
is no permanent revenue settlement, he can at any time be 
in ·touch through his revenue subordinates with every inch 
of his territory. This organisation in the first place seryes 
its peculiar purpose of ~llecting the re!enu~ and pf ke:pmg 
the peace. ·But because it is so close knit,.so well establishe~ 

. and so . thoroughly understood by the. people, 1t 
· simultaneously discharges easily and e~cient~y an ~mm~nse 

number of other duties. It ·deals With the regiStration, 
. alteration, and partition of holdings;· the settlem~nt of 
· disputes ; the management of ind~bted e_states ; loans ~ 

agriculturists: and above all, famme. relief.· Because lt 
controls revenue, which depends on agru;ulture, the ~upr&:ne 

·.interest-of the people, it naturally seryes also as the general 
. . . 
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··&<!ministration staff~ . ·•. ~ Several' 'oth.er specialised . 
services exist with staffs·.of their own· ·• · ~ · • but in 

. varying degrees· the district officer influences tb,e J}olic)' in· 
-. all these matters, and be is always ~here in the back~pu~d 

to lend his support, or, if need be, to mediate between ·a. 
speciaiised service and the people.·~·· ··: · · · 

.. • . ' "' ' ~ .... ~ • . . ( • ' J 

District Supenntendent. of Police~ · ·. ·. · · . . 
• ' ~ . t ' .. . • . .: ' 

317. The relation between the District Officer, in his capacity, 
as District Magistrate, 8Jld the District Superintendent of Police 
needs to be defined 1n somewhat -greater detail.. The District 
Magistrate, as ·chief executive authority in the District, .is 
primarily responsible 'for the maintenance of law and order and · 
the criminal administration of the District, and for this. purpose 
the police for~ is under his control and direction, ~The District.· 
Superintendent of Police is the District Magistrate's assistant for. 
police purposes, and it is his duty to keep the latter fully in. 
tormed, both by personal confidence and by special reports, of.all 
matters of.importance concerning the peace of. the District and 
the state of crime. : On the other band, the District Superin .. 
tendent of Police is the head of the district police force. ; He · 
ia responsible for all matters relating to its internal economy · 
and management, for the maintenance of its discipline, and the 
punctual and regular performance of all its preventive and . 
executive duties. In effect, therefore, the two officers work 
together. For example, the District Magistrate would consult 
with the District Superintendent of Police before issuing a 
notice that a procession must go by a. particular route. 

·work of District omcera since the Reforms~ 
318. The procesrt . of specialisation . and. diffe;entiation of 

government work, which, as we have seen, ~as long been in 
. operation, baa proceeded at a greater pace since the Reforms . 

than ever before. Relief from such & tech-nic~l duty as the assess-/ 
ment of income tax, which has generally. b~en given to the 
provincial revenue departments since the Act of 1919 transferred 
the whole of income tax receipts to the Central Government, has 
not ahsolved.the District Officeri and their staffs from the duty 
of placing their knowledge and organisation at the service either 
of the new department or of the people in their relations with 
each other. Similarly,. while the transfer'of Municipalities and 
Local. Boards to non-official control, to :which the Reforms gave 
& great impetus, baa to i. large extent removed the actual 
responsibility of the District Officer lor local government, be is I 
still intimately con<'•~:;ned with tt.. -P,ffecta of the policy and 
individual acts of .elf-governing/' • ,C ~upon -the people of the 
District.- H ·may be thl&t be r •· 1 , : 1 '\frames the budget of 

~ l~bo~ies O~_Rresides at ih~~:.·· ,li' ::.:~ ~ut on _!~~-~me of 

' •. M/C Rt b pet f'n\ ~r- '" • , . • 
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'th,e innup;terabl~ matters which may require the orders, assist
ance, advice or Interference of Government, it is to the District 
Officer that the non-official president or member of a local body, 
the 'Commissioner or Minister, as well as the ordinary citizen, 
will naturally look. . 

'Ihe establishment of dya.rchy has not meant that District 
Officers are exclusively concerned with one side of provincial 
administration; in the ordinary case, a District Officer has work . 
to do both for Members and for Ministers. He may well find 
that his work brings him more into contact with Ministers than 
with Members. One effect of the Reforms has been that all 
officials in the Districts spend much more time than before in 
supplying materials from which answers are given in the pro-
vincial legislatures. · · · · · • · 

As fast as old responsibilities a.re lessened, new laws and new 
extensions of Government action place fresh duties upon the 
District Officer. Almost every piece of social. or economic legisla.
tion, whether provincial or central, even if it does not call him 
in as the deciding authority,· relies upon his assistance in some 
less defined way. His special authority arises, as before, from 
the combination in one person of· the' chief administrative a~d 

· magisterial authority of the District. The question has been 
raised whethet; the same individual ought to exercise both admini
strative and judicial powers, and some considerations bearing on 
this 'pOint may be added here . 

. · Executive and .Judicial Powers. 
319. The abstract proposition 'that there ought to oe. no con-

. fusion between the function of the Prosecutor and the function 
of the Judge is not ·disputed by anybody, and in the same way 
the abstract. proposition that a man who is trying a .criminal. 
should try him in a purely judicial spirit, and not be influenced 
by anxiety as to promotion or prospects, is e·qually self-evident. 
But the practical ·difficulties of meeting all the objections a.re • 
considerable. It is pointed out that there is a side of magisterial 
work which must be regarded as preventive rather than punitive, 
and that it is of great importance especially in a country where 
crime is u¢ortunately so rife, and where breaches of the peace 

. of the most serious character may a.rise at the shortest notice, 
·that the head of the district administration should be sufficiently 
· armed to be able to deal effectively with the danger of upheaval 
and outbreak. 'J,'he .practice is that the District Magistrate, 
when he anticipates. trouble in a particular town· or area, calls 
on a sufficient· number ol Subordinate Magistrates, whom he 
selects because of his knowl~~ge of the~ atta.inments and strength 
of character, to concentrpiion ~. the pomt ;""-f danger not only for 
the purpose, if need b!~! 6emeot:ec:ting 3"2 unla.7f~l a.sse_mbly to 
disperse, but for the.J abo';a 1smess· of man~g~.ng thd crowd ,... 
and limiting the ris~'whir:h dep~·r._ The co.ntent10n of the ~ut~u.· :. 
rities is that for t~eople, it natunf'Y desuable that the District 
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Magistrate should kriow his men. No doubt. it is· difficult 
to draw a precise line between what· is preventive · justice 
and what is purely judicial work. but the case is manifestly a 
much stronger one for change, if a. practical solution c~n be 
found, when one considers the purely judicial function of trying 
an accused opoil a charge of crime or of hearing a. criminal appeal,' 
. In the great centres of population like Calcutta and Bombay, 
revenue and magisterial powers are not combined in the · same · 
hands, and generally as the towns grow the natural increase. of 
work results in an increase· of officials and. a sub-division .t>f 
duties. ·But to th~ simple villager a multiplicity of l<X:a.l officials' 
does not commend itself. · · · · · · 

Local Influence of District omcer. ' 
320. It is difficult tO convey. to an. English reader hov_; ~ grea~ .· 

.is the prestige of the Collector of a. District.among the jnh_.·_· w~iA ,. 
· tants whom he serves. To most of them, as we have . s&I~r: 
he is the embodiment of Government. The· authority which. he 
derives from his statutory powers is augmented by the. constant 
exercise of advice a.nd direction in matters where he is expected· 
to give a lead. He wields large powers of patronage ; · he is I 
responsible for making a vast number of· minor appointments, 
for instance, of village headmen and accountants. of revenue 
officials and office clerks. His recommendations for honorary 
magistrateship& and nominated membership of. all local self-.. 
governing bodies are ordinarily a.ocepted. He can grant seats 
at ceremonial functions such as •• durbara ·~ (much prized as 
social distinctions), and the coveted Indian titles ·and honours, 
a.nd other rewards, are usually conferred at his suggestion. _The · 
preservation of this influence is of the utmost concern to tlie 
Administration. Many everyday matters which ·might · involve 
merely tedious disputes, or ev.en civil action, quickly reach con
clusive settlement when brought before the Collector, The same 
influence becomes of manifest public advantage when more 
serious conflict threatens. It is not by his success in putting 
down communal riots that & Collector is judged so much as by' 
his success in preventing their occurrence. We have already 
pointed out in another connection how greatly the influence and 
authority of a British official are increased in times of communal 
stress by the circumstance that he wields his powers as a neutral 
between contesting forces, but, whether British· or Indian, the· 
Collector has to call into play, in times of crisis, all his influence 

: through many channels. He threatens, he warns, he reman· 
strates with everyone who can stem the_ rising tide of impending 
strife. It is not by virtue of his powers as District Magistrate . 
alone that he can succeed : it is only because, as Collector, he 
has numerous sources of influence that can be brought to bear 
in the right quarter. · If his range of influence were less varied : 

. 'be· would find it more difficult to prevent trouble. . · • 
-., -na K 
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Reforms bav~ ~~~eased t)le ~p~rtu!Utiea·for.\contact and .. eo· 
·operation between officials and non.offi.cia.ls, and though md,i· 
vidual non.officials'wbo have undertaken public duties tn:ay·ha.v.~ 
sought 'to em.'phasi.ze. their .independence of officia~ controkmany ~ 

.. have shoWn. a greater' deference· to official advice. than theit: 
poSitiOn ~tually imposed upon them. . Another . result .. ot .. ili,.~~l 
Reforms haa been to .increase the ca.ll ·for officials -tO. serve at1 

headquarterS. ~- The inevitable Tesult. is a. diminution of "district"' 
experience and of contact with Village ·life:·· Moroover. m sonier, 
proVinces~ it has unfortunately. happened that in the pursuit. or: 
economy· the 'opportunitie's given'to officials serving. in th~ ,Dls~, 
tricts of travelling throughout .their charges ha.veObeeri c1lrtailed~! 
Bu~ it is_ not genera.llJ ~e· that the attitu,de of the. Villagei .. has' 
changed 'or that the. satisfaction 'whic~-· comes: from: close ·and_• 
continuous association with him and his 'daily cares and interests 
ia· no'! denied. to the: British o~ciat:· n is ·.rath~r 'tliaf·~~~iall 
work 11 more unpersonal than 1t used _to be;· and that the prob-· 
ability of long,5el'Vice in a.Di~ict:with the. in~hp.at~ knowledge 
and personal friendship with men of all classes. which. iLbrings,: 
is _much' less to-day. than before~ ·. . .. . . ··= _-. · ( ' : ': · · · · •. " 

· 322. The conditio~?-• Under which district a.dm.ini~~ratiQn is b~ 
carried on to;-day are st~l·cha.~g: the adjustments which ~l:11:t 
Reforms demanded are still going on ; and the ~eorganisation d. 
the Services which the policy ()f the Lee Commission invoh::es 

' is still incomplete;· . But no changes or adjustments .ar~ likely. 
to alter the central fact that the District Officer must remain a; 
~ery i.mJl9rlant person, the embodiment ()f effective authoritj; 

• and the. resource to whom the countryside turns in time of 
difficulty or crisis .. 'Ihe respect in which be is held,· and the 
influence which be wields, re1lect the preference for personal; 
and .visible authority, which will endure though that authority: 
is the spokesman !LDd instrument of responsible government. 111 
no future thM we can foresee, will the post of a District Officei, 
cease to be one which calls for those qu.alities of integrity and. 
decision, which so. many of the beat kind of public servants ha.vo: 
exhibited in the aervice of India. 
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·CHAPTER 3.-THEJUDICIARY. · · 

. 323. n the strength of the Executive is the ultimate guarantee 
of peace and tranquillity, . the efficiency and integrity of the 
judiciary are an essential condition of public contentment and 
confidence in the administration. Of no country is this more 
true than of India, for nowhe:te do the courts come into closer 
or more frequent contact with the people. The readiness of 
many Indian races to have recourse to courts of justice for the 
settlement of disputes has always ·struck Western observers and 
is deplored by many Indians to-day. Some idea of the volume 
of litigation may be gleaned from the fact, notea elsewhere, that 

• in Bengal judicial stamps are a source of public revenue to the 
provincial Government second only to land: The almost universal 
confidence reposed in the impartiality and capacity of the higher 
judiciary is, theref9re, of the greatest value to the administration, 
and its retention· of the utmost importance. ' 
. ~· ' ' . -

The Lowest CivU and Crlm1nal Courts. 
324.· The orgwli.satio~ of the judicial system, which is, of 

. course, a provincial subject, varies slightly from province to 
province, but a picture of one provincial judiciary will suffice aa 
a. guide to the ;understanding of all. We, therefore, take Madras,. 
for which we have the most detailea figures. . . · · . · 
' In that province, criminal a.nd civil law are, at the lowest and 

again at the higher stages, administered by the same courts, 
but at the intermediate stage by different courts. 

The lowest judicial authority__:..whether it be the village head
man, who is a· government official genera.lly holding office by 
virtue of hereditary right, but drawing a small salary varying 
between 10 and 20 rupees a month, or a village panchayat• (a 
body elected in Madras on a universal adult male francbise)-has 
jurisdiction· over· a village or group of villages. n can dea.l, of 
course, only with petty cases, whether civil or criminal, that is, 
civil suits where the value of the claim does not exceea Rs.50, 
or, where both parties consent in writing, Rs.200, and criminal 
cases in which the punishment may be a petty fine or confine
ment in the village office or the village stocks for a few, hours; 
In 1928, 1,392 village headmen and 2,326 panchayats exercised 
criminal, and over 7,500 headmen and 3,200 panchayats civil, 
jurisdiction in the Madras Presidency. The exercise of judicia.! 
functions by panchayats is peculiarly well develo~d in Madras. 

Magistrates. 
325. At the next stage there is bifurcation. The criminal la.w 

is administered by magistrates, both salaried and honorary. Of 
• sa.laried magistrates, the chief is the District Magistrate, who is 
also the Collector and District Officer. -He exercises super
vision over all magistrates in the District, but aoes not himself 

·· See next chapter, para. 347. 



TliB lUDIOIARY. 293 

find time to tri"inany c~es: under him ~~ the Sub-divisional 
Magistrates, who in turn have certain superviaory powers within 
their a.reas. In regard to ordinary criminal cases, these magis
trates have &lmost always the full or ., first class '.' magis~eria.l 
powers of passing sentences of. imprisonment up to two· years 
and fines of Rs.l,OOO. They have also appellate jurisdiction over 
magistrates not fulll empowered, powers . of • • committing " 
more serious cases to the Sessions Court. and powers of taking 
bonds to keep the peace or be of good behaviour. · The District 
and Sub-divisional Magistrates may belong either to the·Inaia.n 
Civil Service or the Provincial Service, and may be either.· 
Europeans or Indians; but to whichever service or race . they 
belong, their powers and responsibilities are the same.· .' The 
Tahsildar, or chief revenue officer in a taluq, whose maximum · 
salary is Rs.250 a month, or £225 a. year, is usually a second 
class magistrate, but in the Madras Presidency seldom acts as 
such. His immediate subordinate, thecDeputy Tahsildar~ is 
sometimes similirly empowered. Last come the Sub-Magistrates, 
whose pay varies between Rs.125. and Rs.200 .a month (i.e., 

·from £112 to £18Q. a year) .. These exist o~ly in Madras, and 
·do the bulk of the magisterial work of the Madras districts. · 
They ba.ve restricted powers.. They are usually drawn from the 
revenue staft <>f ·the District and on promotion usually rejoin 
it. They, the Deputy Tahsildars and Tahsildars, are recrwted 
locally and appointed by. the provincial Government without 
reference to the High Court. Honorary magistrates, whether 
sitting singly or in benches, are found principally in urban 
centres and assist considerably in the disposal of criminal work. 

· · The exact hierarchy and the names employed for different 
grades of magistrates differ in different provinces, but. this 
example from-Madras will suffice. It will be seen that (except 
in the case of the Sub-Magistrates, who are whole-time judicial 
officers), salaried magistratet~ are usually revenue officers a.s well. 
They are appointed by .the provincial Government, and the High 
Court has normally no voice in their selection. ' 
. 326. The civil law, like the criminal law, is at this intermediate 
stage dispensed by separate courts, the two classes of civil 
judicial officers <>f the lower grade being, in Madras, Munsif/1 
and Subordinate Judges. These officers are recruited in the pro
vince and draw salaries of from Rs.200 to Rs. 750 a. month (£180 
to £675). In Madras, the High Court is by law entrusted with 
their recruitment. A similar power is not, however, possessed 
by all other High Courts, though in all the provinces in whicll 
the power of appointment rests in the hands of the Executive 
Government, the recommendation of the High Court is usually 
accepted. 

The District and Sesslou Judge. , 
· 327. Exercising appellate ju_risdiction over the magistrates on 
the one hand, and over the civil judges of the District on the . 
other, as well as the highest original jurisdiction in the District, 
both criminal and civil, is the " District and Sessions J ~dge." 

69973 'K 3 
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Only a proportion of these judgeships is reserved for members 
of the Indian (::ivil Service ; the rest are tilled by appointment 
from the Provincial Judicial Service, or directly from the ·Bar. 

. The. selection and appointment of District and Sessions Judges 
rest :with the Government, though here again the views of _the 
High. Court Ca.rry great weight.· • . . . . 
. · ' ' · : ' · ·- · · " ·' Presidency CourtS. . 
. 328. There are special arrangements lor ihe disposal of judicial 

work in the three Presidency towns. In each, there are Presi
dency .. Magistrates for certain classes of criminal work, and the 
High . Court of ·the'. Presidency occupies. the place which · the 
,Sessions J ridge holds in. a District in respect of. criminal appeals 
arid the inore: important original criminal work.· Under the 

• P'residency Towns Small Causes Act, there a.fe. civil tribunals 
Wit~. ~iis~derable jin:isdictio~l. ~: · .: ~- -~. . .. :. · . · · : · · 
· ; ;:.: :· ... ~: : .. : . The .mgli -Court •. -~ ' ....... . 
· 3~ ... The High Couriis the supreme judicial tribunal of·the 

province. ·. ·:'.It· is the .final link . i1;t the local chain of judicial 
autl;1.0rity exercised~ on the criminal side, through the District 
Magistrate and Sessions Judge in the District, and the Presi
dency Magistrates in the Presidency towns, and, on the civil side, 
through. the District Judge and . the City Civil Courts~ where 
these exist: · It has appellate or revisional jurisdiction and powers 
of supervision over all judicial authorities in .the province, and is 
in most ~ases the final court of appeal. ' ·. . · 
-.We shall give some furtha: details in regard to the composition 
and'powers_ ()f the High Court, because of the. very important 
Part it ·plays in the judicial administration of the province a.lld 
the' important effect which the general confidence in the High 
Courts. in India. has on public opinion; · · · · 
· The greater part of· British India is under the jurisdiction of 
one·:or other of the· High Courts established by Royal Letters 
Patent' made under ·statutory authority-commonly called the 
Chartered High Courts. The jurisdiction of these Courts is not 
always co-extensive with the area of a province. Assam is under 
t}le jurisdiction of the Calcutta High Court, while Sind and Oudh 

·are excluded from the jurisdiction of the High Courts at Bombay 
and Allahabad respectively. Oudh has been provided with a 
Chief Court. The Central Provinces and Sind each have a 
Judicial Commissioner. These Courts have practically the same 
powers and duties as the Chartered High Courts and are in
cluded in the definition of High Court for the purpose of Indian · 
legislation. From these Courts; as from· the Chartered High 
Courts, an appeal lies direct to the Privy Council: The judges of 

. the Chartered High Courts are appointed by His Majesty and 
hold office during his pleasure. One-third of them must be 
barristers. _of England· or Ireland or Members of the Faculty of 
Advocates in Scotland of not less than five years standing and 
one-third, must be members of the Indian Civil Service. ·. The ... • .... .. . .• . 



. ;. THB lUDIOiARt~: 

constitution of the other ~-· ~gh: ·Courts •• i~ determined by 
Indian legislation. ·. , . · · . · · . . 

In the interpretation and application of t.he law, High Co'tfts 
are of course in no way subject to the executive authority! of 
Government, and except in the· few cases in which appeals 
from decisions of · these oourts · lie ·tO the' ·Privy,. COuricili 
they constitute in the· purely judicial field th~ · final court . of 
appeal. The Executive Government exercises, it is. true;• ·a. 
measure of control over~ the administrative funclions ·of High: ... 
Couits, but this leaves the latter's judicial 'powers un~oucbed;·: 
A difference is observable in 'the relations which subsist between . 
the Executive and the. various High COurts.· The High . cOurt 
of Bengal, as a cons~quence partly of historical development, is 
peculiar in thd the executive authority exercising control. over ' 
it is the Governor-General in Council, and hot. tb,e 'Governor · 
in Council, as in all other cases. This has the anomalous result · 
tha.t, while the Calcutta. High Court is for-all practical purposes ·. 
a centJ,"&l·sl,!bject, its 1inancial requirements remain a provincial .· 
coneem, and thia division of authority. has~ on occasion, caused 
some difficulty. All other High Courts are under the adminis- · 
trative control of the Governor in Council of their . province;·: 
except as regards the appointment of permanent and additional 
judges and the fixation of the loCal limits of their jurisdiction. . 

There would seem to be no reason. why the relationship .. 
between the highest judicial authorities and the Executive-should 
vary from prpvince to province, and . we shall, in our second 
volume, have some recommendations to make for securing 
uniformity of treatment. · · 

Composition of the Judlcia.rJ. . · . 
330. The specimen figures which we .ha.ve. extracted below · . 

. throw. an. interes~ing light on the composition of the iudiciary • 
. in .India. and mar be of value fi? those unfamiliar v.:itll· its 
character. Confinmg. ourselves agam to. the Madras Pres1dency •. 
we reproduce the following statistics regarding, first. the number ·. 
of the more impo~ant regular· courts in the province. and; 
secondly, th~ rar..e of the presiding officials:- · ' 

: MADIUS PRESIDENCY •. 

I.-N~ber of Tribunals (in 1926): .. · · · · · 
Court. 

· High Court of Judicature 
District and Seuional Courta 

I uri•diction. 
Civil and criminal 

(including a for AgenCJ Tracts) . " .. 
District Magiatratea Court.a · Criminal ... 
Sub-divisional " ·" .. ,., 
Preaideney , , 
Subordinate Judgea and Special 
• Small Cau11e1 Courts .... 

Munaiffa Court.a ... 
Subordinate Magistratea · 
Benches of )lagistratea and special 

·· )lagistratea · · 
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.. 
·II 

Civil· 

Criminal ... 

., 

... .. ,--•.. ... 

.; .. .,. 

Number. 
. 1 . 

. 29 -
25 

111 
5 

\ ,. 
·179 

(61 

259 

K( 
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Court. 

Hi h Court { Ch~ef Justice 
g Puisne Judges 

District and Sessions Courts 
District Magistrates Courts 
Sub-divisional , 
Presidency , ,, . 
Subordinate and similar Judges Courts ... 
Munsiffs Courts 
Subordinate Magistrates ... 

Nt, •nlJet of 
p; ~siding European. 
U lficer~. 

I 

1 1 
13 7 

126 9 
26 21 
~11 12 

5 
44 

179 
461 

Indian. 

6 
17 

5 
99 

5 
44 

179 
461 

Incumbents of these posts, more especially of district posts, 
change fairly frequently, and any figureF must be read merely as 
indicating the extent to whicb Indi:?!uisation has proceeded. 
Nor does a classification maue for one province represent with 
equal accuracy the position existing in others. In the Punjab, 
for instance, the racial distribution is ae follows :-

THE PUNJAB. 

(January, 1929.) 

Hi h Court { Ch~ef Justice 
g Pmsne Judges 

District and Sessions Courts 
District Magistrates Courts 

Nuri.ber of 
Pre:··iding ~uropean. 
ot,:ers. 

l 
•2 6 

::.: L 10 
:t9 18 

Indian. 

1 
6 

11 
ll 

It is clear that the subordinate judi! iary in every province 
is almost wholly Indian. The figures r'\ e have giverr, despite 
their limited character, afford a not unf&.,~hful illustration of the 
manner in which the responsibility for the administration of 
Justice is shared throughout British Indi1 by British and Indian 
officials. 

331. The confidence reposed in the ccmpetence and integrity 
of the higher judiciary is practically uni,ersal. We have heard 
that some dissatisfaction is felt with the :tatus and attainment8 
of the lowest ranks of the stipendiary mt ;..;istracy and, when the 
method of their recruitment is considered_, this is not surprising, 
for they are frequently selected from t~e clerical staff of the 
District Officer. Economy has little tci recommend it here. 
How far exactly the taint of corruptioL extends in the sub
ordinate judiciary, it is difficult to say. We have not had 
much positive evidence on the point, 1 and ·.we realise that 
this depends partially on the vigilance and capacity of the 
superior controlling authority. In this, as in most other matters, 
it is impossible to speak of India as a wll'Jle. While in two or 
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three provinces there is known to be much room for improve
ment in the lower judiciary, our. belief is that on the whole, 
despite individual instances of malpractice, when the capacity 
demanded and the comparatively small remuneration offered 
for it are taken into account, the general standard of efficiency 
and honesty of this class of judicial officer in many provinces 
reaches a high level. 
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CHAPTER 4.-LOCAL SELF-GOVEitNMENT.· 

332. Our survey of the field of local self-government has been 
conducted with the object of ascertaining what part represents,. 
tive institutions are playing in the day-to-day life of the Indian 
people, to what extent civic responsibilities have come to be 
realised, and in what manner civic duties are shouldered and 
discharged. 

A British Creation. 
•333, "Loca.l self-government in India, in the sense of a re

presentative organisation, responsible to a body of electors, enjoy
ing wide powers of administration and taxation, and functioning 
both as a school for training in responsibility and a vital link in 
t.he chain of organisms that make up the Government of the 
country, is a British creation. The ancient village communities 
were constituted on a narrow basis of hereditary privilege or 
caste, closely restricted in the scope of their duties-collection of 
revenue and protection of life and property were their main 
functions-and were neither conscious instruments of political 
education nor important parts of the administrative system."* 

Beginnings of Municipal Government. 
334. The earliest essays in municipal government were, as 

might be expected, in the three great Presidency towns of 
Calcutta, Bombay and Madras, the first two of which now out
number in population any city in the United Kingdom other 
than London, while Madras is only a little smaller than Man
che&ter. An order of the Court of Directors in 1687 enjoined 
the formation of a Corporation composed of European and Indian 
members of the city of Madras for purposes of local taxation. 
This earliest venture was, however, not destined to survive or to 
prove the immediate precursor of further development, and 
it was not till about the middle of the 19th century that, first in 
Calcutta and Bo.mbay, and later in Madras, recognition· was 
given to the elective principle by investing the rate-payers with 
the right of choosing representatives on the municipal corpora-· 
tiona of those· cities. . 

A series of legislative enactments was passed between the 
years 1842 and 1862 providing for the setting up of municipal 
institutions in other towns. In the first place, the inhabitants 
of municipal areas were given the option of instituting municipal 
councils, and later, when little advantage had been taken of this. 
the provincial Governments were empowered to do so of their 
()Wn motion. During this period, although the principle of 
election was actually recognised, it was little applied except in 
the Central Provinces. 

* Government of India; "Memorandum on the Development and 
Working of Representative Institutions in the Sphere of Local Self
Government", see. Vol. V., p. 1056. 
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. . ~· -· ·Lord Kayo'a·Resolution of 1870. ·.~ . ·· : : ···: . 
~ · 335.'"A.step forward was 'taken in 1870 by 'th~- publicat1op. of 
Lord.Mayo·s Resolution on provincial fwanc&.wbi.Ch, in.provid
inl1 for a measure .of decentralisation" from·· Ule' centre! to th: provinces, emphasised the ideal' of the increase~ assoeia_tion 
ol Iudians in the administra.tion and indicated the extension of 
municipal self-government as the most promising fi.eld foi its · 
attainment. The Resolution encouraged the general application · 
of the principle of election, with the &VQ\Yed object of .developing ' 
·self-government. The result was a very considerable in:crease in.· 
the number of municipal bodies in urban areaa with well-marked· 
1ields of activity and the introduction 'into' theii- 'constitution of 
the elected element. In rural areas. however~ despite the~general, 
principles laid dowri, little or. nothing was· done .. OO.yond the · 
occasional establishment of local fund~ tor local improvemep~s, 
6ometimes controlled by a nominated committee. · .. · .... , • :: ·~ 

• ' ' ~· • 1 . ' -·. J J. Jo • j, • • • <:I 

_ . Lord Jtipon'a Resolution ol1882. ._: · ··. · _ ..... 
- . . . - . • . .. . . . . . . . .. t 

· · 336. Of far more importance from the point of view.: of the, · 
development of self-government was the· Resolution .of Lord:. 
Ripon on local self-government in 1882. · It is a. docume~t-wel\_ 
worth quotation :-:- . · . · . ' . , · ' : . '' --~ - , . . · . 

"In advocating. the extenlion of local &elf-government,; anc!. the~ 
adoptioa of thia principle ha. the management of. many branches of. 
Weal a1l'ai.n, the Gonrnor-General ia Council doee not suppose that 
~ohe wodt will be in the first iData.nce better done than if it rema.inedi 
in the aole banda of the G<WerDJDent Dilitrici · officers• . It is :not, • 
primarily, with a view to improvement in administration that. thi6~ 
measure ill put forward and supported •. It is chieft.y desirable as. 
an instrument of politi~al and popular educatioo. Hia Excellency 
in Council ha. himHlf no doubt that in ooune of time,· as local' 
knowledge aad local iaterest are brought to bear more freel1 ·uvon, 
local administration, improved .,ffi.ciency will ia· fact. follow. • ·But. 
at ~tarting, there will doubtleaa be many failure&~, calculated to dis-. 
courage exaggerated hopea1 and e_ven in aome cuea to cut apparent. 
diacredit upon· the practic-t of 6Cl{-government itself. If, bawe.ver,. 
the Clffi.oera Gf Government.· only fl9t t.hemselvea, u the· Governor-· 
General ia Council believ•· the1 will, to foater Hduloualy the· amall' 
beginnings Clf the inC:Iopendent. volitical life. if the1· accept loyally: 
and· u their own the voliCJ of the Government, and if they·come 
to realise that the aystem really opena to them a fairer field for the 
exercise of administratin tact and directive eJ}ergy than ·the more r 
autocratic ayatem which it aupereedea, then it may' be hoped thri 
the period of fail urea wiU be abort and. :that' real and substantial· 
progre• will nr1 eoon become manifest.· · · ' . . . ; 
. · " It ia not uncommonly userted that the people "'f thia country are. 
themaelvee entirely indifferent to th. principle of Belf-government;. 
that the1 take. but little interCl(>t in publio mattera; and that· they. 
prefer to ha,·e auch alfaira. managed for them b1 Government officen~ • 
The Governor-General ;a Council doea not attach· m\1\:h nlue to. 

•· tbie theory. ·It rep~"eY>nf.t; no doubt the point of.·riew which com-, 
mend• itself to many active and well-intentioned' Pistrict Officera; 
and the people of ,l~dia are, there can be equally no doubt, remark-: 
ably tolerant of exlBting fact..· But as educatiou advanON there 

· ia rapidly growing up all orer the' countr1 in' intelligent ~las~ of 
publico spirited men •·hom it ia not Of!l1 bad policy; but aheer wute ~ 

·I . : . . • . . .! 
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of po'!'er, to fail to utilise. The task of administration is yearly 
becommg more onerous aa the country progre98e8 in civil¥sation and 
material prosperity. The annual reports of every Government tell 
of an ever-increasing burden laid upon the shoulders of the local 
officers. The cry ia everywhere for increased eatablishmenta. The 
universal complaint in all departments is that of over-work. Under 
these circ1llll6tances it becomes imperatively neceesary to look aronnd 
for some means of relief; and the Governor-General in Council baa 
no hesitation in stating his conviction that the only reasonable plan 
open to the Government is to induce the people themselves to under
take, as far as may be, the management of their own affairs; and 
to develop, or create if need be, a capacity for self-help in respect. 
of all matters that have not, for imperial reasons, to be retained 
in the hands of the repre~entatives of Government." 

Effect on Municipal Counclls and Rural Boards. 
337. The practical changes which this far reaching pronounce

ment inaugurated may be briefly referred to. It advocated the 
establishment of a network of local self-government institutions, 
with special emphasis on the necessity for meeting the hitherto 
neglected requirements of rural areas, the reduction of the official 
element in local bodies to not more than a. third of the whole, 
the exercise of control from without a.nd not from within, a larger 
measure of financial decentralisation and the adoption of election 
as a means of constituting local bodies, wherever possible. 
Though it was careful to insist on a unity in aim, it pointedly 
referred to the advisability of a variety in form to suit divergent 
conditions. The result of the Resolution was a series of pro
vincial Acts, providing for the election of members of municipal 
bodies to the number of half or more in each case, and for the 
grant to them of the privilege, in many cases, of electing their 
Chairman or Vice-Chairman. The impetus given to local self
government in extra-urban localities was, in view of their pre
vious neglect, even more pronounced. Giving full play to that. 
variety in form on which the Resolution laid stress, the provinces 
proceeded to develop along· their own lines. For instance, we find 
Madras beginning with the village as the unit and making the 
Union Board, with jurisdiction over one or more villages, the 
primary self-governing body, while above it were the Taluq and 
District Boards, with authority over a section of a district and 
the district respectively. Bombay, on the other hand, consti
tuted no village unions but contented itself with Taluq and Dis
trict Boards, Despite, however, this variety in detail, there was. 
in all provinces a substantial agreement as to the general line or 
the ensuing development of rural local self-government. In all,_ 
Rural Boarda were now for the first time brought into existence ; 
in all, taxpayers were empowered to elect a proportion of their 
members, and in most, the grant to local Boards of the privile~~ 
of electing their Presidents was made possible, though m 
practice this power was rarely exercised. The District Officer, 
however, continued to be Chairman in chief executiYe control. 
,As the principles of 1882 continued to regulate deYelopment untit 
1918, it is well to consider how far actual pradice accorded \Yith, 
them, and what was. the nature of the system then inaugurated_ 
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Two Types of Local Government-Decentralisation and .. · 
· DeconcentraUon. · 

338. It is useful here to c'<msider the oontra~t ·between local 
self-government in India., as it existed· before the Reform~, and = 
that of our own country. Systems of 'local self-government fall 
into one or other of two well-defined· types, which we may call . 
the British and the Continental. In the former, government is 
decentralised. Local bodies with wills of their own exist. They 
initiate a.nd carry out their own policies, subject only to such 

· powers of direction and control as are retained by the Central 
Government. They appoint, subject, it may be, to regulations' 
as to qualifications, their own staJf, and raise in the main ·their. 
own revenue. They form, in fact, a. detached system. They · 
are not a mere subordinate part of the governmental machine. 
Under the Continental system, on the other hand, government 
is deooncentrated. The principal local official is. not the servant 
of the elected representatives of the locality, but is essentially 
an official of the Central Government, sent down to a. particular 
locality to carry out part of the work of the Central Government. 
He may or may not be assisted.by an advisory council, to which~ 
perhaps, a few powers of deciding policy have been conceded, but 
the will that operates in the sphere of local administration is 
that of the Central Government, not that of the people of the 
locality. Now, prior to the Reforms, local self-government in 
India belonged essentially to the second, or deconcentrated, type: 
it resembled the French, rather than the British, system. The 
District Officer· in India, like the French Prefect of a Depart
ment, was an officer of the. Central Government operating in a 
particulal district. As Chairman of the District Board, and often 
of one or more mtinicipalities, he was carrying out the will of · 
his official superiors. He was just as much the eyes, ears and 
arms of the provincial Government aa when · functioning as 
revenue officer or district magistrate .. Local self-government was 
just one of his many activities. He regarded his staff as avail .. 
able to assist him in all branches of his work. A single ·wiJi 
operated in a.ll spheres of activity in the district. 

Character o! Indian Local SeU·Government before 
the Reforms. 

339. Whatever ·may have been the intentions ·of the Ripon. 
Reforms, a.s expressed in the Resolution quoted above, it is clear 
to us that, in fact, the custom of the country, force of habit, 
apathy, a.nd Jack of desire to assume responsibilities among those 
elected-together with the natural reluctance ol an overworked 
official, desirous of efficiency, to consume much time in getting 
things done badly which he felt he could himself do well-com- ' 
bined to prevent real and substantial progress being made iri · 
political aQd popular education in the art of self-government. 

· lt it obvious to us that, in the vast majority of districts, local self- · 
· government continued to be, as in the past, one of t~e many 
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~unctions of the District Officer. 1\o real attempt was made to 
maugurate a separate system amenable to the will of the local 
inhabitants. Even in many towns, the municipality continued 
to confine its activities to approving the decisions of the official 
Chairman and, where duties were entrusted to the Vice-Chair
man, he generally merely followed the instructions of the official. 
Xt is of the highest importance to bear this in mind in anv 
attempt to appraise the effects of the Reforms in this spber;. 
In eff~ct, outside a few. municipalities, there was in IndiJ. nothing 
that we should recogmse as local self-government of the British 
type before the era of the Reforms. 

The Joint Report and the Resolution of 1918 . 

