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REPORT (VOLUME II.).
To

THE KING'S MOST EXCELLENT MATESTY
May it Please Your Majesty,
We, _t:he (

R
+

orissioners appointed for i)
i

ng into the working g
of educaiion, ang t
i Britigl,

12 Purpose of lquir-
ernent, the grawth
presentafive institulions
connected  therewith, and  of
and to what extent it iy de
petteiple of responsit

modify or restrict the degre
therein, meluding

[ the system of ooV
he developnient of e
Indiz, and  matters
reporting ug to wheller sivable to
establinhy 1y, e government, ov to extend,
¢ of responsible

government existing
the question whether the establishment of
second chambers of the local legislatures is
humbly submit to Your M

or 18 not desirable ;

ajesty the seccond ar
volume of our Report.

1d (zoncluding

Arrangement of Volume 11,

2. The former volume

contained our suey
cipal matters

necessary to be considered before entering upon
the further tagk of making proposals and suggestions for the
future. The present volume containg aur recommendations,
together with a stafement of the reasons which have led us to
put them forwara.

In Part 1 we have set oug * The Gen
Proposals . Ty constitutional e
led to propound must be judged as
assumed that w
ol it withont regard to its rel
time, we realise that, ev
support and approv

ey of the prin.

eral Principles of our
heme which we have been

ed to recommend so
ation to other parts. :
en if our general conceptions meet with
al, further discussion 18 likely to introduce
some modifications. Tt appears to us, therefore, to be‘very
necessary, both for the better understanding of the details of
our own Report and for the consideration of any modifications
consistent with its framework, which may be suggested Here-
after, that the bagig upon which the whole “structure stands
should first be clearly established.

In Part 1T, following the order of atrangement adopted by
Mr. Meontagu and Tord Chelrusford, we deal with the consti-
tation of * The Governars® Provinees **, These, however, do
not make up the whole of British Indls and it is of great im-
portance to consider what should be the course of constitutional
developraent in the important areas which fie outside them.
Accordingly, in Part 111, we make our proposals in respect of
‘‘ The North-West Frontier Province ang other Special Areas ',
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INTRODUCTORY.

PART I.-THE GENERAL PRINCIPLES OF OUR

PROPOSALS. » .
CrrapTsg, Pinras. *
L. Introductory ... o 3—6
2. The Mechanism of Advance ... e T 112
3. The All-India Solution... L. 1320
4. The Ideal of Federation for Al-Indin L e 2032
5. The Need for Safeguards vee 3336

CHAPTER 1.—INTRODUCTORY.

3. We have tried i Volume I to set out as fairly and
nupartially as we can the conditions of the Indiaw problem. First -
of all, we have endeavoured to bring before those whose duty 1t is
to provide for India’s constitutional future a realisation of the
facts of the situation, those stubborn facts which no amount of
rhetoric or appeal to abstract principles can alter. The immense
area and population of India, the diversities of race, creed and
caste, the existence of the Indian States, the predominance in
vumbers of the rural population, the high percentage of illiteracy,
and the standing menace of the North-West Frontier, are all
facts which no person, British or Indian, who has to deal with
the constitutional problem of India can possibly ignore.

These facts must be faced. Their existence cannot in any way
be allowed to invalidate the solemn pledge of the British people
with regard to the progressive realisation of responsible govern-
ment in British India. They may be compared to the physical
features of w site for a city, which do not prevent the city being
built, though they condition its plan and the length of time
which must elapse before its completion.

4. Secondly, we have tried to give a picture of India as 1t is
governed to-day under the reformed coustitution. It js not
possible to give the whole picture, for, in the background, stan@s
the history of India.  We have had no space to describe, even in
outline, the involved and difficult course of events in this great
sub-continent during the four or five thousand years that have
clapsed since the Aryan invasions. We cannot sketch the forma-
tion and digsolution of kingdoms, the rise and dispersal of
Buddhism, the series of incursions through the pusses of the
North-West, the history of the Mogul empire, the effect of the
unpact of Islam on the ancient fabric of Hindu civilisation, or
the ever increasing contact between Ilast and West. This hisioric
background, however, must always be kept in sight by the,
framers of constitutions for India, if they would avoid the risk
of drawing false conclusions from the constitutional history of
more recently established communities; such as Canada and
Australia. All that we have aftempted of historical retrospect
has been to depict the main constitutional features in British
India prior to the Reforms. The story of the last ten years forms

+the foreground. It has been our duty to examine the con-

stitutional arrangements devised ten years ago, to see howfar
69973(2) . A2



PART 1, CHAPTER .

they have proved successful, how far the difficuliivs encountered

‘haveg been due to the system itsell and how fur 1o 4
1t has had to be worked.

The 1ntroduction into an oriental country, with a long history
of autocracy, of methods of self-government evolved during
centuries of experiment by a Western nation for its own con-
dlt'lullﬁg.al]d its own people was o momentous and even hazardous
effterprise which should be studied witl sympathy and under-
standing.  We have given our estimute of the degree of success
achieved by men new to the forms and practice o
government in working u complicated
system under the trying
have deseribed the syste
up  India under B
regime, and have ind

hose by whow

[ yepresontative
and professedly temporary
conditions of the post-war period.  We
ol administration that has been built
}‘jtis!x rale on the foundations of the Mogul
i ha leated the difficulties encountered in grafting
new  constibutional methods thereon. We have weighed the

effects, good und bad, of the Reloraws on the day-to-day work of
government,

_ 9. Thirdly, we have enquired into the progress of cducation
n India, particnlarly from the point of view ot its bearing ou the
solution of constitutional problems, for while literacy is not an
entirely JBecessary factor in political capacity, yet the degree of
Success in working democratic institutions in the modern state
and the pace at which an advance tov :

wurds complete self-govern-
ment can be made, must necessarily be conditioned by the

capacity of t?le‘muss of the people to understand the problems
?f a Great Society and to take its part in dealing with thom.
The larger the unit of governmient, the more must the writtep
mevitably take the place of the spoken word as the vehicle for
the diffusion of ideas. A

i Fiuadly, we have iried 1o describe
of thq India.n people, not merely of the educated and pulitically
conscious mmorty, nor of the leaders of particnlar sections only
hut <>t' the. masses, and to form an estimate of the iuﬂilem‘gg
operating 1n their midst. TFor just as it would be useless vto
olaborate theoretically perfect constitution without ).’efe;‘cn('a
to the other conditions of the problem, so it must be ré(-’o”ni«:d
that vepresentative institutions depend for the success ;)lbil;cir
Working not so much on their logical excellence as on ‘1'1)8‘11“
abl}htylto atltruct aud make use of the forees of publie ()pil;ion‘
_mg,nog ltshix;{(l:)t“giﬁ:;;o fiets, and upon our judgment of the work-
mg s moan India and the stute of o
Illldm‘ﬂS,‘ we have come to certain general
of princivle, whic and o

| ‘ b we will state and ¢
our defailed recommendation s,

the attitude and opinions

pinion among
conclusions on matters
xplain before setting out

THE MECHANISM OF ADVANCE.

"CHAPTER 2.—THE MECHANISM OF ADVANCE.

7. The first principle which we would lay down is that the
new constitution should, as far as possible, contain within'itseit
provision for its own development. It should not lay - down
too rigid and uniform a plan, but should allow for natural
growth and diversity. Constitutional progress should be the
outcome ol practical experience. Where further legislation is
required, it should result from the needs of the time, not from
the arbitrary demands of a fixed time-table. The constitution,
while - contemplating and conforming te au “ultimate objective,

should not attempt to lay down the length or the number of the
stages of the journey. ‘

We were appointed under a provision of the Government of
India Act, whereby at the end of ten years a Commission was
to enquire and report, in effect, upon the working of the re-
formed constitution and on what changes were desirable. This
method of periodic enquiry and enactment is quite foreign to the
spirit of constitutional development, as understood and applied
elsewhere in the Empire. It has been a characteristic of the
evolution of responsible government in other parts of the British
Eimpire that the details of the constitution have not been
exhaustively defined in statutory language. On the contrary,
the constitutions of the self-governing parts of the British
Empire have developed as the result of natural growth, and
progress has depended not so much on changes made at intervals
in the language of an Act of Parliament, as on the development
of conventions, and on the terms of instructions issued from time
to time to the Crown’s representative. The Preamble to the
Government of India Act declares that progress in giving effect
to the policy of the progressive realisation of responsible govern-
ment in British India can only be achieved by successive stages;
but there is no reason why the length of these successive stages
should be defined in advance, or why every stage should be
marked by a commission of enquiry. We are profoundly con-
vinced that this method of enquiry at stated intervals has had a
most injurious effect on the working of the reformed constitution,
and on Indian political life. Whatever may have been the
merits or defects of the constitution proposed as the result of the
Montagu-Chelmsford Report, the time limit of ten years gave
it the character of a makeshift affair, and the working of a
constitution under a time limit inevitably breeds certain evils.

a

Evils of a Temporary Constitution. ,

8. Those who have to work a temporary constitution tend
inevitably to fix their minds upon the future instead of on .the
present. Instead of making the most of the existing constitution
and learning to deal with practical problems under existing con-
ditions, they constantly endeavour to anticipate the future and
to push forward the day for the next instalment of reforms.
There is little incentive to try to make the system a suceess ; on
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he contrary, those who are not satisfied with the advance z{'h'cadﬁ'
made are cager to prove that tle teraparary  constibnbion s
unsorkable. ‘

Thus in India, as carly as Septemwber 121, within a year of
the hraduction of the Reforms, o comprebencive resolntion wis
woved M the Tegislative Axsewnbly, demanding complete e
sponsibility in the orovinelad counails, a transfer to responsible
Ministers of all cenind subjocts. exeept the Army. Navy, and
Foreign and  Political Departmonts, and the conlerment of
dominion self-government from the beginning of the fourth term
of the Assembly.*  Trom that tine forward, no year passed with-
out similar motions heing introduced, or similay propossls being
ventilated in debate on other matters. T hese motions were
svmptomatic of the attitude of mind cansed by the knowledge
that the existing constitution was only tewmporary. Tiven poli-
ticians who did not take up an attitude of non-cooperation, bu
were engaged in working the reformed constitution. were,
nevertheless, affected in the same way. The minds of all woere
fixed on the future. Livery community and every iutevest was
thinking of what its position would be under the next constibu-
tion. The result was tg mtensify communal rivalries, Bvery
community tried to consolidate its position.  Gironps tended to
coalesce on communal lines.

Communal advantages were sought
in the regulation and recruiting of the servieos,

ground secured s s temporary or trancition
fortified as an outpost to be held in the futyre
Uncertainty as to the future unsetthed the minds of all.  Actions
were ealenlated with a view 1o their effect on those wha woukl
have to deal with the next advance. Tt was feared by some that
co-operdtion in working the temporary constitution would be

mterpreted as satisfuction with the amonnt of udvance afrondy
attained,

In such cireumstances. the arowth of politien] Partios an n basis
refated to the actual problens of din and to dillerent altitudes
of mind towards the solution of practical Gifficultios could not
tekie place.  Tarties were alisned iy accordanen with their views
as to the best tacties for securing the next advanco.

9. The pravision of g tine fonit within which the Maontagy-
Chelisford constitution was to work has alse had n prejudicial
effect upon the use which has sometimes been mado of the ‘pnwers
which that  constitution eonferred. Tt wag in any case o
difficult and delicate operation to transplant to Indig forms ¢
sovernment which are native to British soil, and what ws
needed was that the new institations shontd have time to take 1o
and to grow naturally. The British parliamentary system T
developed in accordance with the day-to-d of ¢
and has been fitted like a wellw

ay needs of the pesy
amgarment to the figure
the wearer, but it does not foll K

Costom and convenience hav

¥Every piece of
3l position was
stragele for power,

ow that it will sult evoryly
& retained in i various provi

* See Vol. T, Part TW, Ch. 6, para. 275,

THE MECHANISM OF ADVANCE.
)

vhich, formad for oie purpose, are in practice used for another.
Many of its detailed contrivances work only becnuse thex:e is
he will to make them do so, or because there is a general”
nderstanding that they will be used in moderation.

2

British parliamentarism in India is o transiation, and in even
the best translations the essentinl meaning is apt to be lost.
We have ourselves in attending debates in the Assemhiy- and
provineial councils been more impressed with their difference
from than their resemblance to the Parliament we know.

While the principles and practice of the British parliamentary
gystem are aceepted by educated Tndianseas the best exarple
of democracy in action, they arc being applied in a country

where the conditions and the mental habit of the people are
very different.

All this would in any case have made the beginning of the
hew constitution a time of anxiety, but the further announce-
ment that the system was liable to be overhauled ten years
later greatly added to the difficulty of working it fairly in the
meantime.  Those who aimed at securing an early advance
were led o use imported forms of procedure rather as a means
of showing the inadequacy of what was already conceded than
as a method for getting the best out of the existing armnggments;
A good example is the way in which th‘e vote for Mm.lsters
salaries, which is used in England to provide an opportunity for
raising debates on specific subjects, has been perverted into (a
wenpon for wrecking ministries.  In short, the Reforms of 1919
did not mke provision for a steady evolution towards an
nltiate objective, and to this extent plwy appear to us to fail
to reproduce a feature which is essentinlly characteristic of the
maodel on which they were partly based.  As far as possible,
therefore, the object now to be ained at is a reformed constitn-
tion which will not necessarily require revision at stipulated

intervals, but which provides opportunities for natural
development.

The Ten Year Period.

10. In any case the time is too short for any real judgment to be
formed. During the early periods of a new system, t_he momen-
tum derived from the old still operates. In India, the prestige
angl experience of those who had worked the former system
were still available. It is, therefore, difficult to decide how fax
success or failure 18 due to the new or the old elements in the
Government. Ten years is not Jong elmugh to see t.he real_ effect
on administration of the new system : still less is it possible to
forecast from the first decade what will happen in the next.
The course followed between two points so close to each other
does not provide sufficient data to plot with confidence the curve
of future progress.
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The Need for Elasticity.
. 11, Fimally, one essential ang mevitable defect of a limited
and temporary scheme v

as that it should be almogt com-
pletely rigid.  The Act of 1919 necessarily had to con-
tain A number of detailed provisions which conld only be
altered by an amend;

ng statute, These provisions, save for some
slight, yossibility of alteration by regulation or convention, had
to be applied in al provinces alike. In the course of the ex-
periment some of them worked well, sorae il ; some worked well
R some provinces, but were found unsuitahle in others : but
there” was nq bower of alteration where and

The general effect has been to cramp and confine development
and to restrict the range of experiment. We consider that this
inelasticity has been g great disadvantage in go large o country
as India, where provinee differs so much from brovince. Tt is
undesirable and politically almost imppssible to range the pro-
vinces in order of progress, and to give by statute greater advances
to those at the head of the lst, for every province believes

when necessary.

12. While we think it is possi
make very fyll provision in th
deve]

opment without the necess;
the British Parliament, and wh
this same principle of growth a
stances in the latter case whic
can be done now. The ultimat
depends, as we shal) indicate 1
cannot be fully known af the
to frame a cons

stitution now,
barmony with 4 future develo
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e constitution for growth and
ty of seeking new powers from
ile we desire to give scope for
t the Centre, there are circum-
h limit the extent which this
e form of the Ceentral Government
ater, on a number of factors which
bresent time. While it iq possible
the provisions of which will be in
prment, we do not think that within
| te provision can be made for 5 con-
tinuous evolution of the main

‘ . government of India by the method
of internal adjustment ang growth,

AN ALL-INDIA SOLUTION,

CHAPTER 38.—AN ALL-INDIA SOLUTION.

i |
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CHAPTER 3.—AN ALL-INDIA SOLUTION.

13. A consideration of what should be the ultimate ggal of
British policy in India in pursuance of the declaration of August.
20th, 1917 ¢ leads us to lay down a second principle. 1t 1s that
any constitutional changes now recommended for British India
must have regard to a future development when India as a
whole, not merely British India, will take her place. among the
constituent States of the Commonwealth of Nations united
under the Crown. 'This is in accord with the conception of
India’s future adumbrated in the concluding chapter of the
Montagu-Chelmsford Report. 'The Joint Authors there stated :
" Our conception of the eventual future Jf India is a sisterhood
of States, self-governing in all matters of purely local or provin-
cial interest . . . Over this congeries of States would preside
& central Government, increasingly representative of and re-
sponsible to the people of all of them; dealing with matters,
both internal and external, of common interest to the whole of
India ; acting as arbiter in inter-state relations, and represent-
ing the interests of all India on equal terms with the self-
governing units of the British Empire. In this picture there is
a place also for the Native States.”’*

In the course of our enquiries we became more and more
convinced of the impossibility of continuing to look at one half
of India to the exclusion of the other, and we took occasion
to inform the Prime Minister of our intention, with which he
agreed, of dealing in our Report+ with the relationship of British
India and the States.

It is a common practice in India to speak of questions in
which all the British provinces are interested as ‘‘ All-India ™’
questions. But All-India is more than British India. We be-
lieve that, unless this ultimate goal is borne in mind in framing
India’s constitution, there is a danger of the mind of political
India being led astray by false analogies, and that there are
practical as well as theoretical reasons for so planning the struc-
ture of Indian Government that the transition to a truly All-
Indian polity can be made as soon as the time is ripe.

India in the Lieague of Nations.

14. It is & striking fact not always sufficiently borne in"mind
that it is India, not British India, which is- a member of the
Legague of Nations—a fact which is emphasized by the invariable
presence of an Indian Ruling Prince as a member of the Indian
Delegation. This resulted from the fact that in the Great War
the effort of India was not confined to British India. Ruling
Princes and their subjects fought side by side with men from
Great Britain and other parts of the Empire, and it was right
that India ag a whole should take part in making peace and
in the prevention of future wars. If India then is one of the

¢ Vol. 1, p. 2. * M.C. Report, para. 349. t Vol. I, pt =xii.
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nations in the world organisation, it must surely be India as a
whole which will be involved in the ultimate constitutionat
‘schente.

A

o Geographical Unity.

15, A glance at the map of India will show how closely the
States. and Brisish India are interwoven, There are, it is true,
lirge and continuous areas governed hy Indian rulevs, such as
the Nizam’s domjnions or the States of Rajputana, bot besides
these great masses that stand out so clearly on the map are
areas where States and provinces form a most intricate chequer-
work. A good dnstance Is in the central division of the Bombay
Presidency. It is frequently an accident of history whether a
patticular district has been brought directly under British rule
or left in the hands of an Indian ruler. There is little or nothing
to tell the traveller as he passes by train from one to the other
that he has crossed the boundary. = Whatever may be the differ-
ences of climate and physical feature, and whatever may be
the diversities of race and religion in India, it is not these
differences that are reflected in the purely arbitrary division
between British and State territory. There is an essential
unity in diversity in the Indian peninsula regarded as a whole.

Political Unity.

16. 1t is one of the great claims of British rule in India that
it has brought a peace and unity hardly ever before known in
the peninsula and has substituted for a congeries of warring
States a single India united by a common allegiance to the
Crown, although one part only is directly under British rule.
The Viceroy, retaining the portfolio of the Foreign and Politica]
Department in his own hands, represents to the Indian States the
suzerainty of the King-Emperor, while at the same time he is, in
relation to British India, the head of the Government. But as
goon as a change is made in the constitution of the Central
Government, and power to however small g degree is shared in
one sphere of authority with representatives of the people so
that two wills are brought into play, difficulties begin to arise
and must increase with every extension of popular govern-
ment in British India. The interests of the two parts of India
begin to clash. Policies entered upon in one sphere have their
repercussions in the other. Popular movements on one side of
‘these imaginary lines that form political boundaries cannot be
prevented from spreading to the other. The time will comne
when there must be an approach to a closer relationship, and
when new machinery must be devised whereby these divergent
interests may be reconciled, if 3 modus vivends is to be reached
and the formation of an ever-widening breach prevented. The

- first essential for internal peace and prosperity for both parts of
* India is harmony between them.

AN ALL-INDIA SOLUTION. 11

Economic Unity.

17. Kconomic forces are such that the States and British
India must stand or fall together.  The steady growth of
transport facilities has inevitably brought the States into’closer
contact with British India and with each other, while the
forces at work in the modern world are such as to affect even
the remotest and most primitive State. “ Railways,, sfeam.
ships, and the immediate transmission of news, have for many
years past joined India to the general econgmic system of the
world*and made ber one of the constituents of the world
market.”’*  The increasing importance of industry brings
problems that must be faced by both tofether. In such vital -
matters as communications (rail, road or postal), customs,
monetary policy and labour regulation, co-operation is becom-
ing essential. The fact that the majority of States are langd-
locked places them in a position of reliance on British India
for their communication with the rest of India and the out-

_side world, while the existence of ports in some other States

has already caused complications. While the Central Govern.
ment was autocratic, the possibilities of divergent interests
might be more easily avoided, but with the advent of a measure
of popular control at the Centre one-fifth of the people of India
is potentially in economic subordination to the remainder. The
boint is well illustrated by the effect on the States of the adop-
tion, at the wish of the Asserbly, of an extended protective
tariff. This body, legislating professedly only for British
India, has in effect imposed indirect taxation on the inhabitants
of the States.  The States themselves have their own tariff
policies, and there is a serious possibility that, unless provision
can be made for the reconciliation of divergent interests,

numbers of tariff walls will be perpetuated in an area where fiscal
unity is most desirable.

Common Needs.

I18. A still more fundamental poins remains. On close ex-
amination it will be found that there are few subjects which
should form the field of activity of a Central Government in
India which do not, in fact, interest also the Indian States. An
outstanding example is that of Defence. In the past, the in-
vaders of India have not stopped short at political boundaries—
once through the barrier of the North-West, they have penetyated
far into the peninsula. The subject of Communications, whether
by rail or air or trunk road or post or telegraph or wireless, 1%

. another illustration. Important social matters such as the pre-

vention of the spread of epidemics, whether among human
beings, animals or crops, all require the co-operation of States as
well as provinces, while the pursuit on either side of the line of
policies in regard to such subjects as liquor excise cannot be

, effective without mutual co-operation, While it is possible that

* India,/in;lgi27-28,’r; page 276, 7
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Economic Unity.

17. Economic forces are such that the States and British
India must stand or fall together.  The steady growth of,
transport facilities has inevitably brought the Btates mto"closer
contact with British India and with each other, wvhile the
forces at work in the modern world are such as to affect even
the remotest and most primitive State. °° Railways,, sfeam-
ships, and the immediate transmission of news, have for many
years past joined India to the general econgmic system of the
world*.and made her oune of the constituents of the world
market.”’*  The increasing importance of industry brings
problems that must be faced by both tofether. In such vital -
matters as communications (rail, road or postal), customs,
monetary policy and labour regulation, co-operation is becom-
ing essential. The fact that the majority of States are land-
locked places them in a position of reliance on British India
for their communication with the rest of India and the out-

_side world, while the existence of ports in some other States

has already caused complications. While the Central Govern-
ment was autocratic, the possibilities of divergent interests
might be more easily avoirded, but with the advent of a measure
of popular control at the Centre one-fifth of the people of India
is potentially in economic subordination to the remainder. The
point is well illustrated by the effect on the States of the adop-
tion, at the wish of the Assembly, of an extended protective
tariff. This body, legislating professedly only for British
India, has in effect imposed indirect taxation on the inhabitants
of the States. The States themselves have their own tariff
policies, and there is a serious possibility that, unless provision
can be made for the reconciliation of divergent interests,
numbers of tariff walls will be perpetuated in an area where fiscal
unity is most desirable.

Common Needs.

18. A still more fundamental point remains. On close ex-
amination it will be found that there are few subjects which
should form the field of activity of a Central Government in
India which do not, in fact, interest also the kndian States. An
outstanding example is that of Defence. In the past, the in-
vaders of India have not stopped short at political boundaries—
once through the barrier of the North-West, they have penetrated
far into the peninsula. The subject of Communications, whether
by rail or air or trunk road or post or telegraph or wireless, 1%

_ another illustration. Important social matters such as the pre-

vention of the spread of epidemics, whether among human
beings, animals or crops, all require the co-operation of States as
well as provinces, while the pursuit on either side of the line of

" policies in regard to such subjects as liquor excise cannot be

effective without mutual co-operation, While it is possible that

‘ India in 1927-28,” page 276.
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CHAPTER 4—THE IDEAL OF FEDERATION FOR
ALL-INDIA.

21. If the principle laid down in the previous chapter ig valid,-
it inevitably follows that the ultimate constitution of India must
be federal, for it is only in a federal constitution that units differ-
ing so widely in constitution as the provinces and thz? States can
be brought together while retaining internal autonouy. * Thig is
recognised in the Montagu-Chelmsford Report : ** Granted the
annowncement of August 20th, we cannot at the present time
envisage its complete fulfilment in any form other than that of a
congeries of self-governing Indian provinces associated for certain
purposes under a responsible government of India; with possibly
what are now the Native States of India finally embodied in the
same whole, in some relation which we will not now attempt to
define.””* This statement is as true to-day as when it was
written, but opinion has, we believe, advanced considerably along
these lines during the intervening period. That some of the
leading Indian Princes envisage some such polity in the future
is shown by the pronouncement made on 19th December, 1929,
by H.H. the Maharaja of Bikaner to the Legislative Assembly
of his State. ** I look forward to the day when a United India
will be enjoying Dominion Status under the aegis of the King-
Ewmperor and the Princes and States will be in thg fullest enjoy-
ment of what is their due—as a solid federal body in a position ?’f
absolute equality with the federal provinces of British India.
However distant that day may be, we desire in our proposals to
do mnothing to hinder but everything to help its arrival, for
already there are emerging problems that can only be settled
satisfactorily by co-operation between British India and the
States.

. o

22. It might be possible to visualise the future of federation
in India as the bringing into relationship of two separate fe@e_ra};
tions, one composed of the elements which make up Britis
India, the other of the Indian States. We do not wish in
any w;ay to be dogmatic on a matter which must be decided by
those concerned. While we have ngen.much attention to the
subject, we have not received evidence from the Rulers of the
Indian States. We recognise that it is one of the matters which
may be discussed when the proposed conference takes place.
We are inclined ourselves to think that the easier and more

"speedy approach to the desired end can be obtained by reorganjs-

ing the constitution of India on a federal basis in such a way
thgt individual States or groups of States may have the oppor-
tunity of entering as soon as they wish to do so. It appears to
us that the alternative method would reduce progress to the pace
of the slowest. Furthermore, we do not believe that in matters
of federal concern the States will be always ranged on one gide

o * M/C. Report, para. 120.
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after each of the constituent units, or at any rate most of them

had achieved self-government. The same thing is, in substance,
true about the Dominion of Canada. The very) name of thé
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CHAPTER 5.—THE NEED FOR SAFEGUARDS.

33. The last principle which we would lay down 1s the .para-
mount necessity of securing that throughout the period. during
which India is progressing on the road to complete sélf-govern-
went there must be full provision made for the maintenance and
efficiency of the fundamentals of government. However much
we may subscribe to the doctrine that good governmeént is no
substitute for self-government, we must ensure that we do not
put forward proposals that will permit of government being
replaced by anarchy.

It must be recognised that there aré grave dangers in the
situation of India that must be provided for.

Defence.

34. History shows that, whenever there has been wanting in
India a Government strong enough to defend itself, invasion
through the gateway of the North-West has occurred. We have
described elsewhere the problem of the defence of India, the
perpetual menace from the unruly tribesmen in the tracts and the
possibility of an attack from a foreign enemy. 1t is an absolute
condition for the development of self-government in India that
the gateway should be safely held. The Army in India must be
strong enough for its task. We hold that for many years the
presence of British troops, and British officers serving in Indian
regiments, will be essential. It would be idle to deny that this
fact gravely complicates the problem of the introduction of an
increasing measure of responsibility into the Central Government,
but we believe that the proposals which we put forward for con-
sideration with regard to the status of the Army in India would
reconcile the demands of security and of advance.

Internal Security.

35. If the external menace to India’s peaceful development
is serious, the possibilities of internal disturbances are not less
grave. If must be borne in mind that the periods during which
India has been free from civil strife have been few and of short
duration. It has only been when a strong Central Government
has been able to keep peace among the divergent elements in
the peninsula that progress has been possible. Experience has
shown in other countries that a period of transition may. easily

. tesult not in ordered advance but in a lapse into civil war and

anarchy.

The danger of disorder in India is ever present. There are
inflammable elements in the population and jealousy and ill feel-
ing between important communities which from fime to time
cause riots and disturbances. The history of communal dis-
turbances during the past few years shows how slight an incident
may cause trouble which, if not checked at an early stage, may
easily spread from district to district. Nowhere in the world is -

a
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of those who came before us have urged that the Indian
constitution should contain definite guarantees for the rights of
individuals in respect of the exercise of their religiod. and a
decluration of the equal rights of all citizens. We are aware that
such provisions have been inserted in many constitutjons, notably
n those of the Kuropean States formed after the War. Experi-
ence, however, has not shown them to be of any great practical
value. Abstract declarations are useless, unless thereexists the
will and the means to make them effective. Until the spirit of
tolerance is more widespread in India and until there is evidence
that’'minorities are prepared to trust to the sense of justice of the
majority, we feel that there is indeed need for safeguards. But
we consider that the only practical means of protecting the

weaker or less numerous elements in the population is by the

retention of an impartial power, residing in the Governor-General
and the Governors of provinces, to be exercised for this purpose.

We shall now proceed to work out in detail the application
of the principles which we have laid down in this chapter. Our
governing purpose is, as we declared in the Introduction to our
first volume, to apply to the reform of the Indian constitution
the principles of the declaration of 20th August, 1917, and to
make provision for the steady growth of the element of responsi-
bility in the government of India. The authors of the Joint
Report written 12 years ago found that the possibility of rapid
advance was greater in the provincial sphere than at the Centre,
and this remains true. The reasons which constrained the
authors of the Report were not so much doubts as to the path
to be followed or apprehensions of the dangers of the experiment,
as a recognition of the facts imherent in the Indian situation.
Twelve years is a very short time in the course of political
evolution, especially when dealing with civilisations so ancient
and conditions so diverse ag India presents. But if the Indian
constitution is now re-established on right lines, and if it is
realised that India is evolving into a federation of self-governing
units, further approach to the ultimate goal may be achieved
in due time without the necessity of constant and disturbing
revision.
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The cuses of Orissa and of Sind, however, gre only prominent
examples of a class of question which arises at many points
when provineial boundaries are considered. 'These boundaries,
as a rule, have none of the characteristics of 4 natural frontier;

the lines they follow are largely duc to the way in which British
authority happened to sp

; z read over the sub-continent and to the
order of time in which

different accretions became loined to
what wa¢ already organised as an administrative unit. As long

as the Government of India was enbirely centralized, and both
the administration ang the finance of any area were provided
and directed from the Centre, the line taken by a provincial
boundary was of less importance. But now that the provinces

have a real political existence of their own, the situation is
changing, and if, as we lope, the time is_coming when each

mission with a neutral Chajr.
man, which would Investigate the main cases m which provincial
readjustment seers calleg for, and should endeavour to work
out schemes with a view to seeing how far agreement 1 pos-
sible.  The shifting of landmarks g proverbially an operation
which may bring down anything but blessings on the head of
the reformer; it can he prudently undertaken only after taking
full account of the interests and even the prejudices con.
cerned. In ¢

he meantime, we can only proceed on the basts
that the boundaries of the provinces ar

: ‘ e what they at present
are, and on this basis we turn to ¢ & question of provineig]
eonstitutional veform.

Demand for Constitutional Changes in Provincial
-89 Wh.y,. 1t may be asked
i the existing mode of provincial government at all? g not
the extremely brief peri i

Government,

t further gh t 1927, the period

It cannot be
early revision.

)

27
THB PROVINCIAL EXECUTIVE.

i on the
general conceptions and is not always Ver}; gfgngee present
essentials of constructive method, tends to r gex edients which
constitution of the provinces as a tgmportzry mp”——a phrase
should now give place to ‘’ provincial au on}(: 5; i o of Bl
which is constantly used not to indicate the t ;ow an% the crea-
central control so much as the ending of dyarc }1’ legislature in
tion of u ministry I'GSPOHSib.le to t'he p;gvg(}lci:;an‘%bmmittee,
respect of all provineial s;:ilgfcils};qti}é?mt;ems were desirabge
, ) in 1924 to cons at a ajort
?lﬁ)s(élentgi lfr;a%nework of the Act of 1919"????%?17 aAllzlxgmde);
and & minority report.* The majority consiste o oF Purdwan,
Muddiman, Sir Muhammed Shafi, the ’Mi%hgfﬁ?h Reviewing
Sir Arthur’Froom and Sir Henry M_oncne e on .to pronoance
the evidence, it declared that, while 1t was foo ture to say that it
that m-chy’ had succeeded, it was also ;.)remah&n o, Drcluding
h&‘a fa"{led,w‘ and recommendel(? t?' cffe ergllsrflgfr;d sugi)je:zts. The
some small addlgg:nn;oz(;dthzf lSSixr Tej Bahadur T}Sla[;ru,e nt?él-'
P W:'S Mr. Jinnah, and Dr. Paranjpye. 3 a,gsitu&'
Sivaswamy dly'er’effeét that no tinkering would men e
en reportfi i 1(111 for more radical treatrnent. It is l-mquesinion in
tl}(]m Whmh ;ieedate of the Muddiman Report Ingxaél r(;}:ld Wo
| gagotUilnocfe some reconStrUCtionsah B;ighag}f};? e(tl',h:n inggnious an(}
af:bggts: IZ;:tgrir)éefvaigedfrf(:)T the )&roverntcgs’l)gr?x‘gglcigz nl]);nf;;ezle

el ; i i seem
e s, Thanis o she guidance of Governors, to the

to the zeal of ministers
the old order, as well as isters
o 1}}) t:)mder;uch has been accomplished, and 2 n(;,;;ve r(;x ntfoox
s b rsf{ed up. But weaknesses have shown themse'ves
h:ifi(t})leevrvleoﬁ(;ve already described and must agan
whie s |
below.

: : ’ .
The division of governmental tfpl%ctlonsd]ﬁsi;eg :§u§dbi:r$elgir
lines of responsibillity, an a & ) o wel
Zi ?iﬁ?ﬁ:ﬁ;&iﬁgt which leads so many of India’s publi
to call for a further change.

Suggestions of the Provincial Governments.

L . ve
40. This view derives support (which is the ;n&r;z 2%%:1?53 ve
ir ard to its source) from every one o 'llors; pro.
}vlaq;:g:;g 1Fgrgovernmentss——(}overnor, 'Execu‘m:efofzmé% lors, snd
' i ur reques
MiI'lism?s_wm’]?ﬁerii%zmlidt}t; (r)xlilflth,qthe Govergrpint'i c:;f. t}i]::,
tChelz V1161}?798'vinces; ig certainly not the part of Bntlihl n ']’}Eese
?ll? ilath roxisting’ constitution-has worked most smoo yt: hese
cight Gover nts do not agree amongst themselves as to at
:ﬁ%}agdggzeg%?:—-indeed each of them, concentrating upon 1t
* Report of Reforms Enquiry Committee, 1924, Cmd. 2360.
t ibid. p. 87.
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own domestic problem, sy
but they all agree that so
of five of these (Gover
unanimous : except in
within the Government
the majority of thejr co
opinion are not always |
cillors, er between Ind
of Bengal, the officig]
put forward con
the suggesti

ggests a somewhgt different solution—
mething should be done. In the case
hments, the view expressed is not
Madras, Burma, ang Assami, individuals
advance views differing materially from
lleagues.  These Internal differencey of
vetween Ministers and Executive Coun-
lan and British Members ; in the case
Members of the provincial Government
flicting opinions. We now broceed to summarise
cture of the provincial
Governments, whether

The Punsag GovERNME
cabinet deating with 41}
cameral legislature, byt o
hold any portfolio,

NS Memoran
subjects and
ntaining one o

lum proposes 3 unitary
responsible to g uni-
ficial member who may

The Assam GoverNMENT suggests a unitay
cabinet, holding office for & fixed term gn
motlons of cengyre by the requirement of a

of the unicamera] legislature to cqrr
overnment would h i

Y non-official
d protected from
twa-thirds majority

The

. T'S scheme ig g unitary composite
cabinet (twq officials, five non-officialg

Cameral legislature. Under thisg schemej the cabinet would be

_ the administration of all subjects, but the
portfolios of Taw and Order, Finance, angd Yuropean Education
would be allotteq und

er statutory rules to the official members.
N executive of thig

. form is considereq to require the presence
of an official bloc in hoth chambers.

& reduced number
ects to members of the overnor's Executive
' In respect of the rest to Ministers who
ouse in 3 bi-cameral
to a finance depart-
-independent position

would be ;

. sible to the lower h
legislature. Finance woulq be entrusteq
ment putside government and in * 4 semi
under the Governoy, "

Thé GOVERNMEN’I‘ OF Big

: ' AR AND ORISSA proposes a cabinet of
on-official Minjgterg Jointly r i Pt

lature, wigp Law and Orde
administereq |,
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: nsible
‘ ; ith all subjects and respon ted
. inisters dealing with all su il appointe
cabinet of ﬁflelMlirslf:tSf*e, but an irresponsible chozrricuppgr house
lf)o ‘;? egcffeern;rg would exercise thetlfundc t;)‘;rll':ments of Law and
y e Lrover “ wi ard to the de . ding on the
an(} its ddec;si?:ésRe\t‘grtlﬁer?’gwould ““ be final and bmghng
Order and T \eve . lares
1slati . sly declar
Leg;SI&tﬁe g:snglOVERNMENT boldly m%du;liﬁgmﬁo;}n };.Jwvincial
The Map d the entr lected
it rchy an the elec
for phe a,bohtlon“o}fi ggta of meisters dr.zwvn gloa?;f Minister ab
311b]e§ts 130’f ) utriiéameral legislature, with-a _
members of a i, in
i W NMENT recommends,
fts head. dum of the Burma GO.VE@M;EINndi& a cabinet of
o l\/ie”?}g:rma remaining a provullcte Oé jOintfy responsible
the event o icameral legislature, 0 be
electe% mem\?ksr:noiﬁ?ci‘;?lfnember added whose tenure w
to it, but wi ' . dvice
oy . g al advi
fimed to fzve ¥6a§ .exhauating the Vfrla(lt}on:gégt (:ffii;cvtfs are ex-
This is far from xample, dive the
i eived. For e 4 he Governor to
which we have recetved. the relation of the binets
implied regarding 1 From some ca
pressed or imp inistration generally. 1l oroside. In one
cabinet and to admin others he will pre e
. luded. Over the schemes provi
he is completely exc! tfolio. Some of the e of &
h}? wi}l] ho}llg,lf ge?g?tltioxr)lo-gﬁicial Ministers on the advic
that he s f
Chief Minster.

Views of the Provincial committte e:;lalySiS of the
think it right to offer a -Sh(ﬁ]e Reports drawn
41, Next, w:la on this important subject 1111 Committees which
views expressfll ues on the eight 'Provm?l?t res to cooperate
uD by Or e eir rospective logislatu entlemen were
were appointe g uiry. Inasmuch as these fns their views
with us In Oufr t?xe?r respective legislative comr]sonél experience
all members lojntereSt as being based uPOnriIt)fcising. We need
aget}?f Spe:gng of the system they l\ﬁ’ergecgiven to the opinions
O € WO . ust also o n d in
1 attention must i Committee a
hardly say that ful the Indian Centra other
i Report of document by one or
expressed in the ded to that documer ary may
the va.riollﬁegﬁl;tesnalggz 21 body. The following summary
of our collea inistry
be uhsefullE; NJAB PROVINCIAL COMM}I)'{'I’E]:O pgoioﬁfjageriyll legis-
The PunJal . s onsible b-
. ntly resp servad su
ot T(l)lféicclﬁsl;izn(*]:ii)n }t])etween transferred and re
lature. ’

BCt l Y v B.
e Po
] 8

i e
der should either becom
e t Law and (')r' . be other-
A mmorll.ty dszlgl%?:zt tgf that its admntl'lma&%rsles};g?elgu afds, the
a centralise . merating ; .

: Without enur be secured in this
wise safeguarded. V Punjab should be & :

. : that the Pun) tish India.
View 18 expre:%g completely as any other part Ofl d]ina. Ministry
Feppect at loas Pnoa VINCIAL COMMITTER recomm;-ects to a uni-

e oo Is, jointly responsible for all :u'] the power of
w1thou1i (])g:&tt’zr; The Governor is to retain s
camera :
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overriding decisions of the Ministry. There is, however, to
be an Administrative Council of three persons appointed by
the Governor to whom all important administrative proposals

‘must be referred by the Ministry for advice before a decision is
reached. -

The BENGAL PROVINGIAL COMMITTEE recommends a bi-cameral

legislature and jointly responsible Ministry  without
officials.” Differences of opinio

b are expressed regarding Law
and Order, and o compromise recommendation is made that the
Minister in charge 6f this sub

g ject should be assisted by o Board

consisting of a Hindu, a Moslem and a Turopean appointed
by the Governor

, the Governor having power to decide if the
Board and Minister disagree.  Wide and general powers of
overruling the Cabinet are to be retained by the Governor.

The Untrep Provinces ProviNeiar, COMMITTEE recommends
a unmtary Ministr

y without officials, jointly responsible over the
whole field to the lower house of a bi-cameral legislature.
The minorities are in

tended to be represented in the Ministry.
The Governor is to have considerable reserve powers.

The BimAR AND Orissa PROVINGIAL COMMITTEE recommends
a unitary Ministry without officials jointly responsible to both
houses of a bi-cameral legislature. The Governor  shonld
have certain discretionary powers; but no other special pro-
vision is recommended by the majority as regards Law and
Order. A minority would continue to reserve it.

The BomeAY PROVINCIAL, CoMMITTEE recommends the transfer

of subjects (except TLaw and Order) to a Ministry with joint
responsibility ; o bi-cameral legislature is proposed. The
Governor is to have no powers of overruling his Ministry. For
five years Law and Order should continue to be a reserved
subject with a separate purse. After five years, the two
houses of the legislature would decide jointly whether or not
this subject should be transferred.

The Mavras ProviNcian Commitrag proposes a completely
unofficial Ministry jointly responsible for the administration of
al} subjects to the legislature, which would be bi-cameral. The
Governor however is to ref

/ ain wide powers of overruling hig
cabinet over the whole field.

The Burya Provineiar ¢
sary to elaborate
the separation of
contents itself with saying th
have as advanced a constitutio

The above brief summaries
to the expression of advice

Burma from India not being granted. Tt

at in this event Burma should
N as any other province of Tndia.
must be regarded only as an index

: which should be studied more at
length in the Reports themselyes. It will be found that, as in

the case of the provineial Governments, so in the case of
these Provmcxal' Committees there are many instances of
persoyal veservations and the expression of a minority view.
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Recommendations of the Indian Central Gommxttg:NTRAI
42. The various recominendations of the: AIL‘IDII‘J-;I o '3gﬁix‘)‘
COMMITTEE, of course, also call for close sc'mtln‘y'. Fonort o
we merely summarise. The Committee, in 1ts mdm'n@e‘% by the
6-72), advocates a Ministry (w1thout‘ofﬁe1als)cﬁpgéo&[ Ay
Governor in accordance with the advice of a :le e
iy responsibl o (b legiiatr fo the aimimattion
all subjects (the only exception bemg o ,tndirectlg éesponsible
Order should be in charge of a Member no dire %{he U Linistry
to tho. legislatare). A vote of mo con,ﬁ«(}lemgoégrn& would be
would require _two-thitds majority. ~The to overrule it in.
outside the cabinet, but would have ?c&ver B e, :
matters affecting the peace and order of etpfrom the recom-
Two members of the Committee dlssend o Bongal:
mendation regarding reservation o o orarily only when
another would reserve Law and QrdethemPurse 3; 3 tourth
it was clear that the province desired this ch; dras: the portfolio
advocates that in all provinces, except 1n ofﬁ’cial or noD-
of Taw and Order should be enfrusied o anf the legislature,
ficial t necessarily an elected member of the leg A
o cl'atl,1 no ointed by the Governor, but jointly ;e&{) e
?ii(;}mi:h); 11133) of the Cabinet. Two other men}llberfn Zdanein o
mittee would insist on the inclusion of a Muham '
M:gstgf] addition to the above, we have had befor% Olz; aI ggtii:ﬁ
varie.ty of suggestions from non-official qu&_ﬁfrzile aapport of
D ean, some of them advanced wi . D hors
o hm;olt)’ ,bodies with branches all .ovgr‘Indla;; an We
comrying fi;hlve authority of experienced individual Oplnlt()ndied i
C&'ﬁ;y;gtg atteempt to recount this advice here. We ?avt? Su?lofﬁcial
::”ith attention and some of the more 1§npor ett;lr i,
memoranda will be made available in suppiementary

The Principle of Flexibilitfy.th. it of

'n views, in the presence ol tnis o
coiiée?gixdossnth\: result of our own observation and reﬁectlo. ,
ar?l‘l?s f(:}i'?«:?xf s of the existing system in the differen;_ pr;\ir;nczi
has rfotwled egerywhere to the same results, and ;:1 siélii ngythe
advice naturally proceeds fro;n tfhci):?ﬁa i:ﬂ:)(:;v xE;,rep ;(3; nsidering the

i imarily in respect o :

?suesz;{ltorgmzﬁf und%asira;ble that the new Statute should: make

i i ly becaus: -
different provisions for different provinces, not only

i i ] art burning, but becagse spp] *
o Vgln ieigeat,grr}gzOﬁZkS: dinﬁiitable a re%etition‘of 1pqun§e :
:tn::(; seeointervals in order to see Wh_ethey the mtuaﬁﬁog fOE: .
a, ain0 changed and what further modlﬁc&t{ons are cai :]ze Jo
L%oreover it would be a very bold assumption t% lén%gthe the 0
anyone <;f 'any race, could settle now 1n everyt e a,;he o W
in “which provincial government _should.work out in el -
The right method, we are convinced, is to qon.strucn ot
tutional framework into which all the provinces ca .
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which will leave enough latitude for adjustment to the needs
of the individua] case, and which wif| enable the constitutional
pfogress of provincial government to he secured by the healthy
nethod of growth rather than by artificial statutory jumps.
There must be sufficient precigion in the statutory outline for
the essential constitusi

; tronal Structure to he clearly defined ; but
this ig perfectly possible without finding in the Statute itself
a code of rigid regulations Covering

( every detail in which one
Province may need slightly different arrangements from another,
or in which the game Drovince may neeg adjustments in detail
from time to time, Nothing is mgre stri}

Dares the statutory Provisions for the pro
for example, the statutory provisions for the provinces of Can-
ada, than the extent I

' to which in the former case the Act of
Parliament and the puleg made under ;
scheme, 1se i

North A
- grow,

King, when one com.
vinces of Indiy with,

» while the British
be implied and to
in the cage of
considerationg are
the conditions are
oint we wigh to

of the governing
unique.  We gre far fr '

Parallel; but the contrast brings out the p
make

cah be foung to
s hoped to give Ministers

a8 sometimes attaineq.
ground hag thig t, 1ts credit that it has
who had no Previous experience of the
Ol government the difficulties of administration and the
Mmeaning of responsibility, i

tem which wag designed to g

sometimeg tendeq

£ responsibility has
bo encourage 4 wholly different attitude. As
long as dyarchy Continues, it j inevitable th
members of the ey

hat the elected
b gislature shoylg tend to show
hostility o the

an exaggerated
work of the reserved half of the Government,
which they mgq itici

If money is

8ervices, the temptation
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di h is
‘ ments for spending too muc
far e resiyvzdthjsp&lr: alternative course of Elé)os‘llggagte;
taron " e taxes were imposed, where is 'gntended? )
taxes, And if ndeWwould be devoted to the purposetz iln' Gepurt
AL o PI‘OCGQHS Ministers responsible to it forbce:J gz; epart-
ﬁlelsgslsg;t;ﬁfe\::u;ent naturally lo%k;eiz;otsss ;;lﬁzmogf ad?}linistm—
l y . . -
f?rbidden oty rlfsz Vtelfe fgglge of its control ovter z;n;:xizi?czg
“01}, a'md 1.0sesl ing in bouts of criticism of depsu;i n()iz fs which
e S I(ng%s of Ministers. These reserve . p%lice, nts
are HO§ o 'thel a:?n rtant, including in their S%)St Jolice, the
e 9xceed1ng;; 1irI;(i)crution and land rqvegueg.. [out it seems to
s okt g s’e uences and tendencies w 1;: g e
de th.&’ﬁ. e consdq not so much from the facb A o
deSCl‘lbl‘ng Y ihat department is administered ybetween toion
trom the o ﬂmhtt aphard-and-fa,st line is dra,wnt Lvoon topios
fr?lmhthe;;cget ;nd fopics which canr}otti:s ,oflnt}?; part both of
which m A 1 appreciat ] o o
isters. There is, in fact, a rea e halp which wxper '
i e 3116 ];géljéa%}re;ovemment: ‘though th% edlglt)ito ;:
S0t apering to ] ° avowed by the legislatures. o o
Eg: :e}:lv a%';egszr;ey Oouncillorsdaéld 'B’{:;llfsiitzrz t:;?i’ing challongs
n i t rigid dyarch; g8
inltli.mhate.tagr:: iﬁiggiyi\/[ifilslter: aga}i!nst the; geesiigi(}il eh:{l]fb :eferi%ent
ernment charge o
:rnlmer;_tt(});e;?;s;sc:g; t?&g&e all tl%e time the growth of real
ools o .

res llq])hty (W]ll(:h was ‘;Ile Ub e(ft ()' 1]6 a,d()ptlon Of the
]
\I)O v

system) is being hindered.

Unitary Governments to be Established.

S ved
igid division into reserve
therefore, that the rigi like will be
P Propgsiilbjects should dlgappeal} nsAH ’l?he sum total
@dthtranSfir:n category of p rovinm?l sub]ii?:iajl administration.
In the com . rov f
: the range of provi ry member o
of them will constitute nitary, i.e., every o h
: i inet should be u nsibility for the
The provincial Cabine ed to take respo R
. d and prepar ot say that i
& hould be refquifvinciul government. lgv ﬁ dgﬁzisters who are
e pOh?ch a,Il)l portfolios shoulldlbe. }ige,turey Bat there should
oYery prov the provincial legis ! uld make it
elected members of ification of subjects such as wo )
lected members
be no statutory classificatio: ter chosen from the e A
i ible for a Ministe the Governor, when
legally impossible of them. Whether the Gov lnde in it
fo be in charge of any fter a general election, wil inc! become
he forms his Cabinet a rsons (who would thereupon be
ane f?f,r joore ;%I;;leggeihgeIegislative council and ought to
ex-officio me

k M' 1 I‘ i Il gll ) r w

p i I f

r, buf
ne province and anothe ’
ariation in this ]espect :
‘varia

iscrimination bu$ to
such variation will not be due to statutory discrirninat .
63973(2) . .
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e con c. tBUt we hold,
brery e U policies (;fstﬁe Cabinet mu]stnben;i:%(;nstlekgubty
: ;
ibility means blonsy € rémalns a member., %ivideg
and if gelf-govern-
Mu;isters m&st take
28 Ior popular pro-
mtalmng their posi}t)ion

be proposed would be one
.fter due notice ; the

inister, selected b
general Slection. shozldth;) S overnor for appointment af
. 3 after g

Positions of great
8 yet every holder o A ing tt ey lare verygfew

enal post is with.
arger than 0 England the list of
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it may be worth considering whether, without unduly increasing
the sum total of ministerial salaries, the appointment of gertain
minor Ministers, or Under-Secretaries in the British sense, will,
not be desirable. There may indeed be cases where such an
arrangement would contribute to an easing of communal strain,
for an Under-Secretary and his Cabinet chief would not
necessarily be drawn from the same community. Such a plan
might contribute, in spite of the existence of shifting groups, to
the stability of an Administration.

Legislatures’ Control over the Whole Field.

47. While everything possible should be done to prevent,
factious undermining of the stability of the Government, we
cannot state oo clearly that, with the disappearance of the dis-
tinction between reserved and transferred subjects and with the
unification of the Ministry, its responsibility to the legislature
will exist over the whole provincial field, and not as at present
over part only. It will be a real and undisguised responsibility.
There must be important limitations on the power of the legis-
lature to have the last word in all circumstances, and to that
point we shall return immediately ; but there should, in our view,
be no provincial subject on which the provincial Government,
as now, can but say to the legislature ““ you may discuss this, you
may vote (or refuse to vote) necessary supply, and we will pay
the greatest attention to what you say, but you have po re-
sponsibility whatever.”’

Composition of the Ministry.

48. We have indicated that a Governor may well find it
desirable to include in his Ministry one or more persons who
.are not elected members of the legislature. Ordinarily such
persons would, we conceive, be experienced officials, but on
occasions it might well be found aseful to include a non-official
whether Indian or British not belonging to the legislature.

The Governor and the Ministry will, we feel sure, often find
such colleagues invaluable. It js important, however, to
remember that such Minister will not—any more than any
other Minister—have any overriding authority in matters within
the scope of his portfolio, but that, in any matter of gravity
sufficient to come before the whole Cabinet, the decision will be
a joint decision of the Cabinet. ‘

Overriding Powers ot Governor.

49. At this point we are inevitably faced with the vital ques-
tion whether the Governor is to be in the position of a strictly
‘ constitutional ** Governor, bound to accept in all circum-
stances the joint advice of his Ministry, or, on the other hand,
whether he should have in reserve the theoretically unrestricted
powers of overruling them, which he now possesses vis-a-vis his

Ministers (or the nearly equally unrestricted powers which he
possesses of overruling his Executive Council). .

e
69973(2) B2
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We consider it of great importance that the answer to this
question should not be left iy doubt. Constitutionally speaking,
.a middle course must b steered. O provincial Government
“and no Provincial Committee hag Proposed that the Gavernor
should Ihvariably be boung in reference to g subjects by the
advice of his Ministry (nor does the Central Committee take that
view), and we regard it as beyond questi
introduce such lce 1 i
disastrous, T

‘(though subject always to
control of the

lTwo of these are §

these two ag matiers in which, in the G
nust give such directiong —
M) In order to preserve the safety ang tranquillity of
the province : o
2) In order to
sectiohs of 1ty
sections,

prevent serioug

prejudice to one o more
¢ communijty g

compared with gther

ancial safeguards, which

. Powers which the
Governor muygt have in reserve 1D Tespect of certajn classes of
legislation.

There are thre
should possess
tion them 3t o)
“and <connected

e other purposes for which we
overriding powers, and it ;

nce, though theiy importa
with other aspects of the
(3) To secure the dqye

hink the Governor
18 convenient to men-

0ce 15 mainly technical
constitution ;—

e Government of India
y of Btate. (The degree of control of these
r.)

hich may be statutarily im-

24y, such as dutieg ip connec-
: ® Bervice questions ang Tesponsibility for hack-
© ward tracts.
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i inistry.
Procedure al Meetings of the Ministry

i i have.been
i widely divergent views beer
ranens on e IE'e;t(:m&eg};e part which %IF ggvern%l"] eSktlhink
o o Foe Sl‘: )day to day work of the lnthil;;y.pciflt. nnk
n}(lnrmztlllly plagoilrlldt bee no rigid statutory I:I;IetoorzL $his point, - S
that there s fhvaagie one provine bl some.
cumstances will differ frommvmce' T ey sonceiva e
timea e thfh::gbggvle)rnor to preside att et\ge;gr I;nuecelgl v,gork
the's e bor rdinarily we should expeg {hat much work
oo T hear bu(ti ?)f without his being prese e e
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to get his advisers out of the difficulty which may arise if the
legislature refuses the supply that 1s needed. But, however
tempting such an extension of the Governor’s reserve powers
might be, it would in effect be relieving his Ministers of a
portion of the responsibility which they ought to bear. It is
this which we have more than once referred to as the ‘* blur-
ring ” of responsibility. Self-government in the provinces can
only become a reality when the Governor does not come 1n
like o deus ex machina to make the wheels go round. The
principle which we think ought to be insistéd upon is that as
long as the pormal processes of respounsible government are
being pursued, the responsibility which» properly attaches to
government should be jointly borne by those who have the
honour and the care of office. We are bound to make the
provisions in para. 50 for the critical cases which may arise when
the rights of minorities are put in jeopardy, or the peace and

security of the province are put in serious peril, as well as for

cases where vital interests not limited to _the province are
involved. But subject to this, responsibility 1n the face of the
provincial legislature should rest where it cgnstq;utlonall_y lies,
as long as normal constitutional government is being carried on.

13

The Governor’s Role under the New System.

54. Such a view by no means involves the consequence that
in the future the burden resting on the shoulders of a Governor

" will be lightened. On the contrary, the chief anxiety which

we feel about the scheme we have expounded as a whole i8 that
for its proper working, for a long time to come, it will be
necessary to secure for the post of Governor a Succession of
men endowed with all the qualities of tact, judgment, sympathy,
and courage which have so often distinguished holders of this
high office. Upon them, more than upon anyone else, will
fall the duty of counsel and guidance which may bring the
advance towards. provincial gelf-government to a happy 1ssue.
Let us briefly sketch the part which such a Governor may have
to play. After a general election in the province the Governor
will consider its results, and take due note of the evidence it
affords of the state of feeling prevailing in the electorate. His
immediate concern is to decide from what sources and by "what
individual selection he  will compose his Cabinet. Can his
Ministry be built up entirely out of the list of newly elécted
members, or should he in distributing portfolios seek to include
others? He may have to comsider whether he can draw his
advisers solely from one party, or whether it may be hecessary
to take s wider range. He will be acting, 80 far as necessary,
in consultation with the Governdr-General, and we conceive that
the inclusion or exclusion of one or more officials in his Cabinet
will to some extent be determined by the special needs of his
Jprovince and by experience. If the plan is adopted of select-

_ ing in the first instance a Chief Minister, this Chief Miniaster

69973(2) B4
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will, of course, be in the special confidence of the Governor and
will be able to assist him with advice in selecting other Minis-
 ters, though the Governor would remain responsible for the actual
" choice. When the Government ig fully constituted it wili be for
the Mindsters, acting on the principle of joint responsibility, to
promote and advance the policies and proposals which the
Governmgr_lt resolves to adoptf. If the provincial legislature re-
jects a Bili or 5 grant, the action which follows will depend on
the circumstances, If the rejected proposal falls within the
limited clagg above Iindicated, it would be in the power of the
Governor to Intervene by certification or by replacing the grant.
i OF Dot would depend, subject to any direc-
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Ministers. The really significant feature of our plan is that the
Governor’s POWers (apart from fruergencies) will in future be
exercised only for

specified and limited burposes. Suspicion
18 also likely to be arouged in some
_discretion in the Gover

nor to appoing officia] Ministers. This,

we think, should be largely allayed by @ realisation that such a
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duty and will not be sacrificed to clamour or intrigue. Their fear, * *
therefore, is that an Indian Minister, highly susceptible as he
is bound to be to criticism and exposed to political pressurd,
especially from his own community and his own friends, may not
be able to supply the condition upon which impartial police
action depends. And those who take this view would add that
the real point is not what others think, but what the rank and
file of the Police Force fear. If, for example, & policeman
believes that his action in suppressing a riot would be differently
judged according to the community to which the Minister
belongs, impartiality in police action is destroyed.

Effect on Public Confidence dnd Security. -

61. So much for the police constable’s own belief in the im-
partiality of his superiors. But the effect of transfer upon police
administration must also be considered from the point of view
of the ordinary citizen. We have had abundant evidence to
show that in times of communal excilement one or other of the
communities at variance, and sometimes both sides, express a
wish that local police administration should be in the hands
neither of a Hindu nor of a2 Muhammadan. If a Kuropean
officer cannot be spared, an Indiare Christian may be sent, q.nd
gometimes an effort is made to create a balance by sending
representatives of both the communities which are at variance.
The advantage which the European has in this connection arises
largely from the fact that he is a neutral and is therefore not sus-
pected by the public of any wish to prefer one side. The ques-
tion, therefore, arises whethier the confidence of the ordinary
public in India in the impartiality of police administration may -
not be seriously affected by placing its control in the hands of
an Indian Minister.

62. But the anxieties of those who advise against the transfer
of the subject of Police are by no means limited to the fear that
the confidence of the rank and file in just treatment by their
superiors may be affected or that the belief of the public in the
impartiality of the administration may suffer. What about the
preservation of order? It often calls for prompt decision in
embarrassing circumstances. At present it is the prestige of
the security services which is a chief element in preserving
order. The opponents of transfer would argue that the force
employed would be much too small to hold down a countzyside,
and the danger which has to be guarded against is lest a'break-
down of police administration in one corner should spread rapidly
and with devastating effect over a wide area. Deterioration in
other services, e.g., the medical and hospital services, might
g0 on steadily and insidiously for a long time without producing
a sudden disaster. But deterioration of the Police Force, carried

to & point where the loyalty and discipline of even a portion df

» the Force could not be relied upon, might have sudden and wide-

spread consequences of the gravest kind upon the general peace.

-
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when we lay it down that Law and Order must be a provincial -

subject, whatever be the degree of supervising control which the
Centre may exercise. v

It this is conceded, the choice is seen to be what we have
already indicated, viz., a plan such as we recommend, or the
continuance in the provinces of dyarchy, which was admittedly
intended to be only a temporary stage, and which, in spite of
much good work, is open to the objections we have set out.
Is dyarchy to continue indefinitely, or is it to be ended in the only
way in which it can be ended, by making the administration of
Paolice a subject for which a unitary provincial Government must
take responsibility? Many who hesitate o recommend the trans-
fer of the Police would be quite ready to see the transfer of some
other subjects at present reserved. If the object were to avoid
all risks, there are grave risks which would be run in the
transfer of Land Revenue or Irrigation. But the transfer of
other subjects without transferring the Police would make matters
worse. 1t would concentrate on the administration of Law and
Order the hostility of all parties in the provincial councils who
are looking forward to more complete self-government, and who
find this one matter kept in reserve as a target for irresponsible
criticism. We must face the fact that responsible government in
the provinces cannot be achieved without this change. An
Indian Minister appearing before us made the observation that,
if men in his position were not fit to administer this subject, they
were not fit to administer anything; and we are bound to say
that such an attitude is perfectly natural. At present, the re-
lations between provincial legislators and Executive Councillors
are, as a rule, cordial ; but the temptation to use the opportunities
of question and debate to challenge a police administration for
which legislators take no responsibility whatever is sometimes
irresistible. If essential Votes for the Police Force cannot be
got through, the Governor's power of restoration has to be em-
ployed, and all the time the unhealthy atmosphere remains in
which elected representatives of the province, and even Ministers
who are responsible to them, treat police administration and ex-
penditure as & subject in which it is for others than themselves
to bear unpopularity. In such a situation, the right course
seems to us to be to try to change the atmosphere by fixing
responsibility upon the shoulders of the critics, and to make
those who claim to speak in the name of the province take the

part which properly belongs to them if provincial ‘self-govern-

ment i ever to become a reality. Law and Order is the first
interest of every Indian citizen, whether in town or country
The time has come when it ought to be no longer possible to
represent, or to misrepresent, the agents qf authority who are so
faithfully supplying this first need of civilised existence as the
minions of an alien bureaucracy. As thingg are the policeman
in hig red pagri, the village thana, and the whole hierarchy of
the Force, tend to be regarded as the embodiment of all thit the

‘e
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Indian politicia Syi .

B oortieises and 4 2Lo3 .
sufficie ‘ X LCINS against, 14 e
| o oS W W0 ariielsn iy often | R
o8, E3F / B IPTE8pOr 3 r
g?i gsgg;{;ﬁ f{ t‘*”\ I;;ez:z 18 the fubore which we mnfgz;o}igi; whe
Bolice fea(ia‘éx u%ﬁiﬁ ggxm i ﬂm, Prsent arrangements for t?;
ton teads nowhere 1?; 7 A cabtivation of the present situa.
convinced that i § i3 Sur these reasons tt we hava become
that, while makjgi ‘;Séiei fg‘”% 3 alsa the wiser cosrse, and
will be needeq. o 21 {i Hable the experience and guidaveg which

FRORE diat&tes, i Sh{liﬁ%ﬁ;zzz% ;‘g?{) :’f«fﬁg{}m‘{}s Whicb COMMOn
.C}Jiﬁer s to be no excaption to the _:& ‘“{Parﬁmenh of Law and
revponsthility, ! geteral vule of provineial

. Summary of Generst Conclusions,
o fuiivhg;’ we have writlen will, we oy
e inéegawzhig {gz:ggzamg {zi the decisian now to be taken
weder o the g D oL e fulure treatngen W and
ol i{é :bt: provinces of British Tadia j5 g v&;y " iﬁ;&w szl
dyanchy Sﬁju%mamm@ug B presenting the view tha%r tﬁviq u'{: ”i

overnmant 4122;3 CZ?Z:? ;? izg - e sense.thati uugzi‘;’

; at should Bousled, composed of

&cmjmor‘ and that ihe gzmui:e {:5}1 1 s

& Government to 4
I -
awn fram  offcial  or other "

ments which the Governor. gutin . s )
gﬁ;ﬁr;‘?r;%ne%gh Wi}i, ms};eag:’ﬁ%i;nmﬁg nsultation
(Tard D szm;;g ‘Cai’;?wz % appointed,  One of our numh
{8 provision thag ;’;w ! preler, bowever, 1g geq in the Btgy er
Cabines should be ppes,d 0708 e O 180 places 1

eserved for off cigla, Piaces 1n the

be no statutery provie hough there w
would hold, I POTISIOn 25 (o the portfolios which thes?@t\gggfg

Speclal Provisions to
: T & State ¢
b5. 8o far we hgye besn gies, { Bmergency,

BOINA constitutions) 8y 'itmg what we may call the

18, however, aqn ey ‘
eﬁtu&hby fQ’p w, >
2eRd that expresy statutnry }brm:'h}% wa {sel

800e in the PIovIsion showld be m .
constitition E;iiayhgg ,?%Ezcwn that, however carefy)) ; d.: Pﬁzfg;
such causes gy tained, 5 hre .

: B LIegxdown mg o
aty Mivistry &ZQ?glete wability 4o form op mingr through
tion equally gmg&};fg zsupp_m; fram the Yegiglatyry ’ ;f e
o work the mrmaiazri&%‘r??ﬁ Here was Wi&eﬁpz:ead r§§§§:i
] . URIRY O of .
doption of g poliey which simeg at gzig%:;végffi’ or gaperal
T hinandy

THE PROVINOCIAL EXFVOUTIVE. 49

standstill. We ho;e that the extended trust now to be placed
in representative institutions will bring about such a chapge of
atmosphere and attitude as will make such developments un-.
likely. But, if such an emergency were to arise, it is essential that
the King’s Government should none the less be carried on. The
ingertion into the constitution of provisions to secure this is
no denial of self-government; it is an ultimate resource if self-
government is repudiated. We accordingly recommend that the
Governor (subject, as in other matters, to the superintendence,
direction, and control of the Governor-General) should be given
statutory powers to declare that a state of affairs has arisen
under which the government of the province cannot be carried’
on in accordance with the provisions of the Statute, and, there-:
upon there should vest in the Governor all the powers normally
possessed by the Governor and his Cabinet, with the right to
appoint any persons to assist him and to delegate powers to them,
and the right to nominate any such persons as members of the
legislature. The Governor would have further powers to re-
store rejected demands for grants, and to certify legislation if
in his opinion it is essential for any interest in the province—a
power which it will be observed is wider than his normal powers
set out in paragraph 50 above. It should be provided that the
reasons for declaring that such a state of affairs exists should
be reported at once to Parliament, and that these special powers
should not remain in“operation for more than twelve months
without the approval of Parliament expressed by resolution of
both Houses. The language in which we have sketched these
special powers contemplates that the legislature would remain
in existence, but provision would also have to be made to ensure
that any necessary powers equivalent to powers of legislation (in-
cluding all necessary financial powers) would be exercisable by
a Governor’'s order in the event of the legislature refusing to
act.* These emergency powers should be provided for in the
Statute itself. We are not suggesting that the adoption of our
scheme is likely to create a sttuation in which resort to these
emergency powers would arise, but it seems to us that we should
be failing in our duty if we did not indicate the necessity for
such provisions as a way of dealing with an ultimate possibility.

* See also para. 99.



50 PART ¥, oHapreg 1

S APPENDIX vy ¥ ’ APPENDIX VI 51
4 ARY o Hg B
. Resort o Onygg Sua-Coreremp.+ . K ‘ .

(NOTR +The & R— (4) After consideration of the alternatives of transfer of the territory as a
Contral {?r;;n o Bub-Comuittes consleted of whole to a particular province, and the creation of a sub-provinge, the
Biksr and 5{1{&2@@‘ s Bajn of Kaniky, fmﬁ? M v Subruwardy, of the Indian Sub-Committee was in favour of the creation of an Orissa province,
Subommis W84 Provineis! Cormmithes, with t. Lakshmidhor Mubanii of the although it recognised that the devision involved the larger question of
in the m‘ Xﬁ%;i t&x; sivantoge of the mﬁgﬁw Aftﬁ@g 88 Cheivman. The subdivision of existing provinces. '

\ 4 0 of § S ot 0 " .
unalty on legldative bﬁ;&m bar hud Teprasented pmg?:;{};wgg bad aerved (5) Estimates of revenue and expenditure were presented which were disputed
) Distribution ot o ‘ viya-speeking and which depended to some extent on unascertainable factors. The Sub-
1 In Bihar a,;f;ﬁ;}%y a5 Y Committee came to the conclusion that with strict economy the new
(5} Oy, T wm?m Provines Pprovince could just pay it8 way, if income and expenditure remained as at
i} In Masieas Pre %i?wﬂ ves 4,798,748 present, but that the normal income could not provide for a Jarge measure
{4} In Centen} pﬁ; WY.L M0 of development, for the needs of the backward areas or for the periodio
&) CO.F Feuds %»’ g}f—e& e w e L BEG,980 ravages of flood and famine. The question of the establishment of &
{5 o Benga ygg e . 190,264 separate province, therefore, depends on the fipancial relationship between ,
demey .. L T e }5%,55’?3 the central and provincial Governmenta in respect of deficit areas.
Total N»i,ff ’ {8} The Sub-Committee recommended that special precautions should be taken
(% The . e e B80T.05L . to ensure the relisbility of returns at the next census,
- v ase of the Orivn soeaks - ) s . : : .
Thong ya-speaking ; {7} Mr, Lakshmidhar Mahanti thought that the boundaries of Orissa might be
S poasessed of u comman eﬁg&tﬁ aé?z fased on the tact that, congiderably extended, especial%y by the inclusion of Singhbhum, ¢

with smother, The

ANCY wen well 3,
ople, ang M”&% e

in the i : TY 16 the circles o ag Y 8 poseibilicy of
the Wg g;ﬁ;;z&&. An the Conrs) P’“;ﬂ%;hﬁgff and Gobatlipur
, . ggi? :}%} i & minority ; 8 anér the excaption of

FORMOstienty only are m? they do nob
bt a0y purt of the Yigagr o 0ed: 15

| Predomnaty g o i 800 thess parts botwoen Yohapuram snd
| conclnion 1y (o 80 80 Oricn, ", §,040 Sgmay where Khamis

N

‘ See Linguitio Mo i o
F Bec . 25 ahove, © * % 0 of thie vopge



59 PART II, CHAPTER 2.

CHAPTER 2.—THE PROVINCIAL LEGISLATURE.

 66.°It now becomes hecessary to re-examine the present

‘Structure and powers of the legislative councils, and to consider,
in the light of the experience of their nine years’ working and of
the general principles of the proposals laid down in the first part
of this volume, what should be preserved and where recon-

struction séems to be required. In our first volume we have
given an account, as accurate a8 we can make it, of the present
composition of these bodies; and h

ave tried to form an estimate
of the results attained. The degree of success achieved naturally
varies in different areas, for the conditions under which the
different legislative councils have had to work, and the materials
out of which they are composed, themselves greatly vary in
different parts of British India,

As we have said elsewhere, it ig only fair to remember, in
estimating the success of the provincial legislatures, that what
was being attempted under the Montagu-Chelmsford Reforms
was a new departure and that this new departure was inaugurated
less than a decade 2go. To some minds, these considerations
Inay seem to provide strong reasong against further change at
the present time; but we hold that, if some reconstruction is
called for, it is much better to make it without delay, in order
that these institutions may develop on right lines. When guch
changes as may seem desirable are made, it is of great importance
that *they should be made in such g way as will not require
constant revision hereafter, and

» above all, will not necessitate
the fixing, in advancs, of some future date for a further enquiry.

We dissent altogether from the suggestion, which occurs in more
than one passage of the Montagu.Chelmsford Report, that after
the present Statutory Commission hag finished its work, further

enquiries into the working of the Indian constitution should be
fixed to take place at intervals of

welve years. It may furn out
that at some time in the future further enquiry will be necessary,
and, if so, it will always be possible to set up such an enquiry,
we hope with general assent. But what ig oW needed is a re-
modelling of the provincial constitution on lines which will give
it a reasonable chance of natural and healthy growth without
threatening it in advance by a further enquiry.” Tt therefore will
be a matter of great importance to determine how much of the
hew provincial scheme is inserted, in precise and statutory terms,
in the sections of an Act of Parliament ; how much of it is more
appropriately embodied in statutory rules which are capable,
under proper safeguards angd limitations, of revision from time to
time ; and how much of 1t should be expressed or deduced from
the Instrument

THE PROVINCIAL LEGISLATURE. 53

main concern is to describe the general scheme which we th};nﬁ.
would best carry out the purposes to be served, though we sha,
bot fail at certain important points to indicate how far iucf a,
8chemne should be fixed within the unyielding frame’vyor1 of a
Btatute and how far more elastic treatment seems desirable.

Maximum Life of Provincial Councils.

.67, ill first dispose of a simple, but 1mportqnt,_questxon,
th((ai 7an:¥v2rwtlcl)l which ch?ries with it no grave constitutional conii
sequence. At present the maximum life of & Ieglstl[‘zﬁlv&::‘?;?gr
extends to only three years from its first meeting. & ethat eruor
mayl dissolve it before its maximurp term 18 up, an ’zﬁ'n st evens.
& general election will take place in the province withi 2 apn tod
that will enable the new council to meet Dot m%rest an six
months (or, with the sanction of the Sem_vetaryfoh ald’one
more than nine months) after the dissolution of the :end e
There is also a power residing in the Governor tohex g Be
three years’ maximum, if in special circumstances the sgnd o
fit, by a further period not exceeding twelve moxtl ?,the legis.
po’vver has in fact been used recently so that mos ? India. are
lative councils now in existence in the provinces (1) ; As’s a
more than three years old. The Governors of Benga dap e 0%
however, have recently dissollved their ct(.)tuzz(égs;na?%én e

ovi council was constitu .
thiie oll)zl;*oglpnifﬁgnai ﬁ;ezvvould be better fiilo extend th’i‘ hr;oxaa‘;le;tlﬁl};
i inci i to five years.

tory Life of B0 legligct;res eriod would be limited to the
D e i ;i}éiigg frlxl e]?::; IV,yC'kI;apter 1, paragraph 135 .beloyvi;
purpose 1];1 been thought expedient to begin with triennia
I iy a;fl ; voters were so inexperienced that a frequent
electlons,'t 0§0r revising their choice was reasona'b-le,. and the
opportum Y f polling day has helped to familiarise them
re?‘;lrrencioczsa pv?rhich to many of them was entirely nm;tlell.
glt zz. P the present system of _government In 3

ecent as it is now clear that provincial legislatures con-
provinces 1s,l;r e part by the methods of direct election
itltuted 'ltn ncii composed of qualified voters have oo_rxlxet_to
Al ue_f there is to be any recasting of these legislative
stay ; Mt]? : ]uestiofl whether their m@xignum life should 130’6 be
bOd]eif dlie; 3ipe for decision. It is significant that, apartkfrom
extence ses above quoted, there has been, 50 far as we know,
the o in which the Governor has exercised his power 6
39 H;Stamj:ee the existing maximum has not been folunQ llotngels
eﬁif veract'ic'ail convenience required. The elgltlt 98?3] a Izl*raf:-‘ :
which cumo ko xienco In PR et
i eous general e 749 . »
e gt e eflnie o e g, 1 b

i inci will not continue in . A A
:)lxl-gn:allﬁglg?sl'lsﬁution in the hands of the Governor is an instru-

,ment which may sometimes assist to get over an awkward

obstacle. Fach of these provinces is a great state with its ewn

\
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problems and diffienlties an

d the course of bublic events will be
different in each.

We have shown in the

Size of Provineia] Councilg,
68. The hext question to pe considered is the gize of the legis-
lative councils. We have seen Several of these bodies in BES8ION

with the dignity and the business-

beir proceedings, ‘ d be exceedingly in-
various teasons, 1 1

like conduct of ¢
convenient for

agant extent, Byt

Y Bpeaking, their
Present numbers are too smal], 0 another part of thiy Re.
Port, we have given some lustrations of the huge areas for
which a member of a

legislative council may pe respon-
sible.+  Contact, between the member and hig constituency, in

the sense in which thig jia understood ip Britain or in some othey
countries of the West, must be quite imposgible. If _representa-

fgur chance of
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. thod of
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igdlreit :ne;f Prol’losed by the Franchise C?;I}i]mlle islative council,
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Separate Representation,
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History of Separate Muhammadan Representation which we
1ave printed as an Appendix at the end of Part II of our first
rolume,* as well as to chapters in that volume on the religious
jommunities of Indiat and on the existing arrangements for-
Muhammadan representation.! We propose in the following
paragraph to summarise some expressions of opinion which have
zome before us on the subject.

Summary of Views on Communal Representation.

70. No provincial Government has proposed the abolition of
separate electorates for Muhammadans, although several agreed
with the view that they are theoretically objectionable. The
Bombay Government, which goes furthest in thig direction and
specifically states that separate communal electorates are not
acceptable to it, only advocates their abolition if the consent of
both parties can be obtained. In Bengal, the Hindu Member of
Council dissociated himself from the views of the rest of the
Government and recommended joint electorates with reservation
of seats. In the Punjab also, the Sikh and Hindu Ministers ex-
pressed themselves against the retention of separate communal
electorates.

As regards the allocation of seats between Hindus and
Muhammadans, provincial Governments either do not propose
to interfere with the staius quo or only suggest minor modifica-
tions.  The Bengal Government forms an exception. Its
memorandum, with two dissentients (one European and one
Hindu), proposes that the representation of Moslems should be
on the basis of their population ratio. The Sikh Minister in the
Punjab considers that, 1f communal representation is retained,
it should be on the basis of voting strength.

All the Provincial Committees (except the Burma Committee,
which is not concerned) recommend either unanimously or by &
majority the retention of separate electorates for Muhammadans,
though (except for the Moslem members) most of them do so
with obvious reluctance, taking the view that they should be
abolished as soon as the Muhammadan community is ready to
agree to this course. Two Hindu members of the Bombay Com-
mittee, two of the Punjab Committee, and one of the Bihar and
Origsa Committee dissent from the majority view, and recom-
mend joint electorates with reservation of seats.

Most of the Provincial Committees do not propose, any
alteration of the existing proportions in which seats are allo-

* cated between Hindus and Muhammadans; but the Bengal

Committee would allot seats on the population basis, the Punjab

Committee would allow weightage to the Hindu and Sikh

minorities to such an extent as will not convert the Mubam-

madan majority (if reckoned on the population basis) into a
* Vol, I, p. 183, Appendix V.

+ Vol. I, Part 1, ch. 3.
% Vol I, Part II, ch. 4.
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course, covered a wide range and were not confined to the ques-
tion under consideration at the moment, have now found very
wide acceptance among the Muhammadans in India. v The
minority of their leaders who were formerly prepared to take &
less uncompromising view on the subject of communal repre-
sentation have recently moved nearer to the majority.. We have
thought it well therefore to reproduce in an appendix at the end
of this chapter the text of the resolutions of 1st January, 1929.*

Moderate Hindus, as can be seen from the views expressed
by Provincial Committees, are often ready to agree that
Muhammadans must not be deprived against their will of
separate electorates; but they share (with hardly a dissentient)
the view of their co-religionists (who. press for the immediate
disappearance of this form of representation) that the proper
system to adopt is that of joint electorates, with reservation of
seats, as long as the need for any such protection is insisted
on. There can be no doubt that political Hinduism as a
whole is strongly opposed to any separate representation of
Moslem interests which goes beyond this point. Most of those
who take this view would calculate on the basis of population
the number of seats to be reserved.

The Absence of Agreement.

71. It is evident, therefore, that communal representation
is a very thorny question, and one as to which there cannot
be said to be anything approaching agreement in India to-day.
When the Montagu-Chelmsford Report was written, its. authors,
in dealing with this subject, were a good deal influenced‘and
helped by the fact that the Lucknow Pact} had been recently
arrived at and could still be regarded as embodying a compro-
mise which carried.the assent of the leading representatives
of both communities. The Joint Authors referred to the Pact as a
strong reason for the general view they expressed.! We have
no such guidance, for it is manifest from the facts and
opinions which we have set out in the previous paragraph
that the Lucknow compromise is no longer admitted
to hold the field. Yet the subject of commur;a_i representation
is pre-eminently one which the rivgl communities should settle
amongst themselves. It may well be that the Conference, which
is to be held in Liondon after the publication of our Report
will furnish a new opportunity for reaching a settlement between

them on this subject, and we most earnestly hope that the oppor-

tunity will not be lost. These two great communities, living si@e
by side in India, each of which has so important a part to play ir
the constitutional development of their common country, can
as it seems to us, make the,biggest contribution to that en

by reaching an accommodation on this issue. We must nov

« Appendix VIL p. 84 below.  ©

+ See Vol. 1, p. 187, para. 8.
t M/C. Report, para. 231.
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one’s eyes to the force of the argument that the mere reservation
of seats, in order to secure a guaranteed amount of representa-
tion for the Moslem minority, is far from securing the veturn
to the legislatures of Moslems who would be regarded by their

- co-religionists as authoritative and satisfactory representatives. -

The Suggestion of * Primaries.”’

73. Is there any other form of electoral arrangement which,
while going some way to focus Hindu and Muhammadan opinion
upon political problems common to both, yet would guarantee
that Moslem legislators were regarded as satisfactory repre-
sentatives by their own community? One method which has
been suggested for consideration, not only for the Muhammadan
case but for other communities of large size who find them.-
selves in a minority, is that minority electors, voting by them.-
selves in suitable groups, should first select a list of approved
candidates, from amongst whom the seats reserved for that
minority would be finally filled by the vote of a joint electorate.
Under such a plan, the minority voters, as part of the joing
electorate, would also have the opportunity of influencing the
choice of members to fill non-reserved seats, with the con-
sequences that—

(1) majority members would depend for their return to
some extent on minority votes, and

{2) the minority community would not be strietly limited
to the representation guaranteed by reserved seals, but
would have an opporunity of putting forward additional
candidates for open seats also. It is one of the undoubted
disadvantages of separate communal electorates that, while
this system is one way of securing a minimum representation
for the protected community, it makes it practically certain
that the minimum will also be a maximum.

There are serious arguments which might be put forward both
in favour of and against this method. We think it should
be further considered by both the communities chiefly con-
cerned to see if it provides a basis of agreement, especially as
such a plan was more than once mentioned during the visits of
the Commission to India, although we found that it had not been
Vvery closely analysed. A possible form which such a scheme
might take is therefore set out in a short appendix to this

chapter* together with a statement of some of the main con-

siderations which would have to be weighed in further consider-

ing it.

Another Suggestion ; Proportional Representation.
74. Another suggestion for dealing with the difficalty of

securing to the minority voter adequate tepresentation of his
Views in the provincial councils may be briefly disposed of.

* Bee Appendix VIII, “ Outline of a ‘Scheme for combiﬁm Joint Electorates

+ with the exolusion of candidates unacceptable to & minority community.” page 88 ‘ '

low.
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The Joint Select Com
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Sikh Representation.
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* M/C. Report, Para. 232.
+ %’It{l. I, PI; I, Ch. 4, para. 149.
1 See para. 85 below.
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Reserved Seats for Depressed Classes.
80. Our proposal, therefore, is that iy

all the eight provinces
there should be some veser

vatlon of seats for the depressed
classes.  These seats would, of course, be reserved in non-
Muhammadan constituencies, This method will entail a defi-
nition of the conditions to be fulfilled by a depressed class
candidate, but there wil] be no differentiation between depressed.
class voters and other von-Muhammadan voters. In view of
the possibility of a membey of the depressed clagses being put
forward as o mere nominee of the higher castes, it will be
necessary to devise some meang for securing that candidates for
these reserved seats. are genuinely representative of their order.
There are associations representing the depressed classes in, at
any rate, some of the provinces, and we think that rules might

be made Providing that the Governor, after consultation with
$uch associations or o

therwise, as he thinks best, should certify
hich candidates are authorised to stand for the depressed class
geats. Anxieties are expressed in some quarters that, at first,
sufficient candidates i

depressed classes themse]

this is really the
Authorising persons, whether men o women, who
are not themselves members of the depressed classes but who
have shown specia) interest

in their welfare, to be amongst the
approved candidates, or, alter

natively, of .nominating them for
certain of the reserveq Seats. But, since the difficulty to be
overcome is in an

¥y case likely to pass away, this further power
in the Governor should exist for only ten

respect of half of the reserved
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me investigation,
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that it ig in the intere ssed classes themselves to
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The result of our scheme would
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electors ag 4 whole
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be that spokesmen of the
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European Representation.
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As regards the number of Anglo-Indian seats, 1t should be
_borne in mind that th

e object In view is to secure to the com-
munity an adequate opportunity of making its views known
in the legislature through suitable representatives; no question
arises of trying to allocate seals on the basis of such factors
as population and political influence. A% present, there are two
Anglo-Indian members in Bengal, and one in each of the other
provinces, except Assam {(where the community has no seat)
and the Central Provinces (where a seat is filled by nomination
from among Rurcpeans and Anglo-Indians).  We think that it
would be not unreasonable to raise the number of seats in Mudras
and Bombay to two each, but that elsewhere the existing number
1s suitable, We consider, however, that in the Central Pro-
vinces, Anglo-Indians and Buropeans should cach have g separate
seat nstead of sharing one between them.  In Assam, the
number of Anglo-Tudians i too small to justify their scparate
representation in the council. of that province ; any of them
residing there wij] vote in the non-Muhammadan constituencies
as af present.

Indian Christian Representation.

84. The Indian Christian community provides another instance
where there is g strong

trong desire to be represented by election
rather than by flomination, but where the numbers, at any rate
I some  provinces, make it difficult to suggest a practicable

means. At present, Tndian Christians have
In Madras, and ret

separate electorates

urn five members ; everyWhere else, any repre-

sentation they have is by nomination. We were struck by the
willingness ex 1 i

(Indian Christian deputations asked for the retentiig gaiﬁi’
‘separate electorates. We should In any case much prefer reser-
vation of seats for Indian Christians to separate electorates and
we hope that when details come to be worked ’
be found to he

_ out this may
possible. The device of reserve
o be workable i

uld be feasible

. , ink, at least be
of the s i
seat added in the Ce

ntral Provincesg and also
at present there are p ’

-
1
THE PROVINCIAL LEG{SLATURE.

Nﬁmber of Muhammadan Seats.
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Governments of Madras, Bombay, Assam, Bihar and Orissa, and
the Punjab are definitely opposed to a continuance of the present .
system. The main ground advanced is that reliance on the vote |
of the official bloc weakens the tie between Ministers and the
legislature, and that, though the official bloc may have afforded
to the former a support without which they might often have
been defeated, it is this reliance on official votes which has
antagonised the legislatures. The Governments of Bengal, the
United Provinces, and Burma do not take so strong a view,
though . none of them wishes the existing system to continue
without ‘modification. A view adverse to the present official
bloc is also widely reflected in the Reports of the Provincial
Committees.

We feel bound to take the same view, at any rate so far as
the presence of supernumerary officials with a right to vote in
the provineial councils is concerned.

But we think the new Statute should provide for the presence
of a limited number of officials, or other experts, for purposes
of explanation, when matters of which they have special know-
ledge or experience are under discussion in any committee of
the chamber. We are not in favour of special help being pro-
vided by this means on the floor of the House, for it seems to
us essential, if responsible government in the provinces is ever
to become a reality, that the Ministry should maintain itself in
the division lobby and in debate without these extraneous aids.

The officers through whom the administration is carried on
are put in a false position if they can be represented as an alien
force interposed in order to nullify the views of an elected
majority, and the principle which we have laid down in the
preceding chapter applies bere, viz., that Ministers ought to face
their own responsibilities and call upon the legislatures to face
theirs. Tt is only by eliminating the official bloc as an element
in the caleulation of voting strength that this position can be
reached.

Dniversity Representation.

87. We have now dealt with the °‘ general '’ constituencies, .
with non-Muhammadans and Muhammadans (paras 69-73, 75
and 85), Sikhs (para. 76), depressed classes (paras. 78-80), Euro-
peans (paras. 81-2), Anglo-Indians (para. 83) and Indian
Christians (para. 84). We will next deal with the question of
the continuance of university representation. -

As to this, we incline to the opinion, though with con-
siderable hesitation, that university seats should be preserved.
But, if this is done, the number of seats should not be increased.
Ultimately, such a question will come to be settled by the exer-
cise of revising powers for the provincial c_onstitutmp, for which
vuder proper safeguards we intend to provide. But in the mean-
iime the situation should remain as it is. .
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The best suggestion we can make is that in every province

the Governor should have the duty of drawing up rules for.

securing, by the means which in existing circumstances are
the best available, labour representation. 1f the Governor finds
that for the present he must still resort to nomination, he should
consider whether there are suitable labour organisations which
he might consult before making his choice. Ultimately, the
solution of the whole problem will be found in a much greater
lowering of the franchise than is practicable at present, and,
when this stage is reached, special representation will, we trust,
become unnecessary. But in the meantime there is no alter-
native, and we attach much importance to the greatest care
being taken and the utmost effort made to secure as special
representatives of labour men who really have the confidence
of their fellows and have shared their experiences. If suitable
members are available, we should like to see the proportions
of labour representation not only maintained but increased.

One of our number (Major Attlee) considers that there should
be no special representation for particular interests whether com-
mercial or labour. He thinks that the former should obtain
adequate representation through the general constituencies and
believes that the introduction of adult suffrage in certain specific
areas such as the Presidency towns and other industrial areas
is already practicable and would enable the wage earners to
influence through their votes the return of members favourable
to their interests. Instead of preserving special seats for Kuro-
pean commerce, planting and mining interests, he would suit-

ably increase the number of seats representing KEuropeans -

generally.

Special Representation for Great Landholders.

90. The Montagu-Chelmsford Report, when making sugges-
tions in paragraph 232 for special electorates, observed—

“Where the great landowners form a distinct class in any province
we think that there will be a case for giving them an electorate of
their own .

This proposal was in confirmation of the view expressed by the
Joint Authors in an earlier paragraph (para. 147) which we
transcribe here :—

“ The natural and acknowledged leaders in country areas are the lgnded
aristocracy. They generally represent ancient and well-born families, and
their estates are often the result of conquest or grants from some mediaeval
monarch. By position, influence and education, they are fitted to take a
leading part in public affairs. Some of them are beginning to do so ; and our
aim must be to call many more of them out into the political lists. They are

" conservative like the ryot, but like him they also will learn the need to move
with changing times, They also, wien they perceive that the protection of
interests which are dear to them depends upon doing so, will ind out how
to organize, and to argue and to make speeches. It will be no very easy task
for them. They stand upon & conception of social order which is not easily
reconcilable with the hustings and the ballot box. But undoubtedly they
are called to take their place in the new régime, and to recognise that polisteal
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Yife need not, impair their dignity and self-respect.  Like the representatives

otyer countries, they muyst Jearn ta fulfil the responsibilitios

: fter all, they start with considerable

ac}vantages,‘ nasmuch ag they have command both of means and position.

We must give thern a speciaf measure of yepresentation, if they need it, at

the outset ; bug it May be that their politica) education like the ryat’s will
“ome mainly by pressure of events,”

The final words of s passage indicate that it was not cofi-
templated that the special representation of greay landowners
waald Decessatily continne, byt it was felt that, to begin with,
% must be provided for, ang that the necessity of continuing it
would later come under review.

Fhie Franchise Committee, in pacageaph 21 of its Report,
described how it proposed to carry the Tecommendation of the

Joint  Authorg into practice. Lioyd Southborough and his
co!leagnes wrote-—

“ Whero we have foung genuine landed aristocracy forming & distinet
class, of which the taln

9dars of Oudh form Perhaps the most conspicuous
example, we have hag 1o hegita

4 tion in maittaining the privilege now held
by them of Special representation in the legislative councils through electo-
thei s.  Thus, in addition to the taluqdars of

i R to the zamindars of

and th Bowbay presidency. It may justifiably
be cia,m'led that m each case thege eonsgtft,e a spegi}al clags, B:vi]th clearly
efined interests distinguishable from those of ¥ho smaller Jandholders, We
M6 continued the spenia) representation enjoyed by a
class of somewhat different but sti]) clearly defined status, namely, the large
landholders of Madras, Agrs, the Central Provinces, and Assam, and have
further, barsuant to the policy of Ruatanteeing adequate representation to

" Payment of Iand. re ) 3 though we have, in addition, main-
tained as g qualification the Possession by landholders of certain high titles

conferred or recaguised by government,’

We entirely agree with the view expressed in the Montagu-

[ Chelmstard Report that, in the ciesmstances of Tndia, these
élarge tandowners represent an element and supply an in’ﬁuence
' Which ought not tq be omitted from the pProvineia) councils, bus
the table which follows will show what has happened in this
- Tespect. There are 33 geats specially reserved in the provincial
councils for representatives elocted by these great landholders.

e electoral qualification ig decidedly high, and the number of
qualified electors ig small* Vet rembers of this small and

8pecial electorate not only fil} the 92 gegt . | i for
them, but have faut J ats speclally reserve

_ her secured election in approximately 108
general constituencies, It must be clearly understoood (as
appears from the {agt column of the table) that these 108 are
not merely owners of land but are bossessed of the special
quahﬁc&tloqg which give them g vote in the *‘ Jandholder
constituencieg,

7
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— Landholders in Provincial Ee.‘_}fflaff”e Cou_nctts. -
T - . PR }A . e - — et o= ey — .
- ber of persons | gatimated number of
Total | Number of N;‘zﬁﬁed for the members of presert
Nnﬂm ber of special special “ landholder ”/ ,Council who are
i Eleoted « - constituencies, but Iandlords or Jand-
Province ¢ land
' | Members o holder” | elected to the present| oron (term not
| Legislative Council by general |, recisely defined).
E Couneil. sente. f constituencies. P
!
\"‘M: -
* i |
' 58
pormbe s | 3 16 58
P‘n})'&by . ,r 71 4 g; 5
gll:‘lbed Provinces { 160 (55 2 P
. L]
| O [ gg }r Nil. {probably five would 10
) j be gualified for
| special constituencies, _
) if there Wef,‘e any.}* ';7 (and ibly more.J*
17 possi .
gﬁ?ﬁ Do Nﬁ, (probably six would 8
! bo qualified for
j aspecial constituencies
Mag | if there were any.) 2
5
| % ¢ | (but probably nearly
j ! all except Europeans
’ own some land.)
0
Celftral Provinces 55 3 : 4 2
(lncluding Berar). }
f B 108 | - a0
Totel... ! { :r] 200 {excluding Burma,
! excluding and Assam.}
{ Burma and

—

[ Assam.) \}

i ' ision has been made’
It thus appears that, while special provision
to secure thgﬁhe great landholders should not be excludetfl fro !
the councils or swamped by the larger number of vo el('is fgr
another class, they have in fact succeeded in being returne

four times

as many seats as were specially reserved for them.

i i figures is that their
The only possible conclusion from these :
hig(lax sta.sxrldli)r?g and reputation, and the influence which, they
exert in their own localities, are such that it has not really been

necessary to give them special protection.

It may, however,

i in vi ideni hise which we
b d that in view of the widening of the franc _
p:o;ilse, their chance of being returned in adequate numbers

by general
may be so.

constituencies would be substantially reduced. It
Prophecy on such a subject is easy, and knowledge

13 impossible. As we have sgid, we should think it a mis-
fox';n)a%)ao?;3 11ahe provincial legislatures did not include within their

Mmembership

an adequate number of the great Iandowners, and

« e therefore propose the following arrangement.
M

* These figures relate to the third Assam and Bengal Legislative Cotigcils,
and not to the present (fourth) Councils in those two provinces,
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We think that the special
head may safely be withdra
class are not found to be r

prgtection now furnished under this
wil, but that, if candidates of this

. eturned to a provincial ¢ il i
) provincial council in a
proportion as great as that now guaranteed to them, the

i(g'ﬁlr)lggg E?Ot‘}l]l'd hiwe a discretion to add by nomination further
nominated o 1st ass, so long as the total of such elected and
portion of 1] embers taken together does not exceed the “pro-
D sition <(>) 0 }1: whoée clourécu now guaranteed to them The
! greater landholders, referred to i ontacu-
Chelmsford Report, will thus be reasonably sgchl-eg]e Montuen

Women Members,

. 91. Already, in seven Provinces out of nine

women to be me , 15 18 possible for

ol » 1o woman candidate has ever b
elected. In the chapter which follows we are goings t?;rope;l;

that '

,systegoiﬁg i suffrage should be.a cardinal part of the franchise

‘confine it to ;)hSU%gest qualifications for the vote which will not

Here we ae e f}w women who have property qualifications.

women votersconcgmed with women members, and not with

facilitate the inclusiar —r ndder it to be highly desirable to
e the inclusion of women in the provincial councils. One

umber of seats in each council
¢ il must be held b
women. We are opposed to such 3 mode of treating ihe queﬂ}j

i
i;ogbuﬁnbihi efi;sia ilé‘;iceli; zhough the suggestion is easy to male
ult %o carry out, for its adoption 1d in-
::7)&:2 many su_ppiemeqtary provisions, to decide, If)or exzx(r)xlil)li I?H
o s}(})mrlellu}r)nmes or In what circumstances the suggested pliin-
*itp' . 01111 e applied. But, apart from this, we do not think
18 in the real interests of Indian women, or of the f
representative institutions in India, to secure the ix?crlougsgiis Of
:vp;nep members by such a method. While we think the cog-
ri .qtllon which women members can make to the work of pro-
g;nngtéE%lsizﬁtqrede{ll be valuable (instances to this effect pc:m
0 » their admission to the council ought to
vote of a constituenc ' ot botl: aeser U
' ) lency composed of electors of both sexes. Tt
g} sggalliémprmtlcable and, we consider, undesirable to gﬁépose
it by acfesezlrlé Iéumbij of seats should be ** veserved ** for women
: €d seat 1s meant o seat filled by electi ,
8 : y election, for such a
seat can only be reserved in g multiple-member constituency,

Y be the order of preference
, one seat must be filled by
didate. But how ig it i

® 1 ossible
constituencies selected :f; a,reaf:; SO
woman member?  For this an
that the proper course is to lea

dt_acide which are to be the
pecially required to return a
d other reasons we conclude
ve to women candidates a

than any other woman can-.
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fair field and no favour. We would refer to our chap-
ter in Volume I of this Report on ‘‘ The Women of India '*,
tor an account of the remarkable and encouraging progress which
has been made in recent years in bringing women’s questions
to the front, and of the increasing influence exerted by the
leaders of the women's movement. We are hopeful that under
the new conditions women candidates will be elected—it may
be at first only one or two, but very soon the numbers will
grow—and we are confident that this will be greatly to the
advantage of the legislatures, the constitucncies and India as a
whole. The only provision which we think should be made
to encourage and supplement the presence of women in the
provincial legislatures, is to provide by statutory rule or other-
wise that the Governor, in exercising certain powers of
nomination which - we propose in the next paragraph to confer
upon him, should have special regard to the extent to which
women have been returned as members from general con-
stituencies, with a view to supplementing their number if he
thinks this should be done.

Nominated Members.

92. The table given in paragraph 146 of our first volume shows
the extent to which the existing provincial councils contain an
element provided not by election but by the Governor’s powers
of nomination, and more detailed information on the subject i8
provided in Appendix III (Vol. I, page 144). The proposals
set ont in the earlier paragraphs of this chapter include the
substitution of election for nomination as the principal means
for securing representatives in several instances which at present
are particularly provided for by nomination. In paragraph 80
we have proposed the reservation of a certain number of seats
for the depressed classes. These will, we hope, be filled by
election, but we have proposed that power should be conferred
upon a Governor, in respect of not more than half of the seats
80 reserved, to select the holders by way of nomination if he is
satisfied that the use of the method of election would not work -
effectively. This power would continue for the next ten years, |
after which we should hope that the choice of depressed class
members to fill these reserved seats could be everywhere effected
by election. ’

In paragraph 83, in dealing with Anglo-Indian representation,
we have recommended that the seats allotted to this community
should be filled by election rather than by nomination, but
here again, if this course were found to be impracticable, we
would propose that the allotted places should be filled by the
Governor's nomination. The same principle applies to seats for
Indian Christians (paragraph gf).

In all these three cases, though it remains uncertain whether

the method of nomination will have to be used, the total number

* Vol. 1, Part I, Ch. 7.
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of seats to be filled will be fixed, so there i
viding the Governor, in respect of these th
‘more- general discretion.

8 nu question of pro-
ree matters, with any

A different situation, however, arises
- in reference to the contj

which we have proposed

ngent use of a power of nomination

to put in the Governor’s hands, in the
event of-the withdrawal

“ landholder * seats r
proportion -of such °
stitution. We have already said* that we

should have discretion, in this event, by
certain members of thig class, bu

‘ landholders '

of the protection provided by special
esulting in a failure to maintain the

secured by the present con-

think the Governor
nomination to add

b 80, in any event, as not to
exceed the proportion at present guaranteed. Over and above
‘$hese special cases, we think there sl

wer placed in the hands of the Go
Oy nomination. The limits within
exercised should be small, for it is of
plan that the provincial legislatures
elected bodies. Moreover, we do not
provision should continue, according
number of seats which must be

vernor
which

wuld be a strictly limited

of adding members
this power may be

the essence of our general
should be predominantly
intend that the existing
to which there are a fixed

filled by such nomination.
Whether the Governor exercises t

not will be entire]

extent of this supplementary nom
some figure not less than 5

per cent. of the total fixed 8

y within his discretion,

per cent. and
eats.

ing a more adequate r
of labour, if he thinks this is required.

Ministerial Members.

93. Members of the Governor's Cabinet wi

of the provincial council.

In so far ag t
chosen from elected membe

his supplementary power or

We think that the

ination should be limited to

not more than 10

Il also be members
hese Ministers are

r8 of legislative councils, they will
simply retain their seats, as

Any other members of the
or British and whether dra
will become ministerial

provincial Ministers do at present.
provincial Cabinet, whether Indian
wn from official or non-official ranks,

members of the council in virtue of
their position in the Ex

ecutive,

It will therefore become un-
necessary to retain the rule that a Minister who is not already
a member of the Council must s

In fact, the word “ M
sense : all members of the Governor’s Cabi
that description.

Constitutional Revision,
94. Before dealin

ecure election to it within six
inister ** will take on a wider

g with the ‘extension of the franchise, we
propose to add here some suggestions as to the revision, in the
future, of certain parts of the provineial constitutional structure.

o i e :

, * Para. 90.
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‘ tnci i res have practically no power
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it would be transmitted to the Governor

prepared to certify that this :
the general opinion of the
specially affected, his Gover
transmission to the Govern
sion being taken as to the
bodying the char

' If the Governor was
Resolution in his opinion reflected
province and of any community

ament would prepare a scheme for

or-(}eperal,_with a view to the deci-
et Oizfémmv% of new electoral roles em-
leave the ultimatebdeci[éior}:% in.the 1?&15(11] m\k 1; . necoss;u‘yvéo
contemplate, and intend, that the norm: r oo 1 et ;
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ce over, and express the course of public opinion upon,

the electoral ar - I,
€ arrangements prev  { ; : .
province. ° prevaihmg from time to time in the

Legislative Powers,

96, o
ot beThet 0rdm¢1§ iegxslatl\je powers ol the revised councils
it eiz en‘sin;e, for they will COver, us at present, the making
vincey” w‘i“]nh . (;r the peace and good government’ of the pl"C;2
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3«;{}1;1“&1 sphere. We strongly desire to
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. pics between the centra) and the
; these provisions avoid opening the way
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. ) asse
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s Oé:o(rzxsiltutlonal arrangements in Governorg’ provinces, there
, ourse 1 ’
. , rhauling and read;
Zlfﬂ?ti ;nzéczztmtlde'r the Act on many points, as well ag ﬁilmﬁggegg
of th whichu e itself. These are technicg) and expert matters
it we make no atterpt at exhaustive freatment. It
probable that, as befo ) dral

re, a special ; ino
Y may have to be called into beng, lly constituteq drafting

Wigilheind;g;ctzlﬁag&istéintgg (Ciiscriminato_ry legislation is dealt
be separately discnssed hers. entral Legislature* and need not

Ch. 1, pares. 1567,

* See bel;;:;;;aﬁ
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Governor’s Powers in relation to Legislation.

97. We have provided in the previous chapter for the reservar
tion of special executive powers in the hands of the Governor,
to be used in case of need for the due discharge of his responsi-
bilities in respect of tertain vital matters.* - A corresponding
power must remain with him in the field of legislation, and
section 72E of the Act should be reframed accordingly. There
are several places in the Act, and many places in rules made
under the Act, where the abolition of dyarchy and the substitu-
tion of the schemes we have outlined for the provinces, and are
about to describe for the Centre, will call for adjustments of
details apart altogether from the main alterations 1nvolved.
These adjustments can only be dealt with after the broad out-
lines of the amended structure have been approved. —The prin-
ciple to be applied will be that the Governor’s power of securing
the passage of rejected Bills by certification will extend over
the same field as is covered by his over-riding powers to control
executive action. These have been indicated under five heads
in the preceding chapter.

Governor’s Powers in relation to Finance.

98. As regards finance, the distinction between non-voted and
voted heads will continue. The former will, as now, be autho-
rised by the decision of the provincial Government. As regards
the latter, we must now indicate rather more precisely the
extent to which we contemplate that the Governor’s powers
over provincial finance would continue unimpaired. This sub-
ject is dealt with in the present Government of India Act in
section 72D (2)t Manifestly, the disappearance of the distinc-
tion between reserved and transferred subjects makes a differ-
ence. Here again, the principle which we would see applied
is that the power of restoring rejected grants would extend to
all cases which correspond to the range of the Governor’s over-
riding powers in the field of executive action. This power of
restoration should rest in the hands of the Governor himself, _and
the extent to which he will use it will be within his discretion,
subject of course to the superintendence, direction and control
of the Governor-General.

So far, we are dealing in this paragraph with what we have
previously described as the normal constitutional system in the

-Governors’ provinces,.and we consider that proviso (b) in section

79D (2)4%, insofar as it is wider than the powers just mentioned,
will have no place in the normal system. But it is of the essence
of our scheme that, alike in the executive, the legislative, and
the financial sphere, there should remain in reserve adequate
powers to be employed in the event of the normal constitution
failing to function, for example, through the impossibility of
forming or maintaining in office any Ministry which would

. enjoy sufficient sopport from the provincial legislature. It is

* Para. 50. : t See Vol. 1, para. 156. e
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APPENDIX VII.
Kesalution of the All-India Muslim Conferenecs,

adm&:::::? ,e'm (\iriew of It.‘di“’s vash extent and its ethnological, linguistic,
v anI %?ogmphlc'a'l or t.emtorial divisions, the only form’ of (,‘.ovemi

ndian conditions is a federa} System with complete sutonomy
, the Central Government

ontrusted to it by the Constitution ; of common interest as may be specifically

Delhi, 1st January, 1928.

-

“ And whereas it is essentia] 4], '
nt) i : .
regarding inter - communy] ::Lll that no Bill, resolution, motion or amendment

A  matters be moved, dia
legislature, central or provincial, if & three-fourth m:‘j’t::i?; g;. tfl)::aa ﬁn?&t: r:;‘z

* See Vol. I, para. 155,
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either the Hindu or the Muslim community affected thereby in that legislature
oppose the introduction, discussion or passing of such Bill, resolution, motion or
amendment ; ’

¢ And whereas the right of Moslems to elect their representatives on the various’
Indian Legislatures through separate electorates is now the law of the land and
Muslims cannot be deprived of that right without their consent; -

“ And whercas in the conditions existing at present in India and so long as
those conditions continue to exist, representation in various Legislatures and
other statutory self-governing bodies of Muslims through their own separate
clectorates is essential in order to bring into existence a really representative
democratic Government ; L

“ And whereas as long as Musalmans are not satisfied that their rights and
interests are adequately safeguarded in the constitution, they will in no way
consent to the establishment of joint clectorates, whether with or without con-’
ditions ;

“ And whereas, for the purposes aforesaid, it is essential that Musalmans
should have their due share in the central and provincial cabinets ;

“ And whereas it is essential that representation of Musalmans in the various
legislatures and other statutory self-governing bodies should be based on a plan
whereby the Muslim majority in those provinces where Musalmans constitute a
majority of population shall in no way be affected and in the provinces in which
Musalmans constitute a minority they shall have a representation in no case less
than that enjoyed by them under the existing law ;

‘ And whereas representative Muslim gatherings in all provinces in India have
unanimously resolved that with a view to provide adequate safeguards for the
protection of Muslim interests in India as a whole, Musalmans should have the
right of 33 per cent. representation in the Central Legislature and this Conference
entirely endorses that demand ;

“ And whereas on ethnological, linguistic, geographical and administrative
grounds the province of Sindh has no affinity whatever with the rest of the Bombay
Presidency and its unconditional constitution into a separate province, possessing
its own separate legislative and administrative machinery on the same lines as
in other provinces of India is essential in the interests of its people, the Hindu
minority in Sindh being given adequate and effective representation in excess of
their proportion in the population, as may be given to Musalmans in provinces
in which they constitute a minority of population ;

“ And whereas the introduction of constitutional reforms in the N.-W.F.
Province and Baluchistan along such lines as may be adopted in other provinces
of India is essential not only in the interests of those provinces but also of the
constitutional advance of India as a whole, the Hindu minorities in those provinces
being given adequate and effective representation in excess of their proportion
in population, as is given to the Muslim community in provinces in which it
constitutes a minority of the population ;

“ And whereas it is essential in the interests of Indian administration that
provision should be made in the constitution giving Muslims their alequate
share along with other Indians in all services of the State and on all statutory
self-governing bodies, having due regard to the requirements of efficiencys;

“ And whereas, having regard to the political conditions obtaining in India it is
essential that the Indian Constitution should embody adequate safeguards for
protection and promotion of Muslim education, languages, religion, personal law
and Muslim charitable institutions, and for their due share in grants-in-aid ;

“ And whereas it is essential that the constitution should provide that no
change in the Indian constitution shall, after its inauguration, be made by the
Central Legislature except with the concurrence of all the States constituting the
Indian federation ;

* This Conference emphatically declares that no constitution, by whomsoever
Proposed or devised, will be acceptable to Indian Musalmans unless it ccnforms
With the principles embodied in this resolution.” €
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APPENDIX VIII,

Orruive or 4 Serexy FOR COMBINING JOINT ELECTORATES WITH THE RXOLUSION
OF CANDIDATES UNACCEPTABLE TO A MINORITY COMMUNITY.

(Note.——It yust be dloarly understood that the Commission 4 N0l recomamending this
scheme for adoption, bui it thinks that it sh,

ould be further comsidered. See
paregraph 13 above, Major Aulee, however, is of opinion that th'e‘ scheme 18
praciicable and weets the reasonable demands of minarity communities.)
The principal argument,

against the adoption of the method of reservation of
seats instead of communal
wonld put forward candida/

electorates is that the majority community copld and

Aes who, although members of the minority cornmanity,

were actually mero tools in the hands of the majority., The two instances whete

seats have been reserved in joint electorates, that of the Mahrattas in Bombay

#nd the non-Brahmins in Madras are nob airictly in point as in both cases the

unity has s majority of the elsctors. It may, however, be

noted that although the system wag adopted in deference to the plea that the
higher castes, though in & minorit

> hadl auch influence that the majority would
ail to obtain representation, in faot there has been no suggestion that Mahratta
or nou-Brahmin candida higher castes have ever

tes who were mere tools of the
put forward,
The following Suggestion has been made to remove this objection to reserva-
tion of geate,

of each constituency
election would first be

community would vote, Any person
Inority community who desired tc stand for the provincinl
council would have 10 be g, candidate at his communal P

rimary election, Voters
e candidates, but could not give more than
one vote to an i i

tate of the constituency. The resuly would
be that any candidate of g minority community elected by the general consti-
oro than half of his communal

of view. Where, as in the cage
of the depressed classes, the standarg and intelligence is not sufficiently

high to admit of this system, candidates of the sommunity would have to be
approved by associations of the community to be recognised by the Governor
28 bodies reprosentative of the community,

In order to avoid the danger that the Teajority Community might yse their
vOles 50 as o exclude i mority, provision
: made for a proportion of the council to be elected by the
counci! by proporti i For its sucoessful working an increase
in the number of seats would be needed.

Thecadvantages elaimed for the schemme are ;-

DI would make possible the inclusion in a single electorate of all con-
siderable minorities (Muhammadan, Sikh, Indian Christian and depressed
% but not Buropean and Anglo-Indian, the members of whish aze 0

few and too scattered for the systom

to be apphicable.
{2) The tenc?eney would be for the mope violent communalists among the
mnonity candidates to fail of election and this, though to a lesser degree,
would operate in the majority community,
(3) Small

minorities wou b y
8% the poll, d be enconrg
(4) Ltwo
rt

‘ uld eneoutage the tormation of Party tickets compored of members
of all parties on political tines gng thus mitigate 8ectionalism,

ged and enabled to agsist each other
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{5} The fact of partial d

ependence on voters of another,community should
have the effect of modera

ting communal tendencies in the eouncils;
The disadvantages are :—

' i ian opini dit.
i 1 scheme and no section of Indian opinion has advocate
g; %: ;: 2131(;1‘;; :fld expengive, The existence of two e}ectmng with differ-
ent purposes apd methods wonld confuse the eector.
{3) The abler candidates of the minorit

Y communities might be excluded,
{though this argues considerable skill and great control of -the voters by
party managers).

i i ’ tiple-member co
Reservation of seats involves multip
ur:giﬁr Indian conditions, would be exccedingly large.

ition 1 ji 1, where the two major com-
te~The puosition in the Punjub and Bengal, bwo ‘
msz\r’)?tfc-a are ea,E:;z predominant in one area and greatly outnumbered in the othery

is diffieult, but might be met by an equal number of reservations ta each community
4 * > -
injthe areas where they are in a minority,

nstituencies which,
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CHAPTER 3.—THR FRANCHISE.
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we have set out in more detail in our first volume,* it is found
that (excluding Burmat) about 2.8 per cent. of the population
of the areas returning members to the provincial councils were

registered as voters at the last general election. The minimum

age for the vote is 21, and the census of India shows, broadly
speaking, that half of the total population is above 20 years of
age, and that above this age the sexes are divided in about equal
proportions.

Present Franchise too Limited.

102. "The present franchise is too limited in its scope to provide
the material from which to build any adequate scheme of repre-,
sentative government. Its only justification is that it was a be-
ginning, and that, in spite of the mandate that a ‘‘ broad
franchise should be aimed at, illiteracy and the restricted supply
of competent persons to conduct the elections compelled the
adoption of limits producing this resulb. ,

The Joint Select Committee emphasized the importance of
recognising that the initial franchise qualifications must be en-
larged before greater responsibilities could be conferred. It said
of the purpose aimed at in the Government of India Bill:

“Ji is to design the first stage in a measured progress towards responsible
government. Any such stage, if it is to be a real advance, must, as the
Committee conceive it, involve the creation of an electorate, and the bestowsl
of some share in the work and responsibilities of government on those whom
the electorate chooses to represent its interests. In the present circumstances
of India, the electorate must at the cutset be small and the administrative
experienco of its Tepresentatives must be limited. . Before, therefore, the
policy of His Majesty’s Government can be fulfili8d the electorate must
grow, and practical experience in the conduct of public affairs must be
enlarged. During this period the guardianship of the peace of India cannot
be withdrawn from the care of the official agency which Parliament at present
charges with the duties of the administration, and the Committee regard it
to be an essential feature of the policy of his Majesty’s Government that,
except in so far as he is released from responsibility by the changes made
under this Bill, the Governor-General in Council should remain in undisturbed
responsibility to Parliament and fully equipped with the necessary powers
to fulfi] that responsibility. But from the beginning the people must be
given an opportunity, and all political wisdom points to its being & generous
opportunity, of learning the actual business of government and of ahowing,
by their conduct of it, to some future Parliament that the time has come for

further extensions of power.”

Reasons for Extension.

103. We hold that there should. now be such extension of the
franchise as is reasonably practicable, and that provision should
now be made with a view to yet greater extension after &
further interval. In our chapter on ‘‘ the Voter and the Mem-
ber* in the first volumey we have given reasons for thinking
that many of the present voters very imperfectly understand,

* Vol. I, Part 111, Ch. 1, para, 202. )

+ In these and otber calculations we have excluded Burma because, as we have
already indicated, we are proposing the separation of Burma. from India.

1 Vol. I, Part 111, Ch. 1. .

»
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other minorities, than by any conviction of the real necessity of
advance. Equally, many of those who oppose advance represent
privileged classes. Tt will be seen from the Report of the
Indian Central Committee that three of its members are con- -
vinced advocates of adult suffrage, and would have it introduced
immediately in Bengal in any case, and that three others think
the present franchise quite wide enough. But there is general
agreement among the members of that Committee -that adult
suffrage should be attainable in slightly over thirty years. The
majority would enforce the attainment of it within this period
ot the latest, the enfranchisement of intermediate minimum
proportions of the adult population by various intermediate dates
being prescribed by statute. The minority would make 1t illegal
to reach adult franchise hefore the end of the period, interim
advances in this case beiny restricted by maximum percentages.

Impossibility of Immediate Adult Suffrage.

105. The Nehru constitution provided for adult suffrage forth-
with—which would mean placing over 100 millions of nares on
the register in place of the 6% millions now enfranchised. As an
ultimate objective, this may be reached, but its immediate adop-
tion appears to be quite impracticable. Apart altogether from
the question of whether it would be advisable at once to en-
franchise so huge a population, both men and women, most of
whom are entirely illiterate, the practical difficulties presented
by such a proposal are so great as to appear insuperable. No
adequate machinery exists for effectively dealing with sgch
huge numbers. The proper conduct of a general election requires
that, apart altogether from the politicians and their helpers, there
should be an adequate supply of impartial persons capable of
staffing the polling booths. Experience shows that, even with
the present restricted franchise, it is necessary to enlist for this
purpose nearly all Government servants in the district, and even
50 elections are in some provinces spread over several days. The
work of dealing with a mass of illiterate voters, of course, needs
more staff and more skill, and the special arrangements which
would be necessary if all women as well as all men had a vote
would enormously increase the strain put on the machine.

Turther extensions of the franchise beyond what we are now
going to propose ghould, as far as possible, be provided for. For

our general principle is to frame such proposals now as will not

necessitate further Statutory Commissions to recommend future
changes, but will rather encourage the provmma,} councils (under
the power of constitutional revision referred to in paragraph 95)

themselves to widen the limits of enfranchisement hereafter.

Our own Proposals for Extension.

106. Our proposal is that a new Franchise Committee, or other

‘ﬂsuitable body under an impartial and experienced chairman,

should be set up with instructions to frame schemes which would
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lowe}ing of the franchise these classes will not only secure more
votes in the aggregate, but their voting ratio will more nearly
approximate to their population ratio.  This is very clearly
brought out in the case of the Muhammadans of Bengal. One.
of the qualifications for a vote for the legislative council is the
payment of chaukidari tax of not less than two rupees. For
electors to Union Boards there is a similar qualification, except
that the minimum payment to qualify for a vote is one rupee
instead of two. Now, the Muhammadans are 55.3 per cent. of
the rural population of Bengal. But in the rolls of rural elec-
tors for the legislative council they are only 48.8 per cent.;
whereas for Union Boards, where the qualification is halved,
Muhammadan voters are 57.7 per cent., which much more nearly
corresponds to their population ratio. It is calculated that out
of an additional 968,000 voters in rural Bengal brought in by
such a lowering of franchise, 608,000 would be Muhammadans.
The effect on the depressed classes of lowering the franchise
may not be so marked, but in their case too, as the qualifica-
tion is lowered, their voting ratio will rise. As we are opposed
to having different qualifications for different classes in the
game province, the importance of lowering the franchise and
thus bringing the economically backward in greater numbers
within the electoral range is manifest.

Proposed Qualifications for Women Voters.

108. The qualifications for women voters also need reconsidera-
tion. We have explained in our first volumet why the enfranchise-
ment of Indian women ‘‘on the same terms as men’’ produces
very few women voters indeed. We desire to see a substantial in-
crease in the present ratio of women to men voters. If this is not
effected now, the situation will later on be reached when so
large a proportion of adult men are on the register, and so few
women, that a further extension to bring the number of women
voters more nearly to an equality (even if the provincial coun-
cils as then constituted proposed it) would necessitate the
sudden admission of vast numbers of women with hardly any
increase in the number of men. It is far better to proceed
gradually and steadily, and a further step in developing women'’s
suffrage in India should be taken now. Some qualification other
than the present one is needed, and it is very difficult to suggest
the most satisfactory method. It may perhaps be found possible
to add to the present qualification two others, viz. (1) being the
wife, over 25 years of age, of & man who has a property qualifi-
cation to vote, and (2) being a widow over that age, whose
husband at the time of his death was so qualified. In addition,
the educational qualification should apply to women over 21 as
well as to men. Many will be disposed to say that Indian wives
and widows are so largely uneducated or living in seclusion that
their enfranchisement to this extent is premature and extrava-
gant. We do not think so. The beginning of a movement

t Vol. 1, para 203,
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among certain Indian women, however comparatively few in
nuinber they may yet be, to grapple with problems which
speciaily affect home and health and children is onc of the most
encouraging signs of Indian progress, and we believe that this
movement would be strengthened by increasing the influence
of women at elections. Some gencral idea of the proportion of
female to male voters which would probably be attained under
the above suggestion may be gathered from the fact, deduced
from the census, that married women over 45 are about one-half
of the number of men over 21. We limit our proposal to wives
and widows of 25 because, on practical grounds, we are anxious
to avoid introducing at this stage too heavy a proportion of
women in the electorate.

Provision for Subsequent Revision.

. 109. We recommend that after ten years* the provincial
¢ councils should have power, by ' constitutional resolution *’ and
i under safeguards for minorities, to set in train proposals for
' extending the franchise, and if education advances and condi-
tions justify the further changes we have in mind, we consider
that they should do so. This is a matter as to which the British
Parliament cannot remain indifferent. If a new Act of Parlia-
ment is to confer powers of self-government -on the provincial
councils, it should at the same time provide means for securing
that these councils will in time rest on wider popular support
than they can at present, so that the transferred powers may
not remain in the hands of an oligarchy.

If it were practicable to bring about a wider extension of the
franchise at the present time, the Statutory Commission would
not be content to limit itself to the proposals already outlined,
and we wish to make it entirely clear that, as cducation spreads,
we should expect to see the responsibility of the vote conferred
on an increasing proportion of the population. We propose,
therefore, that after fifteen years a second Franchise Committee
should be appointed to review the progress that has been made

-and the suitability of the electoral qualifications then existing,
with particular reference to the educational development of
British India, and, if 20 per cent. of the population has not by
that time been enfranchised, it should be the duty of this
second Franchise Committee to devise means of accelerating the
rate of enfranchisement.

Election Expenses and Corrupt Practices.

110. Before passing from the subject of the franchise, we wish
to add a word on two matters which are necessarily connected
"with the conduct of elections, election expenses and corrupt
practices. The electoral rules already provide that regulations
may be made by the Governor-General in Council fixing

* See para. 95 ‘ﬁl;ove.
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maximum scales and regulating employment for pay in con-

" nection with an election. So far as we know, this power of

making regulations has not been exercised, and there may be
difficulties in the way of drawing up mandatory restrictions of*
which we are not fully informed, for the circumstances of
different constituencies vary widely, and Indian conditions must
be considered. But we are strongly of opinion that suitable
limits should be defined and enforced for election outlay. Not
only is the absence of them caleulated to give an unfair
advanfage to candidates who can afford to spend freely, but a
liberty to pour out money to any extent is an obvious encourage-
nent to corvuption. 1t will of course be appreciated that, though
there is no Jimit to election expenses, money can ouly be law-
fully employed in support of a candidature for purposes regarded
as proper. The Indian Elections Offences and Enquirles Act,
1920, provides for the punishment of malpractices in connection
with elections, and enacts penalties for bribery, for the exercise
of undue influence, for treating, and for making certain other
payments which the law regards as illegal. In order that there
may be a better opportunity of finding out cases in which these
offences are committed, there is added a provision which aims
at securing that election accounts should be duly kept. But we
are by no means clear that this last provision is adequate for
the purpose, and in any case, as long as there is no limit to the
amount of permissible expenditure, a-check on the.purposes of
that expenditure must be more difficult to apply. We have no
wish to over-emphasize, but we cannot disregard the indications
given to us in more provinces than one of the presence and
effects of corruption. It may not be more prevalent in India
than in some other countries, but it is an evil which calls for
more effective provisions to prevent it, and the indications that
candidates sometimes spend abnormal sums to secure their
return make it injudicious to shut onr eyes to the existence, how-
ever isolated, of such irregularities.
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CHAPTER 4—~THE QUESTION OF SECOND CHAMBERS
IN THE PROVINCES.
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India Act, the section which prescribes the appointment of the

‘Statutory Commission. Among the matters to be remitted to

it is ** the question whether the establishment of second cham-
bers of the local legislatures is or is not desirable.”

112. After considering this question with very speclal care,
we have not found it possible to maka a unanimous recommen-
dation one way or the other. The considerations set forth in
the above quotation are those which appeal to us most,
whichever view we hold. Our divergence consists in the different
importdnce we assign to the rival sets of arguments. We have
not found any new material during our study of the last ten
years’ working of the provincial constitutions, nor do the
important modifications which we advise should be made in
those constitutions appear to us to introduce any fresh con-
siderations from which any decisive deduction can be drawn as
to the need of establishing second chambers.

We are agreed that the essential functions which a provincial
second charaber, if constituted, should be designed to discharge
would be two, first, the review of Bills and, secondly, the
endorsing of the Governor’s exercise of his special powers. Any

‘further advantages which might follow from the existence of

such a body would not be by themselves enough to justify the
additional complexity and expense which would certainly be
involved.

* The reason why the experience of the last ten years gives
go little absistance is that in the present provincial constitution
political responsibility, if it may be said to exist at all, exists
in an indirect and obscured form. It is still a matter of opinion
whether the greatly increased powers with which we wish to see
the legislatures endowed will or will not induce in them such
a sense of responsibility that legislation will be normally secured
a fair consideration on its merits and every care taken that
no occasion may arise for the exercise of the powers of executive
control which we recommend should remain.

Views of the Provincial Governments.

118. It is interesting to note how divided opinion is in this
matter among the provincial Governments themselves and
among the members of the Committees which sat with us. Five
of the provincial Governments state that they are opposed to the
establishment of second chambers because the material from
which they could be formed does not exist in their provinces.
The remaining three provincial Governments which have put
forward constitutional proposals take a different view. The
United Provinces Government pufs forward the argument that
the conservative elements in the province have a distinctive
character and would welcome the opportunity of service in &
separate chamber. The Bombay Government holds that the
ned of s revising instrument outweighs both the difficulty of
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An Expert Revising Body.

poi;lizﬂivt,v ha?}ever view may be taken as to the expediency and
the;e is};, of establishing second chambers in the provinces,
: cognate proposal for sccuring legislative revision on
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"PART 1ll.—THE NORTH-WEST FRONTIER PROVINCE

AND OTHER SPECIAL AREAS.
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CHAPTRR 1.—CHIEY COMMISSIONERS' PROVINCES.

The North-West Froutier Province.

115, The absorbing interest, the peculiar character, and the
epecial military and political difficulties which ave associated with
the North-West Frontier Province have been fully described in
our first volums,* and we bave thers dwelt upon the question
whether any separation of the administration of the tribal area
from that of the five asdminpistered districts i8 possible or |
advisable.

Prpifted Control Essential.

119, We have come fo the conclusion that responsibility for
the administration of the North-Wesy Frontier Frovince cannat
be separated from responsibility for the peace of and control over
the tribal area. Only thus can the security of the North-West
frontier be effectively maintained. ]

In making this recommendation we are endorsing the view of
the North-West Frontier Baquiry Committee which was seb up
in Apxil, 1922, under the Chaismanship of 8ir (then Mr.) Denys
Bray to report whether such separation was advisable, and if
not, what was the best constitmtional development to be recom-
mended for the Province.

This doctrine of inseparability is stated clearly and beyond
possibility of successful challenge in paragraphs 12 and 13 (pages
8§ and 7) of the Bray Committee’s Report. Gun the main issue
it is there pointed out {(paragraph 14, page 8) that though they
may differ on other fromfier guestions ““ all frontier experts,
from frontier officer to Licutenant-Governor and Viceroy, have
been unapimous that the frontier tracts and frontier districts
form one organic whole which can only be properly managed if
bath parts ere in the hands of one centralising and conirolling
authority on the frontier itself.” The Bray Committee assembles
in a striking footnote at the bottown of page 8 of its Report, ex-
cerpts from the opinions of various authorities on this point.
These include not only expressions of opinicn from such dis-
tinguished administrators as Sir.Alfred Liyadl €7 fxonan estab-
lished principle froma Peshawar to Karachi. 4 bigg
ouly he managed properly if both sides 9
flzﬁjame Rritish authority ™), and Bir

T Vol 1, Bart IV, OF89"
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N.W.F.P. by setting up suitable representative institutions,
and (2) that broad principles of policy forbid us to recommend-
the establishment of the same measure of responsible govern-
ment in the North-West Frontier Province as we have proposed
for the Governors’ provinces. .

There is much force in the claims put forward by witnesses
from the N.W.F.P. that the virile inhabitants of. this area
are not less intelligent than their neighbours, and that their
geographical position ought not to deprive them of a share in
India’s political advance. The proposuls which we are going
to make endeavour to meet these claims as far as they can be
met, but it is not possible to change the plain facts of the -
situation. The inherent right of a man to smoke a cigarette
must necessarily be curtailed if he lives in a powder magazine.

It was represented to us that the demand for the introduction
of reforms in the North-West Frontier Province is largely due
to a desire by the Muhammadans of India to add to their
strength by advancing the constitutional status of a province
which contains a majority of their co-religionists. ~ Whether
that be so or not, we recognise that the people of the N.-W.F.P.
have an undoubted right to demand that geographical con-
siderations should not prevent their joining in the general ad-
vance of India in such matters as public health, education and
agriculture, and that they should have a more effective voice
in deciding the destinies of British India as a whole. We
therefore recommend that there should be in the North-West
Frontier Province a Legislative Council consisting of some
40 persons with powers of legislation, interpellation and dis-
cussion of resolutions and with the power of imposing certain
taxes and voting supplies in respect of those services which
are maintained out of provincial revenues; but executive re-
sponsibilities should, as at present, rest with the Chief Com-
missioner,

Composition and Powers of N.W.F.P. Legislative Council.

122, The Council should consist of an elected and a
nominated element in about equal proportions. The former
element should be composed of representatives of the Khans
elected from a special constituency, of members elected by muni-
cipalities and district boards (which as time goes on will acquire
a more representative character as the method of composing
them by election becomes more general), and of ex-soldiers.
These recommendations are in conformity with the view of
the majority of the Bray Committee.

The nominated element would be selected by the Chief Com-
.niggioner, and would consist partly of officials and partly of
non-officials.  One of the former would be the Tinancial
Secretary.  The latter would be chosen either to give
representation to important elements not otherwise provided 'for,
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or to bring to the Council persons of weight and experience.
Due provision should be made for the representation of
minorities, including Hindus and Sikhs.

The range of subjects in respect of which the N.W.F.P.
Council could legislate would be as wide as possible, but
obviously would not extend to all provincial subjects. Tt has
been well .gaid that in the North-West, Frontier matters appat-
ently local may easily and unexpectedly assume an All-India
aspect. For example, Tiaw and Order in this area so closely
approaches the character of an All-Tndia subject that the new
body could net begin by having power to deal with it. We also
think that Land Revenue should be excluded from its purview.
We therefore suggest that the most convenlent course would be
for rules to be made by the Governor-General in Council by
means of which the vange of legislative power would be fixed.
The adv.an.tage of this method is that, when experience justified
it, the limits could be enlarged, and the Council would therefore
enjoy the prospect of the growth of its responsibilities as cir-
cumstances warranted,

The Chief Commissioner should preside over the Legislative

Council. He should have ' i
L : ave power to appoint a deputy to take his
place in the chair when necessary. " P

Representation of N.W.F.P. in Central Legislature.

123. In addition to the proposals we are making to establish
a_local legislature, we consider that the representation of tho
North-West Frontier Provines in the Central Legislature should
b_e confirmed and strengthened, and that its right to take part in
discussing All-India questions should stand on the same footing
as that of the Governors’ provinces. Accordingly, in the next
Part of our Report, we shall recommend thut t’he Assembly
should include four.members from the province (three Muham-
madans and one Hindu), and that the Council of State should
mclude‘a member drawn from the area. Tt would be more
appropriate to lgave the question of how these members should
i)g chesen b0 this later chapter.* Tt should be noted that up to
: ggresent time the province has been represented in the Legis-
ativs Assem]oly by only one member, who is there not by right
a8 representing the province, or in virtue of any oxpres.{ provi-
sion of the Government of India Act, but merely in the course

21fleth§11::€ rcils eRby the GOV@T}lor-General of his discretion under
Assembly,om ules to nominate additional members to the

Financial Relations hetween the Two Areas,

exlgeié"tlve consider that an examination should be made of the
iteIr)ns “1’ hl}ri m the NW.F.P, with g view to separating those
lch are solely concerned with the five districts from those

TRV, O, e e
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,
which are incidental to the performance by the Chief Commis-
sioner of his functions as Agent in the unadministered tracts and -
are due to the proximity of those tracts to the five districts.

The division of expenditure in the five districts between
ordinary expenditure and the extraordinary expenditure die to the
tracts is not to be arrived at merely by considering where the ex-
penditure was incurred, for a substantial part of the expenditure
inside the administered area is really occasioned by the circum-
stance that the unadministered area is adjacent to and imme-
diately associated with the districts. Consequently there would
be some items of expenditure inside the five districts, e.g., for
roads and bridges, which ought not to be regarded as part of the
ordinary local outlay. In addition, the cost of at any rate a
part of general administration will have to be divided, since
administration is made more expensive by the special character
of the province. The salary of the Chief Commissioner himself
should be allocated.

We must now consider what will be the financial powers and
responsibilities of the N.W.F.P. Legislative Council. Let us
assume that the requisite distinction has been drawn, if neces-
sary by the setting up of a suitable tribunal, between the normal
expenditure of the five districts and the extraordinary civil ex-
penditure of the area which is due to its geographical and strategic
position. The responsibility of the Provincial Council will be
limited to the raising of the necessary funds for normal civil
expenditure. The powers of local taxation would correspond to
the powers possessed in any other province, and the proceeds
will be supplemented, as in the case of other provinces, by the
quota due to the province from the Provincial Fund which we
propose to set up. The.Financial Secretary will present to the
N.W.F.P. Legislative Council his budget in respect of normal
civil expenditure, and the Council will have the opportunity of
voting the necessary demands in so far as these fall within the
class of votable items. The Chief Commissioner must have
powers of restoring rejected grants, and he would exercise this
power under the superintendence, direction, and control of the
Governor-General. Similarly, and subject to the like super-
vision, he would have in the field of legislation, power to certify
in cases where the Bill is essential for the safety, tranquillity, or
interests of the N.W.F.P. or any part thereof. 8

We have made inquiries as to whether, if a strict allocation
was made of expenditure between that part which is normal and
that part which is due to special considerations, the province
might still expect to find that its normal outlay would exceed
its income. The materials before us do not make it possible
to arrive at a confident result; but if the province, apart from
the special burdens thrown upon it by its geographical position,
i3 found to be a ‘‘ deficit "’ province, then a grant-in-aid from
central funds would be necessary. -
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Summary of Proposals for North-

125. We do not Suggest any change in the present arrange-
ments by which the Chiof Comwmissioner combines in hig person
the dual responsibility of administering the five districts and
acting as Agent for the Governor-Geenera) jn dealing with the
tribal area, nor do we ¢

onsider that hig relation to the Army
authorities need bhe affected.

1€se recoramendationg represent an importunt advance. For
the first time the North-West Frontier Province will have its
own legislature, containing elected fepresentatives, with powers
both of taxation and of voting expenditure : the opportunity of
putting questions to the provineial administration, and of moving,
discussing and carrying resolutions o) public matters affecting
the province, wil} give the NW.p.p, Legisiztive Couneil the
means of exerting a very important influence on policy, as well as
an opportunity of working representative institutions, of which
Xperience. Moreaver, the Province will
be guaranteed fyi representation in the
will have a voice in determining to what
extent duties shal] pe imposed to feed the Provineial Fund, in
v;rlhich the NW.F P, ng less than the Governors’ provinces will
share.

West Frontier Province.

now, for the first time,
Central Legislature, ang

Baluchistan and other Minor Provinces.
126. We have carefully considered whether any corresponding
constitutional change should be Proposed for Baluchistan, and
We must refer to what we have written in our first volume
about thig area.*
In the first place
me

area.  Moreover, the inhabitants of Baluchistan are in large part
nomads and are attached to their characteristic institutions. We

ave given a fyl account of the o isati '
in Baluchistan.

: : ould not be supplanted with-
out gravely disturbing local sentiment ang removing an effective
_ €ans of consulting loca} opinion. We refer more
Particularly to the Shahi Jirga, whic meets twice a year and
deals with current questions affecting the whole province by
methods which bring into consultation the principal inhabitants.
© must repeat here what we have already written—* Tt may
be safely stated that the Baluchis have not themselves sought any
glteyatlc}n of the existing regime. & demand for representative
mstitutions of 5 western {ype certainly does not come  from
them.”’+  Tater on, we are Proposing that British Baluchistan
should have some epresentation in the Central Tegislature, but
we are confident that heps 18 no ground for recommmeénding 2
change at this stage in the government of the province.
* Vol. 1, Part IV, Ch,

5, p. 325.
t Vol. 1, Part. TV, Ch. &, o

- 5, p. 398,
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i dis-
) L. . X may be brleﬁy
I 0 1nor admnllstratl'on's lu e the
The rem%?mgaven:lescﬂbed in detail in our ﬁrigr:’:mgp exist-,
posed OIfJ' y'slaeture * and there is no gl;ol.lrll]d togarcl the form of
%Ogrgon:t%éutiona’l, armngemen‘ﬁl\? W;:; lgeessefully altered. In
i G . Aimer Mer AT . o1slature
gove;‘nmelzlt ]ene ]2:15215 Orl;apr]esentntion in the Central Liegis
all these thr

should be provided.t

* Vol. T, Part IV, Ch. &, pp. 329-330.
+ See below, para. 144.



108 PART 111, CHAPTER 9,

o CHAPTER 2.—THE BACKWARD TRACTS
cribed ﬂllz c%llllrstiﬁti:tti Vollu_me- (.P art I, Chapter 7) we have des-
parts of British Tndiy b on of those extensive and importans
If Burma is €~Xcluld lg Wl}ilch are known as ** Buckward Tracts.”’
provinces, and thei ; } &y are to be found iu five of the eight
five provinces is n 10 al extent of the backward tracts in these
population of 1110 e_sli‘ than 120,000 square miles, containing a
these backward t§ \im ‘ons. — Under the present coustitution
ments, though thdL ant administered by the provincial Govern-
as we have szt outeisxtliet firmllgemehm differ in diffevent cases,
In most cases the | '}l‘ebc‘ 1apter to which we have just referred
included within ap Dhabitants of the backward tracts are not
to the provincial Igo'c{l)nsmtuency and have no vote for election
the Santal Paro: gislature, Chota Nagpur, Sambalpur, and

: . OIBANAS are exceptions. Out of thesc thiee areas
ber to the Tregilgiv & 2000 created, i
already poinbea sat;;lve Council of Bihar and Origsa. We liave
three of these Ou,tép aragraph 172 of Volume I) that in only
and in only tw%ons Wuencies do aboeriginal voters preponderate
turned be re’gard;illj taOf these three cases may the member rei
The only other case fn rez;lly representative of their interests.
provincia] constituenCies“i’s ich backward tracts are included in

deal wit r, and the Santal Pargana iniste
t Yie rrovince of Bi ;
other tracts all provincial subjects :m? liiiriz% Orison. In the
128. Th - : '
made for shg U;:tion‘ NOW arises what arrangements should be
tiona) changes which wo por"y . COMICetion with the constitu-
in one or two caselc We are proposing. I may be found that
80 advanced thaf tsl;eag a??al rentonificd as & backward tract is
continued. To gj pecial treatment of the area need not be

to be treated like oth
paragraph 91). A cas?ar vgiif:i vaviflhi Pmnce (see Volume I,

and which ig strict] . eed special consideration
Darieeli L Yy that ‘of a back 3 ,
the ’efﬁé‘éic‘i‘sgﬁgi (f,gf Volume T, Paragraplxagti) ;fzaiczngsug)l?
we think it desirabl ?;re U8 as to this ares wag ;onﬂictind zm(i
tinue to be in any q ¢ that the question whether it should con-

: Y degree excluded from the normal constitutional
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arrangements of Bengal should be further considered in the
light of the developments that we propose for the provinces..
Another case in which the view presented to us was not unani-

mous was that of the British portion of the Khasi and Jaintia °

hills in Assam. But apart from these, or some of these, we
have no doubt that there are other tracts which must be ex-
cluded from the general constitutional arrangements, and that
special provision must be made for their administration. We
would suggest, however, that they should be known in future
not as ‘‘ backward tracts >’ but as ' excluded areas.””  The
stage of development reached by the inhabitants of these areas

—

prevents the possibility of applying to them methods of repre- .

sentation adopted elsewhere. They do not ask for self-determina-
tion, but for security of land tenure, freedom in the pursuit of
their traditional methods of livelihood, and the reasonable exer-
cise of their ancestral customs. Their contentment does not
depend so much on rapid political advance as on experienced

. and sympathetic handling, and on protection from economic

subjugation by their neighbours.

129. The responsibility of Parliament for the backward tracts
will not be discharged merely by securing to them protection
from exploitation and by preventing those outbreaks which have
from time to time occurred within their borders. The principal
daty of the administration is to educate these peoples to stand
on their own feet, and this is a process which has scarcely begun.
It is too large a task to be left to the single-handed efforts of
missionary societies or of individual officials. Co-ordination of
activity and adequate funds are principally required. The typi-
cal backward tract is a deficit area, and no provincial legisla-
ture is likely to possess either the will or the means to devote
special attention to its particular requirements. Expenditure
in the tracts does not benefit the areas from which elected
representatives are returned. = Moreover, the most extensive
tracts (if Burma be left out of account) fall within the poorest
provinces. Only if responsibility for the backward tracts i8
entrusted to the Centre, does it appear likely that it will be
adequately discharged.

The Constitutional Argument.

130. This view is reinforced by a consideration of the con-
stitutional proposals which we have made for the provinces, Mr.
Montagu and Liord Chelmsford thought that the typically back-
ward ’ tracts* should be administered by the Governors. But
the plan actually adopted was to entrust all the tracts—with the
single exception of the Shan States of Burma—to the Governors
in Council. So long as dyarchy exists, there is indeed no reason
for taking any other course. .But, if unitary ministries replace
dyarchical executives, the question definitely arises whether such
tracts should be included in the area of responsible government

*or completely removed from its sphere. '

* M/C Report, para. 199.

o
3
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re;ﬁ; b:gkx:rl&a\t/e biil;l‘d,’ we have no doubt whatever that for the
e KhaLSi N ’xatc"ts, _such as those of Assam (except perhaps
must b adont gm];& hills) the alternative of complete exclusion
placed lii{e ﬁle ;, But we do not propose that tl
borders of thee(x ininor adwinistrations,” entirely outside the
necessaq:eﬁ )(I}nfrovernors provinces. ‘I'his would involve un-
ages. S Iof tb}e ?ffld would be attended by other disadvant-
in size: all of ﬂ]e typl({&“y ba(:'k\'v;mi 7 tracts are very small
o x,vith o 1emv' are In adnnn}str&tion and  development
officers em )lo)edpr'mmces; though it is very desirable that the
work '[‘h&s St’fl ldri1 th’em :shou,ld be specially qualified for the
Fxecutives & 10Ut, eMil\lS'Km_frorn the sphere of the provincial
P gwo v?s ‘centmh;s.':,ttlonr-w[or the Governor-Cieneral in
entrusted—-—thz Oél ytiﬂterilatlve authority to which they can be
the Governore { er; 1ia'l (:ove_rn.ment‘ should use the agency of
consistont ol or their administration. The development of a
ledge and ep icy towards these tracts, based on a wide know-
of ?uuds ad’;P?n:nCe of their conditions, as well as the provision
importance q;a etkfo implement it, are matters of the greatest
by the central Dother,duty which might usefully be undertaken
would bo the Jauthority responsible for the backward tracts
which authori:lmphh‘catlon of the many overlapping enactments
within their bﬁ 3[330131 legislative and administrative procedure
Tndia services tli eé‘»"- By virtue of its control of the All-
from the ot ¢ Government of India would be able to obtain
languages PW nces officials familiar with local methods and
and possibl e contemplate that members of the provincial,
possibly of the subordinate services as well, should also be

obtained f < L X .
should be rgg;et-he provinces, wherever it is expedient that this

ey should be

Tracts not Wholly Excluded.
132. : :

bacigvaﬁui}fc%mngh.“mde_those areas at present included among
able for removS lwf ich might on further enquiry be found suit-
main other tr ?t rom that category altogether, there will re-
ward." The racts ‘Whmh cannot be considered ‘‘ typically back-
is that Whergeafml principle which we think should be applied
are so little adv ; b ulk of the inhabitants of a backward tract
provided in th anced that representative institutions cannot be
in the last eir case, the treatment which we have proposed
On the othepa;agmph for the Assam tracts should be adopted.
though still : gnd, where backward tracts are more developed
stitutional c;m tted to take their full share in the normal con-
8 advance, different arrangements may have to be made

in order to secure th - _
of their own affairs :St (t:?ey exercise such authority in respect

rcumstances k i
d X make possible. The best
and perhaps the only instances of this latterpclass are those of

*
See our account of them in Vol. I, pp. 158-161.
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Chota Nagpur,* Sambalpur and the Santal Parganas. These
areas, as we have said, have returned members to the Provincial
Council, and, if they were entirely removed from the operation of -
the reformed provincial constitution in the same way as we pro- -
pose that the Assam Tracts should be, they would lose the posi-
tion they now hold. On the other hand these areas are deficit
areas (this is one of the reasons why we think they bad better
not remain under the provincial Government) and -the outlay
which is necessary for their administration and development
ought to fall upen central funds.in so far as they do naot pay
for themseives.

183. Tt is evident, therefore, that these areas present a prob- |
lem which, as things are, calls for exceptional treatment. It is
possible that in connection with some redistribution of provin-
cial boundaries hereafter (see paragraph 38 above) a different
arrangement will suggest itself. We have already recommended
that the claim of Oriya-speaking areas (which would include
Sambalpur) to be recognised as a separate unit ghould be -
promptly considered, and it may be that the ultimate solution
for Chota Nagpur is that it should continue under the charge
of the Government of Bihar, while forming a separate unit,
with such institutions as are suitable for its condition. But
we must indicate what we think should be done in the mean-
time. These tracts should continue to return representatives
to the Bihar and Orissa Legislaturet ; the Governor, as the agent
of the Governor-General in Council, will decide how far legisla-
tion enacted at Patna should apply to them. They will bpe
under the same system of taxation, for provincial purposes,
as the rest of the province, and the provincial revenues raised
within them must be spent upon them. The additional funds
needed must, as we have already said, come from central rev-
enues. The administration of these areas, as of other “back-
ward tracts, will rest with the Government of India, which
will act through the Governor, but we think that rules should
be made to provide how far the Governor in the exercise of
his agency duties would act in consultation with Ministers
of the province who would advise him in the discharge of these
responsibilities.

o

The Madras Agency Tracts.

134. The Madras Agency Tracts present a problem <of a
slightly different kind. Our difficulty here arises, not from any

* Except perbaps the Government estate in the Singhbhum district of Chota
Nagpur which is called the Kolhan. This area, it seems, is & * typically backward
tract.”—See Vol. X1I, Memorandum of the Bihar and Orissa Government, pages
335, 339, and 355. ' . .

+ These representatives should not take part in voting in the Bihar and
Orissa. Legislature for the purpose of selecting the representatives of the
Province in the Federal Assembly. The tracts will, under the proposal in

> paragraph 144 below, be directly represented in the Federal Assembly by

nomination. o
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belief that these Important tracts have enjoyed a real partici-
pation in the existing Reforms, but from considerations of
, administrative convenience. The backwardness of these tracts
%seems to require that they should be completely excluded and
{ placed uuder a single admiuistrative head. But some of the
- evidence we have heard.points to its being undesirable to dis-
sociate them from the districts of which they now form parts.
If this is so, we would see no objection to these tracts being

gzztsudr.on the same lines as we have suggested for Chota
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CHAPTER I.—THE CENTRAL LEGISLATURE.

The Federal Assembly.