. · 340. The Montagu-Chelmsford Report recognised very clearly 
the defects to which we have drawn attention and, in reviewing 
the history of local self-government and the constitut.i,on of local 
bodies as it then existed, stated* that the educative principle 
was subordinated to the desire for immediate results. The Joint 
Authors were specially insistent on the invaluable training which 
the exercise of local self-government affords to the citizen. 
"The unskilled elector," they remarked, "can learn to judge 
things afar off only by accustoming hill).self to judge first of things 
near at hand: This is why it is of the utmost importance to the 
.COnstitutional progress of the country that -every effort should be 
made in local bodies to extend the franchise, to arouse interest 
jn elections, and to develop local committees, so that education 
in citizenship may as far as possible be extended, and every
\Vhere begin in a practical manner." t They laid down as a. defi
nite formula that there should be, as far as possible, complete 
popular control in local bodies; and the largest possible independ-
ence for them of outside control. · 

The Resolution of Lord Chelmsford's Government of 16th May, 
1918, reflected faithfully the view that·" responsible institutions 
will not be stably-rooted until they are broad-based and that the 
best school of political education is tb~ intelligent exercise of the 
vote and the efficient use of administrative power in the field of 
local self-government.'' Translating into practice the views of 
the authors of the Joint lleport, it formulated certain basic 
principles ca.Iculated to establish wherever possible complete 

· popular control over local bodies. It suggested an elected majority 
on all Boards, the replacement of official Chairmen by elected 
non-officials in municipalities and, where possible, in rural 
boards, the lowering of the franchise ~o an extent to make con
stituencies really representative of taxpayers, and the representa
tion of minorities by nomination where necessary and not by 
communal or proportional voting. It proposed, where official ex• 
perience was held to be necessary by way of advice, that this 
.should be secured by nominating experts for discussion and advice 

*" M/C Report; para. 13 .. · t M/C Report, para. 192 .. 



withou~ the power of vnting and, generally. that the ra~i~s. p~ 
<lfficial.control should be strictly. circuinscrib~d.:. In 9n~.· ~the~ 
direction the .Resolution sought to open up interesting possibili~ 
ties.· ,-I& laid particular stress on. the ad visabilitj. of .foflterwg . vit .. 
lage government. The Decentralisation Commission of ).909• h~ = 
indeed devoted special attention to this subject. The. Go:vern~e~ 
of India in 1915 had laid down certain guiding prin~ples, .bu~. 
during the three years. that had elapsed there hail been no prac- .. 
tical development in' that field~. The Resolotio~ of 1918laid fresh 
emphasis on the advisability of developing the .cor~ate life._~! 
the village ai a step in the growth of ~elf-governing lJ?.s~itutions, · 
by taking advantage of the. e;risting. bonds of. com:mon civic . 
interests and coinmon · traditions.· :; . . . . . · . . . . 

•. Thd Prorinclal .j,egislaiures ~ and. Local Self-Govemment. · .. 
·. 3U. The Q-overn~ent .of ~dia A~t pa~sed_ int~ law i~ 1919~ 
The new. pro'!incial legis~ture~ wer~ constito.ted, ·a.t .the. en~ o~ . 
.192() and1 w1th the transfer . of .local· self-government to th~ . 
rontrol of Ministers .. answerable to them, became · respon:. ·. 
sible for. the future destinies of local bodies·. To the:ni fell- the 
task of gi'fing such ;practical expression to the suggestions can-. 
tained. in . the 1918 Resolution as they deerqed -proper .. · · .m I 
almost every province,_' councils used their. new-found . powers 
in the endeavour to make local bodies a more effective train· 
ing ground for larger and wider _pOiiticalresp<>nsi.bilities .. ·.The 
general trend <lf the legislative enactments·. Was in the. case of 
most provinces the same. Almost all aimed at lowering the ~ 
franchise, at increasing the elected element in local bodies 
to the extent of making it the tlnquestioned immediate arbit.er 
of policy in local a.trairs, and a.t passing executive 'direction ),nlo. 
bon-official hands.· ·:•. :: .. · .. ·. · . · · · ·. ' .. : ; ·, ;•; .~ 
· 342. We shall refer in more detail to these matters· in our 
picture of the cOnstitution and functions of existing locil bodiM 

· We· .have, however; "Said· enough to indicate .. that .this thir\1 
•tlige ·in the growth of local self-government ·was· ushered in 
as a ~nsequence.<lf the Reforms;.and was marked.by the newly 
elected legislative councils clothing the various locai bodies. with 
greatly enhaneed po:wers, freeing them frooi .Official oontrol· and 
making them responsible to a substantially enlarged electorate:. 
Before recording our conclusions on how these bodies have func.
_tioned during. the last ·decade, it is necessary 'for a dearer 
understanding of the visible results. to give a brief· descriptio~1 
<lf the various organisations to which are entrusted the manage
ment of local affairs, with an indication of how they are· eon:. 
etituted and what powers tl;ley wield. . · · . , · .. 

~ • . • • •• ' . • . ' • • • t' ; ~ : • - .•. 'f f • :. : • a. .• • • ' ' 

. · .. : : ; · · · :The· li!xisting . System ·.In Presidency . Towns; , . :. ! , . ..:c .• • 

'343.·Tbe nnit of loca.l'8elf-iovernmtmt~in:·urbail· areiui is the 
:!Du~icipality~· ·. The corporations 'oC palcutta.," .. :J3ombay and 

. . ' . ~ . . ,. . . .. I . . . . ,· . . 

• • .. . Dec~ntraliaatian Colllm_ii,i~• lt-epO,.,, ~li. ~VII.f.";. 
. -- (' .. . 

: ........ ...... 
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Madras have been constituted each under ita separate Statute and 
each with its own specific powers and privileges. The coun-

- cillors, who vary in number from 106 in Bombay to 61 in 
Madras, are, with the exception of a small number of Govern
ment nominees, elected on a !a.irly wide franchise, vuying from 
10 per cent. of the population in Bombay to 5 per cent. in 
Madras. · The representation is not entirely by geographical 
wa.rds. In each city business interests are given special repre. 
senta.tion, while in Bombay a novel principle . has been intro
duced bY'· the formation of a special electoral college representa.
ti ve of trade" unions for the purpose of returning labour repre
sentatives. · In Calcutta alone, communal constituencies for 
Muhammadans liave been set. up~ These great cities enjoy a · 
considerable measure of freedom in the administration of their 
municipal affairs, although certain powers of control in relation 
to appointments, contracts, the raising of loans and the audit 
of accounts are, .in theory,· reserved to the provincial Govern.:. 
ments. Calcutta. has an income of over 2, and Bombay of over 3, 
crores of rupees. ·It may be noted 'that the city of Glasgow, 
'which is comparable· to Calcutta. in· population, has twelve 
times its income. In Calcutta, the Corporation elects its own 
mayor and its chief executive officer, while in Madras the 
latter is appointed by the provincial Government. In Bombay, 

. 8. · convention has been established whereby the president is 
elected in· turn .from the Hindu, the Moslem, the· European and 
the Pa.rsi communities. 

Other . :Municipalities. 

'·! ~j4~t The~e are. 749 other municipalities in I~dia. varYing in size 
from cities like Ahmedabad, with a quarter of a. million inhabi
tanti, to small towns with a. few thousand. Since the Reforms 
the qualification for a. municipal vote has been lowered in. every 
province, and to-day about 14 per cent. of the urban population 
enjoys 'the municipal franchise.· In every town, the majority of 
Councillors are elected, varying from four~tifths of the total . 
membership in Bihar .and Orissa. to two-thirds in Bengal. In 
1925-26, 681 municipal bodies elected their own chairmen, while 

· 68 had ex officio or nominated chairmen .. The interest taken in 
municipal elections varies from ·province to province t it is 
greatest in the Madras Presidency, where in 1925-26, over 70 
per cent. of the voters went to the poll, and with the increased 
freedom from 'Official control, ·this example is likely to be 
followed. · 

The functions entrusted to municipal councils in India re
semble closely those exercised by simila.r bodies in Great Britain, 
comprising as they do the administration of educati!ln, public 
health, sanitation,· medical relief and public works, including 

_roads and bridges. -While possessing little control over. the 
details of administration, the provincial Government holds the 
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ultimate power of superseding, suspending 0~ a.bolishing a. muni~ < 

cipal council. ··The limited power of controlling the proportion 
of elected to non-elected members in the council and otherwise·, 
regulating ita constitution also rests with the Government, 
while it ~an require the appointment and prescribe .the .terfDS of 
service of the health officer or _engineer. Its approial is = 
necessary to the grant of a salary to a. Chairman~ and he can be. 
removed from his post, if he refuses to carry out a. resolution 

. of his ooun~il. An increasing· number of municipalities . a.re 
redizing the need for the appointment of an executive officer. 

• A largft number of urban a.reas where troops are stationed are· 
outside the administrative area. of th~ municipality and are called. 
cantonments.· They are administered by elected Cantonment 
Boards, the presidents of which are official. . The final control of 
ca.ntonment administration rests with the Airny . department of 
the Government of India.. . · · · _ ' .. . · 

Jrlunlctpal Finance.. · 
345. Municipalities are given a.. wide chpiCe in the form of .the· · 

taxes which they may levy.~ Octroi duties, terminal taxes, taxes 
on persona.l income, fixed property, professions an<J vehicles, have . 
all been utilised, while for particular services; such as.education· 
and water supply,- special taxes or ceases are imposed, - The 
Government's control in· financial matters is limited genera.lly · 
to cases in which the interests of . the general public call for 
special protection. It has the right to alter a. municipal budget, 
if it considers that due provision baa not been .made for ·loan 
charges and for the maintenance of a. working balance, and it 
may intervene in the administra.tion of a council by way of pre-

. venting or initiating a.Ction in matters affecting, human ·life, 
health, safety or public tranquillity! But these powers have been · 
very infrequently exercised. ·, . ., , . - ' 

" Rural Authorttl~s: District Boards. 
346. In all provinces, except Assam, the most important unit 

of self-government in rural areas is the District Board, the jmis- . · 
diction of which is coterminous with . the District. It may be 

• compared in composition and powers with the English County, 
Council, though the area. and population for which' it' is 
responsible are as a rule far larger than those ·of an English · 
administrative county. The majority of the members are elected 
on a franchise which, though· greatly extended since the advent' 

'

of the Reforms, even now gives the vote to little. more than 
3.2 per cent. of the population.· Communal·· electorates for 
Muhammadans are provided in the Bombay Presidency and t4e 

·United Provinces for District Boards, and in Assam for Local 
Boards. Elsewhere the power of nomination is used by the 
provincial Governments to secure representation for minorities. · 

Almost everywhere the Chairman is now an elected member, 
· excep' in the Punjab, where, although the option to ask for the· 
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privilege of election exists, only two Boards have exercised itJ
. a resuU due .in the main to a preference for the ·freedom from 

· _communal bias of the District Officer._ . . ·; r • : · " 
, i:·1:he· functions· of the District Boards are much the 'same i.& 
;those of the Municipalities, allowing for the di.lfetent ·conditions 
'of town and country, and the powers of control and mtenention 
by· the. provincial Government.s are similar. · In Madras the 
.Boards ~ave_ power to construCt and manag~ ligM railways, anJ 
:the TanJOre Board actaa~ly ope~ tea 13~ miles of rapway. · · 

• ..... •. ' • . -r , 1 :• T ·, ••• ~,. • ., 

• •1 !) -. - •. . •• lWnor Rural Authorities. . . " 
• 

;. ·347~ Within the area of.'the District Board there ace Dlinor 
·authorities'· varying in name, function and composition from . 
province to province.- The Local, Ta.luq or Circle Board exists 
:in all pro~ces,.except the Punjab and the Uiritea Provinces . 

. · It has jurisdiction over par~ of a Distric' and is a subordinate 
agency of the District Board, except in Assam where it takes 

' the place~ of the District &a.rd • ." H is composed in the main 
.9felect.ed:memb~r~ ·all<l .. a.a a.. rule,· choosetfits ()wn Cha.innan. 
;AU;t!l:e. ~lec_ted)I~e~pers .~f;the .Dis.tric\ Boards in Madras and 
BeJ;~,ga.J.;:, ~nd two-tllirds . of. tl).e:oo. ·. in •. the:. Central Provinces, are 

. ch~sen by .~h~ ~~~hers o{ the:.Talu~ :6oords::, · · ... · .' · . . · :: . 

, .':, .. : _. r .. ·::·-'.~··:r·: ::: i' ,~ ,· :'_.·: ~&nch.afa.~~-~:;. .. . .. ··~. ·:.! . · ~. _ 

·. The viilage Panchayat, or Ur~.ion Board, i3"<>f special interest. 
. ~ild importance \lit. being an attelD,pt to recre~te the village as a. 
, unjt ·.of self-governlllent.· . It. has :jurisdjction over a village or 
. gJ.1,>up .of .. villages;: ,.Its primary function; is to-look after such 
. ~atte.rs as ·we~s and 11anitation~ bqt ,it js sometimes entrusted 
wi~h th~ care of m4J,or roads and the management Of schools and 

. dispensaries· and, .. in Madra.s, of village ·forests. and. irrigation 
works. In so:tne provinces, it has ~$0 been given power to deal 
with petty criminal and civil cases. It is interesting to note 

. that· a panchayat :which· exercises· all 'these functions is, within 

.its total range, d,eiJ.ling with .both, reserved and transferred 
)ubje,~~~.-:~ ;. .. ·: .,··_. .. : ·~ .. <: . :.· :· ;: · 1 ;:.; · · •. · .• _... -: • : ;.; ~, 
.. ·Except m the· tJnited::~'{in<;es_,, the.;m~mJ?~ra, ~e. almost 
entirely elect~d. In M:adras, ~mbar ~n4.Assam al~ m~ a.do.I4;' 

. ~ntin the Central Provinces aU. adult~, have lh~ :vote.~ :Voting_is 
often ·bv ahow .of hands~ ·., :. : ., · ., • .. . . . : < •• '--. , -.. •. ·. • . Ji . ~ ' . - . . # ; • ~ •• - .. • - • • .., • • • • .. • • ,.1 

;... ln. spite -of ·great efforts J,q_ establi&h' these:village. authorities, 
. it.h.~lt J;~Ot pro~ed possib~~ to prpgress· vety .tapidly ... · ·DeTelopment . 
. fs:promising and_has gone furthest in. the. United .Provinces • 
. ~engal and·Madras, ;, In. ·Ben.ga-l; by l.Q28, '2,874. Union ~rds 
.. h~d.bee~ established put.·of,·a. po!lsibl~ {3,478 •. In the United 
{ Pr.t?vinces. in 1927,- there .were 4,594 _panchayat1 .with jurisdiction 
. oyer & popula.tjon of-llearlJ: 8!-..Jl!illions.r.: Outside these three pro
vinpes the -movement- is .s~ill: OOJDp!et~ly .in itsjnfa.ncy: To tak~:a 
.typical. i~stance,. jn · ~Qmbay! ip, 1925-26,- the P9pulation affected. 

:)>y .tl~e :yillage pp~c.haypt~ .. W.~. Qnly a little ~ver balf a: millioy. 
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It is v&y far. r;~~ certa~ that it will eventually be po~sibie to 
create satisfactory bodi;a of· ~his :type over. all th~ areas·~o~ the. 
provinces. The followm3' quota.t10n from. the Umted Provmces 
Gov&nment Memorandum• illustrates the kind of difficult~ met 
wit~:· ·. · · ·,.·. . ;. · · · 

( u 'fbe eelection of Tillagea ill whicll p:mcAavab can be establjs~ed · 
witll a lwpe of abccees demands caution. · '.~;he field . of · choice ; ~ . 
1'611tricted. · In the first place, villages which. are riven by faction . 
musl be avoided. ElBewhere men of the necessary intelligenca, 
intt>grity and force of character are often' absent, or if present,' . 
belong to a single caste or family; with th& result that -a ;well
balanced J14tult4yat eanno' be ·formed.· · Many villagea are entirely · 
apathetic. • Again, experieDC41 .baa shoo thal · paw;hayata rarely 
flourish when overshadowed b;r the influence of : a. powerful }and- . 
holder io whom the tenants have been in the .ha~it .o( taking their 
dispu~. Laatly, co1111iderable difficulty h114 been. experienced in 
the eelection of suitable ~arpatW:Itet (presidents) on .whose· personality 

· the allCCeBI of the paMAayal almost entirely depends. '. In l'emote 
tracts it h114 nol been e114y to discover me:n. of the right type for 

· theee posts who had also aufticient. education and intelligence to 
understand the aimple rulea and mainta.in the simple registers. Tho 
incre84ing inlluence of yillage factions and caste and communal· 
frictioa hu affected the working of panclt4yafl in aome placei." · 

A common obsta~le is the refusal of a village' t<? ha~e- ~nything . 
to do with the consti_tuting of a fresh taxing authority •.... · _ 
.. ' . . ! . ~ •• 

Finance ol ltural AuthoriUes. 
348. The main source of revenue of rural authorities is. 8.. tax 

or cess levied on the annual value of land and collected with the 
land tax, though this may be, and often 'is,'eupplemented ·by . 
taxes on companies and professional men and by tolls on vehicles. 
A very large proportion of the revenue.of these authorities, how-·· 
ever, consist• of aubventions from the provincial Governments. 
These are given_ not only aa grants-in-aid for' particular· services; 
but not infrequently in the form -of capital· sums for the pro.: 
vision of works of construction. : . ' · ·· : · · · · 

Estimate'. ol .PJ")greu~ . r , · · • , • , , 

. 349: The· authors of the 'JQint ·Report looked to local self. 
government aa the sphere in which steps would be taken first · 
and furthest in the direction of the· progreHsive realisation of 
responsible government in IQ.di.&. The last ten yeara have been a 
training and .testing time. Local bodies have been left to tbQ . 
direction of a majority elected on a comparatively wide franchise, 
while, except. in the Punjab;· District Boa,.rds have: in almost 
ev&y case been given .the right of electing th~ir chairmen. How . 
far have these changes aifected the efficiency of their .work? . How, 
far ha~ a sense of civic consciousness in voters and their repre-: 
r.entatlves been developed? The answer to these questions cannot 
Le given by a detailed description of their working. We can only 
record the general impression left on our minds bl. the evidence 
Jlllt before us and our personal observation, while recognising 

• See Vol. IX. p. 513 .. 
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that any generalisation which attempts to cover all portions of a 
· country " still marching in uneven stages through all the 

centuries from the fifth to the twentieth " is open to the 
· criticism tha.t it must be either featureless or inaccurate. 

In none of the various sections of the field to be surveyed have 
we to paint a. picture of unrelieved failure or unqualified success. 
In every province, while a few local bodies have discharged 
their responsibilities with undoubted success and others have 

. been. equally conspicuous failures, the bulk lie between these 
extremes. Often a single local authority may exhibit a gross · 
neglect of certain vital civic services, while showing keen and 
efficient discharge of other equally important activities. Cases 
lik'e the following are difficult to place. A Local Board, faced 
with strictly limited resources, deliberately decides to develop one 
phase of activity, which it considers of greater public benent, at 
the expense of another. It reduces its expenditure on roads and 
spends the money so saved on opening new schools and dis
pensaries. The neglected road soon furnishes evidence to every 
casual passer-by of undoubted deterioration~ The new school or 
dispensary, on the other hand, passes unnoticed or fails to afford 
equ_ally insistent testimony to counter-balancing effort, and the 
Board is naturally, though not quite equitably, added to the 
list of those that have proved administrative failures. We have 
endeavoured to avoid too facile an acceptance of condemnatory 
evidence at its face value, and we have, in coming to our con
clusions, given due weight to much good work that stands to the 
credit of many _local bodies. · 

Obstacles to Advance. 
350. Before endeavouring to estimate how far the Indian 

citizen, whether as elector or elected member, has taken ad
vantage of. the wide opportunities for self-government presented 
to him in this sphere, it is necessary to understand certain 
difficulties which have hampered progress. Some of these arise 
from the change to a ~ew system, others from the nature of the 
new organisation, and others again from local or temporary 
conditions. · · -

In considering the legislative and administrative measures 
taken by the various provincial Governments to carry . out_ the 
principles of the Reforms in the sphere of local self-government,. 
we were struck by a. common failure to realise_ the magnitude of 
the change involved, which was little less than· the introduction 
of a new system.-·· The operation was comparable to the 
dt>molition of part of an old established and homogeneous build
ing and the erection in its place of a structure designed in an 
entirely different style of architecture. To carry such a. work 
through successfully demands not only the mostcarefuladjustment 
of old and . new, but a. thorough understanding of both styles of 
building. )rt appears to us that the principles and practice of · 
British local government were not fully apprehended in India. t 
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'l.'.he k_eystone !>f the ~ld system was ~he _position. of the_ District! 
· Officer as official Chall1Ilan of the D1str1ct or Local. Board and 
often of one or more .MuniCipalities as well. The principal ad
ministrative cha.nge made. in every province except the P,unjab~ 
was the· substitution of an elected Chairman in almost. every 
District and Municipality,· This measure, designed to carry out 

. the policy of enlarging the sphere of self-government by removing 

. <>fficial control, in fact did far more than this : it radically altered 
the constitution of the local bodies and. their relationship With· 
the provincial Government. . The official Chairman ha.d not 
merely been the presiding member, . but actually the chief 
executive officer of the Local Board. In administering it,!i affairs, 

· he had never been entirely dependent on the ·Board's own staff. 
He combined in his person the authority <>f the highest revenue 

· and the highest magisterial office in the District, and had in con
sequence at hi6 command an army of other officials whose services 
he could and often did utilise in the· disclia.rge of his LOcal 
Board duties. · His functions as Chairman of the District Board 
merely formed part ·of a varied complex, the constituent parts of 
which fitted in with, and simplified the discharge of, each other. 
His revenue and magisterial work took D.im to every corner of his · 
charge,· and these tours served at the same time to·'keep him in,. 
intimate touch-without any extra. expenditure of time, money 
<>r effort-with the requirements of local board administration. 

It seema to have been expected that ·an elected Chairman 
sho'Uld not only take the place of the. District Officer as presiding 
member, but should also, without pay and in such time as he 
oould spare from his own affairs, be the chief executive officer 
of the Board, with such assistance as he might obtain from an ill- , 
paid secretary, little better than a minute clerk, and from the· 
technical officers such a.s the engineer and medical officer. · This ' 
was an entire misconception of the British system wherein a. very 
~lear distinction is dra.wn between the spheres of actio!l of the 

~ elected representative and of the office.r of a. local authority, · It 
was, indeed, a reversion to a. very early stage of British local 
government, but the extent to which it was carried in. some in· 

·stances may be judged by the fact that. in one district at least, 
the actual supervision of the repairs of a road was parcelled out 
among the individual members of the board as if they were old 
English Waywardens. ·· . 

Not a few of the failUres· and defects of local self-government I 
in India. may be traced to the inability to realise the importance 1 

of .having a competent and well-paid official analogous to the 
English Town Clerk or Clerk to the County Council. It was not 
realised how much the efficiency of local self-government '"in. 
England depends on the existence of a class of skilled . pro--· 
fessional administrators who, while. they follow the policy 
laid . down by the elected representatives, are at once . their . 

' advisers and . the instruments whereby their. decisions are put 
into operation~ In this sphere, as in others. we have noticed 
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11. tendency to misapprehend what are the duties and functions 
of elected members. There is 'on the part of elected persons a • 
general tendency to .meddle and interfere in details of administra-
tion which should be len entirely to t~e_ paid official. · · 

',: ';, . 
' . ' 

Want of Control over Local Bodles. 
·. ~ ., . ' . . ' 

351. AnOther grave error; in our judgment, was the failure 
to realise.·the need for control by the provincial Governments 
over local self-government a.uthorities. The provincial Govern
ments endeavoured to carry out in ita fullest implications the 
formula laid down in the l.Iontagu-Chelmsford Report ~at there 
~hould be " the -largest possible independence for them of out
~de- control.''• · It would seem to have been imagined that this 
was the British sys~em of local self-government. As a matter of 
fact, the present state of efficiency of local government services 
and administration in Great Britain has been largely due to an 
ever . increasing pressure by the departments of. the Central 
Government. :f3y numerous administrative devices; by in
l!pection, by._ audit, by the· giving of grant~in-aid on conditions 
ensuring efficiency, ·and by an insistence 'On standards of com
petence in ~he municipal staff, the Local Government Board and 
its suc~essor, the Ministry of Health, have steadily raised. ~e 
standard of administration in all locaJ authorities. Indeed, the 
history ·of . local government· ln. Great Britain during the nine
teenth century ,might be described from one angle as the steady . 
invasion· by, the Central .GOvernment of a sphere formerly left 
entirely to Iocal".authorities. · No picture of British local self,. 
government: could be more false than that which depicts the 

· local authoriti~s as ehioying the largest possible independence of 

1
~ out~ide. control_. The result of the legislative and administrative 
llaction taken in accordance with the scheme of the Reforms 
was, ·. in effe.ct, _~o. _ deprive :the . new . Ministers of Local 
S_elf::-Government ·of powers . which · were essential if they 
were ~o: perform their task, successfully~. Under the old sy~tem 

' the District Officer was· at once chairman .of the local authority 
. and agent of. the prov~n~al (}overnmimt. He took· the place of 

the staff of officials of the . Minister of Health at home. and, 
ith the cessation of his official connection with the local bodies. 

the Minister of LOcal Self-Government was in. effect deprived of 
the instrument for enforcing his will. At the. same time, the 
provincit~.l Governments· do not seem to. have realised the need for 
replacing him wi_th ·officials under the control of the Minister for 
Local Self-Goven;u:p.e~t. Nor have they understood what are the 
fupctioils of the staff Df the Minister. We find, for i,nstance, that 
inspectors·. of. education, and· engineers in the service of the 

__ provincial ~vernm~nts,· 6ometimes fill the dual role of servant 
of the local ·authorities and inspet::ting. agent of the provincial 
~vernment~ . · ' · · · · · · · 

• - • r-- : t M}O Ref\Ort, para. 188. , . - . ·. · . . - _· · 
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.. We have. heard the eriticism. that the ·oi!ly. effective powers 
possessed by provincial Governments, namely those of suspension . 
and dissolution, have left the Ministera powerless in the face of 
misconduct calling for less dra.sti(r treatment, and ~e thi$ tha* .· 
this criticism ia well founded •.. Where spur and rein were ~ed~d/ 
the Ministers were only given a pole-axe. · To thos~ accustome~ · 
to the very teal influence exercised over local bodies in England; 
not only by way of punishment and correction; but by advic~ 
and encouragement, this mistaken idea. of freedom from provin'-I 
cia.l control .appears to have had the most unfortunate results. in . 
India.. Some local bodies have- been allowed to continue in evil 
courses with comparative immunity till maladministration hal!l . 
become almost a. habit and, even when the cup is full, Minister~ 
are sometimes a.fraid to. make use of their final powers through 
fear of political. consequences.. . There . should· surely be little.· 
ground for resentment when control is nercised by a responsible· · 
.Minister. It is significant that, where,:.. as· .in- Mad!as~ the) 
authority at the headquarters of th& province. has made 'use o.:f a 
Eystem of specifi.cally earmarked. grants-in-aid to keep a con- . 
trolling hand on district. board · administration,. the · fall in 
t:tliciency has been far leas~.: ··· : ·:· ·: · ·.- ~ · .. · , . : ~ ' ~- · . 

. ... .; ;~.. _; •] ~ .. ~- .r.- ~4--_:· ... ;,\ ·-~ 

Di.m.cultiea ol Local· A.dmlnistration.· - . . ·; 
.: s52. n is only tair i.o draw atte~tio* ·t~ cert~in dimc~ltiei ~n.~ · 
countered by local government ·aduunistratora ip India, ~~ -9f 
which are due to loct!.l, others to tempqrary causes. ~e .size of·· 
the average district, which is normally the unit .for. rural self ... 
government, ia in Madras about 6,000 square miles, in Bombay 
about 5,000, in the United Provinces about 2,500,' an_d in Bengal 
about 2,700_ square miles. Complf.red with the average e.rea. of 
an English admiriistrative county, which. is about 97Q square I 
miles, these are units so unwieldy as to. add greatly to the 
diflicultiea of administration, while the uera.ge ~pula.tion of • 
district is also far higher than ~ha~ of an English county:~ It. may 
~e easily imagined, therefore, how difficult it must be for the 
elected Chairman to establish personal contact with the country~ 
side and to supervise a.clequately the va.rioua. activities of. the 
poacd. This. di.1Yerence of seal~ must~ be alway a present to the 
minds of critics of Indian government; Secondly,· the e.ssumption · 
of power by the . elected. _members . coi~ided with a. period o( 
financial stri!igency due to a rise in prices. The result was that 
those ·who were anxious . to make the' most of their new 
opportunities found themselves hampered at the. outset py lack 
of funds. It is not surprising, therefore, that the affairs of some 
Boards, on passing into the hands of inexperienced administra:. 
tors, became financially embarrassed; Thirdly, a warning must 
be given against a.pplying to Indian local administration too high 
a standard.· It is not always realised how very rapid in recent 
years in Great Britain have. been the extensions of public. pro:. 

, \·ision for social services, such as public hea.lth, and it is quite 
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. • unreasonable to expect that in such matters India should a.U at 
once attain to a. similar standard. 

, . Has. Ef!lclency Suffered 'I 
: 353. Giving, then, fair weight to these difficulties, it is poS.: 
sible to come to certain general conclusions. . We ought, however, 
to draw a. distinction between the normal day-to-day conduct of 
·the executive duties of administration on the one hand and the 
larger task of inspiring policy and initiating endeavour on the 
other, So fa.r a.s the former is concerned, on a. review of the 
evidence before us, we are of the opinion that the transference 
of power from official hands has been followed, on the whole and 

' a.s a. general rule, by a fall in the previous level of efficiency. 
' The fall has been greater in. some provinces, · like the 
United Provinces and Bihar and Orissa, than in others, like 
Madras, and in no single province is our estimate not open to 
qualification in. individual cases. On. ~he other hand, these 
publicly C<)nstituted. bodies now show an interest in their work 

. which gives more hope for the future than any mere adherence 
to standards of mechanical efficiency. 

There has been a. very general and very marked growth in the 
• ; .interest taken in the extension of education and of medical 

facilities... This interest may often have been misdirected and 
misapplied, andthere may have been a. tendency to be satisfied 
with quantity rather than quality of service, but of its genuine
ness and of its intensity there can be no question; while there 

· · has been a diminution of administrative efficiency, we would 
draw a.ttention to- the. work in these spheres that has been 
attempted in many provinces as· offering to some extent a. set
off td failures in other directions. For instance, we have referred 
to the fall in the efficiency of District Board administration in 
Bihar and Orissa., but, on ihe other hand, accepting the recom
menda.tion of the Provincial Council that the area covered by the 
jurisdiction of ea.ch ·police station should be served by a. dis
pensary, the District Boards, despite their poverty, in four years 
increased the n~ber of dispensaries froin 178 to 319--a. sub-· 

· · -stantial oohievement. · 
· It is, however, our duty to call attention tO certain failures 
which are referred to in most, if not all, of the reports of pro
vincial Governments. It is not suggested that these failures are 
in any way peculiar to India.. On the contrary, they can be 
paralleled at various times in countries with a far greater ex
perience of representative institutions. But this does no~ say 
that they should not be clearly indicated, if ~ fair picture js to be 

. painte~. · 
Financial DifftculUes. · 

I 354. It is a cOmmonplace of administration in India that 
- financial resources are generally quite inadequate to meet needs. 

apd this is especially true in local self-government. Un· 
doubtedly one of the reasons for the failure to develop a trained 

. . 
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municipal {>er~nnel is ihe poverty of the Municipalities and the 
District Boards. · But it is not only actual poverty which cramps! 
their resources but the reluctance of the elected members to im
pose local taxes. This is & feature by no means oon~ed to 
India; indeed the willingness of. a rommunity to impose high· 
taxation on itself for common needs is · proof of a. very 
advanced civic consciousness. In rural India, the method of· 
financing· District .. Boards is,· as we have seen, by·· an· 
addition to the land tax. · It is. naturally .. difficult to 
get bodies composed of landholders to increase . the · bur- . 
dens on themselves, and the . tendency , is to refrain from 
adding increased ceases and to _ demand larger · subsidies· 
from the provincial Government. The.· system · of grants
in-aid has done much in our own- country to stimulate the 
development of particular services, but such grants are generally 
made conditional on the imposition of adequate_taxQ.tion and the 
acceptance of a. considerable measure . of central control by the 
local authorities themselves. In India, the giving of grants, often 
unconditionallr, to local authori~ies has gon:e .B? far as to divorce/ 
control of policy from financ1al respons1b1hty. In Bombay,\ 
government grants amounted. to nearly 60 per cent.- of th~ 
revenue of District Boards. · · · · · · 

While the rural authonties ha-ve _the advantage of . the , 
machinery of revenue for the collection of their basic source of 
income, cess on land, Municipalities adopt a variety of ex.." 
pedients for uising revenue. The most disturbing feature, how- U 
ever, is tbe failure to collect tbe direct taxes imposed. In Great f 
Britain, a. Municipality expects to collect up to 98 or 99 per cent 
of the rates imposed by it, and a drop in collection ~o 95 per cent. 
would be tbe subject of very close enquiry. But in ·Municipalities 
in India. since the r.eforma, uncollected arrears have been mount. · 
ing up to very large sums.· This feature is referred to by almost 
everv provincial Government . in reviewing. the work of the 
Municipalities, and it is clear that there is great laxity in this 
respect. Another very general criticism is directed to the pre· 
valence of embezzlement by employees. This is clearly to some 
extent the result of the failure to pay salaries .sufficiently high 
to secure trustworthy officials. But it is also due to carelessness, 
want of &,Ystem and inefficient supervision. Generally speaking,. 
the management of the finances of local authorities baa · 
deteriorated since the Reforms, and this laxity is not adequately\ 
corrected. by such powers of audit as the provincial Governments 
possess. · . . 

The Abuse ot. Power. ' 
355. It has already been stated that the failure to appreciate 

the need· for an efficient municipal service accounts for many.: 
defects, but there iS also considerable evidence that appointments 
are not always made solely with a view to efficiency. The 
tendency to jobbery in municipal appointments is not a feature 
peculiar to India., s.nd such a practice is exceeding!! difficult. to 
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erad_icate. H was not to· be expected _that in India, where 
farmly, ca.ste and communa.l ties are so strong, it wo·uld be every
~here res1st~d .. There is evidence of improper appointments a.nd 
unproper dismissals in not a lew ;instances. Only an ·in
formed public opinion can check this evil, buf in addition·. there 

\
is, in our view, urgent need for greater security of tenure in the 
servi~e. of local. authorities. At present too much power over the 
staff 1,9 pl~ed lD' the hands of the Chairman, and, while reports 
of provincial Governments bear witness to lhe trustworthiness of 
the "majority of Chairmen, there are instances of abuse of power 

I by others. It is impossible for good work to. be done by men 
whose position and prospects are depe.ndent on uncertain personal 
factors •. There have· been brought to our notice a number of 
cases· of corruption and certain instances where very large &urns 
hav~ been expended in order to obtain seats on local governing 
authorities, which ·suggest that those who expended such large 
amounts expected to be able to recoup themselves from illicit 
g~ns. · 

Effect of Communal and Sectional Differences. 
· · 356. While it may be hoped that the faults referred to above 
may with greater experience and with a growth of public spirit 
be corrected, there remains another serious difficulty which 

. militates against sound local government. Communal and ca:>te 
dissensions, which are ~day the most serious problem in Indian 
i,x>litics, have naturally, affected local bodies. The violent 
sectional antagonism between Hindus and Muhammadans or 
Brahmins and non-Brahmins has certainly impaired the efficiency 

· of local bodies. It has tend~d to prevent the employment of-the 
fittest persons in administrative posts, and factious quarrelling 
has in many instances occupied the attention of the members 
io the exclusion of all other considerations. It is clearly the 
greatest obstacle to the development of a sense of common 
citizenship, which is the necessary basis for healthy civic life. 

Attitude of ihe Electorate. 
357. So far, we have considered how the ·chosen representa

tives of the public, comparatively few in numbers, have re
sponded to new and testing responsibilities in the. management 
of local affairs; We come now to the question, even more im
portant for our purposes, how the many have used the ultimate 
power which resides in those who possess the vote.· That _there 

· is a growing sense of its value is, we think, clearly established, 
though here again what is true of one province may need 
qualification in another. If the numbers that go to the poll 
provide any index to the growing interest taken by the voter
and we are aware that other extraneous causes often operate as 
a temporary incitement to vote-then lllOSt provinces can record 
a steady advance. In Madras, for instance, the percentage of 
voters who went to the poll has risen progressively since 1921-
22 (when tlie low water mark was registereq as a. consequence of 
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the noD-cooperation campaign) from 44.7 per cent. in the case 
of Municipalities and 33.17 per .cent. in the ~!tee of Taluq Boards, 
to 70.2 · per. cent:". and 52.1 :per cent .. respectively hi 1925-26. 
These .figures have in some instances been exceeded elsewhere, 
while in others they have not b~en. reached. · But we belie~e that c 

it is generally true. to say that there is .an increasing_readinesa. 
to use the vote, th~ugh interest may arise from many ca~ses. · If 
we are to assess the growth of political education, it is es~ntia.l: 
to have some conception of the standards of. value !Lnd ·judgment 
adopted by the electOrs. While. in some inst3.nces electors have. 
recorded a strong verdict on' corrupt and inefficient admiiristration~. 
we are, on the whole, of opini9n that questions of administra
tion play little pari in the .elections and that communal, caste and 
personal eonsiderations furniah in the majority of cases the motive· 

. power which takes the· elector to the polling booth and decides 
the cas~ing of his vote. ' · · · · . • · · · · -
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~ ·~ CHAPTER 5.-THE NORTH-WEST FRONTIER 
PROVINCE AND OTHER SPECIAL AREAS. -

358. Entirely outside the nine Governors• provinces, but none 
the less constituting pari of British India., are the six areas 
which, in view of their geogra.pliical position or for other special 
reasons, do not share in the full system of provincial reform 
provided by the Government of India Act. These six areas 
taken together form about three per cent. ·of the whole. • They 
a.re of di1ferent sizes and orders of importance; and they &re 
often called (though the term bas no statut-ory authority) .. minor 
administrations". They are the North-West Frontier Province, 
British Baluchistan, Delhi, Ajmer Merwa.ra., Coorg, and the 
Andaman and Nicoba.r Islands. • A common feature of them all 
is that their beads are . ca.lled Chief Commissioners. The 
Monta.gu-Cbelmsford Report, in contrast with the detailed con
sideration it gave to the Governors' provinces, made only a pass
ing reference to them and dismiBSed the consideration of their 
future in the following brief words :-

"For reasons of strategy the two frontier provincea must remain 
entirely in the hands of the Govemmenl of India. But inasmuch as 
our guiding 'principle, where the principle of responsibility cannot 
yet be applied, ia that of government by consultation with the repre
sentatives of the people, we think that in ·aome if not all of these 
areas it would be well to asaociate with the personal administration of 
the Chief Commissioner some form of advisory council, adjusted in 
composition and function to local conditions in each case. This 
question we wcould leave to the further consideration of the Govern
ment of lndia."t 

We mnst first give a description of the North-West Frontier 
Province and of the mode of its administration; next, we shall 
take Baluchistan ; .and we can then deal more shortly with the 
other much smaller special areas. 

The North-West Frontier Province. 
359. This province may be roughly described as lying between 

the Hindu Kush range on the north and Baluchistan on the 
south, and between Kashmir a.nd the Punjab on the easi and the 
Durand boundary with Afghanistan on lhe west. 

Between Afghanistan and the Indus, lies a 1>9rtion of one of the 
highest a.nd most rugged mountain systems in the world. This 
frontier bas long presented, and still presents, both an inter
national and a local problem of enormous complexity a.nd diffi
culty. The invader from Central Asia bas, from time to time, 
throughout the centuries, pushed his way towards the plains o( 
India over the passes which cross these vast ranges. It is in 

• These areas, apart from the portion of the North-West Frontier 
which is not British, are coloured pink on the map a' the end of this volume. 

t M/C Report, para. 198. These remarks do not appll to the Andaman 
ancl Nicobar Islands. See also paraa._43 and 44 of the li/C Report. 
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their deep and tortuous va.lleys that are found bodies of hardy 
and fanatical tribesmen, well armed and fearless, unable to 
extract more than the barest pittance from the stony ground 
where they live a.nd quarrel, but having before their eyes the 
tempting prospect of booty from the pa.ssing caravan or from a. 
raid into the settled districts below them. · 

Facing this page, is a inap in colours which- makes clear the 
distinction between the British area of five administered districts 
(pink), 'with a. total area of 13,400 square miles populated by 
21 millions of people, a.nd the tribal tracts and Indian States 
(yellow), estima.ted to cover 25,500 square miles and to contain 
a. population of nearly three millions. Muhammadans pre
dominate overwhelmingly in all parts : in the five districts, there 
are small numbers of Hindus (about 7 per cent.), who are mostly 
traders· a.nd shopkeepers in the towns and villages; and Sikhs, 
who amount to 28,000. The a.ristocra.cy of the province is 
represented by the Khans, with a.n influence and authority over 
their followers not unlike tha.t which used to be exercised by the 
chieftain of a. Highland clan. The Pathan tribesmen in the un
administered areas are split up in a rema.rkable way in their · 
various territories-Wazirs, Ma.bsuds, Bannuchis, Afridis, 
Shinwaris, Mohma.nds, a.nd so on-&Dd under their respective 
malilu are constantly at feud amongst themselves. 

The lower ground of the N.,V.F.P. spreads out somewhat 
a.fter the fashion of the palm and extended fingers of a. right 
ha.nd. In the palm, at the root of the first finger, is the capital, 
Peshawa.r ; some forty miles to the eastwa.rds the great bridge at. 
Attock carries railway and road over the Indus, which flows, as 
it were, across the wrist. The thumb, pointing north, leads 

• to the Malakand and the Swa.t Valley, and so to Chitral ; the index 
finger represents the road past J amrud fort over the Khyber 
toward Kabul; the second finger leads, via Kohat, to the Kurram ; 
the third, via Bannu, to Waziristan; and the fourth, further 
south, through Tonk to the Goma.J pass. The interstices are 
occupied by wedges of inhospitable mountainous country,· the 
home of frontier tribesmen, over whom watch and ward are kept 
at va.rious outposts, a.nd whose proceedings a.re further controlled 
by the making of such roads as the recently completed circular 
road via Ra.zmak through Waziristan. The construction of 
similar roads, cutting through the wild country from point to 
point, has been approved in several other cases for which fina.nce 
has not yet been found .. The civilising effect of such roads
for the frontier tribesman is lea.rning to appreciate the motor 
omnibus-is only equalled by their value as a means of securing 
pacifica.tion in case of trouble. 

The Five Districts and the ·Tribal Tracts • 
. 360. From the time of the British annexation of the Punjab, 
m 1849, down to 1901, the five frontier districts remained with 
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t~~ Punjab, a.nd the Punjab G~v~r~men~ also assumed responsi
bJbty for the_ control of the a.dJommg frontier tracts. In 1901, 
in consequence of the decision '' that the conduct of external 
relatio~s with the tribes on the frontier should be more directly 
than h1therto under the CQntrol and supervision of the Govern
ment of India ", the whole area. was taken under the immediate 
charge of the Governmen~ of India., & separate frontier province 
was .created, and. the Punjab lost the five districts. The· 
geographical result is tha.~ only one district (Dera Ghazi Khan). 
of t!le Punjab ?rovince now extends beyond the Indus, and 
indeed, one o( the ,five. districts which has become detached, viz .. 
Ha~ara- district, with. Abbo.tta.ba.d as its ··district headquarters; 
lies on the eastern side of that river. The other four districts 
of th!'l.N,\V .F.P •. ar~_west of the Indus, viz. Peshawar, Kohat;. 
Bannu and !)era Jsmail Khan. On the north-west, beyond the 
districts themselves, lies the tribal territory, including fiye 
political agencies, viz .. North and South Waziristan, the Kurram, 
the Khyber ~nd the Malakand (the .last. named eomprising the 
Indian States -of .Dir. Swat and Chitral), together with certain 
other tracts, the tribal oontrol of which vests in the Deputy, 
Commissioners; S'\)ch as . the Mobmand tribe, Buner, and· the 
Gad~s. :-:: .-. _ . · 

Strictly ·speaking,:- the: N.W.F.P. consists of . the five 
administered districts and no more; but, owing to the fact that. 
the charge of the unadministered tribal tracts is also in the 
hands of the Chief Commissioner (in his capacity of Agent to 
the Governor-General), it is common to refer to the whole area 
as though it formed the province. The ·technical position is 
strikingly illustrated by remembering that British India stops 
at th~ boundary of the a.dministered area, and when one motors 
along the :Khyber road from Peshawar to Landi Kotal on the 
Afghan frontier, ~me passes out of British India as soon as the 
district of Peshawar is left behind. On the other hand, the 
Durand line, which was delimitated as the result of the Agree
ment of 1893,' marks the agreed boundary between the area of 
British influence over the tribal tracts and the area similarly 
claimed by Afghanistan. ·In other words, the mountainous area. 
which used to be regarded as, and called, " independent terri
tory n, is, for the purposes -of control, now divided by means of 
the Durand line between two Sovereign Powers. . 

The Unadministered Area and the Khyber. 

361. It is ~orth whlle to dwell on the real nature of the con
trast between the government exercised in the five a-dministered 
districts and in the tribal tracts beyond. In the five districts, 
of course, there is an organised system of civilised justice, and 
the machinery for promoting law and order is represented by a 
police force and other instruments for maintaining the peace~ 
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' ~ . .. . . -. . " ~· • : -~.. -~. ; . . ::: .· .. < ) . <·~. ' .... : . . ~ ~ :.~ ...... :: 
If. a crime is comm~tted, efforts ar~ made to investigate it, an<} ( 
tO me6tt try. and punish the·. wrong-doer. If a·.disturbf'nce· · 
threatens, . the. &Oministrative _ authoritielt of the district, · ·~1 
operating with. the ciyil po~ foroe,~ endeavour .. to curb it ';or 
prevent it.. Officers ol the Public Works and Irrigation Depart.:.· 
m.eDts carry -on the _work entrusted to tl;leir: ch~U"g& •. 'rher& ia fJi;. 
system of la.nd ~ssment ~vised periodi<:a.llY~ -under which Ul~,. 
landowner pays _to Govemm~nt _hi!J quota. :of the la.nd :revenue-,:. 
A few of the more OO!lsiderable towns are organised as JI\unicipa.]j:~ 
ties, a.nd the }oca.l government Ur carried ·OD there by m1IDicipal• 
Commissioners .. In· sho~; th~ civil· a.nd judicial admiilistratioli: 
in. the five districts 09rresponds to t}la.t obtaining,.elsewhere in· 
British India., and the whole apparat.~_bf.a provincial ei:et'lJ.tive: 
~nd judiciary ia a.t :work, though~·DO 3oubt awing to the rugged • 
cha.ra.cter of the country, it may ~.everywhere. be !tpplied with. 
the same finish and intensity that n;ta.y be met with els~where. , · 
. Contrast with this~ the &dmhu.strative . situation . !18 : SoQn -·a.s 

. one crosses the invisible line {indeed, m some cases·th_e-~tual' 
position of the line .is. no~ pz:.eciselr fixed), which divides the : 
administ~red districts from the . tribal tracts.- In the tribal-areas, 
no organised magistracy exists~ and· there is no·'collection ··of. 
revenue. 'Ihe acceptance by the_ I;>athan 'of control through & 
Political Agent essentially _ depend.s · upon . the fa.Ct tha;t he ia 
n~. called upon to pay any tax~s~ . Be~ond ·. t~e Zocu.& of t~; 
mllit&ry road$· re!erred to below~ the tnbesman does_ what ~~. 
right in his own eyes, withou~ being hamp~red by police sepoys,. 
or the Code of Criminal Procedure. ·ne livt·s inside'hiS.fortifred' 
farmstead with his womebkind, cultivates by prim~tive IJ?.ethods 
• limited strip· of gr~und, maintains.· a. constant J!tate ~f 
feu4 with many of his neighbours, and know., that·, ii he shoots 
his enemy, neither the frontier authoritie'IJ nor' the British courts 
are likely to interfere. On the other hand, t-he road is:sacred. 
The road through the Khyber, for example, runs from :Peshawar 
to the Afghan frontier, a distance · of 34 miles, through 
the grimmest_ of bare mountains, but it is. guarded on 
all necessary occasions· by Khassadars, ·recruited from the. 
tribesmen and paid by . the Government of India. a' 
monthly wage. The Khassadar provides himselt with 
~ ow!l rifle ~n~ ~munition, while the amhru;ities supply 
him w1th a d1stmct1ve bead-dress. · You see ' hun standmg 
sentinel every hundred yards or so on some crag above the road, 
and he is the . only sign of discipJined authority_ except ·an 
occasional fort ot: picket-post on the tops of some of the hills. 
These Khassadars are units in a semi-military orgariisation con-. · 
trolled by the Political Agent, and the result is that each section · 
of the road is effectively guarded, not only for Statutory. Com
missiof!ers on tour, but for caravans coming down . with loaded 
camels from Samarkand and Bokhara to the great &arai. at 
Jamrud and to the Peshawar bazaar. ·Now that the railway has 

. -
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been carried through the pass as far as the frontier, the same 
system of tribal guards is applied to it-though the railway 
pro!ides more opportunities for purloining portable pieces of 
eqwpment, and the prevention of such thefts is difficult. 

A fixed convention has been established, and is insisted upon, 
that there must be no shooting or other violent crime committed 
on the road or within a narrow selvedge on either side. Crimes 
of murder and robbery do, however, occur from time to time 
in the neighbourhood of the road, and the authorities of the 
N.W.F.P. are th~n entitled to take action, and, if the culprit 
ca.n be found and brought to justice, he is dealt with, not by 
the judicial authorities of the administered area, but by the 
Political Agent, who has the powers of a. .District Magistrate 
and a. Sessions Judge, i.e., he is guided by the spirit of the 
Criminal Code, and has a jurisdiction which extends to pro
nouncing the death sentence.- A sentence of death requires, 
however, to be confirmed . by a Judicial Commissioner of the 
Province. .A sentence ·of imprisonment is served in tlie jails · 
of British India. 

Jirgas in tlie N.W.F.P. 
362. Both in the administered districts and in the tribal tracts,· 

there is a syslem of traditional indigenous justice administered by 
tribunals called Jirgas. The essential point to bear in mind is 
that the Jirga system has its origin in tribal custom, and is 
recognised and applied by the tribesmen themselves in areas 
where the agents of the Government of India. make no attempt. 
to intervene. The system, in a. carefully regulated form is, 
however, preserved and made use of Ull.der the authority of the 
Government of India, both in the administered districts and; 
for the limited class of cases in which Political Agents intervene, 
in the area of the tribal tracts. ~ · 

'Ihe Code governing the use of Jirgas is to be found in the 
Frontier Crimes Regulation of 1901, which is applied not only 
to the five districts, but to the Political"Agencies. But in apply
ing it to the Political Agencies, the Government of India ma.kes 
it plain that it has no intention of interfering with or under
mining in any way the influence, responsibility, or authority 
of the tribal Jirgas, or of disturbing the practice under whilh 
the Elders. of the community concerned are ordinarily require.d 

· themselves to deal with tribesmen who have committed offences 
in the hinterland away from the road. 

In the case of civil disputes, the Deputy Commissioner, if he 
thinks the dispute is .likely to provoke a. breach of th~ pe~e, 
or if the dispute is one in which a. member of a. frontier tnbe 
is concerned, may refer the question to a " Council of Elde~s" 
for investigation and report; and ~hen the fi~ding of the J~ga· 
is received, he may issue an operative decree m accordance w1th 
the finding, provided that at least three-q?~rters of the m~mbers 
of the Jirga. have concurred in the dec1s1on. Thus, d1sputed 
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questions involving local custom, matrimonial infidelity,"· or 
claims for debt and the like, in which a member of the}ribe 
is involved, may be disposed of without recourse M the ordinary 
law courts. V akils &nd plea.dera naturally tend to look askance 
at this system, for it entirely dispenses with the services. of 
lawyers.and no doubt often disregards technical rules. But His. 
in accordance with ancient tribal tradition,· and has the practical . 
advantage of securing decisions ·on the spot witli the .help of 

· those who are likely to have the best .knowledge both of the.· 
. actual incident a.nd of loca.l custom. It is significant that there 
*is less challenge of notorious facts, and more frequent admission · 
of the truth, before Jirgas tha.n in ordinary courts where profes-
sional advocates are engaged. . · · . : 

Aoother section of the· Regula.tion (section 11) de.als· -with 
criminal references. Where, in the opinion of the Commissioner , 
or Deputy Commissioner, it is inexpedient that the qu~stion of 
the guilt or innocence of a person a.ooused of !loB offence should 
be tried in the regular criminal courts, the question involved 
may be referred to a Jirga. for decision~ . The individuals com- -
posing the Jirga are subject to challenge by the accused~ and 
when the personnel of the tribunal is settled, it is required to 
investigate and repod upon the facts, the issues being defined 
for it in simple terms by the Deputy Commissioner, and the 
verdict taking the form of an elaborate statement of what· the 
Jirga. finds to be the truth. U the Jirga. reports that the accused 
is innocent of the crime, this normally· concludes the matter: 
if the Jirga returns a. verdict of guilty~ it may add a recom- . 
mendation a• to punishment, but the maximum pv.nishment, .. 
even for murder, when investigated by a. Jirga., is 14 years' _ 
rigorous imprisonment. The conclusion of a Jirga. is usually 
unanimous, and the Deputy Commissioner ~n. as a rule, aooept 
and ad upon its finding on matters of fact, but power is reserved 

. for him to refer the matter for further investigation, or in the . 
-- event of a. conviction, to overrule a verdict of conviction in a 

case where he has reason to think that it should. not be relied. 
upon. There is no appeal to a higher court against the ultimate 
decision of the Deputy Commissioner, but it is not uncommon 
to petition the Chief Commissioner to exereise his prerogative 
to review the order made. - . • 

Nature of the Constitutional Problem. 
363. The .Tirga. system in the N.W.F.P. throws light ·upon 

the .constitutional problem raised by the contention (with which 
we shall have to deal in Volume In that the province is ripe 
for a.n elected legislature and an 'executive responsible to that · 
legislature. Nobody suggests that the proposed legislature should 
have jurisdiction over the whole tribal area., as well as over the 
five administered districts. The tribal area, it is admitted on all 
hands, must remain under the direct charge of the Gu:vernment 

6!1971 L 
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of India. It is indeed, properly speaking, no pa.rt of British 
India. Tile Political Officer of the KhJber Agency, for example, 
never enters the territory save as a. guest, but confines his 
peregrinations to the road, and exerts his influence through 
interviews with the Pathan chiefs. Manifestly, therefore, there 
is no question of extending representative institutions or 
ministerial control to the tribal tra.cts. But the problem of the 
administration of justice and of promoting and preserving order 
in the five districts is intimately, and indeed inextricably, con
nected with the tribal tracts. Many of the tribesmen who live· 
in the unadministered area in the summer pass into the districts 
for the winter; others of the tribesmen own or cultivate land on 
both sides of the line. A large part of the violent crime which 
is committed in the districts may be safely attributed to men 
who either live in the tribal area or take refuge in it to escape 
from the police. An important part of the work of a Political 
Agent is to induce the headmen of a tribe beyond the 
administered border to discourage such crimes, to get stolen 
property restored, and even to return inhabitants of a. district 
who may have oeen kidnapped. It follows that there must be 
the closest co-operation between the police in the districts, the 
l!,rontier Co:r;J.stabulary _(which is an allied force under a Com
mandant, who is responsible to the Chief CommissiOner, and 
which guards the frontier of the districts), and the Political 
Agencies. As long as these authorities are under a common 
head such co-operation can be secured. But, if law and order 
in the districts becomes a topic dealt with in a provincial legisla
ture, and a fortiori, if it were in charge of a Minister responsible 
to such legislature, it seems certain that this co-operation would 
be more difficult 

1
to secure. The police force in the five districts 

costs 28 lakhs a year, and amounts to no less than 6,000 men
one policeman for every 375 of the population and almost one 
for every 2 square miles. The financial burden is, therefore, 
extremely heavy', and there would be a natural temptation for 
the legislature and the Minister to throw as much as possible 
of the burden and the blame on the agents of the Central 
Government who are responsible for the trans-border area. If 
difficulties arose, they would involve a reference to the Govern
ment of India, and smooth and rapid working, which is so essen
tial in an area constantly exposed to the danger of tribal raids, 
and to outbreaks of passionate violence, might be impeded. 
Other illustrations of the difficulties which would be likely to 
arise could easily be given. For example, the officer who may be 
be.st qualified to be appointed Political Agent is likely to have 
gained his experience in the administration of an adjoining 
district. Behind the civil organisation lies the military arm, and 
in the last resort, if troops have to be called upon, it seems 
essential that the request should be pu~ forward from a single 
source and as the result of a. co-ordinated plan. 



THE NORTH-WEST FRONTIER PROVINCE AND OTRER. 323 
SPECIAL AREAS. 

Moreover, the statesman who is prepared to .face the groo.ter 
issues that are involved in the constitutional problem aJ.. the 
N.W.F.P. must not confine his ·attention to the five di~tricts ' 
and the adjoining tracts. On the other side of .the Durand line 
is the sovereign sta.te of Afghanistan, with a population largely 
composed of wild tribesmen. with the closest racial affinities to 
the tribes under the control of the Government of India.. Just 
a.s there is a constant movement to and fro of these Pathans 
between the districts of the N.W.F.P. and the adjoinixlg tribal· 
tracts, so there is a constant movement between . these tribal . 
tracts and Afghanistan.· The proceeds of a burglary in Peshawar, 
or of a looted caravan on the Khyber, may be sold in the. bazaars 
of Kabul, and when the realities of the situation are examined . 
on the spot, one is driven to a.d.mit that. the artificial line which . 
theorists may draw. between one particular. area. and anqther: 
cannot affect the essential unity of the problem of law and ·order 
in this part of the world. . . 

In fact, the question of law .. and order, which in other parts 
of British India is a domestic and internal matter, in the·. 
N.W.F.P. is closely related to the subjects of. foreign and 
diplomatic policy and of imperial defence. Marauders to whom· 
fighting is second nature, and who possess an<I freely use arms of 
precision, a.re always liable to be swept into frontier raids of a 
more general character, .and the influence which the Mullahs 
can exert over these fa.na.tica.l and ignorant tribesmen, combined 
with the risk of threatening movements .on a. larger scale in 
Central Asia., makes the a.dministration of law and order .in the 
N.W.F.P. partake of the nature of an All-India. problem. , 

. , r 
The Argument for Political Advance. 

364. At the same time, the settled and law-abiding inhabitants 
of the districts, or at any rate. such of them && share the aspira· 
tiona of India'a political leaders, have an undoubted grievance. 
Step by step the rest o! India. ha.s advanced along the road 
towards eelf-government. In this province, there has been no. 
change. Neither the Morley-Minto Reforms, nor the Montagu. 
Chelmsford scheme, applied to the area, which,_ indeeq, Mr. 
Montagu had not time to visit. " If oonstitutional reform, .. so 
runs the complaint, " is g09d for the rest of India, why is it not 
good for us? It ia no fault of ours that we have been cut off from 
the Punjab, of which we previously formed a part, but while the 
Punjab has gone ahead, and may now go ahead still further, 
we have stood still. In vigour and in intelligence we are not 
behind our neighbours on our eastern border ; indeed our own 
districts have provided reoords of educational success which put · 
us in front of some portions of the adjoining province. The best 
way to encourage in the Pathan a greater respect for· law . 
ie to treat him as a responsible citizen and to give him a 
vote. Surely, the 21 millions who inhabit the North~West 
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Frontier Province cannot be permanently denied their share in 
the constitutional advantages which tlie rest of India enjoys?'' 

It is impossible not to sympathise with those who make this 
appeal, though it must be remembered that side by side with 
them are the members of the small Hindu community, many of 
whom dread the effects of handing over control to a Pathan 
majority in a N.W.F.P. legislature. Elsewhere in British India 
it is the political leaders of the Hindus who usually desire to go 
furthest and fastest in the direction of the removal of British 
control and the substitution of complete self-government. In 
the N.W.F.P. the position is reversed. It was an important 
deputation of Muhammadans which argued strongly before us 
that whatever self-government was bestowed elsewhere should 
also be established at Peshawar, and even the Khans expressed 
themselves as favourable to the setting up of a legislature, but 
many of them obviously intended that it should be so constituted 
as to secure the continued predominance of the Khans. On the 
other hand, it was an influential body of Hindus which came 
forward to beg that there might be no weakening of the Execu
tive, and to insist upon the necessity of maintaining a strong 
British element in the administration, and not even the proposal 
that one-third of the seats should be reserved for Hindus of the 
province seemed to take away their fears. Time and experience 
alone can show the best path through this thicket of difficulty, 
but, in deciding on the pace of advance, it has always to be 
remembered that, down to the present moment, the province has 
had no real experience at all of the principle of election, though 
this pas not been due to any lack of anxiety on the pa.rt of the 
authorities to provide it. 

'' The question of introducing an elective element in the 
Peshawar Municipal Committee " says the Deputy Commissioner 
of the District in a recent report, " has been under considera
tion for the last 16 years. On all previous occasions, when it 
has been proposed, communal difficulties have supervened and 
the matter has been dropped. However, in October 1927 it was 
decided that some definite forward step must be taken in 
consequence of the approaching visit to India of. the Statutory 
Commission.'' . Unsuccessful efforts were made to induce the 
leaders of the two principal communities to agree upon some 
basis of representation. It was eventually decided by the 
N.W.F.P. Government that the committee should consist of 
4 official members, 8 nominated non-officials, and 8 elected non
officials, the last being all elected in communal constituencies. 
Of these 5 were to be Muhammadans, 2 Hindus and 1 a Sikh, in 
accordance with the numerical proportion of the three com
munities in the city. 'Ihe elections were held last November. 
In five constituencies all the candidates but one retired before 
the close of the contest. In the remaining three constituencies 
elections were held. No party made any attempt to preserve the 
secrecy of the ballot, and all voters freely ranged themselves\ in 
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opJ?Osite camps. Violence was threatened, but to the general 
relJef averted. In every case of a contested election, however, 
petitions have been lodged alleging material irregularities, undue 
mfluence and corrupt practices against the successful candidate. 

It would, of course, be a mistake to attach great importance to 
the results of a first experiment, but they are clearly unfavour
able, and the introduction of the elective system into other 
municipalities of the province has been delayed until further 
experience has been gained in Peshawar. 

In our second volume, we shall have to return to the difficult 
subject of the future constitution of the N.W.F.P. We shall 
endeavour to propose a mode of treatment which, while recognis
ing the special position of the area and its vital connection with 
the defence of India, will make such provision as is possible for 
meeting the natural desire of some of its inhabitants to hav~ 
a voice in framing the laws under which they live. 

Baluchistan. 
365. The mountainous country of Baluchistan is considerably 

larger than the British Isles, and between three and four times 
the size of the administered districts and tribal tracts of the 
N.W.F.P. combined. Yet its total population is only 800,000, 
or under 6 per square mile. There are only two towns worth 
the name, Quetta and Sibi, and only seven smaller townsl1ips. 
The indigenous population lives in hamlets or in tents; less than 
two per cent. of the area. is cultivated, and half the Baluchi.s 
are still nomadic. Baluchistan lies outside the range of the 
monsoon, and its rainfall is slight and uncertain. So little are 
its inhabitants touched by education that, of the 733,000 Moslems 
in the country less than 10,000 are literate, and more than 
half of these are not Baluchis. In the few towns, aliens con
gregate (largely Punjabis), who serve the needs of the troops and 
return to their homes in India when their business is over. 
Baluchistan yields no surplus of revenue. The occupation of the 
country was forced upon the Government of India and is 
maintained for purely strategic reasons. 

'l'wo-thirds of Baluchistan, containing half its population, is 
not under British administration and could not, therefore, be 
brought within the scope of any statutory system. of reforms. 
In this category fall the State of Kalat and its feudatory Las 
Bela, and the Marri and Bugti country which is either in
dependent or feudatory to the Khan of Kalat. Of the remain
ing third only 9,000 square miles, with a population of 128,000 
is British territory in the full sense. 'Ihe rest consists of 
" Agency areas."* These areas are administered by the Chief 
Commissioner as Agent to the Governor-General, under the 

* On the map at the end of the volume, the British Territory is 
coloured pink. 'l'he agency areas, and any tribal territory outside the 
the Indian States, are coloured light yellow; the Indian States, yellow. 
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authority of the India (Foreign Jurisdiction) Order in Council 

. of 1902 to which we have already alluded.* Although the 
administration of the British and Agency areas is not at present 
distinguishable-a.ll laws in force in British Baluchistan being 
deemed, by virtue of a notification made under· that Order, to be 
~ force in the Agency territories in the absence of a declaration 
to the contrary-much of the Agency area. consists of tribal 
territory taken under British administration at the request of its 

· headmen, and it might well be held inequitable to introduce 
substantial changes in the method of its government without 
their consent. 

In considering thd possibility of granting reforms to a part 
of Baluchistan, one· difficulty that arises is the risk of disuniting 
diverse elements in the country, upon the co-operation of which 
the. success of the administration depends. Thia co-operation 
is obtained ,by the working of the Jirga. system, and since this is 
not in all respects the same as in the N.W.F.P., some account 
·of it is added here. · 

Jlrga System in Baluchistan. .. ·· · 

· 366. There are many parts of India. in ~hicb a village tribunal, 
composed of the principal villagers, decides small cases, both 
civil and criminal.t But in the N.W.F.P. and in Baluchistan, 
the method of administering justice through tribunals composed 
of· the leading residents, without the aid of lawyers or trained 

. judges, is carriea much furthet. In ~he N.W.F .P., as we have 
just seen, the method 'is to refer any important disputes which 

· cannot be satisfactorily 4ealt with by the Courts which British 
rule has sef up, to Jirgas, who investigate and report. But in 
Baluchistan, the order of events is reversed, and the system is, 
indeed, the basis upon whlch respect for civil rights and criminal 
law is founded. Jirgas are of various kinds. The ordinary Jirga 
meeting in a. village consists .,of a ·number of nominated bead
men ; as many as 15 or 20 may be on the panel ; when a crime 

·'bas been perpetrated or a civil dispute arises, the Jirga will 
investigate it. . 

The method usually followed in the case of an ordinary crime 
is for the ,village levy (which takes the place of police, for 
there is no police force in Baluchistan, outside Quetta City and 
the Bazaars, other than these village levies organised by village 
headmen, who a.re thus ·made responsible for law and order in 
their localities) to make inquiry and take statements, after which 
the case comes to the Extra. Assistant Commissioner, who frames 
simple issues (such as, Was so and so murdered? Wbo murdered 
him? . Was tliere any excuse for the crime?), and then refers 

- them to the Jirga. 'Ibe Jirga meets, hears witnesses, debates 
the matter, and finally embodies its conclusion in a full state
ment. of the facts which are found to have occurred, including a. 

• See para. 89, p.11 abova. t Se. para. 347 above. 
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specific finding on the i.ssues, and reoo~mend4 the punishment 
to be inflicted. A Jirga. cannot recommend the death pell.a.lty ; 
the maximum punishment is U years' rigorous imprisoninent.· ' 

· The matter then comes before the Extra. Assistant Commissioner, 
who as & rule does not alter the findings of fact,. but confirms . 
or modifies the punishment. In some cases, the Extra Assistant ' 
Commissioner sends the case -back for further· inquiry. . . All · 
important cases concerning land, women; and water (the three 
main causes of dispute) must be referred for framing of issues · 
to the Extra Assistant. Commissioner. · This_ system seems to 

· work to the satisfaction of the public. The conclusions reached 
by the Jirgr. are seldom set aside, and owing to the fact that 
the investigation takes place on the spot, .through people· who 
are most likely to know local circumstances, many cases are 
decided on the admission of the defendant:--- · . 

In addition to the ordinary Jirga, there are four other varieties:. 
-(1) The District J irga, where the panel is drawn from leading 
men throughout the district; (2) The Inter-District Jirga,· when 
the two parties are· from different districts;. (3j The· Special· 
Jirga, such as may be constituted in cases where the accused says 
he is not satisfied that he will get a fa.ir hearing from· the ordinary 
members; in such a. case, the Extra Assistant Commissioner may 
allow both partiea to choose some. of the tribunal, and will 
nominate a 1arpanch (i.e. a president) himself; (4) Once a. year · 
at Quetta. and once at Sibi there meets the Shahi Jirga. _(King-. 
Jirga) for the whole of Baluchistan, and this important body 
deals with cases which cannot be disposed of . conveniently by 
the lower tribunals, and especia.lly witli disputes which have so 
far resulted in a deadlock. · · · · . .~ ' · 

There is a corresponding Jirga. system for ci~l disputes, which 
seema to work equally well. A case involving a. resident in the 
area goes as a. matter of ~urse before the local Jirga, after the. 
Extra Assistant Commissic:.ner haa framed the issues. · The onlyt 
cases which are tried in the formal courts of Baluchistan are 
cases arising in connection with organised trade, or, of course,· 
cases affecting aliens. (In Baluchistan, an Indian is an alien 
no less than an Englishman.) Even when a formal court of 
justice has pronounced a decree . against a defendant to pay a 
sum of money, i! difficulty is found in executing the order, it is 
common to refer to a. Jirga. the question of how best the plaintiff 
may get paid, and the Jirga. investigates the matter and decides. 

The Chiefs of Kal~t sit iil the Sha.hi Jirga.s and advise on the 
exposition of customary law and the settlement of the more 
important disputes, alike in the administered districts and the 
Kalat State. When any special question affecting the tribesmen· 
arises outside the routine of administration, such, for instance, 

. as questions of horse-breeding or the wool industry, the Agent 
to the Governor-General. takes advantage of the Shahi Jirga. to 
call together and consult the tribal representatives. · 

69973 Lt 
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It may be safely stated that the Baluchis have not themselves 
sought any alteration of the existing regime. The demand for 
representative institutions of a. western type certainly doee no$ 
come from them. · 

The Province of Delhi. 
367. Delhi was constituted a province in 1912; with the sole 

object of providing the Government of India. with a seat free 
from the dominant influence of any provincial Government. Its 
Budget, like those of all the minor administrations but Coorg, 
is a part of the Budget of the Central Government. The Indian 
Legislature can l~gislate for it. But under the Act which con
stitutes the province, the Governor-General in Council has the 
power of extending to it any Acts in force in any other part of 
Briti_sh India.* By this simple method uniformity can be main
tained between the laws of this province and those of the 
Punjab, of which Delhi was formerly a part. Delhi is repre
Sented in the Assembly by one elected member, t and its Cliief 
Commissioner is in practice nominated a member of the Council 
of State. But its normal interests are naturally municipal, and 
its Municipality and District Board provide it with a sufficient 
platform for. the expression of its wishes. Principally for this 
reason, no council has been set up to advise the Chief Commis
sioner. The province generally obtains its administrative officers 
from the Punjab, and is subject to the jurisdiction of the Lahore·. 
High Court. · 

Ajmer :Merwara. 
368. Ajmer Mer-Wara. is separately administered only because 

it is too isolated to be included in any Governor's province. As 
the· map at the end of this volume shows, it lies at the very 
centre of Rajputana., which is the largest expanse of State terri
tory in the whole of India. From the United Provinces, the 
nearest of the Governors' provinces, it is at no point distant less 
than 150 miles. A committee appointed by the Government of 
India. in 1921 to examine the administrative and judicial arrange
ments of the province, and to advise on the changes necessary to 
enable it to participate 'in the Reforms,, reported that the estab
lishment of a legislative council for so small an administration 
was out of the question, and that the most suitable solution was 
to amalgamate it with the United Provinces. But this proposal 
was welcome neither to the bulk of the people of Ajmer Merwara. 
itself nor to the Government of the United Provinces. That 
Government ·pointed out both the isolation of Ajmer Merwara. 
and its differences of law, customs and administrative interests. 
It seems that to the majority of the inhabitants of the province 
the preservation of their distinctive culture and the continuance 
of the methods of administration with which they are familiar 

* Section 7 of the Delhi Laws Act XIII of 1912. 
t See li/C Report para. 27-t. 
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are of much grea.ter moment than reforms. The committee r;n
sidered that an advisory council of the type· suggested. in, the 
Joint Report would not satisfy the political aspirations of the 
province for any length of time, and:that a legislative council· 
was unsuitable and, besides itself involving expenditure which· 
the province could not afford, would lead to a demand ·for an 
executive council, the cost of which would be prohibitive; · 

In the end, all that was done was to give the· province one 
elected seat in the Legislative· Assembly. The Central Legisla.-• · 
ture can pass ·Jaws for the province; but the Governor-General 
in Council. still retains powers of legislating for it by regulation .. 

· under section 11 of ·the Act,· and of extending to it,. a.A ·a 
.. scheduled district,"• law& in force in any other part . of . 

. British India. · n is by these latter methods that the province 
normally obtains its legislation. · · · ' 

Coorg. 
369. 'Ihe Province 'ot Coorg (area. 1,580 square mil~s) -~wes its 

separate a.dministration not to physical isolation-for one half· 
()f .1ts boundary marches with that of the Madras Presidency-:
but to historic causes. At the end of the eighteenth century, 
C'..oorg allied itself with the British · against the common foe, 
'Iipu Sultan. In consequence of the misgovernment of its 
rulers, Coorg was, with the consent of its inhabitants, annexed 
in 1834 •. The British Resident in Mysore is Chief Commissioner 

. in Coorg. · 
The Coorgs, or Kodagus, from time immemorial lords of 'the 

soil, number about 4-!,000 out of & total population of 164,000. 
They form the largest compact unit and are ·strikingly Raj put 
in characteristics. They have their own language, their· own 
religion, their own national dress and their own system of land 
tenure. · 

The constitutional treatment of Coorg presented itself as a. · 
difficulty immediately after the passing of the Act of 1919; It 
was thought that the inhabitants of Coorg would com;ider an· 
advisory council of the kind suggested in the Joint Report 
unworthy of their political and educational adv:ancement. The 
alternatives were, therefore, offered them of amalgamation with· 
Madras or of a legislative council of their own .. J:n a representa
tive meeting of Coorgs holding both moderate and advanced 
Yiews, the latter alternative was accepted. Rules were accordingly 
framed for Coorg, separating provincial from central subjects . 
and provincial from central revenues. A Legislative Council 
of twenty members was constituted, fifteen of them elected on 
a franchise which in 1927 admitted 6.5 per cent .. of the popula
tion to .the vote. The Council has legislative, deliberative and , 
-" --- - ' 

•. See above, para. 168. ' 
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interrogatory powers. Its resolutions on the Bud.,.et are merely 
recommendatory, but its finance committee hast:> often exerted 

· influence on the Budget in its preparatory stages. Its Bills are 
subject both to the previous sanction and the subsequent assent 
of the Governor-General. Two Acts have been pasRed by 
the Council. Since it was constituted, the regulatory powers of 
the Governor-General in Council under section 71, and the powers 
of the Chief Commissioner under the Scheduled Districts Act 
though not repealed, have lain dormant. · ' 

A separate legislature for a province of the size of Coorg is 
clearly anomalous. It has sat on an average for 6 days in the 
year, but even so has found it difficult not to descend to parochial 
matters, which are more properly the business of the Uoorg 
District Board, or to interfere in administrative details. There 
is an antagonism of long standing between Coorgs and Brahmins, 
which shows no sign of abatement. · The Coorgs of the older 
type look askance at the new blood to which the Council giveR 
eminence ; the new elements find the powers of the Council 
inadequate; while. the_ Chief Commissioner himself, though 
sensible of the good temper, helpfulness and decorum which the 
Council has exhibited, is deprived by his position as President 
from entering into the debates and eliciting advice as he might 
wish to. do. 

Amalgamation with Madras would secure political advance 
at the price onoss of individuality and loss of easy contact with 
the heads of administration. Coorg would become a mere con
stituency in a vast political unit. 'Ibis expedient is still,_ we 
gather, ·unacceptable to the bulk of the inhabitants of Coorg. 
'Ihe alternatives for Coorg are, therefore, closer association 
with the Centre or the development of its own institutions. 
The foriner alternative, involving. as it would the loss of the 
Legislative Council, is unacceptable to the people of Coorg. A 
desire for the retention of the Council combined with representa
tion in the Central Legislature, was expressed in a. unanimous 
resolution of the Council in ·1924. The Government of India, 
however, did not agree to give Coorg representation at Delhi 
while it had a. Legislative Council of its own. Any large advance 
on the provincial basis is barred by considerations of expense. 
The cost of the present administrative system is already high. 
It has not been found possible to carry out several reforms which 
are urgently desired, such. as the t~~~sfer of the ~'!ers of a 
High Court from ·the Chief Comnnss1oner to a. ~ ud1c1al Com
missioner. The day when a. separate Coorg will be able to 
sustain the full paraphernalia. of responsible government must 
lie far ahead. 