135. We propose that, in place of the present Legislative
Assembly, there should be constituted a new body, which we

. would call the ‘‘ Federal Assembly,’”’ the members of which

would not be directly elected by constituencies of voters, but
would be mainly chosen, in proportions which we shall have
to indicate, by the provincial councils themselves. The parts of
British India which cannot be included within the areas covered
by the provincial councils would also be represented in the
Federal Assembly. A provincial council would select those whom
the province sends to the Federal Assembly by the method of
proportional representation—a mode of voting which is quite
familiar to Indian legislators, and which is employed with success
and to general satisfaction in choosing committees from among

. their number. The provincial councils, however, would not be

limited in their choice of representatives to serve at the Centre
to members of their own body, though suchk members would be

~ eligible. Anyone, man or woman, who was on the electoral roll

for the province, might stand for election as a member of the
Federal Assembly representing that province. If a candidate
8o returned was already a member of the provincial council, he
would not be disqualified from continuing to serve as such, if
he was prepared to discharge the double duty, though his declared
views on this matter might of course affect his chances of heing
chosen. 'The allowances provided for members of the Federal
Assembly representing provinces would be charged on provipcial
funds, and would be non-votable. The election of the provincial
contingent would be the first business of every new provincial
council as soon as it had assembled and chosen its President.

The Federal Assembly would have a fixed life of five years.
This corresponds to the maximum length of life which we pro-
pose for the provincial councils, and therefore, so long as this
maximum continues to be attained, the chaice of & provincial
contingent to serve at the Centre will immediately follow each
general election in the provinces. If, however, it should happen
that there was in some province, by the decision of the Goversor,



~ 8even years would thus be th
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& premature dissolution of the Council, the provineial contingent
serving in the Federal Assembly would not chunge on  that
account ; its authority to represent the province for five years at
the Centre would remain, but its authority could not extend
further than this, anq consequently a new provincial delegation
selected by a newly elected provineial council would be required
at the end of the quinquennium. Tf this principle was applied
with a.bsqlhte ‘strictness, 1t might invalve two general elections
In @ province in quick succession, the second of them merely to
secure that the new body of members seng up to the Federal
Assembly should be chosen by a provincial legislature which
. was fresh from the polls. This would be inconvenient and, in
Sextrgme cases, even absurd, To avoid such a result, it should be
éprowded that when the time comes for a new Kedera) Assembly
“to be elected, an existing provineia) council, if elected less
than two years before, should be competent to select the pro-
vincial representatives to setve at the Centre for the next five

years. A provineial council whick hus been elected less than
two years before the expiry of th

would not necessarily come to an end in five years, but the

power to extend its maximum statutory
¢ at the end of the next quinquennium. ;
] e extreme limit,

The object of these arrangements is to secure a return to the
observance of the time-table of regular lﬁve-yearly elections
after any intermediate dissolntion.  The genemal plan will
appear more clearly if we gve an illustration and assune
dates.  Suppose that the first elections for the new provineial

councils take place at the end of 1931, so that they meet in
.I anuary, 1939, Each of them will at o

0 the Federal Assembly.
1al councils will continue until

the provinces . and the next [ederal
Assembly will be constituted in January, 1937 1f, however,
the Governor of g particnl

. r ar pravince h
to dissolve hig legislature prematurely,

ion in that provinee wii]
709, and the legislature in that
continue till the end of 1941

elections in al] provinces may b

a8 found it necessary

say in 1935, no further
be necessary at the end
province will he able to
» 80 that simultaneous general
e resumed.

Two Main Features,

out in the opening paragraph of this
f our plan for the composition of the
Y, 80 far as members drawn from the
Provinces are concerned, go that its principal
eature Y be at once apprehended. Those features essen-
tially mvolve. (a.') indirect election by the newly-chosen members
of the provincial councils, (b) the use of the single trans-
ferable vote as the means of such election. We must now

136. We have set
chapter the outline o
Federa) Assembly,
Governors’

& normal five years’ period

nce elect the representa- -
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i 1ese
develop the reasons which lead us to our conclusmnsuggczi >
two main points, and indicate some of the conseq .
their adoption. ‘

Indirect Election.

i indirec 1 In our first volumne, when
137. First, as to indirvect ele.ct'lon. s 3
describing the mode of composition of the Leglglzli(tl;lve A;seigldl;lgré
’ i i ati he unwieldy an
we have given illustrations to show the : . _ i
extmordin?lry size of many of the _ex1st1ng co{nstlt}u_enme%s tx;ae
turning members to it. Liven if the nllembers l‘lf'bl(; the
Assemf)ly were increased to the maximum size gol:np{;,1 1 o
its function as a deliberative and debating chamber, ; emember ‘
area and population to be repres?nted ﬁt'))étia‘vesuiisiy e
would remain far too large for elie - :
to constituents, and extension of. the' franchise 37\;31;%(1
only intensify the difficulty. The point will be fore i(rJ1 , aZ
apprehended if actual figures are considered. StsumongSider
Assembly of 460 elected members—a nlim;).er Wh(l)(g:i izgnzg—each
i n c
too large for effective work under India ‘
membeg would represent half a million people.N Af ﬁﬁmpﬁzz
unit would be the whole gquﬁ:‘apﬁmalfcou&%goﬁ R g(fucc)h i
who are familiar with the difficulty of getting 1 Wil g
elegtorate in a constituency in Britain, whfare populatllon (;s I;:ﬁl
dominantly urban and communications highly deve opl(la , W
appreciate the unreality involved in tt}}l]e creat;glr; ngl Sljll(;st ama,de
: i i But the com
of representation for India. . e ot aovount
assumes single-member constituencies an e ohethor by
lication of communal representation, _

gfyagfd:gp(;?‘ﬁep electorates (which involve overlapping areas) or

of reserved seats (which involve plural member constituencies).

Either of these alternatives means that many constltuefncrlre;:d n;;_sf
e e o fotlrbtir{les thestri)l(l)p\:vli?;;gnmaiﬁgr%z giee scattered
them must be larger ; .
:l‘;li?l?y(.)f The would-be member might well have; tc:i c;mrll‘gyhggehéz
electoral campaign over an area as large as SCOttM;;hat C Rave to
seek his constituents among a populatlon equal1 o if of Wales.
Moreover, only a very limited num'ber of p'aceg; he area
will be reached by railw;y h m(ist tz;ilaéciaﬁ v;(l)ll} ! hee arggst b
talled road : and the electors , ' ,
EZ Sgag;: to take advantage <_)f the prln'!:eg }W?lrdth I;u?}?jfs v:r)ef
imagine, considerations of this sort which le N e Suthors of
th Join’t Report and the members of the Frapc i8e onC "
toeac uiesce in the plan of indirect representation attthe' ,efgig_
The (}Toint Select Committee, sitting at Westminster 1m 18 1;,
and familiar with British methods, rejected th(; p}rlopasa , wmgm’;
indeed, had been opposed by some members o 13.e1 ov&irn N
of Ind,ia and regarded by the others as defensible only 351 "
temporary expedient. =~ We venture, however, to think tha
a priori arguments against indirect election should not be ooz—
wsidered, especially in the light of recent expemeﬁlce: gg ig?mi
clusive. Tt is indeed of great importance that the indiv.
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:fvfiltzlillr:n India shol}}d have the training in political respousibility
what Cal?g.dcofle hmm gomg to the polling booth and deciding
s notlbaé e shall dhave his support. For this reason we
generally applie%r?gagTectgggsiﬁethe meth{id P ect clection
A gy provincial councils. But, after
EEOZE?JJ(S?“&”S have been consiituted by the direct choice
warranted to 1 brovince, it appears to us to be quite un-
peded by tHe g(slétlr;}e that trmmng in citizenship will be im-
legislatine 1 }op on of a device for constituting the central
manifest o ch, having regard to the size of India, has such
may be Said\;{énzaﬁ% and avolds such obvious difficulties. Tt
hiok o a .0.16, method of compaosing the Federal Assembly
eloctor Sin;': fugc?ﬁtmg will confuse the mind of the individual
. 'provi’ncial‘ rele VYJ zllt_one and the same time he choosing both
The objection Psr:(:f&nﬁwtlve and a member of an electoral college.
of pracsioal o tns to us of theoretica) interest rather than
on ““ The Voter S’iigciile I%Fen?kl)lr ’f’o’:metl o o Chapters
in -, ‘ er and on ‘* Public Opinion
WhlIcI;fhE:fl flwe havg recorded our impression of the extgnt to
e less educated voter is learning the real meaning

of politics. That he ig besinn:
e e . ‘ :
to behgve, but. we feel cosgzll::tg t;lo learn. we are quite ready

All-India question it the distinction between
his mind 4 S and provincial questions is not so clear to

as to justify the sy ti
In his choice by the ggﬁifon thap he would be em-

He votes, we assume, ¢
3

he wi i
Werell(ll :s?s?dh;r: 3flor both burposes.  Representative institutions
by the expand! means of getting over the difficulty created
strict acocrdan ng tfgze of states, and it appears to us to be in
with the e ui:e th with the theory of representation and
ol ;10 bements.of common sense to say that, when the
would insols Qk?m‘{lded for is so huge that direct election
¢ either impossibly large constituencies or an im-

gy, mmsous wserbly. he iy Tt e et o
means. ected "—which is all that Indirect election

candidate.

o Federal Organs,
cMl?:& If, therefore, the arg
al convenience, the e )
of British Indi by g
by no means so limit in Part I of this volume, the argument is
India is o g , wted. If thz? central government of British
which will repromis federal lines, the adoption of a method
extremely desgreg?nt the provinces as such at the Centre is
included, by th; e If the hope of seeing the Indian States
o7 T ownchoice, in such federal union is ever to

—————— .

e

*Vol. 1., Part III— 6;'“'
t Vol I, Part VIT. .

THE CENTRAL LEGISLATURE, 117
\

be realised, some such method of representing the units of
federation in a central body, without dividing each of them up

Into a series of constituencies for central purposes, seems almost X

essential. Another point to which we attach importance is the
establishment of a closer nexus between the member of the

. Federal Assembly and the provincial council. Our observations

tend to show that under the existing constitution there is little
contact between the two categories of public representatives.
This is partly due to the slight connection of the member of the
Assembly after election with his constituency and his conse-
quent tendency to think more of his affiliation, communal or

party, in the Assembly than of the interests of the province from -

which he comes. It is, we believe, essential to the working of
the central government of so large a country as India that the
diversities of provincial needs and opinions should find real ex-
pression in the Central Legislature. All the evidence goes to
show that at present the actions of a member in the Assembly
are not, and in the nature of things cannot be, subject to any
real control on the part of his constituents. The issues at Delhi
are too remote and unfamiliar for the average elector to appre-
hend. TUnder the plan which we propose the representative at
the Centre will know that his actions will be subject to the
criticism of a body of provincial legislators and the result will,
we believe, be the creation of an enhanced sense of responsibility
in the member, and an increasing probability that good work
faithfully done will be rewarded by the increasing confidence of
the province in its central representatives. = Moreover, the
report of Mr. Layton has satisfied us that this method of repre-
senting the provinces at the Centre will greatly facilitate a plan
for making available further sources of revenue for provincial

purposes.

An important part of Mr. Layton’s proposals is the constitu-
tion of a Provincial Fund to be distributed among the provinces
on the basis of population. The Fund will be fed by certain
indirect taxes, which will be centrally collected. But though
these taxes will be levied for the benefit of the provinces and will
only be imposed on the recommendation of a council consigting
of the Provincial Finance Ministers, the ultimate responsibility
for imposing them will rest with the newly constituted Assembly,
As, however, the Central Government under the scheme will
only have a veryremote interest in the proceeds, a complete
divorce between responsibility for taxation and responsibility for
expenditure would inevitably result, unless the central Assembly
were directly representative of.the provinces. Our own pro-
Posals for the reconstitution of the Assembly, while they are
primarily based on other considerations, thus have the further
‘fldVantage of meeting this difficulty and will facilitate the work-
Ing of the financial scheme. 5"
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Proportional Representation.
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)
advantages. It has proved its value in an Assembly where
groups and parties are so NUIMerous and fluid as to preclude the,
adoption of the methods familiar to us in the House of Commons.

The Size of the Federal Assembly.

bl

140. Before considering in more detail the effects of the princi-

ples laid down above on the composition of the Assembly, 1t
is necessary to indicate the number of members which we recom-
mend. We think that a number between 250 and 280 would be
suitable. This represents a considerable advance over the
present membership of 145. If the method of election which we
have suggested Is to operate in such u way as to secure adequate
representation for the smaller communities, some increase 1s
necessary, and we think that this can be effected by the figure
recommended. It will give approximately one member per
million inhabitants. This proportion would, of course, be-absurd
if the members were to be elected directly, and even if it were
to be doubled, the constituencies would still be much too large
for effective representation by that method. There are, however,
strong reasons for not making the Federal Assembly too big. It
may be asked why India should be restricted to two or three
hundred members when the British Parliament has to-day over
six hundred and in the past has contained over seven hundred.
Apart from the fact that most experienced parliamentarians
would agree that the numbers of the British Parliament are so
high as to hamper its effective working, it must be remembered
that the range of subjects of which the Federal Assembly will
have cognisance is very much smaller than that which engages
the attention of the House of Commons. The work which has to
be done at Westminster is in India divided between the Federal
Assembly and the provincial councils. Too large a body at the
Centre would mean either that effective work would be impos-
sible owing tp prolonged debate or that a large proportion of
members would have little to do but to pass through the division
lobbies. Practical reasons, namely, the increased cost and ex-
tended accommodation that would be involved, add weight on
the same side. There is a further point. We hope that in due
course the Indian States will be represented in the Federal
Assembly, in which event it may be expected that the numbers
might ultimately grow to between three and four hundred.
Finally, an unduly large body at the Centre might tend to de-
plete the provincial councils of experienced public men, or might
result in a lower standard of ability in the Federal Assembly.

The Composition of the Federal Assembly.

141. We must next consider in what proportion the Gover-
nors’ provinces and the other units of the Federation should be
represented at the Centre. Hitherto the three Presidencies,
though of very different size and population, have been treated
substantially alike and allotted seats in excess of the nymber
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fitness to serve irrespective of their communal affilia-
tions, we recognise that this is at present a counsel of perfec-.
tion. In order that some idea of the possible composition of
the Federal Assembly may be gained, we have made an estimate
of the probable proportions of seats which would be filled by
members of the various communities in a Federal Assembly (com-
posed as suggested above, and chosen by the method of propor-
tional representation by provincial councils constructed as sug-
gested in Part II, Chapter 2 above), if it is assumed that the
voting in the provincial councils goes on strictly communal lines,
that is to say, if every elector in the provincial councils, in using
first and succeeding preferences, gives priority o all candidates .
of his own community. The calculation is made without taking
any account of the possible presence in the provincial councils of
an element nominated at the discretion of the Governor (out-
side the fixed number of seats) in accordance with the suggestion
in paragraph 92 above. The precise effect of the presence of a
small element of this kind in the provincial councils on the com-
position of the Federal Assembly is clearly not predictable, but
there is nothing to lead one to suspect that it would make any
material difference to the proportions estimated. We have also
assumed that the members in each provincial council filling
special constituency seats (Commerce and Industry, etc.) will be
divided between the different communities in about the same
proportions as at present. '

On these assumptions, we should expect that those seats in
the Federal Assembly which are filled by election by the legis-
latures of the Governors’ provinces would be divided among
the different communities approximately as follows :—Non-
Muhammadans, other than Depressed Classes, just over 50 per
cent.; Depressed Classes, 10 per cent.; Sikhs, 2 per cent. ;
Muhammadans, 30 per cent.; Indian Christians, 1 per cent. ;
Anglo-Indians, nil; and Europeans 5 per cent.

Actually about 5 per cent. of the total number of such seats
would be. indeterminalte in the sense thal it could not be pre-
dicted with certainty, even on the assumption of strictly com-
munal voting in the provincial councils, exactly how these few
marginal seats would be filled, and they have been left. out
of account in making the above estimate. There is thus a
limited number of seats in which there is scope for variation.
But examination of the figures shows that it is very unlikely
that they could produce anything but exceedingly small changes
in the above proportions. ’

Tt will be seen that with two exceptions adequate representa-
tion is secured to all minorities. The exceptions are the Indian
Christians and Anglo-Indians. The former are only certain of
representation from Madras, but there is a strong probability
+hat members of that community would be nominated as re-
presentatives of the excluded areas referred to later. It. is,
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that in time they may be fitted for a measure of self-govern-
ment, it is most desirable that their requirements should be
put forward by persons qualified to speak with knowledg®é on
their behalf.

Final Result.

145. Tt is possible to make a reasonably close estimate of the
probable communal proportions among the members from the
Chief Commissioners’ provinces, the backward tracts and the
official members. Adding these and the two Anglo-Indian seats
to the seats filled from Governors’ provinces, we should expect,
on the assumptions made above, that the total number of seats
in the Federal Assembly would be divided approximately as
follows :—Non-Muhammadans, other than Depressed Classes,
50 per cent. ; Depressed Classes, 8 per cent. ; Sikhs, 2 per cent. ;
Mubanimadans, 28 per cent.; Indian Christians and Anglo-
Indians, slightly over and slightly under 1 per cent. respectively ;
and Europeans, 10 per cent.

The proportion of Muhammadan members among the total
of the Indian members, on this estimate, corresponds very
closely to the similar proportion in the present Iegislative
Assembly (about 31 per cent. in each case). We have felt
bound to give estimates of the above character, in order that
there should be no misapprehension as to the scale of representa-
tion which minority communities could secure for themselves
in the Federal Assembly under our proposals ; but it is, of course,
one of the objects which we have in view in proposing the use
of proportional representation, that there should no longer be
stereotyped communal representation in the Central Legislature,
and it is rouch to be hoped that voting in the provincial legisla-
tures for the selection of their representatives at the Centre will
not follow strictly communal lines.

Bye Elections.

146. It has always been recognised that one of the difficulties
of the system of proportional representation is to decide by what
method casual vacancies should be filled. ~Various expedients
have been adopted, but we think that none of them is applicable
to the particular circumstances with which we are dealing. We
consider that the best method, at all events for the present, is
that vacancies caused by death, resignation or other cause should
be filled in the case of representatives of the provinces by the
Governor nominating a person who will in his opinion best take
the place left vacant. It may be that later on it will be possible
to establish a convention whereby the councils would fill the
vacancy by selecting a representative of the community or party
to which the late member belonged or even to adopt one of the
devices in use elsewhere, but until some experience of the manner
in which the system works is obtained, it seems to us impossible
to go beyond our recommendation. .
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would involve difficulties of selection, especially in view of the
desirability of not unduly increasing its gize. In any case it
is somewhat premature to express any definite opinion as to
the practicability of such a proposal. :

Reasons for its Retention,

148. There are, on the other hand, weighty reasons.for retain-
ing the Council of State as an integral part of the Central Gov-
ernment. It contains members of experience and distinction who
have made valuable contributions to the discussion of public
affairs. The Council of State has been a steadying influence
during a difficult transitional period. We are also impressed by
the {act that no demand for its aboliton has been brought to our
notice. In the stage upon which India is now entering she will

“need all her resources of statesmanship and experience. There

is much to be said against abolishing on purely theoretical
grounds a piece of constitutional machinery which has worked
well at a time when great changes are being introduced, the
effect of which cannot ab present be estimated. We are therefore
of opinion that the Council of State should be retained with its

present powers.

Composition of the Council of State.

149. The Council of Stae is, at present, composed of 60
members, 83 of whom (disregarding the special representative of
Berar) are elected, while the remainder are nominated by the
Governor-General. Of the latter not more than 20 may be
officials. We propose that the pumbers and proportions between
elected and non-elected should be left unchanged.

At present the roll of electors for the Council of State is based
on elaborate rules which lay down a number of qualifications for
electors differing from province to province. The right to vote
depends in the main on the possession of wealth, status, or on
past occupation of some public post, such as the chairmanship
of a municipal board. Despite the variety of qualifications, the
number of electors amounts only to just over 32,000, which will
be reduced on the separation of Burma from India to little more
than 17,000. The rules also provide for communal electorates,
and for special representation for commerce and industry. It is,
we think, clear that considerable difficulty was found in form-
ing an electorate, and we consider that the basis of representa-
tion is altogether too narrow. We had very little, if any, evi-
dence on the subject, and it is impossible for us from the infor-
mation at our disposal to judge how far any alteration of the
electoral qualifications would continue to bring to the Council
men possessing the attainments and experience which are
desirable. We have had no constructive suggestions, and should

« desire, therefore, not to do more than indicate a possible com-

position of the Council of State. .
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Allocation of Seats in Council of State.

150: In confornity with our general scheme we think that
seats in the Council of State should be allotted to federal units,
and that the number allotted to the Governors’ provinces should
be, with some exceptions, distributed equally.  We sugaest that
three seats should be allocated to the minor provinces,cviz. —

One to the North-West Frontier Province

One to Delhj Province (The member might well be g
Moslem when the representative in the Federal Asserubly
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wers of its predecessor, and the proposed chang b e any
I;:Vohereb the Council of State 18 eleqted do%z\;’ n?;ha,ll indi‘cate
alteratign in its constitutional authority. 4 be hall Indicate
later additional functions ﬁto t;e; p%i(;rg; e sywhich Fegoral
hesemnt in t?l?esgsgtfgo?lf o? abcrzlomlposition of these bodie.s{ 1z;m_re,
Db 1r'lt ted by our conception of the future constl udlon1
howevger, (i;(; %hat develops, there will, we conceive, beha %ra tgil
gftgz?t;liih in the range of duti? 5:0 l;gafr)legri:r;r;:dngz gtr eeat etI;l al

i ile the immediate : ,
ii‘eeglsf;&ﬁ;?.povs‘;i}llslill?tges which may be far reaching and the
nature of which we shall indicate.

Nature of its L.egislative Powers,

for all
iglature has power to rpake laws ‘
qpexlrssfr;sﬂégugtesntgﬂcg: gul;!ld things within British India, for all
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subjects of His Majesty and servants of the Crown within other
 Parts of India and for all Indian subjects of His Majesty without
and beyond, as well as within, British Tndia. These wide powers

are subject to certain qualifications set out in section 65 of the
Government of India Act,

A further important limitation is
that contained in section 7 whereby the previous sanction of
the Governor-General is required for the introduction of any
measures affecting

_ (@) the public debt or public revenues of India or 1mpos-
Ing any charge on the revenues of India;
(b) the religion or religio

us rites and usages of any class
of British subjects in Indja

>
(¢) the discipline or maintenance of
Majesty’s military, naval or ajr forces ;
(d) the relations of the Gov
or states; or any measure

any part of His

ernment with foreign princes
(i) regulating any provincial subject, or any part of
a provincial subject, which has not been declared by
rules under the Act to be subject to legislation by the
Indian Tegislature,

(i) repealing or amending any Act of a local legis-
lature,
(ii1) repealing or amending any Act or

Ordinance
made by the Governor-General.

As we have stated, we do not propose to m
these powers, but we shall indicate |
Governor-General will
of the Central Legis!

ake any alteration in
ater the extent to which the
be authorised to overrule the decisions
ature and to legislate by Ordinance on occa-
sions of emergency. We have already stated in Part 1T, Chapter
2 that we desire

to retain the provision of the existing Act which
effects, without resort to litigation, a proper distribution of
legislative power between the Centre

and the provinces. 'There
is, therefore, no need for us to consider now upon what princi-
ples in the future a more strict delimitation should be based. It
may well be that, as the federal system takes shape and cspeci-
ally if the adhesion of a number of Indian States should take
place, the matter may have to be reconsidered. Tt may be
observed that by changes in the statutory rules it is possible to
introduce modifications without g new Statute,
155. In actual fa

‘ ct to-day the Central Legislature deals with
two distinet classe

_ s of legislation, one of which affects British
India only; the other class, while of operative effect only in
the parts of India under British rule, in reality affects matters

of All-India concern. We may give as an example of the first

class the Child Marriage Restraint Act of 1929 (commonly called
the Sarda Act) and of th

‘ Ot the second the Indian Currency Act of 1927
gnd the various tariff measures. It is clear that at a later stage,
if and when Indian States have

entered the Federation, special
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arranggments would have to be made if thetsg tv;;)n edllfég:lﬁ
classes of legislation were to be dealt with by the i e logh
tive body : but this does not call for consideration at p

While we do not wish to propose any ?}lte;atlon ‘?vfe rtljoef lta}::;
o e e babis that i future fhe hrst citegory
X e consider it pro ‘ the N .
Sv?lllmli’o:g zx;d more come to be left tolpmwﬁ;‘};méhéegzljsﬁgi
Alrcady, a provincial council can undertake, w th the Governor:
General’s previous sanction, legislation 08 atref-] - which e
allotted by the devolution rules to the Cen AR Tion
expect that the new provincial legislatures wou e
a wider use of this powerf, anld thﬁ;teflhe SL?:;YC?ELIQ; the oo
e more freely given. v instance, § s at
Eﬁan(gxﬂsgzmt?n?e great difficulty in passing ineaLb:riesﬁiazflf;ctlgg
social and religions customs in the Centra Indig iy
account of the wide diversity of conditions In .

i till cling to their
"vince may be ripe for change, while others stil chng

1 in secur-
ancient ways. One province may be deeply nll)ter:}sliede ;3 Sto i
e b 0tber§ aﬁf me)xtshagﬁztgis t}c;nded sometimes
remedle'd. zNerf?e:ntl({) i}lllzt ggce gfpthe least progressive prov1ﬁlccii
t\%resltlrmtljdali‘{(aé to see a more extended use made of t&wrﬂzreby
fa:lifiaguin Britain in the sphere of local 'govgri)rge‘r‘l doind
Acts are passed by Parliament which req.mref o be . adop
by a local authority before they can come nto 1o ce in its area. 12
* srailar the Central Legislature might usefully rolse Jte
;rs:;;:ll? rpz;}é,rs by passing enabling Stamf(?ia,;vgglslav:ure. he
i i 8 provi )
masee! ltlobzdg}?;;oﬁ) 21{15 :31}21}?: gintrgl Legislature could assist
may we

> i i [) I dia»
ne 1 2] %%

The Question of Discriminatory Legislation.

s g ial.,

156. Spokesmen of various minorities, .reh'gloqslatti.;;gs ;ﬁtcmld
have u I?iobefore us that the powers of Indian leglls atures should
b:V;uggegned in the governing Statute as to':xicx:] ‘lrla l?d A};?ong
biliy of diseriminatory legiolion o) B alod memaranda on thi
o ot :21 ba?(slgtishti(gﬁls&e have carefully xst;udl:;,dt.helt;A Zyszs-
b we&‘etp uI:; by the European Association an Asso-
r?preser:’fle ber of Commerce that eonstltptlgna,l safegndajr s 8re
s (ci ir;linst legislation, central or provincial, vythlcin ;Is:; mi-
;ea(%gzlsreag:fnét particular sections of ggeoﬁzﬂ?;;;sﬁon Iatfers
be i ira(’ldiooxfs fl(:'rar,lfrtx;ecr)geclauses which they vyould di:gfi
e SmeI:‘iE; secure their objects. We have glvexi) 'cations
to b? enacte t?) their proposals, but there are o ﬁgch ns
o evonring 1 tection by the means they suggest to whic e
- s%cugl g% grfgv::r Many other interests have asked for sim
can nin .

+ See Vol. I, para. 153.
69973(2)
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constitutionaf safeguards and
‘; thn could not pe lnited ¢
- crimination jn matters of

statutory provision

we are clear that statutory protec-
O particular minorities, or to dis.
trade and commerce only.  The

ntly disposed of
8 t0 be remembereg that, if a law

1 dic se of well-founded claims based on
solid grounds, it is glge bound to listen to far fetched complaints
with no real subg

i - These objections are deci-
81ve against the proposal to prevent diserim: i

t has alway
court has jurisdiction o dispo

Safeguards for Minorities.

. l157. Safegnards for minorities mugt therefore be provided in
({)) er ways. They are needeq not only in reference o legislation,
ut also in the fig)q of executive action. We have set out in
ﬁzjreagraph 36 of Pgrt I our view thag such protection is abso-

necessary. But the on] racti oviding it i
by the retention of gp ; ~ Practical means of providing it is

50 and 97 that the Governor should hay

of the views of his Ministry, 1o preve
VOIV?: s o P rejudice to one o more sections of the com-
ir: uarl?mjég S;ﬁﬁ]gag?i';‘,/lth other .sectimn}_ The Governor-Gener_al
lature. SHUIAT power in relation to the Central Legis-

nmended in paragraphs
e powers, independently
nt legislation which in-

IDCTeasing opportunities noy opening to the
Th = R - T e e L L T -
thyem:r 13‘1‘:::52:6 Instrument of Instructions gpecial] i

or be excluded from the enjoy-
may hereaftor bhe conferred
have not been able to ; ,~moc 2
ment of Instruetions tora:;;’any eoress direction to the s

ent Govemor-Genem,l th this
principle. We think it ; oo ugh, of course, he acts on
elouse hould be inserted i g oo OIS

ration whet in hi o als0,8
he Tnstrame her, in his cas y
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legislatures of India, it will not be appreciated how greatbi
Progress depends upon eatisfying the reasonable cluim to equal
rights of these minorities whether British or Indian. .

Financial Powers of Legislature and Division of Resources
between Centre and Provinces.

158. We have already given in Ch. 6 of Part V of Volume I
a fuﬁ azZount of the pc)),wg;rs of the Central Legislature in rela-
tion to finance, and in Part VIII of the present volume our
Financial Assessor has reviewed and analysed in great detail
the whole subject of India’s financial position. Many Otf l\fg
Layton’s suggestions, valuable as they will certainly be to he )
authorities concerned, necessarily travel somewhat beyond the
range of our constitutional enquiry, though not beyond  t 2
broper range of his investigation. ‘We are not required, nor ailllj
we competent, to express an opinion on such “matters as 13
estimates of future revenue and expenditure, which he has g}se
for the purpose of illustrating his scheme_a, or on hig su%ges 1:;8
regarding the imposition of fresh taxation. Wehfio, hoxvxs;z o,
accept and fully endorse the general principles of hls 8C. te @ for
the division of resources in British India between the cen rg n
provincial Governments. In this chapter we are conqem: t_0 a,);
with financial affairs in so far as they affect the constitution

ition of the Central Legislature. _ -
po;ztxiosnof the greatest importance that the actual ﬁ?axi)cmllp:rsll-
tion of the central and provincial Governments should le cle m_ji
understood, because success or fa.llutrio in ﬁ;;gst:ﬁﬁ:’;on:v hgx};;:w
ments depends largely on the exten w ] ave
are provided with adequate revenues.
ﬁogggﬁfghgfnrgford Rgforms effected a division between central

-and provincial finance and allocated separate sources of revenue

to each. This was an essential element in the work of deceﬁtzz;.“lalé
sation which was then inaugurated. But the revenues a I?t o
to the provinces have proved insufficient and m_elas;m.d s
we believe, vital to the success ofht}Le n%g]t s‘t;g%e Clgn:r :} dovel rg
ian self-government that, while the ! '
?122: zfu:)[l?l((ilmk?e ablf to meet its respon51b111t1es,, the prtov;lnce:
should command adequate reso.urcig. Mr.d Iﬁlﬁgq; :1::?::1‘ & Z;v(
ial factors in this situation and the to
f:}olfls:ii?t?i?al issue. He points out that it is not poimble t:
make good the deficiency without drawing upon new a,xgs,b
oonsidegra.ble number of which shoulld f;)ﬁ' Y?rlou?r g:aizgznuj
i llected by a central authority. .
ﬁﬁgggeg ag\?chczaxes mig}llxt be distributed to the provinces b
Ineans oty a system of grants in aid by the Centre to the pl;ovincesd
But this would involve some measure of cer}tra} control an
w:)]uld ;zn counter to the whole trend of constitutional dqvelog-
ment which we are recommendi.ng.. We are e.nde'avo%gng r:;?
complete the process of decentralisation by constituting ! le gto-
yinces as self-governing units in a federation. Financial a q
;lomy is essential if this is to be done. .

E 2
8997%(2)
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159, We are therefore persuaded that the scheme suggested
in Mr. Layton’s report for the constitution of a Provincial 1"und
offere the most satisfactory means of ensuring adequate resources
to the provinces without infringing their autonomy. This fund
will be fed by the product of taxes, voted by a Federal Assembly
representing provincial units, but collected centrally. Conse-
quently, we propose that in the financial sphere the Hederal
Assembly should perform a dual function. It should be not only
the representative body for the purpose of imposing taxation for
the needs of the Central Government of voting estimates and of
controlling expenditure at the Centre, but also a federal instru-
- ment for raising the necessary additional funds for the provincial

governments. One of the reasons which have led us to reconstruct
the Central Tegislature on a basis of representation of federal
units is that a body so formed will be suitably compesed for
-performing this function. The Council of State will, as hitherto.
be restricted in regard to finance to passing or rejecting Money
Bills relating to central revenues and will have.no concern with
the Provincial Fund Bill. We will now proceed to consider the
financial powers of the Federal Assembly in its double capacity.

Powers of Taxation.

160. ’I‘hq power of initiating measures of taxation for central
purposes will, as heretofore, be vested exclusively in the Execu-
tive, but all such measures must be passed by the Federal
Assembly and also by the Council of State. Both bodics have
full power to amend or to reject any such measure, but the
present provision would continue that where the Governor-
Grener@l considers that its passing is essential for the safety,
tranquillity or interests of British India or any part thereof,

hg lrnay certify the measure which thereupon has all the force
of law.

It has been a general practice in India to vote annually all
the principal taxes except customs duties. This appears to have
originated in a desire on the part of the Assembly to follow the
practice of the British Parliament whereby one direct and one
indirect tax has been voted annually. It is enough to say that
the reasons which led to this practice in the British Parliament?
do not appear to have any application to India and, while we 40
not make any specific recommendation on the point, there would
seem to be no constitutional reason to-day why there should be
an annual Finance Bill when there are no changes in taxation.

Estimates and Supply.

161. As regards the voting of the Estimates, the division
between votablg d4nd non-votable charges will remain as ab
present. Certain charges, such as cost of defence, the debt
charges and the salaries of All-Tndia services, have been hitherto
exempt from the need of an affirmative vote. This distinction has

. ———F

. : t See Vol. I, Part V, ch. 8, para. 428.

THE CENTRAL LEGISLATURE. 133

not in practice operated as an impediment to free criticism in the
Assembly of the general administration of the services concerned.
The Assembly has full power to reject or to make ‘‘ cuts”’ in
the votable items of expenditure, but the Governor-General in
Council has power to restore such demands where he considers
they are essential to the discharge of his responsibilities. We

propose ncijlt_e_r_agian in this regard.

Standing Finance and Public Accounts Committees.

162. The Assembly exercises its influence.over finance by a
Standing Finance Committee which is presided over by the
Finance Member and is a purely advisory body. The Executive
has, however, rarely if ever ignored its advice, nor has the
Assembly ever dissented from its views. Its appointment does
not rest on any statutory provision. We consider that it has
proved a useful piece of machinery, and that it should be re-
tained. The Public Accounts Committee of the Legislative
Assembly, which is a statutory body, performs functions very
similar to those of the corresponding Committee of the House of
Commons, and we suggest no change.

A p——

The Provincial Fund.

163. As we have already indicated, we suggest an extension
of the activities of the Central Legislature in the sphere of fin-
ance by making the Federal Assembly the instrument whereby
additional revenues will be raised for and distributed among the

. provinces. The scheme which is set out in detail in Part VIII,

the Report of our Financial Assessor, starts with the recogni-
tion of the necessity for providing greater financial resources for
the provinces. The proposal involves, inter alia, the assigning
to the provinces of the proceeds of certain indirect taxes which
would be collected and administered centrally. The sources of
revenue which would bé thus assigned to the provinces would
be stated in a statutory rule. The result of placing a source of
revenue in the provincial list would be that it would be no
longer available to contribute to central funds, save that, in cases
of emergency, a surcharge could be levied and, if necessary,
certified by the Governor-General in respect of any such tax.
Also, the Central Government would be entitled to impose, in
an emergency, taxes included in the schedule, which were not
at that time being drawn upon for provincial purposes. Th so
far as taxes in these scheduled sources of revenue were imposed
for the use of the provinces the proceeds would be paid into a
Provincial Fund, the accounts of which would be kept entirely
separate. This Fund could not be drawn upon for any purpose
of the Central Government. We propose that the legislation
necessary for the imposition of these taxes should be passed by
the Federal Assembly sitting in special session. The Finance
Member of the Central Government would formally introduce

"t See Vol. I, paras. 425 and 429.
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the necessary measur

that the proposals for rai

from the provinces.

" an Inter-Provincial Financial Council
; by the Finance Member and

¢ Finance of those uni
" to draw on the funds

Minister of Finance fro
imposition of additional

any of the taxes fallin
We suggest that any
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es. But it is of the essence of this plan
sing additional taxes shoukd cianate
We therefore suggest that there should be
which would be summoned
attended by all the Ministers of
ts of federation which would be entitled
- At this meeting it would be open to a
m any of the provinces to propose the
taxation or the repeal or reduction of
g within the scope of the Provincial Fund.
proposal supported by representatives of

three or more Governors’ provincest should be laid before the

Federal Assembly.,
formally
clear that
sible for s

While the Finance Member would

introduce the proposed financial legislation, it is
under this scheme he could not make himself respon-
upporting every proposal; indeed, it might well be

that, having regard to his duties towards the finances of the

(‘entre, he might on

posals put forward by the
that at the special session the Minister of Fi

occasion find it necessary to oppose pro-
provinces. We consider, therefore,
mance of each pro-

vince or his representative should be entitled to attend and speak

in support of or Oppo
When thege propo

entirely with the Fed
or reject them by 5

should have no powers of cer

tion. His assent woul

lation became effective, but that of the G

each area, nor is it feasible to m
out of the Provincial Fund to ar
which for one reason or another

to bear, and we have,
able.

The Statute should provide that no al
allocatin

sition to these proposals but not to vote.

sals have been discussed and a decision to
propose certain taxa

tion has been come to, it would rest
eral Assembly in special session to accept
majority vote, but the Governor-General
tification for overruling their rejec-
d, of course, be necessary before any legis-
ouncil of State would

ake specially favourable grants
eas which are poor, or to areas
have exceptionally heavy charges
therefore, to take the best criterion avail-

g certain sourceg of revenue to the Provincial Eund

1 The N.W.F.p. should
this purpose, -

be treated as equivalent to a Governor’s Province fa*

5
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) C g ; the
: he distribution of
. ould provlde tbat' t L. lation,
vt Band showld be in proportion to D be Hltored and .
Provmctat should provide that this rule camﬁo t the approval
the t‘it:; ub:sis of distribution SUbStlEutl‘:d FW:; 123 Assemrbly, and
ano . bers of the Kede Y
em !
both of tW?'thiIdfn‘;ﬁotr?syn;f the representatives of twa;zhgriitﬁf
2'}1}50 C?rf)vaériig:;ls)’eprovinces (including for this purpose |
e

West Frontier Province).

)
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CHAPTER 2—THE GOVERNOR-GENLRAT, IN
COUNCIL.

Results of Abolishing Dyarchy in the Provinces.

_ 164. In our first volume (Part L1, Chapter 9) we have out-
?mgd.the formal structure of the present Government of Indias
::Env'l"?[ mvtefi’_PO.l'tl_ons of the same book we have described its
pllltldl working, its control over provincial matters, its vespon-
;‘ﬁlhty 101"»“[)001211’&1‘0_&‘@ and subjects, the influence exerted upon
i)f gtjélce (zi:]lttitll ,lie;?rll_sluhum, and iL‘s relations with the Seeretary
lnid doven e rLithl'l ll()t‘ chapters of the present volume we have
them  (Duct I)p a,ri(bllp}(:b ol constitutional advauce as we coneelive
principles | d h?ve worked out the application of these
_ pies 1 considerable detail to the Governors'
(Part IT) and to other important areas (Part 111).

mvolve . . T
ions a(rildar'e gtfléabz not only in the forms of provincial institu-
nd In the increase of provincial responsibility and self-

;I;overnment, but in the whole spirit in which the constitutional
uture of India is approached.

adya'ncefno.t unattended with ri
opinion justified—to break down

ﬁgg transferred subjects and to put an end to dyarchy. We
sucfesx*:comfmlelm(‘]ed »thlS course because, ‘whatever the degree of
success or failure of provincial dyarchy in practice, its continu-
v‘voui (; CI;?] S]::]1(;1_{;111;01;‘etzi1mblcé ;Ne believe that its furt',her_opermipn
pouid, cause ar;d i c;qto the fram.ewo;k into which it was m-
ponded to fit, and ¢ ?i 11)s I(iemoval will bring Tndian Ministers face
e oot the :;gl tur en of office, and will give to them, to
the » experience% f‘ajuresz, and to the provinces thmnselvqf‘a,
oty Sxperience tvre‘S}_.)onsub.le government ’ ag a whole. 50
consideral ‘f - cfms ruction will i itself be regarded by many

re 1 full sympathy with Indian aspirations as premature

%}?St ats;l putt.ing law and order in greater jeopardy. But we hold
powersleregzli{ng? u'thl to(be taken, subject to the provision 0
d In the Gover Sl ) 2
but will, with support ernor which will be kept in reserve

necessary. rom the Centre, be resolutely used if

provinces
The changes

It will be a most significant
sk, but none the less in our
the boundary betwcen reserved

y Impossibility ot Dyarchy at the Centre.
,”‘ \ . N
i I;})pox;lléave now to consider what light this throws upon the
should take a%utels tion of the form which the Central Government
s Govere & wll)'e‘}?eXt stage of India’s evolution. It must be
the support ot “1’;1 idclar;V gl\;le to the provinces, in case of need,
e have j i is, 1
mlll .St be a government able to Jﬁ:;r o st oes th%s".lt
W 1lqh are cast upon it as the central
centinent presenting the :

it has been our business a%%;ggifg and diverse features which
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First, we lay down without hesitation the proposition that
dyuarchy at the Centre, or any system of divided respomsibility
resembling dyarchy, is quite 1mpossible. Unity in the central
executive must be preserved at all costs.  The working of
dyarchy in the provinces,, the degree of success which the system
in some cases undoubtedly attained, and the reasons for the
disappointments to which In other instances it gave rise, have
been elaborately described in our former volume. They need
not be repeated at any length here. Some of the refections sug-
gested by the history of dyarchy are, however, particularly rele-
vant in considering whether an analogous division of functions
could be introduced into the Government of India.. Dyarchy is .
a systemn which aims at assigning the sole responsibility in a cer-
tain list of matters to the official side of Government, while
Ministers drawn from the ranks of elected members are sup-
posed to concern themselves solely with their own departments.
The popular element in the Executive could thus, in theory,
stand on one side and watch with detachment the handling of
questions with which it was not concerned. But this s not the
effect in actual working. It has often been found impossible to
isolate one decision from another, with the result that real
responsibility becomes blurred. Dyarchy has doubtless pro-
vided provincial Ministers with a very valuable experience in the
responsibilities of departmental work and in the art of com-
mending ministerial policy to private members. But it i3 one
thing to control a branch of administration and to work out a
departmental policy; it is quite another thing to co-operate In
reaching and carrying out a united decision involving co-opera-
tive action in times of crisis. Dyarchy cannot be regarded as
affording much training in taking responsibility for unpopular,
though necessary, decisions, and it does nothing to guarantec
unity of control and policy when unity 1s most essential and
when the strength which unity ought to give is most needed.
These are the main considerations which make any suggestion
to introduce dyarchy into the Government of India wholly
inadmissible.

The Essentials of Joint Responsibility.

166. It would indeed be an astonishing result if, at a time
when dyarchy is abandoned in the provinces, the introduction of -
a similar principle were to be recommended at the Centre. The
ultimate creation of responsible government at the Centre can-
not be reached by constructing a Central Executive one part of
which is not responsible for the other. “We regard such a plan
as not only unworkable in itself, but as no real advance in the
direction of developing central responsibility at all.  Appeals
have of late sometimes been addressed to the Viceroy in criticism
of decisions of the Government of India in terms which would
almost seem to suggest that the Governor-General was Dot a
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ngember of his own Government. Of course, the true constitu-
tional position is that every published decision of the Govern-
ment of India is a decision for which the Governor-General, no
less than all his colleagues, takes responsibility. But the si’tua-
tion that would arise if the method of dyarchy were introduced
in the Central Executive would destroy this constitutional
doctrine in a manner which would not only weaken Government
but would put the Viceroy in a situation so embarrassing as to
be almost intolerable. For he might constantly find that he
had to choose between two sets of advisers all of whom were his
colleagues, and that while the ultimate policy to be announced
Was in accordance with his judgment, the constitution permitted

Ifonme members of his own Government to dissociate themsclves
rom his decision.

The Position of the Governor-General.

167. 1t is clear therefore that whatever shape the Government

of India may hereafter assume, its formation ought to be such
a8 to secure its internal unity. A second conclusion on the
subject of phe Central Executive which can be asserted with
confidence is that the Governor-General must continue to be not
only the representative of the King-Emperor in all formal and
ceremonial matters, but the actual and active head of the Gov-
grnment. We have described in Chapter 10 of Part IT of our
t«j)gtrlner V(()llu‘me the range and importance of his present func-
¢ d_s,’ and it appears to us evident that in the next stage of
ndia’s constitutional evolution this range will not be narrowed
and its mmportance will not decrease. Indeed, as has already
gseax:ed in our chapt.er on the Provinecial Executive, there are
sho?fl dl:r swg'gx;lc_hhvs{e think responsibility should be placed on his
Goveers 1ch 13 at present constitutionally discharged by the

overnor-reneral in Council. The question of future relations

moted. progress of India is to be successfully pro-

The Governor-General to choose his Executive Council.

168. One chan i i ]
ge which we think should now be made is to
}llace upon the Governor-Genera) himself the responsibility of

t 8ee Vol. 1, Part I Ch. 9
’ » A 9, para. 104, and also Part VII bel . 229.
The removal from the Govemor-(}e’neral in Co:ncil to &gw\’figzzy of the

is not, of course, a form of dyarchy at the

bilits
Gﬁf&:ﬁiﬁ of Togormment of Tndis, but within the seops assigned to it tho
took responsibilit gwgﬁﬂd o™ &0 undivided body, every member of which

Y 0T the whole. The fact that the Governor-General has in

a separate i Mo
S o B e, o o i e st
sphoro, 8 in relation to matters which are within its
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selecting and appointing the members of his Cabiret. At present,
members of the Governor-General’'s Executive Council are
appointed, under the advice of the Secretary of State, by’ war-
rant under the Royal Sign Manual, and the Secretary of- State,
In making his recommendations, is of course largely gwided by
the Governor-General’s advice. But there is a real difference
between this situation and the constitutional position which we
seek to get established. Under the new plan, the ‘Governor-
General would of course remain subject to the superintendence
and control of the Secretary of State, but apart from this the
choice of colleagues would rest with him in theory, as it now
usually does in fact. The modification we propose carries out
the principle which should govern, as far as possible, the new
Government of India Act by leaving room for further develop-
ments through the operation of coustitutional growth, while at
the same time securing what is practically necessary at the
Dbresent stage.

Composition of Executive Council—Provigion for Future
Changes.

169. The same principle leads us to propose some other modifi-
cations of the present Statute. Section 36 of the Government
of India Act enacts that three at least of the members of the
Governor-General’s Executive Council ‘‘ must be persons who
have been for at least ten years in the service of the Crown in
India.”” We are by no means disposed to suggest that the time
has come to dispense with this provision, but we think that it,
and any similar directions as to number or qualifications of the
Governor-General’s Council, should be expressed, not in the
Statute itself, but in statutory rules made under the Statute.
Such rules would, therefore, be subject to alteration without the
necessity of passing a new Government of India Act, though
any alteration of rules on this subject must come within the
Proviso to be found in section 1294, i.e., the draft amendments
must be laid before both Houses of Parliament, and the approval
of both Houses expressed by resolution. It does not seem to us
possible to take the view that Parliament can now surrender all
responsibility for future modifications in the structure of’the
Central Government of India. To suggest that it could do so
would be to deny the terms of the Preamble to the Government
of India Act, and to forget the conditions included in Mr.
Montagu’s declaration of August 20th, 1917. But this recog-
nition of continued Parliamentary responsibility is a very
different thing from insisting that no meodification is possible in
the future without the cumbrous procedure on each occasion of
passing a new Statute through the British Parliament. We
desire to reduce the rigidity of the statutory structure because
we are convinced that Indian institutions ought to be given
room to grow and develop. While, therefore, it is impossiblé,
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in our judgment, to provide at this stage as much latitude for

change in the central sphere as in the provincial constitution,

- We propose by the means we have described to provide m the

central sphere also opportunities for adjustment while preserv-

ing to Barliament the responsibility, which it cannot at present
abandon, for future decisions.

The Commander-in-Chief.

i
‘1/0. The Commander-in-Chief in practice is a Member of the
((ir(())zerllor_-(jfnefrull’s_i.(ijanml, though there is no provision in the
rovernment of India Act requiring this - '8 . 7 as
the Commander-in-Chief is : pur.)mb ,thh: Lo bh« 50 fao 1<l)n§, }'5
the. . 15 & Member of the Fxecutive Council
he 1s nepesganly a member of one or other Chamber of the
lndmp Legislature, with the right of attending in and ad-
dressing the Chamber to which he d

631 (4)].

I _ oes not belong [section
n ow view, however, the Commander-in-Chiet

: shoulq not be a Member of the Iixecutive Council and should
rnot sit in the Legislature.

“onerous duties are better discharged outside it. Tiater on, in

His immensely important and

Parﬁ V of this volume, we shall consider in detail the consti-
tutlonal_ problem in relation to the Army and make some
suggestions which, if adopted, would place the subject of the
defence of I}ldm in the hands of the Viceroy (who ivould, of
course, :Lgt In the closest collaboration with the Cowmmander-
in-Chief) mst‘ead ol’_ retaining it as a responstbility of the Govern-
ment of India acting in relation with the Central Legislature.
As will be seen when we develop this part of our plan, our
object is to assist in removing from the path of India’s con-
stltutlo_nal_ progress an obstacle which otherwise threatens to
block it for an indefinite time. But whether agreement is
reached to put into operation this part of our schem: or not, weé
hold the view that the Commander-in-Chief should be t’side
the Governor-General’s Cabinet and should not be g

i all
to take part in the debates of the Tegisiature. Y by

: He would
retain the rank and precedence at present belonging to him and

would, of course, be called into consultati
1, ,_ J ation on all necessar
occasions. Questions of defence, so far as they come before th)é
fxnd\)an SLeglsla,ture, should be dealt with by a civiian.  The
rmy Secretary would be available, but on occasions of the

first importance the task would i
Member of the Viceroy’s E?u e omey o bon u new

. xecutiv :
describe as the Leader of the FedeSalczgggrlrllbgzhom we would

The Leadership of the Federal Assembly.
171. We think it is very desirable
_ that ¢ in-
cluded in thg Governor-General’s Counci] g }ﬁzsnss;) e tbe ’m'
}\]ndfned th‘l‘x departmental work, whose primar’ n?un(c)zietjl;
ishould be to ** lead the House.”” This duty at res)ént 1y
falls upon the Home Member, the range and btfrden ofu:}]h%qé

THE GOVERNOR-GENBRAL IN COUNCIL. 141
. :

multifarious responsibilities we have described in Part 11, Chap-
ter 9 of our former volume.* Nothing is more remarkable, to an
Englislt Member of Parliament who has had the opportunity of
watching the proceedings of the Legislative Assembly, than the
fact that a heavily burdened permanent official, who 1s %he head
of the Home Department, is also expected to discharge in
the Legislature the duty of being the principal Government
spokesman and of guiding the course of business so far as
it falls to the Government to do so. It is very much as though
the permanent head of one of the principal departments in
Whitehall should also undertake the Parliamentary functions

»*

of the First Lord of the Treasury. This situation has arisen’

from the evolution of government in India from a stage when
a purely administrative system was tempered by discussions in
which ‘¢ additional members =’ took part to the stage when
Government policy has to be expeunded and defended before
a vigilant body of critical legislators. The double burden now
cast upon the shoulders of one man is growing intolerably
heavy, and we think that the time has come to recognise the
changing circumstances and to make special provision to meet
them by including in the Viceroy’s Council a Member who will
perform in the Federal Assembly functions corresponding to
those of the Teader of the House, without being at the same time
pre-occupied with the work of a heavy administrative depart-
ment. It may be objected that, since the sessions of the Indian
Legislature extend over only a few months in the year, there
would be no permanent occupation for the holder of such a
post. But we do not agree. The responsibilities which rest
all the year round upon the Government of India would be
all the better discharged if among the Viceroy’s colleagues there
was one who was free to take a comprehensive view untram-
melled by constant attention to a particular department. 1t
would, we think, fall to him to take supervising responsibility
for the more adequate presentment of explanations of Govern-
ment policy to the peoples of India.t We wish to make it
plain that the suggestions we have been making are not at
all intended to affect, by a side-wind, the proportions of Indian
to British Members of the Viceroy’s Council. These things do
not depend on statute and should not be made to do so. ” The
object to be aimed at is to facilitate the inclusion in the Viceroy's
Council of the best and most authoritative Members, both Ihdian
and British, and latitude should be preserved to enable a choice
to be made which provides in the best possible way for dis-
charging the functions of that body in relation to the Indian
Legislature.
The Distribution of Portfolios,
179. The distribution of portfolios in the Government of India
is determined by rules and orders made by the Governor-
»General. We have described in Chapter 9 of Part 11 of our Brst

* Volume I, para. 183. "
1 See Chapter 5 below on ¢ The Authority of Government.”

-
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volur ¢ ‘o istpi
. nltxlilebghj[t the present distribution is, and how in some cases
very different subjects fall under the charge of the

same "_EXLCUtl ve COHDCIH ’1‘ i
Or. [ I i 1

een 1ts members according rules

and ordérs made by the Govetpnor-(}eneral shglt(lﬁdézitit:ue: 1t
a ~ ueans of securing adjustinents when they
pg(;alll:ev%i%éthl\lzg we thmk.tha;t,‘ in qonr?ectién with the new pro-
What the T G :{rg making, it will be desirable to reconsider
posing 1y o fs rfl ution would be. Tor example, we are pro-
ernmgnt ¥ ill(s]ier lrorx}ht;he provincial Governments to the Gov-
hous L calleda‘? he L-l z:lrge of bac’lfwurd_tmcts, which in future
Shoule : " exclu ed areas.” This is a very responsible
nportant branch of government, and one in which the pro-

:gtlts;: ’(’Ln:ﬁxul())lzte)cmf)fl of the inhabitants of these ** excluded
question ShoZldullmfily d_epends upon good administration. The
e spéciall t)e Cf)nSldéred whetber a portfolio should nob
either b ayh/[creabe(‘l'm this connection, which would be held
with 1}’ : ember in charge of ** excluded areas,” or combined
with other duties in the hands of an existing K xecutive Coun-

ralisation of the High Courts

il.lor. In the same way, the cent
vill require that this subject should be allotted to a member of
ouncil,

the Governor-General’s ¢

provides a convenient meqy

Prospect of including Elected Members of the Legislature in
the Executive Council.

}}.73. This leads us to make another observation on a matter
“}’1 ich has greatly struck us in considering the composition of
the Governor-General’s Council. As yet no individual elected
to the Central Indian Legislature has ever become a Member
of Council. There is no constitutional bar against this happen-
Ing, though it is, of course, true that, if an elected Member
became an Executive Councillor, his seat would fall vacant and
he would belong to the Legislature in virtue of his office and
not because he had a constituency. This result follows from
section 63 E of the Government of India Act. If opportunity
was found to include among the Viceroy’s colleagues and advisers
some one or more who have been made members of the new
Federal Assembly by election from the provinces or some elected
member of the Council of State, such a member by accepting
ministerial office would still cease to hold his seat by virtue of
election. Indeed, a member sent to the Federal Assembly as
part of the delegation from a particular province, with special
duties to that province in connection with finance and other-
wise, could not combine the two functions. It would be &
hopeful development if, among the men whose personal reputa-
tion, character, and experience in public affairs have led to their
being chosen as provincial representatives in the Central Legis-

lature, there were found some who would pass from their posi~

tion.as private members to undertake a share of the responsibility
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for directing the policy of India. The attainment of an authorita- .
tive place in the Federal Assembly ought to provide a natural:
avenue to membership of the Governor-General’s Councl.

Room for Development.

The Governor-General’s Executive Council in the next stage
of India’s constitutional development cannot, in our'judgment,
be ‘‘ responsible ’’ to the Indian Legislature in the same sense
as a British Cabinet is ‘* responsible ’ to the British Parliament,
though, as we shall show in the next chapter, the influence of
the Indian Legislature upon the Executive, which is already
considerable, will undoubtedly grow. It has struck us as re-
markable that it should be so commonly assumed in India that
the development of responsible government must take place
on purely British lines. Our first volume has been largely
occupied in showing how utterly different are the condi-
tions of India from those out of which this particular form of
responsible government has been in the course of centuries
evolved in Britain. Qur own view is that, until the provinces
of India have established themselves, by the working of unitary
Goverments, as self-governing units, the ultimate form which
the Central Government of India will take cannot be finally
determined. The question whether Indian States will contri-
bute to the ultimate process has yet to be answered. Federal
Executives do not assume a definite or final shape until the units
of federation come naturally together. The utmost, therefore,
that can be done now is to reduce, by such methods as we bave
outlined, the rigidity of the structure of the Central Executive,
to make the best possible provision for the introduction _of
authoritative Indians into the Executive and to recognise that the
British system is not the only model and, indeed, that therq are
many federal systems in the world which differ from the British
model because they have been suitably developed according to
the needs of their own areas and populations. It would, we are
convinced, be a grave mistake to attempt to reconstruct the
Central Government of India on the lines we have suggested
for the provinces. At any rate, it would be premature to do so
now. The ultimate form which the Government of India will

take cannot possibly be precisely determined in present cirfum-

_stances. It must be allowed to grow in the light of the princ}ples

we have set out in Part T of this volume.



144 PART IV, CHAPTER 3,

-CHAPTER 3.—INFLUENCE OF CENTRAL LEGISLA-
TURE ON EXLCUTIVE ACTION AND POLICY.

174. Chapter 1 of this P
for the reconstraction of
the Council of State and
discusses what changes s
ment of India.
view, the constitutional relation between t
in Council and the Indian L
- whole would work in practi

art of our Report describes our pla,ns.
he Central Legislature, consisting of
the Federal Assembly, and Chapter 2
hould be introduced into the Govern-

he Governor-General
egislature, and how the system as a
ce,

Let us first recapitulate, and then consider probable criti-
cisms. The answer to them will best bring out the constitutional
conception which we wish to develop. The Members of thq
Government of India will continue to sit in one or other Qt
the two Chambers, and will there expound and defend the poli-
cies for which they are jointly responsible. 'The new Federal
Assembly will ha

ve the same powers and will follow much the
Same procedure as its predecessor.

1t will also exercise new
powers in relation to the imposition of taxes for the purposes of
the Provincial Fund. The large majority of its members will, as
now, be elected, though elected by a different method, and if
Government is to rec

eceive the support of the Assembly, it must
be because a considerable fraction of these elected members

sapport it. The Legislature will, as now, have the opportunity
of voting upon proposals for central taxation put before it by
the Pinance Member, and will have & considerable range of

powers in the granting of supply. Certain heads of expendi-

ture will continue to be non-votable, and powers of certification
and restoration will remain in

the hands of the Governor-
Creneral. :

Two Probable Criticisms,

175. A central constitution such as we have out
to be exposed to two main criticisms.
and deal with both.
the 1

ing -

lined is likely
We propose to state
First, it will be said that the experience of
ast nine years has proved the objections to a system accord-
to which a Government whose official supporters are in a

minority is faced with a majority of elected members who may
crifivise and obstruct, but

cannot, by defeating the Govern-
ment, compel the Government to be changed.  Secondly, it
will be pointed out that, while we are proposing a substantial
advance towards complete ** responsibility ** in the provinces,
and contemplate that provincial Ministers will be dependent upon
the support of provincial legislatures, we are not putting forward
a corresponding

1g plan for the Centre. Our general answer to
both these criticisms has been,

_ in effect, given in Part T of
this volume, where we set out th

: e principles of our scheme ; but
we will here re-state our reasons plainly.

We must now explain what would be, in our
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No Retrogression at the Centre.

. . o
176. In the first place we must point out that, vggll: @ﬁeil °,
uite unable to go further, we have in fa,ct'p_ropos fseherne
?or the Central Government which is less rigid ¢ }fnn;ore e
tained in the present Statute, and satlgﬁes fmucoﬁreSSive oy
the. condition which is fulfilled by ail forms ot pr gressive oo
stitution in the British Empire, in that it contains

the opportunity for growth and development.

3 > ¥ YOVEl W i 13:'
iff i . ‘TYI 4 nment he[l a 18gIS i
ll‘he dlfﬁ-cultl(,s 01 carr lné on .{30 . R 4

to oppose the proposals of the Administration are undeniable."

¢ sford R 3 have pointed out in our
The tagu-Chelmsford Report, as we . i
é:;(t; 1:74:13:1?}1 proposed that, if the Government flal'lte(ietzrggd
the support of the Lower House for proposals which 1t reg

e
as indispensable, it could none the less ensure that they wer

adopted by getting, as an alternative, the approval of a Council

jort as
of State in which Government could count on a majority. It was ¢

. ch
the Joint Select Committee of both Houses of licarlrllarzﬁrgi ;&;h;he
recommended the change that has resulted 1n s gavegto 5 grbe e
osition of the Assembly in relation to the Exe}(l:u 0 8 greater
Iéxt;ent than was originally iptended. At the §3_I;10 e ’the
altered the scheme of the Joint Report by pro;ut ﬁebAssembly,
Indian Budget should be submitted to the vote o o Assomb .
This situation has existed ever since the G'OVGkrlmrIlndian Sy
Act came into operation ; the Lower House in tf(?[ FrATI e
lature has become the most important organ o t—,hnre cag uhen
injon; and as a matter of practical politics, the o can be no
Oplmt('mn’ of going back to a previous stage by provi 12g o
gtk;iecsiz:f majogity or by reducing the powers of the ssligl be
What we have to consider is how this cer_ltralloggan olibéical
developed, and how the machmery.by.whlch ntlatrlllepcentre
O oved its\eg im@ll G:If;:: lf:t;: ﬂi‘rlleI:;fES achapter, how
i . e wil ) _ . i
rgnr:gmt btili:,rlliggol:eer?ce will be, and hmf;v émst::‘l;glei t;loeliz;exzs ﬂ;ﬁ;
gystem the course of (over:
g?ﬁ%ﬁi&;hagecged by the action of the Legislature.

Degree of Advance possible at the Centre.

i an be no going back from the present degree
f177- :X:;Qﬁi:?ex tche Centre,gWe are equally clear that it Xvou](i
g g ticable and undesirable to introduce the principles o
de Imﬁ)rafnto the Central Executive. We consider that respon-
')l?ﬁ yfor the subjects which must necessarily be the provmﬁ:e
f)lf :1.1gentral Government cannot be departmentalised. d]iyarcrd};
was adopted in the provinces as & step OE' tﬁethr%atheozza(,) ds
arliamentary institutions; but we do not think tha Jo evolu
?ion of the constitution at the Centre will necessarily follow

+ Vol. I, para. 174.
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path. It appears to us that there is a sertous danger of develop-
ment at the Centre proceeding on wrong lines if the assump-
tion is made that the only form of responsible government which
can ult!mately emerge is one which closely imnitates the British
parliameptary system. It is g feature of that system that the
Government is liable to pe brought to an end at any moment by
the vote of the legislature. Thig arrangement has been arrived
at 1 our own country as the result of a long constitutional
development. Tt is intimately bound up with the adoption of an
organised and stable party system, both in the constituencies
and in the House of Commons, and depends for its success on

the‘ C(.)he'sion of groups of representatives and on the reality of
their intimate and continuo

1s made possible by the small size of the country. It is not an
Inevitable result of the

_ ; adoption of representative democracy
and, indeed, is hardly found outside the Buglish-speaking world.
It Seems to us most unlikely that if Britain had been the size
of Indlﬁ, if communal and religious divisions so largely governed
1ts politics, and if minorities had had as little confidence in the
rule of others as they

e ¢ have in India, popular overnment In
Britain would have taken this form, bop sove

In saying this, we are nof in the least den
of the Preamble; we are merely pointing out that the British
model is not the only form of responsible government. It is
possible to conceive of various methods whereby the Executive
will become effectively responsive to the will of the Indian
people. But it is 00 soon to say with certainty which line of
advance will be adopted.

ying the propositions

and varied as India, ulti can ;
allowing the utmost diversity in the constitt?:rllz e?:mz‘::'sme('ll‘l?i);
is not a denial of the aspirations of the Indian peoplé. We
believe that the forces of nationalism in Indig should be turned
into this channel, for federalism is a form of nationalism,

It is necessary to take a long view of the development of
Indian self-government. We can understand the Impatience of
those who press for further immediate advance, but the cause of
the delay at the Centre does not lie in anything else but the

nature of the problem to be solved. We hope to see all India one
day united as a great federation of units, each with a life of its
Own, and each with political institutions suitable to its needs.
But a premature endeavour to introduce forms of responsible

. tre before the conditions for its actual
practice have emerged w

I _ ould in the end result not in advance but
In retrogression. In the

etre meantime we have recommended certain
preliminary steps. We

. have proposed to transform the Assembly
and the Council of State into bodies representing the provinces;

us contact with electors—a thing that .
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we have rearranged finance with a view to meeting pl_rovmctll?:
needs; “we have introduced such elasticity as we can H;;lgtbhow .
structure of the Central Goyerqment; we shall 'pomtl;) o o
one of the obstacles to constitutional progress might i avo o
by putting the Army in India on a new basis ;. and we a,vte Cthe
ried the development of self{%q;/srgment 121 ;{)1?6 c;;ro:;sc:rse gomg

' racticable point. ith the sam ,
ttgrsgisgtes?zgzne newpgonstitutional machinery thfih 1{132' ]gnili)gﬁ
the I?ldian States to become more closely associated wi nrc1em
India for the purpose of dealing with matters of common c(:1 noern.
We cannot do more, and no scheme that has been prese b0
us, or that we have had the opportunity of examining, ha
shown how more could be done.

Contrast between Provinces and Centre.

178. We are making a great experiment in 1;he;1 P?wgftll?cl
sphere. Whatever may have been the defects of the : {)?ished
constitution which the Montagu-Chelmsford Reforms.:sha shed
in the provinces, it had this important result that it c?sles "
possible to experiment in the application of the p?tn’nli)n >
British democracy under the varying conditions t]o al it E]ent
nine provinces. 1‘“1]16'3 a.red proll)g’mn%ytoe:ggﬂsgihnag izggo ment
further by abolishing dyarchy, BUShing g greater
unitary Governments 1n the provinces, an ty g B eal

ici jal constitution so as to aliow p
?iiﬁf}lt?(;ntso tzhiepﬁgﬁcﬁed in accordance with the will of the

peoples of ‘the provinces.

The British constitution is notI;L 'panaie; vg?ﬁfcélctc?gsai Igz(:i
at all times and in all places. It 1s no et
of democratic government finished and ooxpplete_.bl it; dli?i 3
living organism which even to-day 18 being mfse;x};u tjilmes. o
in accordance with the changing cppdltlons o ) suntries e
supreme merit is just this adaptability. Many ountries have
attempted to embody its principles in written ins x;(zi ote, but
in the result something e?tlrtelg d;i;flereexgplk‘x:; igxse;fg < i

t must in fact be the !
?;stgicg:gng;e: people. The Bri(;nsh system gzrxﬁt f:(lzltoi{;s% hﬁﬁ

imi for its success depends on a num
géﬁsat& iontroduced into the provisions of a Sta.lt)t;;;ex.m tﬁ]l:_"lx;
other countries, where a system of shifting groups oﬁect , the
constitutional position of the _Government 1'2_ 1}:1 e ect q fo
different from that of the Cabinet in the British sys m. I
will, we think, be some time before it 1s possible to B]li.lt ge o
far ’it is likely’ that the party system obtaining I1‘;11 ri at,:: il
reproduce itself in the provincial ;e%mlgtur;s;re s Eggant that

may be found to be . 1t Wit
i'n?i)i’:;elil:le:fs gro'l‘lg;s poinli‘) which we would stress is that it 1§ on
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Eé:ctlcf“lblconb"del‘utlons such as these that the actual form of
1[;0951 e government in India must depend
N 7 U . .
possibli’ (‘:e)g‘ihew’ “ght thi_lt Indians should have the fullest
in t;he\"‘\rg‘l,in ‘umt% of applying British parliamentary methods
: reasonaéle coce?,t' ut the trial must be made under fair and
province throulrlr(h1 lons. ~ As we travelled from province to
differed Widelybhmllt India, we heard evidence from men who
1 langu: dop reliol o
The views which t} guage, race, religion and political outlook.
be adopted in fr] ney put before us as to the right course to
aming
naturally of great ing the provincial constitution of India were
agreed TE ,e V{m?ty’ but on one point almost every witness
Abll wlllile del(;x}:mn‘(llgie( : 101. conceded, the need for safeguards.
’ ‘ g advances i o SBY

‘on the need for a st wees 1n the provinces. were insistent
that these wit r“@‘ stauble Central Govermment. We believe
¢ Witnesses, who had been working the Reforms in

the provinces, took a sane : King Reforms
They realised,th ; ¢ *“T‘“L and sound view of the situation.

8 at an element h . .

Indian body politi ,l(.““m“‘t of stability was needed in the
¥ politic, while the provincial councits were learning

by experience t . : .
lmnsib}i)lities. o beur the full weight of new and heavy res-

Extent of the Influence of the Central Legislature.

179. How great is the
representatives in the (le
In the sphere of legisl

power already possessed by the elected
lt'ntra.l Legislature is not always reahised.
allol I e ;
be amended by the Leg?s;;ltll‘l(l)‘fﬁ Olgll_;yt(it;nﬂ(;)oye(n‘iament 1r1f3:1511F€?
into law by that body, they ’must ommend. B e
the members as intrinsically desirs e senpmscles he
Govormmont o Inrins ally desirable and reasonable.  'The
Assembly - and oo 's -o-tday only a fraction of the votes in the
po !\ssem'bly ggielseni vprgposals for the composition of the
in that body. Thereforg \inlel;esrn thaen G?ven Sndier broportion
1 ody. _ ) ‘ overnor-General is pre-
pfned to resort to his special powers, the Executive c¢a 1 .
distasteful measures through a reluctant House. ThlilHO}E tm'(‘e
effect not only on the attitude which Members of (v‘.ouricilafn m:
adopt towards the Assembly and the Couneil of State, but 1::11
_the decisions of the Kxecutive as .to what IllO:iSllI‘GS, it will
introduce.  One result of this is that the influence of a private
member i the Assembly is far greater than in the House of
Commons.  Any student of the course of events at the Centre
during the past ten years will be struck by the fact that it
has only been on very few occasions that the Governor-General
has had to utilise his special powers of certification. Yet the
gu‘t%ut of legislation has been considerable and varied. It haﬁ;
iﬁ;-oang rtr)l;tt‘frsG 32:}(';tmg grez},thlissu.es._ \"et these measures,
oduce mment which is in a minority in the
Legislative Assembly, have been passed into law. 1t is there-
fore clear that the legislative programme of the Govc;rnment

ntust have been framed with
! h _bee a constant rega 2
of opinion in the legislature. gurd o the stal
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Again, the financial powers of the Assembly are very con-
siderable. There can be no doubt that in matters such as the
imposition of tariffs and in general financial policy, the’
Assembly has profoundly influenced the Executive. Ir-most of
the instances in which the Governor-General has had to exercise
his powers of restoring rejected grants the Assembly did not
object to expenditure on its merits, but was using the occasion
for a constitutional protest.

We do not think that sufficient atiention has been given to
the very real influence exercised by the Central Legislature over
the activities of the Central Fxecutive in all fields of administra-.
tion and legislation. Indian politicians have been prone to con-
centrate rather on constitutional theory than on the actual
operation of the Indian constitution in practice. We believe that
this influence will steadily increase. We consider that the re-
placing of the present slender connection of a member with
his constituency by a close bond with the provincial council
will add weight and authority to the expression of opinion in
the Federal Assembly, and that the Central Fxecutive will to
an increasing degree be responsive to the will of the federal
representatives.

One of our number wishes to call attention to one method
which might be developed with a view to bringing the
Executive and the Fedefal Assembly into closer touch. . The

* complaint is often heard in the British Parliament that un-
"official members have little chance of making themselves

acquainted with the actual work of the administration. Debates
in Committee of Supply and Questions to Ministers, while
affording opportunities for criticism and for ventilating griev-
ances, offer little scope for constructive suggestion. Even
criticism is necessarily incffective unless based on accurate
knowledge. 'The British parliamentary system does not afford
to the ordinary member that fruitful contact between elected
representative and trained administrator which is so marked a
feature of local government. This criticism applies still more
forcibly to the position at the Centre in India. A development
of the Committee system is one of the ways suggested whereby
this might be effected. The Report of the Machinery of Govern-
ment Committee of the Ministry of Reconstruction (Cmd. 9230 :
paras 52-54) states the case for this plan. N
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Po“'rers of Central Government over Provincial Governments.

182. In the preceding paragraph we were concerned solely with
the question of the supervision of Governors in the use of their
special and emergency powers. We now consider what #should ~
be the normal powers of the Centre over the provincial -Govern-
ments. Without attempting to frame provisions in language in
which they could be enacted, we recommend that the super-
intendence, direction, and control of the Governor-General in
Council over a provincial Government should be exercisable only
over a field defined by the following categories :—

(1) Safeguarding of administration of central subjects,

(2) Matters which may, in the opinion of the Governor-
General, essentially affect the interests of any other part
of India.

(3) Supply of information on any subject.

(4) Raising of loans.

(5) Employment of All-India Services in the province.

(6) Safeguarding of Imperial interests.

(7) Questions arising between India and the other parts
of the Empire.

(8) Implementing international obligations.

Though these would, we think, be the main categories, it
might, of course, be found, when the task of drafting provisions
on these lines was being undertaken, that there were some
specific matters, not covered by the above, which ought to be
included. The definition of the field should not be in the Act
itself, but, in statutory rules which should be amended only
by resolution of both Houses of Parliament.

The Secretary of State in thé exercise of his general powers
of superintendence, direction and control of the Governor-
General in Council would, of course, be enabled to issue orders.
through that authority on provincial questions falling within the
field indicated above.

Under the present ‘* Relaxation of Control Rules '’ applying.
to the Secretary of State, and -corresponding previsions in Devc-
lution Rule 49 applying to the Governor-General in Council, the:
directing powers in transferred subjects which fall within cate-
gories equivalent to the sixth and seventh mentioned abave are:
reserved to the Secretary of State only; but we think that in
future these should also rest with the Governor-General- in
Council, subject, of course, to the Secretary of State’s control.