Andaman and Nic.obar Islands. 
370. The last of the minor administrations to be mentioned is 

a group of islands in the Bay of Bengal, where the most im
portant of the penal settlements in India. was situated. It was 
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decided iD 1921 to abolish' th~ penal settlement . and d~velop 
the area. which it covered as a. free' colony. The headquarters of_ 
the administration is at Port Blair, which is dista.nt 36d. miles-. 
from Rangoon a.nd something more· than twice that length of. 

· voyage from Madras or Calcutta.~ The indigenous inhabitants · 
of the isla.nds are among the most primitive of mankind ; it is · 
only some part of the South Andaman and the _islands adjacent 
to it (totalling 473 square miles), which has been really occupied 
a.nd administered. · · . . . ; 
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PART V.-THE SYSTEM OF PUBLIC FINANCE. 
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CHAPTER I.-CONDITIONS GOv'ERNING INDIAN 
FINANCE. 

371.. The structure of public finance in every country is bound 
to be In large measure moulded and controlled by economic and 

- social conditions, a.nd before we attempt a more detailed descrip
tion, we must assemble in this chapter the more prominent factors 
in the Indian situation wliich at once influence and explain the 
general financial system of British India.. We refer principa.lly 
to India's predominantly rw:al character, its isolated villages, 
and the dependence. of the vast majority of its people upon agri
culture; to theo low standard of living of the masses, and their 
poverty; and to the long tradition of centralised administration 
which has so profoundly affected the nature of its fiscal arrange
ments. We will devote· a few paragraphs in this chapter of our 
Report to each of these before proceeding further. 

Dependence upon Agriculture. 
372. In Part I of this volume, Chapter 2, we have attempted 

to draw a picture of the Indian countryside, and to describe some 
of the characteristics of Indian village life.• We have 
emphasized the part which agriculture plays in the life of the 
sub-continent. Although India. has a great industrial outpat 
which has secured for it recognition by the League of Nations as 
one of the eight chief industrial states of the world, mar~ ~han 
71 per cent. of its population is entirely dependent on agricul
ture. Almost the whole of its exports, with the exception of 
manufactured jute, consists of agricultural produce. On the 
other hand, manufactured articles form the bulk of its imports. 

The isolation of Indian villages is being modified by motor 
transport, the remarkable development of w~ich during -the la~t 
few years has considerably affected the road problem of I~d1a 
and has led to the constitution of a Central Standing Comm1ttee 
on Roads. t But motor traffic from Indian villages is still largely 

* Paras. 21 to 28. t See a hove para.. 258. 
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confined to passengers, and there has been as yet no marked ~x.,. 
tension of mechanical transport for· goods. Thus, the~ Ind~an 
village ia still to a large extent economically seU-suffi.cien~, and _ 
normally consumes what is grown in its own 'Vicinity. · 

... ' :. . ' ~ 

The Monsoon and the Budget., ·· 
. . 

373. A further characteristic not to be overlooked in this con.. 
nection is the dependence of Indian agriculture on an uncertain 
rainfall, and the consequent danger of widespread famines, such 
as have periodically devastated huge areas of tlie oountryside in· 
past times.. These visitations constituted a terrible anxiety, bot. 
only to the cultivator, but to British administration in earlier. 
years, and in no sphere of governmental activity during the last: 
haU-century has administrative efficiency approached nearer too 
the point of perfection than in the handling of. the. problem. of 
drougM a.nd in the organisation of famine relief operations. 
During recent years famine hu not been either so frequent or ; 
eo widespread as in the last century, for the extension of railways · 
and of irrigation, the development· of the co-operative . ~edit· 
movement, the growth of industries which attract· workpeople · · 
from country areas, and the greater mobility of labour have all 
tended to increase the resisting power of the people and to· im
prove their economic condition. :Moreover, as we have explainec\ 
elsewhere, preparatioilll · for dealing with famine, . if it is 
threatened, have been further improved. Nevertheless, more· 
than four-fifths of the cultivated area of the country ia dependent 
upon a precarious rainfall, and as the time cornea round ·each 
summer when the monsoon ia ·due and expected to break,· ita · 
arrival continuea to be a subject of deep concern not only to 
the cultivator and administrator, but to the Finance Member,. 

It is easy to see how all this has it. influence upon the methods 
. and calculations of public finance: An. unfavourable monsoon 

affects the budgets of the provinces aa well aa that of the Central 
. Government. . To tha former it means expenditure on famine 

relief works, suspensions and remissions of land revenue, and, in. 
most cases, a reduction in tha return from alcoholic excise. 
Central finances are not, perhaps, affected nowadays so directly, 
but any natural calamify which reduces purchasing power must 
tend to diminish the volume of import!!, the profits of commerce 
and the receipts from transport, so that the revenue from 
customs, income tax, and railwaya (which, as we shall see, are 
the principal aourcea of income of . the Central · Government) 
are also involved. The lo~s of revenue occurs not only in the 
year in which the monsoon has failed, but often continues into" 
the following year. A former Finance Member of the Govern-=-· 
ment of India once described the Indian estimates as .. gambling 
in rain,'' and although subsequent financial arrangements bav:e 
re-distributed the risk, the uncertainty of tlie monsoon continues 
to be a serious and disturbing factor in all budgetary calculationa. . - ~ 
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PovertJ of the Masses •. 
374. 'Fhe lo~ s~andard of living to which the mass of India'• 

P?~ulat1on attam 1s one of the firs& things that strike a Westem 
Vl&tor. Wants are few, did ia simple, climate is nsually kind, 
and a deep-rooted tradition tends to make the countryman content 
with t~gs as they are: But the depth of the poverty, the 
pe~ading presence of which cannot escape notice, is not so easily 
realise~. There have been no official estimates of income per 
head smce 1901-2,· when Lord Curzon stated in his Budget 
speech that the average income per inhabitant of British India 

.had ~een e~imated at Rs. 30, i.e., .£'2 a year. Since the War, 
certam Indian and European professors of eeonomics attached 

: to Indian universities have, by. different statistical methods, 
attempted to measure the total income of the country in par
ticular years. . One of them has estimated the income per head 

. of British India at B.a. 107 in 19~21 and at Rs. 116 in 1921-22; 
a second has. -arrived at a figure for the whole of India of Rs. 7 4; 
while a third, confining himself to the province of Madras, has 
for the year 1919-20 ca.Iculated the average income per bead at 
Rs. ·102. · Such estimates are necessarily based on inadequate 
data, for the unsatisfactory nature of the statistical material 
available has been the subject of oomment by almost every com
~ttee or oommission that has enquired into the economic a1fairs 
of India. · There is no doubt·. that there has been economic 

· progress since the- beginning of the century, but the later ~aures 
must not be used to- measure- the extent of this progress since 
Lord Curzon's estimate.· For, apart from other factors which 
vitiate· such & compari8on, the purchasing value of the rupee 
had fallen during the period by more than 100 per cent. Even if 
the most optimistic of the above estimates is adopted, the· result 
is that the average income of India per head in 1922 was. 
equivalent, at the prevailing rate of exchange, to less than £8, 
while the corresponding figure for Great Britain was £95. The 
contrast remains Startling I even after allowing for the difference 
be~ween the range of needs tO be sat_isfi~~ 

• · InequaliUes in Wealt_h and _TaxaUo~ 

375. But ~e mus' not, by dwelling too long on averages, fail · 
to bring out a oontrast which the mere use of. averages only 
serves to conceal." _\Ve .refer not only to the great disparity in 
the incomes of different classes of people in India, but to the 
grave inequalities which, as it seems to us;·prevail in the distribu
tion of taxation •. A. poor cultivator, who not only pays to the 

. State a substantial portion of his income from land, but also 
bears tb~ burden of the duties on sugar 1 kerosene oil, salt, and 

· other articles ·of general consumption, seems. to receive very 
different treatment from the big zemindar or landholder in areas 
where .•• permanent settlement .. prevails, .who owns extensive 
estates, 1 for· which· he may pay to the State a merely nominal 
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cha.rge fixed over a centUry ago and declared ·to be unalterable. 
for ever, white his agricultural income is totally exempt from 
income tax. Moreover, there are no death duties in India! We 
shall return to the difficulties involved in '' permanent . Settle- " 
ment" in the next chapter. Whatever may .be said for the 
Indian tari1f, much of it cannot benefit the agriculturist.;_ 

376. The o~erwhelming predominance of agriculture and the . 
prevailing poverty of the masses explain :why Indian: revenues 
are so largely derived from land and from taxes on consumption: 
These have been, in fact, the principal sources of State revenue 
from time immemorial. The self-sufficiency of the· Indian 

. \illages has limited the scope of internal excises to a few ·articles •. 
such as salt, kerosene oil and alcoholic liquors, for which. the' 
rural areas are dependent on extraneous supply. ·.Tobacco; which·. 
is & prolific source of revenue in Western countzjes, is grown . 
in many of the villages and consumed locally· in crude foi:m. 
Administrative difficulties have, therefore, hitherto. prevented 
the levy of an excise on this article. Income tax, which was · 
first introduced in 1860, has never been as important a. source of. 
revenue aa it has in the industrialised countries of the .West. 
Before the war its' proceeds were comparatively uniml>ortant. Jt 
produced less than £2 millions sterling in 1913-14, while. land 
revenue waa then contributing over £21 millions and customs . 
and excise £16 millions .. 

· .. Tradition of Cen~r&llsed AdmJ.nlstratl~n. 

377. But there is another intluence deeply rooted in the tradi- · 
tiona of Indian life which baa profoundly affected the course 
taken by the system of public finance. . It is the long tradition of 
centralised administration, which can be·traced back to, as it is 
largely explained by. the auccession of conquests to which parts 
of the Indian continent have been from time to time subjected. 
At any ra.te from the time of the Mogul invasions,· H has 
seemed natural that the prevailing system of finance should be 
imposed by the decrees of a distant authority and applied in 
every district by agents of the all-powerful Central Government 
It is to this mysterious power of .. Government " that the 
Indian villager bas been accustomed to look for such help as may 
<:.ome to him, a.nd it is by the orders of ''Government " that 
he baa been accustomed to pay his contribution. · We do not 
forget the fad thal under & more · ancient system there is 
reason to believe that 11illage communities, of various kinds, 
supported and managed their local affairs, but in the time which. 
followed, centralisation of Government became JK> complete that · 
the village community fell into decay. It is only during the 
last half-century that local authorities, as we know them in the · 
West, have come into existence in local areas. The revival in 
some districts (but not in all) of village panchayat8 is of still. 
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more recent date.• · But, while a devoiution of powers to local 
bodies has thus taken place, an adequate system o,. local finance 
has not yet been esta-blished. Mr. Montagu set himself to en
courage the growth of local self-government, but even to-day, 
in matters which in England would be regarded as the subje<:t 
of local finance, a. local authority in India. is disposed to luok for 
help outside its own borders. The total income in 19:27-28 of all 
the rural boards of British India. taken together, from district 
boards to taluq boards and subordinate units, amounted t:J les;; 
than £4 millions. This may be compared with the figure of £27 
millions, the total amount raised by rates colled.ed in the same 
)ear in the rural areas of England and Wales from a population 
not much more than a thirtieth of that of British India. If the 
proceeds of municipal rates were added on either side, the con
trast would be not less striking. Local rates of all kinds, urban 
as well as rural, produced in 1927-28 in British India about £1:2~ 
millions, which is only a little more than the income from rates 
i.n that year of the London County Council alone. 

* Compart' Pt. IV., Ch. -1, pcua. 3H. 
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CHAPTER !a.-QUTLINES 'OF FISCAL SYSTEM BEFORE 
. lHE REFORMS. ·· · j • • .• · f 

's1a. we have in~ the last ch8.pter referred to tb.e promill(mt. 
place which the land revenue has always occupied in the fiscal 
system of India.. Even from the purely administrative aspect, 
it is of special importance, for the land revenue officer: x:esident . 
in an area has been for centuries the centre of . governmental .. 
authority. The .. Co~lector •• of" land revenue ·.represents 
Government in his district for many purposes.~ He is the .chief 
magistrate of the district,· and many of his principal revenue·· 
subordinates exercise important magisterial functions.· On him . 
has rested the local responsibility for maintaining la.w and order, 
and, until the introduction of the Reforms, he largely presided 
over the principal authority of the district, which!.was in ~arge . 
of elementary education, sanitation · and roada.: · Although he 
has in nearly all districts (except in the Punjab) ceased to exercise • · 
these functions · since the . Reforms, . he ~verywhere con-:-· 
tinues to be the officer who C().()rdinates the activities of· the · 
various governmental agencies in his area~ pn him and ·on hi!,'! 
revenue subordinates, the ~vernment still depends for main~ 
taining contact with the whole population iJ. his area and fol" 

· information concerning its general welfare/ AU this is not an 
innovation introduced within the period of Hrtkl.;.!:l role, but the. 
continuance of .. more ancient iystem which made the .ot))er 
functions of gov~ent gather round the collection of revenue: 

Pre-British System of Land Revenue~. 
1 

379. We cannot devote more than a single paragraph to' th"· 
pre-British system; but ll(l one can understand why the adminis- · 
tratiou of land revenue in India. is as complicated and detailed llS 
it is without having something of its history in mind. ·.There are 
niauy authorities which might be consulted, notably the fir.Jt 
volume of the Cambridge History of India. which is a. mine of 
information on econorruc conditions and fiscal methods .in very , 
early times, .and which contains many references to ancient. · 
writings and traditions. Looking back through the mists of two 
thousand years .or more, one seems to discern that India.. wa&J 
then, as now, a land of innumerable villages; · Each village com~ 
munity. bad its own territory and ita own local. administration 
under a headman, who in consultation with the ·elders. who 
formed the village panchayat would decide questions relating to · 
customary rights and duties in the area. The headman seem$· 
to have been at first a. nominee of the King and removable at . 

. his pleasure, but his post afterwards became hereditary, according 
to the tendency of all similar Hindu offices. It was the headman 
who was responsible to the Ruler for·the revenues to be provided 
from the village for the year, and he apportioned the amount 

• Compare Pt. IV., Cb. 2, fUJl 316. 
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amongs~ the villagers. Excepting for the produce of the royal 
domain,. which, of course, belonged wholly to the King, the 
entire harvest of the Vlllage was collected into a common heap. 
and the share of the State was set aside by the headman before 
thl' general distribution. Between the village headman and the 
King were a gradation of intermediate functionariesr whose 
principal duty seems to have been the collection and ad.ministr~ 
tion of state revenues. 

Relics of this. ancient system of assessment still survive in 
part3 of Briti~h Baluchistan, and in some of the Indian States, 
and the hereditary village headman is still, throughout the 
greater portion of British India; an important link in the chain 
of civil officers through whom th'e administration is carried on, 
and the medium through which ·the orders of Government are 

:conveyed to the villagers. As the Muhammadan kingdoms in the 
sixteenth century expanded, this primitive method of collecting. 
the bulk. of · th~ 'state revenue jn the form of grain became 
difficult to administer, and attempts, which were considerably 
facilitat~ by the luore extended use of coined money, were made 
to substitute cash\ payments for those in kind and to fix the 
assessment for a. p

1
eriod. of years. The most notable of these 

reforms are associated w1th the name of Toda.r Mal, the finance 
minister of the gre~t Mogul Emperor, Akbar, who ruled over so · 
large a part of India 'li>r a period almost exactly coextensive with 
the reign o£ Qub~n Elizabeth. In the revenue system esiablished 
by ."nnn, we can already discern in faint outline many of the 
distinguishing characteristics of the more scientific methods 
elaborated under British rille two centuries. later. Akbar had 
the land carefully · measured and classified according to the 
fertility of the soil, and introduced a system of decennial settle
ments,· the assessment being fixed at one-third of the normal 
produce commut~d into money .. He also established a uniform· 
system of accounting, the terminology of·which still persists in 
abnost every part of India. Akbar's system continued in .force 
for over a. century, but during the chaos into which India was. 
plunged when the Mogul empire was in process of disruption, 
the functionaries,. who intervened between the supreme govern
ment and the actual cultivators,· and who bad in course of time 
become hereditary officers •. took full advantage of the decline of 
central authority to consolidate their position and imposed. 
numerous surcharges on the standard assessment for their own 
purposes. The . revenue administration gradually degenerated 
into what has been described as a "disorganised scramble for 
the greatest amount of income which could be wrung from the 
land."* .· • 

· Origin of Permanent SetUemen\. 
·aso. Such was the heritage to which the East India Company 

succeeded, when in 1765 it assumed the dewani (revenue ad
ministration~ including administration of justice) of Bengal, 

• Imperial Gazetteer, VoL IV, p. 206. 
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l3ihar, a.nd Orissa under the authority of the Mdgul emperor who. 
nominally ruled at Delhi. The main source of state in~me in . 
these provinces at that time was· the land revenue, which! was 
collected by the zemindars, who· were the . principal. inter
mediaries between the Government ' and the cultivators. 
Originally merely collectors of revenue, ' these important ·· 
functionaries had during the decline of the Mogul empire estab
lished a hereditary connection with the land, and had acquired · 
a• status far superior to that of a revenue agent.·· · 

With the earlier efforts of the Company to reform the system . 
of land revenue, we are not concerned. After the failure of .. 
several experimental schemes, the Company decided in.1798 to· 
accept the recommendation of Lord Cornwallis that the land 
revE-nue· to be paid by the zeminda~ should be fixed per
manently, the amount to be determined on' the basis of the actual 
collections of previous years. Hence arose; ·so far as the area 
then involved was concerned, the •• permanent settlement" of 
land revenue which still survives within those limits, but which · · 
was not generally extended to other areas as they came _within . 
the boundaries of British India. · . _. _ _ · 

Its Nature and Operation. · , , · · · 
381.. The principal features of the i• penua.nent settlement ~·of · 

Bengal and of certain adjoining areas are described in the report 
of the Indian Taxation Enquiry Committee• and other official 
documents from which we have taken much of the information 

_ which follows. The arrangement was . effected by the Bengal 
Permanent Settlement Regulation 1 of 1793, under which· the 1· 
zemindars were declared proprietors of the areas over which their 
revenue collection extended, subject to the payment of land 
revenue, and to the liability to have their lands sold for failure 
of payment. The assessment fixed on the land was declared to be 
unalterable for ever, and the Government specifically undertook , 
not to make any demand on the:zemindara, or their heirs or . · 
6uccessors, •• for augmentation of the public assessment in con- . 
~;equence of the improvement of . their respective estates."· It~ 
was fixed at approximately 10/llths of what the zemindar received( . 
from. the r71ot by way of rent, the remaining 1/llth being leH · 
as the return for his trouble and responsibility .. The percentage 
o~ the rental demanded in the shape of land revenue was v~ry\ . 
L1gh, and the assessments were 1n most cases based on In
adequate data. It is stated that, even in 1793, not a single officer 
of the Company could state with accuracy the entire actual 
amount which the zemindar in his district received from the · 
ryou, or the proportion it bore to that . which · the·. · ;. 
zemindar paid to the Government. There was, as a. con
sequence, in the earlier years widespread default in payment, 
and large numbers of estates had to be put up for sale. One of l · · 
the incidental results of thiS has been the amazing growth ·of 

• Indian Taxation Enquiry Committee. J924-6. Ch, 4. 
$ . 
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· fsub-infeudatio~, ~he extent of which is a peculiar feature of 
~any of the districts of Bengal. When the zemindar found tha' 
hi~ estate was unmanageably large, or when he desired to share 
With oth~rs the burden for the payment of land revenue, he let 
part .of h1s property on a permanent managing lease. 'Ihe lessee 
m his turn frequently divested himself of the trouble of direct 
management by creating sub-tenants. In some districts the sub
infeudation has grown to astonishing proportions-as many as 
50 or more intermediate interests having been created between 
the zemindar at the top and the actual cultivator at the bottom. 

· Some Consequences of Permanent Settlement. 
38Z. Whatever may be said for the wisdom of the policy carried 

out' by Lord Cornwallis, and however absolutely the guarantee 
then given to the zeminda.rs and their heirs must be fulfilled, 
the consequences at this time of day ace remarkable. There is 
land in the City of Calcutta, the owner of which pays in land 
"revenue a. little over a quarter ?f a. rupee per· acre, although the 
annual .value of the land runs mto thousands of rupees. Most 
of the up-oountry towns in Bengal are built upon permanently 
settled land, which, thanks to the settlement of 1793, escapes 
any increased land revenue and pays only a. fraction of a rupee 

( 

per acre. There are large areas which in 1793 were not under 
cultivation at all and to-day are producing valuable crops of 
jute. The owners of these portions of land. pay practically no 
land revenue and claim that they can never be required to do 
so. One result of this is that the districts near Calcutta which 

· were fully developed 130 years a.go contribute much 'more by . 
• way of land revenue than some far bigger and far richer districts 
in remoter parts of Bengal. · . 

The effect of the permanent settlement upon the ·financial 
position of· the provinces concerned will be further considered in 
our second volume. We mar note in passing two further con
sequences. Each of the intermediate interests which have been 
created between the zemindar and the cultivator produces a 
profit which is measured by the difference between the rent paid 
by the holder to his superior and the rent received by the holder 

·~from the next man in the string. None of these persons pays 
any land reveime at all. Secondly, since income tax is not 
charged on agricultural income, neither the zemin?ar him~elf, 
in respect of his zemindary ..._nor any of these . mt~rmedmte 
holders, in respect of their tenures, pays any contnbut10n what
ever to the Stale in the shape of income tax. 

Land Revenue Settlements in other Provinces. 
383. The evil results of the permanent settlement were slow to 

develop while the low cost of collection a.nd the punctuality of · 
the pay'ment of revenue were features of the system which 
appealed strongly to the commerci~l instincts of the Company. 
Indeed

1 
as late as 1862 the introductiOn of permanent settlements 
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in all parts of India. wa.s seriously contemplated," and it was not 
until 1883 that the proposal was finally abandoned.. The system ; 
was extended to the area round Bena.res (now.· in the ."U~ited 
Provinces) in 1795, and a. few years later the Directors of the 
Company instructed the Madras Government to enter into per- · 
manent engagements with the zeminda.rs in Madras, and if; no · 
such intermediaries existed, to group villages to form estates\ 
o~ convenient. si~ and sell ·them by · auction to the highest 
b1dder. Except m the north and . the extreme south · of the 
PresidencY', where the zemindara happened to be ·descendants 
or represeilta.tives of ancient lines of powerful chiefs, the experi ... 
ment proved a disastrous failure. Meanwhile, Sir • Thomas 

.·Munro bad introduced in certain parts of the province a system 
of direct settlements with the cultivators themselves, and after & . 
long controversy be was able to convince the Directors of the 
superiority of his system, especially in tra.cts ·where there were 
no enterprising intermediuies. ·. The system established· in. the 
greater portion of the Madra.s Presidency,· and ·subsequently 
introduced in the Bombay Presidency and Burma., is .commonly.· 
~nown as the ryotwari system;_ for it~ most. distinctive· f_eature{ 
lS that the Government deals direct 'Wlth the ryot or cultivator. 
It must not be imagined, however, that· the· ryotwari system 
prevents sub-letting and the creation of intermediate tenancies •. 
With the enormous increase of land values under British 
administration, sub-letting has become exceedingly . common. 
The assessment under this system is fixed on the land, and is . 
pa.id by the ~ultivating proprietor for the time being. He is 
at liberty to relinquish part of his holding or, subject to certain . 
conditions, to add to it by taking up waste land a.s opportun,tiy 
arises. The settlement. is revised ordinarily once in thirty years. I 

Ss4. In the area. which used to be 'called the North-West Pro-
. vinces, now known as the United Provinces, British administra
tors found a somewhat different system of land tenure in existence 
at the time of the annexation. In Oudh ther.e were many petty~ 
rulers who had been allowed to contract for a sum of revenue 
and given the name of " taluqda.rs ", • but over the rest of the 
province there were usually bodies of villagers who, claiming 
descent from ancient chiefs or other notables, were in posse'lsioa 
of the village area. .The Britisfi merely recognised the I 
proprietary rights of these individuals and bodies and made them 
jointly and severally liable for the revenue to be paid, a system 
which was subsequently adopted in the. Punjab, but on a slightly 
cli1Ierent plan. In the Central Provinces, under the Mahratta. 
administration which preceded the British, the revenues of the 
villages ha.d been farmed out to individuals, who jn course of 
time had acquired a quasi-proprietary position. ·. Their status l 
was formally recognised by the British, who made them respon
sible for payment of the revenue. In these provinces, however, 

• See e.boYe, pal'&· 82. 
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the mistake committed in Bengal of making the assessments 
unalterable for ever, was not repeated. These settlements are 
subject .to revision. 

, Diversity of Land Revenue Systems. 
v 385. The Indian land revenue system is thus largely an in

heritance from pre-British rulers, a fact which explains its 
development on divergent linea in the diffe~ent provinces. 
In Bengal, Bihar, a fourth part of the Madras P1·esidency 
and one district in the United Provinces, the Government 

- has recognised the proprietary' rights of zemindars and 
fixed the assessment permanently. In a large part of the 
United Provinces, in the Punjab and in the Central Provinces, 
a similar class of landlords intervenes between the Government 
and the cultivating tenants, and is primarily responsible for the 
payment of- the revenue ; the settlements, however, are subject · 

. to periodic revision. In the rest of In~a, the Government deals 
direct with the cultivators and discharges some of the functions 
of a landlord. 

With the details of the machinery for the preparation of the 
cadastral record, for fixing the assessment and for collection of 
the revenue, we need not concern ourselves. Assessments in 
the temporarily settled provinces are, as we have explained 

. above, revised periodically . (the period of settlement varying 
from 20 to' 40 years in the different provinces), and are a propor

; tion of the net produce or assets of the land. 'Ihe maximum 
1 proportion taken in the shape of land revenue was theoretically 
1 half, but in practice it has tended to be very much less in all 

I 
provi~ces, and recent legislation i~ certain provinces . has 
defimtely reduced the statutory manmum. When there 1s a 
failure· of crop owing to_. an unfavourable monsoon or. other 
natural cause, the land revenue is frequently remitted or col-
lection postponed to a subsequent year. These periodical settle~ 
menta are of great importance from. the administrative point of 
view, for the functions of. the settlement staff involve a detailed 
inspection of every village, and provide opportunities for an 

, inti~ate acquaintance with . the needs and sentiments of the 
villagers. Every re-settlement is preceded. by an elaborate 
economic survey of the district, and the reports of the settlement 
officers, which embody the results of these enquiries, are among 
the most valuable documents throwing light upon the economic 
co~ditions of the country. 

Other pre-British. Sources of Revenue •. 
386. We have dealt so far with the growth of the land revenue 

system under British administration. Of the other sources of 
revenue acquired by the East India C<>mpany in 1765, the most 
important were royalties on sal~, customs, and internal transit 
duties. The grave scandals associated with the levy of transit 
duties led to their abolition in 1842',· but the other two continued 
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to expand. At the time of .the Mutiny, land reve~ue was, · 
however, by far the most important source of income, yiel~ing 
nearly two-thirds of the total revenue of the country, while !salt 
and opium contributed over a fourth. The subsequent develop-, 
ment of these three sources of revenue· is very .closely connected 
with the gradual increase of the .financial authority of the 
provinces, and in order to understand the changes introduced 
under this head in 1920.-21 by the Reforms, we must briefly 
sketch the earlier course of this devolution. · · . 

Beginnings of Financial Devo~ut~on. 
387. The reorganisation of British India which followed its 

transfer to the Crown in 1858 was not at once accompanied by 
any change in the very highly centralised system of government 
under which the Governor-General in Council .retained complete 
control over provincial resources as well as expenditure. Indeed, · 
except for surcharges levied· on the land revenue in certain 
provinces to finance local services, provincial Governments re
mained entirely dependent on annual allotments by the Central . 
Government for t.Iie maintenance of their administration, and even' 
the most trivial expenditure required the sanction of the Govern-' 
ment of India.. The financial history of the next 60 years is 
very largely a history of the growth of the financial authority of .. 

·the provincial Governments by a gradual process of devolution 
of powers to them from the Central Government. . Its most 
impOrtant feature was the development of a system of allocation 
wqich was known as " provincial financial ~~&ttlements."' The 
history of this system has been given in detail in the Report of. 
the Royal Commission, which was appointed in 1908, on Decen-: 
tralisation in India., and a. careful ,Pescription is contained in 
the Montagu-Chelmsford Report.• We shall, therefore, in what 
follows, merely refer to the principal landmarks, and indicate the 
general tendencies of the financial development which took 
place before the changes of 1920-21 transformed the situation. . 

Mr. James Wllson's Reforms. 
388. Mr. James Wilson took charge of .the financial adminis

tration of India in 1859. He was an economist of high reputa
tion, who had founded Tha Economilt newspaper and had been 
Financial Secretary to the British Treasury and . afterwards 
President of the Board of Control. When, after the Mutiny, 
he thus became the first of India's Ministers of Finance, the 
country was passing through a crisis. A series of budget de..
ficits, occasioned by the numerous wars in which the East India 
Company had been involved, had doubled India's debt, and the 
military charges in 1859-60 absorbed more than half the total 
revenues of the whole of India. Mr. Wilson's first task was 
to restore financial equilibrium. He made drastic reductions in 

• M/C Reporl. paru. 10..110. 
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the expenditure on the army and in all branches o£ the civil 
administration, reformed the customs tariff and introduced into 
India. for the first time the income tax. Among his other 
financial reforms were the creation of a state paper currency, 
and the establishment of a new system of accounts and of an 
Audit Board. His sho11 regime of ten months marks the begin
ning of a new financial era, for it was he who laid the foundations 
on which has been built the elaborate structure of to-day. He 
did not, however,. himself initiate any devolution to the provinces, 
for the period was one of great financial stringency, and require
ments of economy as yet rendered any relaxation of central 
control over provincial revenues and expenditure impracticable. 

Decentr411sation .under Lord Mayo and Lord Lytton. 
· 389.· Before he had been in India. a year, Mr. Wilson died, 

arid it was left tO Lord Mayo's Government, nearly ten years 
later, to take the fi.rst important step towards financial decen
tralisation in India.. The administration of certain departments 
was transferred to provincial Governments, which were given a 
fixed grant· for this purpose, in addition to the departmental 
receipts, an~ were also for the first time authorised to allot the 

·· revenues assigned to them at their discretion,- subject to certain 
financial rules. The provincialised departments, which included 
education, police · and medical services, though improved 
administratively, yielded little revenue and furnished no induce
ment to the provincial Governments to develop their own re
sources. Nevertheless, this measure of decentralisation, limited 
though it was, was markedly socoessfol. and provided the justifi
cation for a further step, taken in 1877 during the Viceroyalty of 
Lord . Lytton. Important heads of revenue, such as stamp 
duties, alcoholic excises and fncome tax collected in the provinces. 
were now provincialised, while the responsibility of provinces in 
regard to expenditure was extended to the departments of 
land. revenue, general administration, and law and justice. 
Fixed grants, however, from the Centre continued i though for 
the fi.rst time, in the case of two provinces, a definite proportion 
of the land revenue was assigned in lieu of a fixed sum. 

- . 
Divided Beads of. Revenue. 

390. From 1882 began the development of the system of 
provincial financial settlements on the basis of what, in Indian 
officia.l terminology, is known a.S •• the divided heads of revenue." 
The problem was how to keep in funds-

(i) A central authority which must be supplied with 
·adequate resources to meet the charges of the· services which 
it administered, and 

(ii) Provincial Governments which were in complete or 
partial subordination t-o the central authority, bot which also 
had. certain classes of expenditure to meet. 

'. 
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The Government of India:s Resolution of 1912, dealing with: 
the last of these pie-Reform settlements, describes the method 
a.dopted. We extract a portion of this impo~ant document : J, , . 

.. To meet ita own expenditure. the GOvernment of India retains, in the 
first place. the entire profits of. the commercial departments and. BeQOndly, 
all the revenueswboee 1ocak ia no guide to ita true incidence, such aa the net : 
receipts from Customa, Salt and Opium. The income derived from these 
110uroea ia, however, insufficient to cover the cost of the imperial services. 
and an arrangement had "therefore to be made by which the-other sources of 
revenue should be disuibut.ed between the central a.nd the various provincial 
goftlmlllent&." . . s . . ' . 

In carrying out the distribution of these 'revenues,· the 
respective needs of the provinces wera ascertained, so far as this· 
was possible, by & reference to the expenditure in the preceding 
yeacs, and revenues adequate to meet them were assigned. The 
Central Government retained the residue in the fonn of a. propor-: 
tion-ftxed in the case of each province;: but not uniform as 
between the provinces-of the proceeds. of ·the main heads .of . 
revenue collected in the province. ·In practice, however,· since· 
no theoretical or objective standard of needs had ever . bee~ 
worked out, the a.lloca.tions to the p~vinces were largely the . 
result of history a.nd tradition, and, as a consequence, very 
considerable differences existed in the standards and methods· of 
administration from province to province. Indeed, critics of. this 
system of ',.doles " bluntly maintained that the province ·came 
off best. which ·was able to exercise the greatest pressure at 
headquarters. . . · . . . . , . . . 

As the functions of the provincial Governments slowly 
expanded and began to spread into the sphere of social services, 
financial settlements with them bega.n· to assume a quasi-per
manent character, but until the_ introduction _of the Reforms, 
special grants, recurring as well as non-recurring, continued to 
be an important feature of the system, and they were definitely. 
utilised for the purP:<*. of .~t~ula.ting and controlling the 
development of provmcJal semces, such as education aud 
sanitation. . · 

Such, then, was the gene~ position which Mr. Montagu and. 
Lord Chelmsford surveyed m Chapter V, and proposed to re-
model in Chapter VIII, of their Joint Report.. . 



346 PART V, CHAPTER 3. 

CHAPTER a.-FINANCIAL DEVOLUTION UNDER THE 
REFORMS: THE MESTON SETI'LEliENT. 

Financial Scheme of Joint Report. 
391. The Montagu-Chelmsford Report is the most importan~ 

landmark in the history of financial devolution in India. Its 
authors, after giving an account of the then existing financial 
system, based on quasi-permanent allocations and divided heads 
of revenue, pointed out ·how seriously such a.rrangemeuts 
operated as an obstacle to provincial enfranchisement. Accord
ingly, when they came to describe the reformed constitution 
which they proposed for the provinces, the devolution to pro
vincial Governments on which they first insisted. was financial 
devolution. They wrote :-

• " The existing financial relations between the central and~ provincial 
Governments must be changed if the popular principle in government is to 
have fair play in the provinces. The present settlements by which the Indian 
and provincial Governments share the proceeds of certain heads of revenues 
are baaed primarily on the estimated needs of the provinces. and the Govern
ment of India disposes of the surplus. This system nece&ll&lily involves. 
control and interference by the Indian Government in provincial matters. 
An arrangement, which has on the whole worked successfully between two 
official Governments, would be quite impossible between a popular and an 
official Government. Our first aim has therefore been to find some means of 
entirely separating the resources of the central and provincial-Governments."• 

392. The Idea. underlying the new scheme was 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 central sphere; that resources with which to meet this 
expenditure should be secured to the Central Government ; and 
that all other revenues should then be handed over to the pro
vincial Governments, which should henceforth be held wholly 
responsible for a.ll provincial services. So far, this merely meant 
that existing resources would be distributed on a. different basis. 
Such a. plan does not in itself get over other difficulties which 
might arise from giving to the central and provincial Govern
ments entirely separate resources. The Joint Rt>port declared 
that almost everyone agreed that a.· complete separation was in 
the<>ry desirable, and that difference of opinion was confined to 
the question of the possibility of carrying it out. But its authors 
boldly faced the difficulty, and declared for the abolition of 
" divided heads." Taking each main source of taxation in turn, 
they considered whether it was more appropriate to regard its 
proceeds as a.· central or as a. provincial receipt, while at the 
same time they were bound to give weight to considerations of 
practical administration. The detailed scheme suggested by them 
was that customs, non-alcoholic excise including salt, general 
stamp duties, income tax, receipts from railways and from posts 
and telegraphs should be assigned to the Central Government. 

• M/C Report, para. 200. 
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Land revenue and irrigation, alcoholic excise, forests, court lb 
stamps, registration· fees, and certain minor sources of revTnue : 
should be entirely provincia.!. . · · . 

The calculations which were before the authors of the Joint 
Report led them to estimate that this distribution of sources o( \ 
revenue would result in a. deficit in the central budget, and they, 
therefore, proposed, as a. transitional measure, a. system of contri
butions from each province to the Central Government. . Such 
cootributions were to be a. definite proportion of the estimated 
provincial surplus, i.e., of the difference between the estimated· 
gross revenue of each province, under the new scheme of dis- . 

. tribution, and that province's estimated "normai·expenditure." 
In order to find some means of enlarging the taxing power of. · 

provincial Governments. they recommended that certain subjects.· 
of ta.xa.tion should be scheduled as reserved for the provinces, 
but that the residuary powers of taxa.tion should be retained j,p · 
the bands of the Government of India, with whom the ultimate · 
responsibility for the security of the country rested. It will be 
ooserved that this last proposal is not entirely consistent with the .. 
general principle previously laid down for the distribution of 
financial resources. · 

Appointment of Meston Committee. . . : · 
393. The financial scheme contained in the Joint Report met 

with much opposition, particularly from the agricultural pro· 
vinces of Madraa and the. United Provinces, whose· aggregate 
initial contributions, as proposed in the Report, had been fixed at 
more than half the total contribution from all the provinces. On . 
the suggestion of the Government of India, endorsed by the Joint 
Select Committee of Parliament. a Committee,· known· as the
Financial Relations Committee, was appointed, priiParily to 
devise a scheme of provincial contributions, and also to advise on 
the claim ol Bombay to a. share of the proceeds of income tax. 
The Committee consisted of Lord Meston, Mr: Charles Roberts,' 
and Lieutenant-Commander E. Hilton Young, and its Report is 
usually known as the .. ·Meston Report."* The Meston Com- , 
mittee explained in ita Report that it was precluded from recom
mending any alteration jn the scheme of distribution of the , 
sources of revenue, unless it found the strongest reasons for such 
e. course. It is necessary to emphasise this, for it is not always 
realised that many of the defects of the so-called .. Meston 
Settlement," which have provoked severe criticism during the 
last few years, are inherent in any scheme for the complete 
separation of the sources of revenue, and for this separation the 
Meston Committee was not responsible. 