183. The absence of any provision in the existing Relaxation of
Control Rules corresponding to the eighth category above is
clearly an anomaly, though in practice difficulties arising
from its absence seem to have been successfully overcome (see
Vol. I, p. 232).

The fourth category is a matter to which we return later in
¢his chapter. The third, though an obvious provision, we rega:d

L]
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are indeed of common concern, are not such as to call for any
constitutional power of direction and control from the Centre.’
Agriculture, Education and Medical services—matters #f the
greatest possible importance for the future of India— femand
such co-operation. An admirable example of the ‘kind of
methods which we think should be adopted is furnished by the
recent institution of the Council of Agricultural Research.

Consequent upon the recommendations of the Lanlithgow
Conunission, a Council has been set up with the object of co-
ordinating agricultural policy throughout British India. — The
Commission cxpressed a hope, which we share, that the manner
in which the Indian States could best be brought into this re-
search organisation would receive early and careful consideration.
The constitution and functions of this body are fully explained
in the Resolution of the Government of India which we print
as an appendix* to this chapter. This Central Council has
both executive and advisory functions for the respective dis-
charge of which the Council is organised into (1) a smaller
Governing Body and (2) a larger Advisory Board. The executive
functions discharged by the Governing Body are mainly con-
cerned with the administration of funds contributed by the
Central Government or by other interests for the development
of agriculture in the widest sense of that term. The principal
duty of the Advisory Board is to examine all proposals in con-
nection with agricultural research and development which may
be submitted to the Governing Body and to report on their
feasibility.

The salient features of this organisation are :—

(1) no control over provincial policy other than the power
of assisting by grants of money provincial schemes which
are considered to be deserving of support;

(2) coordination of policy—the establishment of a part-
nership of ideas, not only between the Governors’ pro-
vinces and the Central Government, but between the pro-
vinces themselves;

(8) provigion for the distribution of central funds by
agreement between the Central Government and the pro-
vinces through their respective representatives on . the
Governing Body ;

(4) machinery for regular consultation with a view te en-
suring that schemes can be proposed from the Centre as
well as locally, that all schemes once started will be carried
through and that the experience of all parts of India shall
be pooled and rendered easily accessible.

Education and Medical Bureaux,

186, Again in the field of education we believe with our Auxi-
liatry Committee on Educationt that it would be very valuable

* Appendix IX, p. 157 below.
t Ed. Reporj, p. 277.
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is likely to be most fruitful if it takes the form of establishing,
without imposing control over the provinces, central bodies re-
sembling the Agricultural Council, though of course defpils of‘
structure might vary considerably in each case. y

We would like to see these Central bodies exercising, By means
of advice and, if necessary, by the provision of financial assist-
ance, some influence over recruitment for the higher personnel
of these services. There is a natural tendency for a provincial
Government to restrict the recruitment for its services to the
province. But India needs the very best, and it will, in our
opinion, be a great opportunity Jost if the provinces do not avail
themselves of the prestige which these central bodies should
acquire in order to attract to their service men and women of the
highest qualifications available. With the great development of
the scientific services which is now taking place in other parts of
the Empire, India will need to make known by every means at
her disposal the unrivalled interest and importance of the scien-
tific problems requiring investigation within her borders.

The view is authoritatively held in India, on the construction
of the present Devolution Rules, that it is not permissible to
incur expenditure from central revenues on provincial subjects,
or to make assignments from central to provincial revenues for
expenditure on a provincial subject, except in so far as such
expenditure represents payment for services rendered by the
provincial Government. There is no occasion for us to go into
the technical justification for this view, but we are strongly of
opinion that so rigid a division between expenditure on central
and provincial subjects should be modified. We recommend that
it should be rendered constitutionally possible, under suitable re-
strictions to assist provincial objects from central funds and
vice versa. This will facilitate the operation and usefulness of
such central bodies as we have been describing, which will serve
the ends both of the provinces and of the Centre.

v Financial Relations.
188. We now turn to the question of finance in a wider aspect.

We have already explained in Chapter I of this Partt that we

accept the principles of Mr. Layton’s scheme for the division of
resources between the Centre and Provinces, and that we recom-
mend, as part of the necessary machinery, the setting up-of
Provincial Fund. The provisions governing the working of the
Fund will be an experiment in Indian federation which we con
sider to be of great importance. The plan may, if successfull
worked, be the precursor of further developments on simila
lines. The scheme for allocation of resources provides inter ali
for the division, on certain principles, of the revenue from in
come tax between the Centre and the provinces.* To thi
extent it involves a definite departure from the plan in th

* See Part VIII, Chs. 5-7. t Paras. 168-159, and 163.,
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seemns to us to be generally satisfactory, although experience may
show that changes in the rules may be necessary from time to.
time. Bub there is at any rate one important matter in which
we think an alteration 1s necessary nNow. The abolition of *
dyarchy might entail the breaking of - the essential liaison
between the Central Government and the provinces in respect
of that branch of the provincial police which works in concert
with the Central Intelligence Department. We wouldl therefore
?ecommend that the clause assigning Police to the provinces in
item 32* of the schedule to the Devolution Rules should be quali-
fied by the addition of the words “ subject in the case of the
C.I.D. to such conditions regarding organisation as the Governor-
General in Council may determine.”

We also wish to call attention, in connection with the consti-
tutional changes which we are proposing, to the distribution of
functions in regard to industrial matters between the Centre and
the provinces. Under the Devolution Rules, factory legislation
is primarily a subject for the Central Legislature, and so is
labour welfare. On the other hand, in the administrative field,
these matters are provincial and have hitherto been reserved
subjects. So long as this situation continues, the Central Gov-
ernment, through its relation with the reserved side of the
provincial administration, has power to influence the administra-
tion of the factory law to the extent it thinks proper (see Volume
I, paragraph 258). With the abolition of dyarchy, this position
would be changed. But it seems to us that for certain purposes
the Central Government will still require to have power, in this
sort of field, to secure cooperation from provincial Governments
and coordination of effort. One important instance of this will
arise out of international obligations entered into at Geneva on
labour questions (see the eighth category in paragraph 182 above).
We imagine that the Report of Mr. Whitley’s Commission will
deal with this class of subject fully, and, if our proposal that
dyarchy should be ended is approved, it will be more appropriate
for that expert body to make recommendations as to consequen-
tial adjustments between the Centre and the provinces in the
field which it is specially investigating.

APPENDIX IX. .

RESoLUTION OF GOVERNMENT OF IND1A (DEPARTMENT OF EpvcatioN, HEALTH,
AND Lanps) or 238D May, 1929, ESTABLISHING THE COUNCIL OF AGRICULTURAL
RESEARCH.

Tn Chapter I11I of their Report, the Royal Commission on Agriculture in Tndia
held that agricultural regearch in this country is still in its infancy ; that, how-
ever efficient the organisation which is built up for demonstration and propagands,
it canmot achieve & full measure of success unless it is based on research; that
,!afk of co-ordination in agricultural research has prejudicially affected progress ;

* See Vol. I, p. 130. a4
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that there is a wide field open for the co-operation of the (overnment of In;il?t

and of provineial Governments in regard to agricultural research ; and the '._
* i8 the duty of the Government of India, in the discharge of their ultimate responﬂtfo

bility \or the welfare of the vast agricultural population of this country, ns

advancy research in every way possible without encroaching upon the functio
of proviricial Governments in that sphere.

2. The Royal Commission, after discussing possible methods by which clqsel_‘
contact might be established between scientitic investigators working in institt
tions under the Cengral Government and investigators employed under provinci

nt of an Imperial Council of Ag"g
esearch to which the Imperial Agricultural Rescarch Institutions an
incial Research Institutions would stand in exactly the samo relation.
e8 of the Council would be —

(a) The promotion, guidance and co-
research throughout India. The Coune
institutions directly under its control,

the Prov
The dutj

ordination of agricultural and vet,ennal‘g
il would not, however, maintain researc
nor would it employ its own staff oh
experts. It would merely determine whether a particular scheme of Tf’s““’mb
was of all-India or of locg) importance and whether it could best be carried ou
at an Imperial or provincial research institution or by some other agency such 88
8 University or a private individual and would then, after subjecting the s?he‘;‘e
to examination by itg expert advisers, make such grant as it considered Smmt? o
() The training of research workers under a scheme of regearch scholarships
or in other ways,
{¢) The collection

and dissemination of information in regard not only to
research but to agricultural and veterinary matters generally.

(9) The publication of scientific papers, ete.

3. The Royal Commission
Research should consist of the following members :—

(a) Three whole-time members appointed by the Government of India, of
whom one should be an experi

enced administrator with a knowledge, if.po.ssibl_e.
of Indian conditiong 3 one should be an eminent scientist who had speclalnsefi 1‘;
d one should represent the interests of anima.

recommended that the Council of Agricultuml

s one representative

Council of State; two

Y ; one representative
1 business communities ; three representatives
d by the Inter-University Board; ope repre-
Cotton Committee ; one joint representative of
ters’ Association of Southern
Agriculture and the nine Directors of Veterinary
in the major provinces and five other non-official members nominated
by the Government of India o

cach of the European and India
of Indian Universities nominate
sentative of the Indian Central

qualifications.

mmended that the Council should constitute sub-
cial activities. They further recommended that
provincial Governments should establish committees to work in close co-operation
with the Council and to assist in maintaining touch between that body and
agricultural activities in the provinces. They considered that provincial Govel:n-
ments should have fy} discretion regarding the constitution of the provincial
commnittees,

The Royal Commission reco
committees to deal with spe

4. As regards finance,\ the Royal Commissio

were plac.ed in g secure financial position beyond the possibility of being affected
by financial vicissitudes, would it be able to cmbark upon a programme of ordered
ngance. They, therefore, recommended that an agricultural research fupi
8 m}ld be constituted by & grant of Rs. 50 lakhs from central revenues to which

n held that, only if the Council
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representative o of India and Ceylon, one rep Chambers of Comrerce
Chambers of Coxl}me:f:owd by the Federation of Indl(gﬁvemmenb of each major
business commumt};e resentative nominated by the Board, and such other
and Industry, reproseatatives clected by the Admﬂ may from time to time
provinee, %{wiz };?;I():ellency the Governor General in
persons as o Jast to
appoint. ened by the Government of I'ndl'alm Qf’:&bl:rof Agri-
At tho Conferenc: %O?l:; Royal Commission, the Pro:;lzf:;s on the Governing
consider tho Repo:h 0view that the provincial represen sal has been referred to
gulture expressec:h ;[inistets of Agriculture. This %?p?meml acceptance. The
Body should be the ents for opinion and has met wi ofg the Provincial Ministers
Provincial Go‘;ei‘n:l‘i‘a entirely agree that the presenflsute very materially to gh:
Government; of In the Governing Body will Oonf’;‘ it desirable however tha
of Agriculture on f the Council. They consider of the Council permitting
successful working o ade in the Rules and Regulﬂrtl?n: to attend any meeting of
provision should be ment to nominate a rqpf*‘%“‘?aav of Agriculture is unable to
a Pravincm.l go];:fl;ﬁt which the Provincial Minister .
the Governin, il of
by the Counci
be present. Pantulu has been elected by been
. . Singh have
T Sk s G s Sogh L
St&t’e a,nd an . . bly as the [epl'ese ] The Associa.
elected by t};;(l;;gﬂatg: A(I‘?sz‘rrxlcilyof Agcgc?ltm:;dRﬁ:& 1l:?(':t;hderm;ion of In‘(}ivlail
Governing { India and Ceylon . h Kay and Mr. Al
Chambers of Comnel:;‘g Zr;)d Industry have el?ctbd ,S;:er{t?::igreﬂ onythe Governing
Chambgls th(i(:llg% LE., respectively, as their rep
chand Hirac 3 el . .
- . ine all proposals in connec-
Body. . f the Advisory Board will beiID eﬁ;m; [?e gﬂ%mitted to the
The functions o ific objects of the Council W advise on any other ques-
tion with the scientific ct on their feasibility and $ ist of all those whoes
Qoverning Body, _mbrep;)he Governing Body. It w B,ownlsCommm ion with, the
Jlons mene%hwézu&ﬂ was recommended by the Roya.
inclusion in the
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exception of the representati
. presentatives Jo i
tver ot e Europens nt Imleiz Iof the Central Legislature and the representa-

place o the Govornine Bon 1_;0mmercml communities who will now find a
g Body, t (.iocs not appear necessary that the latter

should glso be t

func.tionscBXI)lai:::(()in:;)ifieOE 'Itlh@ A ory Board o ander tho division, of

from the Ay L0 dw1 be a body of experts. In view of their exclusion

Provincial (oprory. | tdr , tl}e Government of India, after consaltation with
ents, consider it desirablo that the scientific and university

I‘Lp esenta 1 11 OF ]l > 4 } "ld
eprese; tio 1the y i UN
to 1[1(} acc(xptance of tB)Q{-ud.ShO}lld be mercased and “Hl,t sul .l ot, where noce: :
. 1€ 11 Vﬂ{]il()ll to e[‘ A6 repr ntatay i
be C()]I\p()s(.d as !()Ilo“vs o ect, rep “S(vll‘.(lll‘(/d to ”10 Be ard,

g)a';ll‘ge:gi%e-()hairman of the Council,

W timaeo q - i

of Topd vo whole-time expert advisers appointed by the
(4) Dircetor of the Pusa Research Tnstituto

(5} Director of the Imperi
irector ¢ * Ampcrial Tnstitute
(8) Director of the Indian Inst‘itutolo(f Y

Clovernment

Sei nee, B 4 v
The Directors of Ag wience, Bangalore.
(7) Madras,

(8) Bombay.
ﬁ)) Bengal,

0) The United Provinee
(11) The Punjab‘ Tovinces,
&g; Burma,

Bihar and Orissa
(14) The Cent .
(15) Assary. ral Provinces.

Representatives of the Veter

(18) Madras.
(17) Bombay,
8{8)) Bengal.,
) The United Provine
(20) The Punjab,
gig Zgurma.
ihar and Orissa
(23) The Central Pr i
g‘i) e Ce ovinces.
5) A representative of minor
o . d
India nominated by the Govemm&ent of India rder the Government, of
(2@) A representative of the Forest Resee;rch
hominated by the Government of India.
{27) A representati
Government of Tndja,

(28) A fepresentative elected by the Tndian Research

(29 to 32) Four representatives of Indian Univ

I ‘t'F un{i Association.
nter-University Board, e cleoted by the
(33) A re .

the United plan nive elected jointly by the Tndian Te

(34) A representative o

riculture ip

inary Department in

ministrations

Institute, Dehra Dun,

ve of the Co-operative Movement nominated by the

A Association and

And such other

may from e, persons as His

E : .
time appoint. xcellency the Governor General in Council

Mr. P. H. ¢ : A
et St B, Rt it Ocer, Inan T Avoitin's B
. s s A& 3
Ad;lz(;rgo]izﬁrd b%, the Tnd; , 3 been elect:gda:hzhg;j repr;sentati\,re on the
Dﬁﬁevv dhar, C.Ie.l;ll ;S;:"d The Government of Tndja have nominl:;letgme S&O cllg-n
. 1dent, Servants of India Society, Paona, ag represe.nta‘tiVA
s 'y

Veterinary Rescarch, Muktesar.
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o
of the Co-operative Movement on the Board. The names of the nominees of the
Government of India to represent minor administrations and the Forest Research
Institute, respectively, will be announced shortly.

The Principal Administrative Officer to the Council will be ez-officio Chairman
of the Advisory Board. )

All the other features of the Royal Commission’s proposals for the organisation
of the Council, viz., the three whole-time officers of the Council, the sub-com-
mittees to deal with special activities and the provineial committees will remain.

As recommended by the Royal Commission, the duration of the appointment
of members of the Council, other than the representatives of the Council of State
and the Legislative Assembly and of those members who are appointed by reazon
of the office or appointment they hold, will be three years. The tenure of appoint-
mont of the Principal Administrative Officer and the two whole-time expert
advisers will ordinarily be five years.

7. For the lump grant of Rs. 50 lakhs recommended by the Royal Commission,
the Government of India have decided to substitute an initial lump grant
supplemented by a fixed minimum grant annually. They have fixed the initial
grant at Rs.25 lakhs, of which Rs.15 lakhs have been provided in the budget for
1929-30. Commencing from 1930-31, the annual recurring grant will be fixed
at Rs.7.25 lakhs per annum, of which Rs.5 lakhs will be devoted to the further-
ance of the scientific objects of the Council, and the remaining Re.2.25 lakhs to
the cost of its staff and secretariat. A sum of Rs.1.40 lakhs has been provided
in the current year's budget to mest the cost of the staff and secretariat in this
financial year. The provision in the eurrent year’s budget has been made with
the approval of the Legislative Assembly and the grants to be made in subsequent
years will also be subject to its approval.

The Council of Agricultural Research will have an entirely free hand in regard
to the expenditure of the grants made to it for research purposes subject to the
condition that it incurs no liability in respect of such matters as leave or pension
contributions after the research for which the grant is given has been completed.
In regard to the grant made to it to meet the cost of staff, establishment, eto.,
the Government of India have decided that, for reasons of administrative
convenience, it should be in the same position as a Department of the Govern-
ment of India Secretariat. .

8. The broad outlines of the scheme were placed before the Conference of
Provincial Ministers and other representatives in October last and met with
general acceptance.

9. The Government of India have further decided that the Council should not
be constituted under an Act of the Imperial Legislature as recommended by the
Royal Commission but should be registered under the Registration of Societies
Act, XXJ of 1860. In order to comply with the requirements of that Act, &
meeting of those who will constitute the Council will be convened at an early
date to consider the terms of the Memorandum of Association and the Rules
and Regulations which have to be filed with the Registrar of Joint Stock
Companies. '

10. Proposals have been approved by His Majesty’s Secretary of State rega,rd‘ing
the appointment of the Principal Administrative Officer, the two whole-time
expert advisers and the Secretary to the Council. The Government of India
hope shortly to be in a position to announce the names of the gentlemen appoirted
to the first three of these posts. The officer selected for the appointment of
Secretary to the Council is Mr. M. 8. A. Hydari, 1.C.8., (Madras).

11. The Government of India trust that all Provincial Governments will take
early steps to constitute provincial committees, on the lines suggested by the
Royal Commission subject to such modifications as may be considered required
in the light of local conditions, to work in co-operation with the Council of

roh.
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HAPTER 5—THE AUTHORITY OF GOVERNMENT.

\ The Need to Expound Government Palicy.

191. We pro .
feature in tie %anee::‘ldevote & separate chapter to considering &

Indian situation which duri tours
cons , uring our
thoug’}"lnglgfast;rUCk us asg I‘emarka,b{e and Worthy ng an&lysis’
with the COEPE? 's to have been little dwelt upon in connectioBn
to the g, es; i I;tloll&l deyglopments of 10 yeurs ago. We refer
and  the é‘i‘ of undermining the avthority of all government,
; 083 of public confidence which would follow,

tepresentations of Governm

by those who seek b .
of course, mean tha{ eggry peans to discredit it We do not,

where else, shonld not bvemmer.‘ts- whether in India or any-

' none which reaches thei Tet us
consistontly sy EIe%0t situstion hes come about and bov,
might be improved. ¢ preservation of all essential liberties, if

C
hanged Relationg between Government and the Indiap Public.

192, Tn eari; : ,
by 5 G Soremment v Tntis coud atord ey

. ttacks : N ‘et

was that g a _made upon it, because its position
its edicts lz;;c;kt h}:_tle Part in argumentative debate, buf issued
sulteq, in accorda I0g counsel with such non-officials as it con-
%o be done eance with lts own judgment of what was best
of adminisémt‘o;m anent officials attended to their proper work
followed, the "re;r;d whilst, in deciding on the policy to be
Probable reaction ment of India gave close attention to ite

35 & benavolan, g and watched any sign of discontent, it acted

urea
a8<late ag the Mo ucracy and was accepted as such. Even

ley-Minto C :
the at riey-Minto Councils, the Government took up
&d?iittxiﬁﬂ? of an Executive which wag willing to give ear to
counsel, rather members of the legislature and valued their

Political oppone than the position of an Administration facing

nts.
Bu N N .
'politi::sm?[vt 'c;]ll this is changed. The Government has entered
e, alihou h&s to answer its critics on the floor of the House.
Songe of ang éhe Government case is given in debate, the ab-
exd outsi)(; eftective publicity prevents its answer reaching the
of part l'e: Those who are only familiar with the interplay
. Yy politics at home may have g difficulty in appreciating

8% in India the sort of attacks which we are deprecating sre not

ent action put forward with impunity *
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directed against particular items of policy, but amount to the en-
couragement of an utter disregard of all the necessary rules of
order which any civilized Administration must uphold. Our con-
cern 18 not solely with the position of the powers that be, but
with the consequences of this upon the peaceful administration of
India in the future. This is a situation which, in the interests
of good order and contentment, calls for remedy by any legiti-
mate means.. As things are, the most violent and mendacious
statements are made with the knowledge that there will be
little attempt to rebut them ; hard-working and devoted officials,
Indian as well as British, have the feeling that they will not
be defended; and the public, which has inherited a tradition
that Governments should be respected only so far as they exact
respect, is misled.

The Importance of Effective Publicity.

193. We consider that the Governmental service of informa-
tion needs to be greatly extended and improved. It is not fair to
the large body of citizens who are being invited to assume wider
respongibilities and who are passing through a period of train-
ing and political education to leave them ignorant of all but one
side of the case. In the sphere of local government and in the
work of the districts, contact with realities and appreciation
of the reasons for action are easier to secure. But as regards
all larger issues, and most of all in connection with the central
administration, methods must, we think, be found to spread
truthful information more widely. The need for a fair presenta-
tion of policy and facts is not confined to India. The misleading
effect on public opinion throughout the world is no less important
to be kept in mind. We have already described in Volume I
the astonishing lengths to which a certain section of the Indian
Press has gone in vilifying the Administration and attacking its
servants.* It would be going beyond the scope of the task
entrusted to us to attempt to suggest how the law of India on -
this subject should be framed or applied, but we must put on
record our strong conviction that, unless a corrective is forth-
coming, the orderly development of Indian institutions is put
in jeopardy. The plant of self-government cannot be expected
to exhibit healthy growth in an atmosphere so poisoned by
misrepresentation.

~

Some Suggestions.
194, We think, therefore, that the question should be carefully

«considered by what means the widest publicity can be obtained

for a reagonable account of the activities and decisions of the
various Governments of India, and how best this information
can be brought before a larger part of the Indian population.
All over the civilized world new methods of disseminating news
EEE views are being devised, and both in England and the

* Vol I, paras. 267-8 and 461
89973 (2) . "




. Governments make full use of them.

* both news ang views
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.United States of America, as well as in many other countries,

Wireless broadcasting is
India, and there are many
It is the modern method by which
can be presented under reasonable control
The cinema, again, is g frequent and
y of the great cities of India. Its use
in connection with the subject which we are considering should
not be overlooked. We have gathered the impression that more

might be done in supplying the reputable news agencies with
information. '

These matters, however, are for others to determine;
We are only concerned to point out the extreme importance that
they should not be overlooked. It is very far from our purpose
to suggest that freedom of criticism should be discouraged, nor
do we imagine that discontent is to be removed by suppression.
As we have said elsewhere, we are quite satisfied that the
Government of India has gained by the increased opportunity for
ventilating opinions in the legislatures; but that is quite a
different thing from acquiescing in the dissemination of
8 version which has no resemblance to the facts. There

is no part of the world in which more devoted work is
done by civil servants than in Briti

of these officers, whether British

the people stands deservedly high. Tt ought to be effectively
sustained. Whatever the future may have in store for this vast

sub-continent, it seems to us Very necessary that greater facilities
should be provided for spreading a true version of public affairs,

and for sustaining the foundations upon which orderly govern-
ment must in all circumstances depend. '

Our colleague (Lord Burnham) has prepared a Note on
““ Means of Publicity ** which is appended here.

a recent introduction into British
- difficulties to be overcome.

from different angles,
popular feature in man

NoTe oN MEANS oF PusLioity
BY LoRD BurNHAM.

Tt may be said that public opinion in India is,

in the main,
not more than that of the

politically-minded sections of the
d expression in the Indian-owned

‘ used in Vol. I of our Report, the
effective " circulation of Indian newspapers is much greater
than the figure of their cash sales. Thus. bogh directly and
indirectly, rumour and defamati '

100 obtain, by means of the Préss,

principle
because,
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i i d
O e L ot be oriner conimud wihout
ling with the matter ca b ; ]

Ofra%?;is%x and disadvantage to British rule in Indl'a. . tBrough
¢ Indian Governments circulate sucl_l news as they 1sstu AT N
the Associated Press of India, which has l}fnportaxz_ duties t0
Rk Ry s g ool
indian new(fl%ipevl;sléﬁbicgé?;ﬁgGocfvernments and therr pgi&c1f§;
dpumeie vt b v el s (e T
sugply of views, at the head of ?‘ach of which Sttzlrl  be a brained
journalist, capable of handling ‘‘ news and mg‘ oo e dome.
efficient v:ray. It cannot be laid down how t g& should be done,
but the question must be carefully_ considere . ycorrection e
the widest publicity can be obtained for };o et e vogand
misstatements and for the dissemmatx.on'olf é‘o eerf) iih 1o
to the action of the Central and Provincial x{ Bmen. effort

It is not only the newspaper press that 18 Invo Yt?'es 2 s o
to state the case for authority. In all the bllgr(%x i e
is a frequent and popular feature of loca fl e}.{ g and
should be made to use it for the purp%se ohees gf e -
illustrating the activities of the various branc o o e
tion, such, for example, as education and agric i al. arpose of
of the cinema on exhibition trains for the prafg 1§ 51 rpose o
improving the methods of cultivating the land by e e e

o tific and mechanical processes has aflreafdy been pd od to B
;(l};;lrlll;rc aThe cinema is & commercial ;ﬁstxgplf:n,ofanco ;J oot

g be on the I I

e e bmtg1 itlil,e %ilifsﬁiec’e 2? Government censorship Ougi?}j
developmentet ue sier to make suitable _arrangements w "
??re;etﬁg: ran:i exl?ibitors » of film pictures in order to secure
fair proportion of instructional subjects on the screen.

Wireless broadcasting is of recent introduction tﬁwhaﬁfal:%
India.” Froni being a commercial under_takmgh mha.nds nds of
blic com any, it has now passed into the ds of b
aop“ o (1}11; %f India. There are still many an before,
lin vsirgzﬁeand atmospheric, which have to be 9verf§dia,th&t e
it %vill exercise anything like the same power mt ndia that 1t
i nd North America, but its poten o 'lfs; ?
o Eumlg:o:ided a system of loud-speakers 1n t envx r%h
E:Ztign?ai)tl;xces can be set up—and tht? expenallzntnigszvi)o v?:rful
i in time become nost p
itxlx.y tingl;ﬁoigiﬁﬁgsmz clal,ln t:omma,nd for explaining itself fo
stru a |
the ‘‘ common people. ' i o roviding
been dealing with the necessity P i
gresaie?rfa}:il?t?z: for sPreadin%h: t;‘:ti‘(’)e;.s 10§n0£hgugcl>frszﬁ2}ms:
s agomﬁgr?dgafﬁzing 1% his Legislative Councildon
;peech ITd?iSsg be said, ** I doubt whether it is fully m% efn."
sﬂl:)?)?i })?k’novvn to what an audacious extent sed;txfndi};a:d oer
poured into the hearts of the native population of In

F3
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the lasy few weeks, under the guise of intelligence suppli
( . upplied to
(t)l;efm tfrmtllll the Indian newspapers. In addit;gon to pggversion
. acls, where are constant vilification of the Government, false
assetm(;ns of its purposes, and increasing attempts to sow dis-
gﬁgrznhaizxdbhatred between it and its subjects.”” Since then
o e uleetr'l mapy Acts and Ordinances in British India
T Prég 1 on of printing presses and newspapers. The
adan, W?tsh \ct of 1910, which was repealed in 1922, dealt
o wigh olth Incitement to murder and acts of viclence but
By words er specified classes of published matter including
e | or signs tending to seduce soldiers or seilors from
Britich Gglance or duty, to bring into hatred or contempt the
British ¢ overnment, any Native Prince, or any section of His
jesty’s subjects in India, or to intimidate individual public ser-

vants or private individuals.'’ (Indian Year Book, 1927.) In most

of the Press codes of the civili : -
Germany, after 5 g(;nefa,el %mhsed world, including France and

2 gen eclaration in favour of the freedom
;fl ﬂtlﬁePress provision is made for protecting persons ineauﬂ?grity.
are alsoca}?f‘ of both the above-mentioned countries newspapers
to char o ;%ed to publish corrections made by officials in answer
D ey g b paed i o ol
India in order to affop dc Es atutory power should exist in British

1 er dequate protection to publi ials of
all kinds, military and civil, in the discharge ofp;;lhég gﬁ?:; ;lfd

thus both vindicate the integrity and honour of the public service

and, what is still more im
; . portant, prev ity i
being brought into general odium Snd flzzpiil;l:.h ority dtself from
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PART V.—THE CONSTITUTIONAL PROBLEM IN
RELATIQN. TO THE DEFENCE OF INDIA.

195. In the first volume* of our Report we have giver.sl some

" account of the size, functions, and organisation of the Army in

India. We have urged that the fundamental difficulties which
the Indian military problem raises in the way of an advance
towards the goal of Indian self-government should be honestly
stated and squarely faced, and we have indicated that in this, the
second, volume we should endeavour to deal further with the
matter. It is, of course, & matter of supreme importance both
to India and to Britain; and even though we may not succeed
in proposing any cut-and-dried solution, we most deeply feel
that much will be gained if the question is removed from the
atmosphere of nebulous generality and is regarded as one, which
now calls for patient and practical analysis. It is useless for one
school of thought to dismiss the whole subject by saying that the -
needs of India’s defence constitute, and must always constitute,
an irremovable obstacle in the way of the ultimate attainment of
the purpose avowed in the declaration of 20th August, 1917. It
is equally useless for another school of thought to treat the
obstacle as though it did not exist, or could be easily circum-
vented by some generous declaration or some simple adjustment
of detail. It is & cardinal problem, calling for the exercise of
wise and informed statesmanship from the side of Britain and
of India alike. And, as such, it needs, first and foremost, & due
appreciation of the facts.

Reasons for a British Element.—(i) Frontier Defence.

196. Let us, therefore, first briefly resume what we have
already elaborated in our first volume in some detail. The land
frontier of India exposes her in the North-West to a coustant
and pressing danger of a magnitude which is quite without
parallel in any other part of the Empire. For her defence
against this menace, India relies on an Army which must be

- adequate in its higher command, staff, and organisation, gufficient

in numbers, suitable in composition, and efficient in equipment
and training. The evidence we have heard and what we have
feen in the course of our Indian tours leave no doubt in“our
minds that, at least for a very long time to come, it will be
impossible for the Army entrusted with the task of defending
Tndia to dispense with a very considerable British element,!
including in that term British troops of all arms, a considerable
proportion of the regimental officers of the Indian Army, and ‘
the British personnel in the higher command. The rank and
fils of the Indian Army are pot drawn from all over India, but
from certsin martial races who themselves largely represent
former masters of parts of India, so that the problem of providing

° * Vol. I, Part I, Ch. 10, * The Army in India.” , e
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them with a non-British command is of
‘ We are pronouncing no judgment one w
13 called the ** eight unitg scheme,

quite peculiar difficulty.
ay or the other on what
" but, whatever the scheme,

. : ' be made in the direction of
o an .ultxmate. policy which contemplates the building-up of an
. entirely Indian force. Ryt the is

I _ sues involved are too vital,
and the practical difficulties too great, to justify a precipitate
em_bglrkatxon on a wholesale process of substituting Indian for
British personnel in the Indian

_ : Army. The Army in India is
the only effective barrier between India and the dangers without
her gates. We regard it \

) as beyond question that, having regard
to the Indian and Imperial interests involved. to the dangers to
be faced, and to the composition of the force, Parliament can-
not wash its hands of all responsibility for this Army. Nor do
we see how, in that event, British officers and men could be
recruited and called on to serve in India.

197. There is,

therefore, a dilemma. The declaration of 20th
August, 1917, stands in its fu]) implication ; the British people
and the British Parliament have no thought of going back on
1t; yet here is the difficulty, which appears: almost insurmount-
able, arising from the continued presence of the British element
In the Army in India. Tt is impossible to relinquish control
over an Army containing this element to Ministers responsible
to any elected legislature. Such a transfer could only take place
when no part of the Army in Tndia consists of British officers
Cr troops recruited by the Imperial Governmens. When this
will come about we cannog say, but we see no prospect of its
happenmg for Very many years. Moreover, to any who are
tempted to question this judgment or to regard it as unduly
harsh, we would point out g second consideration. At the
bresent moment, no Indiap holding the King’s commission is
of higher army rank thap a Captain-—there are, we believe, 39
Captaing of whom 25 are in ordinary regimental employ. Some
em are of an age which would prevent their attaining much

D%, even if they passed the necessary examination,
hefore retlrement.‘ Most of thege have not been through Sand-
burst, but got their commissjons during the Great War. Now,
OWEver genuine may be the desire, and however earnest the
enaeavonr, o work for this transformation, the over-riding
reibly expressed by the Skeen Committes (whose

rman and the Army Secretary,
gentlemen) in the words ‘* progress . . . must be
Pon success being secured at each stage and upon
lency being maintained throughout *** must in any

Command + such development measured and slow. A Higher

t » all of junior rank and limited experi-
ence. Not untij the slender trickle of suitable Indian recguits

* Indisn Sandhurst Committee Report, p. 23,
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for the officer class—and we earnestly desire an increase in their
bumbers—flows in much greater volume, not until sufficient
Indians have attained the experience and tralning requisite to
provide all the officers for, at any rate, some Infhan reglmex_lts,
notsuntil such units have stood the only test which can possibly
determine their efficiency, and not until Indian officers have
qualified by a successful army career .for.hlg'h comman_d, w111. it
be possible to develop the policy of Indianisation to a point which
will bring a completely Indianised Army within sight. Even
then, years must elapse before the process could be completed.

(ii) Needs of Internal Security.

198. In the sphere of internal security, also, the necessity for
the presence of British troops, vyho are the peutral _guardlans
of a peace so frequently assailed in recent years by bitter com-
munal feuds and sectional commotions, raises another difficulty:
These British troops, recruited by the Imperial Gpverflment,
must be under the orders of those whom the Imperial Govern-
ment controls. It appears to us that it would be 1m_possﬂ?le to
contemplate the use of British troops to quell civil dlsturbanceg
at the unrestricted bidding of Ministers popularly elected an
answerable to popularly elected legislatures. We are quite c}c:;i
fident that many Ministers would use such powers, if they bad
them, fairly and in the public interest; but we are also sure tha
they would be often exposed, whatever they did, to the charge
of being influenced by communal prejudice. But, in any case,
the British soldier has not undertaken service on this under-
standing.* .

(i) Obligations to Indian Princes.

199. Yet another difficulty which cannot be overlooked arises
from the treaty obligations, incumbent on the British Crown, of
supporting;im-certamn eventualities, the Rulers of Indian Stattis.
It is clear that it is impossible for tl}e Crown, upon whom ?
States rely, to lose control of the instrument by the ulse l<))
which in case of need the obligations of the Crown could be
discharged.

The Obstacle Must be Faced. -

in writi be falsely

200. We are well aware that in writing thus we may el
accused of want of sympathy with some very natural and legiti-
mate aspirations. But it is exactly because we are not willing

) inciple i is one which has been clearly laid down and observed

in mExlxl; Pnncxlgietﬁ\?%;e: irles when the quesfgz: lzf ;lge rilsg% 1cuf II:;I.);I;?; &oopﬂ;z;
. pub.s isen; ©.g., in New nd in 1861, an .

; rg;lgigﬁav;mtﬁlgi; m 11)1:5 Izcnr?liw‘i gﬁder Imperial authority ought not to be use;d
in support of a policy for which the Imperial Govergxlllent 18 not “l?m:?}g
Tesponsible. The established rule has been that Imperial troops are no ot the.
disposal of Dominjon Ministers, and their intervention in exceptional cases takes .
plece only under the authority of the Governor or other representatw? of the.
Crown.



Secondly, so far as it
volution of an entirely
) , capable of undertaking unaided the tasks
now discharged by the Army in India, must be g very slow
process indeed. If either of these propositions could be chal-
lenged, it would be easier to visualise the complete attainment
of self-government in India than it is. But even if these two
Propositions are true, that ig

useless. It is Britain
Indian minds the hope of
e we must do our best to
must also make what con-
tive plan for dealing with

. has fostered ipn many
Increased self-government and, whil
bring out this essentig) difficulty, we

Fribution we can towards g construc
1}. '

The Burden of Military Expenditure.

201. The cost of the Army in India ig borne by the Indian tax-
Payer, and paid out of central revenues. It 18, of necessity, @
very large figure—gas present no less than 55 crores, equal
to about £41 milliong per annum. We printed in our first volume
a table-(Vol. I, para. 113, note) giving the ratio of defence ex-

penditure to total expenditure in the Dominions, and it is
Interesting to note the contrast between the case of those

Ominions and the case of India. This contrast is

not due solely to the immense difference .in the rigk
to be insured against,

It is also in pt explained (and
the explanation is one

; . Dot always borme in ming when
using comparative percentages) by the respective Jevels

of poverty or wealth in the areas compared. Bat, after gll

Ir}dia, and the |
wt;i l?u p‘?ssitt;lebregerv ‘;“ But, in so far as constitutional jssues
xa © 881 © involved, { T i

geueral termsg, e teel obliged ta touch upon it o
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Purposes of the Army in India.

202. As regards the purposes for which the Army mt'(I\Edt?or]x?‘
waintained, we have been at pains to procure informa 1I-1 T
the best sources and to test it in every way that was OhPe efence
The objects for which the Army in India exists are tt i Corenes
of India against external aggression and the mairﬁ e: e s
internal order.* The size of the Army to secure Offee o the
is not, as is sometimes imagined, fixed by the Wér m:,nder-in-
Army’Council; it is fixed on the advice of the Com

‘Chief in India and of the Government of India, of which he is

X . h
3 member. Constitutionally speaking, 'thlshmefj‘:el'; g:&otf th:
authority ultimately responsible for deciding the s %estion e
Army in India is the Secretary of State. If some g

v . : : it
~ great importance connected with the Army in India arises, i

may come before the Cabinet, an_d the Csr.bxmai};J mag Bféclfmtr}:;
advice of the Committee of Imperial Defence, ﬁt Ifutgh ! OCabinet.
responsibility for the decision reached rests wi L
The Committee on such occasions would invaria ywéll do the
Secretary of State for India and his advisers, fasthe Tporial
Secretary of State for War and the Chief o ol Ao
General Staff. The Secretary of S@ate for Induai 81; sz nas ot
his service the advice of a soldier of high rank and ﬁ0 % degfsion ”
of India. In the Cabinet, where, of course, the n?’ding power
taken, the Secretary of State for War has no over-nmber o
e is, like the Secretary of Sta,t_e -for India, _aﬂ{?e e e
C bixiet taking his share in the joint responsibili xf iy
d:cided' but with the important g;sgl::iggnp :ll.lta'g% zhe ISlecretary
are i niescen ;
Z?nsutzi; ?érl Iﬂ%liva,e i;,: %:ce%ective without the concurrence of the

majority of the Council of India. .

203. We are assured that the size of the Army in II:&?;Z fm]?:
artificially enlarged with a view to making some po

available for service elsewhere, or for the purpose of keeping

. . of
on Indian soil a reserve not needed in India at the expense

‘the Indian taxpayer. Its strength is not more than is calculated

to be necessary for meeting the emergencies of internal disorder
0 D&

and the possibilities of externsl attack. The extent of the

' aturally
ade upon it for these purposes n ]
(::;11}:: %:oxsr‘\cttggty tomtime, Iti):t it has to be ready for the strain

i i itish element
in comes. Neither is the' Bni
hinoair th:hestza;;y Authorities in India believe to be I}eeflted
:égreagsr tha;f:'posses. The Commander-in-Chief makes hl:hzsrg;lil;:‘ f;
o 'pitions for British troops, and the Homel?u orities in
- nlati‘ﬁin with him do their best to meet them. very !
consu

Compare the resolution of the Legislative Asgembly of 28th March, 1921.
* Compare the

Thig sem j i in Indis is
‘ finiti the objeots for which the Army in

mmai tﬁned ‘m;sbz’ng;:af; bybgs':fCab?net, and statements to this effest have
' moain w!

-been made in reply to questions in Parliament. .
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Or on its fronti

ers, drafts and reinforce-
drawn from hot

e, and the reserves main-

perial Government ts from the Army in India for gervice in
other fields. For example, troops from India served in Egypt in
1882, in China during the Boxer troubles and again in 1927, in
the South Africap War, and on many other occasions. The most
striking and extensive instance arose when numerous seasoned

unitg of the Army in India serveq in many theatres of the Great
War, while territorial battal; i

A memorable exception to

ring the Great War, when, with the
approval of the Imperig) Legislative Council, British India

Supply of Indian Troops tor Imperial Purposes.

204. While, therefore, we hold it
and cost of the Army in India are
to be Tnecessary for the def.

to be established that the size
only such ag are considered
ence of India against external
hce of internal order,

» 88 a matter of hi

it ig im-
Empire has frequently ‘asked for troops from

: . appeals, to lend troops for
8ervice abroad, it follows that the troops assembled in India, and
paid for by India save when so lent, are in excess of India’s own
needs. The argument is, of course, in itself fallacioug, And
against such an inference mugt also

‘ ‘ be set the consideration
already referred to, viz., that circumstances might arige

the troops in India would need to be reinforced from elsewhere
in the Empire. But we cannot frace any instance jp which the

en refused outright ; guch
ne, by the Government of
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- i mperial
India as one that ought to be promptly glante(_lnln ;ﬁzii’spown,
interest, unless immediate anxieties concezf'm g e deares. of
safety make the contingent risk too great (for Slowould.-not bo
aggriisedAtcc:;oE(rlli(SglyfxffiIZhout questioning the pré)pgsmrlloezdsh?:
fhepsiz‘e of that Army is fixed by reference .'20 (11?3 xlx?nsfrom tinat
is easy to see that the temporary loan of lén{{ es rawa from, G
Army may from time to time properly a‘t a,pvery'convenient
geographical position of India often makes 1
quarter from which to borrow them.

¢ t1
the analysis of India's military burden. ; se of the Army
it seems to us, is not wh‘ethe;,]r the smee ;erédfﬁfptfig twin purposes
R ia is preater than 1s ne . tion
Z(f:?;?egrr:gl gg:' ;ng frontier defence, but wixeth:;‘i;]“ ;g[g;;o:;d
with the latter of these purposes there 18 an Imp v il
to a purely Indian, aspect which, in the absenc: d its cost as
. pl i mg might make it ineqmtable'tq.rebar S s 10 ba
glllglincgasoleiy upon Indian revenues. Thl: 1325’ ?eoat many Con-
determined by any single and ;1;nn%lessf Sm the gcales before the
i i to be measure im to
;lglzl;?ct;mc]:nhi;)\;e tr?lly read. We do not for a m%m::tt tfia:zxe 1
have evaluafed every factor (some of Whlchl, s‘zzchnical) but &
uestion of capitation charges, are extremeyt T the,groun a
?summary of relevant considerations may help to ¢
he future.
for the The Imperial Aspect of Frontigr_ Deienc:.emment o
m
‘ nt in favour of recognising so I
tho total burdon s reluted 1o e encn of Tndin wero. 1y
o
ian i is as follows. If the defence X . a
fI [ﬁlm’nt liﬁtir:tStgnlly India that would suffer. gn(iigr;fl:?o:;ﬁe
Iild’ialn roperty would be the first to bear th? 11;2 the results.
invasi V ﬁ)llt they would not be alone in dee't ig recisely for
The wholo Bmpie would bo o, Tnded, 1 1 el o
is 1 Empire cannot rel i neral ’
ghls reafsimd?hi;)t t]k;e:ld ar?d that the _Chlef of the Impegzlg:umed
Sence a dntli& C?,ommi,ttee of Imperial Det:epc? ngtions of high
t t*ﬁk&n rt ?n advice or discussions on cl?tlca'tguits neighhours.
s(t)rategy p?nvolved in the relatic;ns 10; gl?: lg'ovlz;ier of India: it is
ntier is not only he militar
Th‘? ?orthtiwe?tfrfgztier of the ﬁrs't lmPortancgiifg?rotniier a,long
an infernat mm} r the whole Empire. On In e by land. and
poutt of view fo n to any serious threat of at ?ch‘t g’e Tolivered
;: fxlllgs?g;pl::nfg:bered that such an attack mig

y i i ute
nOt on a¢ W dl 1

isen in quite
between the Empire and a Foreign Power had erisen in g

f India is, there-
. rld. The problem o a
’?oiﬁﬁiziepa:fngi :11:)60:;:;1' part of the Empire possesses such

.
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frontier—vulnerable with such grave consequences and defended
at such a cost. Everywhere else, the guarding of a frontier can
‘be normally treated ag a local concern. But here, the effective
. defence of India is & matter in which other parts of the Empire
are also closely and directly interested. Imperial foreign policy,
Empire communications, Empire trade, the general position of

Britain in the Rast, may be vitally affected. And if operations
on an extended scale in that region unhappily became necessary,
mvolving the risk of 1 }

! conflict with a major Power, it is the
Imperial Government, with its fuller knowledge of the inter-

hational situation and its direct concern with all questions of
Imperial strategy, which wouyld naturally take the leading part.

Some Countervailing Arguments.

207. We have said that we do pot intend to enter upon the
question of capitation charges, i.e., of the claims made by the
British Government against Indian’ revenues for payments to
cover the cost of training recruits who, in due course, are
drafted to India to maintain the strength of the British
units quartered there. This question also, we understand,
1is under discussion between the two Governments; it is g question
Invelving much expert enquiry, and we are, of course, unable to
deal with it. However it may be decided, both as regards the
principle of liability and the actual amount, it is only one of the
‘considerations which, as it seems to us, enter into the more
general issue. Having indicated in q previous paragraph some
‘of the matters which are put forward from the one side, it is
right that we should also indicate other considerations which
are among those likely to be urged on the other. It can be
forcibly argued that, although India’s long coast-line enjoys the
Protection of the British Navy, her present contribution towards
‘the heavy burden which thig places upon the British taxpayer
s only £100,000 a year. It hag to be remembered that the
security of India from external aggression is i
creased by the knowledge that the whole

Tesources of Britain would, it necessary,
‘protection.

Could the Barrier to Constitutional
* 208. The result of this analysig (a
figures) seems ta us to be ag follows.
-_relat_ed_ that Indian defence cannot, no

Advance be Removed?

part from any question of
India and Britain are so
W or in any future which
of purely Indian concern.

sarily follow from this that further progress towards the realisa-
tion of responsible government in British India is barred until
the work of defence can be adequately discharged without the
help of British officers and. British troops? As things are, there
3.8 block on the line of constitutional advance. All hopes of:

t
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i al
evolution in the Central Government towards the uitimate go ,
describ:'d in the declaration zf f20tt§1 A;xtg»:s(tiel?ﬁiiusa:;z tlel‘; %;nfﬁ;
of being indefinitely frustrated if the attitu .
gegiilngRl:poit) is )rrna.inta.ined that any future change éDVO1Z§:
the putting of the administration of the Armyh un efread
authority of an elected Indian legislature. We have G’a ern):
given our reasons for holding that whatever form the OYta,
ent of India hereafter takes, it must continue fo be % I;l.;n fg
government, the members of which'take joint responsl tlh 1 tythe
decisions within the scope of governmens npohcy, &'II;'I't a‘;v ibe
lntroduction at the centre of that _div1szon of resp«;psu ili gv bich
is called dyarchy is quite impossible. The question 1?& ether
there is any other mode of treatment open which WO;.I thg ovide
adequately for the needs of Indian defence, and a t'tu{ional
time offer an earlier prospect-for some further cor;sx tional
advance at the Centre. It seems to us that thefotrlx] yfx?oontiers
method would be to recognise that the protection o A %d ontiers
of India, at any rate for a long time to come, Stofl relation
reéarded as a function of an Indian Governmen me relation
with an Indian legislature, but as & matter of sEprtlam ° concern
to the whole Empire which can only be effectively org
and controlled by an Imperial agency.

The Main Conditions of a Settlement. _

209. A solution based on this principle would prob%btliy h:;g
"to be brought about by a definite agreement.betweﬁ ndia and
outd bave 1o b seiied, amd we can only ndicate the gonere
would have to be settled, and we ] e genera

ines that might be found to be practical. Such a ‘
2&?}1}2 that gthe forcesdoomt%osmg thel e;;fls;ﬁg é;‘rlxgnxrzeg?dé?
w, longer be under the contro . _

Inoéli;d, ESt wo%ﬂd be under an Imperial authority Véhlcﬁl ::1%1313
naturally be the Viceroy acting in concert with thethom:[m der
in-Chief. It would involve an undertaking by ereturfx el
authorities of the obligations of Indian _defencio mecruitment
the continued provision of definite facilities as re wtment,
aréas, transport, and other matters. And, of c;og;z » 1 would
invoive an equitable adjustment of the burden old ance, which
we do not attempt to prejudge, but which wou a pf ompIndian
naturally take the form of an agreement to provide a; B b
Tevenues an annual total sum, subject to revision § atefrals,
and with the opportunity of sharing in economles.dealIing méri-
oution would be non-vgtable. Ix? Othfsarc’asvzecfar:xtra,ordinary‘ or
:g;n:;y eﬁﬁﬁgmexff;? ilxl;rz: broad distinction bet;v:e% tlhe :;;ﬁ;f
of expegitions or operations which are the result of tribal ac

ties and must be considered a normal incident of the Warden-

ship of the Marches and exceptional expenditure rendered

i ¢ of a foreign power. In the
- Deces by the organised attack of a f irely (a5 -
f,orme?rt::yase{ the charges should, we think, fall entxrely_“
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hitherto) on India

n revenues; whi i '

.8tances may be such ii te}?: fl‘zsxt’te“l?lle'we feel that the circum- consequences of our proposal Is that, it opehs ‘he “Contr

proadiog e ok in the at Ir stance as to make a case for whether that Government, in co-operation with the Central
nore widely. 1f such an agree- Legislaturé, might encourage the organisation, training and’

~ment could be reached : ituti
Tndia which this Prob{er;he;)fblgglf{ent(_) consfitutional advance equipment of certain military, P oo, which 56 i
longer stand in the way. ce now presents would no lts own, independently paid for and conbrollel, ANcH s

contain no British element. This involves technical questions

- Conse ini ; : into which we do not enter. We realise that financial considera-

210. On its g4 e m A‘dmlrinstra,twe Adjustments. tions will of necessity impose strict limits on the size of such

would ;S ddministrative side, the adoption of sucl ] forces, for the heavy contribution to the malntenance of the
not involve an b such a proposa ] ‘

y great departure from present methods. Imperial Army in India on the one hand, and the demands of a

If the responsibility ; g , . :
Tmperial govrﬁiggngort ht}:te é&rmy in Indis is to rest with the progressive civil administration on the other, v'vll'ltl definitely
represented in India };y tl(ie éngrernmcr:t would continue to be restrict the funds available for such addmo;l}?ltm% l atz}'ly Z};%ems;
day administration of the Arm vif)n(i:l-(gener&l; and the day-Dy- m]efnts. We 23 thelfa}clt, hotW eg’ i ti . %?h reixsona,ble
of the Commander-in-Chijcf ’)i’h ;‘ ¢, 48 now, in the hands self-governing India can only hope to tunction Wi £t
to be a member of the Indjan T e latter would, however, cease prospect of success if it can command military forces of 1ts owD,
a colleague of the lan Legislature, and, while he remained and our proposal helps to remove an obstacle to the ultimate
holder of N ‘1‘tfle] ) Qvernor-v(}eneral, he would cease to be the possession of such forces.
Legislat portiollo in the Government of India. The Central ;
prigticj uref, as now, would not vote supply for the Army aep}p'ro The North-East Frontler.
N8 Ol reven : Lt s - .
arrangement we hzjefgé’ségllzdpufp<)se, i accordance with the 212. We have hitherto made no reference to the North-Eastern
of the Governor-General. it ‘;‘;Uiiobel (;xu@lrlomsed by certificate Prontier of India. This is not because we do not realise tl;)e;t
bution of some Committee on Army uld like to see the consti- entry into the plains of India from this direction is conceivabie
Legislature—and in time. r}rln) affairs on which the Central but because all the evidence before us shows that the danger
would have representatives for t%pe, the Indmn.States alsg—- from this quarter is not comparable in any measure with that
keeping in touch with, mili: € purpose of discussing, and which threatens India from the North-West. Our proposals
administration would have to be‘l:gcu;lffﬁtlons- The military for the separation of Burma from Indiat have, however, atbear-
over its dispositions and arrangem ed in all necessary control ing on this subject. It is clear that whatever arrangerents are
to demand the co-operation ‘f;.mlen.t.s, and would have the right made for defence against attacks on the Assam-Burma front
authorities. Under the existilrfl 1t now enjoys from the civil \ must be co-ordinated between India and Burma, and it would
could easily be secured. If ang ‘gN h?:l:ltltu(t}mn such assistance facilitate this if the defence of the North-East as well as of
became responsible to a C e Government of India the North-West Frontier became an Imperial function.
entral Legislature, i .
necessary to ensure co- . are, 1t would first be .
devise machinery forcgeggiiamgi?’f by definite agreement and to : . Future Provision for Internal Security.
g erences or resolving deadlocks. . 213. We have still to consider the bearing of this schen.le.on
Army India i the maintenance of internsl peace and order. ~ The existing
911. We b ¥ . nisation Hereafter, Army cannot, as we have pointed out, be under the orgers of
. ave now sketched i : . ini i law and order may depend
Of_ 2 method of treatmentcylvelficlg bg%rst O-u“”}e the main features :i{gl?};iti; rggg:ttgg g: s::ev Bgfm:ll:i:fA:z:lvy. ‘We must, 3hereli3’ore,
Z‘;ﬂg :?J!lhergaftgr for a more careful exalriii;i?gzegniin ptr}'é{lmple; consider what is to be done to meet this difficulty, both at the
o Su"(lhl '?,,pl aulf (1)21 112 tneceiqszu.y before we pass to thsebezgilzgs pfesent stage and when further constitutional advance fakes
o ernal security t : = ace.
m ¥ to expl . P -
ore important consequences. plain one or two of its In contemplating the possibility of the transfer at the present
We have already made it abund juncture of the administration of what is 'popularly known in
we are pledged to 20 forward uf antly clear that in our view . India as Law and Order to electfad Ministers, we also con-
'subject only to the ove re d‘s eadfas“y and sympathetically, template the continuance unimpaired of the British Parlia-
efficiency, with the In.dianri_snt'mg requirements of military ment’s ultimate responsibility for the maintenance of the
that this obligation should coa tl'on of the Army. We consider public peace. It follows, therefore, that the Governments in
:m’d the spirit if the Army in Zrtlnlél'ue to be honoured in the letter Indis which are exercising devolved powers in this sphere will
us), out of the conirol of the Go 1a were to pass, as Suggested by‘ T T Tge—e—’;low. P&!‘t VI T "

( vernment of India. One of the

.
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have a right to look to the British Government for such measure
of military force ag may be necessary to enable them to dis-
charge their obligations.
The difficulty to which we have
sibility of placing British troops u
s of elected Ministers for the purpos
the peace and maintaining order,

just referred viz. the irapos-
nder the uncontrolled orders
e of quelling disturbances of

required at the earliest possible moment. The excessive use of
military forces as a substitute for

police should be guarded
~against by requiring a financial adju

stment between provincial
;and central revenues, secured if necessary by arbitration, if it
Yoccurred.

The position would, of course, be entirely altered once the
ultimate constitutional stage is reached and the British Parlia-
ment resigns finally its mantle of responsibility, in favour of the
Indian legislatures. With the attainment of complete self-
government by India, which such transfer e

may be necessary to supplement the civil ¢
and order. A self-governing India could not as of right demand
the loan of troops of the Imperial Army for civil purposes nor

nt, which will control that Army

» need any justification for refusing such a
demand, if made. One condition, therefore, of a self-governing

India must be its ability to maintain without the ald of British

troops the essential of all good government viz, public peace
and tranquillity.

ustodians of peace

The Decision now to be Taken.

cause the obstacle would remain. At
Present, as we have shown i

n an earlier chapter, thers are othe:-
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reasons why more rapid advance at the Centre mflr?pra:;;;ﬁfé
and this may be regarded by some as a reascéx} OSSiII))Og poring
consideration of the questions we have been 1§§u ing i the
Part of our Report. But it seems to us that i Wthem ¢ far
better to face these difficulties and try to o:erc;omihe oo
If British and Indian opinion will co-opera eﬁor illpresolve
and, while grasping the realities of the posi 931, v;stitutiona,l
to find a way to mitigate the obstacle to more I‘aple ggsirable onal
advance, this, we are convinced, would be a.txg.lor desirable pro-
cedure than to delay until the urgency of the p |

be denied.

n.
Relation of Proposed Scheme to Hopes of All-India Federatio

215. In conclusion, we wish to stress one general g)inzfédz?d
tion, which we think should be constantly borne; mthe d and
whiéh, as it seems to us, lends strong supporttho M e%ha.t al
nature of the plan we have outlined. We refer to the hop

: ; ) 3 to
- days to come the constitutional evolution of India will lea

] ] 1 tes as
the establishment of a federal system, in which I:;dgr;lslfgw e
well as British India, will find a p_la,ce.‘ Ev?ry'gw P PRy
forward should be tested from this point o v; w. At present,
the Army in India is paid for entirely out o Jevenues of
British India, though there fall into the fund %Jlx: ributions o
the form of tribute from many Indian Btates. I % s contribu-
tions arise under the treaty a:n:a,ngements ma s b o
Paramount Power and the individual $ta:eac§2cci indeéd nd the
et saparane: &A?gkrlgegt);m&%caszme of the most im-
co?ts;;ttenItngg): méaég(t::é hav'ep Forces of their own,.dpotr}i::lo?ér n;);
\lz)v(;lich are organised for service in case of need a}cl))rlxg51 %N he Army
for which the Commander-in-Chief is responmf (;3. At
believe that the movement towaajds a grgater e er?mt nity
not in time lead to changes in this situation. d;n vétates‘include
are these changes likely to proceed? The In Ilafilia. stes nctude
within their borders somzs:f tl:v% rxl'{acés sgf:urilix R hat dofeneo,
Plaged o g,?gnlgnt]g};: ;?ic;', without which ’I,mpes ofh I'nd'lzlllr e[:;)-
or ma;n ‘“ the baseless fabric of a vision.”" We a,vetem ac tz
gr'essﬂ? : the Committee on Army Affairs which we go;; " (f,o ate
:zli)artaof our scheme would bhe g{gﬁﬁ;; sgrtirégshenTehe; ;,re"just
includeﬁepre;z::gige:ofrﬁgisg tgja,ts;sxaultss _upon the integrity of
%gd;:u:s tﬁgse who live in British India, and, while they are

" entitled to rely on the protection guaranteed to them by the

British Crown, they have shown themselves willing and eager

to recognise and serve the common interest. Is it not therefore
o rec _

i i i footing

i Army in India upon its proper
oaigeble ttfxoe %1::1? ;:ZZns dfypromoting this fedeyal-»xiealfndi);g
tlel?i:’n?:ans we may be preparing a way by vvhmh1 :erems distt
Btates can participate naturally and easily, on equa ! th
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British India, in one of the functions of a federated India which
cannot be regarded as the exclusive interest of g part of the
whole. The advance cannot be hurried ; the achievement will
.come about not by prematurely imposing constitutional devices,
however ingenious, but by a natural process of growth. Sooner
or later some such adjustment must come about if any substance
18 to be given to the idea of ultimate federation, and in order
that decisions may not now be taken which might result in mis-
leading hopes being raised we would urge that this wider aspect
should not be shut out of view at the present stage.
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PART VI.—THE FUTURE OF BURMA.

216. In describing Burma in our first volume (paras. 95 to 99
of Part I, Ch. 8) we have shown that her political union with
India is based neither upon geographical connection nor racial
affinity, but that, in whatever way one looks at them, Burma
and India are different countries. Their association is, however,

‘how of long standing. Is it justified by other reasons besides

those of mere administrative convenience, and have ties been
formed the breaking of which would injure either or both part-
ners? 1In the first place, Burma shares with India a land fron-
tier in the North East, which, however difficult, has sometimes
In the past been traversed by invaders and might be crossed
again. She is also dependent for much of her prosperity on
Indian labour. India is the largest individual consumer of her
produce. Al considerable part of the capital and enterprise
which have developed her trade is Indian.  The stage of
political and constitutional development which she has now
reached has come to her as a part of India, and her reliance
upon securing further advance is based upon promises made
by Britain primarily to India.  Hence springs that jealous
anxiety felt by the politically conscious Burman that Burma’s
;onstitutiona,] progress should in no wise fall behind that of
ndia.

The preservation to the fullest extent of the advantages flow-
ing from these ties and the interests built upon the prospect
of their continuance are important objects, although some Bur-
man witnesses, in giving evidence before us, not unnaturally
sought to minimise the extent to which these advantages bene-
fited Burma. But while we have given due weight to these
considerations, there remain two main grounds for our belief
in the necessity of Burma’s separation from India. One is
the strength which Burman sentiment in its favour has now
attained—to the overshadowing of every other Burman demand
—and the other is the constitutional difficulty of giving to
Burma a satisfactory place in any centralised system designed to
advance the realisation of responsible government in British
India. We will deal with these two cardinal considerations in
the reverse order.

The Present Constitutional Anomaly.

217. The constitutional difficulty is undeniable and has com-
plicated the consideration of reforms for India ever since 1919.
Mr. Montagu and Lord Chelmsford did not visit Burma in the
course of the tour which preceded the writing of their Report,
and limited themselves, so far as that country was concerned,
to suggesting that it should have_three elected members in the °
‘Assembly and one in the Council of State and that it shoild

n
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come within th
this last recommendation

b

] _ seats for Burma in the Assembly and one
m the Council of State. Ultimately Burma's representation 10

the Centra] Legislature was fixed by allotting to it two mem-

an undivided ‘‘ geperal "’
r elected members (one for the European

the whole representation from Burma
consists of these faur elected members and one nominated
official. One of the elec : i

Burmans; and the fourth 18 at present

) ssion of questions which have no prac-
tical interest for Burma. An example would be the debates on

<hild marriage or the age of consent. Marriage with an imma-
ture child is ag much opposed to Burman as to European cus-
toms, and the Burman woman enjoys a position entirely

different from that of the Indian woman. Indeed, the structure
of society in Burma is so entirely different
tives could not be interested in the probl
keen rivalries of religi les i

do not enter into Burman politics at all,

for the Assembly, and it is not surprisi
find the journey of 9,000 miles over se
Delhi unattractive and barren of resulta.
ig seldom that the Governor-General’
tariat of the Centra] Government ha,
‘who has served in Burma.

We may add that it
8 Council or the Secre-
8 contained any member

The Divergence of Interests.

218. Moreover, Barma, increasingly feels that its own practical
interests sometimes conflict with the policy which commendg
itself to the majority in the Central Legislature. For example,
‘the tariff policy of Indis includes & substantidl custome duty on
imported stee), which operstes to protect the Indian stesl in.
-dustry of Tatas at J amshedpur.. Burma, however, requireg to

* M/C Report, pavus, 274,277, and 206, |
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¥

import cheap steel for the purposes of her oil mdtgt?& a?hdatfo;
her general development, sod ¢ cannot be sugg onsidered
tariff on steel is in the economic interests of Burn?g :ha,t areas
28 & separate entity. It might, of courss, be sai t produce
in India like Madras and Sind, which also do I;mreg that
gteel, are in the same position. But Burmah Wousha.rep g’f the
Madras and Sind naturslly bave fo bear their be, whereas
burden of India’s fiscal policy, whatever it may unit. The
Burma claims to be no part of the sa@e-emngnémco bu.ild up
Indian export duty on hides, which is intende t and it has
& home lesther industry, is another case in %01? dia that the
been officially admitted by the Government o 'ol.'IllS to Burma
operation of these duties has been very injuri ment of India
Since the international obligations of the Go:eiﬁ o oan be 1o
involve the maintenance of the principle ﬁhﬁ oifince*& prin-
discrimination in tariffs between province an %r e which no
ciple which would, of course, not apply to a Bu £ & policy of
longer formed any part of India—the msmutmnre(;ief ghe coDn-
protection has inevitably brought into strongnd India. Thus
frast in economic interests between Burma &h' have already
the interests of the two countries in eonormic poucy where future
begun to diverge, and it is easy to imagine _ca.seflsﬂe still.  Yet
policy may make the divergence more congude;a P e 'Legis-
Burma’s special interests carry little wexgh:f I?F Eue?xce of great
lature in comparison with the more powe. ucgcutta _
business centres in Indis, like Bombay iy ch the interests of

A good illustration of the way in w t any rate not
Burma inevitably tend to be overlooked, °§1°’d &By All-India
provided for, in matters which are handled as All-India
problems, is provided by studying the repor aopointed in
Development Comimittee. This Committee .W”th pg:sirability
1927 b}g the Government of India to .eJE?mlInte o nesis tod of 18
of developing the road system of India.” lature. Although
nan-official members of the Ceniral Logiz zh mosk urgent
development of communications is 0:;9 of ﬁmi volame) . the

blems facing Burma (see pars. 98 of our this province
g?mne:izétee did not include a smgl:e ?:?ﬁ:itfr&i pmviﬁrczs and
e omme S e
o ios sour-prograzame. . Ti would be sy to give other iastancse.
1n 1ts ?ou;;ic(;g; and the general attitude which they Iﬂ ’
Jach tns t course, snybody’s fault—they are f’he,nat‘g.a .conie-
a::;;c;t ,ofo the fact that Burma is not a province of India in any
guf, the technical sense of the term.

Burman Sentiment.

: lement represented in
: ’s actual experience as an e "
thz Igen‘ %r‘;liﬂgegi:lzmre‘haa reinforced the argument for separa-

" tion based on national sentiment. As long as the Government

of India was an autocratic Government, responsible only to jbe:

British Perlisment, reasons of sdwministrative convenienos
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might justify the inclusion of Burma in the Indian Empire.
But the British Government has announced its intention of
establishing by progressive stages responsible government in
British India, and no one in Burma believes that the Burmans
would acquiesce permanently in being governed by a self-
governed India. The Joint Conference at Rangoon had before
it & number of deputations which took up this attitude. Every
member of ‘the Committee of seven members elected by the
Burma Legislative Council to cooperate with us, when consulted
by the Commission during its Rangoon sittings in February,
1929, expressed the view that, if a resolution in favour of separa-
tion from India were proposed in the Council, it would be
carried. That these opinions were correct was demonstrated
when U Ba Pe, with the stated purpose of supplying the answer
to the Commission’s enquiry, subsequently moved the adjourn-
ment of the Council on this question on 18th February, 1929.
The motion in favour of Burma’s separation from India was
carried without a division. Some may ask whether the verdict
of the Council is the verdict of the country as a whole. We
ourselves have little doubt from what we saw and heard in
Burma that, so far as there is public opinion in the country,
it is strongly in favour of separation; that among thinking
Burmans the great majority desire separation immediately ;
and that it is only the elements which derive their political
inspiration from corresponding Indian sources that would
postpone separation from a belief that Burma’s political progress
may be hastened by a further period of association with
India. Members of the provincial Government, whom we con-
sulted on the point, told us that the feeling in favour
of separation was not inspired solely by a belief that the
Burmese taxpayer was at present contributing to India more
than he received, and by the hope that therefore separation
would involve a financial gain. They thought that Burmese
opinion would still be in favour of separation even without the
prospect of immediate financial advantage.

We come to the definite conclusion, therefore, that nothing
but the most overwhelming considerations could justify the con-
tinued retention of Burma within the Government of India,
and we proceed to consider the two main objections which have
been raised. One is military and the other financial and
economic,

The Military Problem of Burma.

220. The Montagu-Chelmsford Report, in its brief reference
to Burma, assumed that it must remain part of the Indian
polity ”’ for military reasons, but it did not discuss the matter
any further. We would first observe that, while it is doubtless
a highly convenient arrangement from the military point of
view that the whole of an area presenting a connected defence
problem should be under one political administration, there
are many illustrations in the British Empire where a single
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strategic plan must transcend political boundaries. The pro-

. bosition that two areas in the British Empire which are politi-

cally quite distinct must none the less remain under the ﬁme~
Government because they present a common military problem
goes much too far. It is common allegiance to the same
Crown, not common election to the same legislature, which
ought to secure the due co-ordination of plan and of etfort%
While, therefore, the argument based on considerations g)
strategy is undoubtedly one to be .serlously considered by
experts, and attended to by laymen, it cannot, we think, in
the circumstances of Burma, control the situation.

How far, then, do the military interests of Burma and India
coincide? We have given careful attention to the information
furnished to us on this subject both in India and in London.
The object for which the Army in India is maintained is, apa}:t
from internal security, the defence of India’s frontiers. Tthe
major and immediate place of danger is, of course, in the north-
west. We have described the character and extent of the
problem in para. 114 of our first volume, and in our account
of the North-West Frontier Province (Volume 1, paras. 359 to
363). - But, besides the major and immediate problem, there hlS
the more distant and problematic one in the .Noﬂ;h—‘_East. The
view which we take, and the reoomrpendatlon wh%ch. we are
going to make, are not arrived at without appreciating that
the defence of India proper and the defence of Burma }z:.rg
closely related questions, especially as the frontier to be watc e'f
in the North-East extends from Burma into Assam. , But, 3
the problem of India’s defence be viewed from Burma's shta;]h-
point, Burma has no immediate and personal concern 'wnyt . i
defence of the North-West frontier; she is mtergsted_ in i ]&s
as Ceylon is, but to no greater extent. The disparity in be
menace which the North-East frontier presents may he
measured by the utterly different scale and natuNre ;)ftt.e‘
arrangements which have been made to meet if. ohs rabeege'llcl
railway leads up to the frontier zone; no mo?le;y as oo
spent on lateral roads; and very little on Inte }lgence. ; e
watch on the North-East frontier is entrusted to mi itary po Itclf
We have described in our first volume (paras. 94 and QLZ) e
nature and extent of the forces permanently located in Assam
and Burma for the defence of this frontier. 1 -

i true that Burma does not rely exclusive y on
thie[ tf;:éezf s(ég:;]i?ﬁéd in Burma, but is also entitled to the services
of the whole forces of India, subject to the _satxsfactmn of simul-
taneous demands in India itself. But the size and nature of the
Army in India are conditioned by the major, not by the minor,
commitment. The value to Burma qf the heavy armaments
which India has in any case fo mamtalp must surely be judged
in terms of the liability which Burma's possible requirements
impose. Burma’s insurance premium should be proportionate -

“to the risks incidental to her position. Burma well understands
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that if, after separation, she continues to place reliance upon
the existence of the Army in India she must contribute towards
its cost. The position, therefore, appears to be that, while
‘Burma is not domestically interested in the defence of the North-
West, she has on her own borders a less definite but potential
danger which, if it actually emerged in concrete shape, she could
not deal with single-handed. The North-East frontier problem
cannot, thérefore, be considered in 1solation ; the arrangements
for meeting it must continue to be concerted with the authorities
responsible for India’s defence: but this is not necessarily a
conclusive reason against political separation.

The Military Consequences of Separation.

221. The suggestions which we have made in Part V of this
volume enable the military relations of Burma and India to
be viewed somewhat differently to-day than was possible in 1919.
If 1t is desirable to find a constitutional arrangement for removing
the obstacle to India’s political progress which arises from her
military dependence on Britain, it may with even greater force
be contended on Burma’s behalf that her sharing with India of
this common military dependence on Britain must not be used
as an instrument for retaining her as an unwilling province
within the area of the Government of India. If both India and
Burma are to look to a common source for protection, they may
surely do so as separate political entities, while the military
predominance of India may fitly contribute to the more efficient
organisation of the defence of both countries without imposing
upon Burma dependence on India in non-military spheres.

It would seem quite unreasonable to rate the threat from the
North-East so high as fo treat it as barring the possibility of the
change. We see no reason whatever why it should not be

possible to combine political separation with satisfactory arrange-
ments in the military sphere.

It is not, of course, for us to suggest the lines on which the

defence of India and Burma should be co-ordinated if separation
takes place. Inasmuch as increased military expenditure would
be gravely prejudicial to the interests and contentment of both
countries, it is important on this as well as on more general
grounds that the plan adopted should be such as will not in-
crease the sum total of armaments in the two areas combined.
We conceive that the troops in a separated Burma would be
under the control of the Governor for purposes of watch and ward
on the frontier and in all internal matters in which 1t is neces-
sary for the civil power to seek their assistance; while, for
anything more than merely local defence against raiders, Burma
would be in the same position as other parts of the Empire,
plans for the defence of which in an emergency devolve upon
the Imperial authorities. It would be open to the latter, by

agreement with the authorities in India, to arrange a concerted
scheme of defence.
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The Financial Consequences.

i lume’

' 222. In his Appendix at the end of Part VIII of this vo
Mr. Lai?on has 1()ili)scussed what the effects of -separatl(})]nt;llp(;it%;? .
public finances of India and Burma might be. Though the ches
settlement between the two countries must be detelt'mmried en)z
subsequent negotiations, we aré here concerned to notg a d e
dorse Mr. Layton's general conclusion that sepa;a(llqn‘ could
fairly be effected in such a way as to do no financia 111]12 syfor
either country and to leave Burma with adequatetres;ourcses or
her present needs and a balancetfog development purpo
excess of that which she obtains to-day. )

The fear has been expressed that in the event (;)fl 54122;22122
Burma might not be able to borrow on as favoura e rms s
if she remained a part of India and continued to en] ywere
benefit of India’'s credit. It is argued that, if Buzgnfare ore
separated from India, it would probably be some tnzle e gle the
new Government was sufficiently well established otoelila; o hor
Yo borrow as cheaply as she can now. It.seem: (o us to be
impossible to be dogmatic on a point of this sog 8 so much
must depend on factors at present unascertaine J bu e it
no doubt that Burm’gnbopi]r;ion woulI;do lli)(l:;fe:a,:}?:: th‘;r:ln D

influence urman _ ntiny

:gogtlad dl;;e;ﬁl%nt on th}er policy of her neighbour—a policy 1n

" which she herself exercises no effective control.