. The Heston Report. _ 
· 394~ The Meston Committee· reported in March. 1920. . It 
generally endorsed the conclusions of the Montagu-Chelmsford 

• Report of the Financial Relations Committee. Cmd. 724 of 1920. 
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Rr .t, and advised against a division of income-tax proceeds, 
.-o•te recognising that it would not be possible permanently to 

.xclude provincial Governments from some form of direct taxa,.. 
titm upon the industrial and commercial earnings of the people. 
It recommended that general stamps be made provincial, for 
financial and administrative reasons. As regards the initial con
tributions, it found that there was general agreement as regards 
estimates of provincial revenue, but that the estimates of normal 
expenditure were very strongly contested. The Committee. 
therefore, decided to follow the line of least resistance, and to 
ass~s the initial contributions on the " increased spending 
power " of each province resulting from the new scheme of dis
tribution, i.e., the additional income which each province would 
acquire on the separation of the sources of revenue. The initial 
contributions were not, however, intended " in any manner to 
represent the ideal scale on which the Provinces should in equity 
be called upon to contribute." These initial contributions were 
io be reduced or increased over a period of seven years so as tc 
conform to certain " standard proportions " based on the relative 
taxable capacity of the provinces, their indirect contributions to 
the Central Government, the rela.tive incidence of central taxes, 
and other economic factors. 

Action taken on Meston Report . 
. 395. The proposals of the Meston Committee met with a 'Very 

mixed reception. Some provincial Governments were content with 
the. contributions proposed for them, but certain provinces
particularly Bombay, Bengal and Madras-very strongly pro
tested against the scheme, though the points of attack were not 
identical in each case. Some disliked the initial contributions, 
some the scheme "of standard contributions, while Bombay con
tested the ve-ry ba&is on whicli the allocation .was made. The 
Meston plan was embodied in draft rules to be made under the 
new Government of India Act, and in this form came befure a 
Joint Select Committee of Parliament. . The Committee 
accepted only the scheme of · initial contributions. It con
sidered that the ideal proportions suggested by the Meston 
Committee should be reached, not by a process of redistribution, 
but by a gradual reduction of the aggregate contribution. _The 
aim should be the total extinction of these contributions and, 
not a perpetuation of standard contributions. While definitely· 
opposed to provincialisation of the taxation of income, _the 
Joint Select Committee recommended that, on grounds of policy, 
provinces should be given some share in the increase of revenue 
from income tax. Parliament adopted in substance the 
recommendations of the Joint Committee. 

· The Meston Settlement. · 
396. Such, in brief, is the history of the scheme comm<:>nly 

known as the " Meston Settlement." The fiscal relatwns 
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. . . 
between the. Central. Government and the ·provincial Gov! em~ 
ments .are la1d down m rules made under the Act. These rules 
are the Devolution Rules, one part of which, as we have already . · 
explained,* serves to distinguish between eentral and provincial 
subjects, and to sub-divide the latter between what is reserved . 
and what is transferred •. : A second pa.rt of the, Pevolution Rules 
dealt with financia.l arrangements, and governs the present dis
tribution of the sources of revenue between the central and 
provincial Governments. The more . important . sources 'of 
provincial revenue are defined as follows _:-r· . 

(1) Reoeipbl &<llrUing in respect of provincial subjects (which ~cludf3 
.inigatioo. land revenue, foresta, excise on alcoholio liquors and narcotics,.· 
at&mps, &nd minerals). . · . · - · _- · . . • ·. - - · · . 

(2) A ahaze in the growth of revenue derived from income tax collected 
in the proviooM, 110 far u thU growth ia attributable to an increase in the 
amount of inoome 1.88e8118d. · · ' · . 

(3) The prooeeda of any taxei which ma.y be lawfully imposed for provincial 
purpoaea. - - . . 

The new 'taxes which a province may levy are not, howeve~, , 
specified in the Devolution Rules. The procedure regulatii;lg 
such taxes is laid down in section BOA of the Act- itself, which ' 

· requires the previous ·sanction of . the · Governor-General in 
· .. Council for the introduction of any legislation in provincial 

councils imposing new taxes (except those specified in a. schedule 
as exempted from this provision), or affecting _the pubHc deb$ of 
India. or the custoiD:s duties or any other centrd tax. Among 
the .. scheduled taxes " are succession duties and · taxes on 
betting, advertisements, amusements and specified luxuries. 

' . . 
The sources of revenue of the Central Government are · no~ 

specified as such, but the subjects classified ·aa central include 
• customs, income tax, sa.lt, posts and telegraphs, . railways, the 

cultivation of opium· and its sale for export. The list of centra~ 
subjects atso includes a.n item reserving to the Central Govern
ment all matters not included among provincial subjects.' 

The Devolution RuleB also provided· for the payment to the
Central Government of the· contribution fixed by the Meston 
Committee. The contributions to be made by the provinces 
to meet the centra.l deficit . varied widely in· amount, from 34~ 
_la.khs of rupees in the case of Madru, 240 lakhs in tha case of 
the United Provinces and 175 lakhs in the case of the Punjab, to 
63 lakhs from Bengal, 56 from Bombay, 22 from the Central 
Provinces ana 15 from Assam; Bihar and Orissa was to make 
no contribution at all. The proportions in which these contri
butions were to be reduced, 10 case the Central Government· 
found it possible to do so, were specified in these Rules, which 
also contained a provision under which, v,:ith the previous 

· sanction of the Secretary of State, tne Government of India. 
• See Pan U., Ch. 3, para. 142, and Ch. f. para. 157; also Appendix U, 

p. 126. · · . · 
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could in emergencies raise the contribution of any provmce. 
Actually, no such emergency arose, and the contributions were 
gradually reduced and finally extinguished in Hl27 -8. 

Question of Join\ or Separate Purses. 

397. We have so far confined our attention to the distribution 
of resources and other fiscal arrangements between the Central 
Government and the provinces under the Reforms. \Ve ,nw;t 
uow briefly describe the procedure regulating the allocation of 
revenues to the two halves of the provincial Government and 
the functions assigned to the provincial Finance Department in 
the dyarchical system.* There had been much discussion 
during the gestation of the Reforms as to whether the revenue 
which a province was to spend should form a single fund out of 
which authorised outlay should be 9rawn or whether, in view 
of_ the introduction of dyarchy, the transferred departments. 
should have resources of their own, distinct from the resources 
available to the- reserved departments. The alternative was. 
described as a choice between the method of p. " joint purse " 
and that of a " separate purse ". According to the plan 
favoured in "the Joint Report, the provincial budget was to be 
framed by the Executive Government as a whole. t The first 
charge on provincial revenues was to be the contribution to the 
Government of India; after that the supply for the reserved 
subjects was to have priority. The allocation of· supply for the 
transferred serVices was to be ma.de by the Ministers, who would, 
with the Governor, also decide whether additional taxation was 
to be imposed. These proposals were criticised by the Govern
ment of India on the ground, among others, that annual allo
cation of funds would generate serious friction between the two 
halves of the Government. It expressed its preference for a. 
division of provincial resources so that the method of '' separate 
purses " might be followed, and this was the form adopted in 
the Government of India Bill as it was introduced into Parlia
ment. The Joint Select Committee, however, did not endorse 
this suggestion, but recommended that the Governor should 
allocate a definite proportion of the revenue to the two sides, 
unless agreement could be reached between them without his 
exercising this power. This was the scheme ultimately emboniec:I 
in the Act. Consequently, in each Governor's province, the 
two sides of Government confer on this matter anti endeavour 
to reach an a!!reement as to tlie amounts of the estimates to be 
put forward by the different departments which they repres~nt. 
The department of the Finance Member collates the vanous 
sugo-estions and demands, and the Governor is available to assist
in r~movincr obstacles and in promoting the spirit of adjustment. 
It is a ;ery gratifying circumstance that, in spite oi 

• Para. 144 above. t M/C Report, para. 258. 
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the financial stringency through which the provinces 
have passed and the natural anxiety of Ministers to secur' the 
largest possible grants for " nation-building " services, there 
has been no occasion in any province when the Governor has 
had to resort to the power, which he has in reserve, of ordering 
the allocation of a.vailable funds in such a. way as seems most 
proper, and that without exception the two _sides of Government 
have reached an agreement as to what was best to be done in 
the difficult circumstances. 

398. It was inevitable that; under the dyarchical co:t;tstitution, 
tlJe provincial Finance Department should oecupy a peculiar and 
Qistinctive position in the administrative system, for its functions, 
which include control of expenditure, bring it into intimate 
<X>ntact with all other departments. A section of the Devolution 
Rules is devoted to a definition of its functions and its 
relations with the transferred and reserved halves of the 
Government. Its duties are largely advisory. It examines 
and reports on all schemes of new expenditure, on ques
tions relating to establishments, on taxation and on loans. · 
Its advice may not be rejected by a reserved department 
without reference to the Executive Council, but a Minister niay 
disregard it on his own responsibility. If he does so, the Finance 
Department may demand a reference to the Governor, but the 
latter may not disregard the advice of Ministers save for special 
reasons. In theory, the Finance Department does not initiate 
taxation, but only reports on proposals for fresh taxation 
emanating from the reserved or transferred half of the Executive. 
The Devolution Rules do not; provide that it should take part 
in the allocation of revenues, which, as we have explained, is 
a matter for agreement between 'the two halves of the 
Government. 
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CHAPTER 4.-FISCAL DEVELOPM:~NTS SINCE THE 
REFORMS. 

Financial Stringency in the Provinces. 

30\J. Along with the grant of financial autonomy and the 
assignment of independent sources of revenue to the provinces, 
reRponsibility for the administration of all provincial services 
passed to the provincial Governments. It had been hoped that, 
the substantial initial surpluses which the provinces were ex
pected to get (according to the calculations on which the M:eston 
scheme. was based), would enable 1Ii~isters, when they took 
charge of transferred departments m 1920, to ·develop the 
" nation-building " services entrusted to them w~thout the im
position of additional taxation, at any rate in the earlier years. 
Indeed, so great was the political importance atta~hed to th~ 
obligation to leave each province with a reasonable margin for 
such development that the Meston Committee actually regarded 
it as a limiting consideration by which it was bound, and one of 
the grounds put forward in the Meston Report to justify its 
scheme of contributions was that it was thus possible " to comply 
with the requirements of leaving each province with a surplu~, 
and of inaugurating the new Councils without the necessity of 
resort to fresh taxation."* Circumstances over whiCh neither 
the Government of India nor the provineial Governments bad 
any control rendered the realisation of these hopes impossible. 
India, like every other country that had taken part in the War, 
was at the time of the introduction of the Reforms ras,ing 
through an acute financial crisis. It had for several years con
centrated its energies on the prosecution of the \Yar, and develop
ments in all civil departments had been smpended or curtailed. 
Thf'fe was, consequently, during the first few years after the 
termination of the \Var, much reconstruction work to be done. 
Salaries had also to be increased to meet the increased cost of 
living, while the instability of the currency and. the fluctuations 
of prices were factors which impeded industrial and commercial 
development and seriously disturbed the financial situation. The 
cohsequences of this combination of adverse circumstances will 
be evident from the following table, in which t.he estimates made 
by" ·the Meston Committee in Hl20 of the surpluses whkh would 
be left to the provinces under its scheme are contrasted with the 
actual provincial surpluses or deficits in the first complete year 
under the Reforms, 1921-22. 

------·-----------------------------------
• 1\leston Report, para. U. 
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; r.· .. 

· (ln. la1cha o/ rupee,). 

Elfi~t~• by ~eaton.· 1 Actual lurf.lu~(:t') 
Comt~ntfee .o/ &n.c:rea1ed or de/icth (.._, · 

Madras· ••• 
Bombay ;.; 
Bengal· •.• · . 
United Pnwinoee 
Punjab ••• . ••• 
Burma · 
Bihar and Ori88a 
Central Province• 
Assam 

.. ' .... 

ape ruling power gained in. 19!1-t!. · · 
' llv the prot~in.c:u 'llndet' . . 

· ita ac:he me.· . . 
+ 228 I , :0'- 99 ' 

. +" 37 . ~· 191"-' 
+. 41 . . :.:...·215 

. : ~ + 157 ~- 148 
+ 114, - 171 + 18:1 '-¥ ;_14'. 
+ 51 . .....; . 15 
+ 30 ...... 24 

' ' ~ '27 ,·· .. ' .:..:. : ~4 •' 
• ,# • ,, ' .:r~ i • .. .. :-" 

Polltlcal Consequences of Financial_ Strm~en~y. · ~. · , 
·· 400. The history of financial ad.trlinistratio~ qurin~ · t:qe first 

three years after the introductioq of the Reform' is, therefore, 
largely that of the struggles of the central and provincia.l.Govern. · 
ments to establish financial equilibrium by drastic economy and· 
recourse to additional taxation. Court ·fees, _ stamp duties,. 
registration fees and the excise duties ()Il liquors were increased 
1u. almost ._u the provinces, while at least three·· provinces 
seriously contemplated the levy of succession duties.. Special 
committ-ees and officen in all the provinces made detailed 
enquiries into the expenditure of all departments. Consequently,, 

• so far from there peing any marked development 9f th~ .. nation· 
building " service& entrusted to Ministers, expenditure on the 
transferred departments ·at the end of l-923-24 was actually less 
t~an !n the year 19'21-2~. The following figurett show the r~d\lCo: 
t10n ln the larger vrovmces :- : . . . . . . . . . ; , . 

Expenditure on tran1jerrecl department• (in lak"' of 
- ' rupee&). 

. ·Madras •.. 
Bombay ... 

. Bengal ..• 
United Provinces 

· Punjab ... 
... 

1921-22. . 1923-24 . 
4~8 

.•.. 561 
352 . 
352 
307 

418 
478 ' 
321 
314' 
282 

n is 'not, therefore, surprising that in these years the financial 
arrangements, commonly, though not quite accurately, known 
a& the Meston Settlement-and in particular the contributions 
to the Central Government--became the. subject of bitter 
criticism by all the provinces. n is also easy to see how this 
acute financial stringency bad ita reactions upon· the political. 
situation. The majority Report of the Muddiman Commit~ 
declared that '' the difficulty arising from finance bas formed one 
of the main obstacles to the success of the Reforms.' •• . The 

• Report of Reforma Enquiry CoJJUDi.ttee. 1924. ~56. · 
' ' 69978 • M· 
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following passage in paragraph 53 of that Report indicates the 
views of some of the provincial Governments : 

• " The Madraa Government refer to the deep Bell88 of injustice felt with 
this settlement aa contributing to the dissatisfaction felt at the working of 
the reforms scheme; and they say that unless the financial embarrassments 
consequent thereon can be mitigated or removed, no changes whether in the 
direction of extending the sphere of ministerial control or otherwise will 
result in material improvement. The Bombay Government say that they 
have never ceBBed to protest against this settlement ; complaints are being 
perpetually made that the departments controlled by :Ministers are being 
starved ; and until the financial arrangements existing between the Govern· 
ments of India. and of Bombay are readjusted, no hopes can be held out of 
the satisfactory working of the Act of 1919. The Bengal Government say · 
that in Bengal the Meston Settlement is one of the main defects in the 
constitution ; it stood condemned from the outset, and to this more than to 
any other cause, perhaps, may be attributed much of the discontent against 
the reforms, which prevails even among the more moderate element. Finally, 
the Assam Government say that of all the remediable defects which have 
hampered the working of reforms, finance is . the most important ; if even 
at this stage the Ministers could be given a surplus, however modest, an 
enormous improvement in the situation would result." 

The Muddiman Committee further obse:ryed as follows :-
" It is due to it (i.e, the Meston Settlement) that Ministers have been 

unable to enter upon a policy of progressive development in the spheres of 
administration committed to their care. If they had been able to do so,• 
they would have been able to provide an answer to those critics who have 
reiterated the allegation that the reforms were a sham, and they would also 
have been able to consolidate their position or else have been required to 
make way for other Ministers who could have enunciated a policy more 
acceptable to the councils which would incidentally have assisted in the ' 
establishment of the responsibility of the Ministers to the councils."• 

Situation of Central Finance. 
· 401. Th~ Committee recommended a revision of the Meston 

Settlement as soon as a favourable opportunity occurred, and · 
expressed the hope that it would be possible to reduce the 
provincial contributions at an early date. The financial 
embarrassments of the Central Government, however, were not 
at the ·time less serious tlian those of the provinces. For three 
successive years before the introduction of the Reforms the 
accounts had revealed deficits aggregating over Rs.55 crores, 
while army expenditure, instead of decreasing after the 
termination of the War, was rapidly increasing. Indeed in 
1921-22 it amounted to Rs.78 crores, which was a little more 
than the entire net revenue in that year of the Government of 
India, excluding the pro-vincial contributions. The first budget 
of the C~ntral Government under the reformed constitution in
cluded proposals for heavy additional taxation, mostly under 
customs duties. It -was hoped that these new taxes would give 
a small surplus, but actually, owing to the depression in trade 
and the failur~ of the monsoon, there1 was again a big deficit 
of Rs.28 crores. The additional taxation imposed in the follow
ing year included an increase in the rates of income tax and 

• Report of Reforms Enquiry Committee, 1924, para. 56. 
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super tax, in the general customs duties and in the duties on 
sugar. machinery, matches and a.rticles of luxury. There! was 
still no promise of a· balanced budget, and. under insistent 
pressure from the Legislative Assembly, a. Committee, presided 
over by Llrd Inchcape, was appointed to scrutinize the expendi
ture of all.the· central d~artments~ After an enquiry. of more 
than two months, the Committee recommended retrenclunent 
to the extent of over Rs.19 crores in the expenditure of · the 
Central Government. Military expenditure, which had a.lready 
been reduced to Rs.65 crores in 1922-23, was 'cut down 
by over Rs.9 ctores, and by the doubling of the salt duty 
financial equilibrium was at last restored: The' financial position 
improved ·so rapidly in the following years th.at Sir Basil Blackett, 
who took charge of India's finances in 1923, was able not 
only to reduce the salt duty, but also to abolish the excise duty 
on cotton goods, which had been the subject of vehement a.ttacks 
iJJ India for nearly · 30 years; And among the great financial 
reforms associated with hia term of office was the· gradual · 
reduction and the final e"xtinctio~ in 1927-8 of . the provincial . 
contributions. · · · · · .. · · 

But while every· province gained ~elief ~by the ending· of 
provincial contributions to central funds, the relief was exceed
ingly unequal. The defects of the Montago-Chelmsford scheme, 
which at first were screened by these contributions, have now 
beoo fully revealed. In the second volume of our Report, Mr .. ' 
Layton deals in greater detail* with the financial consequencea 
of the Meston settlement, and in particular with the contention 
that it has unduly favoured the agricultural, at the expense 
of the industrial, province... · 

Origin of J'laca.l Convention • 
. 402. Developmenta in tariff policy require a more detailed 

treatment. We have in an earlier part of (JUr Reportt quoted 
the opinion· expressed by the Joint Select Committee that 
the Secretary of State should not (save in exceptional circum·' 
stances) intervene in matters of purely Indian interest when 
the Government and the Legislature were in. agreement. Ita 
examination of the question of the fiscal relations between India 
a.nd other parts of the Empire, with reference to India's position 
in the Imperial Conference, led to a more specific recommenda
tion on questions of fiscal policy. This part of the Report of 
the Joint Select Committee we most repeat here: · , -
· "Whatever be the right filcal policy for India. for the De8da of her•oon-

sumera u wellu for her ma.nufacturera, it ia quite clear that she should have . 
the aame liberly to OODJii.der her intereate u Great BritaiD. Australia. New 
Zealand. Canada and South .Africa. In the opinion of the Committee, 
therefore, the Seereta.ry of State should aa far aa poesible avoid interferenoe 
on thil aubjeet when the Government of India and its Legisla.ture are in 

• VoL ll, Part Vlll, 
t Part m. Chap. 6, para. 268. 

MJ 



356 . PART V, CRAl'TlfJ\ '· 

agreemen' and they tJ:4nk that his intervention, when it doee take pia~, 
should be limited to _aafeguarding the intemational obligationa of the Empire 
or any tiac&l arrangements within the Empire to which Hie .Maje~~ty'e Govern-
ment ia a party." · 

'.rhis recommendation wa.a affirmed by the Home Government 
and now governs the relations between the Secretary of State 
for. India and the Government of India. \Ve may quote the 
words used by Mr. Montagu on 3rd March, 1921, in reply to a 
deputation from Lancashire on the Indian import dutit.-s on 
cotton, when be endorsed the principle laid down by tfie Join• 
Select Committee. He said-

" After that &-port by an authoritative Committee of both HOUliEll and 
Lord Curzon's promise in the BOUBe of Lords. it waa absolutely impollllible 
for me to interfere with the right which 1 believe'was wisely given and which 
I am determined to maintain-to give to the Government of India the right 
to considel' the interests of India first, jU8t aa we. without any ootnplaint 
from any other p8.rt8 of the Empire. and the other parlll of the Empire 
withou£ any complaint from ua, have alwaya chosen the tariJf arra.ugementa 
which they think te~~t fitted for their needs, thinking of their owu citizena 
first." . 

The Secretary of State's despatch of 30th June, 19:21, formally 
·put on record that be had, on behalf of His Maje!!ty's Govern
ment, accepted the principle recommended by the Joint Select 
Committee. -

The Fiscal Commission, 1922. 
403 .. One of the mst results of the establishment of the fisc&! 

convention was the appointment by the Government of India, on 
the suggestion of the non-offici&! members of the Central Legis
lature, of a Committee "to examine vrith reference to all the 
interests concerned the tariff policy of the Government of India, 
including the question of the desirability of adopting the principle 
of Imperial Preference.'' This body, usually described as the 
Fiscal Commission, consisted of lour European business men and 
officials, Mr. :Maynard Keynes, the well known economist, 
and seven Indians. Mr. Keynes was, however, unable to join the 
Commission and did not sign its report. The principal recom
mendation of the Commission was that the Government of India 

· should definitely adopt a policy of protection to be applied with 
discrimination on certain linea indicated in the report. All 
claims for protection were to be examined by a Tariff Board, 
which was to consist of three members nominated by the 
Government, and which would also watch tfie operation of the 
tariff and advise the Government. In dealing with claims for 
protection, the Board was to satisfy itself that the industry 
posses'sed natural advantages, tliat it was not likely to develop 
without the help of protection and· that it would ·eventually be 
able to face world-competition unprotected. On the question 
of Imperial Preference, the Commission recommended that no 
general system should be introduced but that the possibility of 
preferential duties on a limited number of commodities should 
be considered by tlie Indian Legislature after a preliminary 



FISCAL DEVELOPMENTS SlNCB THE REFORMS. . 35 7 
I 

examination by the TariJf B~d. There was a ~ute 'of dissent 
by fi.ve of-the Indian members, who, while noi disagreeing! with 
the main conclusions 'of the majority, emphasised_ the necessity 
for unqualified protection as the best policy in the· industrial 

. interests of the country .. · · · · · · · · · 
'•' .( 

. The T&rut BoarcL . · , : ...... -

404. The recommendatio~s of 'the Fiscal. Co~ssion- became · 
the subjed of a heated controversy between the various interests ·· 
concerned, and the Legislative Assembly after a prolonged debate 
8.ccepted the Government's resolution, which was in the nature 
of a compromise, that India/a fi.sca.l policy. should be ~· legiti.:. 
mately directed towards -·fostering the · development of· her ' 
industries." A Tariff Board, consisting :of · twq Indians with · 
considerable ·experience in economic. matters and a· senior' Euro~ 
pean official, was immediately ·established, and it has ever since 1 

dealt with . claims for }lrotection put ·forward by . particular . · 
industries. · ,. . . · _ ·- . '. · . · · . 

Since its constitution in 1924, the Tariff Board has examined 
numerous applicatio111 for protection and, while recommending 
a protect,ive tariff or a bounty in the,case of some.industries, has 
refused similar assistance to others. The Government has .· 
invariably accepted tfie conclusions of the . Board on questions . 
of. fad, though it_ has not in nery case .accepted ita specific· 
recommendations. On the other hand, the Legislative :Assembly,· 

. though ol'erwhelmingly . protectionist in ita. outlqok, has. not . 
rushed blindly to the. application of protective duties and has <ln 
occasions shown .. a determination that an industry claiming 
protection must prove ita' case ".~ The- general . political 
atmosphere a.nd influences emanating. from the fi.scal history of 
India in the past have hindered developments towards Imperial 
Preference, but it is to be poted that the Legislature accepted 
in 1927 the recommendation ·of the Tariff Board that British 
iron and ateel manufactures should be given a preference, though 
the proposal was justified on the merits of the case, ratbe~ than ' 
on any considerations of Imperial Preference. Proposals have 
just been adopted (April, 1930) to increase the duties on imported 
cotton goods. while providing ~ certain preferenoo for some · 
branches of British manufacture. 

· • •India in 19U-2a:• page 171. 
69973 HI 
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CHAPTER 5.-PRINCIPAL SOURCES OF REVENUE AND 
HEADS OF EXPENDITURE. 

405. We have· in the preceding chapters described the history 
and the salient features of tqe Indian fiscal system and have 
referred briefly to the political . consequences of the financial 
settlement introduced in 1920-21. To complete our picture of 
th~ system a:nd to enable the problems discussed in the second 
volume to be viewed in correct perspective, we now proceed to 
give some description of the nature of the principal sources of 
revenue, central and provincial, and certain figures· of present 
revenue. and expenditure. 

(a) At the Centre. 

406. The main sources of income of the Central Government 
are, as we have explained, customs, income tax, salt duties, 
opium, railyvays and posts and telegraphs. The greater part of 
its expenditure is on defence. The management of railways and 
posts and telegraphs, as well as other central administration, 
falls to its charge. We give fielow the budget figures under the 
principal heads of revenue ani{ expenditure for the year 1929-30. 

(In crores of rupees, a crore being £750,000; one crore=100 Jakha.) 

Revenru. Ezpenditve. 

Cuswms ... ... 61·22 ' Defence (net) 55·10 
Income Tax 16·60 Debt charges (net) 12·14 
Salt 6·35 Civil Administration 12·67 
Opium (net) 2·35 Loss on poste and tele-
Railways (net) ••• 6·25 graphs and irrigation ·33 
Currency and Mint 3·06 Other expenditure (in· 
Other receipte 6·56 eluding pensions and 

oost of revenue colleo-
tion) 11·15 

91·39 91·'89 

CBNTRAL RBvL~u:r.s. 

CUSTOMS. 

407. Customs duties (the yield from which is now more than 
the total revenue from all other central taxes) include export 
duties a" well as import duties. The former are levied on jute, 
which is an Indian monopoly, on rice and on hides and skins. 
Before the Mutiny, the general rate of import duties was 3} per 
cent. ori raw produce and 3l to 5 per cent. on manufactured 
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goods, the ra.tea ~eing doubled in . the ~ase o~ a.rticles lim-
. ported from countries other tha.n the ,Uruted Kingdom; · 'I'he 
financial embarrassments of the Government after the Mutiny' 
compelled it to raise the general rate to 71 per cent., but the' 
duty on cotton goods remained at 5 per cent. CQntroversy re- · 
garding the cotton duties in the next decade led to their modifica-

- tion in 1879 and to the complete abolition -in 1882 of all impbrt . 
duties, · ex~pt on a.rms a.nd liqu~rs. . India. was a. fr7e-tra.de d 

. country until 1894, when a low tariff of 5 per cent. was unposed 1 · 
in the interests of revenue, and until the Great War customs 
duties did not occupy a very important place in the budget of the · 
eountry, the yield in 1913-14 being only Rs. 11.3 croreS" •. i.e., a._;· . 
little more than a third of the total land revenue of the country~· 
For the yea.r 1929-30, on :the other hand, the estimated revenua · 
from customs duties actually exceeds the estimated revenue from · 
la.nd by over ~ per cent. The rapid development of. this source 
of revenue ia largely a result Of the financial crisis in· which 'the 
country was i~volved after the War. Although India. has dliring 
recent years definitely adopted a. policy of wha.t is called--~ •. dis-

. criminating protection ", the tariff list (now a very complete one) 
wa.a for the most parl drawn up for revenue purposes. The 
general tariJf rate is 15 per eent., out there is a long schedule of 
articles which are taxed at a. lower rate, while certain classes of 
luxury gooda pay at the rate of 30 per cent._ . 

INco:w:B Tu., · 

408. The most striking. fea.ture of the lndian income ta~ is 
the exemption granted to agricultura.l incomes by. the Act of 
1886, which has continued ever since. We shall have occasion 
in our second volume to refer tO this highly controversial. point 
and to the decte of this exemption on Indian finances in 
~eneral. It should be noted that, when inoome tax was first 
1mposed by Mr. Wilson in 1860,* agricultural incomes were not ' 
exempt, and the Government explicitly declared that the 
zeminda.r holding permanently settled land would be liable to 
any general tax, such aa the income tax, that applied to all 
oihers, though he was exempt under the Permanent Settlement 
Regulations from any special ·.charge upon his land; The tax 
was levied at a. very low fia.t rate before the War and yielded less 
than £2 millions in 1913-14. The present income ta.x is a 
gra.duated tax levied on all non-agricultural incomes exceeding 
Rs. 2,000 (£150), and there ia in addition a super tax on incomes . 
exceeding Rs. 50,000 (£3,750). The limits CJf exemption are 
generally considered to be too high, particularly for Indian 
conditions, but no deductions are allowed for families and no 
differentia.tion ia made between earned and unearned incomes. 
The rates of income tax, which vary from 21 per cent. in the 

• Bee para. 388 above. 

6997S 



a eo PART 'Y 1 CBAI'TKB 5. 

case of an income of £150, to 10 per cent. in the case of incomes 
over £3,000, are very much lower than in England. The rate 
of super tax is as high as 38 per cent. in the case of the larges& 
incomes. 

fi 
The tax on incomes ha, not proved as productive a source of 

revenue as in soma other countries. The wealth of the country 
is, as we have observed, largely agricultural, and agricultural 
income escapes: and direct taxation is very unpopular among 
the trading and commercial classes and the extent of evasion 
difficult to measure. Since the rates were raised in 1922, the 
count~y has been passing through a serious industrial depression 
and the yield of the tax has decreased from Rs. 18.23 crores in 
1923-24 to Rs. 16.6 crores in 1929-30 (budget estimate). 

SALT. . 
409. The salt tax was not introduced either by the Govern

ment of India or by the East India Company : it was one of 
the ta~es transferred to the Company with the Dewani of 
Bengal in 1765. In the earlier years, it was administered as a 

. revenue monopoly. Although the monopoly has since been 
·abolished and a. system of excise substituted, the Government 
continues. to manufacture a. large quantity of. salt. It was 
estimated that, in 1925,_35 per cent. of India's needs was ·met by 
Government salt, and 30 per cent. by foreign salt, while 35 
per cent. was manufactured by licensees, subject to payment of 
excise. The Report of the- Indian Taxation Enquiry Committee, 
1924-25, contains a. full account of the history of the tax in 
paragraphs 164 to 180, together with a. summary of the argu
ments which may be reasonably used for and against it. "''be rate 
of duty has varied from time to time: in 1888 it was Rs. 2.8 
per maund (82 lbs.); this was reduced toRs. 2 in 1903, and to 
Re. 1 in 1907. The rate was raised to Rs. 1.4 in 1916, and to 

· Ra. 2.8 in 1923. It was reduced again to Rs. 1.4 in 1924, and 
remains at this figure. The revenue produced by ·the salt tax 
is, as we saw in paragraph 406, between 6 and 61 crores of 
rupees, i.e., about 3l annas (4d:) per head per annum: 

.. 
OPIUM. 

410. ·Opium is in India a monopoly of the . Government, 
which controls production as well as distribution. Cultivation 
of the plant is prohibited except in licensed areas, and the 
licensee is required to sell the whole of his produce to the 

· Government at a. fixed price. The opium is made up in a 
Government factory under the control of the Central Government 
a.nd is supplied at very nearly cost price to the provincial Govern
ments, who sell it to consumers through licensed vendors. The 
bulk of. the central . revenue is derived from exports to other 
countries, but this part of the revenue will soon be extingui&hed 
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owing 'to international obligations undertaken by 'lhdi1k Export 
of opium is now permitted only on the production of .. a. ceftiti
cate from the Government of the importing country.· and· the· 
Government of India. has agreed to stop all exports. before the 
end of 1935.. · 

R.ui.WAYS AND POS'l'S AND TELEGRAPHS: 

411. Of the two ~ommercial 'undertaking~ or' the·· Central. 
Government, the Posts and Telegraphs Department is . not· im~'. 
portant from the revenue· a.spect. , In fact, in the last· three 
years, the accounts of this Department have· filisclosed. a slight, 
loss. · ¥ • , • • • •• , • •• r • . , ·: ; ... 

The first railway lines !p. India. were sanctioned in 1845', but · 
it was not until a.fter the Mutiny that· construction. on a.; large 
scale was undertaken~- .. There was . at that .time ·no .private 
capital in India. for railway development, and construction .bad 
to be carried out through the -agency of English joint stock . 
companies under contract with the State. The . Secretary . of 

. State guaranteed a. return of five per cent. on the capital outlay, 
but the surplus profits were shared· with the· State, which' 
exercised a. strict control over the expenditure and management· 
of the railways. For ana.ny years, however, the railways were 
not Temunerative, and imposed a. considerable burden on Indian · 
revenuea. AU the· old •• guaranteed'' companies have since· 
been purchased by the State, and the railway system· of India is 

· · now almost entirely owned by the State, though the management 
in some cases continues to be through companies under a definite· 
contract. · · · · '- · · 

The State railway system ofindia. consist~ of over 40,000 
miles of railway, and the total capita.! outlay ia. more than £600 -
millions: The administrative control of this huge organisation, 
one of the biggest in the world, is centralised under a, ·Board,' 
consisting of four members appointed by the Government. Under 
an arrangement sanctioned in 19241 railway finances were first 
separated from general finabces. There is a. definite annual con
tribution from the ,railways to the general revenues .of , the 
country of one per cent. of the capital outlay, a.nd this is' a 
first charge on the net receipts of the railways. . In addition 

-to this, a proportion, generally one-fifth, of the tJ.et surplus pro-· 
fits is credited to general revenues, and the. remainder trans
ferred· to a. railway reserve. fund. 

~ . : . 

9THER SouRCES OP CEN'1'RAL R.EvENuE; · . .' 

. 412:· of the oth~r s'ources of revenue·, only t~o need"to be . 
mentioned here, viz., the currency profits and .tribute from 
certain Indian States. · The former consist mainly of the profits 
on the issue of currency notes, of which the Government has a. 
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monopoly. We have already described how the latter arises.• 
The total sum received by the Crown under this last head 
~mounts to about Rs. 84 lakbs, or .£630,000. 

CENTRAL EXPENDITURE. 

ARMY. 

413. The most striking feature on the expenditure side of the 
central budget is the very high proportion of the expenditure on 
defence, which, under a. scheme introduced in 1928-29, has been 
stabilised for a period of 4 years at Rs. 55 crores per year. This 
figure is over 60 per cent. of the total central revenues, and 
nearly a third of the total net central and provincial revenues of 
the coun~ry taken together. We do not propose to comment 
further here on the scale of military expenditure, for it will be 

.necessary for us to discuss this, along with other aspects of 
defen.ce, in connection with our treatment of the problem of the 
Army in our second volume. . 

DEBT CHARGES •. 

. 414. The next important item of expenditure is the interest. 
on the funded and unfunded -debt of India, which amounted 
at the end of 1928-29 to Rs. 1074 crores (£805 millions}. Of 
this, Rs. ~70 crores or £352 millions was contracted in England. 
The greater portion . of this amount has been utilised for 
financing the construction and acquisition of railways and the 
carrying out of irrigation works, and the value of the productive 
assets held against these obligations has been estimated at 
Rs. 873 crores (£655 millions}. The unproductive debt, con
sisting principally of India's contributions towards the expendi
ture on the Great War and the 'tleficits in the post-war budgets 
of the Central Government, now amounts to only Rs. 171 crores~ 
i.e., £128 millions. India. owes this fortunate position to the 
adequate provision which its Finance Members have usually 
made for the reduction of debt. 

CIVIL ADMINISTRATION. 

4i5. The annual amount spent by the Central Government on 
Civil Administration is over 12! crores, or £9! millions sterling. 
This expenditure arises mainly in connection with the Govern
ment of India. 's direct administration of five out of the six minor 
provinces-viz., the . North-West Frontier Province, B~tish 
Baluchistan, Delhi, Ajmer Merwara, and the Andamans. (The 
sixth, Coorg, as ·we have explained elsewhere, is in a different 
position.) The expenses of the Foreign and Political Depart
ment also· fall under this head. To these main branches of 
expenditure must be added research, civil aviation, 
meteorology, and other services included m the list of centrat 
subjects. 

* Para.. 105 above. 
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I . 
PBo'vrNciAL REVEN~B AND ExPENDITURE. · 

{b) In the Provinces. 

416. The following statement gives the estimated.income and 
expenditure for 1929-30 _under the principal provincial heads.:-· 

l'aoTmlUJ. ~ AD EuuDrruu m 1929-30 (:BUDGBT ESTIJUH); 
(IJI aro- ~ rupeea. Oue erore-£750,000). 

PoPOt.tt'IOII AD 
AI.K4:- 0~ Population In m 

Ue& Ia tb<MMaadl ~ 
IIQ.. IIIII& 

Rlln!IQ:-
Land &e-118 -Em. .... . .. 
!t&mpe ••• . .. 
lnigat.ion (netl- -~oreete (gro~~~~• -Jtber&ou- -

Total ...__ ... 

bn~:-
llMMw4. 

l.&n4 B.e•811oe uut 
OeuMal .AciJDinlll.. 
tr&t.loll. 

~olioe 
r aila &Dd I Utlae :: 
Jtber reaerved elt• 

~tlll'8 (irlelo4o 
debt cl~ 

~et.o.j. 

ToW ... 
'l'rmv/-.4. 

~dnll&tioa ... • .. 
todical rellel !'1J4 

publle ~tb. 
:!vii worka... • .. 
)IJler traoat.srred U• 

peDditum. 

ToW ... -
Total eKpelldltun 

l4adnL 'Bombay. 
Unlt.ecl Pw!Jab.l B~. ;Biba.r 

:BengaL Pro- and 
Orissa. 

"'I 
142·1 

8·!1 
6·64 
1·61 

•89 
•61 

1·77 

U·M 

1·71 

1·01 
1·81 
8:91i 

10·07 

I· if 
1·U 

1·11 
1·51 

7·8& 

17·71 

'rinoeB. 

111·1 ttl·f 45·· 1!0•7 18·1! 84•0 
w·• 71·8 l06•1 1111·8 1!33·!. 83·1 

6·11 I·U 7•10 1·81 6•64 1·76 
1·811 1·25 1•87 1•80 1•91 1·111 
1•77 4·28 1•71t .. 1·21 •71 1•18 

•70 •15 1·01t 4·60 •1!2 ·18 
·71 •83 •69 •35 1•76 •11 

8·61 1·66 1·16 1·88 1·01 •77 

16·71 11·86 lS·Oit 11·64 11·66 6·85 

, 
1·91i 1·86 1'87 1·67 1·68 1·01 

1·'79 1·1'7 1·71 l-t!2 1·61 •85 
1·00 1·49 1·14 1•07 1·06 •61 
4•61 1·87 8·211 1·1!0 1·88 1·15 

. 
10•81 7·811 8·61 8·06 6·17 1·64 

1·04 1•11 1'111 1•87 1•27 •Bit 
·Ill ·118 •60 ·81 ·06 ·52 

1·10 •114 •40 1•66 l·ltG •68 
l·d •1111 •81 l·U ·1·89 '" 
6·68 4•04 1·81 6·41 6·21. I 1·48 

18·00 11·98 lll·811 11·41 11·88 I 8·11 

• Intereet on eaplt&l Ollti&F bu Dot beell deducted. 
t " l'llblio W orlul N II a reeerve4 aubJoot Ia "--m. 

L.um REVENUB. 

Central 
Pro-

vlncea. 

13·9 
119·9 

1!·45 
1·28 

·75 
-·02 

··68. 
·52 

6·66 

1·03 

•62 
•44 

1·08 

8•1& 

. •li7 
·U 
·87 ... 

1·11 

6·27 

Assam. 

'7•6 
63·0 

1•24 
•69 
•1!2 -•40 
•89 

2·84 

·60 . 

·80 
•17 

1·18 

8·16 

•81 
·1!2 

•0'7t 
·1!2 

·88 

1·98 

417. The land revenue system has already been described· in 
some detail in Chapter 2 above,• and we shall confine our 
remarks here to the main tendencies in the development of this 
important source of revenue since the Reforms. "' With the 
considerable widening of the franchise, agricultural interests 
have dominated the provincial legislatures, and land revenue 1tas 
excited more interest and criticism than almost any other 
sphere of administration. Nor baa the controversy been confined 
to the arena of the legislative councils. In at least two cases 
(the agrarian disturbances in the United Provinces in 1921 and 

• Pa.raa. 378~85. 
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the B&rdoli campaign in Bombay in 1~28), opposition to lo.nd 
revenue policy has expressed itself in It form that threatened a. 
complete breakdown of authority. 

Land revenue is in many provinces levied by executive action, 
without any statutory limitation of the rates or any statutory 

·regulations regarding methods of assessment. There are obvious 
objections to this form of taxation, and the Joint Select Com
mittee in 1919 expressed the opinion that " the imposition of 
new burdens should be gradually brought more within the pur
view of the Legislature," and advised a closer regulation by 
statute of the process of revising the land revenue assessments. 
This advice is easier to give than to follow. The practical 
difficulties of giving effect to this. recommendation have been 
overcome in only two provinces (the United Provinces and the 
Punjab) : in the other provinces where land settlement is not 
" permanent," the process of resettlement is still controlled by 
executive action. -

Under steady pressure of elected representatives of the legisla
tive councils, and of such public opinion as exists outside, the 
land revenue is rapidly ceasing to be an elastic source of revenue. 
Increases at resettlements have been limited in Madras to 18i per 
cent., and the percentage of the net assets taken in the shape of 
land revenue has been reduced in the United Provinces from 
one-half to a maximum of 40 per cent., while the period between 
resettlements has been lengthened in more than one province. 
Although prices and land values have risen enormously since the, 
beginning of the War, the total land revenue of India has risen -
by less than 9 per cent. since 1913-14, and a. portion of even 
this rise is attributable to the extension of cultivation rather 
thah to revisions of assessment. , 

EXCISl. 

418. An excise duty is levied in India upon a number of in
toxicants and narcotics, but mainly owing to administrative 
difficulties, it has not yet been possible to impose a duty on home
grown tobacco. The systems of excise tend towards a State 
monopoly and have certain features which are not found in most 

· Western countries. '!he duty variej; from place to place, and is. 
normally fixed by the Executive and not by the legislature. 
There is a complete separation of the privileges of manufacture
and sale, and of licences for the sale of one intoxicant from those 
for the sale of another. In many provinces the. licepces for 
retail sale are generally disposed of by public auct10n, and the 
licensee has the monopoly of sale over a defined area. Except in 
the case of imported liquor, there is also a strict limitation of the 

. quantity which an individual may possess : the object of this is 
strictly to limit consumption off licensed premises. The ordin
ary spirit consumed in the country, which contributes the 
bulk of the excise revenue, is plain spirit distilled from sugar 
or some other base, and under the excise regulations it is requirecl 
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to be aold at the strength at which it is issued from the distillery. 
The duty is collected at distilleries situated at suitable cen~r~s, 
or at wholesale warehouses, at rates which may ·vary according to 
the circumstances of the locality in which it is oonsumed. The 
distiller is usually given a monopoly for a term of years for the 
supply of shops iu fixed areas at rates determined by competition. 

The temperance movement has always been strong in Indiij,, . 
for Muhammadans, and most of the Hindu communities,. are 
prohibited by religion or by social usage from drinking alcoholic 
liquors. In the lljtlt year before the introduction of the B,eform.s, · 
there were only "!18,388 liquor shops in the whole of :British 
India, i.e., an average of one shop for every 22 square miles. 

Beginning with the non-cooperation campaign of 1921-22~ the 
temperance movement has developed into a definite demand for 
prohibition which has become an important political issue. There 
would be special administrative difficulties· in enforcing pro
hibition in the peculiar circumstances of Jndia., be~ause of the 
ease with which liquor can be produced from palm-trees. There 
has been on the part of Ministers a growing realisation oC this 
fact in recent years. The revenue from excise has been 
stationary or actually diminishing, and most provinciaJ Govern
ments are anticipating a fall_ in the next decade.. . 

OTHEB SouRCEs OF Plu>viNCIAL REVE<NUE. 

419. 'fhe principal feature of the revenue from stamp duties is , 
the large proportion derived from judicial stamps. In Bengal, 
of the yield under the head of Stamps in 1928-29 (which was 
more than the revenue from any other single source in that year)', 
nearly two-thirds was from litigation. · 

Some of the irrigation systems of India owed their ·first 
beginnings to pre-British rule, but it is under British initiative 
that the biggest developments have taken pla.ce. 'Ihe total 
area artificially irrigated in 1926-27 was nearly 48 million acres, 
of which over 21 millions was from government works, and· the 
total capital outlay on these works at the end of 1927-28 was 
over Rs.111 crores (£831 millions}, Many of the irrigation works 
in India were constructed as a protection against famint>. These 
" protective " works are maintained at a. loes, but they are 
indirectly beneficial, since they avoid expenditure of a more 
wasteful kind on measures of famine relief. The practice in 
respect of charges for irrigation varies from province to province. 
In Burma, Sind and the greater portion of Madras, land revenue 
includes the charge for "irrigation. In the other provinces, a 
separate charge is made for the supply of water from Govern
ment irrigation works, and the rate varies generally with the 
nature of the irrigation work and of the crop grown. 

The revenue from forests is the most important of the re
maining sources of provincial income. It is mainly derived from 
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the sale of timber and other produce of Government forests. In 
Burma, however, " royalties " on rubber, lac and other forest 
produce are levied in a form which renders them indistin
guishable from export duties. The " forest royalties " are le,·ied 
only ·on forest produce exported from the province and are 
collected by the central customs officers at the ports. The 
justification for this peculiar arrangement lies in the fact that 
practically the whole of the produce is exported, and the geo
graphical features of the country make it very difficult to collect 
the royalties in any other shape. ' 

In certain provinces there are. taxes on amusements such as 
cinemas and race-courses. Registration fees are another head of 
provincial revenue. But these subordinate sources are not of 
sufficient importance to require special description. 

PROVINCIAL EXPENDITL'RE. 

420. On the expenditure side the principal feature that attrach 
attention is the very small expenditure, considering the ground 
to be covered, on education and the medical services. The subject 
of education we have reserved for separate treatment.• Medical 
relief and 'sanitation have attracted considerable attention since 
the Reforms, and the expenditure on these services has risen 
from Rs. 383 lakhs in 1921-22 to Rs. 573 lakhs in 1929-30. The 
facilities for medical relief are. still, however, deplorably inade
quate. The total number of hospitals and dispensaries, public anJ 
private, in 1926-27 (the latest year for whicli we have accurate 
figures) for the whole of British India, was only 4,205 for a 
population of 24 'l millions. 

• Pa.rt VI below. 
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CHAPTER 6.-THE SYSTEM OF .FINANCIAL CONTROL. 

. . Parliamen\arJ Intervention 1n Indian Affairs~ . · I ' I 

421. The circumstances which r~sUited In direct Parliamentary 
intervention in Indian affairs in the latter half of the eighteenth 
century are well knoWn.. Parliament had, indeed, as early as 
1698, imposed statutory restrictions on the Company's borrow
ings in England, but it would seem that its object was to protect 
the privileges of the Bank of Engla.nd rather than the revenues of 
Indi&. H was not until seventy years later, when its attention 
was attracted to Indian affairs by the growing financial embar
ra.ssments of the Company, that Parliament decided to take a . 
more direct measure of control over· the Company's affairs. 
When it sanctioned a loan in 1773, it imposed a limit on the 
Company's dividends and compelled it to submit its accounts to 

.the 'lreasury, In 1784: a Board of Control was established, con-.. 
sisting of the Chancellor of the Exchequer, a Secretary of State 
and four other Privy Councillors .. The· President of the·.Board 
of Control soon came, in practice, to exercise all its powers: . 
he was the forerunner of the Secretary of State cfor .India, · 
and his office was a Cabinet post, the holder of which changed 
with the Government. The curious system of dual control. 
which resulted need not be described here. • It \is . enough tO 
say that Parliament was thus provided· with a machinery for 
continuous supervision over Indian aft' airs; and the subsequent 
renewals of the Charters in 1793, 1813, 1833 and 1853 were pre
ceded by most,..exhaustive enquiries into the financial administra
tion of the territories entrusted to t?e Company. 

The Act of 1858. 
422. With the assumption by Parliament, after the Mutiny, 

of direct responsibility for the administration of India, the 
Secretary of State for .India replaced the President of the Board 
of. Con.trol, and with him was associated a Council, the constitu
tion, functions and powers of which we have described elsewhere. t 
The Secretary of State waa given statutory authority to .. super- ' 
intend, direct and control" all acts relating to the revenues of 
Ind~a.. These revenues· were formally vested in the Crown~ 
and the entire responsibility for the control of expenditure waa 
placed by statute <.on the Secretary of State in Council. Indeed, 
so complete was, a.nd is, the transfer of authority to the Council 
that even· Parliament could not, without first amending the 
Act, direct any expenditure to be incurred from Indian revenues~ 
which a majority "Of the Council declined to sanction. Without 
prej~dice to this requirement, it is further provided that expendi- · 
ture from Indian revenues on military operations beyond the 
external frontiers of India cannot be incurrecl without .the consent 
of both Houses of Parliament. Moreover, all sterling loans 

. · • See ''The India Office," by Sir )Ialoolm Seton, pp. 13 el Mil· 
t Part II. Ch. 11. . 
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raised by the Secretary of State are regarded as reqmnng the 
authority of an Imperial statute. TLe former limitation owes 
its origin to 'an amendment to the Government of India. Bill of 
1858, moved by Mr. Gladstone, while tbe latter is baEed on the 
view that the ancient restriction imposed on the Company in 
1698 survives to limit the powers of the Secretary of State. The 
Government of India Act itself contains no specific provision 
requiring Parliamentary sanction, in the form of legislation, for 
Indian loans· raised in this country, nor is any such procedure 
observed in the case of loans raised by other Governments 
within the Empire, e.g., by the Crown Colonies whose loan 
operations are conducted through the Crown Agents in London. 
The practice in the case of Indian stocks may have enabled 
India to obtain money on cheaper terms. The Trustee Acts 
authorise the investment of trust funds in any stock issued by 
the Secretary of State for India and charged on Indian re\"enues,. 
or in any securities on which the interest in sterling is payable 
out of, and charged on, the revenues of India, just as trustees 
are permitted to invest in stocks authorised under the Colonial 
Stock Act, i.e., stocks in respect of which the strict conditions 
prescribed by the British 'Treasury have been observed. But 
in neither case is there any Parliamentary guarantee, and it is 
obvious from the reactions of prices of Indian stocks to changing 
political conditions in India that the British imestor values 
them in the light of India's credit. 

Qualifications to control of Secretary of State in Council. 

423. The control of the Secretary of State in Council over 
Indian finances remained absolute until the introduction of the 

: Reforms,· though considerations of administrative convenience 
and requirements of promptitude in the transaction of public 
business had n,ecessitated, almost from the. very beginning, a very 
wide delegation to the authorities in India. In practice, he 
Issued ·!\ "resolution," amended from time to time, indicating 
precisely the limits of expenditure which the Governor-General 
in Council could incur without previous reference to him, whild 
the Government of India in its turn by means of elaborate code3 
and regulations maintained a rigid control over provincial ex
penditure. · All proncsals for provincial or central taxation 
required his previous sanction, and no loan could be raised in 
India . by the Government without his consent. The central 
budaet, which down to 1920 included not only the direct tram
acti~ns of the Government of India, but also those of the rro
~inces, received his approval before it was presented to the 
Legislature .. ' 

The establishment of a measure of responsibility in the pro
vinces under the Reforms involved a partial control of the Execu
tive by the provincial legislatures, and this control largely mani
fests itself in conne~tion with finance. The greater opportunities 



TRII SYSTEM OF FINANCIAL CONTROL. 369 

of influencing the · Executiv~ •. with . ~hich the ·provincial --8.nd. 
central legislatures were provided, have rendered i~evitaple a. 
considera.bl6 abatement of the contt:ol lllthert6 exercised byt " 
Parliament and the Secreta.ry of State, We shall in the following 
paragra.pha first expla.in the process by which the central and · . 
provincial legislatures ~xercise theit influence over· finance, and 
then describe the nature of the powers which the. Secretary of 
State still retains, and ·the machinery through which he makes.·. 
his control over Indian financial administration 'effective ·and , 
discharges his statutory respo~sibilities. · · · 

(a}· Control of Indian Finance by the. Legislatutea ' 
. of India. · ; ~ & , ~ : ;.: • 

' .... ' 

424. The system of control by Indian legi~l~tures ~ver fuia'o'ce.; · 
established by the Government of India .Act, 1919. is; in its 
essential features, very similar to that· of. the ·}3ritish system 
on which it is 110 largely ·modelled.· Indeed, there bas even been 
a. tendency to copy features ~hicll are not becessaiily pf general . 
. application but have their origin in some incident in British 
parliamentary. history. · Corresponding to out· Estinlates Com
mittee, there are, a.tta.ched ·to the central and proVincial legis
latures, Standing Finance Committees, whoae principal func.tion 
is to scrutinise prt>posals for fresh expenditure and· suggest , 
economies. The Finance Member, like the British Chancellor 
of the Excheqaer, opena his budget with a. detailed survey of the 
financial position. and in the Centra,! Legislature (though :QOt in ··· 
the provinces) it is the practice to vote certain taxes annually. -
The demands of the Government for supply in respect of certain . 
services are presented to the legislatures annually in the form 
of motions to be voted upon, though other items of expenditure. 
such as debt charges, army expenditure, salaries of certain high 
officials and services, are not subject to vo~.• · Finally, thP-re · 
is an elected Committee on· Pnblic ·Aeoounts,· which considers 
the report of the Auditor-General and through wbicb the. legis
latures satisfy themselves that the money voted by them has' 
been satisfaetorily. spent. 

. . Standing Finance Committees. 
425; The institution of standing committees of. the 'legiS~ 

lature, attached to the various departments of the central and 
provincial Governments, owes its origin to the recommendation 
CQntained in paragraphs 235 and 285 of the Montagu-Chelmsford 
Report, ~'he authors of the Report cloo.rly recognised the limita
tions under which such bodies could work and stated that their 
object was. to familiarise elected members of ·the legislatures. 
with the process of a.dministration and to make the relations 
between the Executive and the legislature more intimate. The 
committees were, in their view1 to be purely advisory. a.nd they 

• See the statutory liat eet out above, p. 170 (Part II. chap. 8, para.. 179). 
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were not to have any administrative control of departments. 
Fears were expressed at the time th_at, once these committees 
were instituted. it would be difficult to restrict them to purely 
advisory functiom, and that, as had happened in other countries 
where the committee system flourished, the tendency for these 
bodies would be to grow int~ a rival executive. The proposal, 
however, received the support of the Government of India and 
most of the provincial Governments and was endorsed by the 
Joint Select Committee in the following terms:-

•• The:Committee-think-that it may often greatly 8.88i.st the political 
education of India if standing committees of the legislative bodiee are 
attached to certain department& of Government, but they only expres& thia 
opinion on the understanding that the appointment of such committeEB, 
their composition and the regulation& which govern their procedure. shall 
be matters wholly and exclUBively within the discretion of the Governor
General or of the Governor u the cue_may be." 

426. The standing committees for finance with which we 
are concerned here have probably exercised a greater influence 
over Government policy and administration than similar com
mittees attached to other departments. Bengal and Bihar and 
Oris£:13. have had no such committees for. finance; while in Assam 
a committee has only recently been constituted, though an in
formal committee of the Legislative Council has every year 
advised the Government on new schemes of tlxpenditure. In the 
other provinces these committees came into existence very early, 
but since their constitution and powers were len wholly to the 
discretion of the Governor, the nature of their work and the · 
range of their influence over administration and policy have varied 
considerably in the different provinces. They have invariably 
been presided over by the Finance Member and have contained 
a majority of members elected by the legislative coun<.-il. Their 
ordinary functions are generally to scrutinise propor,als for new 
expenditure, to advise on supplementary estimates, and to con
sider and initiate proposals for retrenchment. 

In practice, however, in all the provinces, except Bombay, the 
committee has exercised very much wider powers and has had 
considerable opportunities of influencing and controlling the 
administration. In at least three provinces, the committee bas 
normally been consulted on proposals for the imposition of addi
tional taxation. In the Central Provinces, it advises the Govern
ment on matters such as loans, while in Madras it bas very 
largely determined the distribution of the surplus revenues 
between the transferred and reserved E.alves of the Government 
(a matter which, we may observe, is one for agreement between 
the two halves of the Goveri:unent). In almost all, there has been 
a distinct tendency to encroach on the sphere of administrative 
policy, but the provincial Governments concerned, so far from 
being perturbed by this development, are satisfied that the com
mittees ·have served a useful purpose and have proved to be very 
valua.ble institutigns. 
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The Standing Finance Co~ittee of the Legislative ABsembly 
baa always remained a purely advisory body and bas confuted -
its activities to a.n examination of new proposals for expenditure 
to be subsequently voted by the Assembly. The Executive, · 
however, has rarely, if ever, ignored its advice, nor has the~·. 
Assembly ever dissented from its views. The Committee, the 
Government of India considers," lias usually taken a reasonable 
and intelligent view of its duties " and has helped to familiarise 
the elected members and tlie public with the details of financial 
administration. ' 

Estlma.tes and Supply •.. 
. 427. After the estimates of revenue and expenditure of the 
Central Government have been finally approved by the Governor· 
General in Council, they are laid before the Assembly 9n ·the 
occasion when the Finance Member makes his Budget speech, 
wliich may or may· not. include proposals for new taxation. . 
This procedure, it will be observed, differs somewhat from the·. 
order of events followed in the British Parliament, 'where not · 
only the presentation but the voting of part of the estimates is 
preliminary to the opening of the Budget. Indeed_ .the word 
.. budget " is often used in the political phraseology of India. to . 
refer to proposalJ for spending rather than to proposals for raia. 
ing money. The Finance Member's statement is followed by a. 

. general discussion covering the wliole field of administration, but 
no motion is moved &t this stage, nor O:oea the. discussion go into 

. many details. The debate is, however, important, for it furnishes 
the Legislature with · its only opportunity of criticising the 
revenue e6timates . and the loan policy of the Government of 
India. · · · 

At the next stage, the demands of the Government for supply 
are presented to the Assembly in the form of a series of motions. 
'Ihe number of days allotted to discussion is limited, and the 
items selected for debate are chosen by arrangement with the 
opposition leaders, the rest of the votes being. put without, 
debate. As we have already obse-rved, an important feature of 
the Indian system is the division of expenditure into " voted •• 
and "non·voted " items. The Governor.General is given dis· 
cretion under the Act to throw open non.votable heads of 
expenditure to discussion by either Chamber, and in practice 
he lias invariably allowed the Assembly to discuss them. More· 
over a. practice bas grown up by which it· is possible to attack· 
non.votable expenditure by moving a " cut " in the voted 
expenditure ancillary to it. For instance, expenditure on defence 
is classified as non. votable, but, in practice, ·Army policy and 
expenditure may be criticised by moving a. reduction in the ex· 
penditure· proposed to be voted for the secretarial establishment 
of the Army Department. 

We have · explained elsewhere that the' refusal of the 
Assembly to vote a demand put before it is not necessarily efTec

. tive, as the Governor.General in Council bas the riglit, \Vhich 
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h~~os been exercised on many occasions, of restoring a " cu• •• 
made by the Assembly, if he is satisfied that such a course is 
essential to the dis~harge pf his responsibilities. Lying at the 
back of these ~laborate provisions is a. reserve power which ca.Q 
only be used in cases of emergency. In such cases, the Governor
General, witliout reference tQ any other body, has power to 
authorise .sucl~ flXpenditure as may, in his opinion, be necessary 
for the safety or· tranquillity ·of British India. · 

Provincial procedure as :regards estimates and supply follows 
the same ~es •. Here again, the Government's proposals for 
.expenditure under various heads are laid before the Legislative 
.Council at the time when the Finance Member presents his 
Budget. After the budget statement there is first a general 
discussion, and then deman.ds for supply are taken up and deah 
with. Tfie proportion of " voted " to " non-voted " expenditure 
is considerably larger than at the Centre .. ' We have desCribed 

. elsewhere* the Governor's powers of. restora~ion, which diifer · 
according as "the rejected demand relates to a reserved . or a 
transferred . subject. 

. 1he Finance . Bill • 
. · . 428. At Delhi, there is an annual Finance Bill It is formally 
introduced 'at the time of the Finance Member's budget speech, 

· though it is not discussed or voted upon until after the estimates 
liave been passed or. certified. It is a remarkable circumstance 
that all the central taxes of India, except the tariJJ, are voted 
annually-.-even postal rates.· In' the province~, on the .other 
hand~ there is no annu·al Finance Bill. Th• pitch of land · 
assessment remains ronstant for a long period f>f years and, in 
any case, is not fixed by legislative vote; other taxation depends 
upon permanent statutes. . . 

It is a. little difficult to. understand why there· should be an 
annual Finance Bill requiring to be passed by the Central Legis
lature.·, Neither the G9vernment of India. Act, nor tlie Rules 
framed under -it, make such an ·annual. A.ct constitutionally 
necessary. . It owes· its origin to ·an amendment to the Taxation 
:Bill of 1921, which sought to limit the operation of the Bill to· 
one yeo.r. ·'The non-official member who moved this amendment 
explained that his obje~t was to establish a. convention similar 
to 'that m force in the House of Commons. · The Government 
accepted the amendment,· except in respect of the customs 
tariff.· · · · · 
·· The Indian· practice was thus avowed to be an attempt to 
follow the British model, but the copy· goes much further than 
the original, and the special reasons. for adopting this course 
in Britain ·do not necessarily exist elsewhere. . In England, it 
became customary to move the 'levying of one direct tax (income 
tax) and one indrrect tax (tea) annually, partly as emphasising 
the constitutional need for 'the a.nnual meeting of Parliament, 

. . ., •;_Part JI;Chap. 4. para. 155. 
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and partly iri order to have two so~rces of iev~nue readily 
ava.ilable for annua.l adjustment. . Now. that there Is no· tax on 
tea, income tax is the only tax which requires annual rene'fa.l. 
Indeed, a single Finance Bill containing all the financial enact
ments of the year is quite modem. I~ was the plan adopted 
by Mr. Gladstone in 1861. when the House of Lords rejected the 
Bill abolishing the paper duties. Annual. taxes are not needed 
in India ·either to establish the rights o' the Legislative Assembly 
a«:rainst the Council of State, or to secure the annual m(let4lg 
d the Legislature. Ii is quite usual in the wrjtten. con
stitutions of overseas legislatures to provide for this .e~:pressly. 
and already section 67 A of the Government of Indi.a. Act appears 
to make an annual mooting of the Indian Legislature obligatory. 

.. . . -

Public . .Accounts Committees. ·· • 

429. On the activities of the· Public Accounts Committee of 
the Legislative Assembly, and the provincial oouncils it is not · 
necessary for us to say much, for jts functions and powers are 
very similar to those of the corresponding Committee of the 
House of Commons, and it works on precisely the same lineR ~ 
a.• our Committee does liere. For the Central Committee eight· 
members are elected on the principle of proportional represen- · _. · 
tation, while three are nominated by the Government. The 
Chairman ia the Finance Member, and not, as is customary at 
Westmins~r. a member of the Opposition. This feature of its 
constitution may eometimes have embar~ing results, for the 
Committee has to deal with financial1tr~:egula.dtiea in all the 
d~partmenta of th~ g?vernment. in~lud\ng_ those fo~ ,whicli the 
F1nan~ ~ember 1s d!rectly responstble( yf - . " ·. · ' ·: : · .. -

The pnmary functwns of the Comm1ttee, hke those· of our 
Committee here,are to scrutinise the annual report ofthe AuditOr •. 
General on audit and appropriation, and to satisfy itself that 
the money voted by the legislature. baa been spent within tba 
scope of the demand. In practice, however, tfie Committee 
has exercised its powers in respect of non.voted as well as voted 
expenditure. Thus the Committee. deals with the Auditor
Genera.l'a report as to a.ny irregularitiea or e~:trava.gance in 
military expenditure, but in this case the report is enmined in 
the first instance by a small ad hoc committee consisting solely 
of officials. The Pub lie Accounts Committee has, however, no 
executive powers. It can point out irregularities or improprieties, 
and record its findings and recommendations. but it cannotissue 
any orders or disallow any items of expenditure. '-' 
T~e report of the Committee is presehted to the Assembly,. 

~ut there has. been no gener~ desire to discuss it. The report 
18 too techmcal to be of mterest to the majority of the 
members of the Assembly, and in practice any action 'taken on 
the report is on the initiative of the Government. The actual 
delibera.ti?ns of th.e Committee, however, receive a great deal 
of publictty, and 1t~ s~~~ti~v of expen~iture, according to the 
Government of Jndm, Is Jealous, deta1led, and enthusiastic." 
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I& ia generally recognised that the Committee bas proved itself 
both •• industriam, and efficient ••, and it bas notably enlarued 
tfie.authority of the Assembly. .

0 

~e constitution, functions, and powers of the provincial 
Pubhc Accounts Committees are verr similar to those of the 
Central Committee. 'Iheir working baa not attracted aa much 
attention as th~t of the Central Committee, owing to the fact 
that they were slower to realise their duties and responsibilities. 
Some of them have already done very valuable work, and with 
the growing recqgnition of · the importance of the functions 

- assigned to them, they are developing into efficient and useful 
institutions. · .. 

(b) Control of Indian l'lnance by the Secretary of State in 

Council. 

(i) In the Provinces • 

. 430. ·With the establishm~t of· responsible government .in 
certain spheres of _provincial administration, control over expen· 
diture on the transferred services baa definitely passed to the 
provincial'legisla.tures. The Secretary of State has not, however, 
completely divested himself of the responsibility for expenditure, 
even on transferred departments. . For no proposal for the 

· appropriation o~ funds in a province may, under the Govern
ment of India Act, be made except on the recommendation of 
the Governor. The. Devolution Rules require the previous sane. 
tion of the Secretary of State in Council to certain proposals foe 
expenditure in respect of transferred subjects before they are 
included in a grant, aa. for instance, for the creation of perma
nent appointments normally held· by members ol All-India 
services. . .; : . • . · 

· _As regards provincial reserved subjects, there baa been a con
siderable relaxation of control by the Secretary of State · in 
Council, but the delegation of powers continues to be by means 
of executive orders, embodied in what is commonly known as the 
Provincial Audit Resolution, issued by hlm in virtue of the powers 
conferred on him by the Act.· The principal items of reserved 
expenditure which . require his sanction are the pay and 
a.llowances of All-India services, the expenditure of Governors,. 
the revision of establishments involving an annual expenditure 
exceeding a certain limit and capital expenditure on irrigation 
and other public workS estima~ to cost more than Rs. 50 lakhs. 
In practice, the control is exercised through the Government of 
India which. in forwarding the proposals to the Secretary of 
State, offers its criticisms and suggestions. · 
· In a previous chapter we referred to the importance which the 
Monta.,au-Chelmsford Report attached to the financial auton?my 
of the provinces and described the nature of the control, strictly 
regulated by sta'tute, exercised by the Central Gove:nu:ne~t; over 
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provincial taxation. The budgets of . provincial Governments 
are not now submitted either to the Government of India. or to 
the Secretary of State for approval before they are presented 
to the provincial legislatures, but provincial solvency is ensqred 
by the indirect method of control over provincial borrowings. 
Before 1920, the provinces were never accorded the privilege of 
raising loans in the open market, and they invariably borrowed 
the money they required from or through the Central Govern
ment. With the introduction of the Reforms, they have acquired 
considerable freedom, but their borrowings are regulated by 
statutory rules. No loan may be raised f>y a provincial Govern
ment outside India. without the sanction of the Secretary of · 
State, or within India without the approval. of the Central 
Government, and provincial borrowing is restric~d to certain 
purposes specified in the rules, viz., capital expenditure on 
projects of lasting public utility, famine relief and repayment of 
previous loans or advances.· Some provinces have resorted to 
borrowing in the open market, but the bulk of provincial 
borrowings has been from the Central Government which, 
through the medium of the Provincial Loans Fund established 
in 1925, regulates the terms and conditions, the rate of interest 
and the period of amortisation of all advances to the provinces. 
Whatever be the machinery adopted, the necessity for some co
ordinating agency in a country with a. limited . market for 
borrowing, such as India, is generally recognised. 

Regulation of provincial borrowings thus provides the Secre
tary of State and the Central Government with . an effective 
instrument of control, by which the financial stability of the 
provinces is secured. As statutory custodian of the balances of 
provincial Governments, the Central Government is armed with 
additional powers, by the exercise of which. provincial over
drawing can be prevented. The Centra.! Government may, with 
the previous sanction of the Secretary of State in Council, 
prescribe the procedure to be followed in the payment of 
money_ into and the withdrawal, transfer, and disbursement" of ~ 
money from the public account. It has further the power. to 
require provincial Governments so to regulate their programmes_ 
of expenditure as not to reduce the balance at their credit below 
a stated figure, and to make their orders ~ffective by the restric
tion of issues. Interest cha.rges have also priority over all other 
charges on provincial revenues, save only the statutory contribu
tions to the Central Government. 

(ii) At the Centre. 
431. Over the financial administration of the Central Govern. 

ment the Secretary of State still maintains a control more rigid. 
than over any other sphere of a.dministra.tion, except perhaps 
defence and foreign relations. Indeed, although there baa been 
a general tendency for his control to be relaxed, the Gove~ment 
of India. would, we think, contend that on some occasions in the 
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pas' the directions of the· Secretary of State on some financial 
questions have reduced the Government of India to the position 
of a subordinate a.gency. .Large powers of expenditure have been 
delegated to the Government of India, but as in the case of 
provincial reserved subjects, the previous sanction of the Secre
tary of State in Council is required in a limited number of cases 
specified in the Central Audit Resolution. The budget pro· 

· posals, particularly those affecting taxation, a.re invariably sub
mitted to him a.nd his orders obtained before the Budget is 
presented to the Centra! Legislature. In the case of taxes which 
fall within the scope of the fiscal convention, however, he merely 
offers his observations, but does not interfere when the Govern. 
ment oj India and the Legislature are in agreement. The Sec
retary of Stat.e al8<) controls the management of the Gold Stand· 
ard and the paper currency reserves, the policy with regard to 
exchange and currency, and all borrowings in England and in 
India~ 

The Auditor-General. 
432: We have described the nature of the control exercised by 

· the Secretary of State and his Council over the financial adminis
tration of India and have referred to the numerous devolutions 
of ··power by means of statutory tnles and executive orders tO 
authorities in India. It is clear that if the control is to be 
effective, there 'nl.usfbe an agency in India independent of the 

. Executive and responsible to the Secretary of State for seeing 
that· the Governments do not act in excess of the powers con
ferred· on them by· th~ Statute or the executive orders of the 
Secretary of State. The officers on whom this responsibility 
tests are the Auditor-General and his staff, one _of whose principal 
functions is· to see that the line of demarcation between the 
powers of the Secretary of State and the authorities in India. is 
i:i1aihtained. He is an officer appointed directly by the Secretary 
of State in Council and holds office during His Majesty's pleasure. 
He is the final audit authority in India, and though not in any 
sense a servant of the legislatures, he is an important part of the 

. machinery through which. the legislatures· enforce regularity 
arid economy in the administration of public finance. It is his 
reports on the appropriation accounts that the Public .Accounts 
Committees consider, and h~ ·or his representative attends all 
meetings of the Committees and guides their deliberations. 
· ·'I he accounts of ·the expenditure from Indian revenues in 
England are not, however, audited by the Auditor-General in 
India, but by an auditor in this country appointed by His Majesty 
by warrant under His Sign Manual, countersigned by the Chan
eellor of the Exchequer. His reports are laid before both Houses 
of Parlia'nlent, but are not !lubmitted to the Indian legislatures, . 
although a . portion of the expenditure incurred in England is 
voted by them·. · · . · ' · . . . 
· · 'lhe Auditor-G-eneral has' thus a dual responsibility to the Secre
tary of State on theone hand and to the-Indian legislatures on the 
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other. A peculiar feature of the Indian financial system imposes 
on him a third function. The compilation of accounts and their 
audit are, except in provinces in which the Secretacy of State in 
Council has declared otherwise, entrusted to the- same agency, 
the Indian Audit Department. The Auditor.General is, there
fore, responsible not only for audit, but also for the preparation 
of the accounts he audits. He is, in fact, the officer who is statu~ 
torily responsible for the compilation of the a~ounts which the 
Secretary of _State is required to lay before both Houses of 
Parliament every_ year. The explanation of this anomalous 
combina'tion of duties (a relic of the highly centralised system of 
administration which obtained in India, before .1~20) lies in the 
transitional nature of India's constitutional and administrative 
arrangements. Audit and IK:COunts have already btlen separated 
in several departments of the Government . of -India and in 
the United Provinces, and the extension of this financial reform · 
to other provinces, which was strongly recommended by the 
M:uddiman Committee of 1924, has been hindered only by con
sideration of the cost involved. 
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PART VI.-THE GROWTH OF EDUCATION. 

Appointment ol Auxiliary Committee. 

433. We have been specially charged by our tenns of refer
ence to report on the growth of education. To survey the whole 
field of education throughout British India in all its branches 
and aspects would require many volumes, but we interpret our 
duty in this respect as limited by the general scope and purpose 
of our main enquiry. We have regarded ourselves, t:Serefore, 
as primarily concerned with education and its organisation in 
relation to political and constitutional conditions and poten
tialities of progress. 

Under the authority conferred on us by our Warrant of 
Appointment, ~Ve delegated the work of conducting a special 
enquiry on this subject to an Auxiliary Committee, presided 
over by Sir Philip Hartog, which included other prominent 
educationists, British and Indian. • The results of the Com
mittee's investigations (which, despite embarrassing limitations 
imposed by considerations of time, covered a wide range of 
subjects) are embodied in a Review+ which has already been 
published.· We desire to express our deep obligations to all the 
members of the Committee for their valuable survey. The 
Committee's Review has been of the greatest assistance to us 
in dealing with the subject. On this Review, of which we have 
discussed the substance with its authors, together with a Supple
mentary Note by Sir Amherst Selby-Bigge (which was subse
quently issued to the Government of India, the provincial 
Governments and the provincial Committees co-<>perating with 
the Commission), aided by our own observations and enquiries, 
we have founded our conclusions. 

Scope of Commission's Educational Enquiry •. 