The Economic Consegquences.

i flect of separation on
. We have also to consider the e ) 1
Bl?rgu?;a,'s eeconomic position, and especially on 1?5?2?:5?;::&
ti ith India. Burma imports on an average
Jfozsc;)ovéls frorrln India, chiefly consisting of gunmes,ktoba,cgobz,:mec}
cigarettes, twist and yarn, 1pi'ece grotogs,inc&a.l };ﬁn c;o cz,mzn sty
ts. The iron and steel 1mported 1nto
E‘l(l)xg Europe. On the other hand, India imports froz::dBl;rég;
goods of the average annual value of 24 crores——-ln;e a85- cI;'ore
account for nearly 11 crores, kerosene and petro o;- aration’
and teak and other timber for 3% crc};res.t 'fi]&e effeCte a(,)chsep p
! acie, be that the 1a ch coun
:gzig’ap%;fmggaifnst the other, and many of the articles n:,_ng
are on the Indian tariff list. In view of ’the' vital 1{0591‘ a.nnd
of Indian labour to Burma and of Buém;,uxz1 Iﬁg: t:omlz 1:5 ezial
of Burma’s need for Indian coal an B ;f ome_epocial
tion between India and Burma, ;
g:'?:edc:?v:;uld be of advantage to both.  Since both cou.xtlltlnest
are includ’ed in the British Empire, this could be done wr orh
infringing the most favoured nation clause in treaties wi
foglgigi::;u;:;nf;am is naturally slow to approve of sepa::ﬁqx‘; ‘
froniJ so near a neighbour before tlae ;e«;esmpy tOfn ::le tlsmtp ;ﬁ :
r instance, all
unquestionably demonstrated. We find, fo _ L,
the? Indian members of the Indian Central Comm1ttefa 'hs
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advised against immediate separation. But the majority of
them bhave, on the other hand, stated that their objections would
disappear if, on further enquiry into the military and financial
‘impheations, it were shown that separation was feasible. Fears
have been expressed that, in view of the present attitude of
certain Burmans, the future immigration of Indian workers into
that country might be unduly restricted. It is not unnatural
that the Burman with his pride of race should regard with dismay
any prospect of his country being over-run by Indian immigrants
but we have shown in our former volume* that these fears may
easiiy be exaggerated. The presence of Indians in Burma is
due not to any special privileges extended to them, but to the
plain fact that Indians can perform many services which the
Burman is unable or unwilling to perform for himself. The
new coustitution for Burma should make due provision for the
protection of the legitimate interests of Indians domiciled in
Burma.
Separation Should Take Place Now.

224. On a broad view, the questim to be answered is not
whether separation should or should not be effected, but whether
it should take place now or at some future time. We base our
recommendation that separation should be effected forthwith
on the practical ground that no advantage seems likely to accrue
from postponem
stitutional difficultieg of securing Burman participati
Central Government of India are not prospective b
They will grow with every advance in the Indian constitution
and will prejudicially affect not Burma only but India itself.
We believe, moreover, that a decision to postpone separation
would be so unpopular in Burma as to endanger the working of
any reforms which might be given to her as a province of India.
A decision to separate her from India immediately would, on
the other hand, we consider, produce an atmosphere in Burma
favourable to the satisfactory settlement of the many problems
to which separation will give rise. In view of the changes we
are proposing in the system of government for the rest of India,
we are satisfied that the separation of Burma can be more
fittingly carried out now than at a later stage. -

We advise, therefore, that Burma should be separated from
India immediately ; and we think that there are strong reasons
why "a declaration to this effect should be made as early as
possible. But Burma will not regard it as satisfactory to her
self-respect if she is left in possession of her present constitution
for an appreciable tite afer further reforms have been intro-
duced in the other provinces. The principal reason why we
suggest an early declaration is in order that the necessary
further enquiries may be made in time for Burma to receive
& new constitution as nearly as may be at the same time as
the new Government of India Act comes into operation.

on in the
ut actual.

* Vol. I, para. 95.

ent of a decision to a future date. The con- *
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Questions Aiising out of our Conclusion. \

995. The conclusion that Burma should be Sepa;mﬁzgvefrfﬁ'
British India for purposes of government will not on };1 iros but
military problem to be adjusted between the two 02‘}; verv im-
will, of course, raise for consideration and dec¥31(21.1 ef B}lilrma
Port,ant question, what form the mew cons{ntu lo?tegtion e
should take. It is remarkable how little Cti’lse ﬁﬁicial or un-
matter has received from those bodies, Whef tﬁr arguments for
official, which placed before us the strength o eenthf Burma.
separation. The memorandum of the Governmman conditioné
besides supplying an admirable‘a)ccoun.t of .B;_n'd B ovornment,
and of the nature and organisation of its exis lln?in "nd illus.
contented itself—not unnaturally—with for[qltlha tga roaching
trating the main argument about separation wi Ot:l)o kpplace. It
the subject of what would follow if separation h tinP;e on the
would have been a waste of labour to‘spend ril{ug vo out an end
details of a new scheme, if the decision is not ta 921 btp on these
to the old one. The Burma Qo.mml-tteet’ lﬁ)e 2::1 only a bare
grounds, contented itself with giving in vl'st dxlr)gcated
outline of the kind of constitution which 1t a :

We think, as we have said, that the annountc_emenft Ek}l;lii
be promptly’ and publicly made fchat the sepaéa,tﬁn; 20 Burma |
from British India has been decided upon ar; theanew siders-
tion will at once be given to the question o e D eompli.
tution of Burma, and to the adjustment of tde-' 51 o

ted and important matters which must arise qunlgf o perlod
mfL transition. The Statutory Commission cannot itse tp dertalie
?o elz,]gora,te 'a, constitution for Burma, beca,tise suignges 111,(1)1 28 from
authoritative quarters aré not as yet fort comd'i;;tments ntl
the main question 18 settled, the consequent read] pents oo
hypothetical. We do not suppose that tllge ﬁ;ﬂ?ﬁﬁgt i & mow
constitution for Burma would be undertaken ot wlodge
pratia: thefsibje(:t Wi:hgotiiiemgz:mgr ?Eletil after further

rking of its presen nment,
gi(;llllierywi(::to lgca,l conditions and opinlons.

It would only embarrass such further enqui:g (iii a;vmr:
e pronoulncem_zgtgf a:u: om};,(i)rv;v recommendation
i i 1 a‘rl . 3
S v::(;ch Zf? u:geoga.?ne time, the decision ‘mt favour a,z:
sipe ::ic:g cannot be prudently reached w1thoqtvt:_3, 1 &nzobll.em
:?S:;hsing the general nature l(}f t%s (;?rx:)foqsl;entﬁ‘eregore m

i then present itself. e ) . Ny
vzih‘;ch fwgvmgords onp the subject. Burma at present i8 & P:l)
vinee fe British India with a provincial legislature, tariml Z.
Z;:ccfedo which has jurisdiction over about half tthef tgwk v:;:d
of the ,province (for pearly half of Burma consists o

-

; Lo . "
tracts) ; administration of provincial affairs is carried out unde

+the system of dyarchy ; but the authority of the Central Govern-

ment of India extends over Burma as part of the whole, -’w1th
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all the powers of superintendence, direction and control which
the Government of India Act confers upon the Governor-
General in Council. Now, after Burma is separated from India,
it will cease to be an area in which there is a distribution of
powers between Centre and Province, and the first question
which will arise will be—
in future the powers now in the hands of the Government of
India in respect of Burma ?
The transition from being one of the provinces
a larger whole to the position of & self-contained and unitary
state makes it probable that the future constitution of Burmau
will fall into a special category, neither following exactly the
future provincial pattern nor combining withont modification
the central and provincial powers we contemplate for India.

et-back, and we conceive that
ated Burma would, like that of
Yy to more complete self-govern-
ary to point out that this does
provision introduced into India
ld be regarded as strictly applic-
he provisions of the Lee Report,
certain proportion of British to

making up

India, be a stage on the journe
ment. But we think it necess
pot mean that every detailed
0 pursuance of that policy shoun
able to Burma. In particular, t
which fixed a date by which a
Indians in the services shoul
general average over the whol
vinces, less in others, These
be taken as automatically applicable

the States of Karenni. The ultimate advancement of Burms
will depend more than anything else on the efficiency of
a suitable administration during the years now coming, and
premature éfforts on jts part to dispense with help from Britain
would only lead to disaster, Modified arrangements will be
required for many important matters—Burman currency and

Burman loans, for example. The whole relation of Burma with
the rest of the Empire will raise new problems which must be
handled with the help of the

best experience available.

hat sort of authority is to exercise -
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b

Relations of Burma with Indian and Home Covernmentis.

' . 3 3 hing
226. We cannot go further on this point without trenc
upon the area whicﬁ will be explored by those who will h%:vg-
to devise in more detail the future constitution of a separ:_e
Burma. But it may be convenient if we make an obsle;v:h 102
on ‘the extent to which, under separation, Burma wou ; :,11;6
with British India in some special degree some pa,rtst.o the
supervising machinery of government. The sugges 10;; has
been made that, though the Governor-General in Coun% a
the Indian Legislature would cease to control Burma, umid
would still remain under the Viceroy, who, in this v1e\7vi7vvc‘)(1)1us
become Governor-General of India and Bur?la.Th a%ce-
advantages might be claimed for this arrangement. fe1 e
roy, it may be said, would form a convenient and useuu mk
between the two countries. The plan would tend to z}x) ;&y the
anxieties of Indians resident in Burma. It might fep e
Secretary of State in the discharge of such powerts o dsugser
intendence, direction and control as might be r}e]a’ amend e
Burma, if the Viceroy were interposed betwgellll 1im la b
Govern’ment of Burma. Such a scheme mig t mlv;o vc-}i e
certain matters relating to Burnqa_, which cgmnot te'd tha,yt
decided without reference to Brlthh anthorities outsi t? hat
country, instead of being referred in all cases direct gt b
Government of Burma to the Secretary of State, u;;ger e
dealt with on behalf of the Secretary of State, forIudia bis
e o aclions whichmight posibly srise on the
Burma. Complications which m T 3
ili i - d. Burma, it may be
military side would be thus simplifie e, s
argued, would thus not lose all at once the help to be
fr(;g;lll the experience of the Government ‘of‘ Indu(x1 zge i?k(;h
matters. as foreign affairs, currency, exchange, an theless.
This is rather an attractive argument, but we are, nevixé India,’
not disposed to favour such a plar,x. A chfero% 0 Tndia,
appointed from home for a five years’ tenure o ot cw’ha,t e
have little first-hand knowledge of Burma, exce;; hat he
could pick’up by an occasiona.l.tftir A gt;% ehlge gizg:; S IS)tate ce
would be of little assistance either & o, of Biate or
to Burma, in dealing with Burma's pro elalrps. e, contriby.
tion, therefore, which the Viceroy under 111?1 I;n v fitle viould
be able to make would tend to be contf:;ro fe [2nd determined
by the departments of the Governmen 1;od India, weges
would be an obvious anomaly in a separa ef Burma being etll
iect of regulation, or at any rate of influence, by
tSheecr::Ezal,)1;~|iaa,1; of a,ngother Government.  Moreover, ijlheB plan (i)ﬁ
having a single individual as_ﬁp:erg;)r :efricl)?lgmf:irétionurm‘a]'.‘h 8
3 ssibill lon.
?:&r::;t_oghfgggzn:nghgf %:mna. al)je not identical ; this is indeed

~ one of the strongest reasons for separation, and it may be that

these interests will tend to diverge still further.. It is guite-

possible that the ‘Government of a sepa.ra’qed Burma, b&cked
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by the Burman Legislature, may make proposals which would
not be palatable to India. If this occurred, the position of the
Indo-Burmese Viceroy would be extremely embarrassing. If
he accepted or supported such proposals, there would be an
outcry in India. If he ruled that they should be dropped or
modified, he would be accused in Burma of having sacrificed the
interests of Burma to the interests of India. And public
criticism  would not attach to an abstract entity like
the Governtent of India, but to the Viceroy personally,
for the Government of India would be a third party,
having, at least in constitutional theory, nothing to do with
. t. We are, therefore, clearly of opinion tha?, if separa-
. tion took place, the Viceroy of India should cease to have any

official responsibility towards Burma, and Burma should have
a Governor of its own not subordinate to the Viceroy.

The point at which co-ordination of Indian and Burman affairs
might be secured is in Tondon and not at Delhi. Tt may be
thatf, both in connection with the separation of Burma from
Indla. and for other reasons also, the present distribution of
functions and spheres between the different Secretaries of
State who deal with Empire affairs will come up for recon-
sideration. Whatever may be decided upon in this connection,
1t 13 clear that the separation of the Government of Burma
grorr{ the Government of India should be so carried out as to
t;Err.ush to the Burman people a guarantee of the status which

e new (Government would occupy, and at the same time
to famlltat? the handling of problems in which India and Burma
must continue to have a cloge common concern, such as the

problem of defence and the proble i i
respective Civil Services. b . of reoruitment for their
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PART VII.—FUTURE RELATIONS WITH THE INDIAN
STATES.

227. We have in the earlier volume of our Report given some
account of the Indian States, and have called attention to the
Important position which they occupy in the political map of
India. The problems which have to be dealt with by the Central
Government of British India are not confined within its own
boundaries, for the dividing line has not been drawn by refer-
énce to considerations which, on grounds of economic interest,
Or racial connection, or physical geography, naturally separate
Countries from one another. It is often said that there are
“two Indias,” one the India which has been subject to British
rule, and which has pursued its constitutional development as’
a part of the British Empire, and the other the India of the
States, consisting of nearly 600 units, which are not British
tervitory, but are ruled by hereditary Princes and Chiefs, who
are in relations with the British Crown on terms which secure
to them large powers of internal sovereignty, while their external
relations are a responsibility of the Paramount Power. 1t
would be more true to say that there is really only one India,
but that the unity of India includes the Indian States as well
as British India. ‘‘ India is in fact, as well as by legal defi-
nition, one geographical whole. The integral connection of the
States with the British Empire not only consists in their rela-
tions to the British Crown, but also in their growing interest
in many matters common to the land to which they and the
British Provinces alike belong.”’* Apart from questions of con-
trol exercised at the Centre over the Provinces of British India,
All-India problems, whether of war or peace, are really
common to the whole of India, and not limited to those parts
of it which are painted red on the map. Consequently, what-
ever may be the future which is in store for British India, 1t
18 impossible to conceive that its constitutional development can
be devised and carried out to the end, while ignoring the
Indian States. It is equally certain, in the long run, that the
future of the Indian States will be materially influenced by the
course of development in British India. The Indian Princes
have not been slow to acknowledge that their interest in the
constitutional progress of British India is not that of detached”
spectators, but of fellow Indians living in a world Which, fer all
its history of deep divisions and bitter rivalrges, preserves in some
respects remarkable cultural affinities, and is slowly working out
a common destiny. It was for these reasons that we addressed
our letter to the Prime Minister last October, and drew atten-
tion to the importance, when considering the direction which
the future constitutional development of British India is likely
to take, of bearing in mind the relations which may develop

——— v

* M/C. Report, paragraph 296.
69973(2) ‘ ¢




194 PART VII.

between British India and the Indian States. We wrote,
- " Whatever may be the scheme which Parliament will ulti-
mately approve for the future constituti
British India, it is essential th
future rvelationship between th
Greater India may be adjusted

And we added that *“ It seems clear that we cannot afford to
ignore the reactions of the presence of the States on the
problem we are studying in British India, or the possible reper-
cussions on the former of any recommendations we might frame
regarding the latter. At certain points an inevitable contact
takes place.”*  We are glad to Jearn from many indications
that our proposal of & Conference, to be held after our Report
1s published, to which both representatives of British India and
representatives of the States would be invited by His Majesty’s
quernment, _has been welcomed on the side of the Indian
Princes, and In what follows in this Part of our Report we
are endeavouring to concentrate attention upon and to analyse
certain suggestions in the hope that our work may be useful
to this Conference. 8o far as concrete proposals are councerned,
we have to remember that, although the relation of the Indian
States to any future constitutional framework for British India
18 well within our terms of reference, it is not an aspect of our
enquiry to which prominence was specially given by evidence
and discussion when the Commission was visiting India, and
until the opportunity arises at the Conference which we have
suggested, and which all British Parties have approved, for repre-
sentatives of the Indian States to put forward their own views, it
would -obviously be 1nproper to pronounce dogmatic conclusions.

on and governance of
at the methods by which the
ese two constituent parts of
, should be fully examined.”

General Acceptance of the Federal Idea,

' as become a commonplace o obsery
1deal to be aimed at is some sort of federal
would embrace every part of Greater India,

Mr. Montagu and Tord Chelmsford wrote,
to the future we can picture India to ourselves only as present-
Ing the external semblance of some form of federationp’ The
provinces will ultimately become sell-governing units, held
together by the Central Government which W?H deal’Solely
o all of them. But the
vinces are also to a great
_ E;t Staﬁes are interested—a
e, oprum, salt, railw an

;elegraphs. The gradual concentration of tﬁzségfergﬁzsnt of
ndia upon such matters will therefore make it easier for the
States, while retaining the autonomy which they cherish in in-
ternal matters, to enter into closer association with the Central
mment if they wish to do so. But though we have no

Ramsay MacDonald, October 16th:.i5§5,krgprinted in

228. It h e that the ultimate
arrangement which
Twelve years ago,
" Looking ahead

with matters of common concern t
maiters common to the British pro

extent those in which the Nativ
defence, tariffs, exchang

, * The Chairman to Mr.
Vol. 1, p. xxii. )
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)

hesitation in forecasting such a development as possible, the

last thing that we desire 1s to attempt to force the pace.

Influences are at work which need no artificial st’,lnnxlatlon.t Ali'
that we need or can do i3 to open the door to the natura
developments of the future.”* ' .

Thepmain 5pie(:e of constitutional structure resulting from'lt}(l}(;
suggestions in this passage was the creation of the‘Co_l(Jlnmthis.
Princes and its Standing Committee, and we shall con;;l e_rt s
development more in detail below, 1n .order to see how far 1 cltvi-
be regarded as a step towards what 18 cqntemplated ?Sdatr;le %N "
mate possibility. Two other quotations of more recen R, ?ﬂd "
show how widely current is the ldea,‘(‘)x' perhaps we SH?S Hiﬂh}i
the vision, conjured up by the words * federatlont. o e
ness the Maharajah of Bikaner, in th? important sta im;a e
by him after first reading the Viceroy’s announcemen ho Do
31st, 1929, referred to the sympathy and support of the b i; ntial,
which. he believed would be forthcoming 1nf& very zsxgds o
and practical manner at the proposed Con ergncet, 1; s
that the Princes ‘* have openly given expressllon Od the ulti-
that the ultimate solution of the Indian prob' Pﬁ] Mrlld e e
mate goal—whenever circumstances are favoura e‘; a e he
is ripe for it—is Federation, which word has ng Srrthe o tior
Princes and Governments of the Spates. tn e ord
Committee adopted the analogy used in the Mog agu.tion o
Report of the open door, while adding 2 shrewc cauf fede%ation
the danger of trying to advance In the dlrec}tjllon t(; P ad
too fast—a caution which we take thorougtt}; bo e
venture respectfully to endorse. The Cf>mm1 ee thi;x o

“We have left the door open to closer union. Tgerell‘sml;gn asgthe Jur
proposals to prevent the adoption of some formhof fe :{; oD B ere 15
Indias of the present draw nearer to one anot! ter n o s'tates o
nothing in our proposals to prevent a blg: state li)ng?tis}I: O e e,

tering now or at any time into closer union with Bri % adoptod,
;Ill the next section of our report we make sugge,stu(:.,n_st gas b;en o S
mayv have this result. These things may come. But i S o presonted

; ith increasing power, a8 we have studied the pro tion of
Iéé)?xx;,u:h:tl there is need for great cﬁiig:a:l ;ie:rlclangh:n{?lxl-izgei %,s - wholo

: ime, 80 . " PRI
iﬁ:ﬁﬁiﬁ”&ﬁﬁﬁ:ﬁéﬁz ke entiraty and unimpsied of theis individual

sovereignty within their & 8 -
We are, therefore, fouowmrge SsW:(t)lf]t: 01‘1733 tl)oeel?:fm:ha: tizn:sgélg_

: i when we exp: ¢
?i(;mcle%trfgyvﬁgv Greater India will one day be exprgssua;}1 11?::1?;
form of federal association, but that the evolutio thv;; e Sow
and cannot be rashly pressed. We feel, hi?v{)ev?)? e o
repetition of these generalities would.. not be o reserving’
and that the best .way to help will b%’ while ogtant g
throughout the caution in treatment whic Soflf}]lp riant and
difficult a question demands, to consider some o eldl' i
which the adoption of the idea of federation would 1 )

\ * M.C. Report, paragraph 300. i

mittee’s Report, para. 78.
t Butler Com ' a2
69973(2)
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and to see whether there is any constructive action which could

now be taken as at any rate a short i
t0 its atbainment. Y rt step on the long journey

The Butler Committee on the Exercise of Paramountey.

be?\%z'enAlzioﬁiSt )“t(? desu'e‘to draw attention to w distinction
reference to {1 lu'cxsl-l(.)-ns which arise and are discussed in
Indie. One l:'(:slzodggni/ilgﬁtﬁecn the Indinn States and DBritish
O s : e exercise of paramountey. ‘The
gf'geroflb cgoncemed with the treatment Iof nmtter;} Whlich
It Tﬁnm(l)}n concern o the States and {o  British
relationship betwecn the Tan gave, am account of the
Sta it Lo e raramount Power und the Indian
aris?ﬁsg’ f;:])lrtnhtll-)ea;:ttj]guur reference to the rights and obligations
sufferance. and t}S’ fingagelilellts, and sunads, and from usuge,
studied this e Otlel causes. - We have, of course, carefully
before the'B‘z%mr é and qlso a good deal of the material placed
attempting tu aer ommittee in this connection. We are not
Committeo \Z;iﬁi) Ovel.'} the ground which the members of the
specinlised sumny JCh greater opportunities for detailed and
its important r Y, have covered, but we must at once emphasize
at present) th;ﬂz}mrnendatmn"‘ that the Viceroy, and not (as
Agent of the Par OVernog-Gene'ml. in Council, should be the
This would invo?{nou,n‘t Power in its relations with the Princes.
of the existing t‘et’ as the Report points out, an amendment
of India Act o zatme faw, for section 33 of the (fovernment
GOVernor.(}e“)?lm 8 ’to VQSt this function technically in the
Foreign and ;’;‘Ll,t}“ (JO““CJI-_ Iiven at present, however, the
always held bo‘t}llcalvportfoho.of the Government of India is
of the work cf)nneitedlc;?i?}i h}llmself f he disposes of the bulk
of the Political Secrémry; aflde hIi:dl{%n States with the help
weight in his Council in th > View must carry cspecial
discretion, decides should ggsi)efgg:‘l;“;tll C%‘Sles wtuch bo, in his
racti . 1e al ch: 5 g
procice wond i horne, b iy st ahangh
tion of tile Butf ?re Stron'g md’,c"ltiOhs that this recox;mendu-
Princes, and we sllns(t)oiiimfl}ttee 18 warmly welcomed by the
the approach towards p ? 01.1t that its adoption might assist
be extremely diff a federal solution, for while it would
, y difficult to conceive of 3 federal association between

units over g e
claims to ex::fize()f' V;hwh a responsible Federal Government
. -2 Sxerase nights of Paramountey, it is a very different
Butler ommittee Report, pamgmphsﬁh RS S
describe the representative of

677&11(1-”;(;6 i The word * Viceroy,”
. Nty \ v
Indian States, has become usual d the King-Emperor in relation to the
%orlnmlttee. So far as we ko .tilxg W\z;adfollow the nomenclature of the Butler
ule, nor is it : ’ never occurs i
1t used in the Warrant of Appointment éﬁdt;yséccttioorf g;&t)\;t:}?;
z;’]henbLOBd Canning wag appoixftgga? (I)I:anee;l‘Xictoria’s Proclamation of 1858,
ereby distinguishing hj 8L Vicero
Govergmc;?tlgfglllilsélil:gf oim, on._the direct a”“mpti}‘;:ng Gt%ver(r]lor-Gem;n:sll’l”
\ » Irom the previous Govemors-Geneml)xrmd:r tl::vg;r:p nyB
R it *
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matter to envisage such an association ultimately developing
between provinces of British India and the Indian States when
the exercise of Paramountcy over the latter is in the hands of,
the Viceroy as distinguished from the Central Government.
There are other problems connected with the mode of exercise

‘of the powers and duties now vested in the Crown, but a

satisfactory settlement of this particular matter at the outset
would clear the road for the other topic with which the idea of
ultimate federation is specially concerned, namely, how can
some better organisation be, hy slow stages, evolved for the
discussion and regulation of matters of common interest
between British India and the Indian States?

The Complications to be Overcome.

230. The bringing together of political units into a federation
essentially involves an agreement between them to place In
the hands of some central body duties and powers to be exer-
cised by it on behalf of them all, while the constituent units
retain unimpaired their autonomous authority in other respects.
The application of this idea to the area of Greater India cannot
follow any known pattern, for the circumstances are unique,
and its accomplishment must remain a distant ideal until means
have been devised to meet and overcome obstacles which are
at present extremely forbidding. If we point out what some
of these special difficulties are, it is with no desire to-make
the most of them, but it is because no advance from the stage
of vague aspiration is likely to be made until they are to some
extent defined and faced. The first difficulty that presents itself
arises from the heterogeneous character of the units to be federally
associated. We will leave out, for the sake of simplicity of
analysis, on the one side the numerous small feudatories and
estates, and on the other the parts of British India which are
outside the major Provinces, though neither of these complica-
tions can be dismissed as unimportant. We have then to con-
ceive of some sort of federal union between (1) non-British States
possessed of the internal sovereignty we have described and,
generally speaking, completely independent of one another, and
(2) British areas which derive their measure of autonomy from a
common centre and already form part of a single political system.
It is obviously much more difficult for units of the first class
to surrender to a common centre authority over matttrs of
common concern than for units of the second %lass to do so.
Then again, the range of matters subject to control from a
common  centre will need much consideration. =~ Whereas in
British India there is a long tradition of an overriding central
authority with wide powers over a provincial Government, not
limited to the prevention of misrule and extending to many
matters which affect that particular Government alone, it would
be natural under. & federal constitution to delimit strictly the
scope of central control. The Reforms of ten years ago effected a
measure of decentralisation. but it cannot be said that at present

60973(2) G 3
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the central authority in British India concerns itself solely
with  central affairs.  “ Provincial autonomy,”  as  we
have already pointed out, is not g constitntional solution, but
an attractive phrase whiclt is sometimes etnployed without any
clear view as to the methods or the results of utt"aming it; at the
same time the phrase is a finger post which points to the direction
in which we must move, if we really desive in the end to bring
about a Federation io which Indian States will adhere. On the
other hand, we think that the difficultics of reaching a federal
union between units with widely varying methods of internal
government are sometimes overstated. Variety in this respect 18
not an insuperable obstacle. The constiluent members of the
old German Federation were not al) internally governed in the
same way ; indeed, they presented between themn almost every
v;m_ety of constitutional structure. A form of Federul asso-
cmt.mn between aveus which are British territory and units
whmh are not British territory could be worked out; the analogy
of the League of Nations itself, moperfect as the analogy 18,
18 sufficient to show that States with widely differing forms of
governmont may none the less unite for common purposes and
e\volve_& central organism for motters of common concern.
Thers is another paint at which the analogy to which we have
referred may prove helpful. The Governors’® Provinces of
British India are all of very substantial size, apd, whatever
te-arrangements of provincial boundaries may take place,
16 18 improbable that any provincial area would be so minute
a8 not to require individual representation in the central body
of o federated India. But the Indian States vary enormously
In size, from great countries to properties of a few acres, and,
while individual membership wonld be no less essential for the
greater Sta'tes than for the British Provinces, some system of
representation by rotation or other form of grouping must be
contemplated for the smaller units. Thig distinction 1s, indeed,
alrgady recognised in the constitution of the Cha;nber of
Princes, and another illustration is to be found in considering

the composition of the Council of the Teague of Nations, t0
which certain great Powers permanently belong as individuals,
while other seats on t

he Council are occupied i ion b
smaller States. pled in rotation by

The Form of Ultimate Federation.
231. In order to estimate whether

4s @ step in the divection of Indian Federation, however distant
that goal may be, and in order to avoid false steps which could
on).y lead us further away from it, Jet us visualise what the
ultimate situation would be in g federated India. In its com-
plete form, a Federal Legislature, a TFederal Executive, and
k‘ederal‘ Finance are all involved, The Pederal Legislature
would have to contain representatives both of the States and
of” the Provinces, and would exercise legislative powers over’

anything can now be done

. Indian Privy
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matters of common coucern, together with p"f{ersl (éxlézpofll‘ﬁi
and spending (or at any rate of distributing) fe ;r? e ad‘minis—
Federal Executive would be charged with the gyunder’oake 3
tering federal subjects and, since it is useless 10 ¢ out, would
duty without weans being available for Caﬂymgd1 | adminis-
Lave to be able to secure the effectiveness o f?lera ;eries of
tration.  The units of federation would be | t} .{’;es nsible
Provinces, each with its legislature and 1ts x?a(;nx? lgxe Pﬁ?vince;
to the legislature, with a Governor ai} the l}ec-tldob in the hands
the inter%al oovernment of the Province wou ;ouid have its
of the PmV"ECia} ministry, and each ProYlnC% (2) a series of
own provincial‘ revenues and expenditure; 4n ;heir internal
Indian States autonomously gover_'ne‘d 80 far i-ts, in relations
affairs are concerned, each with its n}hng kn ntL ; nal constitu-
with the British Crown, and each with 1t sz o elr finance, but
tional arransements and its own system of 1n etm'at‘sx bound:;ries-
with no pO?wers to mpose cuztlon;s; ?élstéismgv; S e British
And over the whole W:}Zi(iior?io t}fe Ié)di&n States and Governor-

Crown, as Viceroy in r S ; t of these
) A g I . e setting out O
Genera)] in relation to British Tndia tion helpg to bring out

‘n an ultimate Indian Federa n
:gﬁe?)tfs tllne diffcnities which have to l'.]e surmou?tei,te;ud Lo
show the need for caution and deliberation at ev;a Zemaix{ s
regards legislative powers, since each State muisn e e ,
tocmake ifs own State laws, and each Prozxm:i o B o bo
its own legislative field, must pot the Fe '%r sub%alcts re b
limited to the -making of laws on Bpeci 1(1: o ge e
would be excluded from the anqu of bo§1 : a and pro-
vincial legislatures? Thus the remdqe of_legxsha xéretsag; ana -
side the §’ ccific federal list, would lie with the Sta nd the
Pl‘ovincespand this would involve & s‘m_cp dlstrﬂ_mlttmr(xi o End
lative pov\;er such as does not exist 1 British h}?mofo-aa}ii;ederal
does this in its turn not lead to the neieii yFederal kN
Court charged with the duty of seeing tga . sZc B hat. iho
lature dogs mo o o 1 lzssgggi?’eigrci:e legislative powers
A fedﬁr%téogurignggred? The answers to questxonxfs ;uch
ey gnl be reached when the impulse to_wards e grag
z:isortlhifs Cg:thergd so much strengtt]? t’ttlat ]ghe;;1 atllll;rltzfsgﬁlceesﬁge

ubject. Hq '

s o ’sg)e c;?igzuzrzle?eagou% provincial legislatién, as
iy I??;d hinted. Is there to continpe to be an ovex;
i B et f}w,/eto by the Governor-General, or by some orga
g powez Ol Government? I8 the Governor, 11 e‘xermsmg
N C(mfmbllovmnce or disallowance, to consult the (:o:veruog'—
o pomet Oda act under his instructions? Is 1t pqssxble o
g al? $ there should be associated with the Viceroy an
Todin Priv Council, whose advice would be sought in these

i ication of ideag of this sg;tr
matters? It is clear that the appléludes ol e o e is

‘tution which in )
T citon o Bl U oo D

G4
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hearer to autonomy, the question of providing for effective
intervention from the Centre ;i o ellec
reat importance, b entre in case of breakdown assumes
gf (tl p.-it(mce’ ut whlle such arrangements might form part
Pm-a];o\g;lt f)n Fonghtu_tlon of DBritish India, the duty of the
an Indian St&‘;e? 13 extreme cases to intervene in relation to
out in a diﬂ-‘er(entls, enveg from a different source and carried
furnis ' way. The conception of a Federal Fxecutive
urnishes a crop of problems of | ral xecu
posed, and what is it to d?)‘? lltt? own. ow jg it to be com-
" . ' must inc
fmm British India and member f ot lllt,lude. both embers
it would be a difficult matter to ls trom' the Tndian States, but
e é determin e ) .
portion, they are to be chosen. ine how, or in what pro-

: . Howev ~,
rity of the ¥ y . er composed, the autho-
y e Federal Executive must extend over the’\vhole area,

;ggéstl;(;ref{:dx:, ]we ha\'/e. to contemplate a time when, for pur-
help of India;&Sta'imlmm"‘“on, a decision reached with the
Tndian States fo Z?hes)hrepresentatlves will take effect in other
belong, as well as thr these representatives do not happen to
be sol\;ed in set(tlls' throughout Br.lt.lSh India. The problems to
are no less nu g the composition of a I'ederal Levislature
contont o‘urselvzgemu'if and no less obvious. On this head we
of a Federal Le:- ?vfc 0 two observations. First, the members
units, States Olf’lls;a ure would be the representatives of federal
nishes a further reamvm‘ceS as the case may be, and this fur-
of the Central Le:mf ltn support of our view that the members
henceforward be sgllsc? gre drawn from British India should
selves. By this meth 5 by the provincial legislatures them-
kept open-for the addition of tur. s, 1othod wone, is the way
who would be chose ]blon of representatives from the States,
whatever that orn‘asn n by the governing organ of each State,
the conception ofba may be. It is thus possible to reconcile
of forms of o single Federal Legislature with a variety
think it mwb rlrllment nside the federal units. Secondly, we
evolution (;fy aweF (;,urn out that the more probablé oourys,e of
accretion of Indi e acgislature will be by the gradual

ndian States to a federa] scheme, rather t{fmn by

2 sudden and complet mati
, >te trans : L
States at the samg time,dngfor ation affecting all the principal

Development of Federation in Canada.

232, There is an ]
develq analogy of some value t .
add thi’tn:vfg doof ;hg Dominion of Canada, thgucljﬁ f;?él thasltrént};g
all the areas ?nv%‘llszlg()k the difference tha Tn Canada’s case
North Americ were British  sojl. iti
, America Act of 1867, which established tThvgeCa}r?;:it;:g

Dominion altogether. But the Preamble to the British North
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. Prince Fdward Island, and the almost unsettled lands after-

wards known as Alberta and Saskatchewan, were. outside the

’

America, Act contained the recital :—
“ And whereas it is cxpedient that Provision be made for the eventual
admission into the Union of other parts of British North America,”
aqd, in pursuance of this Preamble, Part XI of the Act con-
tained a section (No. 146) as follows :— .
“ Tt shall be lawful for the Queen, by and with the Advice of Her Majesty’s

‘ouncil, on Addresses from the Houses of the

Most Honourable Privy C )
Parliament of Canada, and from the Houses of the respective Legislatures
nd, Prince Edward Island, and

of the Colonies or Pravinces of Newfoundlal

British Columbia, to admit those Colonies or Provinces, or any of them, into
the Union, and on Address from the Houses of the Parliament of Canada to
admit Rupert’s Land and the North-western territory, or either of them, into
the Union, on such Terms and Conditions in each Case as are in the Addresses
expressed and as the Queen thinks fit to approve, subject to the Provisions
of this Act; and the Provisions of any Order in Council in that Behalf shall
have effect as if they had been enacted by the Parliament of the United

Kingdom of Great Britain and Ireland.”

It is a striking fact that even to-day the extension of Canadian
Federation contemplated by the Act of 1867 is not complete,
for Newfoundland has always remained outside the Dominion
of Canada. The Hudson’s Bay Territory, under the pame of
Rupert’s Land, wag in fact surrendered to the Crown in. antici-
pation of its admission into the Dominion of Canada under the
Imperial Statute of 1868 (31 and 32 Victoria, c. 105), and
part of the North-western Territory was organised into a Pro-
vince and known as Manitoba in preparation for its union with
Canada. But ultimately the Order in Council which admitted
Rupert’s Land and the North-western Territory into the Union,
was made in 1870, under the powers of section 146, and in
1871 the procedure of section 146 was exactly followed for the
purpose of admitting the Colony of British Columbia. Simi- -
larly, Prince Edward Island was admitted in 1873.

The Accretion of Units.

233. The point of this Canadian analogy is that the British
North America Act of 1867 contained a scheme for extending
the ares of federation, but mo actual extension took place.
merely because the Act was passed. The Statute creatéd an
opportunity ; it did not impose & federation upon outside areas.
Subsequently, the scheme was made use of by the method of
negotiation and agreement between the existing Dominion and
a new area when it was ready to enter the Federal Union, and
the actual operation was efiected piecemeal, as each additional
unit was ready to come in, without the necessity of passing any
amendment of the British North America Act at all. This
suggests that a possible mode of approach to the problem of
Indian Federation would be for the Imperial Parliament to
include in the new Government of India Act a Part which®

will have no operative effect by itself, but which will contain
¢
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a scheme or formula which might be from time to time adopted
by mutual agreement between a given State and British India.
The process is much more difficult in the case of India, if
only for the reason already stated that, in the Canadian case,
all the areas whose possible federation was visualised in the
future were British territory; but this does not seem to us
necessarily to alter the conclusion that the general method of
treatment thus indicated is the one most likely to produce
practical results. And there is a further reason why, in the
case of India, a Federal Legislature is likely to be evolved only
by the pracess of gradual accretion. The matters to be con-
sidered and adjusted by agrecment before a particular State
could adhere to such a plan are not identical in every case,
but differ widely between State and State.  Questions of
tribute, State military forces, and other items on one side
or other of the account, would need adjustment in each indivi-
dual case. If an important State were to represent to the
Viceroy its desire to negotiate terms and conditions of entry
into the federal system, and the Viceroy were to call a con-
ference between representatives of that State and representa-
tives of British India to settle the terms and conditions, it is
manifest that some of these would depend upon the special cir-
cumstances of the case, though others would be always essen-
tial. For example, it would be essential that the State should
have the right of sending its representatives to the Federal
Legislature, but the number of those representatives might
vary. Some of the States are very small; consequently, group-
ing, with the right of circulating representation between mem.-
bers of the group, might have to be considered in their case. It
would be essential that the State should give up the right of im-
posing State customs duties, and equitable adjustments might
be needed in other directions, but the settlement of figures
would depend on many considerations. We need not pursue
this matter further, for we are clear that 1t is not possible at
this stage to suggest a precise scheme with so elaborate a
range. Nor, if it were possible, would it be prudent td do
so. These things are for discussion, and for decision at some
future time. OQur object in writing so much has been to help
to get away from the region of pure generality and aspiration,
and to direct attention, however tentatively and imperfectly, to
some -possible lines of future development when, after consulta-
tg)n with the States themselves, the time has come to discuss
them.

The Need for Cautious Advance.

234. Federations come about only when the units to be federa-
ted are ready for the process, and we are far from supposing that
the Federation of Greater India can be artificially hastened,
or that, when it comes, it will spring into being at a bound.
The practical question is whether at the present stage there are
any definite but modest steps which might be taken by way"
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of tentative advance. The creation of the Chaxélber 'gi dPIi‘;n(f:;
the structure and working of which we bave }fscneriod when
earlier volume, was designed to put an end tott : Parately and’
the Crown was only able to consult each Stfll]e se[;t important
individually. Notwithstanding that some of t.te o osided 8
States have held aloof from the .Cham}?er’ 11 ]itL]zeII')S While
valuable means for joint consult'atllon with the o f'th'at body
making due allowance for the hrmted fllnct}flls'r?e o a,nd’
we believe that its existence du_rmg ‘the 711.12‘ mhav}e’ re’pared
especially the worlk of its Stunding (,omnug eebh&mbelr) 18 not
the way for some further advance. But‘tlle o ned with
i itself a federal organ, for it 18 eXAduswe}I; Clndiavn States.
Indian problems looked at from the side of t.f Prosident, the
Its only contact with British India is thrOElgh ! sth re resénta-
'icem.y , and the Viceroy in this connection 1Sd ? thg Indian
tive of the British Crown rather than the hea oa.n however
Government. What is now needed is Somehgsgeve’r limited,
rudimentary, which will for some purposei,. h are of common
address itself to the treatment of matters w 1Cf m the side of
‘concern to the whole of Greater India, noti1 roide of British
the Indian States alone, nor F"Olely from : e’ very small
India, but from both. Even !f t.he new s7ep 1:18 '{: satisfy this
one, it would be of profound significance, “3"“ 1ible to make
condition. We hope that it may be found poss sals to put
a3 beginning, and we have three cqncrete propo

forward.

Three Concrete Proposals.

235. First, we should like to see a serlous atréd bg;lgjx;]l]l(l):s
effort now made to draw up a list of those mﬁ ers._eldom o
concern,”’ which are so often referred to,.but.navi Stions oen
defined ’save by the use of one or two obvious 1llus r:ﬂ lon 'would
making’ of such a list, in consul_ta.tlon and by agrtze:a tion’ woul®
mn itself do much to apply strict tests to a t?qndegnition. %
cannot be usefully embraced without adelcliua tGive oD e
may sbe that the first list will not be exX %us A o i be
going to propose a method by which fuxf't er tifn o
added to it under suitable sa'nfeguards' r&m Do bie toany -
novondly, we shouldf liIked!;0 iiztmadgggzainwh?ch would put on

ndia ek

f:cvgrf ?g:rgézigttg develop that c}ose? assocmt;f)r; ?::gegzhg.:g
Indian States and British India which is ﬂ%}a {Il(l)l 1v  force behind
all discussions of an eventual Federal 111113 i.n o Prean,]ble
course, be absolutely necessary to make pla e
(what in ot ul times fdiﬁzleﬁgoﬁ iai'ngn; I;o far as the Indian
;lzg%nlessfl(;gzmtrlll;: ?to::hzuld. And thirdly, Wfa wish tod s;gttgiezfg
that steps should be taken now to devise the creation m;enta,tives
up of aI.) standing consultative body .contsalntmg reifﬁe enbalTes
both from British India and the Indian 'dml'ﬁs’ vtvive !1; owers of
discussion and of reaching and recording dehbera b
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‘ 236.. The details of this ske oo
i)n various ways. In order ‘
dgvnl)ore c}early apprehended
do elop with more precision
Whljl(;ho\life 1};1;&5 of }what might be att
| ‘ Ve spoken might contai i
nhich ght contain a recit; ' 1
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desire

may be associ .
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matters of com ith Dritish India in the consideration of

Concern.

» We propose in this paragraph to

Council for Greater Tndia for }Wn to create by proclamation @
of common cancern to By ot the purpose of consulting on mabters
would be SpeciﬁcU .“Fi?h India and the Indian States m’(ll‘h::re
competence of the CE“OVfSlon mserted that it wag 'bel ond the
or to discuss (a) the (i)u?m for Greater Indi to call iuy uestion
or dOf British Indig or; Z;n:ll'l; d;““t)iﬁfil‘ntion of an India?x State
and exercise T o art of 1t; an ; \
Power. M;t:;)tyertshe ?rmsh Crown of its funcgiog;) utjl (}}"C}?swmi
schedule to the A::)t C?rmmm} toncern would ije;m;\gsmjo;l n‘t
menbers, of which, 10 would o priclld comsist of. say, 30
the States represenlf,zgrese“WWGB of the States.

b . ] Y el

¢ presided over by the Viceroy?xoroﬁcgi's a’f)g:ngogncil wmfﬂd
y one of a

om the States’ side

mittes would asg'e contingent from RBritish India. This Com-

X 18t th i
meetings of the Councii P'fisxdent to_decide the agenda for

head of any nece ere would b :
: 'essar i e 3 Registrar at the
Council would be cgo:s:;mtumt' The various mgmbre:s :>f the

the effecti : for a period of, gg
cliective working of the Council gn’dsi{lé th;ia%:s)za‘fs;ffo;
- 0

_tnight by a similar process be
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tradition as to the part it plays cannot be secared if its personnel
is constantly changing. As regards the scheduled list of matters
of common concern, we think that the best plan would be to
mention certain topics specifically, and to add at the end of this,
specific )ist the phrase ' together with such other subjects of
common concern as the Viceroy ‘from time to time certifies as
suitable for consideration by the Council.”” This provides a
Power of expansion, and at the same time keeps .the list of
matters dealt with under proper control. The specific list might
nclude :—
(1) The Customs tariff of British India.
(2) The Salt tax.
(3) Any other form of centra
States,
(4) Railway policy.
(5) Air communications.
{6) Trunk roads.
(7) Posts and telegraphs.
(8) Wireless.
(9) Currency and coinage.
(10) Commerce, banking,
matters raised affect both the
(11) Opium policy.
(12) Indians overseas.
(18) Matters arising in con
ship of, and participation in,

| taxation affecting the Indian

and insurance, so far as the
States and Brifish India.

nection with India’s member-
the League of Nations.

The Council for Greater India.

937. We are well aware that what we have written raises
rany questions on which there may be points of difficulty and
controversy. We do not claim to have worked out every detail,
Our object is to present & plan which i8 sufficiently definite
to be the subject of discussion, elaboration and amendment;
and for this purpose we proceed to give some description of
how "in actual working such a Council might function. Its
discussions would in some cases be in the nature of general
debates, and in other cases would refer to concrete pmposgls.
The Council would provide an opportunity for taking the Indlap.
States into consultation about changes in the tariff. Eyen if
contemplated changes could not be disclosed before the Finance
Member of the Government of India announces, 1n presentn_]g
his Finance Bill, that they are contemplated, it would still
be possible for the Council to meet and discuss the changes
proposed before any changes are made. It might request the
Viceroy, as its President, to invite the Flr_aqunce Me.mber to
attend the Council and give 8 further exposition of his plaps.
The views of the Financial Adviser of an important State
Jaid before it, even though he i8.

not & member of the Council. The views formed by the Courcil
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would be recorded in a Report, which would include the record
of any dissenting minority, and this Report should be fun%ished
to the Central Legislature as well s to the Chamber of Princes.
We are far from thinking that division of opinion would always
follow the line that separates British India from the States.
On the contrary, we believe that it will be found that there
will be occasions when comman interest and sympathy will cus
across these tines. We think that sonse machinery might be de-
vised by which, at any riate in important cases, these views might'
be expounided to the Central Legislature and (o the Chamber of
Princes, mnch in the way in which g Rapporteur acts at t.he
League of Nations. A similar course wmight be followed with
Yegird to other specific proposals which are before the Central
Legislature, whether as Government measures or as Private
Bills, in 80 far as they deal with topics mentioned in the
schedule of matters of common concern. 1t may well be,
however, that an even more important part of the work of the
Council would be concerned with questions of general policy

' he schedule of matters of comimon concern.

n body to sit with a Committee of the Central
| discussing some of these general matters in
considerable detajl. There will be other cases in which the
Coqncil would appoint g Committee of its own body for investi-
gating and reporting upon some aspect of the matters within
its ambit. There should be a power to adg experts for this
purpose. The provision sugoested above by which the Viceroy
mlgl}t add other matters of common concern to the hst of
specific subjects would enable an investigation to be under-
taken by a Committee of the Council of the further steps which
might hereafter be taken in developing federal relations,

The whole scheme for the Council, as we conceive it, is
designed to make a beginning in the process which may one
day lead to Indian Fedcration.  What we are proposing is,
merely thmwing across the gap of the first strands which
may in time mark the line of a solid and cnduring bridge, and
we feel convinced that the pbracess must begin in organised con-
sultation between the States ang British India, both because
such’ consultation ig urgently needed in the interests of both,

and because it will assuredly foster the sense of need for further
devgbpments, and bring ‘more nearly within the range of
realisation other steps

which are as yet too distant and too dim
to be entered upon aund described.
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CHAPTER 1 —INDIA'S INADEQUATE REVENUE.

oy i im: be
238. The annual income of the British peoplgols Zi“ﬁ;?ifwthe
about £4,400 millions, or not far short of £1 I;‘ the estimates
POPulatio;L According to the more OPtlmlstl; ;;)his Report, the
Teferred to in paragraph 874 of Volume It Oth W b 107
average income of the people of India after h'f bt oo
Tupees. Considering that prices have meaqwhle e tate of
hardly be put at a higher figure to-day. At ¢ }f :(111 A
exchange this is equivalent to. about £8'per. <t3' kerll)ein ritair,
The I‘Bportion of this annual 1ncome \yhxch 1{:; &l e
by thi tax gatherer and spent upon mxhtar.yhand uaIVn efence
Is about 2} per cent., viz., £2 10s. 0d. pe12 e«”rt?d o houd of
of India, the expenditure upon the urmy 1s 2s. ; gin S
leaving c’mt of account the Indian States and inc xfl i eg sz
Indig only, 8s. 4d. per head or about 2 per cent. ];) tod by the
annual inc,ome. But, whereas thq axguount' co ?: o ach an
Overnment and spent upon education 1n Brgamtion -0 British
£2 158, 04, per head, the amount spent on educa’
India is less than 9d. per head.

. . ’ ‘.
These simple figures illustrate three of the chief features, o'

the financial situation in India, viz. :— .
The mass of the people are extremely _pncl);)r. functions of
She is incurring expenditure on the pri in;ynance of law
government, such as defence and the ma alth as Western
and order, as high in proportion to her we
nations, . : h as education,
| iture on social services such : ¢
heggg esfl}:x?tl:tlion, etc., on the other hgpd, t'lzniails gfglons(i
Western standards, and indeed in many directi v

non-existent.

' ¥ See Vol I, Part V, Ch. 1.

2
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The insufficiency of India’s revenues to provide adequately
for the latter classes of expenditure has been g factor of political
importance in that it has created dissatisfaction with the very
“small headway that it has been possible to make in the direction
of social amelioration under the Reforms.

Possibility of Further Taxation.

239. But there is another figure to be considered and that is the
ratio which the total tax revenue collected in India for both
central and local purposes bears to the tota] national income of
the country. Taking the preceding figures as basis, the ratio of
total taxation to national income in India is only
cent. If the more pessimistic estimates of the nati
per head in India, which place it at about 80 rupees, are correct,
the taxation percentage works out at about 8 per cent. 1In
Britain the proportion is about 20 per cent. It is perhaps even
- more significant that the ratio in Japan, which is an oriental

country with a population whose standard of living is low, is
also about 20 per cent. It is clear, therefore, that in comparison
with other countries, the proportion of the income of the nation
which is taken by the tax gatherer is low.
assumed that this ratio cannot be raised ow
the people, and it is, of course, true th
take in taxation as large a proportion of
who are living on a bare subsistence level
where there is an appreciable margin over the minimum needs
of life. But though the porulation of India consists in the main
of extremely poor people, it is at the same time g country in
which there are large accumulations of wealth on which the
burden of government rests very lightly. In spite of the wide-
spread poverty in India, T see no reason to doubt that the public
revenues of India can be substantially increaseq without taxa-
tion becoming intolerable, provided that itg Incidence ig adjusted
to the capacity of tax-payers to pay and that heavy additional
burdens are not put upon primary necessities.

On the other hand, there can be little doubt that, in condi-
tions such as those which now obtain in India, it should be
possible to stimulate production and to increase the welfare
of the people by public expenditure designed to give greater
economic security (by irrigation works, improved and more varied
methods of cultivation, etc.), better physical well-being (sanita-
tion, water supply, improved public health, etc.), and education.

Indeed, taxation may be the only practicable means of creating
a better and more secure livelihoog.

But, in order to achieve this, the

spent. On this point the Report of th
Committee on Education sounds a serio

about 6 per
onal income

It is commonly
ing to the poverty of
at 1t is impossible to
the income of people
as 1s possible in cases

proceeds must be wisely
e Commission’s Auxiliary
Us note of warning, when
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it poi hat in the primary system of education in India
IE Lpl?énSaSt? ifa anpszllirxg.’I’)\L Inyspite of devoted efforts and of
much increased expenditure, ** the vast increase in numbers in
primary schools produces no commensurate increase in hter;lcy,
for only a small proportion of those who are at the pmmarybs age
reach Class 1V, in which the attainment of literacy may el ex-l
pected.””t+ And again, ‘‘ powers have been devolved on ..ocl:a
bodies in such a way that the Ministers responsible to the leglst aé
tures have no effective control of the expenditure of mc;lneyfvo ed
for mass education.”’* Clearly, the task qf mﬁuencmg the life :xtl
economic circumstances of the va}st'Indxan populatonIl i8 Iilo (2
be accomplished by mere indiscriminate spending. tf;]Vl no
be overlooked, however, that one of the reasons for p edpoor
results achieved is that efforts are being made to spreah e uc;;—
tion more extensively than can be done effectively with the zll)vax -
able supply of teachers (56 per cent. of the teachex};{s1 in loyss
primary schools are untrained, and th?, average monthly s: arze
in some cases ‘' almost incredibly low }, buildings, mspe%ch o:a% l;a,
etc. The conclusion of the Committee is not, therefpge, ta itg
undertaking is hopeless, but that it must be ca;‘r%e ou ; Ijlvent,
great discrimination. In the case of agricultural improv o
and all other social services in India, we must assume
similar difficulties will be met with and will have te be overcome.

In spite, however, of these co.nsiderutions,. I venture to talite
two propositions as the underlying assumptions of my reep(ghe,
namely, that it is both possible and desirable tollmé)rov b
economic and social condition of the Indlaq‘peope by'lgin -
stantial increase in expenditure on the .natlon-tﬁn gdi
services, and secondly, that it is possible, subject to the co fo;
tions I have mentioned above, to raise additional revenues

this purpose.

Constitutional Reasons for Inadequate Revenues.

240. There are, however, several reasons why little has been-

done to increase taxation, which are closely related to the con-
stitutional situation.

i e the approval
- I lace, new taxes must egther secure
of Itr;letheieg::(ti Ez)members of the provincial legislatures or of. the

Central Legislative Assembly as the case may be, or else must be

i ional powers of the Governor
ised by the exercise of the exceptional p: ]
g?:ﬁg G)(’Jvernor-General. Neither elected representatives nor the
Government are willing to go very far in this matter. .Scf.f?r as
the former are concerned, members of nelthezhthe provn;qqtynzzf-
i illing to incur the unpopulari
the central legislatures are willing : f
ing i i there are no means of ensur
voting increased taxation so long as ! ey
' venue will be spent on services whi y mi
ivnigshﬂt]g tdzl\lr:kr); or so long as it can be argued that resources might

+ Ed. Report, page 345.
* Ed. Report, page 347.

~
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be obtained by reducing expenditure on services not under popular
control, such as the Police in the provinces and the Armvy at the
Centre. On the other hand, there is at present no provision in
the constitution by which the Central Government could use its
resources to subsidise the sociul services |
vincial sphere, even if it wished to do 50 ;
are very definite limits to the extent to
Government can force inere
Hence, neither legislatures
take action.

alling within the pro-
and 1n any case there
which an irresponsible
ased taxation on a poor country.
nor GGovernment have been willing to

In the second place, the financial rel

T ations between the pro-
vineial

and central Grovernments are by no means sutisfuctory.
Ip every State which includes both central and focal or pro-
vincial organs of government, the appropriate financiyl relntions
between the former and the latter depend upon :—

(@) thq qulctions cgnstitutionally assigned to the central
and provincial authorities respectively, and

() the nature of the sources of

questi revenue of the State in
on.

Whereas there are certain ¢
vary from locality to local
which should be uniform.
make_ it desirable that certain
a uniform administration.

between the central and pt

;asses of taxes the rates of which may
Ity within a State, there are others
Administrative considerations also
forms of taxation should be under
The .pxl'oblelin of financiul relations
bet ovinelal authorities in -ountr

s 1deally solved where the sources of revenne véilli(:tnyfrt)%mth)é
admlmst;‘at{ve pomt of view, ful naturally within the sphere of
the provincial Governments, harmonise so far as their yvield and
elasticity is concerned with the functions which are assioned to
those Govermne‘nts, while those which are nafuurallybcentl‘fLI
sources accord with the functions of the Central Government.

One of the chief difficul; f ndi 1

e s of bt blﬁ‘multms of the Indian financial problem
one hand and the allocation
and the Centre respective
Indeed, the contrary is the

of sources of revenue to the provinces
ly, on the other hand, is lacking.
; : ) bhe case, for whereas nearly all the func-
3?‘35 “‘;ﬁlch will require large expenditure in the future fall
; I_Ltl 1€ provincial sphere, the revenues assigned to them show

quite Inadequate increase, while the Central Government,

xh(i):et }tlaxpenlditure should be stationary or falling, has assigned
eXpansioen,on ¥ Tevenues which in recent years have shown

Finally, the problem is com
settlement has left the variou
financially, and this b

plicatgd by the fact that the present
° t2(}{);0;«111@33 very differently situated
8 created [riction and dissatisfaction. The
result has been to concentrat 1 }

secure a redistribut; tin oation on thaeavouring o

on of "existing resources r ther .
i ; 1 g n-
-crersing the total available funds.é> ather than on

etween the distribution of functions on the .
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Revenue and Expenditure.

241. The first of these three considerations raises the question
whether it is really necessary to find fresh resources at all, and |
whether additional needs cannot be met by drastically reducing
existing expenditure. It is outside the scope of my report to
express an opinion upon either the efficiency and economy of the
administration in India generally, or the large questions of policy
involved in considering the scale of existing expenditure on
defence or other purposes—though the analysis which follows
may throw some light on the financiul aspect of this latter
problem. I do not in any way underrate the importance of
reducing existing expenditure wherever possible or the results
that might be achieved by the strictest economy, especially since
the system of a non-responsible Government at the Centre and
of dyarchical Governments in the provinces must inevitably afford
opportunities for extravagance; it will also be ev1d9nt from .Wha',t
follows that the dominant factor in India’s financial situation is
her large expenditure on the Army. But it may safely be
assumed that the utmost administrative economies or any re-
duction that can be contemplated in the Army budget would not
yield a sufficient margin to finance without additional resources
the large expenditure that will be needed, if India is to make
satisfactory progress socially and economically.

Conditions of Financial Reform.

242. Tf this assumption is justified and if larger revenues are to
be raised, it follows from a consideration of the difficulties above
mentioned that any new constitutional change should endeavour
to ensure :— : . N o

(a) that responsibility for imposing addltu_)nal taxat_lqn 18
definitely laid upon those who will have to incur additional
expenditure ; ' . .

(b) that sources of revenue appropriate to their require-
ments are available to those authorities who have urgent and
expanding services to administer, and ' .

(¢) that all parts of India shall make an equitable contri-
bution to common purposes. . , . .

It is the purpose of my report to consider whether it is possible
to frame aI,) ﬁga,ncial scheme in accordance with these condltx?ns.
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CHAPTER 2 —PRESENT FINANCIAL RISLATIONS.

Pre-Reform Situation.

243. 1t will be observed from the fiscal history of India given in
the first volurue of this report that India had a highly centrahised
system of administration belore the Reforms.* All the principal
heads of revenue collected within the provinces were divided
between the provinces and the Central Government; but sub-
sidies, both recurring and non-recurring, from the Centre to the
provinces were needed to supplement the provincial revenues and
were an lwportunt feature of the financial arrungements. 'The
total revenues of the provinces, whether derived from their share
of taxes locally collected or from subsidies were in theory based
on provincial needs, but since no definite standards of needs had
been worked out, they were in practice largely the result of
history and tradition. Considerable differences in the standards
and methods of administration were inevitable under such con-
ditions.

The Joint Report and Federal Finance.

244. The Montagu-Chelmsford Report proposed to sweep away
this system, and, in accordance with the policy of creating a
sense of provincial autonomy, to give the provinces a constitu-
tional control over certain resources, which they could increase
or decrease at will. In certain passages of the Report the authors
went further than this and laid down that all the fiscal resources
of India ought to be at the disposal of the provinces, except that
a deduction should be made for the requirements of the Central
Government. These passages in the Report evidently conceived
the needs of the Central Government as being comparatively
limited, whereas those assigned to the provinces were liable to
indefinite expansion. Under the scheme of distribution of
functions envisaged in the Report this is a sound view. In time
of peace, the military budget should be a stationary or diminish-
g burden and not an increasing one. National enterprises,
such as the Post Office and the Railways, should feed and not
be a charge upon the central exchequer; and while the functions
of the Central Government in civil administration may be ex-
pected to grow, the expenditure involved is a very small affair
indeed compared with that required for a nation-wide develop-
ment of education, for the improvement of public health and of
sanitation, for the services charged with the great task of in-
creasing the economic productivity of India and for the many

other functions which have been definitely placed within the
sphere of the provinces.

* See Volume I, Part V,b Chapte; 2~
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The Report however did not carry this doctrine to its logical
conclusion by assigning all revenues to the provinces and making
them contribute on an agreed basis to the central exchequer.
Such a plan might be feasible in the case of a federation of
independent states coming logether for the first lime and deciding
to entrust certain functions, e.g. Defence, to a central authonty
towards whose expenses they should each pay a definite contri-
bution. Even in such circumstances, however, this method has
very rarely been adopted, the more general solution being to
allocate to the central or federal authority certain definite sources
of revenue. In the case of the federation of the thirteen original
members of the United States of America, for example, the
customs revenue was from the outset assigned for federal
purposes,

If the plan of financing a central Government by assigning to
1t specific revenues rather than by contributions from the various
units has usually been adopted in the case of states coming to-
gether for the first time, it is not surprising that a d1v1s19n of
resources was adopted in India, which started as a highly
centralised state and was only moving step by step in the
direction of decentralisation. Indeed, the idea that all revenues
should be taken by the provinces, subject only to such contribu-
tions to the Centre as might be agreed upon, is scarcely a feasible
proposition unless the provincial units of a state have full power
to determine the scale and nature of the expenditure of the
Central Government. So long as the latter has the responsibility
of deciding, independently of the provinces, how large its budget
1s to be, it must clearly have complete control over certain classqs
of taxation which it can vary and collect on its own responsi-
bility or have the power in the last resort of taking over pro-
vincial sources of revenue.

The Montagu-Chelmsford Report, therefore, tacitly aban-
doned the theory of the Centre being supported by contributions
from the provinces and proposed to solve the problem of ﬁna,nga]
autonomy by abolishing divided heads of revenue and allocating
certain revenues entirely to the provinces and others entirely
to the Central Government.

In the Government of India Act, the conception of all taxes -

being in the hands of the provinces was even more specifically
abandoned, for after allocating certain heads of revenue to’the
provinces, and after providing for the drawing up of a schedule
of taxes which the provinces would be at liberty to impose with-
out the sanction of the Central Government, the residuary
powers of taxation were left in the hands of the Central

Government. .
The Meston Committee Proposals,

, 245. The actual allocation which was made in 1920 by the
Joint Select Committee on the advice of the Meston Committee

* (4
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follows, with two minor changes, the allocation suggested in the
Montagu-Chelmsford Report. It is as follows :—

Central. Provincial.

Customs and Kxcises. Land Revenue.

other than aleohol and lixcises on alcohol and

narcotics. narcotics.
Income Tax and Super Stamps.

Tax. A share in the future in-
Salt. crease of Income Tax.
Opium. Registration Fees.

The central budget also includes a share of the profits of the
Railways and any surplus profit that may arise from the Post
Office or any other national undertaking. The provincial
budgets include proceeds from Irrigation Works, Forests, and
other State demain. :

Provision was made for temporary contributions from the
provinces to the Central Government (which varied with the in-
creased revenue which the various provinces were expected to
enjoy under the scheme) in order to meet the deficit in the
central budget that would have resulted {rom the complete
separation of the sources of revenue. These contributions, how-
ever, have, as has been explained in the first volume, since been
finally abolished, and the clear-cut allocation indicated above
now governs the finances of the Central and Provincial Govern-
ments respectively.*

Criticisms of the Meston Settlement.

246. As 1 have already indicated, this system has certain

serious defects, the three chief criticisms being the following :—

(a) Although the provinces have rapidly expanding needs,

the sources of revenue assigned to them are insufficient and

show no signs of adequate growth, whereas the central

sources of revenue which have to meet comparatively
stationary needs are expanding, or capable of expansion.

(b) It has treated the provinces unequally, by giving some

of them a much greater proportionate increase of revenue
than others.

(c) It has given practically no power to the provinces to
tax industrial activities, and has, therefore, handicapped

the industrial provinces, as contrasted with the agricultural
ones.

In order to elucidate these points and to explore the possi-
bility of devising a plan that will meet these difficulties, it is
necessary to survey in some detail the present position and recent
history of budgets both of the Centre and of the provinces.

* See Volume I, Part V, Chapter 4.
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CHAPTER 3—SUMMARY OF FINANCIAL SITUATION.

Balance Sheet of India’s Finances.

947. The following table presents a balance sheet of India’s
central and provincial finances, from which can be clearly seen
the relative importance of the various ltems of revenue and
expenditure.

V ) 1 and Provincial
Budget Estimates of Revenue and Ezpenditure of Centra
1l’(;iolgvernrnzmt.s in 1020-30 (in crores of rupees. One crore of rupees =£750,000).

Central Revenue. Central BExpenditure.

Currency and Mint (net) . 23 Other expenditure (net) ... 47

Tributes from Indian States 74

.. 51-22 | Defence (net) .. 85-10
(Ijz‘xlswmst : ?6-60 ) Debt charges (uet)... e 12-19
Salt o .. .. .. 635 | Civil Administration (net) 1156

e 1419 Toss on post office, irriga
Other taxes... —_— } tion and forests ... = o a
Total taxes... ... 75-36 | Cost of collection ... 2:41
Railways (net) ... .. 6:25 ngﬂi:;v;):ks (net) ... - 28
Opium (net) . 2-35 ens .

|

Other receipts (net) PR 8 ¥4

Total ... 88-22 Total .. 88-22

incl Provincial Expendsture.
1 Revenue.
Land Rfrgzzm ... 35-48 Land Revenue and General
Excise T e | Administration... .. 1678
Stamps .. .. .. 1435 o Polie ..o e e 12
Registration cee 1047 Jails and Justice ... o
Scheduled taxes ... -39 Debt. e 328
—_— Pensions ... e

Total taxes... ... ... 71418 Education ... . .o 12
Fzresm (x::t) e 2-07 Medical and Public Heal.t ggg
Irrigation (net) ... e 2°77 éﬁc%tuﬁ and Industries o8
Other sources of revenue ... 12:28 Gl eg;e n?ﬁture.: e Lo

Total .. 8825 Total ... 86-98 |

Thus on the expenditure side, debt absorbs 15 crores, defegc%
55 crores, law and order, justice, ete., 21 crores, general Civi
adminstration (including land revenue) 27 crores, and penm_oni,
7 crores. Education accounts for 13 crores, heaith and medilqzlx
services 6} crores, agriculture and industry 3% crores, while
the expenditure on civil works amounts to 14 crores.

i ace f taxation

On the other side of the account, out of 146 crores o 1,

customs produce 51 crores, land revenue 35} crores, alcoholic

excise 194 crores, income tax nearly 17 crores, stamps 14} crores .
and salt 6% crores.
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Expenditure on Defence.

248. An outstanding feature of this sununary is the high pro-
portion (62} per cent.) which current expenditure on defence
bears to the total expenditure of the Central (overnment—a
rhxg_herﬂpl_'opgrtlon in cht tlhmn in any other country in the World.
This ratio is not in itself, however, very instructive, since 1b
depends ¢n the functions performed by central Governments. I
the case of a federation, for example, which combined for pur-
poses of defence only, military expenditure would absorb one
hundred per cent. of the federation’s budget. 1t is more sighifi-
cant that cven when account is taken of provincial and central

expenditure together, the ratio (31} per cent.) is still a very '

: i S ‘
high one. This ratio is high in part because other kinds of ex-
penditure are low. India has a comparatively small unproductive

debt, while many forms of Goveriment service are very little
developed.

On the othep hand, it is to be remembered that the extent
to Whlph taxation is felt as a burden depends very largely on
?he objects on which a Government spends its revenue. Thus,
1t has 'beep frequently pointed out that taxation for the purpose
of paying interest on an internal debt is economically speaking a
transfer of wealth within a country, which may—it is truc—
hamper. enterprise, if the method of raising the revenue is unwise,
but Whl(:h need not do so or affect the total saving power of the
conlmunlty. Again, wise expenditure on social services and
particularly on health and education should be remunerative in
the sense of increasing the wealth-producing power and, there-
fore, ﬂle 'ta.xuble capacity of a country. Security is, of course,
essenthl, if production is to develop ; but it cannot be claimed for
expenditure on defence cither that it is a mere redistribution of
Income or that it promotes productive efliciency. Indeed,
econqmlcally speaking, it is the most burdensome form of ex-
pendlture, and this is particularly the case where, as in the case of
India, the Army contains a large element drawn from elsewhere.
If, ther.efore, the high ‘* defence ratio ”’ in Indian Government
expenditure is partly due to the low level of other expenditure
1t remains a peculiarly burdensome one, and it would be reasoni
able to assume that, even if the total expenditure of India were
ncreased, the burden would be more tolerable and more readil
borne, provided this particular charge were diminished. d

Bqt apart altogether from the question of other forms of ex
penditure in India, the defence charge is undoubtedly hjoh 1‘:
recent comparison of the military expenditure of the )rlxatig , of
the world shows that in this respect India is seventh on. tgnsl'ot
among the Great Powers and that her expenditure on g . 12
18 between two and three times as great as that of the nv:ra};zllzno;

'
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the rest of the Empire outside Great Britain.* Again, the total
18 not only high in itself and as compared with other countries,
b}lt it has also greatly increased as compared with the pre-war
situation. India, in fact, has not obtained any relief from the
greater sense of world security, which has succeeded the World
War. On the contrary, her defence expenditure has risen even
after allowing for the rise in prices and has grown more rapidly
than in other parts of the Empire. This is apparent from the
following figures quoted by Mr. J acobsson in the summary
already mentioned :—

Armaments Ezpenditure (in million £).

|

Percentage
- 1913. ‘ - 1928. increase.
Great Britain ... oo e oo 77-2 115 ; 4 48-9
India ... .o e e e 29-0 44 [ 4100-0
The Dominions 9-0 12 } + 33-0
Total ... .| 1082 171 { + 6833
. i

The figures were given by Mr. Jacobsson in sterling for pur-
poses of comparison. Only a part, however, of India’s defence
expenditure is paid in sterling. The figures would only show
an increase in rupees of G6 per cent. owing to the change in
the par value of the rupee. The rise of wholesale prices in India

is only 41 per cent.t

Finally, it is frequently urged that expenditure for the defence
of India is not a matter that concerns India only, but is also
one which is of vital importance to the Empire as a whole and
should, therefore, not be at the sole charge of India. This is a
matter outside the scope of my report, as is also the question

* The following figures of armaments expenditure are extracted from

* Armaments Expenditure of the World,” by Mr. Per Jacobsson, Secretary
General to the Economic Defence Council of Sweden, and formerly a member

of the Secretariat of the League of Nations.

United States 4,453 million gold francs. .
Great Britain ves ves 2,900 ) ”” »

Russia vee 2,440 s ] 1)

France e “en ven 2,286 It} 2 ”

Ttaly ... ... 1,333 . ’

Japa,n ces e vee 1,215 ’0 ’s »

India:... wer aee e 1,069 2 ” »”

Germany ... ... 942

The figures f, bers of the Empire other than Great Britain are Australia
151, Can%l:lra 93?§$imFreee State 76, New Zealand 25, and South Africa 26 million
gold francs,

% The wholesale price Index numbers are 143 and 201 for 1913 and 1928-

» Tespectively.
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The following figures show the revenue and expenditure of
the central budget for a period of ten years, the provincial
contributions being separately shown :—

as to what is the minimum expenditure required for the defence
of India and for the maintenance of internal security. But it
is relevant to my present purpose vo point out that the total
is at present so large, both absolutely and in relation to the
revenues of India, as to be a dominating factor in the financial
situation.

Revenue and Expenditure of the Central Government.
1021-22 to 1930-31 ( Budget).
(In crores of rupees.)
The Central Budget. One crore of rupees = £750,000.

249. In recent years, the central budget, like those of most of ! |
the provinces, has exhibited all the signs of a very tight fit " | Revenue i

. ) . ' I (excluding Surplus + | Provincial |NetSurplus--

between income and expenditure L \ provinciéﬁ Expenditure. | or contributions, or

Since the War the Central Government has raised and then ;eontributions). | Deficit —. Deficit —.
reduced the salt duty?; it has made very large additions to the Y U A S S —
customs tanift, while the income tax until the current year : ! ! |
remained at the maximum reached in 1922.* Thanks, on the 1921-22 65-06 | 102:54 | —37-48 | 983 | —271-66
one hand, to a big reduction in total expenditure as soon as war ‘ f : i
commitments were disposed of, and, on the other, to a growing 1922-23 471 98-98 | —24:22 920 | —16-02
customs revenue and a substantial contribution from the Indian ? J |
railways, where a heavy deficit has been converted into a 9232 8000 . 86:81 | — 68 1 B0 | 2
handsome proﬁt; the large deficits of the years immediately 1924-25 8544 8896 : 352 920 | + 568
following the War have disappeared and it has been possible - | | ;
not only to reduce or abolish certain taxes, but to remit alto- 1925-26 85-63 88-52 ‘ -8 | 620 | +33
gether the contributions of the provinces referred to in para- | . | 2-96
graph 2.45. The accounts for 1927-28 and 1928-29, however, show 1926-27 85-05 8726 | — 22 | ot i *
a deficit. The budget for 1928-29 was originally expected to 1927-28 82:95 |  86-16 | — 221 : - | — 22
show a surpins of 30 lakhs, but in the last two months of the | ! J | 1-06
(yl'ear there was a setback under several headings and a heavy 1628-29 85-43 [ 8.4 | — 108 ;\ B ] -

rop in the revenue credited from the gold standard reserve | \‘ ‘ |

i ] ) , 1929 ; . . 0-35 | — |+ 0-36

as a result of the fall in the price of gilt-edged securities, follow- ) 3E0£§i;wa:§;i. s l 8777 5 ’ 3 |
ing the rise in bank rate in February, 1929. The result was a 1030-81 (Budget)|  90-23 | 8953 | 400 = \ o
deficit which with that of the previous year completely absorbed } ‘ |

the revenue reserve which had previously been accumulated. The
receipts from the gold standard reserve increased again in
1929-30, but other items have fallen, and there would have been
yet a third deficit had it not been for a windfall in connection
with the liquidation of German property. Thus, as the Finance

Note.—In this statement Customs, Income Tax, Salt, Tributes and Revenue (Land
Revenue, Excise, Stamps, etc.) from the directly administered areas have been taken gross
and all other items net. Net profits or losses from railway and postal services have been
added to or deducted from the revenue figures as the case may be.

Mer_n‘bex_' pointed out to the Assembly, it is evident that budget
equilibrium had not been fully re-established after the final
rerussion of the substantial contributions previously paid by
the provinces. The budget for the current year, therefore, pro-
poses mcreases of taxation amounting to the substantial sum of
4'&}0.cmres \_mth a view to (a) establishing equilibrium, (b) main-
taining Indian credit by making full provision for debt redemp-
tion, including accruing liability on Savings Certificates, and (c)

"t Salt tax remained ab Re, 1 d (82 Ibs.) since 1816
year when it was raised to Rg. g/%?l?‘%?—%{i)? ) "ot 1910 oxoept for one

* Income tax rates were changed in 1919, 1921 and 1922,

Thus, the accumulated deficits since the Refo.rms amount ‘o
no less than Rs.80 crores, towards meeting which the provin-
cial contributions provided some Rs.50 crores. ~ The figures

“clearly bring out the substantial growth of revenue, on the one

hand, and the stability of expenditure gince the rapid fall of
the years 1921-4, on the other. ;

Revenue Growth in the Liast Decade.

250. There are, however, a number of miscellaneous items
included in these accounts. The trend of events is much more
clearly shown in the following statement of the yield of the

[
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Can we assume that this increase in customs revenue will
continue? India has been singularly free from monsoon failures
m recent years. When they recur—as they inevitably will—
experience shows that they will reduce not only purchasing
power, and therefore imports, but also railway receipts from the
carriage of goods. In this latter connection, a monsoon failure
should not have as serious. an effect on the central budget as in
former times; for, since the separation of the railwdy budget,
the net railway receipts have not been wholly credited to general
revenues, which now receive a definite contribution from railway
funds of 1 per cent. of the total capital expenditure on railway
construction, plus a portion, generally one-fifth, of the surplus
profits. A bad monsoon will affect the surplus, but the contri-
bution of 1 per cent., which in 1927-28, it may be noted, was
more than six times the fluctuating portion, will continue to be
paid. A monsoon failure would, however, affect the general
purchasing power of the country, and, therefore, the receipts
from customs; and although transport developments, the diversi-
fication of India’s economic activities and any rise that may have
taken place in the standard of life in certain parts of India may
mitigate its effect, it would not be prudent to assume that
the steady rise of imports and of customs revenue, that has
taken place in the last decade, will continue without interrup-
tion. Indeed, the rise has been checked at the moment by the
almost universal setback to trade.

On the other hand, there are reasons for thinking that the
economic development of India in the next ten years should
be much more rapid than in the last decade. Several gigantic
irrigation projects, which will bring millions of acres under
cultivation, are now nearing completion in Sind, the Punjab
and Madras; railways are being extended as fast as funds permit;
the requirements of rapidly developing motor transport have
necessitated the constitution of a Standing Committee on Roads,
whose efforts will undoubtedly result in an improvement and
extension of the road system; three harbours (Vizagapatam,
Cochin and Tuticorin), which are in course of construction, will
be open for traffic before long. It is to be expected that with
this economic progress, foreign trade, which is extremely 110w
per head, will substantially increase and, with it, the yield' of
customs. . In this connection, it should be pointed out that the
rise in recent years has occurred as a result of a greater volume
of trade rather than of higher rates of duty. The total of India’s
imports, calculated at pre-war prices (in order to eliminate the
effect of price changes and to show the increase in the volume
of trade), rose from Rs.120 crores in 1923-24, 137 crores in
1924-95, 143 crores in 1925-26, 156 crores in 1926-27, and
Rs.181 crores in 1927-28, to Rs.190 crores in 1928-29, an increase
of more than 58 per cent. in six years.*

» * Review of tli‘erTra,de‘ ’(;f“India 1928-29 (Government of India, Central
Publication Branch) page.7.
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These considerations suggest that, though there may be set-
backs, the growth of India’s foreign trade, which has rece;)tly
been very rapid, is likely to continue at an even faster pace
than heretofore. But there is one qualification. This conclu-
slon 1s to a certain extent contingent on fiscal policy.  The
standard rate of duty of India’s tariff, viz., 15 per ceilt. with
30 per cent. on luxury goods, is already high for a mainly
agricultural country, and, in some cases, rates have been put so
high as to be prohibitive. The match duty, for example, has
almost ceased to yield any revenue at all. Up to the pre'fsent
the_ increase of revenue has largely been obtained from a‘ few
ain items, such as sugar, cotton goods, oil imports jute ex-
ports, ete.  But the revenue from miscellaneous impbrts, has been
increasing and may be expected to expand. Tt is possible that in
a number of cases duties are already at or beyond the poix(it’ of
maximum yleld, and that more revenue mightvbe obtained from
a general lowering of rates. Moreover, it might be worth while
even from the purely revenue point of view, tu lower duties even
at the I‘I.Sk of losing revenune at the moment, for the S.z;ke of
encouraging the general economic development of the country
On the other hand, a policy of high protection, thongh it mi«rfl';
stimulate the creation of particulur industries in Indi;7 would b
a charge on the existing economic activities of Indig ,and woul(ei
prevent the expansion of revenue which is here cox’ltemplated

Subject to this proviso, and taking i
. | OVISO, 1 aking all factors into account
1t would not be extravagant to anticipate a total revenue from.

existing central sources. on the i 1
g ces, he present basis of ts
nearly Rs.100 crores by 1940. wxation, of

Expenditure,

252. The next table analyses the ficures ot ief i
_ s of the chief
expenditure, the total of which, asbwe have seZn h;t: nas o
stationary in the last six years :— ’ o

Chicf Items of Central Ezpenditure,
(Crores of Rupees.)

Military | Civil |

. Year. . Services i Administration ’ Sg\:};‘;

; (net). ‘ (net). | (net).

iggé:gg S 69-81 864 14-89

o2 65-27 9-50 \ 15-00

o u ol N, 56-23 8-65 | 14.17

e 5563 9-39 15-27

102 56-00 9-87 ‘ 14-12

109627 55-97 10-28 12-66

109728 . 5479 10-22 11-99

SIS 55-10 10-43 ! 12-82

1929-30 (revised) ... ... | 5510 11-56 ’ 12

1030-31 (Budget) ... .. 5435 | 12.90 | 14::1’,2

L B
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The Army.—The military budget was stabilised in 1928 for
four years at 55.1 crores, during which period any savings
made were to go towards the programme of army mechanisa-
tion which has been undertaken. Sir George Schuster
has, however, arranged with the military authorities to
bring the savings already made—to the extent of 80
lakhs—into credit at once and to provide for the needs of
the new programme by extending the period of stabilisation to
a fifth year. This item will therefore presumably remain ab its
present figure until 1932-3. At the end of this period of stabi-
lised expenditure and in the absence of war, army expenditure
should be capable of reduction. In this connection, the Inchcape
Committee suggested a standard figure of Rs. 50 crores, if prices
fell. Some downward movement of prices has in fact taken place
since the date of its Report, but the Committee did not give
any indication as to how great a fall of prices would be needed
to justify this reduction. There is, however, ground for hope
that, when the present programme of mechanisation 1s ended
and apart altogether from any change of policy, the Army vote
may drop to, say, 52 crores and thereafter will fall still further
to bring it more nearly into conformity with the lower level of

rices.

F This estimate of 52 crores may be affected by the result of
discussions, which it is understood are now proceeding between
the Indian and British Governments, on the War Office claim
for an increase in the ** capitation charges ’’ (now amounting to
Rs.2 crores annually) which are paid for the training in England
of recruits for the army in India, and on the counter-claim of the
Government of India that she should be released from the
existing capitation payment and that as the cost of the defence
of India is an Imperial liability some contribution should be
made to it from other than Indian sources. Any concession to
the Tndian point of view in these matters would reduce the
defence budget still further. Two other ways of reducing the
army budget have been suggested. One 18 the‘ progressive
Indianisation of the officers of the Indian Army. The evidence
laid before the Commission, however, suggests that this process
must be slow and in any case will not save much money. The
other is the substitution of Indian Army units for the miuch
more expensive units of the British Army in In'dla. 1t cannot,
however, be taken for granted that Indian units would be of
equal military value and, if more units had to be employed, some
of the presumed savings would be lost. .

But these are matters of general or of military policy, though
they have a financial aspect. Whether anything is done in re-
gard to them or not, there seems no reason, 1n the absence of
wars, to fear any rise in the army budget, and in two or three
years a reduction in the total figure should commence.

» General Administration.—As to the cost of general adminis-

tration, it is commeonly said, and with justice, that the Indian
- ¢
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Government is expensive, owing to the level of salaries in the
" upper grades of the Indian Services, which have had to be fixed
on a standard high enough to induce British members to leave
their home country and to work for the best part of their lives.
in an uncongenial climate. So long as British personnel is still
required, these standards must continue. DBut the arguments
for it do not apply to Indian members of the Service. At the
same time there are strong objections to having two rates of pay
for the same job. The only way to meet the difficulty would be
to lower standard saluries throughout the Service, but to increase
the overseas allowance for the British members. This question,
however, affects the provincial budgets much more than the cen-
tral budget, as the charge on the latter in respect of salaries for
members of the civil service generally is comparatively small.
The Finance Member has recently called attention to the need
for an understanding with the provinces as to the principles on
which increases of pay are granted.

In the meantime, automatic increases in time scales of pay
already fixed involve at present a steady growth, at the rate of

25 lakhs a year, in the salary bill of the Central Government, the -

peak point of which has not yet been reached. Further, there
will certainly be many new demands for greater expenditure.
Civil aviation and research are responsible for part of the in-
crease of recent years, and the Agricultural Commission and the
Liducational Committee of the present Commission have put
forward sunggestions involving additional charges on the central
budget.  The growth of such items depends on the extent
to which the Central Government will become invalved as a
co-ordinating influence or in connection  with research in ser-
vices which are primarily within the provineial sphere.  Some
expansion of central budget expenditure in these directions must
be looked for; but there is no reason to anticipate that the total
under this head will grow faster than in the last decade, unless
additional duties are put upon the Central Government,

Debt.—There remains the debt charge. Reference has already
been made to the opinion of the Finance Member that until the
bresent year, equilibrium in the central budget had not been
fully Te-established, and to the effect, in this connection, of the
growing charge for the redemption of Savings Certificates.
A year ago, moreover, there was uncertainty as to the rate
at which maturing obligations could be renewed. There was,
thereforg, room for doubt as to whether the downward trend in
the service of the debt would continue. Taking a broad view,
however, and speaking in general terms, it may be assumed that
the world rate of interest is tending downward, and, if there is
ho serious disturbance of India’s credit, and if Tndia does not

, over-borrow, the price to be paid for renewal of debt should not
increase. Moreaover, seeing that a definite programme has beeg
established for the redemption of the debt, a?ld that provision
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has now been made for the maturing Savings Certificates, the
total net charge in respect of the debt should hereafter tend
downwards.

Conclusions as to Expenditure.

253. If these expectations are realised, and in the absence of
any new functions being imposed upon the Central Gevernment,
the total expenditure of the Central (Government should be
stationary or falling. This, in conjunction with a rising revenue,
would mean that there will gradually emerge a growing surplus
in the central budget, the size of which largely depends on mili-
tary expenditure. This conclusion is subject, however, to an im-
portant qualification. These expectations both as to the
expansion of the revenue and the reduction of the debt and other
charges are dependent on the continuance of internal peace and
security. They would be completely falsified by any develop-
ments which might involve the Government in exceptional ex-
penditure, shake the credit of India, or check the development
of trade.

Provincial Budgets.

254. Turning to the provinces, the total reve_nue‘und.expendi—
ture figures for the nine provinces of British India since the
Reforms is shown below :—

"(In crores of rupees.)

: G l ' Surol
Contributions s | urplus--
Year. Revenue.‘i to Central ‘ I?;E:::fg‘ | Expenditure. or
Government, | : l Deficit—. -
R R | o
1921-22 . 80-26 ‘ 9-83 . 7043 | 7916 [ —873
1922-23 ' 84.94 | 9-20 | 754 ] 77-23 { —1-49
1923-2¢ 8806 | 9-20 | 7885 76:09 | +2-76
192425  90-48 | 9-20 | 81-28 7841 | +2-87
1925-26  93-71 6-20 L 87-51 J 85-89 +1-62
1926-27 © 91-60 517 | 56.43 L9017 | —3.74
1927-28 | 93-29 — | 93-29 91-50 ] +1-79
1928-20  91-49 f — o149 | 9201 —1-4%
1929-30 | 96-56 — g 96-56 | 95-27 { +1-29

(budget). J

The revenue figure for 1929-30 is the sum of the budget esti-
mates of the provinces, which in recent experience have usually
been in excess of the receipts actually realised. The figures up to
1928-9, in respect of which audited accounts are a,vqala,ble, show
that expenditure. has risen substantially, the rise since 1923-24
being no less than 22 per cent. But revenue has increased by only
4 per cent., and it is clear that since 1925-26 the expansion in
total revenues has been checked. This is in marked contrasi
with the situation at the Centre, as may be seen by comparing
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this table representing the above figures with that showing the
central budget situation. The continued increase in the total
expenditure of the provinces since that date has been made
possible by the remission of the provincial contributions, the
benefit of which, however, has heen confined to a few of them.

Revenue,

255. The reason for the stagnation of revenue will be apparent
fromi w consideration of the clief items of provipcial revenue
set out above in paragraph 247.

The Land Revenue.~—The first in importance is Land Rev-
enue, which, before the War, was by far the most important of
India’s sources of revenue. To-day it is largely exceeded by
customs revenue. It remains, however, one of the two main
props of Indian finance. Much controversy has taken place as
to whether Land Revenue is in the nature of rent, or is a tax.
Without going into this question, it may be observed that whether
1t is regarded as a tax or not, it shows many characteristics of
rent, and in particular, like rent in all countries of the world,
has failed to respond to the upward movement of the general
price level. TLand Revenue (excluding revenue due to Irriga-
tion) has visen by only about 7} per cent. since 1913.*
It 1s not possible to ascertain from public accounts the
cost of collection of Land Revenue, as this cost cannot be
separated entirely from the cost of general administration. But
there is little doubt that if it could be separated and deducted
from the gross Liand Revenue receipts, the net yield of Iand
Revenue would actually show a decline. When account is taken
of the upward movement of prices and salaries, this comparative
stability of T.and Revenue means that its real value as a con-
tribution. to the cost of government has diminished. On the
other hand, it means that, in so far as the produce of the soil
1s converted into cash, either the cultivator or the zemindar has
greatly benefited. Therve is no doubt that in some cases it js the

., cultivator who has gained.

Both the landlord and the peasant interests, however, are
united in resisting any increase of Land Revenue. In Bengal,
Bihar and parts of the United Provinces and Madras, where
the *‘ permanent settlement exists, there is no possibility of
rawsing Land Revenue without breaking this very long standing
agreement. But even where there is regular periodical reassess-
ment, there is a growing tendency to press, if not actually for
permanent settlement, for a very slow and gradual modification

*

Land Revenue. Index number of prices.

1912-14 (average) 32-01 143
1927-29 (average 34-43 201 !
Increase ... 749, 41%,
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of Land Revenue. Certain provinces have either passed legisla-
tion or framed regulations which

(a) lengthen the period between the re-settlements—
commonly from 30 to 40 years : -

(b) limit the percentage increase that may be made at
any one re-settlement—for example, in Madras the
maximum increase is 184 per cent.; and -

(c) restrict the percentage of the net assets of the lal}d that
may be taken by Land Revenue, e.g., a mmnimum of 30 and
a maximum of 40 per cent. is prescribed in the United
Provinces.

All this means that, in addition to the_ natqra] stability of
revenue of this kind, legislative or administrative obstru'cmox;\s
are being imposed, which prevent Land Revenue responding to
post-war economic_conditions.

Ezcises.—As regards liquor excise, the yield is in some pro‘i
vinces rising, but in others it has been fairly stationary; ant
everywhere it is threatened by a strong prohibition mox‘z‘er;en,;
In one or two districts there are areas which are already ** dry
in the sense that no premises are licensed for the sale of 1}lquoré
Several provinces are definitely committed to the policy o
ultimate prohibition, and In one case (Madras) a grant was
actually included in last year's budget (1929) for temperance
propaganda. The doctrine of maximum revenue and n}ln}mg?
consumption is in theory generally accepted in the provinc (i
but it is not always easy to hit off this point with precmllo;z'lb,. gn
excise revenue is likely to be regiuced, not merely by pro 1f1 ﬁ)ln
or propaganda, but by smuggling and evasion. Non}:a 01' uoi
provinces are sanguine in respect of the }_fleld of the lig
excises, and many are prepared for a reduction.

Stamps.—Revenue from stamps shows a small annual increase
with thg growth of business. Frequent transfers of land gw}fﬂ:
very solid foundation to the revenue from genera,! stamps, VI:J °
the revenue from court fees also slowly but steadily rises. .osd
of the provinces during the difficult years of }921—{; :alts;_
the court fees and stamp duties. There is no sign that this

increase of rates has diminished receipts; but in some pre

vinces the increase in rates has been repealed. This is qllcmost
the only present provincial source of revenue Of'Whlfch Ibctilln
be said with some assurance that there is a margin of probable
increase. o ‘
Irrigation,—The irrigation position in India is as unsatisfactory
from the Treasury point of view as that of the Land.B;evelr]me.
Working costs—largely consisting of wages and materials— avi
risen to new post-war levels, but the charges for water in mos
cases remain on the pre-war basis. The result is that on old irri-
gation schemes the net profit has very greatly diminished othdls-
appeared. In regard to new schemes and particularly Wlderé
fresh land is broughf under cultivation, the charges yeld a

H
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high vevenue, and this factor is largely responsible for the im-

\
. |
proved financial situation of the Punjab. But where the new . ; % ‘ §§§§§§§3 1 §§:%
schemes have brought water to the existing land, there are many 1 H | sdodassses | =S
cases in which no adequate water rate is charged, and the pro- [——— - e i e
vince is waiting for an appropriate return until the next land re- ‘ © 3‘ ;
settlement takes place which may be many years hence. In- ‘ g o] leseEs ! !
deed, with certain exceptions ¥ may be said that in this matter, ) S o
of irrigation, as well as in connection with other development T AR
work, adequate steps have not been taken in India to secure ! g | o0 | ’i e
to the Treasury the increase in land values due to Government i 7 EENIBRER E ;RN
action. 1 | < . | i
Other ltems.—There remains the Scheduled Taxes list, that - | : e \‘~
is to say a list of taxes which the provinces may impose if they —~ & L
think fit. The taxes in this list ave either not very prolific or for . E& | %¥mg $33 §§ . e§§
various reasons bave not hitherto been imposed. Detting and - ’nf‘} § B o TR ® Lo
amusement taxes have been imposed in four provinces, viz., .§ !1 i } 8
Bengal, Bombay, Madras and Burma. The yield, however, is N  E — g7
very small except in large capital cities, and under present $§E1 3., ¢ k Bl oo
circumstances no large revenues can be expected from them. 28 o8 | 33%’%%%%%% L8 3Ig®
Except for road tolls and some other indirect taxes on commerce, w—=| A& 1 D e
which will be referred to later and are at present available :5 E A ] g N
only for local authorities, there are no sources of revenue of i 'g RS S E \
first class importance in this hst. g Bl o« é”g ;’ N 2! ey
The other miscellancous items of provineial i f o g g 22 | g%%§§§§: ="
provincial revenue call for ] . %4 | esagqs+= | B =
no general comment. g MEs e %
=2} w2
General Conclusion as to Provincial Revenues. P 3o . 3
256. In short, so long as the State is unable to acquire a share g E S| o'%‘é’ ZRgm8s | 8 ’Eg 3
of the increment in the value of land in the form of land Eé g § bl S Jer S i S R
revenue, irrigation dues or in some other way, and so long as E B A N § S
the present allocation of sources of revenue persists, there is 28 8—3 &
no direction in which the provinces can look for a substantial =l Eﬁ "“ﬁ?ﬁ?%gﬁ 5| 83
or even a contlnuous increase in revenues, except under the head- 5 = . g 2 ._7.-?2"_?2“.:::“:: 2| ==
ing of *“ Stamps.”’ g £ A
Situation of the Various Provinces. % 3 | mweyogze = 38
. . A @0
2567. These considerations are of general application. For a g’ 5”°$§.g.§.2.3§1 3
~aumber of reasons, however, the budget situation in recent
years has differcd considerably in various provinces as may be U R
seen from the table on the next page. z E0283238 58
In all cases except the United Provinces, there was an appre- g ! Sx D Rk e
ciable increase in the first part of the decade in the gross revenue - R ——
collected, but in the last five years there was practically no in- . : © o
crease except in Madras. The net figures of revenue availagble for & § 38 82 g8 =2
the provinces after deducting contributions to the Centre show i Jacuc i Juc ik ok -
a much greater rise, this benefit being of course enjoyed by the o 1 e
provinces in proportion to their respective contributions. A IETEEE SR S Pl
fea:ture_of the table is the low revenue of Bengal and Bihar and 5 IRIBES g',;g( g §§
Orissa in proportion to their enormous populations. The United ° s a‘&"ﬁéﬂéé’& & gé g
Provinces are a little though not very muth better off. SESSEERZ 2288

\
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Provincial Tievenues and Central Revenues collected in the Provinces—1928-29 (in lakhs of rupees).
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* Includes land revenue due to irrigation.
t Under Devolution Rule 15 when the income assessed to income tax in any year subsequent to 1920-21 exceeds in any province the

asséssed income of 1920-21, an amount calculated at the rate of three pies in the rupee on such excess is allocated to the province.
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Yield of Principal Sources of Revenue.

258. It is not necessary to analyse these figures in very great

detail ; but it will be convenient to supplement them by a table

(p. 230) showing for a single year the revwenue received in each
province from various sources, as well as the sums collected for

the Central Government under the heads of Customs, Income

Tax, Salt and Opium.

The table shows that there is a considerable divergence be-
tween the provinces in the extent of their dependence on various
classes of revenue. Thus Bengal lives largely on the revenue

from ‘* Stamps,’

most of which arises from litigation.

It has

contrived to add to its exiguous income from other sources

including amusement taxes, registration fees, etc.

Excise 18

the largest item in Madras and Bihar and Orissa. In the latter
province, as well as in Bengal, Land Revenue is low, owing to

the permanent land settlement.

In every other province the

largest item is I.and Revenue, which amounts in the United
Provinces to over 50 per cent. of the total revenue, while in
the Punjab, Land Revenue and Irrigation account for nearly

60 per cent.

Pre-War and Post-War Budgets.

259. The varying importance of «these items of revenue in
different provinces, their unequal expansion in recent years and
finally the abolition of the contributions which at first modified
the effect of the new allocation of revenues between the provinces
and the Centre account for the fact noted in_the previous chapter
that, in comparison with the pre-war situation, some of the pro-

vinces are very much better off than others.

If we take the

Provincial Settlements of 1912 (which were based on the pre-
sumed needs of the provinces) as a starting point, and assume
a8 a standard for the moment the expenditure on provincial ser-
vices in 1912-13, we find that the budget of 1929-30 of the
Punjab shows an increase of 154 per cent; Madras an increase
of over 118 per cent; Burma 110 per cent; United Provinces,
Bombay, Bengal and Bihar and Orissa, increases varying from

88 to 105 per cent.

Assam shows an increase of 83 per cent, .

and Central Provinces only 68 per cent.* .

Equity and the Comparison of Needs.

260. But before jumping to the conclusion that injustice has
been done, it is to be observed that we cannot take for granted
without further examination that the pre-war figures were
‘* fair * as between the provinces and that it was unreasonable
to make any departure from the situation then existing. Such a

* For purposes of comparison Central expenditure in 1912-13 on provincial
services has been included and various other adjustments have been made. The
eXceptional increase in the Punjab is largely due to extraordinary receipts from

sales of Jand in connection with irrigation.
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suggestion is naturally challenged by those provinees which have
benefited most. 1t is cluimed on behalf of Madras, for example,
that it was consistently penalised before the War. But whether
this was so or not, at least it can be stated categorically that the
present plan has involved a substantial change in relative
positions. Even if it could be shown that the pre-war position
was unfair to the Punjab, Madras and other provinces which
have subsequently benefited, it would be a sheer accident if
the new balance had created an equitable situation, for the new
distribution has been arrived at without any attempt to establish
an objective standard of fairness.

Indeed, it is very difficult to set up, even in theory, any such
standard. It costs more to run a province with a scattered popu-
lation than one which is densely populated; more teachers and
policemen must be maintained per head of population; the cost
of roads and of medical and sanitary services must be higher per
head. Again, in provinces where salary and wage rates are
high, the cost of a given service will be comparatively high.
Physical facts, also, may determine the need for health or sani-
tary services, while it is obvious that a province with a sub-
stantial urban population or a capital city may require a larger
police force per head than a more rural province. We should
not, therefore, in any case expect to find anything like equality
in the expenditure of various provinces, either in proportion to
the area served or to population.  The disparity, however,
between the total expenditure per head in various provinces,
which ranges from 1'8 rupees per head in Bihar and Orissa and
2'5 per head in Bengal to 83 rupees per head in Bombay and
86 per head in Burma, is so great that it is impossible to believe
that it can be entirely accounted for by the considerations that
have been mentioned. The figures, which are fully analysed in
the table on page 233, point to the conclusion, which is in fact
borne out by general observation, that the standard of service
tendered by provincial Governments—both in quality and in
amount—is appreciably lower in the poorer parts of India than
in those that are more well-to-do. 1In concrete terms the
amenities of life, the chance of advancement as a result of educa-

. .tional facilities, the liability to disease in so far as this is depen-
dent upon sanitary and medical facilities, are by no means the
same throughont India.

Whatever the cause of these differences, their existence can-

not be left out of account in considering a new financial adjust-
ment.

Expenditure since the Reforms.

261 Tt also cannot be ignored that for the reasons
given—namely the different. yield of particular kinds of
revenue in different parts of India, their unequal growth
in recent years and the abolition of the provincial cqn-
tributions — the inequalities have been accentuated under the

Expendi

ture per Head of Population according to 1929-1930 Budget estimates in rupees.
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Reform§. Immediately after the War, practically every province
had to face a big increase in salary rates. In Bengal this more
than counterbalanced the increascd spending power which the
Meston Committee estimated that that province would receive
under the new financis} settlement, and in every other case, even
If the rise of salaries and wages did not create a deficit in the
budget, the expectation on which the financial settlement was
bz‘\‘sed was {alsified. 1In the next vear or two there was a strong
effort made in every province to reduce expenditure, olten with
the assistunce of a retrenchment committee, During this period
very few provinces were able to increase expenditure on develop-
ment and national services. In 1925.26, hawever, the remission
of contributions placed certain provinces in a more favourable
position. These provinces have devoted substantial sums, and
othez_' provinces have devoted more modest sums, to education,
pubhp health, irrigation and other objects of social and economie
amelioration. The figures for transferred services in the three
principal agricultural provinces and the two chief industrial
provinees are as. follows :~

Ezxpenditure in lakhs of rupees.

1 |

i 1922-23, © 1929-30 ; Increase, % Percentage

! { (Budget), ‘ : Increase.
Madras... ... .. 413 | 5638 | %25 | 86
Punjab 299-6 | 5427 | 2437 . 82
United Provinces ... 208-0 3882 | 902 | 30
Bombay oot 4B35 L 5676 | 11401 25
Bengal... .. .. } 353-9 3 4040 | 50-1 i 14

The disparity here revealed is equally noticeable when the
figures of expenditure on the principal nation-building services
are examined separately :-—

Percentage morease between 1922-23 and 1929-30.

!

|
. ; ,( Medical relief

Education, . and Public Health,

. T . \'

Mad?as { 82 | 115

Pu{x)&b 78 i 94

United Provinces 47 | 67
Bombay 23 ] 43

Bengal e | 21 ! A4

{

!
t
. I

Of the smaller provinces, Bihar and Orissa, and {o 3 less
extent, Assam, show the same lack of development as Bengal.

The disparity is even more pronounced in comparing th
since 1925-26. P paring the budgets
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Resources of Provinces.

262. These and other figures relating to provincial budgets
suggest the following general conclusions :— i .

(a) As a result of the division of resources in 1920
the provinces received substantially increased spending
power as compared with the pre-war situation, and though
higher salaries and prices absorbed a large amount of the
increase, they have been able to finance the considerable ex-
pansion of social services that has taken place all over India
in the last decade.

(b) The benefit was, however, unequally felt owing to the
fact that for historical and other reasons cerfain specific
items of revenue are productive to very varying extents in
the different provinces.

(c) The growth of revenue continued fairly generally
during the first half of the decade partly as a result of new
minor taxes and higher rates of stamp duty and also through
the assessment of newly irrigated land.

(d) The full effect of the allocation was not felt until the
final abolition of the contributions. This gave the contribut-
ing provinces further increases of revenue and enabled them
to continue the expansion of their services during the last
half of the decade; but it increased the disparity that had
already been created. Other provinces have had the greatest
difficulty in making even small increases in expenditure,
and in Bengal the expansion of educational and other services
has practically ceased.

(e) From now onwards any increase of revenue from exist-
Ing sources—except receipts from large irrigation schemes
mainly in the Punjab and Sind—is likely to be small. * The
stagnation of other revenues will affect all provinces alike.

Future Requirements.

263, It remains to consider future requirements which are
everywhere almost unlimited. Kven in Madras, which has bene-
fited most from the remission of its contribution, the rising in-
come is already mortgaged. Expenditure on education and public
health have both risen substantially; but it has not yet been
pdssible to embark upon a universal compulsory education
scheme. It is extremely difficult to estimate what universal
compulsory education would cost. In Madras two estimates have
been made, one involving nearly nine crores a year additional
expenditure, and the other five crores a year additional expendi-
tyre. It would probably be a long time before either of these
figures could be reached. But it is significant that even the lower
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of these figures is a long way ahead of the possible expansion of
revenue in Madras. 1In other provinces more modest estimates
have been framed as to what it would cost to start with compul-
sory education, but in every case even a small start in this direc-
tion is quite out of the question from existing resources.

In this matter of future requirements we are, in fact, in the
realm of conjecture, but it can hardly be open to question that
expenditure on functions falling within the provincial sphere
could well be increased, without extravagance and to the great
economic advantage of India, by [rom 40-50 crores within the
next ten years as compared with an increased expenditure of
15 crores in the past decade. ‘This means that the revenues of
the provinces nced to be increased by something like 50 per
cent.

We thus come to the heart of the problem, which is to find
further revenues of this order of magnitude and to devise a finan-
cial plan by which they can be made available to those govern-
mental authorifies which need them.

Separation of Burma.

264. Before leaving this survey of Indian finances, it should
be noted that many of the figures given in the preceding para-
graphs will be somewhat altered if effect is given to the proposal
that Burma should be separated from British India. The extent
to which the figures will be modified depends, of course, upon
the terms on which this separation is arranged. This matter
is discussed in an appendix to my report. The problem
involves many debatable points, such as the proportion of the
unproductive debt that ought to be assigned to Burma, the
charge which she should assume in regard to defence, etc. The
net financial effect, moreover, would depend upon the extent to
which Indo-Burmese trade was made subject to existing customs
duties. It has, however, been necessary to make some assump-
tions on these points in order to be able to form a picture

- of the financial situation of Burma and British India respectively
atter separation. I have, therefore, made a calculation on
the assumption that Indo-Burmese trade will be subject to exist-
ing taxation except that the present protective taxes will not be
levied by Burma; that the excise now levied in Burma on kero-
sene and motor spirit sold by Burma in British India will no
longer be collected by her, but will be included in the revenue of
British India, and that charges in respect of debt and defence
will be allotted to Burma to the extent of 2 crores and 3 crores
respectively. On this assumption, British India would gain
about a crore after allowing for transferred expenditure and in-
creased receipts. '
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. in paragraph 247, of the

hi is balance sheet
On this basis the balance s e Burma ould

central and provincial finances of In
have been as follows in 1029-30 :—

Central and Provincial Budgets, e:ccludiﬁng Burma (3929-30).

(In crores of rupees).
Central Expenditure.

Central Revenue. 4701 | Defonce (net) @ 5910
o I YR " Debe (OOL) wrr e e 10:19
oo 600 |  Civil Administration ... 1020
S 1-09 | Loss on Post Office, ete. ... -39
Other taxes..- — ) Cost of collection ... 22*) 5
Total taxes ... 622’)(5) ( (}J)lex;il})‘ggrks ST
g;i{:ﬁys . . 235 % Other expenditure... 1-4(1)’(7)
4 Mint . | Surplus resulting from sep- .
Cu}-rency and Mint 232 | bu;fation e appendix
Tributes 4 g roport.
Other Receipts ... oo 117 |
Total ... .. ... 8236 % Total ... . . 8236
ines ; Provincial Expenditure.
Provincial Reverie. 29-94 Land revenue and General 14-08
Land revenue 0 T e ration.
i c et Police .. o o 1067
St&g)ps i 1-40 Jails and Justice ... e 7426
Registration bt . T aias
Scheduled taxes ... -39 P:nsions .- " 560
6350 |  Education ... .. .. 11:30
oty et R Modionl Relief and public  5-73
‘ores
ionti . health. ]
Lrrigation (nef) . 133(2) Agriculture and Industries  3-24
Other sources Civil Works e 9-38
Other ... 8:32
Total ... . 78-13 Total ... . 77-01

These are the figures which have been used in the discussion
of a new financial scheme in Chapter 6 below.
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CHAPTER 4.—NEW SOURCES OF TAXATION.

General Aspects of New Taxation.

265. The preceding discussion shows the need of secking for
new sources of taxation. In the first chapter of my report, I
have drawn attention to the comparatively low ratio of taxation
to the total national income of India, and have also indicated
some of the causes that in iy opinion have tmpeded the fiscal
development of the countrv. "It is there suggested that there
are prima facie grounds for thinking that, if there were no
political obstacles, it would be econonically possible to increase
the tax revenue of India provided always that the incidence of
taxation is carefully adjusted to the capacity of taxpayers to
pay, particular care being taken not to increase the cost of the
necessities of life. In this connection, certain general considera-
tions must be borne in mind. On theoretical grounds direct
taxes have great economic advantages over indirect. 'Their
incidence can be more definitely determined, and they are
economical to the taxpayer in the sense that he 1s not called
upon to pay more than the Government receives, and they are
usually inexpensive to collect. But it is impossible to press thig
theory far in an agricultural country such as India, where g very
large population is living on a low standard, and where much
of the wealth that is accumulated is not jn a form in which it
can be readily assessed and taxed. In such circurastances, the
greater purt of the revenue must be raised by indirect taxes, and
fiscal theory must be sacrificed to the necessities of the cage.
At the same time, these couditions make it even more im-
portant than elsewhere that taxation should be adjusted to
ability to pay, which weans that as large a part of the additional
burden as possible should be placed on the richer classes by
means of direct taxation. I might add that the ordinary
economic arguments for this course are strengthened in the case
of India by various considerations such as the fact, already
emphasised, that an unusually small proportion of the revenue
raised is used in services which are of direct beunefit in raising
the status of the masses of the people. ‘

Principal Features of the Indian Fiscal System.

" 2356. The principal features of the financial system of British
India that have confributed to the low level of taxation, as com-
pared with the level in other countries seem to be :—

{a) The small yield from income tax. )

(b) The total exemption of agricultural incomes from
income tax.

(c) The absence of death duties.

(d) The absence of any internal taxation on articles such
as tobacco, matches, ete., although taxes on the former are
almost universal in Indian States.

(¢) The inadequate development of Jocal

) ' taxation,
particularly in rural areas.

- of the Indian Taxation Enq
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Yield of the Income Tax.

. e th

267. The rate of income tax in India 13 light g:gz?lpzr%%mvgglt
that in force in Western countries, and it dh;ts rei 1 .
task to organise the Revenue Department an ! gdgnt e
T e o 1o 1 i't hi}LS p::hgs? St(t)) efez:il;ymgubsmntml Incoimes
by o reasfllse:cce)ani;rlt]ilcfntllﬁni;; both for income tax :md_sulpesr
e )e]“ el (rupees 2,000 and rupees 50,000 respect;vg %’1 .
tax at a high oVbe possible to increase the yield substantia }i
:k[)gr sigsvlgfingo&e limits, which are undoubtedly high, particu

it o than one provincial
farly for Indian conditions. Indeed, more than p
Government has suggest

ed that it should be gmp?k\f{ere;qotz tfag;
1 es below Rs.2,000. There is also consxdfexla oemectgx for
ltlﬁzog:;eepening of the progression of the rate of nc

incomes between Rs.5,000 and Rs.100,000.

1 to
-evenue has also suffered owing

968. In recent years the reve e e

rovisi lating to the taxation o [foreign

?he ptrowj;zns éich iicome 18 entlrely gxmnpt fro;x;s tm’%here

lm;essmii is;‘brought back to India within threfo %fwes.t _Lhere

En es{’t;herefore been an inducement to Indlansbe e peme

aralfli to hold tixe income overseas unzﬂ lrtil ;agetrimentfi o e

i ision 18 nhot O 7 en o

e t§1§£ ist}:rlls ix?gsz;ment to send Indian capital overseas.

revenue,

It is desirable that it should be amended.

Taxation of Agricultural Incomes.

the i em
The most important aspect of the income tél::leg‘rob';he
i 2 v the total exemption of agqcultural ne s. b
o o der which ngricultural 11}comes‘w§reti3 rep od
CIrcurr}stances o i India are described in detail in the ! po |
from oo o uiry Committee.* 7Tt 18 cle_zn frog;
1 ncom
hj ount that the continued exemption c()lf flhezegrilcultural
(t:ailsnc?tccbe justified on historical g:;);micrli.o mﬁn tfxex , eriontar
incomﬁs dis bngzvez}:lerl%%% flll‘;)(;n 1873, altho_ugh the hlandeiez(::exig
e o s a much higher proportion of the n st
in that poriee w_a; is now. Nor is the exemption suppor d by
%r piof,;l ggr;hanltl is sometimes claimed tha;ti elx'&rz%ug(ﬁ?;u"aﬁd
it i ' f income tax in other ,
India is the cout.xterpart . well upon the Incomes of the
that' o imposeldu}l)cem:(;‘ox o%sdouble tg(;ation. ]Buq tl}clﬁeargrg:
zemmflars w?;)lnvincing for many reasons. Clear Zl’ in nuelil o
inoes ﬁ(e)zecthere is a permanent settlement, land reve
vinces W

or tithe rent. In
i racter as a mortgage
the same ecom i Chhaelx?e is the same tendency for land yevenue

oy i iations’
thermparnfsﬁ()f e toriously fails to respond to vara :
o 1:131 u digg ’o?nt(;létlélgd(.) 'I‘hey only important exceptions to
in the pro

ents ip
this general statement appear to be the fresh asse:jm_m;
~ * Report of the Indian Taxation Enquiry Committee, paragrap:
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provinces where new land is being brought into cultivation by
irrigation.  But even in these cases, land revenue is levied on
a flat rate basis and does not fall with graduated incidence on
large incomes from Jand.

. The produce of the land is by far the largest item in India’s
annual production.  Tucreased productivity, together with the

rise ol prices since pre-war days, has enormously increased the
money value of India’s agricultural product, and even after
allowing for the larger population which it supports, there must
have been w very large increase in the et product, which has
been shared between the cultivator and the landowner. The
tax gatherer has obtained next to nothing of this increase. An
appropriate share of it can only be obtained either by frequent
and substantial adjustments of land revenue assessments, or by
Imposing income tax on agricultural incomes. The former plan
would not only have to overcome serious political difficulties
but has the disadvantage of hitting the small holding equall);
with the large. The latter plan is fiscally sound. There are
administrative difficulties as regards the assessment of agricul-
tural profits, but these are not peculiar to India. With the
elaborate machinery for the maintenance of land records and
for the administration and the collection of the land revenue
at his disposal, the Indian Collector is probably in a better
position to estimate agricultural profits than the assessor in
other countries.  Morcover, the Government of India, with a
far less efficient machinery for the assessment of Income tax
was prepared to face these difficulties in 1918, when i made
the proposal that income from agriculture should be taken into
account in determining the rate at which the income tax was
to be levied on non-agricultural income.

_So long as the existing exemption continues it is not possible
etther to impose a graduated burden upon landholders or to levy
upon them a share of the Increasing taxation that is hecessary in
India. 1t would, however, be too sudden a change if the full
rate of income tax and super tax were imposed on Indian Jand-
holders at once. It may, therefore, be desirable that the
exemption should be removed by stages at specified dates.

279. One of the principal advantages of levying income tax
on agricultural incomes is that it would subject the non-agricul-
tural earnings of people who own land to a higher rate of income
tax. For instance, if the income from all sources of rural
moneylenders, who are often landholders, were taxed, not only
would more income become liable to tax, but the tax would
be assessed at a higher rate. This would increase the yield
of the tax considerably. The machinery of collection and ad-
ministration would, therefore, have to be central, and the rate
would have to be fixed by the Central Government, but the

yield could appropriately be assigned to the province where it
was collected
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Incidentally, the change would check the present tendency
for savings accumulated in industry to be invested in land m
order to escape taxation.

Death Duties. .

971. Tt has been suggested that in India.death duties might
take the place of income tax as a means of imposing a graduated
burden on agricultural incomes. A probate duty already exists
in certain areas, but it is limited to particular communities and
the rate is low.  The possibility of impusing death duties
throughout India has been exhaustively considered by the Indian
Taxation Committee, and the question has also been discussed
by the Government of India with the provincial Glrovem'ment‘s..
On the political and legal difficulties in the way of the imposi-
tion of this tax, which arise mainly from the complexities of
the Hindu law of inheritance, I am not competent to express

. -

any opinion. I am assured, however, that it would be unsafe

to rely on these duties as an Important source of revenue
during the next decade, especially if, ?s is .suggfstigx a,il;mrfee,
tion of agricultural incomes from 1nco: s re-
i?(?\f(f(femlpn most Fegderations death duties are wholly a_ss1g1_1ed
to the constituent states or provinces, but general legislation
for the regulation of the tax has been found necessary 1n some
countries in order to avoid double taxation. The tax, mo.rel-
over, is closely connected in its nature and administration Wlti
the income tax, which is collected and administered by a centra
authority in India. The Taxation Committee has also r(la:l:ozg-
mended that the legislation dealing with the fax shou : e
undertaken by the Central Legislature. The tax if lev1eb n
India would, therefore, probably have to be admlplstered y a
central authority and distributed among the provinces.

Taxation of Tobacco.

2792. Direct taxation, however, cannot, at any rate for some
decades, play as large a part in the finances of ;'[ndla, a?n ;nozz
Western industrialised country. — For raising large Sl'lt s o
money, which are urgently required for education, 'ﬁmﬁ a 101;’
ete., I’ndia,, as indicated in an earlier paragraph, Vt;l 1ave ilo
depend, in her present state of economic developmen ,fptr;nln)aa{r y
on indirect taxes. The possibility of the taxation of to a'(;;o,
much of which is produced locally and consumed in primi 1v§
forms, has been considered by the Government %n m;lq;ircgo
occasions in the past, but administrative difficulties have hithe

prevented the imposition of the tax. In recent years, however,

the consumption of tobacco in the form of cigarettes and, to a

i and cigars, has grown rapidly. With
Le::v;x'icre12:e£;£: fr(l)b?ﬁgoimport %aritf since the War., there h?ds
been a marked development in the production of mng;,retti,g u;
India. .Since this production is concentrated in a e:;v algr )
factories, the administrative difficulties have disappeare tos{))mo
43 manufactured tobacco is concerned. An excise on
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under the Scheduled Taxes Rules is a provincial tax, and the
Government of India have recently been in correspondence with
the provincial Governments regarding details of the method by
which such taxes might be levied in the provinces. But, if the
tax is really to be previncialised with varying rates between
the provinces, it means that the cigarette trade of India must
take place mn bond, and there will in effect be a new series of
internal customs barriers. Lven if the duty were levied at the
factory, varying rates of duty would be charged on diffcrent
portions of its output, and under the most favourable conditions
there would have to be a complicated system of inter-provin-
cial adjustments. An excise duty on factory-produced tobacco
18 needed, and it is needed by the provinces; but it is desirable
that the duty should be levied at the source, that the rate should
be uniform and fixed by agreement and that the proceeds should
be dealt with as indicated later in my report. If the cigarette
habit continues to spread as it is doing at present, the yield of
this excise might be expected to amount to 5 crores at the end
of ten years.

Excise on Matches,

273. The development of the match industry in India was the
result of the almost prohibitive tariff amounting to 100 to
200 per cent. ad valorem, which was originally imposed for
revenue purposes in 1922, Behind the protection of the tariff,
a big local industry has grown up, and according to the Tariff
Board, which recently enquired into the condition of the in-
dustry, India can now supply all the matches that she needs.
The yield of the import duty has fallen from Rs. 172 lakhs in
1922 to Rs. 10 lakhs in 1930-31 (Budget estimate). The tariff
Board censidered the question of an excise duty on matches
and saw no reason why a tax should not be imposed on match
factories in India. It considered that ‘‘ the incidence of a duty
of this nature on an article in very common use is very small per
head of the population and is little felt by the individual; "’ but
that ** care should be taken to fix it at such a level as to absorb
as far as possible (into the Exchequer) the whole of the increase
in price.””*  An excise duty at the rate of the present import duty
would yield about 3 crores.

The two excises referred to above might, at the end of ten

years, be expected to yield 7 or 8 crores of rupees and a steadily
nsing revenue thereafter.

Terminal Tax.

274. Another productive tax from the point of view of revenue
would be the provincial ** terminal tax ** on exports and imports
suggested in the Memorandum of the Assam Government. The
expression in Indian fiscal terminology means a tax generally

* Report of the Indian Tariff Board regarding the grant of protection to the
match industry (1928), page 98.

\
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levied at a railway station and collected by the railway ad-
ministration on all goods imported or exported from the station.
For reasons of administrative convenience it was substituted for
the octroi in a large number of municipalities in the United Pro-
vinces, on the advice of a Committee appointed in 1908, and it has
since been adopted by some municipalities in other provinces.
It has so far been regarded as a tax appropriate for purely local
purposes, and its levy has been restricted by the Scheduled Taxes
Rules to areas in which an octroi was levied on or before the 6th
July, 1917. The Government of India have naturally been re-
luctant to permit the extension of a tax, which, though it offers
undoubted advantages, could be abused and might become a
menace to trade if not properly controlled.

The present proposal is to levy a terminal tax at a low
rate for provincial purposes at every railway station.  The
scheme has been envisaged as a means of levying a charge upon
trade for road and other development—the levy being collected
at the station purely as a matter of convenience. There are
obvious objections to such taxes, both of a theoretical and practi-
cal nature. It is very desirable that there should be Fhe greatest
possible freedom of movement of goods in India in order to
encourage specialised production, which 18 one of the most
important ways in which the standard of living can be rfa,lsed.
It is, moreover, difficult to impose taxes of this kind without
putting a heavy burden upon short distance traffic, and, indeed,
it would be necessary to devise the scheme carefully in such a
way as not to involve discrimination. But despite these objec-
tions, there is considerable justification in an extensive but poor
country such as India for following the precgdent, set in many
European countries and elsewhere, of levying whgxt in eﬂe;ct
would be an internal consumption tax. The tax is an easily
collected one, and, even if it were levied at a very low rate,
would be very productive of revenue if generally applied. Some
of the more serious disadvantages of the system could be avoided,
if the imposition of the tax by the provinces were subject to the
approval of the Government of India, which would examine the
matter from the point of view of the general commerce and
industry of India and would be authorised to fix maximum rates
and the conditions under which the tax should be impcsed.
Whether it should be levied on both incoming and outgoing
traffic or—to avoid any suggestion that a particular province was
imposing burdens on persons outside its own borders—on in-
coming traffic only, and what exceptlong, if any, should be
allowed, are matters for detailed consideration. It might also be
necessary, in order to avoid any trqnsfer to other means of
transport, that the tax should be levied on river trafflc. 'Ijhe
carriage of goods by road 1s not yet a serious compehtor with
the railway ; if and when it becomes so, the question of gxtend-ﬁ
ing or abandoning this tax might havg to be reconsidered. "
Indeed, with all its economic drawbacks, it should not perhaps,



244 PART VIL, CHAPTER 4.

in any case, be regarded as w permanent feature of India’s’
financial systen, but vather us one suited to a country 1 a com-
paratively early stage of economic development. Subject to
these considerations, 1t could undoubtedly be made a very fruitful
source of revente, and if the proceeds were utilised for beneficent
purposes, the economic benefits should considerably outweigh 1ts
disadvantages.,

Tt is diffieult to cstimate the probable yield of such taxes;
but some indication of the possibilities is afforded by the fact
that octrois levied by municipalities with « total populutm‘n of
certainly less than 10 millions yield about 2 crores. These
duties would have to be kept at an exceedingly low figure,
but, if levied all over India, could certainly be made to yield
6 crores and might easily yield more than 10 crores.

Local Cess on Land.

975. In India the principal tax levied in rural areas for local
purposes is a surcharge or a cess on the land revenue or rent.
The rate in many of the provinces is subject to a maximum of
one anna in the rupee, and has remau}ed utnchanged. tqr over
50 years. 'There was probably some justification for this imposi-
tion of @ limib in the last century, since the land revenue wus
then a very high proportion of the net produce, and other cesses
were levied on land for provincial and Imperial purposes. All
the other cesses were abolished in the beginning of this century,

. and the land revenue policy since the War has tended to restrict
increases of assessments at the periodical resettlements. There
is no longer any excuse for the retention of this limit, especially
in the permanently settled provinces.
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CHAPTER 5.—PRINCIPLES THAT SHOULD GOVERN
THE DISTRIBUTION OF REVENUES. )

Necessity for Central Administration of New Taxes.

276. The preceding survey of the situation suggests that, in
view of the functions at present assigned to the Central Govern-
ment, its expenditure should be comparatively stationary ; indeed,
1t might actually fall, if any substantial relief could be obtained
in respect of military expenditure. As the Centre has the expand-
ing sources of revenue, there is in course of time likely to be a
surplus on the budget, and this surplus, after meeting certain
charges, will gradually become available for the provinces.

But this surplus will only go a little way towards meeting
provincial requirements and the difference must be made up by
new taxation. An examination of specific instances, however,
shows that the most fruitful sources of further revenue are those
which can best be regulated and collected by a central agency,
which will levy them on a uniform bagis. A limited number
only can be devised in which variation between the provinces
can be permitted.

It therefore follows that, if India’s sources of revenue are to
be substantially increased to meet ‘‘nation building ’’ services,
substantial sums must be collected by a central agency and
distributed to the provinces on some basis to be agreed upon.

Objections to Assignment of All Revenues to Provinces.

277. Before, however, discussing how this conclusion is to be
applied, it has been suggested that its difficulties may be evaded
by a radically different solution. This proposal is to return to
the guiding idea of the Montagu-Chelmsford Report, and in
order to ensure the complete fiscal autonomy of the provinces,
recognise the right of the provinces to all the revenues of what-
ever kind which arise in them and to leave them to provide for
the financial needs of the Central Government by means of
appropriate contributions. This plan is supported by certain
members of the Indian Central Committee.

278. Some of the reasons why this apparently simple solution
was not adopted in the Settlement of 1920 have, however, already
been pointed out.* Two important practical objections are,
firstly, that if there are to be no internal barriers in India
customs duties and similar taxes must be collected at a uniform
rate, and in any case can most conveniently be collected by
a central organisation; and, secondly, that the plan would
involve conferring on the Central Government the right to inter-
vene and to compel a defaulting province to produce its quota. °

* See paragraph 244.
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But there is also an objection of principle T
assumes that each province has a sorlt) of r?&tuml égits&? etlﬁz
revenues which happen to be collected in it. This view is quite
mdefensxblewln the case of India. To take the most obgious
9“[1“?1“3- The customs revenue collected at India’s main ports
1Isn giea.}lyda tax that is paid in some measure by people all over
o a and not I'nergly by people in the province where the ports

appen to be situated. If any attempt were made to meet this
objection by allocating the customs revenue according to the
place of consumption of imported goods, it would involve a most
elaborate bonding system throughout India in order to be able
to trace imported goods to their ultimate destination.

279. Similarly in the case of income tax; profits are collected
at the headquarters of a business; but it is impossible to tell
whether those profits arise within the province where these head
quarters are situated or not.  In certain cases, where grea:c
businesses operate in more than one province, an allocation of
income tax receipts is made even to-day. But this allocation
which is made for the purpose of estimating the dmount due to
fhiferent provinces under Devolution Rule 15, is arbitrary and
is confined to special cases. There 1s no attempt made to allocate
;omr}uercmlf or _indust(xl'ia,l income generally according to its

rovince of origin, and for large trading d i
th% whole of India it is almost nnpossible, which cover

ut even if this techuical difficulty could b i
could not be adnitted that a provinceywould beeeﬁziiiggnﬁ, aﬁ
the income subject to income tax which apparently was earned
within its borders ; for the population of towns, and in particular
that of the capital cities, builds up its economic life on that of
the country as a whole, while the prosperity of the great ports
has its roots in the villages of the interior as well as in tphose
of seaboard provinces themselves. The shipping concerns and
cor_nme:rmal houses of Karachi or Bombay, for example, ma,
enjoy increased profits next year as a result of favourable a ri)j
cultural conditions in the Punjab. These profits will mia,n
hﬁgher Income tax assessments in respect of incomes earned in
zhe Pre_sx_dency of Bombay, and increase the consumption in

ose cities of imported goods and, therefore, the amount of
customs revenue collected. But it would be a mistake to attri-
bute this expansion of revenue to the special industry or good
fortung of the Presidency alone. On the contrary, it woulﬁ be
due primarily to conditions elsewhere. ,

The absence gf internal economic barriers, in fact, makes
I.ndm an economic unity, and, under these conditions, the taxa-
tion which arises from the activities of great centres, such as
Bombay and Calcutta, is properly to be regarded as d;le to the
whole economic life of India and not merely to that of a
particular territory round those ports. No one would claim in
the case of Great Britain that the income tax collected in
- London, or the customs revenue paid at the port, ought to be
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appropriated to the local administration of London or even fo
that of the Home Counties, and the same considerations apply

to some extent to India. ]
Existing Provinces unsuitable fiscal units.

280. This argument would be somewhat modified if a re-
grouping of the provinces of India were possible, under which
the country would be divided up into 4 or 5 provinces,
each having its own port, its industrial area, and its agricul-
tural hinterland.  Such provinces would be reasonable units
from the fiscal point of view, and even though they might have
no actual customs barriers between them, 16 might be argued
that each of them [ormed a balanced whole from the revenue-
producing standpoint and though taxed goods might pass from
one to the other, the balance of gain and loss would be about
the same for all. The provincial map of India is, however, very
different from this. The figures in the preceding chapter* show
at a glance how great are the inequalities that would arise, if
existing provinces were left in possession of the revenues
collected in. them. The province of Bihar and Orissa, for
example, has no customs revenues at all and very little income
tax is collected within its borders. It 1s impossible to maintain
that the present Bengal (population 47 millions), which has only
been in existence for a few years, has any prescriptive right
to the 38 crores of rupees which are collected within its borders,.
whereas Bihar and Orissa (population 34 millions) is only en-
titled to the 63 crores which is the total of the revenue collec~

tions within its area. )
Distribution according to needs.

981. While, therefore, the claim of the provinces to all the
revenues collected in them may seem at first sight to rest upon.
a sure foundation of equity, in fact it does not do so. On the
contrary, there is force in the counter-claim that some of the
revenues of India should be redistributed according to the needs.
of the various provinces. This claim rests in part on the argu-
ments already put forward that the taxation of profits and of
trade cannot fairly be earmarked to the benefit of the territory
in which it happens to be levied, but that it arises from the
economic activities of the country as a whole. It also rests on
the argument that it is not wise statesmanship to leave certain
large areas in a much more backward state of development than
others. This does not mean that it would be either wise or-
practicable to enforce a uniform standard all over India. Much,

indeed, is to be gained by encouraging competition between the.

provinces,’ and by permitting those parts of India which are

rapidly advancing to make the pace for the rest. But it is un-
desirable that the backward provinces should be left without
resources 1o follow this lead. The existence of provinces that

* See p. 230.
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are uneconomic i 6
e | \Vhicﬁ) ;1(;0‘11.] the sense that they have very scanty
¢ N oy N ¢ : > €O
culty, and it C’;;lm Ixe\emlc does, in fact, create just ‘zh;:)lillitl':ih
of'son’le o e Q{I‘y be_ overcome by deliberate re-ad'us:tment-;
proceeds of taxation according t ) e
1g to needs.

Possibility of Centralising Services.

282. This problem co i
ot 5 D : , }1Id be readily solved if I4 wWer
grelz:icei ;Ib(l)\lsltcpsl zm@ istead of mf)vingwi(x[l lthinglije jz"ew o
pO cml};ﬁt tqnt(m'omy were to develop a morcb f:lrh;)l
fake dhoas cons 1{_;)().?, in wh‘l‘ch the Centryl Government ¢ l>1
direction and‘é(;)rlllth-l l1 ltfy for ** nation building " services VV(?ll‘i(‘
haon and towlll(;df)r such services from hcudquurtér%. ; 115
o trally t d oy ‘1 s ii. common standard all over lnd‘i‘ Wf)ud
imply o v largely be met from central reven Y voald
by 8 W.th‘ ribution of the proceeds of taxation Hes, would
1 901 .
andor o u (;?ttr Elo%lg to the full length of placing these servie
would pe cpontral onv(ermngnt, something like ttile samscnl,CCS
Sytom otined ‘>y”adopt1ng 4 system of grants-in-ai(i3 re’i‘un
rviegs oul ﬂlle 311:1 { tend to create a common stand d he
heieney ot theseb ants wourlsl certainly be conditional c‘;‘r tIOf
favour of shis yhn servirllc)es‘ There are important au'dument "
favo vt wjt}’ vtvl 1lch, like that of complete (:ent?‘ul 'ns )
Do wpmony W ‘1 ‘ 1e fact that the future sources of rovono
fro administmtilve services must be fed are precisely kthogerevf‘inue
The s reasons, should be centrally collected‘- wheh,
. oes not necessarily i g
powor i ' ¥ mvolve pl arbitrar
pover 5 stt}:jnhgtl‘ld; 1of .the C'entvral Governmerﬁld%:gth:lbm'a'ly
oriterta ool bas'o es; for it 13 possible to dévise aUtrele:}l
ot o e ex‘ 1Zd(')tf grants-in-aid, such ag g deﬁnitOmatlc
the Tt the e g?;mll)elire (;uﬁ of local funds; contril)utisn .
at schoot ote.Se s of teachers employed or of schsl;rr;
The stumbling block in the wa
il;(;ti?;t 21;;1$n‘othey intevilmbly invoKzeOfc;I:tcr}zlﬂSCheme
: ent, control over local activi
t\i:(())ﬁ(l;(il C;);Ezliréue to pay la.,rge and increusin;y;;um
proll es, unless it were satisfied ),
b g economically run; and the larger th
ervices, the more essential such contro] v‘:o

{]] e lslai;”l'e “()][ld l[av mji h
e a dl nis 1n
llnd economy.

: 8 13, however
Inspection and, to a
No Government
s for locally con-
at the services were
contribution to such
uld become, for the
nterest in efficiency

Ar .

283 Thguments for and against greater centralisation

. e question, however, wh *

towards centralicntio y whether Indig wi

parely ﬁ;entz'ahwntmn depends upon larger COH:Y&H move back
purely fnancial ones. The Report of the Hartoy gors than
Suz}g sts 1 14 mFthe nterests of the progress of ‘ég Cqmmlttee
1 movement 1s desirable in that sphe;e * eaucation gome

* Sec Ed. Report, ()hupte—r Xv. i

. telligible and equitable, and tha
basis on which the finances O
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OF REVENUES.

On the other hand, as the progress of India towards self- ¢
government continues, it 18 to be presumed that the advance
will take place more rapidly In the provinces than at the Centre,
and, therefore, to transfer more financial control to the Centre
would be a backward step in that it would not fulfil the con-
dition that the largest possible measure of popular control 1s
desirable if additional taxation is to be imposed..,

Again, from a slightly different angle, the scheme is at vari-
ance with the widely held view that the political evolution of
India requires the development of as large a class as possible
of persons engaged in public work and administration and accus-
tomed to public responsibilities. The most important school
in which this class can be trained will be in the provinces,
wliere the provincial legislatures will have to grapple with and
direct the development of social services, which, it 13 hoped, will
take place in the years immediately ahead.

Finally, the view that greater centralisatio
in the wrong direction may be strongly supported on quite other
grounds than the stage of India’s political evolution. India has
made great headway under a highly centralised administration.
But this administration has been concerned rather with the
primary functions of government thran with the economic and
social life of the people. If and when the * nation building ™’
services develop on a wide scale, it would require a vast bureau-
cracy to run these from a single centre. This has never been
attempted in an area as great as this. In America, education
and the police are State matters, and the same is true of Ger-
many and Australia. These are, moreover, nations.wiyh com-
raon language, history and traditions, where uniformity is much
easier than in India. Tt js difficult to conceive that such ser-
vices, covering so vast an area and population, could be satisfac-
torily directed from one centre, except in their very early stages.

While, therefore, a substantial part of India's new revenue
must be centrally collected, and should in part .be.distfributgd
according to needs, I cannot assume that this re-distribution will
be achieved either by transferring to the Central Government
certain provincial services, or by a system of grants-in-aid involv-

ing central control.
Distribution according to Population.

984. If the solution is not to be found either in the centralisa-
tion of services or in a system of grants-in-aid, still less should
we look for it in any system of doles to be fixed either by the
Central Government or even by an impartial arbitrator. We
have, therefore, to find some automatic test which will be in-
disputable and will satisfy the sense of fairness. It must also
be simple if it i8 to command public confidence. There is one

basis, and one only, which seems to me at once simple, in-
t is a population basis. It ig the

£ the German Zollverein were

n would be a step
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organised and has precedent in the British Empire in the
Dominion of Canada and until recently in the Commonwealth
gff ﬁlustra-ha. To dlstm'bute the whole or even the larger part
unfa,if ilv(;an\:}lcsl(i)f‘lndm on this principle would certainly be
uptain, anc ou‘( §everely penalise those provinces which have
eady made great headwny; but, if a suitable proportion of
centlréllly collected revenues were distributed on this basis, it
wou (,ilt seems to me, introduce just that kind of corrective thot
18 needed to adjust some of the present inequulities between the
provinces without introducing complicated formulae or makin
Separate arrangements with regard to every class of revenue. ¢

Limitation of distribution according to needs.

285. There are, however, certain i
here are, ) practical reasons of great force
why re-distribution according to needs ca ™ 1o
et g s can only be carried a little
In the first place, a province which {
In ! e, ch feels that part of it -
tion 18 being used not for its own benefit butpfor thal,tsotfalxiiL
_rxelghbour, is likely to resist the imposition of taxation Ths
Incentive to husband its resources and make the yielc.l of ite
taxation as great as possible will moreover be weakened Cons
yersely, a provincial Governinent, which receives revenue: whicl-
1t has not had the trouble of collecting or the unpopularit og
Imposing upon 1ts own subjects, is likely to be less carefu% of
gxp.endlture and watchful against extravagance. Tt is, in fact
be:xrable totmlznngam as closely as possible the C(;nnection’
etween contro i ibili isi
between of expenditure and responsibility for raising
Again, a rapidly developi i
, 8 ' ping province naturally feels that i
shouldfbeneﬁt from its enterprise and initiative. yThere isa;ls,]ct)
t:soflnet orce in the practical argument that growing trade and
;Illlvl.)lls rytl throw special responsibilities on Governrients Which
ve them in increasing expenditure within thej
Even if this claim is not Edmitt i 15 o loast renmars.
:li ed in full, it is at least
that a province should not b ’ e of the e
. § ¢ wholly deprived of t 18
re\{%nues which result from its economic })l'(IJ{,U'CSS. he xising
distrjeb l‘;ttri%,nﬂ;erefo;e, lift with the two practicable principles of
. ccording to origin and distribution on tt i
: 1e b
zz};ulgftlizhtrituremalllnsttg be seen whether a satisfactory iﬁ(s)cgf
y collected revenues based. is
between these two principles can be found, o compromvloe

Summary of Principles.

286. In the light of the foregoing discussions, it is now possible

to sum up in the following propositions the conditions to whiel
any new financial settlement must conform :— 1

(@) We must envisage an additional expenditure of at least

40 to 50 crores of rupees by 1940, in order to finance the

erqxuuhng funetions of Government, most of which will fall
within the sphere of provincial Governments
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(b) There is no prospect of existing provincial revenues
expanding to meet these requirements. '
(¢c) After the loss of the opium revenue has peen made
good by the expansion of other items in the central budget,
and certain claims have been met, and assuming peace and
internal order, there should, in course of time, emerge &

. surplus over existing items of central expenditure. In the

absence of a rapid extension of the fuhctions of the Central
Government, or a policy of drastic tax remission, this sur-
plus should become available for provincial purposes. The
extent of this surplus will be largely affected by the extent
of India’s future expenditure on defence and by her fiscal
policy.

(d) This central surplus, however, will in any case be
quite insufficient for the purposes envisaged, and provincial
revenues must, therefore, be supplemented by new forms of
taxation, most of which should be uniform all over India,
and centrally collected.

(¢) In order to maintain the essential connection between
spending and raising revenue, the responsibility for impos-
ing these new taxes must rest upon the representatives of
the provincial legislatures.

(f) Continuous and detailed administrative control by the
Central Government over the functions referred to in (@)
will not be practicable, and it will, therefore, not be possible
to finance a large proportion of provincial expenditure by
means of grants-mn-aid out of centrally collected revenues.

(g) Hence, a simple automatic basis must be found for
the distribution to the provinces of centrally collected
revenues. This basis must be permanent, or at all events,
only changeable by general agreement of the provinces.

(h) The system of distribution must enable a province to
benefit from its own economic development and from the
enlargement of its own tax-producing capacity. In other
words, it must receive some benefit from an increase of the
revenue which arises within it. In particular, a case has
been made out for enabling the industrial provinces to benefit
to some extent from the increase in revenue arising from
their industrial activities. o

() The haphazard geographical  distribution _of the
provinces makes it, however, inequitable to distribute all
centrally collected taxes on the basis of the province from
which they arise, and the distribution must to some extent
accord with the needs of the various provinces. The only
satisfactory automatic test of this kind is population. '

(j) The complete scheme ghould, thqretore, 'be based 1n
part upon distribution according to origin and in part upon
distribution according to population. The desired compro-
mise between these two principles can be obtained by assign-
ing the various sources of revenue to be distributed accord-

ing to one or other of them.



252
PART VI, CHADPTER 0.

CHAPTER 6.—APPLICATION OF PRECL
PRINCIPJJ]CS.OB PIECEDLNG
. New Scheme
287. The preceding soct] '
principlos, ﬁllf%:dd;?? sfbg't}ou hag been concerned with general
the point of vien or 0 lorm an opinion about them, either from
o8 o whole i1 S of individual provinces, or from that of India
spocific ter,ms 1s Irtlsece§sary that they should be reduced to more
o form Iy hdrdly falls within the scope of my report
costions Wouﬁ efinite detalled scheme, but the preceding sug-
that they aftoud 1;0{:) acsaigrgnu‘sv I:/i(zlytf&r-, l}nless 1t could be sho“;jn
a g‘llamiial strueture which will 111;:;611115(1?23;18112:({1); of founding
pmv?gge)s , ;?;r(; Xlts no short cut to a solution, for most of th
Government ha }r‘e(;nely- short of money, while the Cent 1
balance its oxvﬁS M't'to tnerease taxation this year in Ordn i
being. s oot (E)r(l)gi; 1o}n—whlch 18 an essential prelimina;er tO
bemg In @ ﬁn,rﬁ 1o elp the.pr.ovinces. But in form Iy, o
e ton oL & &ua .relatlons, 1t 18 more important to ulating
e maken 10e present. In this chapter, therefore C()Ins,lﬁler
bog o0y make :uéjges.tlons as to a new allocation of ré oy
develop i the% ;) %)wture India’s financial position ag \{inues,
o an commny Sé{ (ec(a.de. To make a forecast of the‘ ﬁl ma}’/
taking cot th};re gr ;yedts hence 18 a highly speculative Illli?lces
the attempt is fn herbcassz ;rsz;;:iu;l::?er}tain fI&Ctdrs o India ﬂf;
her P arly hazare i

iiﬁgei} tl;gr?;ﬂgfu]cl;lst}ﬁcqtlon for doigg 80 is Lohuxst ifISot};:tgi;Cl:;m_
tion of revenues is da[>i§;%reir;%n€; ﬁn(imcial Settlement or all%C::
Mogggaqu-Chelmsford and Mestonle()orillnliittaése ;T:E)r?gl(i?fse of the
b siln:[)sf;&ge%f d(liwdmg the revenues of Indi o proer
four heads, viz. :n—e classes, 1 propose to co

(a) Revenue collec
ment ollected and spent by the Central Govern.

(b) Revenue collected
ments;

(¢) Revenue coll

o) ollected
distributed to the provi
origin ;

(d) Revenue coll

Ad) ected by th
distributed to the ]n'ovincesyon tﬁe%?;;it;‘agf gsglffa?nent and

ion.

250, As Prospective Central Surplus,
emeljg'e inreag(;lcrc()irsd ,f;he. ﬁrst. category, I assume that a surplus wil;
ey requ r;ce with the following general ideas. tﬁ i
gures g read in conjunction with the e °
given 11(1 )[)‘r‘llw?gmph 264 for British India exclugiﬁaf}y];eq counts
" 1e customs revenue will expand o vt
, I at the rate of about

4 crore a vear, oiving iti
. year, g an addition re
of the decade. i °f T4 crores at the end

a as at present into
nsider them under

and s inci
wd spent by provincial Govern-

by the Central G
) _ overnment and
nees according to the province of
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(b) The yield of the income tax will rise by at Jeast 4
crores as a result of tightening up the taxation of income
from foreign sources, lowering the exemption limit and
steepening the gra,da,tion. This is & conservative estimate,
and T should put it much higher but for the lack of resilience
that has been shown by the income tax in recent years. If
agricultural incomes are taxed, it will be higher (say 5
crores) owing to the fact that many composite incomes will
become taxable at a higher rate than hitherto.

(¢) The expenditure on the Army should in any case drop
to 52 crores (49 excluding Burma) in 1933. I assume, how-
ever, that something like this saving of 3 crores will have
to be added to the present Civil expenditure of the Central *
Government (now 15 crores) in connection with the develop-
ment of research, civil aviation, etec.

Some further saving under the head of defence should,
however, certainly be contemplated beyond the 52 crores
referred to, and 1t would be a modest estimate to assume
that this expenditure will be reduced to 48* crores in 1940,
of which, say, 3 would be charged to Burma. I assume
that this saving of a further 4 crores will not be swallowed
up by increased central expenditure on the civil side.
If this further saving is not realised, or if it is balanced
by other central expenditure, the allocation of revenues
contemplated in the nex# paragraph will not be completed

in ten years but will be delayed for fourteen or fifteen years

or until such time as the natural expansion of the revenue
provides the necessary funds.

| increase as the capital at

(d) The railway receipts wil
for redemption of debt will

charge rises. But the charge I
also increase, and, in any case, it is doubtful whether it

would be wise to take a steadily rising contribution from the
railways into the general budget in view of the tendency of
railways to obsolescence and the urgent need for reducing
fares and freight rates. I, therefore, take no credit from this
courde” On the other hand, the present allowance in the
budget for interest on the sinking fund on the general debt
chould be sufficient not merely to cover present interest
charges, but also the obligation under Savings Certificates.
The total figure under the head of debt has been rapidly fall-
ing, but it 1s raised in the present budget. I assume that it
will fall to the level of last year. If things go well, it
should fall substantially below this; but India may not be
able to count on borrowing under a new constitution at a
rate as close to that paid by the Government of Greab

Britain as in the past. *
* % A burden equivalent at post-war prices to the pre-war Army charge would
be 44 crores. : .
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(e) The preceding items suggest that there will be a sur-
plus of 164 crores at the end of ten years on the existing

basis of taxation. Two crores must be deducted from this

on account of the disappearance of the net opium revenue,
leaving a surplus of 14} crores.

290. Assyming that a surplus of these dimensions is realised,
1t would permit of a substantial re-allocation of revenues on
the lines indicated below.

Re-allocation of Existing Revenues.

FOREIGN LIQUOR.

291. There are first, certain minor adjustmenss which
been under discussion for some years, and which
well as administrative reasons seem destrable.
proceeds of customs duties on imported wines
credited to the Central Government, while pro
ments control the possession, transport, purchas
alcoholic liquors and levy excise duties and licens
to such articles. This dual control has been
trative friction in several cases. D
Dow In a position to tap this centr
levy, in the guise of vend fees or tfansport fees, of what in effect
18 really an addition to the customs duty on this class of liquors.
They may also, in pursuance of their policy of prohibition, re-
strict or prohibit the sale of foreign liquor. 1t is clear that, in
order to avoid conflicts of interest between the central and provin-
cial Governments, the sphere of taxation in
liquor should be clearly defined and that the customs duty on
foreign liquor should be brought into relation with the excige
policy of the provinces. It was suggested at one of the annual con-
- ferences of Tinancial Members that this should be done by
- reducing the customs duty to the standard luxury rate of 30
Per cent. and that the provinces should be given the right of
Imposing further duties on foreign liquor in the form of excises.
The proposal, it is stated, has been accepted by the Financial
Representatives of the provincial Governments. If the pro-
vinces levied excise rates equivalent to the balance of the duties
: Dow collected in excess of 30 per cent., they would gain Rs. 13
- crores. They would also have the advantage of controlling the
level of taxation on all alecohol consumed within their borders.
This might well enable them to incre
substantially, especially as the present customs duties are very
low as compared with the corresponding duties imposed in thig
country. Bombay and Bengal would specially benefit by this

change, since a very high proportion of imported liquors snd
wines 18 consumed in these two provinces,

khave
for fiscal as
At present, the
and liquors are
vincial Govern.
e and sale of all
e fees in relation
& source of adminig-
rovincial Governments are
al source of revenue by a

ase their excise revenue

¢

principles. Two method
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COMMERCIAL STAMPS.

992. Another change which has been accepted bzfs ptr}(i;m;c;il
Governments subject to adequate compensation, e

dor ¢ receipts from certain commercial stamps, w iV[ ught
zgnggruzifgim Ithroughout India. The auil;grst }?:,tthti ] ;);r : Eue

i ct, sugges '
s 1112151.;11;9 }]s?l(})hlzlnbefeaallocat%% to the Central Gog)x;:
frrl?etlrllt gi?zir{ixt ‘wns on the recommendatlorllt.gfq:;; I\Irllzzt:r; Com-
, 1 was ultims ’

H'littee’li‘:ﬁmt(;g\l;r?r?l?:t chf rfgg?;ellowevgl‘, reserve'the nigrflt“;)g
Cla}. th: duties on some of the more nnport‘zmtt ltftrllzscentra,]
g}t{mg schedule. A re-transfer of general stamps (;ién B
ngfnment was recommended by the Indlar(l1 Ta;cdab onautry
Committee, and the proposal, which was en or;1 » gference v
ernment of India, was discussed a& themz;r;?u il sonference
Financial Representatives held in Nove AN question in
C ittee of the Conference which considere question 17

Om'Iln mmended the transfer of only certain contaG oial and
oo ::élomercial stamps to the Central Grovernmle‘trrlln.lent st of
g}?asl-- iven in an Appendix to the Central Grove* D

ndam 5 the division of the sources of revenue. ot s clearly
e Ontbat the change should be made, for, as 1eb1 overn:
necesM?India‘ have pointed out, such }mporta‘nt pro ?n s, 28
nillent (t) jon and improvement of banking and rll)lone(}lru et
facilition. hich they have to deal with, are closely boun ngation
facﬂltgles, Wf tamp duty. For instance, on the recomme o8
e T 0l ?}omrrr)lission on Indian Currency and Fmancehe ues,
e ent of India abolished the stamp duty on ¢ esq &
e i mect sarily involved a loss to provincial revenu e
b S necezesirayble that the revenue should as far as IEOdut
o c'our?,to the authority which controls the rates ob ! g.
" %sslgt?ﬁa rates charged on stock and pther traqifgzsengorceg
Aga{n,] rovinee are limited by the risk that, l1> ltra,nsferred
Dot art ; than another centre, business might qt_ serre
ok Tatte Centralisation would prevent competi 1t(,).n (;ed s
¥ e laﬁter‘ield from commercial stamps has been estima
11{21;1 (}% c'forisyat present, bub it will steadily grow.

ins by the Central and provincial

Thus the losses and gatwo Shanges would approximately

Governments from these
balance.