434. Broadly, we have two questions to answer. To what 
extent has education fostered, -Or is it tending to foster, in the 
peoples of British Intlia a capacity for understanding and form
ing intelligent opinions on civic and political issues? And to what 
extent has it provided, or is it tending to provide, a directing class 
capable of sane and inspiring leadership in the political field, 
and of initiative and efficiency in the administrative? In other 
words, we have primarily to estimate the effect both in respect 
of performance and promise, firstly, of' mass education, and 
secondly, of higher education, on the life, capacity and character 

* The Committee consisted of Sir Philip Hartog, Sir Amherst Selby-Bigge, 
Sir Saiyid Sultan Ahmed, Sir George Anderson, Raja. Narendra. Nath, M.L.C., 
and Mrs. Muthulakshmi Reddi, M.L.C. Ita Review is referred to in the notes 
l:elow a.s " Ed. Report." 

t Published in October, 1929, with an Interim Report of the Commission, 
Cmd. 3407. 
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of the peoples of British India., in relation to political progress. 
And, as growth of education is the topic, we have to do our best to 
describe and measure the advance that has been made, 

It is not our business to propound a scheme of educat,onal 
reform either in respect of the provision and co-ordination of 
educational' facilities or the internal organisation of educational 
institutions or the methods and content of instruction. In th~s 
strictly educational field, we can only take note of our Auxiliary 
Committee's observations as to the causes of weakness or in
effectiveness, and the remedies which the Committee indicates. 
Its suggestions should prove of great value and help to those 
rel"ponsible for the conduct of Indian education. Nor is it our 
function to enter into the details of educational administration 
~r to suggest the steps which are necessary or desirable for the 
improvement of administrative machinery. 

On the other hand, it is our duty to examine the indications 
contained in the Committee's Report of the manner in .which 
Ministers have exercised their responsibility for administration, 
as well as for large questions of policy; in this connection, the 
facts and tendencies disclosed have a special relevance to the 
subject of our enquiry . . 

British In1luence on Indian Education. 
435. The British connection with India has throughout been 

marked by progressive efforts to plan and apply an educational 
policy, and the survey of the last hundred years in this respect 
is one of which no Englishman who appreciates the immense 
difficulties to be surmounted need feel ashamed. Notwithstand
ing the traditions and achievements of ancient learning, educa
tion in India at the beginning of the 19th century was at a very 
low ebb. There were hardly any printed books either in the 
classical languages or the vernaculars, and Western education 
had not been introduced. Indigenous village schools, antiquated 
but self-supporting, whether conducted by Brahmin or 
Muhammadan teachers, could not cope with more than a fraction 
of the vast child population. Education for girls was ai.most 
non-existent. The new impulse, it is instructive tc? 
observe, ·had its centre at the British capital of Calcutta. 
Warren Hastings had purchased a site for a. Muhammadan 
college in 1781 and assisted Sir William Jones, the first 
orientalist who directed European attention towards a knowledge 
of Eastern religions and languages, to found the Asiatic Society 
of Bengal. The British Resident at Benares established the 
Sanskrit college there in 1792. The influence of men like 
William Wilberforce induced Parliament to insert a clause •in 
the East India Company's Act of 1813 to secure that the 
Governor-General in Council should set apart '' a sum of not less· 
than one lac of rupees in each year " for the encouragement of 
education in British India. The amount was little enough, but 
at that date no Government had as yet undertaken the pro
motion of education in England by grants from public funds. 
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There followed the famous controversy between the 
'' Orientalists '' and the '' Anglicists '' as to the direction in 
which the money available should be spent. Was the policy to 
be pursued the traditional policy of teaching through the medium 
of the classical languages of the East, or was Western culture to 
be made available through the teaching of English? It is com
monly (but quite erroneously) supposed that Macaulay's Minute 
of 1835 was the sole cause of the decision to take the latter 
course. In fact forces were already at work represented by. the 
Indian reformer Ram Mohun }\oy, by David Hare, and by 
missionaries such as Alexander Duff, as the result of which the 
teaching of Western subjects through the medium of English 
(called in India " English Education ") was adopted and en
couraged by Government, with a view to its being developed 
alongside the vernacular schools. Higher education in India was 
definitely linked with the English language; indeed, it has been 
said that the main contribution of Britain to Indian education 
was the high school, in which English is taught. For good or 
evil, the course was set which has resulted in educated Indians 
having a. means of communication all over the sub-continent, 
which no single vernacular tongue could supply. A recent com
mentary observes that " the national and public life in India 
began with the spread of English."* Sir Charles Wood's 
Education Despatch of 1854 opened a new chapter; it determined 
the whole subsequent course of Indian educational development 
by imposing upon the Government of India the duty of creating 
a properly articulated system of education from the primary 
school· to the university, and the years following witnessed the 
establishment of Departments of Public Instruction in all the pro
vinces, and the founding of the Universities of Calcutta, Madras 
and Bombay. Our Auxiliary Committee, in its Review, points 
out that all subsequent stages may be regarded as a development 
of the policy then laid down rather than as departures therefrom, 
and the principal milestones on the road so laboriously travelled 
since that date are described in the Committee's survey of Indian 
educational policy down to the Reforms. t No account of the 
development of Indian education could justly omit a reference 
to the work accomplished by the Indian Education Departments. 

Transfer to Ministers. 

436. In 1921 the responsibility for education in the Governors' 
provinces was transferred to Ministers ; and we are mainly con
cerned to review the facts and tendencies of the subsequent 
period. There are defects and weaknesses in the present system 
of public education, and reforms ~re needed bef?re the resul~s 
which have been achieved, or are hkely to be achieved, under 1t 
could be regarded as satisfactory. But criticism to be helpful 
must be constructive and sympathetic and we should be very 

* Sir Stanley Reed and P.R. Cadell. "lndiar--the New Phaae," p. 136. 
t Ed. Report, Ch. 2, p. 9. 
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sorry if our observations were regarded as attributing reproach 
or blame either to Ministers or to their official predecessors. It 
is only fair to :Ministers to say quite plainly that in out opinion 
the system which they inherited was far from satisfaetory, 
and that no fa.ir estimate of their achievement can be made unless 
large allowance is ma.de for this initial handicap. On the other 
hand, it must not be supposed that the Government of India, the 
provincial Governments, and the devoted and experienced officers 
of the Indian Educational Service were not alive to faults in 
the system and had not before 1921 made efforts to correct them. · 
If the War had not intervened and made it impossible to giye 
effect to the Education Resolution of 1913, the position in 1921 
would have been much more favourable to advance. · 

437. Whatever view may be taken of the merits or demerits of 
the past or present administration of Indian education, the hard 
fact remains that the inherent difficulties of the problems whicb 
Ministers have to face, and which their predecessors had to face, 
are immense. To spread education among the masses of India., 
to make it effective, to maintain a. goocf standard, and to adjust 
it in its various grades to the needs of the people, is a very big 
task indeed. Even if the zealous educationist concentrates his 
efforts on the development of simple literacy, he encounters 
obstacles which he cannot quickly remove or evade. The Indian 
villager may be willing for his child to go to school far a year 
or two, but, aa soon as the .child can give help in the fields or the 
home, economic pressure and long· tradition are strong induce
ments to take the child away, especially as the cultivator does 
not, as a. rule, value education for its own sake. Nine-tenths of 
the Indian population-that is to say, about one-sixth of the 
human race-live in the villages of India, and most of. these 
villages are so small and scattered that the provision of effective 
primary education is expensive and difficult to organise. There 
are formidable obsta:cles arising from caste and communal feeling. 
It is not too much to say that the establishment of a. really satis. 
factory system of mass education in India,, and the creation 
thereby of an educated peasantry, constitute one of the most 
tremendous problems which educationists have ever had to face. 
All well directed efforts in this direction call for sympa.thy and 
encouragement, and we pass to an estimate of the present posi.-
tion with these feelings uppermost in our minds. . 

Llterac7 among the People. . . . 
438. We realise that education is not a.n indispensable requisi~e 

for an intelligent exercise of the vote. We have bad evidence, 
which we see no reason to doubt, of the shrewdness which. so 
often resides in the illiterate peasantry of the rural areas. Many 
a. ryot, unable to read or write, is capable of knowing cleaJ;ly, 
within the narrow range of his experience, what be wants and 
of making &S intelligent a. selection of a. representative as some 
of his literate fellow-villagers. But we need ha.rdly labour to 
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establish the proposition that education does help in the forma
tion of an electorate which will be potentially more capable of 
understanding issues submitted to its judgment and hence prim4 
facie better equipped to exercise political power. We are justi
fied, therefore, in regarding the extent of popular education as a 
not untrustworthy general guide to a people's fitness for the 
exercise of political privileges, and the prHalence of literacy is 
the commonest and the most easily ascertainable index to the 
stage reached in mass education. True, literacy alone affords no 
guarantee of the attainment of real political capacity, but the 
ability to read at least increases the probability that statements 
and discussions of political issues and political pro~ammes will 
reach the elector. It simplifies also the essential mechanics 
of the polling booth, for it means, or ought to mean, that the 
voter will be able to cast his vote in the proper ballot box with-· 
out the aid of colour or symbol, or of some more questionable 
guidance. 

Unfortunately. the aYailable statistical information as to 
literacy is entirely out of date, and another two years must elapse 
before the census figures of 1921 can be authoritatively revised. 
The figures of 1921 afford somewhat dismal reading, and the 
depression is not relieved by a comparison with similar figures 
for some of the educationally more advanced Indian States, 
though, ori the other hand, there are other Indian States quite at 
the bottom of· the table. The percentages of male and female 
literates for three States, which have made the greatest educa
tional progress, are compared in the following table with the 
average figures for British India. and for all India including the 
States; while, for purposes of preserving a balanced view, some 
further figures drawn from other Indian States are added. 

Literates per 100 Literates per 100 
males of 5 and females of 5 and 

O'Oer. o'Oer. 

Tra.vancore State 38.0 17.3 
Cochin State ... 31.7 11.5 
Baroda State ... 24-0 4.7 
BRITISH INDIA 14.4* 2.0 
ALL INDIA ... 13.9 2.1 
Mysore State ... 14.3 2.2 
Hyderabaa State 5.7 0.8 
Rajputana Agency 6.8 0.5 
Kashmir State" 4.6 0.3 

Excluding Burma, which in this •. ~s in so .much else, stands 
apart from other provinces of Bnt:sh Ind1a. (male ln~rates 
51 per cent.; females 11.2 per cent.), Bengal has the h1ghest 

• In 1911 the figure for British India was 12%; and in 1881 8%. It has 
always to be remembered that these percentages are adversely affected by the 
existence of nearly 20 000 000 aboriginals and hill tribea, sa well sa by thr, educa
tional backwardness ~fa far greater number of "untouchables." 
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percentage of male literates (18.1), while Bombay is at the top 
of the list in reaped of women literates with 2.7 per cent. 
Tb~ figures, it ·will be-observed, are for literates of five!years . 

of age or over; it may be thought inore material to consider the · 
question of literacy among·adults. We extract from the census 
of 1921 the following further information. Taking India ·as a 
whole, 17 out of every hundred men. and 2 out of every hundred 
women, who are twenty years of age and over, ar& entered as · 
literate. In Bengal male literates within this range are 22.5 per 
cent. : in Madras 21.4:; in Bombay 18.4:; in the United Provinces · 
8.9; in the Punjab 9.1; in the Central Provinces 10.4; in 
Bihar and Orissa 12.6; i.O Assam 15 ; and in Burma 62. 

Limits ol Adult Education. 

439. Apart altogether from the deductions drawn from them. 
the literacy figures themselves are probably far from accurate,. 
though a great deal of trouble bas been taken to make them as ·; 
accurate as possible. The test of literacy for census purposes is 
satisfied if the individual is considered to be able to write a letter 
to a friend and read the answer to it. The distinction ofbeing" 
litera.te in an Indian village is in most cases sufficiently rare to be 
known to the village officer, and since the 'prescribed test mani
festly rould not be applied individually, in many cases the man's 
own assertion, or the knowledge of his neighbours as to his 
capacity, must have been used to assist the enumerator. 'Ihe 
conclusion obviously is that illiteracy prevails among adults 
·to a most unsatisfactory degree, and that, unless a. child has 
learned to read and write in early years, it is unlikely that it will· 
become literate later in life. Indeed, the movement for adult · 
education in India. (apart from university courses) has, with one 
striking and valuable exception, hardly begun. We refer to the 
work done by the Army for education in India.. The Indian . 
Army School of Education at Belgaum now turns out each year 
about 300 Indian ofliceri, holding Viceroy's commissions, as 
well as a. large number of non-commissioned officers-a total of 
about 2,500-eacb of whom bas undergone a full year'• training 
as an Education Instructor. By this means, educational courses
are given to the whole personnel of thtl Indian Army, and many 
thousands of men return to village life literate and instructed on 
many matters, from map reading to the, duties. of citizenship. 
For example, the Army Manual on Hygiene makes the r~turning 
soldier· a. source of knowledge on tbis subject in many villages 
of the martial classes. · · . 

Qua11,titative Expansion since the B.elorms. 
4:40. So far as mere quantitative increase in the numbers under · 

instruction is concerned, there ba& indeed been a phenomenal 
advance since the inception of the Reforms. In 1917 the total 
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school-going population of British India attending primary 
classes numbered 6,404,200. In HlZ2 it had risen to 6,897,147, 
and the latest figure available is 9,247,617 for the year 1n1. 

The figures of expenditure on primary education show an 
equally remarkable increase since the Refom1s. They are given 
below for seven years, each marking the end of a quinquennium 
commencing with 1897. • ' 

Year 

1897 
1902 
1907 
1912 
1917 
1922 
1927 

Crores of Rupees 
per annum. 

1.10 
1.18 
1.55 
2.07 
2.93 
5.09 
6.95 

Were st&tistics of quantitative expansion a trustworthy indica
tion of educational advance, these might be held to furnish strik
ing evidence of post-Reforms development. But the closer scrut:ny" 
to which they have been subjected by our Auxiliary Committee · 
reveals the danger of accepting figures of increasing school 
provision or enrolment or expenditure as conclusive evidence of 
a proportionate or indeed a substantial increase of literacy. 

Wastage and Stagnatidn. 

441. TE.e two important factors vitiating the promise of these 
figures are what our Education Committee refers to as '' stag
nation •• and " wastage ". Children who do not for one reason 
or another advance from one class to a higher and consequently 
" stagnate ".or who, after a year or two -of instruction. forsake 
the school altogether for the traditional duty of Indian childhood, 
the tending of the family flocks and herds, are not likely to 
swell the ranks of the literates. 

We are satisfied that our Auxiliary Committte is correct in 
its view that a sustained_ course of instruction for a minimum 
period of four years is essential to establish a literacy that lasts. t 
Consequently, the figures of attendance in primary classes in 
i.mccessive years, quoted in its Re>iew, rule out any sanguine con
clusions from the purely quantitative expansion which has 
undoubtedly followed the Reforms. These figures are so im
portant that we reproduce them below.t 

• Ed. Report, p. 43. 
t Ed. Report, p. 45. 
t Ed. Report, Table XXV, p. 46. 
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NO'lOIEB o• I'U1'IL8 IX BOY81 SCHOOLS B1' BTA.GBS AND l'ROVINOES. 

ProviDoe. Cla8a L ClauU. Class ill. ClaM IV.- Class V. 
i 1922-23. 1923-24.. 1924--25. 192&-26. 1926-27. 

Ma.dru ... ... 765,772 344.,172 243,888 196,702 84,830. 
Bombay ... ... 252,274 134,513 121,607 . 102,506 90,638 
Bengal ... ... 769,080 277,235 .167,912 . 87,116 56,664 
United Prorincee ••• 498,094 14'9,807 108,951 88,218 69,189 
Punjab ... . .. 277,120 98,194 ·• 78,517 67,968 . 49,416 
Burma• ... ... 146,852 . 38,256 30,197 24,953 12,891 
Bihar and on-. ... 351,194 1~750 56,032 36,486 '31,491 
Central Proviooea ••• 102,852 57,458 48,593 46,700 . : 15,854 
A.uam ... .... 119,078 • 29,862 .27,538 19,874 7,644 
British India ·- 3,453,046 1,218,758 897,512 655,101 ·. 393,465 . 

.. 

;,.. • The appa.rent discrepa.ncy between the figures referring· to Burma ·in th& 
above table and the male literacy .figure of 51 per cent. recorded in para. 438 abov& 
ia to be expla.ined by the further education which every young Buddhist in Burma. 
obtaioa d~ the period which he &pends in a monastery aa a pongyi or priest. 

Making every a.llowance for the situation created by the sudden 
la.rge influx into the lowest classes of primary scl;1.0ols, ·which. 
followed in the wake of the Reforms, the fact that, of the·· 
3,453,046 boys who entered Class I in schools in British India in 
1922-23, only 655,101 survived to reach Class IV in 1925-26, and 
that the rest ha.d fallen out by the way or had vegetated in lower 
classes without any prospect of attaining even initial· literacy. 
is lamentably significant. In the ca~ of girls the corresponding 
figures, which are 533,878 in Class I and 55,794 in Class IV, 
show a.n even more conspicuous waste of money and effort •. For 
British India. as a w~le, taking boys and girls' together,. out . 
of every 100 pupils who were in Class I in 1922-23, only 19 
were reading in Class IV in 1925-26. We are inevitably driven 
to the conclusion that the efforts of the past few years have 
resulted in much less real advance towards the atta.inment of the 
goal of a literate population in British India than the 'gross . 
total of numbers under instruction might &Jlggest, and that, if 
these efforts a.re continued on tfie same lines, they afford little 
promise for the future. · · ' • · 

442. While the ignorance and indifference in matters of educa,. 
tion which still, though to & diminishinJ degree, envelop the ordi~ 
nary Indian household constitute the mam obstacle to real progress, 
we cannot resist the conclusion that the failure, even in existing 
circumstances, to achieve more substantial results is due mainly 

. to ineffective control, direction, and administration. Until these 
are improved, figures of quantitative expansion will be wholly 
illusory as a.n index of increasing literacy. and much of the. 
present expenditure of money, enthusiasm and effort will be ' 
futile. . We do not mean to suggest that stagnation and wastage 
or the subsequent relapse into illiteruy due to uncongenial or. 
adverse environment are new phenomena., or that the one-teacher 
echool and the ina.dequa.tely qualified a.nd underpaid primary 

f.9973 N 
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schoolmasters (factors "hich largely discount the value of the 
primary education imparted in many parts of India to-day), are 
novel features of the Reforms period. Far from it. It is, Low
ever, undoubtedly the fact that the operation of these causes vf 
waste was unconsciously and unwittingly intem:ified by the very 
e~thusia.sm which has impelled ~Iinisters to insufficiently con
Sldered advance on the ol_d lines. Acting under tl.e continued 
pressure of public opinion and assisted by legislatures which 
readily voted progressively increasing grants for education in 
their desire to remove the national reproach of illiteracy, they 
embarked almost everywhere on large schemes of quantitative 
expansion without securing to themselves any adequate power 
of control and direction. In some cases, indeed, they actually 
abandoned much of the power which tl1ey had inherited, holding 
apparently that some sort of school and some sort of instnn?tion, 
however inefficient, were better than no school or instruction at 
all. Their own quite sincere and well-intentioned efforts nave 
been crippled by radical defects of organisation-using that 
term in its widest sense-defects wnicb have been progressively 
revealed b~ the increased strain put upon it. 

In emphasizing these qualifications upon the real advance 
which bas been made in mass education, we must not (as we 
have alrea<!y said) be understood as laying the whole or even 
the larger measure of blame to the account of Ministers. They 
succeeded to a. heritage by no means inspiring and, if in their 
almost feverish anxiety to improve it they have in many cases 
made impetuous advances which may have to be retraced, the 
generous spirit of their endeavours is by no means without 
significance for the prospect of future progress. Nor should v.e, 
in registering our conclusions which must inevitably be some
what general in character, be regarded as failing in appreciation 
of.the notable improvement that has attended the well-directed 
efforts of individual provinces like the Punjab. 

Grounds for Encouragement. 

443. These criticisms of the results achieved by the existing 
system of popular education and our view that its promise for 
the future depends on radical reforms, must not be taken as 
suggesting that we see no considerable ground for hope. The 
picture drawn by our Auxiliary Committee is gloomy in the fore
ground, but in the baekground there is light. The spirit of the 
people is the foundation of education, and if the people desire 
to be educated, or can be inspired with a desire to be educated, 
or even can be stirred into a willingness to be educated, well 
directed effort to educate them will not be thrown away. The 

. experience of the last eight years is in this respect not at all 
discouraging. The intense public intere8t in ~be queEtion of 
education, the readiness on the part of most leg1slatnres to find 
funds to finance it, even in circumstances of great financial 
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stringency, the eagerness shown . by most· Ministers to· provide · 
increasingly wider educational facilities and thus carry out what, 
wa.s almost every\\·bere regarded as a. ma.nda.te from the el~ctor- ' 
ate, though they alford no guara.ntee again-st the recurrent:e of 
errors and failures, have in recent years given a motive power 
to the development of educa.tion in India su'ch as perha.ps has 
never existed before. · ·, ' ' 

In all countries, enthusiasts for popular education are. apt to 
persuade themselves that the "common people,; actually want· 
what they ought to want, and to underrate the prevalence of·' 
popular indiJference and a.pa.thy, • or w anticipate its ra.pid ·. · 
disappearance. But the experience of ·the las~ eight years. in. · 
British India shows that well-dir~ted · effort does really meet 
with response. Ordinary citizens iif many provinces have shown 
a. readiness not only" to submit to .compulsory education for a. 
specitied term of years, but to welcome it. · It-is most significant 
tha.t in Bombay, for instance, the Government is faced by a, 
local demand for compulsory· education which, for financial : 
reasons, it is quite unable to satisfy. ' There is much evidence 
tha.t & discriminating and well considered extension of · com-· · 
pulsorr primary education would be _not only effective but 
popular. • Universal compulsory education is· for the present 
hardly a, practicable policy, if only on grounds of finance, but. 
the gradual application of the principle of compulsion, even if 
it involves abandonment of the indiscriminate multiplication of 
schools and some elimination of existing schools which are in
effective, is obviously the line on which a. higher return of 

· educational value is to be obtained. And that this policy has 
proved a.ccepta.ble to ma,ny groups of the "common people" 
who have come under it, is, in our opinion, the most encouraging 
feature of the period under review. · 

. Prospects ln Higher Education. 

444. Higher education has perha,ps a. less direct, but not le~s 
important, interest for the purpose of our enquiry, and we hav~ .' 
to consider its infl~ence in the preparation of citizens for·public 
life, for political leadership and for ad~inistrative duties. In 
the ten yean 1917-1927 there ha.s been an increase of nearly 
25 per cent. in the numbers attending secondary institutions for 

• It ia important to cliatin~ between acooptUoe of the principle of com· 
pulsion and effectivelyii8CUling the attendance of children. We direct special 
attention to the p&llllllge in the Education Committee'• Report on thia subject 
(pp. M-89). · At pl"88ent moet of the provinci&llawa regarding compulsion have 
left the adoption of it to local option; and thia, coupled with the inaction and .. 
inexperience of attendance offioera and committ:Ales. who are only gradually 
learning to regard the non-attenda.rwe of pupila aa a aocial evil, hu resulted in 
the legislative enactment. being largely inoperative. The greatest meaaunl of 
euooeee achieved has been mostly in municipalities, but in the Punjab and to 
aome extent in the Centr&l Provincea good reault. have also been obt&ined in 
rur&lareaa. '-

.N2 
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boys and about 50 per cent. in the numbers attending 
u!Jlversities. 

The complaint that the system of public education in India 
is top.heavy is of old standing,• and the fact that Bengal still 
spe~ds more on ~iversity than on primary education (the Uni
ver&lty of Calcutta. alone contains over ~.000 stuaents) is signift-

. cant. It is a.lao a. common complaint that the system of higher 
education is not adjusted to the social and economic structure 
of the country and that its educated or partly~ducated output is 
greatly in excess of the country's capacity to absorb it, whether 
in public employment, or the professions, or commerce and 
industry, and consequently that it leads to great disappointment 
and discontent. Apart from .ibese ge:llera.l criticisms which were 
passed by observers long bef!re the period of the Reforms and 
which still have much foundation, we find in our Auxiliary 
Committee's Review and in the Supplementary Note much evi-: 
dence of the same waste and ineffectiveness which characterise 
mass education and of the same defects of· direction, control, 
and a-dministration to which they are attributable. In the field 
of secondary education, the problem of guiding the system into 
the profitable channels of a good general education is compli
cated by the peculiar patronage exercised over the high schools 
by the universities in respect of their recognition, resulting in 
an undesirable dominance over both objective ana curriculum. 
The narrowness and uniformity of liigh-school courses is largely 
attributable to university influence. But a consideration of the 
last quinquennial reviews issued by the provincial education 
departments indicates that, even on the narrow and unfruitful 
lines which a.re too commonly followed, the instruction is not 
effective and that the educational value obtained for public 
money and eff:ort is proportionately small. Many pupils a.re 
admitted and retained and promoted from class to class in high 
schools, who are incapable of profiting by the instruction pro
vided. The pay and conditions of service and the qualifications 
of the teachers are often very unsatisfactory, and complaints of 
their attitude towards their work are numerous. The impres. 
sion, indeed, is left that the education departments have had 
little success in their attempts to improve the curriculum and 
teaching in secondary schools and are far from satisfied with the 
existing standards. · 

The Need for Regulation. 
445. In these circumstances' indiscriminate expansion is not 

likely to be profitable; indeed, at this moment it is wise regula
tion, rather than fresh expansion, that is needed. It is true that 
in India, in accordance with a lOng standing policy, the pro
vision of secondary schools has been mainly left. to voluntary 

• See the Marquis of Zetland's chaptet II11IIlDl&riBin the Curzon minute of 
1901 on Education (Ronaldshay's Life:of Lord Curzon. voL ii, pp. 184-194. 
especially p. 185). 
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effort, and out of 6,178 recognised high and -Anglo-vernacular 
schools only 1,114, are fully maintained and managed by Govern
ments or local bodies, though 3,831 more are also aided out 
of public funds. It is, therefore,. not so easy for a. provincial ·· 
Government to exercise an effective control over their establish
ment and conduct, and in fairness to Ministers this circum
stance must be taken into account •. Still, there can be no doubt 
that in the interests of India a very· serious effort is required to 
put the system of secondary education on a. satisfactory= footing, 
and that this effort of reorganisation remains to be made by 
Ministers. On the other hand, as in the field of primary educa
tion, there are signs that the schools do and will respond to 
endeavours to humanise them and make them instruments of 
social training and real educatioxlrather than channels for the 
mechanical conveyance of information which. can be reproduced 
without digestion in a university examination hall. · Encouraging 
attempts are being made to develop courses with a practical bias 
and to broaden the exclusively aca.demic curriculum. The 
popularity of physical training, games, scouting, school co
operative societies, music and school bands, and the development 
of a school medical service are significant features. It will take· 
a lohg time to supply the schools with an adequate number of 
teachers who can shake off the fetters of a. bad tradition and dis
play the energy which is necessary to translate new ideals into 
oction. They have good stuff upon which to work. " Of the 
general excellence of the material in Indian secondary schools 
for boys those of us who have lived in the country can speak 
""ith confidence." This quotation from our Auxiliary Com
mittee's Report• will we believe be generally endorsed. The 
material requires sifting, and insistence on proper selection of · 
pupils for admission and retention is essential, if grave waste is 
to be avoided and good standards are to b~ maintained. The 
problems of secondary education are mainly problems of organisa
tion, and on their solution deptmds, in very large measure, the 
value of the contribution which the. universities will make to the 
social and political strength of the country.· University standards 
are bound to react upon standards of secondary education, and 
there is a very general agreement that in India. this reaction has 
been and is excessive and in many respects detrimental. But the . 
.only good foundation for a university system which will be fruit
ful in the social, political and intellectual life of the people~ is a 
:eound and healthy system of seoondary education, and short
coming's in that system are in the long run certain to bring with 
them failure in the higher ranges of education. 

The Uni versiUes. 
446. As regards university education, it was impossible for our 

Auxiliary Committee to visit more than a. few of the colleges and 
universities or ~o undertake any comprehensive investigation. 

• Ed. Report. p. 119. 
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There is, however, much documentary material available and 
some members of the Auxiliary Committee have considerable 
personal experience of university conditions. 

:'here has b~n .a. large expansion of university education. 
Eight new un1vers1t1es have been established since 1920 (in 
addition to two new universities founded between 1916 and 1918) 
and in spite of the movement towards " unitary teachincr " uni: 
versities, as distingui~hed from " affiliating " universities, the 
number of arts colleges affiliated to universities increased from 
152 in 1922 to 232 in 1927, and the students enrolled in them 
from 45,770 to 65,911. The Committee notes with satisfaction 
that private benefactions have been forthcoming on a large scale 
for the provision of .universitJ. education. " More and more the 
universities of India are becft'ming. the objects of the generosity 
of wealthy men. 'Ibis is as it should be."• Though the im
portance of directing such beneficence into fruitful channels must 
not be overlooked, the spirit which it expresses is a very en
couraging feature. · · 

The last authoritative pronouncement on Indian university 
education was that of the Commission on Calcutta. University 
of 1917-19. whose recommendations were commended generally 
to provincial Governments by the Government of India in 1920. 
In respect' of the reinforcement, if not the replacement, of the 
old type of Indian university, with its large numbers of affiliated 
but scattered colleges, by unitary teaching universities properly 
equipped for advanced study and research, some progress has 
been made, though it is clear, as our Committee states, "that 
the requirements of India. cannot be met solely by unitary uni
versities and that the affiliating university is likely to remain for 
many years to come." t There are now seven universities in 
India which are more or less unitary, but the total number of 
students in them is less than half the number in Calcutta 
University alone. 

Another of the reforms advocated by the Calcutta Commission 
was the separation of the courses up to the " intermediate " 
stage from the degree course proper and the making of provision 
for intermediate teaching in separate institutions under school 
conditions and discipline, with class instruction instead of mass
lecturing .. 'Ihe low age and low standard of matriculation and 
admission to some universities bring into them at present num
bers of young and very immature students who are quite incapable
of profiting by real university education and wh!> in Europe would 
still be treated as school-boys. Some expenments have been 
made to meet this obvious mischief, but "the controversy as to. 
whether the intermediate course should or should not form part. 
of the university system is still acute. "t The problems of organi-
sation in this matter are very difficult. · 

• Ed. Report. p. 140. 
t Ed. Report. p. 122. 
t Ed. Report, p. 115. 
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Inside the universities and colleges, attempts have also been 
made to supplement lhe traditional mass-lecturing by . tutorial 
instruction, and in the new teaching universities with consider
able success. But in the larger colleges with more tltan a~ 
thousand students in each and a ·relatively small sta.ff, tutorial 

. instroction is bound to be more nomilial tM'n real. 

Need for University Reform. 
447. Equipment in respect of laboratories and libraries has. 

been improved, though much remains to be done. The value 
of social activities and oorpon.te life, and the advantages of resi- .· 
dential hostels are more appreciated. A considerable advance 

· has been made in Honours and post-graduate work and in re- · 
seareh since 1917, though the volume of research produced is still 
not large in proportion to the very great number of teachers and 
students. On the other hand., it is obvious that more serious 
effori is needed to grapple with th~ fundamental vices of imper
fect organisation which affiict Indian universities and render so · 
much of their work futile and exposed to .the mischiefs wliich are 
specially attendant on futility in this region of the highest 
education. The standards of admission .to some universities are 
deplorably low. •• :Many d the students are· unable to follow 
the lectures owing to their defective knowledge of English· which 
is used a& the medium of instruction.''•. .. 'Ihere are no signs 

· of any consistent or sustained resolve to grapple with the evils 
arising from the large admission of ~mfit students:" f .. The 
universities are overcrowded with · men who are not profiting 
either intellectually or materially by their university training. 
To many hundreds the years of training mean a waste of money 
and of precious years of youth."'% . A l~ge percentage of the 
students fall by the way. The admission of such students is not 
only unfair to them, resting on a mere pretence that they wil.l 1

• 

get, in return for their fees, something of value which they 
cannot get, but ia also very prejudicial to the students who are 
fit for university work. The best men suffer. There is plenty 
of good university material in India, but much of it is smothered. 

Raising the standard of subsequent examination against tho.se 
who have been improperly admitted is no cure. The develop-., 
ment of research at the top counts for little against tho disregard 
of the real interests of the mass of average students, whose 
ordinary instruction is ineffective. •• 'Ihe overcrowding of uni
versities and colleges by men of whom a large number fail and 
for whom there is no economic demand has vitally affected the 
quality of university educat.ion." § · · 

The extensive unemployment of university graduates in In~ · 
is well known, &nd the provision of specialised training for the 

• Ed. Re~ p. 135. 
t Ibid 
. t Ed. Report, p. 1M. 
I Ed. Report, p. 1«. 



392 PART VI. 

professions of Ia'!, medicine, engineering, and for commerce, 
mdus~ry, and agnc~lture exceeds in many cases the absorptive 
capac1ty. An Indian B.A .. canna~ reasonably claim that, 
because h.e has _been to a state-a1d~d umversity, Government ought 
J.o find him a. Job; buL the lowenng of standards means a multi
tude of graduates of very moderate attainments and very poor 
prospects. Disregard of the proportions of the social and eco
nomic structures of the country brings with it its own retribution. 

Th_e necess~ty of university reforn;t can hardly be put too high. 
~ts difficulty m the face of vested mterests and fixed traditions 
1s very great. University authorities and ministerial depart
ments. have to shoulder an onerous inheritance, and the fruit 
of the1r best efforts.to promote a new organisation and to create 
a h~althier p~blir. opinion will require a long time to ripen. The 
ordmary Indian parent has to be given a better idea of the 
proper aims of a university and of the meaning of university 
standa~ds. But a great deal. in the future of India. will depend 
on their endeavours and therr success. Their reward will be a. 
real enrichment of the broad stream of national life. 

Education of Girls and Women. 

448. We are in entire ~ureement with our Education Com
mittee's appreciation of the importance of the education of girls 
and women in any scheme of national organisation. It is not 
merely that _an illiterate female population cripples a nation by 
the comparative immobilisation of a half of its intellectual re
sources; the whole texture and strength of the national life are 
largely dependent on the contribution which women make to it, 
and in existing circumstances this is perhaps even more true of 
India than of many other countries. No one with a.ny knowledge 
of India would be disposed to underrate the power which its 
women wield within the confines of the household. The danger is 
that, unless that influence is illumined with knowledge, or some 
idea of the value of knowledge, its weight may be cast against the 
forces of progress. The resistance offered to new ideas by the 
uneducated orthodox woman is proverbial. Alike for the tra.in
incr and instruction of the young and for'the readjustment of 
th~ Indian social system, the Indian woman is, we believe, 
pivotal. It is manifest that the best teacher for girls and s~all 
children in a village school, as elsewhere, would be a well-tramed 
woman, but the difficulties of establishing a service of.- such 
teachers in country places a.re very great, and the supply lB very 
small. As yet literacy has hardly touched the fz:inge of the 
female population. · We have already noted that m 1921 t~e 
literacy percentage for females of 5 years of age and over m . 
British India (including Burma with a percentage of 11.2) was 
only 2 per cent. T~ere has _been a. quantitative expansion ~n 
girls' primary educatiOn, but 1t has .. been even less J?rofitable ~n 
result than in the case of boys. The wastage, liDIDense m 
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boys' schools, is still grea.ter in girls' schools, a.nd the girls' . 
ii0hools produce a mucli smaller proportion of literates.''* 
Wnereas for each 100 boys who entered Class I in 1922-23 

1
only 

U were to be found in Class IV four years later, the cotres
r>nding figure for girls was only 10. t. On the other hand,· tlie . 
lJ.st ten years has seen a distinct turn in the. tide of. educated 
rublic 01)inion, and it is most encouraging. to find that, as the 
I.umber of educated women in the mi4dle and upper classes is' 
increasing, they are " realising not only the immediate need for 
the eradication of well-reoognised social evils but also the urgent. 
J~sirability of educating their daughters, not' necessarily for. 
£:nployment or high scholarship, but at least to be more effi.cien~ : ·• 
a:t wives and educated mothers in their own homes."~; • · · · • · '· 

·• It is gratifying to note,., says a. report from the Bombay 
rresidency, •• that the time when the education of girls had not. · 
only no. supporters but open enemies has gone by. Tile stages 
of ridicule, apathy, indifference and criticism have been passed 
and the welcome stage of positive approval and encouragement 
is reached ... § Bombay is indeed more successful than any other 
province in keeping in ita primary schools for_ a. reasonable . tirile 
a fair proportion of the girls who enter them. . 

Some of us were privileged to attend the opening meeting in · 
1928 of the AU-India Women's Educational Conference at Delhi 
and were impressed both by the representative character of the 
gathering and by the evidence it gave of the fact that the educated· 
women of India are realising their responsibility and their power. 
The vanguard of progressive women is steadily, il slowly, growing 
in numbers. It is penetrating fields of public activity hitherto 
closed to women and, fired with an intense desire to enlist the 
womanhood of the country for more effective national service, 
now forms a force such as earlier educational reformers could 
never hope to count upon to aid the assault on the strongholds 
of conservatism and rea.ction. The active entry of Indian women 
into the arena. on the side of educational and social progress is 
a feature of real promise. Much sa.gacity. ·patience and per
sevt-rance will be required.- The gallant determination of the 
pioneers is blazing the trail, but m.uch more than a decade of 
enthusiasm is necessary to break through obstacles which cen
turies have helped to build ·up. 

Education of Muhammadans •. 
449. We do· not propose to repeat in any· detail the facts and 

figures set out in our Auxiliary Committee's Review dealing with · 
the progress of various educationally backward Classes. ·We are, 
however, so impressed with the value of education ~s a. .solvent.,· . 