INCOME TAX.

laim of the industrial

' in order to meet the ¢ ‘ .

129'3;1.cessec§n£1}gét;gtial portion of the revenue from income tax
provi )

i rovinces according  to certain
should be sesignel tOs l:;lewﬁ)ich the allocation might be made_

dered in recent discussions.
* See Vol. V, Page 936.

Jhave been consl
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(nr OROS: 3
Bone l“}?Flowsal of.the Governments of Bombay and
witlﬁa tlb 1‘«1 'h:'l»-lf the income tax and super-tax collected

o the provinee shonld be assigned to the province.

< m .
" é &,}))aii}ie();;l‘o%;ogill<ot the Indian Taxation Qommittee that
of S pm\ma”(’vmtmn .shz‘)uld be the tax paid by residents
b e brov ces on th'er.t- ineome _/rgm all sources, including
hat income the dividends received by them fromn com-
panics carrying on operations outside the province.

‘ The objections to an allocation on the busis af collections are
s?zl‘ted In paragraph 279 of my report. 1f the Vn‘d)')/)inm" tlm
fhfhcul‘mes of making the preliminary adjustments as lr’"f }'%
ncomes qf comp.anieg could be overcome the metxh‘odl woﬁiil I;IS
(r)rflmt (131 :q;iﬁ%}fﬁ,@:ﬂ;@)@ it t‘?kles_mto uu’:mmf the economie resourc;z
of the provinca tedore t;l Iy ﬂ}:kn is possible if only personal
iheomes ! : p‘ d as the busis. The difficulties of apportion-
g lncomes ac cording to origin are, however, bound to |

srﬁélotus, esi{()lecmlly i a vast country like India. The a:)[)p‘srt‘gzry
Casg V;nglxd )};gg sbfo {;e ‘made on ar}).ltmry principles, and eu:b
e ot II t Wou{} guzn;e the sub}ect' ~of debate between the
AN (d u}(xlo ve the constitution of some neutral

b hat ecide when agreement became impossibl
present tendency in industrial organisation i l e
gamisation is towards

amalgamation, and 1fficulti i
: g , and these difficul v Cas Tndi
: ol ties will grow as Tndia develops

e v .
we%l}_)ree g(f;{;cr)lxir:réendamgn of thg T@xation Committee is based on a
ol recog a,d‘iy Jprinciple, which 1s easily understood. 1t presents
o ser Iﬁdia )g}x‘nst_ratlve difficulties, since under the income tax
overy person’ g }el income tax officer is required to obtain from
oIy pers Tla‘) e to income tax 2 return of his income from
t;gké urce » 18 m_ethod has the dlsadvanta,ge that it does nat
Hee ato cz}umtmt incomes earned in India of persons livin
panies’ o 1e t.ax levied upon_the’undistributed profits of coﬁg
imporiant ;)s‘ejxalotn fm the basis of .rcgidencc ks, however, the
s the(rovin a‘get from the provincial standpoing thz;t it
e incolr)ne tt}ccs o levy a surcharge on the provincial portion
e e thdx. _ This point is dealt with further below.
e giveg ’a piziioli 2{0 t}}‘leeasst;rg) ewily theI ;I)lrovinces should not
mainly because 1 do not think th: roy ot ] mgluded s
present rqake t_he financial sa,c:riﬁcetgr ;‘Ivgcr;lm:}gts Ojvglﬁgminc\?ri o
'Ijhe question might be reconsidered, if necessary, after ten '?'VE?.
flhe income tax and super-tax receipts, excludiné those ¢ l?ffm"
. in Bprma,, amonnt to 15 crores. If. however, the dis‘h"ilwt'ute'd
rest\ncted‘ to proceeds of the income tax on personal ir;c e, the
amount Involved is in the neighbourhood of 9 cror *OI??, the
which would give the provinces 4} crores. At the ehyl i
years this allocation would probably grow to 6 cmrf:rsl( Othlfix:;

e e T —
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allotted portion of the income tax falls in the third of the groups
of taxes mentioned above in paragraph 288.

Tae Savr Dory.

904, Thirdly, it is proposed that the proceeds of the salt duty .
should also be transferred to the provinces. This would, how- *
ever, be distributed on a population basis and would fall into the
fourth of the groups mentioned above. It would, on the basis
of consumption at the present rate, cost the central budget 5%

crores net.
Schedule for transfer of revenues.

295. In proposing these allocations it is obvious that the budget
of the Central Government cannot stand any such deductions as
these at once—particularly, since, in the first two or three years,
the Central Bxchequer will be gradually losing the opium revenue
at a time when military expenditure is stabilised. It is, however,
undesirable that the allocation should be c@pricioua or that
policy should be changed from time to time, with the Posmblhty
of continual disputes between the Centre and the provinces. It
is, moreover, particularly desirable that the allocation of income
tax should be begun as early as possible to meet the urgent
needs of DBengal and to a less extent of Bombay. I, therefore,
propose that a time-table should be drawn up, under which each
of the above items should be transferred according to a definite
schedule, which would complete the transfer in ten years with
4 loss to the revenue of the Central Government of 1} to 13
crores o year. lixceptional circumstances might, of course, make
the transfer impossible, or cause temporary p0§tponement; but
the agreement between the Centre and the provinces would pro-
vide that this transfer would be a first charge on the surplus,
and any delay would be made good in subsequent years. Though
this plan would not give the provinces absolute certainty, 1t

would enable them to form some idea of their prospective

receipts.
New Provincial Taxes.

AGRICULTURAL INCOMES. .
296. Turning to npew sources of taxation, the first to be men-
tioned is the removal of the exemption on agricultural incomes
from income tax. The whole of the proceeds should be allotted
to the provinces In which they are collected on the ground that
the tax is the complement of land revenue, that the source of
income cannot be transferred and that the yield of the tax 1s more
affected by the policy of the provincial Government than 18 the
case with non-agricultural ipcomes. 1t is difficult to estimate
the yield of this -change and widely differing figures have been

given. But in view of certain enquiries which have been made _
In particular areas it seems unlikely that it will be less than 5

crores. The tax falls under Group {c).
69978 (2)



258 PART VIII, CHAPTER 6.

SURCHARGE ON Incoyz Tax.

297, Secondly, reference has already been made to the possi-
bility (_)f_ Jevying a surcharge on the income tax, or rather on that
part of it that is allocated to the provinces. The Finance Secre-
tary of the Bombay Government, in his eviderce before the
Conference, said as follows :—

*“ It there 1s to be any real provincial autonomy we ought
to aim at a system of taxation which permits the local
government to distribute its taxes according to principles
which are recognised as being equitable . . . . We
cannot tax industrieg at all; we can only tax the cultivator
and the poor man.”

In other words, the claim of the industrial provinces is not
merely that they should receive a share of the income fax but
also that they should be permitted, within hmits, to {Ldjusé the
rates of tax so as to reclify inequalities in the inéidence of pro-
vmqul _taxatlon as a whole. The Punjub Government has I.;lso
for similar reasons urged that provinces should be given the
power of levying a surcharge on the central income tax. Clearly
such surcharges can only be levied on the basis of vesidence Lngl
the Central Board of Revenue sec no administrative ob'e’céion
to the proposal.* It is true that difficulties may arise fr(im the
existence of varying rates of income tax in different 'wrt% of the
country ; but these difficulties have been met and ove}rtcbr‘ne)elser-
Where, @nd could be in India, if the permissible margin of
differentiution is small. Tt is suggested, therefore that (thée ro-
vinces should be permitted to levy a surcharge amountin pto
one quarter of the tax on personal incomes or one half ofgthat
which will be transferred to them under this scheme This
would yield 2}, and at the end of ten years, 3 crores of r;a
Although the tax would be centrally collected it is von VeI}lll'lel'
18 entirely dependent upon the will of the province concgrr‘l;‘(;dlc1

TERMINAL TAXES.

298. Provinces should further be empowered i
taxes in accordance with the conditionls indica.tg(()l E‘:}V){’L t;:;nvilc?l?g
section. It is roughly estimated that these terminal taxes might
produce at the end of ten years as much as 10 crores Thg
taxes fall within Group (b). . o

The disadvantages of terminal taxes and supplementary income
taxps have already been discussed, but, if left to the provincial
Ieglslatu.res, th_ey have the great merit of enabling those bodies
to vary in an important way the level of direct taxation as well
tas to impose a general consumption tax which is capable of
i yielding very substantial sums. panle o

WA

* In practice this would be collected b
. g v the officers who collect t}
income tax; but the procecds would be immediate % the genera]
o inece, ediately handed over to tle
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Provinecial Fund.

NATIONAL JEXCISES.

999 There remains the question of new all-India taxes levied
for provincial purposes. These would consist of the excise
duties mentioned in a preceding chapter. T suggest that a
Provincial Fund should be established, to be fed as soon as
possible by new excises on such commodities as cigarettes and
matches, and that, when the central budget situation permits,
the procecds of the Salt duty should also pass into the Fund.
When this transfer has been made, these three excises would
provide the 1fund annually with a sum in the neighbourhood of
14 crores a year at the end of ten years, which could be substan-
tially increased if other excises were added or heavier excise rates
tmposed. :
Distribution of Provincial Fund. ,

300. The resources of this Fund should be automatically distri-
buted to the provinces on a ' per capita > basis. This does not
involve a very sweeping redistribution of resources, for a
moment’s consideration will show that taxes such as these are
levied more evenly from all parts of India, than any other form
of taxation. At the same time, thera is no doubt that the yield
would be somewhat heavier from the more prosperous provinces
than they would receive back on the basis of their population.
The plan would, therefore, to that extent benefit the poorer
regions. This help would increase in proportion as the total
resources in this fund increase.

Effect of scheme analysed.

301. As a result of the changes indicated, - the four groups of
taxes mentioned above would consist of the following items :—-
(a) Revenue raised and spent by the Central Government.

In accordance with the preceding outline, this would

include :—

(1) Customs.

(2) Income and Super tax, less half the

tax assigned to provinces.

(3) Commercial Stamps.

(4) Railway Profits. ‘

(5) Profits from other Central services.
If there should ultimately emerge a further surplus, even after
all the changes outlined have taken place, it would be 1n accord-

ance with the general principles of this scheme that a certain

definit d increasing pro ortion of the customs revenue should
o aid into th g ] uting Group (d). On the

be paid into the Provincial Fund constit )
other hand, the Central Government must have the power in the

case of emergency to raise additional revenues. It would upset

the whole equilibrium 0
special circumstances by d
provinces. Provincial Jegislatures cou

69973 (2)
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thelr services, il their funds were fable to be diverted for central
purposes on  some authority other than their own.  The
emwergency powers of the Central Government must, therefore,
consist in the right to make surcharges for central purposes on
any or all of the taxes inctuded in Groups () and (d).

It has been suggested that, in addition to thxs power, the
Central Government responsible for the defence of the country
must have authority to prevent taxation for other purposes rising
beyond a certain level, since this might impair the possibility ol
imposing emergency taxes. I do not u_ccgpt this view. Jxle
penditure by the provinces on ‘ nation building  services should
inerease and not diminish the taxable capacity of India.

(b) Revenues raised and spent by the provinces.

In addition to the existing provincial sources of revenue, this
group would include terminal taxes and the right to levy sur-
taxes on personal incomes chargeable to income tax. In both
cases, maximum rates at which these could be levied by the
provinces should be fixed, on the ground that excessive differ-
ences in these taxes between neighbouring provinces would have
harmfu] economic reactions on inter-provineial trade and on the

~domicile of busincss.

(¢) Taves ceutrally collected but distributed to provinces accord-
g to origin,
This group would include 50 per cent. of the vield of personal
Income tax allocated to the provinces, and the whole of the
income tax on agricultural incomes.

(@) All-India tazes colleeted centrally but distributed according
to population.
This gronp would include the general excises.

302. The situation of the provinces as a whole (but vxcluding
Burma) at the end of ten years under this scheme and on the
basis of the assumed yield of taxes would be as follows :—

Crores.
Present Revenue (1929-30 Budget) 78
Group (b)
Surcharge ou personal Income 'Yax ... 3
Terminal Taxes ... (say) 8
Group (c¢)
Half of personal Income Tax transferred from
Centre 6
Agricultural Income Tax 5
Group (d)
Provincial Fund ... 14
Total o 114

Some modest addition may be made to this figure on aceount
of expansion in existing sources af revenue.

Y
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The Central Budget at the end of the decade after' the pro-
posed allocations have been made would be as follows :—

(In crores of rupees.) )

- Brpenditure.

Defence (reduced by
7 crores and 3 trans-

Revenue. _ ;
Customs (after all_owxng
for loss of portion of |

liquor duties) ... ... 54  ferred fo Burma) ... 4:{‘8
; Tax 20 { Debt SRR
Irl}tj:;;e azll;«{)cated to Civil Administration ... 13
" provinces ... ... Cost of Collection .. 3
I 14 - Civil Works ... ... 23
Conumercial stamps ... 2 ! Other (}ncludmg pen- ”
Salt (transferred) ... ... Nil ' GIORS) s e e 3
Opiam ... ... .. .. Nil { Sarplus e . 4%
Railways ... ... ... 9 ’
Less additional
sinking fund
and interest
charges 3 .
Miscellaneous 5% ] _

Total 813

i 81%
!

303. These two tables, hypotbetical though thi{ lie,agll‘lﬁa?ng
study. They are optimistic for they assumel dliaa, They il
smoothly both politically and economically in gl o s,
be falsified if there is war, serious frontier '@rou te’aﬂ‘egt ey
turbances or political unrest sufficiently :QQIIO}‘lS Y_on b epared
trade and enterprise. They assume that ,‘I{)du Wzi indi;?ect red
to shoulder an increase of taxation ‘both duecct alril nae -
Sl I llmy}hef itafe Zimiféﬁ? Si‘;it?xinabheir individual
‘ iich are ; !
zgfliioﬁheltr ?;?Shgvaejer, difficult to see any other way in which

Indiag can find anything like the amount which she requires

for her development, and even if all the suggested changes are

) ised, the figures do not show as
and these estimates realised, : s
ﬁa}fg: an increase in the spending power of the provinces as W

set out to find. ‘ f 4 erores
imate does, it is true, show a surplus 0. } crores
un’g}i}: tiimggzding of the central budget. But 'bef01i ajiilgmﬁg
that this can be made available for the provmc?,ls {; x| aﬁ
transferring a portion of the customs revenue to the rgv e
Fl"an?i err ig an} other way—it must be remembered that the
Ix?dxianosmtes have put forward a claim to ahshall;e dm cu?;ongg
revenue, which may have to be considered ; that ba mon o0ns
ma vent the anticipated expansion of customs revenue; .
Y s ion in the cost of the army is very substan-

Jhe assumed reduction is ve an.
tial and may not be realised; that the expansion in theI(sl

69973 (2)
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) ’ e ey (YR
Fstimates ol the Centre gy very It ’ L
and that the fignves ave based on an arrangement r\\}@h

¢ Tado-Burmese trade. This

adily absorb more than 3

crores,
Burma that involves the taxation o : o
ratalogue. illustrates the many contingencles that may falsi y an
estimate of this kind aud also orxlphalmsvs_Hee fact that the claim
for additional revenue in the pvmﬁuecs is not one that can _be
dealt with on its owu iutrinsic merits, hut must compete \\:lth
many others for a share in limited resources. India fu fact
mst take her cholee as to how her reveuue is 1o be spent.

te to the provinces as o whole.
sturally scrutinise them from its
worth while briefly to indi-
rovinces will benefit.

904. 'Phe figures given _rcla
Joach individual province will ng
own poiut of view. and it may be

cate the way In which the various p
ces, Bihar and Orissa would gain

Thus of the poorer proviu : ) _ i
from a per capita distribution of pational excises which wou
ied from the population

‘o to her more than the amount lev ]
ol She, like other densely populated provinces,

of the province. '
would also gain heavily from the terminal taxes.
Assam would benefit from the terminal taxes as well as from
the taxing of agricultural incomes. 7 .
Bombay and Bengal would benefit from the ullocating of
part of the income tax and from the surcharge on mcon?'e EM%
Bengal and Bihar would both gain largely from the taxing o

agricultural incomes. |

The scheme would thus greatly help those provinces }Vhlfﬁ;
have most to complain of under the pre;ent 1?ysmm"wmh(£o
i ‘ntroducing a system of doles or maxmg 1he provinces 0
e Hom € noor y determined outside their

reatly dependent upon financial policy ine '
: ) e In tg?s connection, however, it 1s desirable to

own borders. evel
develop a little more fully some constitutional aspects
scheme proposed.

of the
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CHAPTER 7.—CONSTITUTIONAL IMPLIG'ATIONS OF
THE SCHEME. . .

Feodera) Character of the Scheme.

305. The scheme vutlined in the preceding chapter has certain
definite constitutional implications. :

In the first place the conception of a Provineial Fund fed by
the All-India taxes included in Group (d) and distributed on a pre-
determined basis is essentially u federal idea rather than a method
appropriate to a highly centralised counstitution. The scheme is,
in fact, an attempt to link up the practical need for eommon rates
of taxation and a common revenue-collecting department with
the maximum fisca} independence of the provinces. Moreqver,
the Central Government has onlya very indirect interest in the
revenues under discussion. It follows that, if the provinces are
to reakise that it is they and not the Central Government on
whom the responsibility rests for levying and collecting these
revenues, the body which imposes and controls them should be
directly representative of the provincial legislatures whose needs
they are designed to meet. Furthey, it is essential to the scheme
that the Provincial Fupd should be entirely separate from the
central budget, and that, while the Finance Member of the Cen-
tral Government may properly take part in the deliberations of
the provincial representatives when discussing these taxes, he
shonld not take responsibility for initiating or attempting to force
through particular proposals. The right of initiating either in-
creases or decreases should rest with the Finance Ministers of
the provinces, who have to present halanced budgets to their own

jegisiatures.

The first of these points is in part met by the proposal of the
Commission thal the Legislative Assembly shall be chosen by the
provincial councils instead of by direct election. But even if
provincial Ministers could theoretically be sent fo Delhi as
members of the Assembly, this is unlikely to happen, and in any
case they would sit as representing the provincial Couneil and
not the provincial Government. It is, therefore, nécessary 1o
provide some machinery for discussion and action in regard to
these taxes by the provincial Governments themselves. It is
suggested that this should take the form of an Inter-Provincial
Finance Council consisting of the provincial Finance Ministers
and the Finance Minister of the Central Government, who
would meet, say, once & year to consider proposals for changes
in the taxes within the acope of the Provincial Fund.
If the Finance Members of more than, say, three provinces
desired a change, it should be the duty of the Finance Minister
of the Central Government formally to move in the Asgembly

that the change be made. The motion would- be left
69973 (2) I4



204 PART V1II, CHAPTER 7.

to the free vote of the Assembly. and the Governor-General in
Council would not have the right to certifly taxes for the
Provincial Iund.

Such proposals should be considered by the Assembly sitting
in Special Session. In order that the Assembly should have
before it the case for the proposed change, the Finance Ministers
of the provinces (or a few specially deputed for the purpose by
the Inter-Lrovincial Council), should be entitled to attend the
Session and take part in the debate. They would not, however,
be members of the Assembly for the purpose of voting.

The proposed changes would not require the approval of the
Council of State, but would take effect on the vote of the
Assembly alone.

Changes in these taxes would not he voted upon by the pro-
vincial legislative councils, but it would, of course, he open to any
council to indicate its views by means of a resolution.

306. Secondly. financial responsibility will not be developed.
nor will there be willingness to vote the necessary taxes, unless
there are constitutional safeguards to ensure that the proceeds
cannot be withheld or diverted to other purposes. 'This does not
mean that the allocation of soarces of revenue should be fixed
for all time by statute. Indeed, the taxes in roups (a), (b) and
(¢) can be dealt with, as they bave hitherto been, by regulations
under the statute or by Devolution Rules; but statutory pro-
visions will be needed to set up the constitutional machiﬁery in
connection with the Provincial Fund deseribed in the preceding
paragraph.  Further, it should be made difficult to alter the
allocation to the Fund of particular taxes, and a change in this
respect should therefore require the approval not only of two-

thirds of the members of the Assembly but also of a m

. . ajority
of the representatives of, y

of the r say, two-thirds of the provinces.
D;stnbumon of the proceeds according to population would be
laid down by devolution rule, and any change in this basis should

also require substantial majorities, hoth of the provinces and of
the representatives voting.

307. The scheme proposed is not
layout of the provinces, for as has heen shown in the preceding
chapter, it will be of assistance to poor areas as well as to more
wealthy ones. Tt should, however, be noted that any consider-
-able subdivision of the provinces which would reduce the terri-
tory included with the big ports and capital cities would increase

the disparity arising from the allocation of half the income tax
to 1ts province of origin.

dependent upon the present

General Financial Relations.

308. It remains to consider whether g scheme designed to give
the greatest possible fiscal autonomy to the provinces imvolves
any further change in the existing financial relations of the
provincial Governments with the Central Governnent or with
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! secretary of State. There are two respects in which this is
z;hfnsttgr tolf' )more than local interest. In the frrst place;il 1tt 1sf;
impossible to separate the credit of the provinces fro}m lda 0
India as a whole. The provinces enjoy to-day, and §10(;1 c;)]zlf;
tinue to enjoy the advantage of borrowing money ‘rzu.se On‘aht
credit of India as a’ whole; but a spendthrift province m-‘lfies
seriously affect the standing of all classes of Indiam secuutter
and prejudice India’s borrowing power. It is, thefefoae, a rrlla fe
of general concern that the provinces shou.f]:tA e 80 V-fud:
Secondly, the provinces must asuwme certain .gbhg(; lons, 1;2;5 d
ing in particular debt charges and the salaries of mem

the All-India Services employed in their areas.

. . ‘-
The present financial relations have been descmbet}il .1111 ];:rsv 11‘1
of Volume I of the Commis_swn’s Report, from }\lavt }110 1ﬁn&nces
be seen that external u,uthorihgs are concerned wit e
of the provinces in the following ways = i
(a) The Secretary of Statg still retalns conzﬁ)lIo;ieax" Sczr:
tain items of expenditure, viz., pay, etc., of - Irln Ber-
vices, expenditure of provmcml Govextnotli‘s, 1ld pcoa ant
revisi,ons of establishments @n reserved gub]gc s, ar d sz ol
expenditure on large irrigation and naylgatlon wort;b.rs e
Government of India have no control in these ma Ifen’ put
may advise the Secret;lfy of State upon them w
wardin roposals to him. .
(b) I‘gleepf in the United Provinces, the a,cc;)}tlmtj ﬁgitﬁf
provinces are kept by a central service under the
General.

(¢) The Central Government holds the provincial balances

i ' i inimum
in Government treasuries and prescribes the min

balances that must be held. ‘ '
(d) Although provinces are entitled to b(;{rrtowrfofi‘ O(;flﬂ:kllrel
1 i et o
it urposes either in the open marxe!
%E;‘?)C\;irfcdialp Llc))ans Fund, loans are subject 1n ttlzer fifntnlf:
case to the approval of the Central Governmen of E
case of loans raised outside India, of the Secretary o fate)
to terms, conditions, etc., and in t};e }atter are suf]e
2:(8) rovision being made in the provincial budget of an
adeguate charge for interest and smkmg fund. )
(¢) The accounts are subject to audit by the staff of td'e
Auditor General, who is instructed to See/o thal':.all expinid:
sual nature or devoted to objects outsic
gllfae ocr)fiir?arxlrym;vl'lork of administration lcon}flqm(lis tto t-’Cc)ertam
. . . o
ncial propriety. It 1s also his du yv 0 ¢

;Zitlrelaoill?eo}f?‘ir?::ce andpRevenue Accounts of India, which are

presented to Parliameunt. f -
limitations is not a method of securing
e et th::fned for special reasons connected with each

solvency but is re It does not, therefore, affect the present

of the reserved items.
discussion.
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Provincial Accounts.
QAW Ac racgarda <A ] ‘ . ‘

résponsibility and is In k‘ee[;ir?ﬂ ‘i\r}ilt'l]lg tthle ;bn&c % ﬁﬂilfl)U'Ull
greater fiscal autonomy. This chang ® hitherto. o
Fored fon o my s change has, hitherto, been de-
oo 3£}1itri§;i0[“g\ .Of economy for i wogld admittedly involve
S 1al expense, which would fall on the provinces.

present situation, however, requires reconsideration, for the
accounts of the provinces will iucrease and becoue um’m coin
plicated as their functions develop. It is not reasonable t]'t;
they should be in a position to place this indefinite and me'm
expense on the Central Government. There is, of cougrse e
1:as0n why a province which desires to do so ShO‘lylld not C(; t’ (n‘o
with the (Jgntr;xl CGrovernment as its agent to keep its ¢ n MLF
and supervise 1ts accounting staff on its behalf ; but‘ifdc'zozllm5
so, the province should be charged with the (-o;t nvol 'ld I
this charge 1s made, there is little doubt that il ¢ ‘C { ]1‘
the provinees will ultimately be kept by a iy ’ tl(,(‘()unts'()f
under the control of the provincial'Goxnkerl.lll)lnl(i)lztliwmhsed serviee

; Provincial Balances.

sugégété(; ltiizl(i:eigeql;(giiilI;f (\); ptl‘gvlll)lciul balances, it has been
ested that here aga ou ¢ more in keeping wit
zg;aic{il;gdotmf:&mngtm_l agtonﬁnny, if the provincial balaglé;{js :‘v:)tll(la
Srparated an %I.;{ney within the control of the provincial
ernments tll;z.tasi'lijf gog-ld’ however, devolve upon these Gov-
aing an& ! nfﬁn.g ways and means of financing their
S maint;;injn , ! ough 1t would relieve them from the neces-
thomn. some camen Sge i;ntl}rlnmqm balance free of interest and save
margin, it is more ’proba%)l,et(‘:l}igg 1‘6111l Otyhcould eaato it wonld b

ars ore ‘ e aggregate 1
noc sls;f)};irt;i:llm;t(am larger bz}lances, for tfghge }{foolingt (zl\']mclelgtlk:i
ooy requiremézltrements.m every area should economige
oy oY, requirar me:. fThls hol(_hng of balances, though it
Ve s of preventing a provincial Government
b opending | Ai gsmfn*g:s 1s no more than a banker does fo
a chonts ar ms 1; act a banking function. There does noz
presént. The‘ rﬁvinrqnlg(}demand for ptering - this systern aﬂ
ot to Supersgde thcm ~rovernments have no organisation in
peing fo supe afmn e ex1stmg one and would pres%mably have
o enter lnto o Cen%i{ﬁe%ts lesh the Imperial Bank of India
tion will presumably t;ke 23(},{[‘ ltili(s:rlgjrtlec(zi(jr? Il’i\(/}i&, thlils iDStitu;
| y tak . eanw -
i;i oi}gw(})]us ]advar{tavges in the Gpvernment continuing t(l)lfi’ott}i?' s
shoald perform the service on a commereial hasi i
:Eoudd n(f)it attempt to make undue profits out ofjthe‘) l)u‘:iSIS’ "
toejnié]r?e:eolinthﬁ cer;turaly.budget. Nor should it use it; gz:ufg'
or to control Doliolef ”,ﬁ‘fnfi’r up of programmes of G‘Xl)efl(iitlll‘f;‘
or to control \ ‘ 1(;. cecper of the cash, however whether
auk or a Government treasury, will nlways’lnve t]itlel}

.
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salutary, if sometimes unpleasant, task of putting a check upon
overspending by insisting that accounts are not overdrawn.

Borrowings.

311. The financial stability of Governments is, however, more:
often endangered by unwise or excessive borrowing than by
overdrawing their accounts at the bank. In this connection the
authors of the Reforms considered that, if the proviiices were to
have any real measure of independence in financial affairs, they
must have some power to determine the purposes, the amount
and the time of their borrowing programme. It would, Low-
ever, be undesirable that they should act entirely independently.
The present restrictions were therefore designed to give them
as much freedom as seemed feasible. The need of some quali-
fication of unrestricted liberty still exists. Clearly, it is desir-
able to prevent competition between the provinces themselves
and between the provinces and the Central Government. Fur-
ther, if India’s credit is to be maintained, her borrowing power
should not be overtaxed by excessive demands on either the
internal or foreign capital markets, her loans should, save in
exceptional circumstances, be for capital purposes and not to
meet revenue deficits and care should be taken to ensure that
adequate provision is made for redemption. These considera-
tions mean that loans—even when raised for obviously produc-
tive purposes—should be subject to standard regulations and
that the raising of loans should be co-ordinated.

Tt is, therefore, proposed that there should be set up in India
a Provincial Loan Council, consisting of the Finance Member of
the Government of India and the Finance Ministers of the

provinces. 1t would thus consist of the same personnel as the

Tnter-Provincial Council referred to in a previous paragraph,
hanges in the Pro-

which would be responsible for suggesting ¢
vincial Fund. The Council would establish a borrowing

programme, lay down the regulations referred to in the preced-
ing paragraph, subject to the approval of the Government of
India and arrange terms etc. with them.

The change I have suggested would mean in practice that the
management of the Provincial Toans Fund would be transferred
from the Finance Department of the Government of India to
a Council consisting almost entirely of representatives of the
provincial Governments. The functions of the Council, however,
in the present transitional stage of India’s constitutional arrange-
ments, would have to be advisory. If the question of withhold-
ing sanction for loans aross, owing to infringement of the regula-
tions which provide,.among other points, that loans must not be
raised without special sanction for meeting revenue deficits,
action would be taken by the Central Government after consulta-

tion with the Council.
. As responsible government in
over the borrowing operations o0

India develops, external control
f the central and provincial
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governments will ultimately disuppear. It may they be desu-

able to bring the loun operations of the Centre and of the pro-
vinces into closer association by modifying the coustitution of
the Loan Council and giving it functions similar to those of the
Council recently set up in the Comnonwealth of Australia,
which deals with the requirements both of the Commonwealth
Government and the constituent States, establishes a joint
borrowing programme, and provides for co-ordinating the issue
of all foans through a single channel.

Closely connected with any such development, there are two
suggested changes in the arrangements for raising loans in lng-
land which may have to be considered. Neither of them, 1t
may be noted, is inconsistent with the retention by the Secre-
tary of Btate of his general powers of control over the financial
affairs of India.

In the first place, such operations are at present entirely con-
ducted by the Secretary of State for India, although the man-
agement of ways and means in India, the contro] of currency
in India, and the raising of loans in India rest in practice with
the Government of India. It is stated that the raising of stey-
ling loans by the Secretary of State instead of by a represent
of the Government of Indix has had the effect of preventing the
Government from coming into direct touch with the City and
has complicated the management of Indian finances as a whole.
It has, therefore, been proposed that the function of borrowin
in London, which is really an agency function, should be trans.
ferred to the High Commissioner for India.
made, the High Commissi

ative

: oner will need expert advice, and it
»would be necessary that he should be assisted by a small com-

mittee of experts of a standing similar to that of the members
of the Finance Committee of the India Council.

But whether this change is made or not
Justification for the retention of the present provision which re-
quires the authority of an Imperial statute for sterling loans
raised by the Secretary of State for India. The origin of this
restriction has been explained in Part V of the first volume, and,
a8 has been pointed out there, there is no corresponding pro-
vision in the case of loans raised by the Crown Colonies or the
Dominions.* Nor do loans in India require parliamentary sanc-
tion. T suggest that this provision, which tends to create the

false impression that Indian sterling loans are guaranteed by
Parliament, should hereafter be abandoned.

» there is very little

Audit.

312. Finally, there remains the question of audit.
accounts are kept and audited by the same staff,
nnsound in theory ; and whether accounts are provir,

* The Secrctary of State for the Colonics does not act ag Agent either for the
Dominions or for the Crown Colonjes for raising ioans in England. In the
latter case the loun is raised through the Crown Agents.

At present
This is
cialised or

If this transfer is °
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i te. The Auditor
iti taff should be entirely separa tor
gOt, t‘h 113 %zgltglggns siven under the constitution, » v}?rycsgi;;
teltm aa;nd it is higl?ly desirable that the accounts of td'(‘z deb ar;
;savzr]:ll as the provincial Governments, shqu{ld bl? illlal ;owgvér
i ] endent position. e should, ,
?ﬂig?rahgi(:jlzgfiﬁctlgiép The Auditor Gen}fimlf;s :ep?rteoilo ptr}c:(;
i d in the first plac
inci has to be presente
Vlnc{al ‘?J?Cgélgjzrn;ents and submitted for .co'n'l.men'tll to 'Ifi};e
pron'nqdl Council with whom financial regponmbxhtysm ::sx e
vamctmgtlso so to the Government of India and thef ecr:d 1257 of
1Stt nta; 8 Tt Wiﬁ thus keep the Central Gove;nment:o 1? fi?;tammry
tha sélven'cy of the province and the carrymg ou‘ OmVed il
obfiwations Thirdly, the accountsil asb ﬁpallzfl ‘:flfich Y
it - hich must be the basis © a
Atugltogf (e}::;;a;l(;v;;ce rests, shou]q be. gubmitted to any authority
:hix.tuina.y be concerned in the sanctioning of loans.
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CHAPTER 8.—THI PROBLEM OF THE
INDIAN STATLS.

Claim 'to Share of Customs.

313. My report has hitherto dealt solely with British India.
Any new scheme of financial relations, however, should take
account of the problem of the Indian States. Under the scheme
outlined in preceding sections, the Central Government will be-
come mainly dependent upon customs revenue. The States have
put forward a claim to share in this, and the Butler Committee,
(Indian States Committee, 1928-29) recognised that there is much
force in the claim. It is, indeed, obvious that the Indian customs
tariff does in fact impose taxation on the inhabitants of the
Indian States to the extent that they consume imported goods.
In many of the States there is in addition a duty levied at the
frontier of the State so that the inhabitants pay double tax. But
1t is pointed out on behalf of the Indian States that it is clearly
impossible to levy as high duties as would otherwise be the case,
if the goods_have already paid duty on entering British India.
Before the War, when duties were low, the grievance was not
a very serious one, but the total customs and excise revenue of
the Central Government has risen from 10 crores before the War
to over 50 crores in the current year; and has become the largest
and most elastic source of revenue in India to-day. This ex-
pansion has increased proportionately the bm'den'imposed by
the Tmperial Government on the population of the States. Iur-
ther, the ruaising of rates of duty has been associated wilh a
protective policy, and though in some cases it is possible that
the effect may be to encourage the establishment of industries
in Indian States, their comparatively backward economic con-
dition makes it much less likely that this will happen than that
the industries will be established in Britisl, India. 'This means
that the population will have to pay the higher prices of pro-
tection without reaping a due proportion of the benefits. In
any case, the States have no voice in the determination of tariff
policy.
~ Many claims and cross-claims may have to be considered and
€valuated before a proper adjustment can be reached.  Some
of the States may advance arguments based on their treaty,
rights, or on the consequences which have flowed from the
cession of territory. The contention that Indian customs duties
levied at the ports were in effect transit duties, and as such
prohibited by the Barcelona Convention, was not accepted by
the Butler Committee, inasmuch as the Convention made a
special exception for cases of this kind, and the Committee
came to the definite conclusion that ** British Indig is fully en-
titled to impose maritime customs for the purposes of India as a
whole.”  Again, the greatly increased cost of Defence and
other services which the Government of India performs for India

THE PROBLEM OF THE INDIAN STATES. +271

as a whole would have to be considered. Without attempting
to reach conclusions as to the validity of the various arguments
on either side, the following figures give an indication of the
dimensions of the chief items involved.

In the view of the Butler Committee, the consumption of
imported goods in Indian States may be roughly estimated as
being about two-thirds as great per head as in Bn?lsh India.
The population of the Indian States in 1921 was.68 millions
out of 306 millions (which is the population of India, excluding
Burma). On the basis of two-thirds consumption per head,
this means that the consumption of the Indian States repre-
sents something like 16 per cent. of the goods imported.  The
net customs revenue for DBritish India other than Burma after
deducting the cost of collection, the receipts from export duties
and a few other items amounted to 38 crores in 1928-29; .16
per cent. of this is approximately 6 crores. The corresponding
pre-war figure would be about 13 crores.

On the other hand, the cost of the Army has risen from
30 to 55 crores, an increase afte;‘ deduc_tmg Burma’s shfare oi
approximately 24 crores for British India. The poppl@tlon ot
the Indian States is 22 per cent. of the total—68 millions ou
of 306 millions; and the area 38 per cent.—598,000 sql}lla,re
miles out of 1,570,000 square miles. Even the lower of these
two percentages gives nearly 5% crores as the amount og tﬁe
increased cost of the army, which it might be argued could be
attributed to the Indian States. . .

chief claims and counter-claims are of a sumi
or(rilc‘a};uf)f tlr]r;aagnitude. It is not necessary to discuss herlei any
of the minor claims, namely, that the States should 15,1 ; (1;,.-
sponsibility for part of the debt or increase in other h— ndia
charges on the ome hand, or, that the States should have a
ghare in the salt tax, railway receipts and other bud.getd1’5(_311}‘;;5(i
on the other ; for the amounts involved are small and, if a n'mtt 4
on one side or the other, would not greatly affect th.e_fpxlc;L il;'s
that has been given of India’s finances. In any ca]se, if e uime
are to be admitted, they will have to be separate yI exar;: ed
for each State or group of States and can obvxlous ()], on Xtt
determined by adopting the proposal of the Butler Commi teg
which recommended ** that an expert body should be appointe
to enquire into (1) the reasonable claims of the State or group

‘of States to a share in the customs revenue, and (2) the ade-

quacy of their contribution to Imperial burdens.’

Future Situation.

‘hatever the decision may be as regards the past,
it ?: 41;ro]i)lg’ t‘ghgoint out that if future developments follow 21}112
course indicated in the previous'ch&pﬁel's of my 1:epc}>lrt,I the
financial position of the States vis-a-vts that of Britis un ;d
will change to the detriment of the former, for I have assum
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that customs revenue will steadily increase, that All-India
charges will tend to diminish and that the resulting gurplus in
the central budget will release some central sources of revenue
for the use of the provinces. Customs will thus become even
more thar al present the mainstay of the central budget, and
the States will therefore bear n larger proportion than at present
of All-lndia services. This proportion will steadily grow. 1f the
expert committee decides that the States are bv_:mng less tha.n
their share ‘at present, this will not be unreasonable. ,lfmt, if
. it decides otherwise, they will have a claim to a share m_the
future increase in customs.  This is one of the unsolved questions
alluded to in a previous chapter as a reason for the distribu-
tion to the provinces of something less than the total anticipated
surplus on the central budget.

Share in the proceeds of the Excises.

315. But the matter does not end here. It has been shggested
that it will be necessary to raise part of the funds needed for
“ nation building "’ services by means of excise duties on articles
of common consumption, and that these excises should be uni-
form throughout India. But if, as seems inevitable, these ex-
cises are levied in the main at the point of production, these
also will be a form of taxation on the inhabitants of the Tndian
States. As these taxes are to be used purely for local pur-
poses, the claim will arise, cither for the States to share in
the proceeds, or for a rebate to be given on these goods when
imported into the States. If such taxes are to play an increas-
ing role in Indian finance, either the internal barriers between
the States and British India will assume increasing importance,

or some means must be found of harmonising financial policy in
the two sections of the country.

In proposing that there should bhe an enquiry into the claim
of the States for a share in customs and their coutribution to
Tmperial burdens, the Butler Committee suggested that as a re-
sult of this investigation ** a financial settlement would be made
between the Imperial Government and the State or group of
States on the lines of settlements made in the past between
the Tmperial and provincial Governments.”’ This suggestion,
however, only meets one part of the problem. A share in pro-
ceeds is a very practical matter from the point of view of the
budgets of the States; but the circumstances are such that they
may very properiy ask to be consulted in regard to financial
policy. The Cominission has recognised that there are many
matters which are of common interest to both British India
and the States and have suggested that there 1 room for the
progressive development of the machinery of consultation. Tarift
policy and all-Tndia taxation are clearly matters in which coliab-
oration is badly necded. Tt ig very undesirable th
fiscal developments should foster intern
indeed, it has been suggested that any

at any new
al barriers to trade:
allocation of central
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revenues to the States should be made contingent on the aboli-
tion of those that now exist and the creation of a real economic
unity in-India. Such terms cannot appropriately be discussed
here, for the Commission has not been charged with the duty
of examining this question; but if th.e finances of India fend,
15 18 suggested in my report, in the direction of federal finance,
and If all-India taxes are levied on a substantial scale for the
benefit of nation-building services in the provinces,. it will be-
come of increasing urgency that the financial relations not
merely between the States and the Jmperial Government, but
between the States and the provinces, should be appropriately
regulated. |
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CHAPTIER 9. --SUMMARY.

31_6., My specific conclusions and recommendations miy now
be briefly summurised. I have based this report on two general
assumptions, namely, that it is both possible and desirable to
anl’(.)VG.UlO cconomic and social condition of India by a sub-
stantial ncrease in the expenditure on nation-building services,
and secondly, that it is possible to raise additional revenues for
this purpose, provided that the incidence of further taxation is
adjusted to the capacity ol the taxpayers to pay. 1 additional
th:ttllon 1s to be raised, however, it is necessur}r that the new
constitution should ensure : *

(a) that sources of revenue appropriste to their require-
ments are available for those authorities who have urgent
andb expanding services to administer; ‘

(b) that all parts of India make a not uufair contribution
to common purposes, and-

(¢) that responsibility for i ing it i

( 3 or 1mposing ‘ axs 1s
Tt X 1 y posing dd(,{lt](.)lldl taxation is

1y laid upon those who will have to incur additional
expenditure.

Q1 m s 1cf S aye 3

tl.ﬂl(. l(l;'et'emstmg financial scheme does not adequately fulfil
hese conditions. In particuls i L [

these cond )l(mf ‘,ln particular, tl?c allocation  of  resources
etween the Centre and the Provinces respectively has been
criticised and with justice on three main grounds :—

{a) z\lt]mugl} the provinces have rapidly expanding needs
the sources of provineial revenue (of which the chief ar(;
land revenue, alcoholic excises and stamps) are almost
stationary, while the revenue of the Centre (the chief sonrc;:%
are custgms, non-alcoholic excises, income tax and sal};
duty) which has to meet comparatively stationary needs has
expanded and is capable of further expansion o

(b) It has treated the provinces very unequzilly
some of them a much greater ’
revenue than others.

(¢) It has given practically no power to the provinces to

tax industrial activities, and has theref '
: ‘ s ‘ ef ‘
©industrial provinces. ore handicapped the

‘ by giving
proportionate increase of

318. An analysis of the central budget and of the elements
which compose it shows that a surplus is likely to emerge
gradually as a result of the growth of revenue—the chief con-
tributor to which will be customs. This surplus, however, will
not be vealised if the expansion of trade is checked by int’ernal
disorder or external difficulties, if India adopts a policy of extreme
protection or if central expenditure is allowed to grow by the
expansion of central activities. The size of the su?plus will be
largely affected by the extent of the reduction that can be made

1 expenditure on defence, which is a very high proportion of
g ‘

the central budget.
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319. Any prospective surplus in the central budget, however,
will go a comparatively little way towards meeting the needs
of the provinces. It is, therefore, essential to find new sources
of revenue. Additional funds may be found from the following
sources :— :

(a) Increased yield of the income tax by lowering the
exemption limits, by steepening the graduation in the case
of intermediate incomes and by an amendment of the law
relating to the taxation ol income invested abroad. The
rate is also low and a moderate increase should be possible.

(b) Abolition of the cxemption of agricultural incomes
from income tax.

(¢) National excises on such commodities as cigarettes and
matches.

(d) Terminal taxes.

Ttem (d) is a form of taxation which falls naturally within the
provincial sphere ; but the others are taxes which should be the
subject of central legislation and should be centrally collected.

390. Three methods of dealing with this situation have been
suggested :—

(a) the assignment of all revenues (including customs,
etc.) to the provinces where they are collected, and the
financing of the Central Government by means of appro-
priate contributions from each province ; '

(b) the transfer to the Centre of certain services now per-
formed by the provincial Governments or, while leaving
administration in the hands of the provincial Governments,
the financing of them from central funds by means of a
system of grants-in-aid or by some other method ; .

(c) the supplementing of the sources of revenue assigned
to and collected by the provinces by certain r_latlonal taxes
collected by the Centre on behalf of the provinces and dis-
tributed to them on some predetermined automatic basis.

The first method is open to certain practical and thgoretical
objections. In the first place, if there are to be no internal
barriers in India, customs duties and similar taxes must be col-
lected at a uniform rate, and in any case can most conveniently
be collected by a central organisation. Secondly, the plan would
involve conferring on the Central Government the right to inter-
vene and to compel a defaulting province to produce its contri-
bution to the central exchequer. In the third place, the scheme
is based on the assumption that each province has a natural right
to all the revenues collected within it. This assumption is
indefensible. The customs revenue, which is collected at port
is actually paid in some measure by people all over India. In-
come tax profits are collected in the province where the head-
quarters of a business are situated, but often do not arise within

the province. The absence

of internal economic barriers has in -

f2ct made India an economic unity, and the taxation which
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arises from  the activities of centres, such us Bombay and
Calcutta, may properly be regarded us due to the whole economic
life of India. For this veason, it is cluimed and with justice that
~some of  the revenues collected at the great centres of activity
should be spent on matters of common interest or redistributed
according to the ueeds of the various provinces for expenditure
locally.

The second method has many arguments in its favour, and it
would be possible to devise schemes that would not involve a
revival of the system of ‘doles ’ with all their uncertainties.
They would, however, imply central inspection and at least
a limited control over local activity ; and when the nation-build-
ing services develop on a large scale, it will require a vast
bureaucracy to administer them from a single centre or even
to exercise financial control. Considering the size of India, and
the diversity of local conditions, centralisation of such activities
except 1n their early stages does not seem a practical, even if
1t were a desirable, policy.

There remains only the third method. For the reasons given,
distribution to the provines of origin does not entirely meet the
necessities of the case. Of alternative methods, the only one
which is at once simple, avtomatic and to some extent a test
of ““ needs,” is distribution in proportion to population. o
distribute a large part of the revenues of India on this basis
would be unfair to the provinces with a sparse population and
would tend to hold back the progress of the more advanced, and
by transferring resources from the richer to the poorer provinces,
would divorce responsibility for taxation from responsibility for
spending. But though for these reasons the method can only
be used to a limited extent, the haphazard character of the pro-
vinces of India and the inequalities resulting from historical
accident make it necessary to introduce into the financial system
of India some device that will tend to mitigate the inequalities
that at present exist.

A complete scheme of allocation should, therefore, provide
for the distribution of centrally collected revenues in part accord-
ing to origin and in part on a population basis,

321. The scheme proposed for the raising and allocation of
resources in accordance with these principles is as follows :—

(i) For administrative and fiscal reasons it is desirable
that the customs duty on imported liquor should be brought
into relation with the excise policy of each province, since
the present arrangements, under which customs duties are
central, while provincial Governments control the possession,
transport, purchase and sale of such liquor, have led to
considerable administrative friction. The duty on Imported
liquor should be reduced to the standard luxury rate of 30
per cent. and the provinces should be given the right
of imposing further duties in the form of excises on guch
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liquors in accordance with their excise policy. This wounld
involve & loss of 1} croves to central revenues..

(i) The revenue from commercial stamps should be trans-
ferred to the Centre. This proposal has been acgepted in
principle by most of the provincial ‘Finance Members.

(i) To meet the claims of the industrial provinces, one-
half of the proceeds of the income tax paid by residents
of a province (including the tax on dividends seceived by
them from companies carrying on operations outside the
province) should be assigned to the province concerned.
Saper tax would, however, continue to be entirely central,
since the Central Government cannot at present make the
financial sacrifice which g division of this tax would involve.
The question of super tax should, however, be reconsidered
after ten years. 1t is estimated that ihis womld give the
provinces 4} crores a year on the basis of the present yield
of the income tax. . ' _

(iv) In order to enable provinces to adjust taxation be-
tween their rural and urban classes, provincial Governments
should have the optiou of levying a surcharge on the income
tax collected on the incomes of vesidents in the province.
The surcharge should be limited to half the tax transferred
to them in accordance with the preceding paragraph, i.e.,
to one quarter of the total tax. ‘ '

(v) The exemption from income tax of agricultural in-
comes should be abolished by definite stages and the whole
of the proceeds of the taxation of these incomes should be
assigned to the province of origin. -

(vi) Provinces should be erppowered to levy termina
taxes for provincial purposes in accordapce with the con-
ditions indicated in the body of the repart.

(vit) There should be coustif,uted a Provincial Fund fed
by specially designated taxes, including the following :—

(a) excise on cigareties, .

(b) excise on matches, and .

{c) the duty on salt, to be transferred when the
central budget situation permits. . |

The resources of this Fund should‘ be au_tomatxcally dis-
tributed to the provinces on a per capita basis.

2l budget cannot at present afford the immediate
tr:r?szf‘e? éclg iizt:)rovinc%s of all the resources which it will ulti-
mately lose under the preceding scheme. It is, however, undesxré:
able that the allocation should be capricious or that policy shoul
be changed from time to time. It is, therefore, praposed that
a time-table should be drawn up qnder which each of the abovi
items would be transferred according to a definite schedule thg :
would complete the transfer in fen years. In drawing up t eti
schedule, the urgent needs of Bengal and to a less extentto'

.Bombay should be recognised, and the transfer of income tax

nacnints should be begun as early as possible.
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323. It all the preceding proposals ave carried out it would udd‘
nearly 40 crores to the revenues of the provinces by 1940, of
which 12 would have been transferred from the central budget.

Some indication of the way in which this scheme will meet
the ditticulties of each province is given in the text of my report.

324. The proposal to assist the provinces by means of & Pro-
vincial Fund is essentially a federal idea. The Cer}tral Govern-
ment will not be directly interested in the amount of the Fund or
i the distribution of the proceeds, and the body that controls the
taxes whichl it includes should, therclore, act on behalf of the
provinces. The Central legislative Assembly in the form pro-
posed by the Commission is a suitable body to vote these taxes;
but the initiative in regard to changes in them should be tuken
officially by the provincial Governments of whose budgets they
will form an integral part. It is, therefore, proposed that the
Finance Ministers of the provinces should form an Inter-Pro-
vincial Council that would meet once a year to consider pro-
posals in regard to the Fund. If the Finance Members of more
than, say, three provinces desire a change, it would be the duty
of the Finance Minister of the Central Government formally
to move in the Assembly that the change be made. The motion
would be left to the free vote of the Assembly, and the Governor-
General in Council would not have the right to certify taxes for
the Provincial Fund.

Such proposals should be considered at « special session of the
Assembly, and in order that the Assembly should have belore
1t the case for the proposed change, the I'inance Ministers of the
provinces (or a few specially deputed for the purpose by the
Inter-Provincial Council), should be entitled to attend the session
and take part in the debate. They would not, however, be
members of the Assembly for the purpose of voting.

Changes in the Provincial Fund would not require the approval

of the Council of State, but would take effect on the vote of the
Assembly alone.

Constitutional safeguards would be required to ensure that the
proceeds of taxes levied for the Fund should not be diverted
to other purposes and that the allocation of taxes to the Fund
and the basis of its distribution should not be changed without
the approval not only of a two-thirds majority of the Assembly,
but also of a simple majority of the representatives of, say, two-
thirds of the provinces.

325. Proposals are made with regard to the keeping of pro-
vincial accounts and balances and for the setting up of an
Advisory Loan Council to co-ordinate the loans of the provinces,
draw up standard regulations relating to loans and consult with
the Government of India in regard to all provincial loan
operations.

3
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326. The levying of maritime (t:ustgmi };n\gx[eesr 12?:eflix(;t1§3d§i

o populati ¢ the Indian States by the b
;11116(1 l;(ﬁguéit:;&i (l)nwe put forward a claim that they S]ioufoziig-.
fore receive a share in this: customs revenue. Blut tbl:'put o
i o o oo & part of the increasing cos

rd that the States odg .
(‘Xa;ﬁif l>]L:trtiutlh%)Srdens. t'_’L“he Butler Committee has,ntlzgllfgf(i)gg;
proposzsd that an expert body should be appointed to etiq

laim ¢ sounter-claim. -

bOil;“;, l%\lfllslzlgar;iruﬁ;e decision may be 39 regaridttl;l ttl;lce gix;tl, oté]t?

Ve t of India’s finance in accordance Wil at-
;]i;\(/fdlo}i):? et[;ns report will make the Centr(:ibl. G?g;;:x;;lf;n:ag-
cree;,singly dependent on customs revenue ?nﬂ 1né:tates the taxe
tion which it imposes on the population o tls‘ ates o ling.

hen the cost of the Imperial burden is stationary or fa ing-
\lx'lfsflill thus, strengthen the case for determining :\}71 ap Js
burden that may in equity be lmpose% upor;mre&Sing fes.
Further, if uniform national exclses are to play an1 e
i 11% ]1' 1 finances, they will, if levied at the point o fpthe ction,
consti l{Ltn) r(1ew f(;rm of taxation on the population o n'i ate
coréStltukL ?t still more important to find a means qf’h}?rﬁ?i iy g
th fIimL e-ial olicy of the Indian States and of ‘Brlt‘ls Indi
8 'n‘mc' tt p is. moreover, not merely one of financial f] 1

T]l]sbrréllﬂiirles rise to a claim that the repre§entat11Yes o Th:
IIr:ilril:,n uSta?tes should be consulted on ﬁnancmlesg?vlg)gevelop-

sial problem illustrates the need for the progr S e i

e pl achinery of consultation between Bri
;nne(;\ 1;th(:af gtl:’cersn which the Commission have proposed.

for the conclusions reached 1}? thel ége‘;
ceding report are mine and mine alone,tg g}l:hwggeago Eg:‘;l, %0
with bgra,titude the debt which I owe i knowledge

. the profound k 4
the unfailing patience and car;/I ?n% ,tORamapRau. Without his

12’ i tem of

o Indxl':t?ognlazgﬁzl srift epossibly have completed the task allotted
-ope .

ig nE])e in the time available.

While the responsibility

W. T. Layrox.
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APPENDIX TO FINANCIAL REPORT.

PN A .‘ 1 i -
FINANCIAL ASPECT OF THE SEPARATION OF BURMA

1. In view of the fac
o] b éepzuutc(lleﬁ%t:w Itlm't the Commission has recommended that Burma
S etare the fatare t, ' om n'(;m,. it has been necessary in the preceding report to
piciore the In i(l@jb nf(m]( I(Ll‘ﬂlbll(l«.tl()n of India with Burma excluded mla therefore
o o st il b ,.(t)} the f}n‘:\m-lnl cffects of separation.  Some of these effects
Doints which will“]lr @ precision, but others depend upon a number of debatable
LS (){m ol _1I‘ch to be settled at the time of separation. The following
T et out ho issues m_\'nlvcd, and the approximate effcct on the finances :f
sttt \’If‘ilx}(l rcgpeptwely on certain assumptions as to the basis of “th(‘
submjtt;;d .t ﬂ11::» §10t,e is .bzmud upon estimates contained in a m(-mor'mdun'
evidenc/ ((; he ‘(/o'mmlssun.l by the Burmeso Government, and on the furth *l'
] e and statistics supplied by the Finance Member of Burma e
o 1t Financial consequences of Separation,
2. urma is separated, the customs, inc
3 A income tax and
solinci : o e s and other central tax
Solleets ((i) t‘{;e??rmT “] il be taken into the Bxchequer of the Burmese € 'mtrrjl e
I - v 5 -1 § - ’ ?
Ton.the other 1810 .vt he !attcr will bcc(.)mo chargeable for such expendit - ‘llmcnt.
i« ernment as is now muade in or on hehalf of BB T ure of the
assumed in Burma that this transfer would show a farge it i i 1 b gonerally
P ‘ ! arge gain in her f; i
corr ponding loss to India. Before reaching a con:lu’ ¢ favour }v‘t'h
necessary to answer the following questiong 1 usion, lowever, it s
(@) What itcms of the Indi ’ '
: ian Budget should be
what ¢ ! e _ 4 C e transferrved to
oot ;.hfmld'bu t:he bagis of the transfer; in particular, what shBl;(rlm& o
sh;ue O(Extgatgnatmg the charge assigned to Burma for’ ddon’w 0111 fbe phe
stima : e s . fonee ar
Sharo of i © . tcht of India " What new charges, if any, would b i lt .or hor
0 (W Ylll 1]110 (})f her existence as a separate (-ntity,‘? ¢ incurred by
ould all ¢ svenues whic octod
bt .tt“i f“‘“ nues which are now collected within her bord
nall sentral Government of Tndia continue to be ¢ Lo
availa sle for a separate Burma ? On the other h: ’ ¢ dollocted and be
additional revenues which either India <>l'/|§ /‘IU vnl, would thero b ny
Boparation & urma could collect as a result of
(c) Hence, would ia’ i
e, d India’s loss prec
: ecisely corre in, i
A:ny‘ and i o p ly correspond to Burma’s gain, if
regards the first of tk i
o 108¢ 3 » Wine
of Burma calculates {on the b(g:: t:;“t‘;; tho Vinanas Member of the Goverment
r] et 3 e acconnts r 1926~ : i
for civil administration amounting to 186 1:xk\ ) lw'ﬁ"' 19°6-27) that oxponditure
18, which is now borne by the Govern-

ment of India, would bee :
ing itoms ;- ecome chargeable to Burma.  This is made up of the follow-

_ Expenditure
Politicsl (in la,khs7of rupees).
Collection of central taxes L 24
Pensions, ete. . o
Audite.. .. .. . o
Scientific Departments . s
Ports and Pilotage ... N
Other heads ... 03

186

In addition to the above ite

san A ems some new expendi .
_rlt,s‘ultmg‘fmm the independent status of Burnf;_ Z;;I:S\gg;g(t ‘?15? be II}VOlVed
‘llcu(lirc_d.ln the management of the currency. But such items wor Il);’fe might be
an addition of 10 to 15 lakhs would cover them ould be small and

- Military Charges.
. There remain the two outstandi 1
ng questions of the :
3 ! an : army ¢ S
A? rcgqrds t.he army, the Commission was informed that th ;y' ‘%nd the' {iubb.
e\mehtEm in Burima amounted in 1926-27 to 122 lakhg B(/t‘lifual miltary
: ¢ _ 22 k . But ;

ouvht to bear some proportion of the over-head chargey uude‘(penditur:?mé 01;3841'3,’

. X in Kngland.
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Morcover, it was admitted that for two reasons the expenditure in Burma is much
Jower than it would need to be, if the military situation in Burma were regarded
ag an entirely independent problem. Oue ig the proximity of the Army in India,
which can be used to re-inforce the troops in Burma at short notice, and the
other the fact that Burma islargely defended by sea and depends upon-the Britishe
Navy. It can, thercfore, reasonably be claimed that Burma's contribution to-
wards defence is by no means fully represented by the small expenditure upon
the troops actually in Burma and that she may properly be called upon to pay
something further towards Imperial defence. 1f the 9} per cent. of the budget
rule, which is in force to-day in Ceylon,* were applied to Burma, it would make
her contribution about 2 crores. But Ceylon is obviously less vulnerable from
the land than Burma whose frontier problem cannot entirely be separated from
that of British India. If Burma were charged threc crores, it would represent
15 per cent. of her fotal revenue after separation, which compares with over
30 per cent. for British India and about 12 per cent. for the Straits

Settiements.*
Debt Charges.
there has been much academic discussion as to

whether or not Burma should pay for the cost of the Burmese wars in the middle
of the nineteenth century, and abstruse calculations have been made from the
time of the conquest of Burma onward showing that, if the cost of these wars is
debited to Burma, she has, practically throughout her association with India,
been a deficit provinee, and that if these dcficits are accumulated at compound
interest her debt to India is now 90 crores. On the other hand, it is argued, and
with force, that India has not been paying interest on this basis, but that in fact
before the war her so-called unproductive debt had entirely disappeared, and that
it is not reasonable to continuge to charge against Burma interest on debt that has
been repaid one or two generations ago onb of taxation, still less to calculate
this accumulation at compound interest. 1f this compound interest accumula-

t in fact a deficit province at all, but

tion is left out of account, Burma is Do
ing extent to the general expenditure of

contributed before the war and to a grow

India. Since the war, her contribution has risen still further. Meanwhile, the
unproductive debt of India, which was estimated recently at 180 crores, has
he grant of 150 crores, which represents the

grown to this figure mainly from ¢l
gift of Tndin towards the expenses of the war, and from deficits realised by the
Central Government in the ycars following the war. It scems reasonable that
Burma should be debited with & proportion of this unproductive debt on a basis
to be agreed upon. On the basis of the revenues raised in Burma and British
India respectively that proportion would be in the neighbourhood of 10 per cent.
1t has been argued, however, that Burma’s share should be r.ather hi_gher than
this. In saying that the unproductive debt was reduced to zero in 1915, it must be
borne in mind that this was accomplished in part by the use of the Famine
Insurance Fund, which was in operation before the war, and that Burma,
which is mot subject to famine, made 1o contribution towards this. To
the extent therefore that India has amortised her debt without Burma's help
the latter is not entitled to benefit. These and other factors have to be taken
into consideration in arriving at an estimate of the unproductive debt to be
apportioned between the two countries. The minimum amount to be assigned
to Burma suggested in evidence to the Commission was from 7 to 8 crores
with an interest and sinking fund charge of 50 lakhs. On the other hand, &
compound interest calculation would make her debt 90 crores with an interest
charge of 6 crores. If, after taking into account the considerations referred
to above, the debt to be apportioned were put at 300 crores Burma's share
would amount to a figure O th & net interest charge after

£ 30 to 35 crores Wi
allowing for amortisation o

4. On the question of the debt,

¢ approximately 9 crores a year-

* Ceylon contributes towards her defence the actual cost of the garrison or
9% per cent. of her assessable revenue, whichever is the lower. The Straits
Settlements contributes the actual cost of the garrison or 20 per cent. of her

assessable revenue, whichever is the lower.

@
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PART VIIL APPENDIN.

Additions to Burina’s Budget.

5. It is not the purpose of this note to suggest what is the proper figure for these
items which will clearly have to be fully discussed between the parties ; but the
foregoing comments have been made to indicate that thereis a case to be made for
some figure between the 3 crores (say 24 crores for the Ary and 50 Jakhs for the
debt) suggested in Burma and 8§ crores (3 for the Army and 5 for the debt).” Tn
the following caleulations, 5 crores has been adopted as a token figure, but it will
be quite easy for the reader to make adjustments on the assumption of any alterna-
five between 3 and K erores.  Using this token figure, the net addition to Burma’s
budget after separation woukl be 7 crores made up as follows :—

Additional cost of administration indicated above o 180 fakhs,
Debt and Defence ... s D00,
Cost of collection of additional revenue .., 20

Total .. 700
Separation and Customs Revenues.

6. Turning to the revenue side, the customs and excise collected in Burma, in
1928-29 amounted to 657 lakhs. Whether this could all be collected is a (uestion
which depends on the commercial relations between India and I3
separation. [f Burma and India are separated without any special provision as
to their mutual commerce, Burmese imports from India will become subject to the
existing tariff, while goods shipped from Burma to India will cqually become
dutiable. This trade is so important to both countries and the trade relations
between them have become so intimate during the period when they have been
within the same taniff wall, that this question must be carefully it()llsidercd. One
of t'he motives for asking for separation is that Burma dislikes Indin’s protective
policy sceing that the industries so far protecied are almost entirely situated in
India and that Burmese consumers have to pay higher prices for the benefit of
the Indian protected manufacturer. Burma, for example, wants duty-free stecl.
Now this consideration rules out the possibility of a customs union between
the two countrics under which, while heing separate politically, trade between
tbhex[r:1 would he free while they would adopt a uniform tariff vis-q-vis the outside
world, '

l}ut if this plan is rejected, it does not necessarily follow that the existing
tariff must apply to all Indo-Burmese trade. It has been suggested that a special
pr.efe‘rentlal arrangement might be made between the two countries. Preferences
within the Empire are, of course, general, but hitherto this has applied between
the Mother-Country and the members of the Empire. Whether preferences
between two Dominions, but not applicable to the Mother-Country or to the
whole of the Empire, would be regarded as discrimination by foreign nations, is
not certain.  But there has in any casoe been a tendency to admit as exceptiéns
to thg most-favoured-nation clause cases where nations are dividing for the first
time into separate political units. 4 Jortiort, this would apply between members
of the Empire. In any case, Burma and India could arrange preferences which
would in fact operate almost exclusively between them, even though the preferen-
tial rates were applicable throughout the Empire, seeing that the commodities
chleﬁy'concerned%e.g. rice—are not subject to competition from other Imperial
countries. 1f it were so desired, therefore, there is little doubt that some plan
could be devised that would mitigate the effect that would otherwise be produced
by subjecting each others’ commerce to the full existing tariff.

Effect of Separation on Burmese Finances.

7. For the purpose of the present discussion, however, it is best to assume that
Indo-Burmese trade will become subject to existing duties. This at once raises
a very important question for Burma. Prior to the present budget, Burmese
kerosene paid an excise duty in Burma of 1 anna per gallon and large quantities
went to India free of import duty. Kerosenc imported into India from other
sources paid an import duty of 24 annas per gallon, The rates under the new
budget are 1} annas excise and 2} annas import duty. There is no reason why
India should, after separation, forcgo the difference between the excise and the
import duty. It must, therefore, be assumed that Burma will lose the kerosene

urma after

"This increase would have yie
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S . tv. A
that it will bear the normal. import duty
similar cage is that of motor spirit. In this case the tax Indl‘z;Jl .tzilkiso ;01111: ;géﬁ
of an excise of 4 annas, and so far as the very large supplies SVJ ie A oarly bo
Burma are concerned, the duty is ]tevie(li) in ﬁmie ?}ﬁl%ia InAl?o::ilng Yt

! ire that this should in future be collec ia.
ggllealt((;l :egcu-clgflnt;d for by Burma’s consumption, Burma will lose 190 la(lihtsil ao: S‘xee
gross o{xi;toms collections now made ‘in‘Burma. I‘t is furttljlgr t.@ss;un(l)en e her
will lose 25 lakhs by repcaling the existing protective Import au mfs.the e eport
hand, she will gain an additional 60 Jakhs* from the apphoa’m}on ](; ice export
dut; ’to rice sent to India, and, according to the estimate Of.t 1(& futgnfiz > Govorn:
morff a further 116 lakhs from dutiable imports now .recelvg fre Do o7
It Jth/::s(e changes had been made in 1928’}%){?, Bu’?}misglsltfl?hs Ofrox(;o incomge S
h collected 628 lakhs. is, with 1 ;
l';’}{ lfls n:\O:;?t ]2? (;rom railways and 10 lakhs from miscellaneous slour;ese ﬁgirgsrz
;c;)t‘ Ir(( f 8’7‘3’ lakhs comparéd with the 7 crores of ' addmolnf roief ditur
f‘drre)d to gxbove. Her gain, therefore, would be approximately t;, C ore éaxation’
{l(;»(:'ever to be noted that 176 lakhs of her revem:f t{le%resﬁl‘ll shxér " b
’ . - ile g
{ i uld fall on her own inbabitants, anc. that whl ¢ i
isr?gtles‘g'fi;: lz%zfiobeneﬁt from the removal of f,x:istmg proteelm;r: ni:tlit;fs,tsﬁ ?)‘f
tition in India on equa
industry would have to face compe
g)jg;igg’, as at present, the benefit of a protected msfrket.
Effect of Separation on I n(?mn Finances. ; -« additionl
8. Looking at the Indian side of the question, ou{ of tt}rl:nsf ::r(;rd .
.enditureri)y Burma, 686 lakhs represents expenditure e by Burma,
gl’[?reover she would gain not only the whole of the existing ex

it i 11 kerosene at the rate of 2§ annas.
but a0 the e ha revenll(;‘zx;lillz:?ntilgég%% an additional 111 lakh§. Fm::;f;;
it is roughly estimated that she may gain some 25 lakhs from ltarg:tli) 2:‘6:; gﬁm or
i t g from Burma. These benefits to her budget, ogf T e
lIY(T)I{);I‘l:klna Against this has to be set the loss of 912 lakhs of val

i be about
collected on her behalf in Burma. Her net gain would, therefore,

orore. Statement showing Losses and Gains due to Sepqrﬂ@. the following
mewhat complicated figures may be summarised in

excise on kerosene sold in India and

9. These so
form i ] B ’s Finances.
Separation upon Burma .
Addit 'onafj;jiiczfezte " Additional Expendcture.LakM
it . .
Lakhs. o oy
i i % of collection in Burma ...
Amount now collected in 657 1(31(:;; ?14) e (—,mnsfe?red (196) 2
D%::tm& kerosene and 190 expenditure in;ludmg politi-
: X i i departments.
mOt;)r spigtr;::g:ecg: Dec:t ang&:rmy Contribution 5-(201
cept on . -
sumption (20 etions Total ... o 700
Deduct protectionist 25
duties to be abolished. L
442
Add export duty on rice 60
to India.
Add duty on Imports from 116
India. B 618
Income Tax .- > ** lgg
Salt 3 -
Railwags... .. = " {5 gurplus available for Burma...
Miscellaneous ... . 10 173
Total 873 Total ... gl3.~
'ota

‘ ed from 3 annas to 2} annas.

* Here again the rate bas been reduc
.
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Effect upon Indin’s Finances.

Guins. Losses.

Lukhs. Lakhs.
Existing excise on motor spirit 190 Customs  now collected I 657

and kerosene. . Burma.
Additional rate on keroscne to 111 Other taxes ... . 266
bring to 2} annas basix. :-7
Duties on other imports from 25 ) . ”Z
Burma. Less expenditure transferred to 686
Burma. -

226
Surplus available for India ... 100

Totul 326 Total

e 320

The figures are mainly based on the Finance and Revenue Accounts relating to
the year 1028-29, which is the latest available return which vives fizures in detail
for particular provinces. This should be horne in mind in comparing them with
the figure for India as a whole in the main report which relates to 1929 80, But
the variations from year to year are small and, in any ease, as the table is intended
to be used to illustrate general principles, variations of a fow lakhs are not signifi-
cant.

Recent Budget changes.

10. Tt should, bowever, be noted that the table in the preceding paragraph
strictly applies to the situation prior to the current budget which has somewhat
altered the situation disclosed by these fisures. In the first place, the Legislative
Assembly has reduced the export duty on rice at a loss to the revenue of 30 lakhs.
This has been roplaced by other taxation. But while the rice duty was collected
in Burma, it is not certain that the alternative taxation will be collected to the
same extent in that country. To the extent that this duty has not been replaced
by one collected in Barma, the anticipated gain to Burma from taking over hor
own customs has been reduced, though, of course, it would be open to Burma to
regtorc the duty after separation, Sceondly, the Government has already
increased the excise on kerosenc, though not yet to a level equal to that of the
import duty. The present increasc is anticipated to yield 50 lakhs. At present
this is being collected in Burma but would presumably be transferred to India
after separation. To the extent of these 50 lakhs, the Gavernment hag already
brought into account and used for the purpose of balancing its budget a sum
which, for the purpose of this note, I have called new taxation. These two
changes slightly modify the margin which is shown in the table,

Conclustons.

11. Taking the table as it stands, however, it shows that on tho agsumptions
made, the revenuc situation of the two countries together would be improved by
additional taxation amounting-—after the remission by Burma of the protective
duties—to about 287 lakhs, against which there would be entirely new expenditure
of 14 lakhs, the balance being available for division between the two countries in
proportions which arc primarily governed by the amount charged to Burma in
respeet of debt and defence. If this allotment were 5 crores, as indicated in the
table, Burma would receive 13 crores of this margin, and India 1 crore. If
Burma sccured more favourable terms® in respect of these items and was
charged only 3 croves she would gain from scparation 33 croves while India
would lose 1 crore. On the other hand, if she were charged 63 crores, her net
gain would be nil while India would gain the whole of the 2% crores. It is also
evident that if for the purpose of maintaining trade, the full additional dutics
were not levied, the net increase of revenue to be divided betwoen the two
countrics would be proportionately diminished.

If the status quo were rigidly adhered to us regards customs dutics (that is to
say if free trade were maintained between the two countries and no additional
revenue raised), and if Burma’s debt and defence contribution was fixed on such a

)1
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basis that there was no gain or loss to either side (i.e. at about the m}e}t ﬁguge
which she now contributes to the Centre), it might still b? financially in u(;n;?ez
interest to separate on the ground that further expansion of customs du
would all accrue to her and be available for her own development. ) .
But Burma’s needs are great and it would clearly belp the initiating of a ne\;'
regime if some additional funds were ayz'ulable. If no additional tm;) rez erall_
results from the separation, these add}’olonal resources would‘only de. or.ew
coming under a sebtlement which would impose a net loss on India ; an n: vi .
of the state of India’s finances, a sqlutmn which gave Burma tl'ze cgn l(;ni:ir
advantage of a free entry into the Indlzfn marke? and at the ;ag}e tl1me ! ﬁ(e per
ot and defenco contrbations ot e et s Tkely 10 be contested. 1
went tribution to the Central Budget, '  to sted.
{J);(\l?(();n‘fh;i)tfoiz? assumed that some additional taxatl()p WI'HI 13 ’factis E:} nlxr;vwggfg
and in the body of my r;zporz’l hu;fetﬁsed ﬁgurrs:efio:;dli?ﬁ]:dezi :v Omg o e tion
show a net gain to the former of the one ¢ dic .djn cparation
i i a basis less favourable to India, a corresponding uf
:fuf:t“lﬁdm(z)m‘(‘ll ?:“01?1 lt‘}lw gum which I have indicated as being available for the

provinces.
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PART IX.—THE FUTURE OF THE SERVICES.