• Ed. Report, p. 167. 
t Ed. Report. Table XXIV, p. 41t · 
t Ed. Report, p. 181. . 
I Bombay Quinquennial Report on Education. 1922-27, p. 137, quotAld on 

p. 181 of the Ed. Report. · · 
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for some ·of- the worst troubles that to-day beset the importa.ni 
minority Communities in India that we must make some reference 
to the efforts that have been made to equip them to take their 
proper share in the advancement of the common weal. The case 
of the Muhammadans is of special importance, by reason of their 
numbers, their tradition and their history. They have found 
much difficulty in realising that in the a.ltered conditions of the. 
time, if they are not to be outdistanced by other competitors, 
they must equip themselves with other weapons than those that 
proved sufficient in days gone by to make their forebears rulers 
of the land. No one who reflects upon the past achievements 
of Moslem art, poetry, and science can doubt the importance to 
modem culture of a broadening educational influence upon that 

·community. 
In ten· years the number of Muhammadan pupils in all 

recognised institutions has increased bf a. million-from ll 
millions in 1917 ·to 21 millions in 192.7--and the proportion of 
Muhammadan pupils to Muhammadan population is now slightly 

· higher than the proportion of pupils of all races to the total 
population. On the other hand, at the pr.LID.ary stage, •• wastage 
among Muhammadans is appreciably greater than the general 
wastage in •schools. "* In Class I ~uhammadans form 28.4 per 
cent. of the total of that class; in Class V they form only 17 
per cent. of the total. II\' the upper stages of education there is 
a. further falling off.· Whereas Muhammadan pupils in the 
primary stage rep:r:.esent 24.9 per cent. of the total ai that stage, 
in the middle stage they represent only 16 per cent., and in the 

-high stage of schools only 13.5 per cent. · 
A fresh impetus was given to higher education for Moslems 

by the establishment of the Aligarh University in 1920 and by . 
the foundation in the same year of the Dacca University which, 

. though not communal in intention, draws its students chiefly from 
Eastern Bengal, a predominantly Muhammadan area: so that, 
although the number of Muhammadan students at universities 
and arts colleges is still only ,13 per cent. of the total number 
of students at such institutions~ it has increased from 5,219 ill 
1917 to 8,456 in~1927. 

Educationally backward as the ~uhammadan community is, 
there has been some real awakening to the value of education. 
Its organisation for Muhammadans is complicated by questions 
relating to religious instruction (as indeed happens in other 
countries). It.is hardly within our province to advise how these 
eifficulties should be met, but the difference of view may be 
illustrated from the pages of the Auxiliary Committe~'s Report, 
where all the members save one recommend one ecorse of treat
ment,t and the remaining member, Raja Narendra Nath, 
strongly dissent~.t 

• Ed. Report. p. 188. 
t Ed. Report. pp. 20-i--5. 
t Ed. Report. p. 349. 
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The Auxiliary Committee points* out .. that/in respect .of.~ 
publicly-managed primary . and. middfe schools, special arrange- ~. 
menta . for training Muhammadan teachers are partfularly 
necessary~ . The Committee considers that for some time tO come·· 
specific arrangements will be required fo~ bringing a. considerable I, 
number of Muhammadans into the· training ~institutions ,for) 
teachers, and that the control of these arrangements should '!;>6" 1 
retained by_ provincial Governments and not by local bodies. .'i '. 

• ' . . . . ' , . I' ~ 

• • ·1 

. Depressed Classes and Backward Areas .. · •- ~ •. 1 

450. \Ve are glad to expr~ss our . ~pprec1ati~n of the attit,ud~ ~ 
of provincial Governments sin<?6 the Reforms towards the educa.-1 ~ 
tion of those less progressive sections of Indian ~ociety~the: 
submerged masses falling, under the general. description of. the·: 
.. depressed classes!' We extract a paragraph from the_Au:xiliary · 
Committee'• Report, which depicts the obstacle to be overcome. 

' .. .... . . . . . ' 

. " Tho educatioli ol theBe c:laalea ra.isel a ·question of great difficulty &.ll.d: 
import&noe aiDoe their c:hildnm e.re, in many placea, actually. excluded from.· 
the ordinar;r public ecboola on the ground of cute alone. .••• , ~ While it is ' 
Vu.e that cute prejudice is in many a.rea8 rapidly disappearing, it is difficult · 
to exaggerate the dilladvant&gee under which members of the depressed· 
etu.e. IIU.IIer in eome place&. h eert&in a.reaa, an • untouchable ' still causes 
pollutjoo by preaenoe u well u by conta.ct, and in these areas many of the 
public roeda and wella e&mlOt be used in daylight by the depreued olassee. 

-~ Publicly lll&llllpi ecboola are 110t infrequently located on sites which are 
entirely iDacoessible to the depressed classes, and even in those areas in 
whicla ~ children are admitted to the ordinary echoola it often happens 
that the deprelsed class pupila &N made to sit ~tely in the class-room 
or even Olltaide the echool buiJdin&." t · : • . 

Their problem ia .economic as well as &ocia.l,. and for them 
material progress is largely dependent on educational opportunity.· 
H ia only in the ra.re cases where members of these classes have 
through education raised themselves in the economic scale, that 

, they have succeeded in surmounting to a· .large extent the social 
barriers that custom haa raised against them. · , . · • 

No Minister has hitherto come from a depressed class, -yet 
never baa education among the classes falling ":ithiD this category 
received such encouragement as it has since the transfer of educa
tion in the provinces to the charge of Ministers. There has been 
a very large and striking 'increase in the enrolment of depressed 
pupila in the last five years· (from 377 ,OQO to 80'2,000) :' and 
though there are faults of organisation and of xnethod which, as , 
in the case of the more advanced communities, definitely disooULi 
the value of mere figures, th~ intention of the effort made since. 
the inauguration of the Reforms ia most laudable. ! · · 

A great deal of private effort has been concentrated by missio~ 
and societies on the education and uplift of these classes, a.nd 
. provincial Governments have issued emphatic ~ders designed to 

• Ed. Report, 205. . - . . . 
t Ed. Report, p. ~17. " - • ; 
~ These figures are fo« the Goftmor .. provinoee, esoluding Burma and A.aaam; 
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secure that '' depressed class pupils should receive equal oppor
tunities of entering into, and equal treatment in, all publicly
ruan~g~d institutions "* and have given assistance to tnem by 
remiSston of fees, by scholarships and by special supervision. 
The difficulties of securing real compliance with these orders 
are great and the provincial rules are frequently broken. De
pressed class pupils are largely confined to the primary stage. 
The figures for girls are deplorable-less than 50,000 are recorded 
as receiving education in any recognised institution at all, and 
only one girl out of every 30,000 of the female population of the 
depressed classes proceeds beyond the primary stage. Our Com
mittee has no doubt that the policy of admission to the " common 
school " is preferable to that of the " segregate school," but in 
Madras, where the caste system is most rigid, there are over 
10,000 special schools for the depressed classes and only 16,000 
out of 228,000 depressed class pupils are reading in the ordinary 
schools. In the United Provinces, on the other hand, 75 per 
cent. of the depressed class pupils attend mixed schools ; and even 
in Madras, 70,000 pupils who do not belong to the depressed 
classes are reading in the special depressed classes schools. Much 
remains to be done in the solution of a problem which has grave 
political significance. Sustained effort to remove tbe reproach of 
the depressed classes will be required, but the fact that the 
reproach is admitted and that there is a will to remove it by 
liberal use of the resources of public education is encouraging. 

In the backward areas less progress has been made. It is clear 
from the Committee's llilviewt that the main reason for this i3 
the adoption by provincial Governments of a scheme of grants to 
local authorities proportionate to the sums set aside for education 
by the local authorities themselves, without any provision, except 
in Bihar and the Punjab, for the grading of districts according 
to their financial resources. Thus, backward areas, which might 
be supposed to need most assistance from their provincial Govern
ment, receive in most cases, owing to their own poverty, less help 
from this quarter than wealthier districts. Nor is this state of 
affairs likely to be remedied without an extension of the principle 
of grading and the provision of facilities for the training of local 
teachers in the areas themselves. 

We desire here to refer to the unselfish work done among the 
depressed and backward classes, as well as in other special 
spheres, by various philanthropic organisations, which liave de
voted themselves to bringing education in its widest sense to com
munities to whom it was not otherwise available. Of these, the 
principal examples are the Christian missions, which were for 
generations the chief agents of education and still continue to do 
educational work of inestimable value. In the Presidency of 
Madras alone, Christian missions have some 8,000 schools and 20 
colleges. The same spirit of devotion, the same desire to give help 

* Ed. Report, p. 226. 
t Ed. Report, pp. 250-2. 
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where help is 8o much needed, inspires the efforts of some. non·· 
Christian a.gen~ies, such as the Seva. Sada.n in the Bombay 
Presidency, the ~ecca.n ~~ucati.on S~ety, the B~ahmo Samaj, _ 

. and the Ram Kr.1slina. :MIBBion. - . . .. · . . _I . . · 

Devolution of Control to Local BocUes. J • 

· 451. If the real "growth" of Indian education, whetherin 
respect of performa.nce or immediate promise, has at the present 
moment no great political or constitutional significance~ ·it is : 
evident that ~his circumstance is attributable in 'large measure .. · 
not only to funda.menta.l obstacles, the strength of which ·we· do · ~ · 
not underrate, but also to defects in ~rganisation, direction and 
control. The fads disclosed by our Auxiliary. Committee's 
Review indica.te conclusively that the encouragement or tolerance 
of undiscriminating quantitative expansion following the line of 
least resistance leads only to futility and waste of time, effort and 
money. Lavish expenditure on education can afford no· ground 
for complacency if' it does not secure a.n increased return: in edu
cational value. Money cannot do everything and cannot be left.· 
to do its own work. And in India. the importance of husbanding 
all available resources for education· and applying. them in the 
manner a.nd on the objects which will yield the best .return, is : 
vital. . . . . . · .. 

It is only fair to the work of provincial Governments after the 
Reforms to repeat that they inherited a policy and system, or 
wa.nt of system, which in many respects were wasteful and in
effective. It was· not to be expected that they should at once · 
embark on a.ny drastic a.nd unpopular policy of reconstruction.· 
But the course of events in the last eight years, marked by a. , 
genuine a.nd generous desire to foster this na.tion.building service,'' 
haa thrown into higher relief than before its old inherent .weak-' 
ness. And in one respect, viz., the devolution of authority. and. 
responsibility on local bodies, it is now evident that the adion 
of some provincial Governments was both precipitate and exces
sive .. n ha.a tied the banda of ministerial departments and; 
however much they may now realise the necessity of wise reforms· 
and true economy, they tind themselves deprived of that effective 
power of supervision, direction and ultimate control which, even 
in countries where self.government by local bodies is most highly 
developed, is regarded aa eBSential. In England, where the 
principle of decentralisation ia honoured and local self.government 
is strong and highly developed, much IIJ.ore power is reserved to 

.· a.nd exercised by the Department, ~ting through ita permanent 
educational advisers, than in India. .. We fully recognise the 
value of responsible local administration as a training ground 
for political and public life ; this must be set off against eome 
degree of initial inefficiency •. Local bodies may " learn 6y mak. 
ing their own mistakes ", but they need to be helped not to 
repeat them, and their shortcomings must be genuine mistake• 
due to inexperience or ignorance. We do. not exaggerate the 
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sig?ificance of th~ instances of misuse or abuse of local power 
:-vh1eh the proceedmgs of local bodies suppl,1, but it is clear that 
m _a good many cases the " mistakes " are more properly de
scnbed as " breaches of trust ". After all, provincial Govern
ments and Education Departments are trustees of a service which 
is of vital importance for the youth of India and the future of 
India, and which is now in a most critical position. That 
trusteeship does involve the reservation and exercise of the powers 
necessary for securing its due discharge. 

Conditions in the Teaching Profession. 

452. Public education calls above everything for a due supply 
of suitable and efficient teachers, and there is much to be done 
before a corps of such teachers can be established and organised 
in India for elementary schools. It seems to us that, while there 
is widespread and genuine enthusiasm in the abstract for educa
tional advance, zeal for personal service in the teaching profession 
greatly needs to be encouraged. There is no such thing as a 
good school without good teachers. The conditions of service 
and tenure leave much to be desired. The deplorably low rates 
of pay which prevail in many provinces provide a part of the 
explanation of the present deficiency ; there is no Burnham scale 
in India. Our Auxiliary Committee states that in Bengal the 
average monthly pay is as low as Rs. 8 as. 6 (or about 12s .. 6d.) ; 
so that, though this pittance is frequently increased by gifts from 
parents of food and clQthing as well as by private coaching or 
other work where it is available, it is often impossible for the 
teacher to maintain in the community tlie status which should 
be his. More than half of the teachers employed in primary 
schools for boys are untrained; of those who have received train
ing, only about two-thirds had themselves completed the middle 
course. The existence of this body of untrained teachers com
pletes the '' vicious circle '' of primary education and presents 
one of the greatest problems with which Indian education is 
faced. In some places, such as Gurgaon in the Punjab, efforts 
have been made to improve the position of the teacher and 01ake 
him a guiding influence in village life, but, if this object is to 
be attained, teachers must by their training have a special interest 
in rural life and rural activities. The villages suffer, even more, 
from the lack of women teachers, whose usefulness, not only in 
girls' schools, but also in the lower classes for boys, is now almost 
universally recognised. In America and Great Britain, the J(€r- · 
centage of women teachers in primary schools reaches a very lngh 
figure; in India, they number less than one-tenth of the total, 
but accommodation and companionship in rural areas present a 
special problem, the solution of w~ich_ can be suppli~d only by 
time and a new respect for the drgmty of the callmg and of 
women's essential place in it. 
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The N~ed for Good and Independe*t Inspection. 
I . • 

453. Educational administration everywhere is a complicated 
matter, and in India geographical and communal conditions make 
it more tlian usually difficult. In· all countries it requires a. con· 
siderable staff of skilled and experienced officers, both for supply· 
ing first hand information and for exercie.oing functions of super• 
vision and guidance. And in the higher grades it requires men 
of first rate ability, who are familiar with the best standards 
of efficiency and the means of their attainment. Our Committee· 
makes it clear that the position is far from satisfactory in this 
respect. " \Ve are of opinion that the headquarters staffs are 
lamentably inadequate, and that the preparation of schemes of 
policy for consideration by the Minister has been seriously 
hampered by this inadequacy."* · 

Similarly, the facts stated in our Committee's Reportt show 
beyond doubt that the Iru.pecting Staffs of the provincial Govern
ments are wholly insufficient, and that tlieir insufficiency is in
creasing both by reason of the much greater volume of ·work 
which they have to face, and because the subordinate government 

_ inspectors have either been transferred to the service of local 
bodies (as in Bombay) or are expected to serve both the local 
bodies and the provincial Government. Tlie quality in the lower 
grade ·of the Inspectorate is poor. In Bombay, the present 
position as regards the Government's ability to exercise any 
kind of effective suJ)ervtision over primary education seems 
particularly unsatisfactory. Only in Madras and the Punjab 
Iiave the Governments realised the value of efficient inspection 
and taken steps to secure it. 

The vital importance of government inspection, both on its 
protective and constructive side, is well recognised in Eu~ope. 
In the early days of a. public system of education, and also in 
periods of rapid expansion-particularly when administrative 
resporuoibility is being extensively confided to i~e:x:perienced local 
bodies-the protective function of independept inspection is 
specially important. It is only through such inspection that 
Governments and Ministers can guard against large waste of 
money, which, if permitted, will quickly exhaust resources an<l 
cripple all endeavours to build up a. good sy&tem. The Govern
ment cannot in this matter properly rely on any officers but its 
own. And even when the foundations of a good system have 
been firmly established, government inspection remains just as 
important on its constructive side and as a. stimulus to fruitful 
development. Efficient educational inspection is just as essen
tial as efficient railway inspection : safe and rapid advance on 
the right lines is not possible without it. And its maintenance 
involves no sugge.&tion of distrust either of local bodies or of 

• Ed. Report. p. 288. 
t Ed. Report. Ch. XVI, pp. ~306. 
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teachers, or of slight t-o them. Indeed, in England where devolu
tion to local bodies is well dewloped and they are legitimatel,.
proud of their proved capacity for resr10nsible administration, and 
where teachers are well-organised in associations and maintain 
close contact with each other, the constructive criticism, advice 
and guidance of the government inspector are not only not 
resented, but welcomed. There is reason to believe that 
English local education autE.orities desire not less but more 
government inspection. \Ve are convinced that in India in
spection is the Government's administrative key to advance, 
and that without an efficient system of governm~nt inspection 
of this nation-building service, there is a grave risk that its 
relative sterility will be perpetuated. 

The Educational Services. 
454. We also concur in the view that the post of Director of 

Public Instruction. must be recognised as one of peculiar im
portance ; on him must rest responsibility for the execution of 
policy, ana for this purpose he must have full authority over the 
personnel of the Education Department and the machinery of its 
administration. The provincia.liza.tion of the educational service 
and the closing down of recruitment for the Indian Educational 
Service make the problems of recruitment and training even more 
difficult than they were, and much will depend on the wisdom, 
foresight and liberality with which Governments attack them. 
There is no time to be lost, for the Committee declares that 
" the progressive extinction of the Indian Educational Service, 
accompanied by the failure to reconstitute the provincial services 
(after a period of nearly five years), has been disastrous to the 
organisation of Indian education."* As regards recruitment, we 
concur in the view expressed by our Committee that '' the con
ditions of service in. the reorganiSed provincial services should be 
such as to attract Indian candidates with high European or other 
qualifications, and arrangements should be made, whenever 
necessary, to recruit Europeans on special contracts to posts 
outside the ordinary cadres."t For better or worse, European 
standards and methods of education have been adopted in British 
India, and to say that for some time to come the experience of 
Europeans will be necessary for their effective application 
implies no reflection on the capacity of Indians to assimilate and 
profit by that experience, and eventually to dispense with it. 

Education of Europeans and Anglo-Indians. 
455. Our Auxiliary Committee devotes a chapter of its Reportt 

to the important topic of the education of Europeans and Anglo
Indians and supplies much information which ought to be care
fully studied. Out of a total population of a little over 250,000 

• Ed. Report, Ch. XVI, pp. 337-8 • 
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Europea.na a.nd Anglo-Indians ·(of whom· mo~ than 60,000 are . 
British soldiers serving in India., and their. dependants), about 25 
per cent. are a.t school-a. figure which "·indicates that )nearly. 
everi child is receiving some sort· of education ''. • ... The great· 
majority of the schools are under .mission ma.nagement, but 95 · 
are maintained by the Railways. The remainder are managed 
either by private agencies or by Government!". t 275 being 
high or middle schools. Some are of old foundation. ··The railway · 
schools have been provided to meet the needs of railway serVants 
at important centres. for some 16,000 railway employees in India'· 
belong to these two communities._ Although the· average ·cost of 
educating a child in ·a Europea.n school is much higlier _than in 
an Indian school, it must be remembered that many of the ·. 
European schools are boarding schools, and that· the. average 
European pupil pays a far larger sum in fees. Moreover, a much 
larger proportion of European pupils are reading in the middle 
and high stages. We shall have occasion in Ol,ll' second volume 
to discuss the ·position of these co_mmunities in the policy of : 
India, not only in respect to education but as residents represent: 
ing elements of an importance which far transcends their com1 
para.tive size. We will; therefore, only observe here that we 
hold with our Committee that it is " essential that far more 
European and Anglo-Indian pupils, whose future· work ·lies in 
India, should join the inain stream of national education and be 
encouraged and assisted to qualify ~hemselves for admission to 
the arts a.nd professional colleges with a. view to entering a. 
liberal profession."% .. , · · , . 

-. . 
The-Directly Administered A.feas~ 

456. We turn now to the areaa of British In'dia. which lie outside 
the major provinces and which at the time of the Reforms were 
retained under the . immeaiate control of the Government of 
India, supply being subject to -the vote of. the Legislative· 
Assembly. The areas concerned were . tlie North-West 
Frontier Province, British Baluchistan, Delhi, Ajmer Merwara .. 

. Coorg, and a few other minor districts, but in 1924 a. local · 
legislature was establishejl in Coorg, which then ceased to be , 
directly ·administered by the Central Government. , Education 

. suffered ·severely from the recommendations of -the Inchcape 
Retrenchment· Committee, as· a result of' wfiich the Bureau 
of Education and the Central Advisory Board of Education 

·were abolished and the administration of the subject· placed 
under the Department of Education,· Health ·and Lands. 
Moreover, the Educational Commissioner of the Government of . 
India. has since then combined the duties -of adviser to Govern
ment, Secretariat Officer, and Superintendent of Educationboth 

.. 

69978 

* Ed. Report, p. 230. 
t Ed. Report. p. 231. 
f Ed. Report, p. 242. 
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for Delhi a.nd for Ajmer Merwa.ra.. " How relentlessly the 
policy of retrenchment was applied may be gathered from the 
fact that, in the North-.West Frontier Province alone, within two 
years the expenditure from Government funds \\'&s reduced by · 
nearly two lakhs, 125 primary schools were closed,· one of the 
two posts of circle inspector was abolished, the junior Anglo
vernacular training class for men was closed, aJ1 ~e three training 
classes for men attached to the Government high schoola were 
abolished, the only normal school for the training of women was 
given up and grants-in-aid were generally reduced." • 
. Such a record of parts of India in which the natural difficulties 

of organising an efficient' system of education are so manifest is 
depressing. But in view of the policy pursued, it is not surpfis.. 
ing that the increlise in the number of pupils in schoola in most 
of the districts concerned has been small in comparison with the 
neighbouring provinces. Thus, in Ajmer Merwa.ra, the percentage 
increase in the number of pupils from 1922 to 1927 was only 
15.2 in primary and 25.8 in secondary schools as compared with 
:31,8 a.nd 37.8 respectively in the United Provinces. Even the 
figures for Delhi, which show an increase for the same period of 64 
per cent. in all educational institutions, contrast with a figure of 
96 per cent, in the Punjab. Recently, however, the horizon has 
lightened somewhat. In 1927 a five years' programme of 
expansion was undertaken by the Governinent of India, but even 
this will only bring the level of education in these areas up to that 
of.1922.· 

~ ~. ... ! . Conclusions. 
457. The '~nclusions :which we feel bound to draw from the 

material presented tO us have already been indicated, and we 
believe. that they would commend themselves to a.ny impartial 
and experienced observer. . . 
. We do not deal with the ... previous question~·· which has been 

. frequently raised by European as well as by Indian critics, 
whether public education in British India has not from· ~e 
beginning been developed on wrong lines. .Those who take this 
view contend that Western methods a.nd objectives have pre
cluded. the growth of an indigenous c'Q.lture expressive of, and 
responsive to, the different types of native genius,and ask whether 
a re-orientation of the whole educational system is not 
required both in the figurative and the literal sense of the word. 
There is much that might be said on either side. But we are 
now concerned with the facts and tendencies as we find them m-

· the period subsequent to the Reforms, in relation to the political 
and constitutional issues of responsible self-government. 

Literacy is increasing, but a literate India is still a long way 
off : the supply of teachers and the organisation of inspection 
need to be greatly improved : the reform of educational finance 
a.nil a better concentration of eaucational effort are required to 

• v.rt_ R...ntwt ...... !Rn. 
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prevent expansion being unfruitful and the ground aWl unculti
vated remaining sterile. Unless a.ll resources are husbanded with 
the greatest care, the prospect of an educated India. is remote, 
while the dangers which might arise from an uneducated India. 
are not diminishing. . 

We believe that the desire for education is widespread and 
that the material is excellent and readily responsive to good 
teaching. The missionary spirit of disinterested service in the 
field of education, which has long and honourably characterised 
Christian agencies, is showing itself in many other quarters and 
is no longer exotic. The educated women t>f India. are doing 
their best to break down the barriers of custom and prejudice, 
which not only leave half the population uninstructed, but 
through the reactions of female ignorance, stand in the way of 
general educational progress. Enlightened opinion no longer 
tolerates or acquiesces in the abject conditi<m of the depressed 
and backward classes. The beneficence of lfie wealthy is ready 
to be enlisted in the service of education ; and the zeal of pro
vincial Ministers in charge of this_ subject meets with ready 
support from their colleagues. In these features of .the present 
situation there is much ground for hope and encouragement. 

To achieve the ends in view, Governments will have to devote 
themselves for a. long period to come to the task of reforming the 
organisation and administration of this vital service. We do 
not underrate the obstacles presented by the systems which 
Governments have inherited, by vested interests which have 
grown up under them, or by the atmosphere of " make-believe '', 
which lowers aca.demic vitality. Effective reform cannot be 
rapid, a.nd the way to it will not be easy. But success in the. 
educational field, which everywhere, in Europe as well as India, 
is full of complications and difficulties, will perhaps afford a better 
assurance to the peoples of British India. than success in any 
other field, that their own Governments are capable of trans
lating ideals into action and guiding enthusiasm into fruitful 
channels. Tlie issue is one which will have vital consequences, 
direct and indirect, for the political future of Britjsh India. 
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PART VII.-PUBLIC OJ.>INION IN INDIA. 
458. Before closing our survey and passing in the next volume 

to our proposals, we must make some attempt to indicate how far 
any political consciousness exists among the peoples of India and 
to measure the strength and direction of the forces at work. The 
development of public opinion is one of the prime factors to be 
considered in estimating the results of the present system and 
the possibilities of future action. We recognise the need for 
caution in this matter, for there is no harder task than for men of 
one race to understand the minds of the people of others. This 
is especially so in India where thought does not run on Vi.7 estern 
lines, where values are so different, and where so much of the 
attitude towards life rests on assumptions other than those ac
cepted in Europe. Even the man who bas spent long years in 
the East in close contact with its inhabitants, speaking their 
languages and versed in their history and philooophy, will confess . 
that many things are hidden from him. We can only give the 
effect on our minds of much written and oral evidence, of our 
own observations and inquiries, and of many friendly discussions 
with Indians of all communities. 

The Extent of Political Consciousness. 
459. Interest in politics in India is still necessarily confined 

to a small minority, chiefly found in the urban and educated popu
lation. This would, in any case, be natural in a country which 
is predominantly inhabited by small cultivators who are for the 
most part illiterate. Such a result is, in itself, not a matter of 
race or climate, so much as of social organisation. All the world 
over, the peasant, except in a few small countries, is not con
tinuously interested in politics. His horizon tends to be bounded 
by the village. It would, therefore, be altogether surprising if 
ten years of the Reforms had effected in India what many decades 
of representative institutions have failed to accomplish, under 
more favourable conditions, elsewhere. 

But the small extent to which political consciousness has de
veloped among the inhabitants of the 500,000 villages of British 
India is not caused solely by conditions which exist in rural com
munities all over the world. It is very largely due to special 
circumstances. The idea that the course of government should 
be affeCted or controlled by the opinion on political matters of 
himself and his fellows is wholly foreign to the traditions of the 
Indian ryot. 'I he fatalism which accepts things as they come, 
and the habit of regarding Government as a power outside him
self which moves in ·a. mysterious way and issues decrees for 
which be is not responsible, are not easily transformed into a stat.e 
of mind which takes an interest in political problems because 1t 
means to have a hand in their solution. This was the 
"pathetic contentment" from which Mr. Montagu wished to 
rouse the masses of India.* Since the method by which this was 

• ~I/C Report, para. 144. 
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to be done is the introduction into Indian life of political institu~ 
tions borrowed from a. very different world, the 'process is bound 
to be slow. We have pointed out, in our chapter on the!Voter. 
and the Member*, liow the idea. of holding a.n elected re
presentative to acoount, and treating him as the instrument for 
enforcing the views of his constituents, is still very imperfectly 
realised. Communal and sectional feelings are nearest .to the 
surface, and it is inevitable that they should take precedence 
over more genera.! political conceptions. -It is a commonplace 
to dwell upon the iinmense size of India, but a. mere statement of . 
its extent cannot convey how difficult it must be for an Indian ' 
villager to have any view·· on many large political questions. 
When the last census of India. was taken, 90 per cent. of the 320 
millions who were then counted were found to be living 'in the. 
same district in which they had been l;>orn; and of the balance, 
two out of three were found in 8. contiguous district. t ·.How .can· 
men with this limited range of experience 'appreciate the impli- . 
cations of overseas trade, the arguments fororagainst tariff policy, .. 
the importance of frontier questions, or indeed the fact which lies 
at the root of a.ll Indian questions-the. va.riety of India itself?. 
The growth of political consciousness is; therefore, hindered. not · 
only by the tradition . which so· widely prevails that policy is a. 
matter for Government, and not for citizens, to decide, but by the 
practical obstacles of distance a.nd ignorance to be overcome, even 
after that tra.dition has been broken down. · ' 

• • # • 

It must not be concluded from this that the IndiAn peasant 
cannot be stirred by mass movements inspired by ideas within 
the range of his everyday experience. When religious or com-. 
munal emotions are stirred, or when his immediate economic in
terests are at stake (as in the case of assessment of land in Bar-. 
doli), the villager may be roused to vehement action. While · 
abstract political ide3.6 may leave him unaffected, the personality ' ' 
of a leader such as Mr. Gandhi will make a. great appea.l. It 
is alwaya a grave mistake to ignore the possibilities latent 
in this situation. The politically-minded iii India. are only a. tiny 
minority, but they may be able to sway masses of men in the · 
countryside. · 

The same consideration applies, but iri a·greater degree, to the:· 
oomparatively small class of urbail wage-earners. Drawn mainly 
from the lower strata. of society, uneducated a.nd poorly organised, 
they are, nevertheless, a. potential force in the hands of those who 
know how to use them. There is :no doubt, of course, that the 
urban educated classes have become more and more politically: 
minded. And, while it is natural that political thought and influ
ence should be concentrated so largely in the towns, yet it would 
be an error to ignore the personal influence of the leading men · 
in the countryside, which in the almost feudal conditions of rural 

• Part III, Chap. 1. · 
t Censua of India (1921) Report, p. 83. 
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India ~ often ve~ ~at. This, however, ia a passive rather than 
an act1ve force; 1t resiSts change and stands on the ancient ways. 
It is in the Presidency cities, therefore, and in the other large 
towns that active political forces must be looked for. The mem
bers of the professions, the journalists, most of the school teachers, 
and, above all, . the lawyers,· are naturally concentrated in the 
towns, and here too are the universities, the students of which 
make themselves so prominent in Indian political movements 
apparently without any anxif\ty as to the consequence of absent~ 
ing themselves from their_ academic studies. 

· The Pace of Advance. 

460. Politica.l thought in British India to-day ia derived from 
Europe. The keen intelligence of the educated Indian baa been 
stimulated by study of Western institutions. It is remarkable · 
how the theories and phrases of political science as expounded in · 
England and America have been adopted and absorbed. But 
the sudden impact of ideas drawn from the experience and con
ditions of other peoples in other climates is bound to have a dis-

. turbing effect·. Down to thirty or forty years ago India stood 
entirely outside the influence of the course of political ideas which 
at length produced democra.ticself-govemment in someother parts 
of the world. · But in the last generation she has been swayed, 

. at one and the same time, by the force of several conceptions 
which in Europe had followed a. certain sequence •. Thus, the 
struggle for power between rival religious communities, the rise 
of an intense national spirit, the spread of toleration, the growth 
nf democracy, and the controversies of socia.lism, mark fairly well
del1ned epochs in European history •. But, in India., these various 
influences are contending side by side for the allegiance of the 
politically-minded. The growth of national· self-consciousness 
is retarded by communal separatism. The movement towards 
Western industrialism is countered by the return to the spinning 
wheel. The equality of ASiatic and European is proclaimed, 
while the clash of Brahmin and non-Brahmin, or caste and 
outcast~ is intensified. Ultra-democratic constitutions are 

·propounded, although the long process which was a. necessary 
• antecedent to democracy m Europe, viz. the breaking down of 
class and communal and occupational barriers, has only just be
gun. Indian political thought finds it tempting to foreshorten 
history, and is unwilling to wait for the final stage of a. prolonged 
evolution .. It is impatient of the ~octrine of gradualness .. 

· . The Formation of Public Opinion • 

. . 461. ' In a. country where the number of literates is very small, 
the formation of opinion depends faz more on the spoken than 

· on the written word. Rumour counts for more than reading ; bu~ 
the most exaggerated rumour finds its way into a. certain class 
of Indian newspaper, and the influence of the man \\ ~ can ~ead 
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is necessarily very great. Controversial questions, in a. com
munity that is advancing to self-govern~ent, can pnly be satis~ 
factorily disposed of, if there is some means of informing the pub
lic of the reasons for the policy adopted. We have pointed out, 
in an earlier part of this volume,* how gravely the interests of 
good government are undermined, and confidence in the adminis
tration is shaken, by the distortion and misrepresentation prac
tised with impunity by some Indian newspapers, and by the 
absence of adequate means of counteracting it. " It should be 
explained that the Government of India, unlike most of the 
regularly constituted Governments in the world, has no Press of 
its own on which it can rely for support. As a rule· the AnglO
Indian Press gives general support, but any one or all of the 
Anglo-Indian newspapers might, and sometimes do, turn strongly 

.against the Government of India in matters of the highest im-
portance. The reason, of course, is that the Government of India 
is not a. Government placed and kept in power by a. political 
party whose organs are pledged to its support, and the Indian
owned and · controlled Press is, on the whole, an opposition 
Press.'' t · 
~ot only has the Government of India no "Press," but it has 

no "platform." That is to say, the Reforms have not produced in 
the Assembly a Government Party among elected members, 
which expounds to constituents and others the case for Govern
ment policy, In the provinces, one half of the Government has 
been purely official and the other half, though it was intended to 
rest upon the support of a majority of elected members, in fact 
often had to rely on official aid. The result is that, in the 
provinces also, there has been no propaganda on the side of 
Government. · 

Except for an occasional address by the Viceroy, or by a Gov
ernor, and except for speeches made by officials in tl1e legisla
tures, political advocacy is left to the critics. Apart from the 
personal influence of (Jfficials, British and Indian, in the districts 
and an occasional communique from headquarters, the Govern
ment case goes by default. It is obvious to us that this constitutes 
a very grave danger, not so mueh to any particular policy or form 
of Government, as to the general respect in which organised 
authority ou~ht to be held. 'Ihe danger is all the greater be
cause India is a place where hearsay, however improbable, seems 
to gain wideBpread credence and to be capable of rousing fierce 
passion. 

The Force of Public Opinion. 

462. The effect of public opinion on the actions of Government 
is apt to be under-estimated by Indian politicans. They tend to 
oonsider that, unless political power is made explicit in statutory 

* Paras. 287, 21-\8. 
t "India in 1927-28," pag~> 59. In this passage the" Anglo-Indian Pr~>&l" 

of ('ourse means the British-m11·ned PrPbS appearing in India. 
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form, it is non-existent. As a fact, nothing can be dt~arer then 
that public opinion, as expressed in the Assembly and Council 
of State, has often resulted in action by the Central Government 
in accordance with it. The fact that the Executive is irremov
able, or that certain budget items are non-votable does not mean 
that the Executive can afford to ignore the views of electeJ 
r:presentatives, even over subjects apparently within its sole pur
VIew. If this is true of the Centre, it is still more so of tt.e 
~rovin.c~s. The reserved side of Government is amenable to pub
lic op1ruon,. almost as much as the transferred side. It may 
safely be sa1d that to-day, whatever may have bee-n the case in 
the past, the effect of Indian public opinion on policy is a. factor 
which must be taken into account in every decision that is made. 
As its basis becomes broader with the spread of education and 
political experience, it is bound :to become a still more powerful 
force. 

Equality of Status. 
463. The object of the present 'chapter is not so much to des

cribe the political Views which are prevalent in India. as to esti
mate the extent to which an influence which can fairly be called 
public opinion exists there'at all. We have indicated the strictlv 
confined ra~ge within which the flow of political consciousne;., 
manifests itself; within those limits there are many cross-cur
rents. But what is the general direction of the . stream? \Ye 
should say without hesitation that, with all its variations of ex
pression and intensity; the political sentiment which is most 
widespread among all educated Indians is the expression of a 
demand for equality with Europeans and a. resentment against any 
suspicion of differential treatment. The attitude the Indian takes 
up on a given inatter is largely governe-d by considerations of his 
self-resr}ect. It is a great deal more than a personal feeling ; it is 
the claim of the East for due recognition of status. It is usual 
to date the rise of this demand on the part of the Asiatic for 
equality with the European from the defeat of Russia by Japan. 

· There is no doubt that that event had its repercussions throughout 
the Eastern world, and especiallY' in India, where an educated 
minority was already claiming for Indians a greater share in the 
government of ·their country. But the events of the past two 
decades have much accelerated the movement. The doctrine of 
self-determination preached during the Great War, the successful 
nationalist movements in many countries, and the resistance of 
Turkey to the European powers, all have had their effect. While 
the experienced Indian member of the Services will admit the 
benefits of the British Raj and realise the difl]Gulties in the way 
<>f complete self-government; while the member of a minority 
community, putting the safety of his community first, will stipu
late for. safe~ards; an.d while ~he moderate may look askance. at 
extremist metliods which he will not openly denounce ; all alike 

·'are in sympathy with the demand for equal status with the X:uro
pean and proclaim their belief in self-determination for India. 
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The Opport~ty of the Future. 

464. The British .people, so long accustomed to self-goyrn
ment, are bound to sympathise with this movement, even thQugh 
they may deplore some of its ma.nifestations. We are pledged 
to help India along her wa.y, and constructive effort is needed. 
It is th~ general tendency of nationalist movements to attract 
within their orbit people of very varied aims and methods. Until 
the demands of nationalism have been reasonably met, entimsi
asts for va.rious reforms ma.ke common cause with every discon
tented element, and a.ttribute all the evils which they attack to 
the absence of self-government. In our view, the most formid
able of the evils from which India. is suffering have their roots 
in social and economic customs of long sta,nding, which can only 
be remedied by the action of the Indian peoples themse!ves:
'Ihey are much less likely to be remedied if the blame for their· 
continuat;tce can be put, however unreasonably, on others. We 
desire to see the forces of ,Publi~ opinion which exist in India 
concentrated and strengthened for the practica.l work of reform. 
It is only when the difficulties of constructive policy are really· 
faced, that the inadequacy of general phrases begins to be realised. 

\Ve have now concluded our survey, and pass to our second. 
volume containing our suggestions ·and recommendations. 

All of which we submit for Your Majesty's gracious ·considera-
~~ . . 

8. F. STEWART, SecretarJJ. 

London, 12th May, 1930. 

(6997s-43&,) Wt.l0417-821 17.()1111 1/!111 P. St. G 71 

JoHN SIMON, Chairman . . 
BURNHAM. 

STRATHCONA. 

EDWARD CADOGAN. 

VERNON JlARTSHORN, 

G. R. LANE Fox. 
C. R. ATI'LEE. 