327 In Part 1V of our first
important part which the ¢
of India. Ot no country can

India “that ** government is administration,”

of the constitutional changes

volume we have described the

il Service plavs in the government

it be said more truly than of
and the success
which we have proposed  will

depend, in no small degree, upon the maintenance of the hich

" standards which the services have established.

to consider how best this nuy

The first question that arises is—how
provincial Governments depend for their directing
ling staff upon officers under t1

cruited on an All-India basig

India to maintain a medical r

Buropean medical treatment for the 1

their families, each provine

this the Indian Civil Service,

Irrigation Branch of the Indian
all provinces but two, the Indian

We have now
be sccured.

far shouwld the new

aud control-
eir orders who have been re-

and how far upon officers recruited
provincially.  On the Tee Commission’s recom
India recruitment for the services employed in
departments of Government ended jn 1924, with,
exception. In view of the obligation of the

mendation All-
the transferred
oue significant
Government  of
eserve for war and to  sccure
Suropean personnel and

e 1s required to cploy a certain
number of officers of the Indian Medical Service.*

Apart from
the Indian Police Service, the
Service of Engineers and, in
Trorest Service, are the only

services recruited by the Secretary of State on an All-Tndia

' basis.  Of these the Indign
Police Service—the ‘¢ Security

f themselves.  The organisation and direction of t}

~ administrative system, whether
tricts, rests upon the first
Service essentially depends the

Civil Service and the Indian
Services "——stand in u class by
1e  general
at headquarters or in the dis-

; and upon it and the Indian Police

maintenance of law and order.

The existence of a highly efficient administrative machine, and
the resource and the energy which these two services brought
to bear upon the difficult problems to which the Reforms gave

rise, have contributed

greatly to the large measure of success

which has attended the working of the reformed Governments

in the last ten years. The a

dvance which we have recom-

mended will call for the same, qualities in at least as high

a degree. Even when the diffi

itself have been overcome the

provinces will require services
. able.

culties incidental to the change
administrative problems of the
of the highest standard obtain-

* The power to make this requirement rests upon Rule 12 of the Devolution

. Rules which runs as follows :—** A local Gow:

ernment shall employ such number

of Indian Medical Service officers in such appointments and on such terms and

conditions as may be prescribed hy the

i

Secretary of State in Council.”
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Views as to Continuance of All-India Recruitm_ent‘for the
Security Services.

1 X ¢
328. We summarise below thg eVLdenc’e lWe Sha'v(:ii ;écgle\;‘i?(:gs‘
thé qﬁestion of the future recruitment of tleMeeI;I]lO eryof cviees,
The Governor in Countil in Madras qnd one e o toxther
m the Central Provinces do nclJtl qﬁ%:;tgzepil?(?r 1 ol 1o
AT recm'ltt}rlnetrll;sin(Lx\zggtﬁo;s 'Lhe (Governors in 'Coungll
o ance of recruitment on an All-Indmdbilsm‘.;
with one exception, regom;nelz) intilx?g-
the Secretary of State should, ]aost 111121};§g30%0b511e]fesell)‘ged nre
. . , x
A lélrxlge;léls (i}i)llrél\gg Il)iovinces only do Mlmstit“sl O%?ﬁ;i
i Gove:l‘he Provincial Committees in Assam, Benoa{l’fa,vour
o * and the Punjab (with one dissentient), a& Naias
e Oris'sal,ance of All-India recruitment. The Bltlr%]ut’ Madras
-~ C()Tn'ltn:l Provinces Committees are opposed to 1.(,)1%y ho twe
and Unite ¢ unanimous on the point. The ma) T adras
last.are not al Committee recommends that, GXCG}I: 13 be free
By e e gl Cormmert S 05
wh i e ex 5 - o
to decide what Pﬁgﬁzz’gén (}fn tBombay o Would pr%\i?;rllflglilfi‘i
shonld be pronm‘: . in Madras it would retain the In e
o O'f e 2}1; O;’Zﬁi’ce on an All-India basis as.at pyf;ﬁ:;t- ol
Serv1§§rzn$ou]3 retain the present system of recrui
membe

the provinces.
The weight of this eviden

cruitment. '
recommmend the con.tmq
Those who take this view,

ce is strongly on the side of the

i retary of
' ia recruitment by the Secre '

Bote and Ofrepﬁll-%:l‘%lzg:eement with this view. _CZ\ST? mdﬁ
e v;e ailio‘h standing of the provincial SPiI‘V'l ; ; Dot =
Al Tndia t]Sevicg has a much wider field of C'}cmrcec’ruits b
i o 1 i;adition attaching to it secure f(z,r;ctions. s of 2
sfatusfoarn(which a provincial service has no a
class

i ment
nsibility for the govern i
T e | proposals tth;f r:slgx(')ea;kdovvn of the normal con

i i ven ; n the
of provm_?i% I:stﬂllﬁ):n the Governor and u}imén ?f)elgealipgvith a
?‘tltutmnrvgen;ral The Lee Cl;)mmifilﬁnth: responsibility of
rovernor- . whi
. jon — the means Dy Wi dieal reserve for
similar question ia for maintaining a medic
the Gov?gnlr)rtleer:itiszflalrrégé& j and the solution adopted was the
war cou

.7 i S
. .

i 11-India
s third rson of et mporni, T TG
Th?tre elst shouid be refained flora tglee;:ra/re cadre of officers
recruitm L o ‘ :
‘i recomine ove
fromhou(; lgx’;téﬁs E())f the Central Government, for we be
for the dep

the Govern
* The Bihar and Orissa Committee recommends that the
' 1 u - 0
shou;fi (t,xe the appointing authority.

or-General
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that the present system whereby the central secretariat is drawn
from members of the services in the provinees is most valu-
able. A proper cirenlation between the provinees and the Centre
18 essentlal if contact is to be maintained over so vast an area.
Furthermore, it is desirable thut the minor administrations and
excluded arcas should be served by officers of  qualifications
similar to those of the higher services who are working under
provincial Governments. 1t would be clearly undesirable to have
to recruit a small and sclect body for such special areas. It is
on every ground far better to draw officers for them from a
larger pool.

Our Recommendation as to Security Services.

329. We recomrmend therefore that the security services should
continue to be recruited upon an All-India basis by the Secre-
tary of State who should have power under a Rule similar
to Rule 12 of the Devolution Rules (see footnote to para-
graph 327), to requive provincial Governments to cemploy these
services in such numbers and in such appoiutments as he thinks
necessary. IHis decision would of course be arrived at only
after discussion with the provincial Governments and the Gov-
ernment of India, and wonld he subject to reconsideration {rom
time to time. The quota ol All-India officers would vary accord.
Ing to the circumstances of each province and might cifontually
disappear. But we do not think that the present numbers
should be changed materially for some time to come. and the
rights and prospects of officers now in the services should he
carefully safegnarded. |

Irrigation and Forest Services.

330. So far as the two security services are concerned, the con-
clusion we have rcached is wivived at without hesitation. A
more doubtful question arises in connection with the Lrrication
Department and the Forest Department. Should recrnigment
on an All-India basis be continued in their case also? In two
provinces recruitment for the Forest Department has already
been completely provincialised in accordance with the recom-
mend:l‘t'lons of the Lee Commission, though of course existing
All-Indla. officers have been retained and are still in a control-
hng position. Nevertheless, the difference in this respect
between one province and another raises a complication. Some
witnesses, such as the engineer in charge of the Sukkur
Barrage, expressed the view that irrigation was so vital a
matter that the department dealing with it should continue to
be reserved ; other evidence assumed that, if dyarchy ended, All-
India recruitment would go with it. We think that the ques-
tion in relation to Irrigation and Forests is of such importance
that the authorities in India should have an opportunity of con-
sidering it further in the light of the general scheme of consti-
tutional reform which we are putting forward, und we there-,
fore do not propose on this head to do more than summarise
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the evidence we have received, and to indicate some of the
considerations that must be weighed in coming to a final
decision.

None of the provincial Governments recommends the cons
tinuance of All-India recruitment for thé Irrigation Branch of
the Indian Service of ‘Engineers or for the Indian Forest Ser-
vice, There is also some evidence both from official and non-
official witnesses that political necessity requires that these ser-
vices should be provincially recruited. But some of the heads
of these departments take another view. We ourselves see strong
advantages in the preservation of All-India recruitment, par-
ticularly for the Irrigation Service. An irrigation work like
the Sukkur Barrage is to the vast territory which it supplies
with water what the Assouan Dam is to Egypt; it is the basis
of its whole economic being. The success of such a project
depends not only on the efficiency of its construction but on
the supervision of its subsequent administration : and the ser-
vice which performs this administration is In every sense &
vital security service. The work which the Forest Department
performs may be less spectacular in its Immedlate results, ~bqt
in many parts of India it is scarcely less important than irri-
gation. It is a matter of great moment both for the revenues
and for the contentment of India that this asset should be
prudently developed and skilfully exploited. ~ We very much
doubt whether India is yet in a position to find all the per-
sonnel which it requires to maintain the administration of
these two departments, both of which demand not only the
highest technical knowledge but the most resolute administra-
tive zeal. If Buropean recruitment in these two branches were
to cease to-day or were reduced to the occasional enlistment of
Furopean experts on short time contracts—as we feel would be
the case if these services were now entirely provincialised in
all provinces—a risk would be taken which would be, on a
purely administrative view, very hard to justify. Our opinion
in this respect is reinforced by the view taken by the Linlith-
gow Commission on the need of recruifing over a wide field in
the Agricultural Services, as expressed in the following quota-

tion :—
« _  we wish to record our considered opinion that the restriction of

recruitment to a province or even to India cannot fail to tell seriously on
efficiency at & time when the general awakening of m.telzest in agm;ultur&l
of which the appointment of a Royal Commission on Agriculture

TOgress, ; C A
il; I%ldia. is only one of many indications, makes efficiency specially desirable,

We aro convinced that, from the POy 21 oW O eition 10 make 4 valuable
contribution to the development of Indian agriculture.” ¥
Undue weight has been placed upon the argument that
Ministers may be hampered in carrying out their responsibili-
ties by the limitations upon their control over members of

All.India Services. The Lee Commission was informed by,

) * Report of Royal Commission on Agrioulture in India, para, 568.

of expericnce,
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Ministers that, with negligible exceptions, All-India officers
serving under them had given most loyal support to them in
carrying oulb their policies, and all the evidence before us is to
~the same effect. Moreover if, as we recommend later in this
chapter, provincial public service commissions are set up, to
which members of the provincial services will have rights of
appeal against disciplinary action, the control of Ministers over
them will be limited and) by common consent, rightly limited.
But it has never been suggested that the limitation will hamper
Ministers in carrying out their policies. J

Rate of Indianisation in the Security Services.

331. If the Indian Civil Service and the Indian Dolice Service
are to remain on an All-India basis, the proportions in whicﬁ
Ind}aI')s and Furopeans arve to be recruited for them has to be
demded. In 1924 the Tiee Commission, which be's{(les it;
thamnn‘n, Lord.Lee, was made up of fonr India’ns and four
ILuyopeuns, unammously decided upon the rates of recruitment
which we have set out in Part IV, Chapter 1, of our ﬁent
golume_; and its members contemplated that thes; rates wourﬁl
.t: lrgzénzamf}d qu to 1939.f0r H'xe_Indian Civil Service and up
,é-t} ¢ lor 1e Indian Police Service. Tt is open to us to vary
tilleir recommendations in this regard ; but we are not '
to depart from this time table. prepured

The «ix apry
replol;;;(;l;azzazs tllmt have elapsed since the T.ee Cominission
iooried b not lessened the need for the British element in
ihe ,nev é); ;servzces.. Cc)mgyg_._r_lal,‘, tension. has increased, and
L hus evor ,)e,etl Senousrfdemgd'that the impartiality of the
iy er hb‘m‘h etween conflicting communal interests—an
ympart y which he owes to his origin—gives him a special

ue in adrqustratmn. It is not that his Indian coll
capdnot free himself from commungl influences—we have si?gzg
evidence to the contrary from the administrative heads of ser-
Vices—but the suspicion that he is partial makes it difficult for

him to do iusti ; .
situation. 0 Justice either to himself or to the needs of the

But apart from this the British officer can for some time

longer render a valuable service to political progress in India. -

Democracy in our own country is not 8o mu i

ciples as a way of living wit)1,1 one’s fe]]owcgit?zggge ;)vfhgtlggr_
they be the majority or the minority in the State. ’It cannot
be learned from' textbooks, and it is inevitable that political
theory and practice in India should rest more on the letter t} r
on the spirit of British political institutions. If the best tmn
of B.I‘ftlsh recrult can be obtained as in the past, Indian Iy E'e
cal life must gain from the advice and service of,men i p(l)ll .
the practice of British democracy is instinctive n e

)
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Sateguards for Position of Existing All-India Officers.

332. We have recommended the continuance of recruitment on
an All-India basis for the two security services. DBut we
assume that, following the Lee Commission’s recommendation
in similar circamstances, no change will be made in the position
of existing members of any All-India services for which no
further recruitment will be made, that they will retain all the
rights of officers of an All-India service, and will receive any
general concessions in pay, pension, allowances, etc., which
may be sanctioned for services which are retained on an All-

India basis.

- Tt is essential for the success of the constitutional advances
which we have recommended that the existing members of the
All-India services should remain in the service, and that their
rights and privileges should be safeguarded. On this point the
evidence is practically unanimous. Many of them at present
could retire on proportionate pension and others will be able to
do so if the department of provincial administration in which
they are employed is transferred to Ministers,* as it would be
under our proposals. We see no reason why a career in the
services should not under the new constitution provide ample
interest and opportunity for men of brains and character. But we
cannot ensure this; and it would be idle to shut our eyes to the
lesson of the years succeeding the Reforms of 1920, when un-
certainty about the future of the services led to the retirement
of a large number of valuable officers. At the present juncture
India cannot afford to lose experienced officials, and measures
must be effectively taken to discourage their premature with-

drawal.

Under the present rules, whatever rights an officer has to

retire prematurely may lapse twelve months after action has
been taken upon our Report. If no extension 1s given, we arg
apprehensive that a considerable number of able and expenengek
officers will retire while they can, rather than take the ris

of continuing their service under the new conditions without
any right to pension until they have completed the full term
1d be disastrous pot only to administration

of service. This wou g atiol
at the moment but to recruitment for the future; for 1t 1s

certain that premature retirements would seriously affect the

willingness of young men to join the -servwes. .
We recommend, therefore, that retirement on proportlona,te
pension should remain open without limit of time to ?,n()lr
officer who might under the present rules have so retﬁyeh
upon the coming into force of the constitutional cha}xllges w 1'(1:;
we have proposed. If this is done, we believe that tde mafﬁmb y
of officers, provided their service. rights are secured, Y}; ) §
prepared to remain in the service, _Ewt_hﬁ assurance tha

"4 e Vol. I, Pt. IV, Ch. .1, para. 300. -
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conditions became at any time so distasteful that loyal service

was impossibie for them, they conld then resire without sacrifice
of the pension earned by their past service

But something more than the extension of the right to retire
prematurely will be required if officers - now in the All-India
Services are to be reassared. At present the Act itself and the
statutory rules made under it secure their position in various
ways. The safeguards in the Act itself should be maintained.
The statutory rules are made under section 9613 (2) and any
change in them can only take place with the consent of a
majority of the Council of India. In our proposals for the future
of the Council,* we have recommended that its powers
in this regard should be maintained ; changes in the statutory
rules affecting the services will, therefore, as hitherto, require
the concurrence of a body which will contain representatives of
the services. Our whole purpose in this connection is to Jeave
unchanged the rights and privileges of present members of the sor-
vices and to keep the control of these rights and privileges in
the hands of a body which enjoys their confidence.

It has been represented to ys that a transfer from the Secre-
tary of State in Council of the control over the finances of India
might imperil the security of officers’ pensions and the provident
and f,:umly pension funds which have been built up by their own
contributions.  These are, of course, and nust continue
to be, a liability on Indian revenues, just as current salaries are :
pensions are really in the nature of deferred pay. The T.ee Com-
mission, in dealing with a similar representation, recorded its
view that ** if any statutory change is made hereaftor, involving
the transfer of the financial control in this regard now exercised

by the Secretary of State in Council, adequate provision would

at the same time be made for safeguarding service pensions.’'t

We are not in .fact proposing any change which wounld bring
these pensions into jeopardy, but we wish expressly to adopt
and confirm thig recommendation for the future.

Medical Treatment for European Officers.

333. European officers of the services lay great stress on the
continued provision for themselves and thejr families of medical
treatinent by Buropean doctors, We regard this as essential;
no change should be made in the present Devolution Rule 12
which gives the Secretary of State in Council power to prescribe
the number of Indian Medical Service officers to be employed
in the provinces, and the appointments and conditions upon
which they shall be employed ; and no effort should he spared
to secure an adequate number of European recruits for the
Indian Medical Service to implement  thig fundamental
obligation.

* Sec below, Part XT. ~ + Lee Commissinn Report, para. 83.‘ -
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Recruitment for All-India Services.

334. It remains for us to consider the conditions upon gvhuilz
future recruits for the All-India services are to be emplo})l'e »
is certain that Iiuropean recruits of the capacity and .charac f)r
required can only be obtained on terms which glx}fle ther‘n,'lsue;
ject to the exception méntioned below, the same rights, privileg
and safeguards as we have recommended for the prfesm‘)t mtem-
bers of the services. The exception is the right o Plegm ure
retirement. We presuimne that as soon asfpossxb}l]e after ¢ eln;\iw
constitution is settled a full explanation of the ¢ aélges lbriyo van?i
and their implications for _the services, will be maf1 e; pu. me,ctiVe
that every possible step will be taken to ensure tda p[}i)isg] el
candidates are fully informed of the conditions Ufl etr w cits thz
will serve. If this is done, we think ﬁhat tq grant recru 8 tho
right of premature retirement on pension be'to;'tf)lang cgse 3 x
hz:s been established would throw an un]ustlﬁal e; Fr ecnSt Ighe
Tudian revenues. I3ut we do not claim to be ab 3'1-,(‘) orcina; the
future of the services and to.guaéganﬁ;ael rf:;tﬁfﬁ]nsé lgjr:;iastegul ot
arise which able and energetic otficers 1nd 50 ‘
2éli1al§e their continuance in the service 1mp0:s;l;ll:ré aggume g;’;
on record our strong view that in that evel'l1 iere would rest
o e e o S_tﬁbteti)l‘ ?:f&angifpgzgiczs lijlereafter are
that officers who may join the All- ndia e e eloct
treated in the spirit of the recommendation o : lect

i 1 ; ices, which we have set ou
C-O?n[?flxtt}ele éSBregfa r(\ifﬁohuglhee i(.arv cIf our recommendations are
Ix)j(ijgtcg he will have power to take the necessary measures.

Additional Pensions for Governors.

335. Before leaving this part gf oulf‘ ifllqu{}; Wgoﬁili:s?grfe&ﬁ
1 made by a majority of the Liee ;
;gzigg(r)xﬁcl)ssensions ghould be glven.to Governors of prfOZ}I:elaccifl ;‘i’:g
belong to the services.* The pension of a Iélembizl' ;1 000 & year
Civil Service, other than a High Court Judge, s & % &,777
after 25 years’ service. No servmgebfgr?clifx*etd aJenfi)sitles an officer
i ition 1t may : \
:Vef Y)‘fﬁggg?;il;ls * I’i‘(;ls; 1chi,e Commission to?lkt lfheGVfgng;:twti}tlg
0 an . . ted the Go
overnment had inves ( "
reformeg zxs"tig:}figg responsibilities, and t}}at it ?ﬂ?s l;l;(i; r3;1{%
gg‘g eaglllllitable that this fact should bg 1;:;10;);31;1;:&5 . 3d§i§ionsbtz
: inion and recommen
fﬁld(;rciidtgg gggilgr?s should be given to officers who have borne
e

' strain of Governorship. . . |
" heav}', nother case which requires special conSLderat1;)§i)e Iaf"

e the Civil Service is selected by a Governor e 8
a member Oé- g}abinet it will always bg difficult for hlm}" a; zf
member of lﬁ h osit’ion, to go back into the ge%ularamhe& of
%1191(11;%&22 13e glg aspa Divisional Commissioner, and he m y )
ls ’ . 2 e e e

e e S ra. 63.

’ * Lee Commission Report, pa
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to retire altogether from the service eurlier than he would have
done if ho had never discharged ininisterial duties. We think
that in view of this, and in order to secure the {ullest possible
freedom of choice for the Governor, it would be right to provide

;s0me increment to the pension to which the officer would other-
'wise be entitled.

The Value of Public Service Commisgsions.

336. So far we have been dealing with the All-India Bervices,
but they form a small part only of the peperal body of Goverument
servants* and we have still to consider the bearing of the con.
stitutional changes we have recommended upon the position of
the important provincial services and the subordinate services
below them. Phe evidence we have had on the question is almost

- unanimous in recommending the setting up of Public Service
Commissions in the provinces, The purpose of such bodies is to
mawtain adequate standards of recruitmoent and to advise Giovern-
ment In regard to the action to be taken on appeals from officers
aguinst serious disciplinary orders passed upon them. All the
provincial Governments recommenad their establishment, and the
Provincial Comnmnittess take the same view, though two of them
refer only to the Commission’s recrutbing lunctions.  We have no
doubt that the services would welcome them for the security they
would afford against improper influence and interferenca,

The T.ee Corndssion set out the
Commissions in the passage which foll

* Wherever democratio institutions exist, experience has shown that to
secure an’efficient Civil Service it i essential to protect it so far as possible
fram politienl or persona) influences and to give it that position of stability
and security which is vital to jtg successful working as the impartial and
efficient instrument by which Governments, of whatever political com-
plexion, may give effect to their policies. In countries where this principle
has been neglected, and where the * spoils aystem * has taken its place, an
inefficient and disorganised Civil Service has been the inevitable rosult and
corruption has been rampant. In America a Civil Service Commission has
been canstituted to control recrvitment, of the Services, but, for the purposes
of India, it is from the Dominions of the British Empire that more relovant
and useful lessons can perhaps be drawn, Cannda, Australia and Sonth
Alfrica now possess Public or Civit Services Acts regulating the position and
control of the Public Services, and a common feature of them all is the
econstitution of a Public Service Commission, to which the duty of administer-
ing the Acts s entrusted. It wag this need which the framers of the Govern-
ment of India Act had in mind when they made provision in section 96( for
the establishment of o Pyblic Service Commission to discharge * in regard to
recruitment and control of the Public Services in India such functions as

may be assigned thereto by rules made by the Secretary of State in
Council.” 4

case for Public Service
OWS | —

.Constitution and Functions of Central Public Service
Commission.
337. On the recommendation of the Lee Commission o Central
Public Service Commission was set ap i 1926 for the All-India

¥ Sce para. 299 of Vol. 1. 1 Lee Commission Report, para, 24.

weioht of the Commission’s findings.
’ (3]
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the provireial services, for it recognised that any such proposal
would be unacceptable to the provinces, DBut it was concerned
for the security of the provincial services and reconnmended
that the provinces themselves should puss Public Sevvice Acts
to regulate recruitment and reduce the risk of political inter-
ference. The only provinee which has legislated is Madras,
where a Public Service Commission Act was passed in 1924,

This Act is framed on the lines of the statutory rules for the
Ceutral Commission. Members ure appoiuted, and may be
removed from office, by the Governor in Council. An order of
remnoval requires the personal concurrence of the Governor. A
wember on appointment is required to give an undertaking that
he will not during or after Lis service on the Commission aceept
any other office under the Crown in India except an appointient
on the Central Public Service Commission, or the office of Chair-
man of the Madras Commission itseli.  The functions of the
Commission do not of course extend to the members of the All-
India Services employed in the Madras Presidency, who are still
the concern of the Central Commission. The Madras Comuission
15 concerned with the provincial and subordinate services and in
regard to their recruitment and discipline its functions are similar
to those of the Central Commission in relation to the All-India
services. It is specifically laid down that the Commission shall
observe any rules made by the Madras Government regarding
the constitution of, or recruitment to, any provineinl or sub-
ordinate service.

Our Proposals.

339. We have no doubt of the necessity for the establishment
of provincial Public Service Cowmmissions if un efficient and
loyal public service is to be maintained. The existing constitu-
tional structure secures to the Governor wide powers to discharge
the responsibility placed upon him by his Instrument of
" Instructions for safeguarding the interests of the services.
Even so the Lee Commission thought it hecessary to recom-
mend that further protection should be given by means of
Public Service Acts. We take the same view. The establish-
ment of Public Service Commissions in the provinces will have
advantages from the point of view of Ministers themselves.
They should be freed from the technical work of recruitinent,
which is no part of a Minister’s duties, and even more important,
they should not be exposed to the charge, however ill founded,
of using their position to promote family or communal interests
at the expense of the efficiency, or the just administration, of
the services. We doubt if Indian Ministers always realise
how seldom a Minister in England has anything to do with the
selection or promotion of the personnel in his department. We
are sure that they will welcome the removal from them of
responsibility for appointments and for the examination of
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service am)eals; for it will f‘eheve _%mnr%ﬁ tfﬁ‘o;;fﬁ:;b&rrng’?ﬁge
demands from their supporters and will set the ‘
themselves to more appropriate and more 1‘111_portz.1nt dutles.‘

The protection of the services from political influences is zgu
essential condition of the constitutional advances we recommend.
With that object, provision should be made in the Governr.xéﬁm
of India Act that, if any provincial council does not pass vl? b;n
a prescribed time an act for the establishment of a Pu 1((13
Service Comuission, with a constitution and funptlogs approvet
by the Secretary of State in Counm'l, the provincial hoverl;lmgll
shall be required (1) to conduct its recruitment .t (;())u{g be
agency of the Central Public Service Commission ; ) (31 'Zl-lt-
n:it appeals from members of the provincial anddstl or1 1 :h:
services to the same body; and (3) to apcgpt’an app ynda_
saine conventions in regard to the Commlssm(? s recommenda
tions as are accepted by the Govgrnment of .In. ia.

It the provincial Public Service Commissions a{g ntao ezt:g?
effectively the purpose fort sghlchmglf;t;lle;lieemtgvsgefr O;l eiies]
lished, their members wust de co A
I 6 Jer to secure this no further employmen
;Eguggv;n ilnn Iorigf; should be open to t'hetm extceé)rtl; I:;fgleée%fgﬁ
in the Commission itself or an appomtmen \ inted by
‘wmmission. 1n the second place, they H‘lust e appo
;(n(x) authority independent of all party mtelelslts ang1 ;hzit}iggil;;d,
not be removable from office except by the 'S&tin e thorisy
We think it essential tllerefozebz};athzh% g‘g;;(;l:r fnd o
' : en :
Sholl(l'ldszhgoip‘ggngnglinfe should have power to act ptther-
1113 mi%l an in accordance with the advice of his Mmll)s e:;xé
E;bs(;ly l;;he provincial (tovernments s'hould un(liertakcz t&l (;) é?) e
th(e sa;ne conventions in relatwon to th‘e ﬁnd;ng; (india, o
mission as are observed by the ‘G(.)velnrrllgnwo?ﬂd e pon to
dealings with the Central Commmgxon.h o o to select
the provincial Government to require the s partionlar
candidates with partic;ular 'q:i:g;ﬁﬁ%g?; boer strong enough and
9ommm(lilgu;: :gu;getf (s):(l:glrl: that the standards of qualification
lfgge&e: public service are not lowered t.hereby.' . ion

gnise that the cost of Public Service ommOf one

We recobot inconsiderable burden upon the revenues o e
may be & ir:]ces and that it may be difficult to ﬁgd s;isgign
lesser prov 11’ rovince to occupy the time of the Commis -
work in a a8 TP biection to two or more provinces using
We should see 19 © (]}e(;nmiss;ion provided that the obligation
joint Public Sfri?(i;?rereoestablishe’d P statute in cach pl('iovmtc;é
to make use O en of course t0 a province, under
It would always be (tllp b we have recommended, to gse.the
zta,t;xtolr yplfgﬁzlsé(;?vige 1éommission until circumstances justified
entra /

> the setting up of & provincial Commission.
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Recruitment of Anglo-Indians.

340. We have one observation to make in regard to recruit-
ment by the Central Government. In our first volume we have
described the peculiar position of the Anglo-Indian communit
and 1ts economic difficulties.* Its dependence upon employmen)t,
‘under the Central Government is due not only to its aptitude
L}n<yi cz‘xpzxmty_ bpt to the policy of Government in the paisf. We
§uggest, therefore, that some special consideration should be
shpwn to the community in recruiting for the central servi
with which it has a traditional connexion. e

' two years.
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PART X.—THE HIGH COURTS.

The Present Contrast in Administrative Arrangeinents.

341. We have already pointed out (Volume 1, Part TV, Chap-
ter 3, paragraph 329) that the position of the High .Court at
Caleutta differs from that of other High Courts. Generally
speaking, the same administrative functions are,-in all pro-
vinces, entrusted to the High Court and to the Hxecutive re-
spectively, whether by Statute or by Letters Patent. A differ-
ence arises, however, in regard to the selection of the particular
executive authority which is to exercise the functions assigned
to the lixecutive. In Bengal certain important functions in-
volving control over the High Court, which have in other pro-
vinces been committed to the Governor in Council, have been
entrusted to the Governor-Geeneral in Council. In other words,
the High Court of Calcutta is under the Government of India
for some administrative purposes. All the other High Courts
are, for administrative purposes, under their respective provin-
cial Governments.

Uniformity of Treatment Desirable.

3492. This disparity of treatment is due to historic causes and,
apart from these, the only reason that could be given for treat-
ing the High Court at Calcutta differently is that it exercises
jurisdiction over Assam as well as Bengal, and, therefore, could
not, for administrative purposes, be put in relation to a single
provincial Government. But that is no reason why the anomaly
should not be removed by putting all the other High Courts
(including the Chief Court of Oudh and the Courts of the Judi-
cial Commissioners of the Central Provinces and of Sind) under
the administrative control of the Central Government. There 18
reason to believe that this would carry out the real intention of
the Feetham Committee which advised op the division of func-
tions between Centre and province in 1919, and that the present
position was brought about by 2 misconception 1n drafting. All
High Courts would thus be in the same position. Representa-
tions were made to the Commission from several sources in
tavour of this change, and we think it should be made. It i8
pecessary, however, to go into the matter more closely, for it
would not be satisfactory simply to reproduce, 10 the case of the
other High Courts, the present position 1D Bengal. A further
change will be found to be needed for all High Courts alike, and

d to explain.

i » ugt procee .
thl‘tﬁsﬁ‘;cBefore pgoing further, however, we bad better make it
clear that the control over High Courts, of which we have spoken,
has nothing to do with their judicial functions. P?’rrpanent

inted by His Majesty; and  additional ’’ judges,

i appoin .
]\:gegﬁss?lrci zi)fe needed owing to arrears of work, are appointed
by the Govemor_(}eneml in Council for a period not exceeding

Judicia) salaries (which are non-votable) at present
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conie in all cases from provincial [unds. Assam wakes a contri-
bution in respect of the cost of the High Court in Bengal. There
is, therefore, no difference between one province and another
down to this point. Temporary vacancies, however, at Calcutta
are filled by the Central Government; elscwhere by the pro-
vincial Government.

Nature of Administrative Control over High Courts.

344, But apurt {rom judicial work, the organisation of every
High Court involves matters of adinnustration for which some
executive authority is natuvally aud properly responsible.  You
canuot have the administration connected with « High Court
carried on solely by High Court Judges, any move than YOu ¢an
have the administration connected with a Statutory Commission
carried on solely by members ol the Commission. There must
be, in both cases, under vavious heads, provision made for staff
and accommodation and other matters, and the difference between
the Calcutta High Court and the rest consists in ghis that, inso-
far as‘these matters are questions to be decided by cxecutive
authority, the authority in the one case is the Giovernment of
India, z}nd the authority in the remaining cuses is the Govern-
ment of the province. But the further point arises that, while the
executive authority that gives the decision is different, the ex-
penses involved In carrying out the decision are in all cases
charged on provincial funds and come up to be voted by the pro-
vincial council.  Hence, in the case of Caleutta, the curious
result emerges that o department in Delhi orders certain things
to be done and a legislature in Calentta is cabled upon to pay for
them, or rather to vote thut they shall be paid out of provincial
funds. The Chief Justice of Bengal (Sir George Rankin) put
the point thus in his evidence before us when he said :—

“The High Court of Bombay, for example, not only has its charges
bornp ‘upon provincial funds, but the Government of Bombay has the
administrative control of the High Court of Bombay. It both pays the
piper and calls the tune. In Calcutta, the administrative control %f the
High Court is vested in the Government of India, but the Government of
Bengal has to find the money. Wo have a triangular system by which, to
some extent, the Government of India administers and the Governmen‘a'of
Bengal pays.”

The Argument for Central Control.

345. While, therefore, we propose that all High Courts alike
should, for administrative purposes, be put under the Govern-
ment of India, we do pot meun-that the situation. now existing
in Calcutta should be perpetuated and extended. We recommend
that the charges of all High Courts should be put upon central
revenues, and that the administrative control of all High Courts
should be exercised by the Government of India and not by the
provincial Governments. Tiet us give an illustration of the differ-
ence which this would make. Under the present system, if the
Chief Justice of the Calcutta High Court writes to the Govern-
ment of India to say that he needs the services of an extra
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Assistant Registrar, the Government of India, if it sees no valid
objection, forwards the application to the Government of Bengal
for remarks. The Government of Bengal has no responsibility
for seeing that the High Court is properly administered or that
its staff is not overworked : but, on the other hand, if the appli-
cation is recommended by the Government of Bengal to be
granted, it is the Government of Bengal that will have to find the
money. It seems to us that such a system cannot- be regarded
as satisfactory, and we were informed that the objection to 1t
was felt both by the judiciary and by the executive concerned.

High Court Expenses to be Borne on Central Funds.

346. The solution which we put forward is that the admini-
strative expenses of all High Courts (including the Chief
Court of Oudh and the Courts of the Judicial Commissioners
of the Central Provinces and Sind) should be horne on central
funds. It may be thought that the question whether judicial
salaries should be transferred is of less practical importance,
since these salaries are in any case non-votable, and thus the

matter, however decided, is merely one for financial adjustment.

But we consider that the proper course is to place these salaries

also upon central funds. Additional judges, as we have already
pointed out, are in all cases appointed by the Central Govern-
ment and we think that the appointment of temporary judges
should be made by the Governor-General, but only after consult-
ing the provincial Governor.

Consequential Adjustments.

347. The course we have recommended seems to us the best
way of getting rid of the anomaly to which we have referred.
If the readjustment of provincial boundaries results in the
carving out of additional provinces, other cases may arise .ul)
which one High Court ought to serve more than one provincia
area and our solution prevents fresh difficulty arising from this
cause. It involves no denial of the principles of provincial self-
govei‘nment, for, of course, the High Qourt whether in _CaIcupta

or elsewhere, in carrying on its jud 3 o

dependent of the Executive, Wh;’;bé; e captral, %r;d
is equally outside the range of of @%} y the Tegl . We
by no means intend that the funetiofis of the Execytydn con-

giibexdinate ' jiivYary of

ion with the administra , ' xdin ‘
f}fg tlI[));]ovince, should be taken from it or ?mnsfem, ‘the
Central Government, and to ghis polnt we ghall ,r%f"e',

' jecti 1 ho be met that, singe
First, however, the objection has % be , sin
stamps ** is a source of provincial enue, the fund,
gource should be that out of whicRathe :
expenses of the High Court shouldo
a satisfactory arrangement to .le%;?“‘
High Courts, while provzngza]/ n

revenue which they produce
consider, by making High/ @url fees a3

&
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revenue. Much the more important part of the proceeds of
judicial stamps arises in connection with Courts of subordinate
jurisdiction, and this head of revenue would remain provineial.
So the adjustment will not seriously affect the working out of
Mr. Tayton’s gencral financial scheme, and we a;.‘e_infgrm(;d
that there ought to be no difficulty in making the distinction in
practice.

Relations between High Court and Provincial Executive.

348. The other objection which is felt in some quarters to the
adoption of the suggestion that the High Courts should be
centralised is that this arrangement might remove the High
Court judges too far from the provincial Government, and that
there are good practical reasons why u closer connection should
be maintained. Judges of the High Court, for example, have
important work to do in connection with the provineial
Executive ; they are not infrequently cousulted on the drafting
of Bills or on projects of provincial legislation. We are not
offering any criticism of this practice, provided that it does not
interfere with the due discharge of o High Court judge’s primary
work, but we do not see any reason for supposing that this
assistance, which may often have the advantage of keeping
the judge in fouch with the conditions of his province as well
as providing the provincial Executive with skilled and impar-
tial advice, would cease to be forthcoming. A further point
which arises is whether the work done by the High Court in
connection with the appointment, promotion or dismissal of the
subordinate judiciary and its general supervision over the Courts
of the province can be equally well discharged, if the present
relation between a High Court and the Government of its
province is varied in the way we snggest. The duties to which
we have just referred do not take quite the same form in every
province.  In Madras and Burma the High Court actually
appoints some of the subordinate judiciary; in other provinces
1t takes part in advising the provincial Executive on .such
matters, or in reporting to them on the subject. In all pro-
vinces, it supervises the lower courts.  Whatever the exact
arrangement may be, it is no doubt felt to be convenient for
the executive authority charged with the administration of
justice in the province to be in close relation with High Court
judges. T.ocal conditions have to be taken into account, but
here again the changes we :are recommending should not
affect the easy working of the system we have just described.
It does not do so, we believe, under existing conditions in
Bengal.

Justification for Proposed Changes.

349. We consider, therefore, in spite of these and other objec-
tions which may be raised. that the changes we have proposed
should now be made. There is no possible justification for
keeping up two systems, side by side, in British Tndia in such
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a2 matter. Tbe importance of .maintsining the complete inde-
pendence of the High Court Bench, po, only.in respect of
private Ytigation but in connection with controversies in which
the Ineal administration way be involved, 1s over)wheimmg,
Some adjustments of detail are invelved; for inaetance, High
Courts shonld communicate with the Central Ggvernment
direct, without the necessity of going throughk the channel of
a department in the provincial Execative. Thie. change wﬁ;
simplify and acceferate business, and remove any risk of laca
palitical influence, or obstruction, withont affecting the object
aimed at by onr proposai. Tt may be gaid that the provincial
Government, which ig au the spot, 18 W 2 better pf)slllm%n t(t)
decide whether the reguirernents put forward by a i{;g ourt
are justified and that, if these things are left to tfe Govern: .
meps of India to determine, the 'mterests a .econazml
may snffer. Dut since those who authorise the expenditure wil
be responsible for finding the wmozey, 4 check upan extrzwaganc?
is provided, and there seems NO TeASON why the 'Gov;gn}zfgf; o
Tndia should not. in this case as in other cases in whic hl' ; a_:
to consider requests for addifional outlay on matte}rs whie 1r»
controls in the provinees, be represented by & local agency o
provide itself with authoritative local adviee.




304 PART XI.

PART XI—THE RELATIONS BETWEEN THE HOME
AND THE INDIAN GOVERNMENTS.

The Secretary of State and the Provinces.

whort Parlnment maintais e ot oo et through
of India, and keeps itself‘ infortze((llo(?f rg cytbi tﬂe gOVel‘nment
g&feiportl}sllbili‘ty in that regard ; and tllevﬁs};lrgbc:ggr;e:l"tle;?s
withinyWhiechG;)}Yemment of )Indu Act determine the limits
pithin which e ‘c;)ntrol of lat'llalngllt_ is, or could be, exer-
osed. ° proposals we have made in Part II of this volum

e extension of the field within which respounsibility fo(:

< ih . .
e government of British India rests upon elected Indian lesis
gis-

lat i OrT : )
;aglriz?n elg;lolvsv al ‘<,0uespondmg ?estl‘lction of the control of
Statﬁtory p.owerse ;Elvtehélogv to tcon81der what modifications in the
] ecrete "y . ’ .
eﬁ;et {6 the changes. cretary of State are required to give
n the Governors’ provi
i ! S provinces we have
a g . . ¢ ropose db
tgmlél(l)sjéaflon of the whole provincial field Sho[l)]ld (li)e g::ti ihg
follows té";;n?:t:hozﬁ[x.)ns1})le to  provincial ]egislzll‘tm'esl.]s (}t
State to inme oraoid o louger be open to the Secret:
which special self, other than the limited class in reﬁar({ t
should s D powers are reserved to the Ciovernor ?3 ; }o
ments tolf .leauthorls_ed to require the provinofai (r‘c:lver]e
the c;)nstit:ginm 1bsuch mf_an}nt'mn as he thinks nécessa;y r%f
or ite gO\f'em?nnenZOke down in any province, the resbonsibility
essentins that i1 would again fall upon Parliament, and it is
himself fully inlff)nii(geg}ry of ?}fzyte should be able to keep
. ever ¢ . :
ultimate responsibility of Parligmé:tg that may concern this

- The Secretary of State and the Centre
ol. The position is different in regard t .
gard to the Centys
ment. We have not recommended that thl(? ((jfcil\}é?rl]rr?:rrterng
o

Ind;
m?rdem S}Itourf att p;esent be responsible to the Indian Legist
. ust, therefore, remain responsible to Parliarx%eiéLj

' and the Governor-General and the Governor-General in Couneil

must continue to i
S e Statel?e subject, as at present, to the orders of the
But the constitutional subordinati

India to the Secretary of State is co%‘;is(ginﬁhafigxloze::irg endt Iof
gation of powers to the former. In the region (of ofd' ary
admmlstra‘tlon, where the extent of delegated ;owers can IOIE?I‘)’
1ls)e conveniently expressed in terms of expenditure th(ere ien
endency for the limits of the Government of Tndia’s olw ‘Sta
be raised. Tt ought to be recognised everywhere that I?othfﬂ:r o
gained by examining in detail in Whitehall proposals m}?'llk:
have already been worked out by departments in Inzlia :Zh;fh

Government of
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are in much closer touch with the facts. How far' it is possible
to give the Government of India a greater freedom of action in
matters which cannot be brought under rule depends very largely
on the attitude of Parliament. If it is likely to intervene by
uestion or otherwsse in any matter, it is incumbent on the
(iovernment of India not only to keep the . Secretary of State
continuously and closely informed about it, but to take his
orders before decisions are made : for he may be held responsible
for them in Parliament. On the other hand, in so far as
Parliament refrains from intervention in a particular field, the
scope of possible delegation by tho Secrctary of State is

extended.

" Delegation by Convention.

959. The ** fiscal convention ’” of which an account has been
given in our first volume?t exemplifies delegation of another
kind. IHere the Secretary of State has bound himself not to
interfere if the Government of India and the Assembly are
agreed upon a particular policy. We do not suggest any modi-
fieation of the convention itself. But the assumption underlying
such delegation is that the Government of India’s approval of
the course proposed is arrived at independently of the views
of the Assembly; and that it takes account of all Indian
interests and not merely those for which a majority of the
Assembly speak. But we regard’ it as inevitable that the
India will in the future become more and more
¢ the Legislature. In so far as this
proval of policies like that covered

by the fiscal convention ceases to be the result of an indepen-
dent examination; and to this extent its power to resist the
view of the Assembly decreases. Moreover, the influence pf
the Assembly on the Government of India must be greater in
any matter upon which the Secretary of State, as representing

Parliament, has undertaken not to press his view.
It may be that fields of administration can be mapped out,
in which it can be said with confidence that no question will
Government would feel bound

arige upon which His Majesty's ‘ _
to reserve to itself the final decision, notwithstanding the agree-
ment of the Government of India and the Indian Legislature.
We cannot ourselves suggest one and are, therefore, unable
to recommend any extension of the principles of the ‘* fiscal

convention.”’
Delegation of pow

responsive to the views o
is true the Government’s ap

or to the Executive in India is necessary
in the interests of administration, and would be even if no

reforms had been introduced. But delegation by *‘ conven-
tion *’ with the purpose of transferring rz_aspons1b1hty in some
measure to the Legislature raises different issues. The criterion®

+ Paras. 268-9.

69973(2) ~ .

L

/



306 PART XI.

ther an anthority subordinute to the Keere-

should be, not whe
but

tary of State s moagrecment with the Fegishature;  bu
whother the inferests at stake are of such a character that s
thvst,y's Gaoverntaent could waive or si=pend s constitutiona!
pight to make the final decision. On this view the decision
whether the will of the Tndian Legislature 18 80 prevall is one
for the Seerctary of State, or if need he for His Majesty's
Governnent, to take, after giving the fullest weight to the
views of the Govermment of India, and before the proposal is
put to the Legistavoe, A canverttion whicle sets the Govern-
ment of India and the Degistabure in opposition to the Sueere-
tary of State iy constitutionully unsound and can only weaken
the CGovernment of India in the end,

Woe think it desirabie, o oany case, that any extension of
the principle of the ™ fiseal convention * shonld only be muade
with the approval by Resolution of both Houses of Parliament.

The Preseny Council of India.

353, We now pass from the powers of the Seeretary of Htate
to consider the future of is Council,  There is a strong hody of
opinion In India which regards the Seeretary of State’s Counetl
as a reactionary body whiclt hus stoad in the way ol constitutional
advance.  On the other and we have had withesses who recom-
mended its abolition on the grownd that 6 was never consufted
by the Seerctary o Stale on any anatler of constitutional
moment. However that may be, it s cortain that since the pass-
ing of the Act ol 1919 the Seeretary of State has been under no
obhigation to submit for the constderation of his Couneil, or even
Lor s information, any wsttey Gulling autside @ limited nuber
of classes, of which expenditure from Indian revenues and the
rules governing the conditions of service of civil officials arve the
chiel. We are satished that the Conncil as wb present con-
atituted could nat, outside this range, oppose cffectively any
policy thuet fus the appeoval of the Sceretary of State.

354, The Joint Select Committee in recommending the reten-
tion of the Sceretary of State’s Council it 191 took the view that
it would be absclutely necessary, at any rate for some fime to
come, that the Secretary of Htate should be advised by persons of
Tndian experience ; i no such Council existed, the Heeretary of
State would have to forn an informal one if not « formal one.”
The arcuments that weighed with b still hold good. _’Ifl\ere
will rest upon the Seeretary of Staté g very hesavy responsibility,
for he will «till be answerable to Partiament for fundament.
ally inportant matters administered by the Governiient of India.
We intend this responsibility 1o be a real one and in our view
it i es<ential that there shoudd be a body of experts to whom
the Scerctary of Stale can have recourse for advice and

Jinfertmation. i

We recognise, and every Secretary of State would recognise,

thag bis principad adviser is the Government of India. But the
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Government of India’s despatches, however full they may be,
must necessarily assume a knowledge of Indian conditions which
a Secretary of State cannot as a rule be expected to possess.

Proposed Changes.

355. The advisory ' Council which we contemplate need
not, we think, be as large as the present Council,
Subject to what is said in paragraphs 356 and 357
below it must rest with the Secretary of State to
decide at his discretion the matters upon which he will consult
it, and thig should be made clear in the Statute. We attach
great importance to securing that the members appointed from
India, whether they are officials or non-officials should have
recent experience of the country. The Government of Indiaj
Act permits the appointment of a member who has left India
five years before. 'The practice has been to appoint members
within a few months of their leaving India; but the matter
should be put beyond question, and we recommend that the |
interval between leaving India and appointment to the Council
should not exceed one year. The tenure of the appointment 18
five years but the Secretary of State wmay for reasons of public
advantage reappoint for a further term of five years. We recom-
mend that no member appointed on account of his Indian ex-
perience should be cligible for re-appointment.

Protection of the Services.

356. The functions of the Council which we contemplate would
be essentially advisory. But we have to consider whether there
are ressons for retaining for some time longer any of the in-
dependent powers which the Council at present exercises.

In one class of question we think it is necessary to maintain
its existing powers. Under section 96E of the Act the rules
governing the conditions upon which civil officials are employed
can only be made with the concurrence of a majority of votes at
a meeting of the Council. For reasons which we have explained
in Part IX we consider it absolutely essential to reassure officers
in regard to their position under the new constitution and this
can best be done by maintaining the control of the Council over
sarvice conditions. We assume that the Council will in the
fubure as in the past contain distinguished ex-officials whom the
general body of officers would regard as adequately represent-
ing their interests. :

Control over Non-Votable Expenditure.

857. The question remains whether the Council should retain
the power to veto expenditure given by section 21 of the Act.
Provincial expenditure wil} be mainly votable and will be subject
to the control of the provincial council. It would be contrary to
the principles of our proposals for the Secretary of State’s

+ Council to exercise any control over such expenditure.
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More thau hall of the expenditure of the Central Government
18 subject to the vote and ~crating of the Assembly. We see no
advantage in retaining the veto of the Couuci) heret. Non-
votable central expenditure consists mainly of debt and defence
charges. Much of 11 Is o a routine kind, for example the stand-
ing charges for the pay and rations of the forces. But from
time to time decisions have to be taken on proposals which
involve new expenditure on a large scale. The mechanisation
of army transport may be in question, or, even more important
from the present point of view, the allocation between the
Home and Indian revenues of charges for the training or the
pensions of British troops who have served in both countries.
Since the Assembly does not bear the respausibility {or the
adequacy of the defence of India, the control of military finance
could not be transferred to it, nor could we recommend placing
this financial responsibility upon the Secretary of State alone,
for we are satisfied that it would materially weaken his power
to safeguard the interests of Indin against claims by departments
of the Home Government. The only course open at present is
to preserve the veto of the Sccretary of State’s Council over
expenditure fwm the revenues of India which 15 non-votable,

The Future Treatment of Military Expenditure.

358. We have suggested however in Part V that the Imperial
Goverument might undertake the responsibility for the defence
of India in return for an annual payment by India fixed for
a tevm of years. 1 the suggestion is adopled, the need for
financial contral by the Couneil so far as military expenditure
18 concerned will disappear; for India's Hability would be dis-
charged by the annual payment and any question of detailed
financial contral (for example, in the interasts of economy) would
be one for the Imperial authorities. 1t might be possible to
frame the agreement in such a way that its principles would be
settled for an indefinite period. TIn this ense the only questions
that would arise from time to time wonld be concerned with
adjustments of India’s payments in respect of variations in the
level of prices and similar matters: and it might be provided
that these should be referred to an independent tribunal for
settlement. If such an agreement were possible the continuous
control of the Secretary of State’s Council over military expen-
diture would not be required and there would be little advantage
In retaining it for other non-votable expenditure.

359. It may be bowever that the agreement entered into by
the two Governments in the first instance will be less compre-
hensive than that saggested above and that its renewal will
turn on considerations of policy. In this case it will be neces.
sary to depend once maore upon the financial veto of Counci|
to safeguard the interests of India. It is possible too that as
-t The Governor-ticneral's power to restore a demand which has Been
rejected by the Assembly would not, of course, he affected.
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in the past the differences between the two Governments may
be so great as to delay a settlement unduly. We have ?n-
sidered whether, having regard to the constitutionsl posi 1fon
of the Secretary of State’s Copncﬂ, provision can be made or
the settlement of any such dispute. Where the fhfferenfces
turn solely upon such matters as the cost of the braining Ot a
British recruit we see no difficalty; we should not)expe: ba
deadlock to occur in such cases, and if 1t did, it would no lg
difficult to set up an independent tribunal whose ﬁndxn% c}?p}
be accepted by both parties. But r:v‘h'ere questloni ot . ;ga;
policy enter into the dispute, no independent mtu ol
would be competent to adjudicate. There appears to 1;}5‘ ocwe
no afternative in such cases to negotiation between the two

Gavernments themselves.

India Office Staff,

360. We are not in a position to judge how .far %lin‘ rec%m;
mend:;tions will affect the pe’rsqnnei of the Indm}dO ce}.b frol;
if material reductions in the India Office staff shon resg rom
them, we think that consideration should be given t;okc o qh
ion of granting special compensation fo %mé s:gﬁ}ézreoz w ’I?}i

{ t be provide .
equivalent employment canpo . e e il sen.
inary rules regnlating the pensious ol
ggi)m go not seem to us tod be appropxiltatgf tgh :fézzrsinwgiogss

‘ have been berminated as a resu ha
cal;ﬁf v This was recognised when special provqun.lwas maie
lplf t%’x'e deernment ol Ireland Act, 1920, for civil servants

required to retire prematurely.

THE HIGH (OMMISSIONER FOR INDIA.

for India is not subject to the

361. Tho High Commissioner for Kk B A ment, part of

he Secretary of State no _
?ﬁgerlilgifacOeﬁice. HliZ appointment was created under Section

29A of the Goverpment of Tndia Act. The Order in Conneil

under that section transferred to him agency functions on behalf

of the Ceniral and proviscial ?o;ernﬁznt;né?& I)g)(gac,e whi;:};
' iously been discharged by . An
?xiiorgziim}‘;:aich of his duties is the purchase of Govern

i i fumet that the

have explained in our ﬁrst’vo 1
o storest. ';N ]?ndia in ggz‘eement with their legislatures, are
o < ’ he control of the Secretary of

« ion '’ from ¢
now free by ‘* convention in regard to the purchase of
State ss regards the palicy adopted 1 , éigh Commissioner also

ilitary stores. The I
22;?;3804;:3;h;;;lnmlfy% the provincial Governments draw

B CO y it i pe 19 the
. . l f‘l

+ Vol. I, para. 268.
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extend to the All-Indi Vi i i
oo ) lm’hu Services, which are recruited by the India
uti{i{::d itzrvrlzes <‘)f the High Commissioner have often been
uuised 1 ZLp?e&ent India on important international confer-
Chatfe rioe % TC I‘iUIéI', the present holder of the office, Sir Atul
o the I]ndi’an - 1., has been leader of the Government group
O b e egatloq to the International Labour Conference ;
national Igi?)s:l?rts ()Indm' Ol:v the governing body of the Inter-
atior u rganisation. He has al i
tmﬁmshed position of _President of the Conferse(ilc:leld the  dis-
the s) we h.ave. stated in paragraph 350 above, our proposals for
o LIrognnlces mv«;ll:ze the withdrawal from the Secretary of State
f control over the provincial Governments ithi

! r ; G except witlk :
i)léng}t;i ﬁgrld. The ngthommxssxoner therefore, :fs t‘;lvé :Lmeni
of dec'e' overnments, will no longer be subject even indiregctl
o e lSli)ngp;)r{ictlﬁirSefgretarfy of Silate or the Government o)t"

. , so far as the provinces a

gfle 2firangem§nt referred to above as regards thé gztgfgiﬁgltlfd,
o t};))as ecgf 011111 : e mattert‘of the purchase of stores will no long(;r;
. a ‘* convention "’ i
tion of authority. but will rest upon statutory devolu-

0 - . i
by ;S:r;::;e 21;613 posrllfilon of the High Commissioner is not affected
o) o B poossisl;l & extent to which delegation of functions
aestion b?lt i} le and expedient is, of course, an important
e o W;S ?hgxl'leefzt:(m (l)f policy and not of constitutional
rendations, e abstain from making any recom-
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PART XII.—GENERAL SURVEY AND CONCLUSION. ,

362. We have now reached the end of our task. By the
terms of our Warrant of Appointment, and by the provisions of
the section on which it was based, we have been required to
survey the working of the existing system of government in

British India and fo make recommendations for its amendment.
to report ** as to whether and to

In particular, we are directed
what extent it is desirable to establish the principle of responsible
ict the degree of re-

government, or to extend, modify, or restr
sponsible government » pow existing. The previous parts
of this volume give our detailed and considered answer
to these questions. But we realise how difficult it 1s,
in dealing with matters o various and complicated, to
present to those who may not be experts on the
subject of the Indian constitution, a clear picture of the main
constitutional results which would be achieved if our suggestions
were incorporated into the existing system. We propose, there-
fore, in this final chapter to point out the more important of the
changes which we cecommend. ~ What follows must not be
treated as a summary of this volume, for not only is it impossible

in a brief survey ta cover all its contents, but & bald statement

of conclusions would tend to mislead if it were not accom-
panied by & consideration of the arguments which have led us

to reach them. We shall, therefore, add, at each point which
we are going to mention, the necessary references to earlier

portions of our Report.
The Scope of our Proposals.

363. British India at present has a constitution, based for the
most part on the Government of India Act, .wh1ch 1pcludes
(1) a Central Executive—the Governor-General in COHDCI.]; apd
a Central Legislature—the Council of State and Legislative
Agsembly ; and (2) nine Provincial Governments, each associated

with a Provincial Council, and covering between them 97 per
cent. of the whole area. The balance is represented by the
North-West Frontier Province and other minor administrations.

rt of this constitution. We will

Our proposals touch every Pa ’
ventul:'e ptf)) repeat words which we used in the first para:gra.ph of
¢ that we were entering upon

our former volume, when we wrot .

our task ¢ upon the basis and assumption that the goal defined

by Mr. Montagu represents the accepted policy to be pursued,

and that the only proposals worthy to be considered are proposals

conceived in the spirit of the Aannouncement of 20th. A.ugust,

1917, and inspired with the bonest purpose of giving to 1t its due
ple steadily in mind throughout

effect.”” We have kept this princi .
the whole of our deliberations, and our recommendations are

" based upon it.



312 PART XI1I.

Outline of Provincial Changes.

864. In the provinces, the main consequences of adopting our
proposals would be as follows :—

"The boundary now set up between departioents of which lndian
Ministers may take charge and departuients from which they
are excluded will be removed, and thus dysrchy will terminate.*

The conduct of provincial administration as a whole will rest
with a provincial Cabinet, the members of which will be chosen
by the Governor. "These Ministers, whether clected merbers
of the legislature or not, will have joint responsibility for action
and policy. The constitution of the provincial Cabinet will be
elastic and, where and when the Governor considers it necessary,
it will contain an official element.*

The powers of the Governor for certain essential purposes,
such as the protection of minorities, and of the civil service,
will be defined, and will be exercised within the limits and under
the conditions we have described.t

Full powers of intervention in the event of a breakdown will
remain in the hands of the Governor, subject to the direction of
the Governor-General.t

The Provincial Legislatures will be based upou s widened
franchise—the extension we propose would treble the electorate

and would include the admission of a larger number of women
voters. §

Certain important minorities will be adequately protected by
the continuance of communal electorates unless and until agree-
ment can be reached upon a better method.))

The Depressed Classes will get representation by reservation
of seats{

The Legislatures will be enlarged, and the constituencies
reduced to a more manageable size. The Provincial Councils
instead of being, as at present, purely legislative bodies, will
acquire certain powers of recasting their own representative
system, 8o that each province may advance to self-government
on lines which are found to be best suited for its individual
needs, subject always to securing that the vote of the majority
shall not introduce constitutional changes which would prejudice
minority rights.**

The provinces will be provided with enlarged financial
resources. } +

As for provincial areas, the question whether some redistribu-
tion is desirable will at once be taken up; such cases as those
of Sind and the Oriya-speaking peoples will be the first to be
considered. !

* Part 1L, Ciu 1. tid.para. 5.  1id. para. 65.
§ Part 11., Ch. 3. [t Part I, Ch. 2., paras. 69-76.
€ id. paras. 78-80, ** Part 11, Ch. 2, paras. 68 and 94/5.

14 Paras. 158-163 and 188. 1} Part I1,, Ch, 1., para. 38,
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Burma, which is admittedly not a na,t.u;'a.l part of Britigh
India, will be separated forthwith. Provision ;uust be made
without delay for framing its future constitution.™ ’

The admirzlistered areas of the North-West; Frontier Provmc_g
will now receive an advance in constitutional status .represente
by the creation of & local legislature, with powers which we have
descrébed. Both it and Baluchistan will acquire the right to

resentation at the Centre.t o -
reI’)L‘fle complicated and interlacing systems of administration of
the Backward Tracts will be revised, and such parts of these a,a;
remain excluded areas will come under the charge of the centra

administration.}
Modifications at the Centre.
_ We now pass to the Centre.
%‘%i ngislati{)le Assembly, whlct]_)t tskiiould t}!i: bzzilseil)f Zlﬁg
< Jederal Assembly,” will be reconstituted on 1S _
i i ¢ ther areas in British India
ntation of the Provinces and o i .
;iggifﬁng to population. Memberi) rgprqselangzégncg;)vg;notﬁe
i will be elected by the Provincial LC
ig(;‘k]l?dc ets)f proportional representation, w}n’ch W'lllll gnsglrled 1:}11:(;
members belonging to minority communities WIM e l;ers dec
in sufficient numbers in the Federal Asgembly. ‘Mem i
be returned from the North-West Fronger Pl&x&r{ce&;;lmpriate
30 the Grovernors’ Provinces by methods
geizc(}):nm;(;: The official members of the Federa-ll’A%irs;gﬁ
will consist of such members of the Q’rovernqr-Gen]fra 9(,) e
as sit in the Lower House, together with twelve other n

officials. § ) _
il of State will contin ‘
asT:l ebgé);nﬁl glected and nominated members chosen in the

i bers, who must have
rtions as at present. Tts mem ,
;airgn}f q[i::lli)gcations, will, so far as they are eéecte;l(i bghilzgls)(;x;sbi);
indirect election carried out by prc.n{lncml‘ ecg) L Chae
such bodies are constituted, or, failing t}.ns, y

ils. : f the two
C?F;:gllzglisting legislative fm_dI t;ln?en%?h g:r‘;’:li”; agfattpf‘esent,
Chambers of the Central Liegis &1;; have the special function of

but the Federal Assembly will allected by a central agency, the

voting certain indirec’ ta?l(l}s%a(lzlo into a Provincial Fund for the

f which w1 . te re-
neil‘:. p;gceoefdsbging distributed amongst the different units
%lrl'eggnted in the Feder:?l eASf:iIﬁbc};;Tﬁnue o be the Governor-

v . )
The C“tntr%lolﬁiielc ’ ll)ut the GOYernor-Generaé will iI}l]:nileiB
Gener&:-il }l)n the authority who will select an afﬁporemain
L eC uncillors.  Existing qualifications vgl the 1 ow
Extecv‘;flllvebe IZi d down in statutory rules made under the
u .
: 4 Part 1L, Ch. 1. ' 1 Part I11., Ch. 2
* Part V1. || id. paras. 147-151.

§ Part IV.," CII;le;rtIVu Ch. 1, paras. 169 and 163.

se with its existing functions
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Government of India Act, so that when occasion arises to -

modify these conditions hereafter this ma itho
passing a new Act of Parliament. But gnybemgg?gcaz:)tr}lw?;
the statutory rules made for this purpose would require to be
laid before both Houses of Parliament and the approval of both
Houses expressed by resolution.* :

It is proposed that among the members of th
Al . ’ Y : e .
general s Council should be one whose primary functior? ?tvﬁggfd
e to lead the Federal Assembly. We have made othe
suggestions relating to the composition and character of thr
Governoy-Geneml’s Council, and we propose that the ;
mander-in-chjef should no longer be a member of it o of the
Central Legislature.t r on of the

. The Army.

i sgfe.e[?::l tha‘ve] gulf{gested for consideration a method by which
! o functionso(?f thg rz;;fr}ll;di,ntli(:l&)bstacle W?ich the compositiox;
i Ia presen i
(ti}(le;relopme.nt 'of. respousible guvermx{\ent mitgh:hebe[:n O;an &plg
ough treating the defence of India as a matter which N}OVG
Eall V%lthln‘ the responsibilities of the Governor-Génem; ai’iir(img
al)llt]](t)rliie;rmpr'nu‘n(ilcr-m-(}hlef, as  representing  the ’,lmpe:liil
u , Instead of being part of the responsibilities of the
overnment of India in relation to the Central Legislature.?

Civil Services, High Courts, India Office.

367. As regards the Civil Services of Indi
. . ia Securi
tS}ferVéceecs It‘fmst continue to be recruited as All-[niliazhger?r?éélsmf)y
the ¢ re arlx“g of SState,.and the}r existing rights must be main)-]
e t(;,lse ecurtty Services include the Indian Civil
senice and ¢ eil Indian P(_)hcg Service. It is a matter for con-
5 derat notwb :tsﬁg itlsgre] Ir;xglatx.indSer'v‘ice anfi the Forest Service
retiromont v i extgnd::i?gl ed. The privilege of premature

The rates of Indianisation lai ]
f aid down by th 1361
for the Security Services will be maintaiged. ° Liee Commission

In addition to the existin i i
. h g Public Service C (88l
intend that there should be established by Statutg rz;]irrxrlxlislszlrorll);)dxz

d

The High Courts will be centrali

‘ ) alised,
High Courts will become a central chargzten.gf the expenses of the

‘As regards the India Office, the Gov i

As regards lia ( ) ernor-General i
will remain in constitutional theory under the s11;Zri;?eS§;n?ll
direction and control of the Secretary of State, and the extengctec;
which this contro! 1s relaxed or falls into desuetude will de end
upon future practice, and cannot be laid down in the Statuge .-

*Part IV, Ch.2.  +id. paras. 170-173. ! Part V. .
Il id. paras. 339-340, O Part X, Part Viw Pﬁf;}* IX.

. progress .
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Apart from the Secretary of State’s authority over the
Governor-General in Council, he will exercise no control over
Provincial Governments, save in so far as he does so in connec-
tion with the exercise of special powers vested in the Governor.

The functions and composition of the Council of India will be
modified.  Its size will be reduced, and the majority of 1ts mem-
bers should have the qualification of more recent Indian experi-
once than is required at present. — The Council will exist
primarily as an advisory body, but independent powers will con-
tinue for (1) the control of Service conditions, aud (2) the con-
ol of non-votable Indian expenditure.*

Indian States.

368. Lastly, for the purpose of promoting the closer associa-
tion with DBritish India of the Indian States in matters of com-
mon concern for India as a whole, we propose that the new Act
should provide that it shall be lawful for the Crown to create
a Council for Greater India, containing both representatives of
the States and members representing British India.  This
Council would have consultative and deliberative functions in
regard to a scheduled list of ** matters of common concern,’’
together with such other subjects of common concern as the Vice-
roy from time to time certifies as suitable for consideration by
the Council. We refer to Part VII of this volume for a more
detailed account of the machinery and methods which we con-

and we put forward the proposals as designed to make

template, .
which may lead to the Federation of

a beginning in the process
Greater India.
Conclusion.

369. In writing this Report we have made no allusion to the
events of the last few months in India. In fact, the whole of
our principal recommendations were arrived at and unanimously
agreed upon before these events occurred. We have not altered
a line of our Report on that account, for it is necessary to look
beyond particular incidents and to take a longer view.

Our object throughout has been to bring to the notice of the
British Parliament and the DBritish people supb information as
we ure able to supply about the general cond}tlons of the~prob-
lem which now awaits solution, tqgether with our .consxdered
proposals. We hope, at the same time, that our Indian fellow-
subjects, after doing us the courtesy Qf studying the Report as a
whole (for isolated sentences may give o any reader a wrong
impression), will find that'what we have put forward has been
written in a spirit of genuine sympathy.

No one of either race ought to be 80 foolish as to deny phe
of the contribution which Britain has_ made to Ip@m_u
It is not racial prejudice, nor M‘Ei_c am?]_mon:

* Part X1., paras. 365-367.

greatness
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nor commercial Interest, which makes us say so plainly. 1t is
a tremendous achievement to huave brought to the Indian sub-
continent and to have applied in practice the conceptions of
impartial justice, of the rule of law, of respect for equal civie
rights without reference to class or creed, and of a disinterested
and incorruptible ecivil service. These are essential elements
in any state which is advancing towards well-ordered self-govern-
ment. In his heart, even the bitterest critic of British adminis-
tration in India knows that India has owed these things mainly
to Britain. 1Buot, when all this is said, it still leaves out of
account the condition essential to the peaceful advance of India,
and Indian statesmanship has now a great part to play. Success
can only be aehieved by sustained goodwill and co-operation,
both between the great religious communities of India which have
so constantly been in conflict, and between India and Dritain.
For the foture of India depends on the collaboration of Bast
and West, and each has much to learn from the other.

We have grown to understand something of the ideals which
are inspiring the Indian national movement, and no man who
has taken part in working the representative institutions of
Britain can fail to sympathise with the desire of others to secure
for their own land a similar development. But a constitution is
something more than a generalisation : it has to present a con-
structive scheme. We submit our Report in the hope that it
may furnish materials and suggest a plan by means of which
Indian constitntional reconstruction may he peacefully  and
surely promoted,

All of which we submit for Your Majesty's gracions
consideration,

~

Joun SiMoN,
Chairman,
SURNTIAM,
STRATIICONA,
Ebwanrp Cavoaan,
VErNoN HARTSHORN.
k. R. Tane Fox.

C. R. Avrrug,
8. F. Srewanr,

Sccrctury.

London, 27th May, 1930.
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on Council of State, 1. 167,
on Council of State, 11, 126.
on Federal Assembly, 11. 119-20.
. on  Legislative Assembly, I. 164,
166, 168.
Standing Fivance Committee, I. 870,

Brahmins
Bombay Prosidency, 1. 57,
Dominating  influence of, 1. 35.
Madras, pesition of, I. 34, 37, 139,

non-Brahmins
Madras, position of, I. 34, 37, 139,
Party in Madras, se¢ Justice Party,
Reservation of seats for, in Madras,
and continuance unnecessary, II.
80, 63-4.

‘Bray Committee

Recommendations, 1. 10612, 102, 103,

Buddhists «
Burma, 1. 80.
Number and distribution, I, 30, 108.

Budget, sec under Finance.

Burma:
Area, dJescription, population, ete., 1.
12, 77-82, 108-10.
Association with India, 1L 181.
Backward Tracts, 1, 81-2.
Backward Tracts, I1. 180.
Constitution, 1X. 1835-90.
Constitutional position, anomaly of, I3,
181-2.
Crime in, I. 79.
Customs, arrangements between India
and, (L.), II. 282.
Defence forces, I. 80,
Differences from rest of India, I. 77-78.
Education and position of women, L
79.
Education, primary, attendance sta-
tistics, I. 385,
Electors:
Female, I, 137.
Percentage using vote, I. 197, 223.
Finance: .
Budget of 1929-30, increase over
1012-13, (L.), IX. 231, 232.
Debt charges, (L.), II. 281,
Ezpenditure per head, 1929-30, (L.),
11 203, _
estimated Revenue and expenditure,
1929-30, 1. 363.
Revenues, 1921-1920, (L.), II. 229,

° 230
Stringency and consequences, . 353.

69973(2)

Burma—cont. .
Governor, use of special powers, I. 217.
Indians in, 1. 78, 79. '

Indians in, protection of interests, I1.
188. " :
Interests, divergence jrom those of
India, II. 182-3.
Laud revenue system, I, 341.
Languages, 1, 13. .
Legislative Couneil:
Composition and representation on,
1. 134, 140, 144-5.
Special and minority constituencies,
size of electorates, I. 200.
Literacy statistics, 1921, 1. 3882, 383.
392,
Military charges, (L.), II, 280-1,
Military problem of, 1. 184-8.
Military Police, I. 80-1.
Recruitment from, during the war, I
ar.
Relatigns with Indion aond Home
Governments, 11, 191-2.
Representation of:
on Council of State, I, 163, 167, 222.
on Council of State, I1. 126.
on Federal Assembly, IT. 120.
on Legislative Council, I. 923,
Separation from India:
Arguments for, IX 181-4.
Burman sentiment, I1. 183-4.
Constitutional gquestions arising out
of recommendation, I1. 189-90,
Economic consequénces, 11, 1878,
Financial aspect and consegquencesy
I1. 187, (L), 2367, 280-6.
Indian opinion, I1. 187-8.

Military consequences of, L. 186.
showld Take place now, IL. 16, 188,
189. .

Unity of, I. 79-80.

Butler Committee:
Recommendations, I. 83, 86.
Recommendations, II. 195, 198, 204,

L) 270, 201, 272.

Calcutta:

Area, industry, ete., I, 61-2.

Industrial workers, housing, 1. 22,

Municipal government, development
of, 1. 298.

Municipality, composition and
functions, I, 303-4.

University Commission, recommendse
tions, I. 390.

Caste:
Conception of, I. 34.
Depressed classes, see that title.
Influence of, I. 10.
Intermediate castes, I. 85-7.
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Central Legisiature—cont. : .
9 ron Child Marriage, sce under Women. Communal representation

Caste—cont.

Modification, tendencies towards, 1.
36-7.

Origin of system, I. 335,

Punjab, L. 66-7.

Cawnpore,

industrial workers, housing, 1. 22.

Central Government:

see also Council of State; Federal
Assembly ; Governor-General;
Governor-General’s Council anil
Legistative Assembly.

British parliamentary system, compari-
son with, TL. 17-18, 146, 147-8,
Committee system, possible develop-

ment of, TI. 149.
Composition, 1. 162,
Federal basis, T1. 18-19.
Contrast with Westminster, 1. 223-0.
Control over provincial mabters, I.
232-8.
Cao-operation with Provincial (overn-
ments, 1f. 152-4,
Co-ordinating power of, J. 231.6
Dyarchy, impossibility of, II. 136-7,
138, 145-6.
Financial pawers, 1. 170-1, 236-7,
Financial relations with provineial
governments, 1. 335, 343-8.
Financial  relations with  provineinl
governments, 1. 155-6 (1.), 207-
269,
Functions, 1. 126-7, 174.
Future of, 1I. 136-43.
Influence of central legislature on, 1L
144-9.
Information from Proviuces, obligation
to supply, 1. 232.
Information from Provinces, obliyntion
to supply, 1L 151-2,
Joint responsibility essentiol, JI, 137-8.
Legislative powers, 1. 169,
Distribution of power Dbetween pro-
vinces and, I. 169,
Provinces as agents of, 1. 285,
Relations with Council of Tudia and
Secretary of State, I, 241.
Relations with Indian publie, changes
wm, 11, 162-3.
Relations with provinces, 1. 2328,
Relotions with provinees, ¥1. 17, 150-7.
ch?at(i)c;ns with Secretery o} State, 1.
304-5.

Central India Agency States,
area and population, 1921, 1. 110.

Central Legislature:

sce «f{so GCouncil of State, Federal
Legislative

Assembiy and
Assembly.

Influence on execulive action and policy,

11, 144-9,

Joint Sittings of both Houses, I. 1712,
223.

Relations with Council for flreater
Ingin, TI. 20G.

Central Mosiem Party, 1. 207, 228 257.

Central Provinces:

Area, description and population, T,
11, 25, 71-3, 108-9.
Berar, special position of, 1. 72-3,
reformed, Constitution, working oi, L
209, 211, 217, 218, 219,
Tiducation, 1. 335, 387, note,
Blectors
Yroportion to population, I, 191.
Vates, percentage polled, . 1. 197.
Exelnded arveas, 1. 73.
Fzeluded arcas, juture administration,
V1. 108,
Finance :
Budget  of 1929-80, increase over
1912-13 (L), ¥1. 231,
Erpenditure, per head 1420-30, (L.),
1T, 233.
Mestan selieme, T, 849.
estimated Revenue and expenditure,
1929-30, 1. 363.
Rerenues, 19211029 (L), TI. 229,
230.
Stringency and conscquences, I, 353.
Governor, use of special powers, 1. 217,
218.
Judicial Commissioner, 1. 294,
Land revenue system, L. 341-2, 342.
Languages, 1. 13.
Legislative Council :
Attitude to law and order, 1. 217.
Composition and representation on,
1. 134, 139, 140, 144-7, 188-189.
Working of, since 1920, 1. 260.
Literacy statistics, 1921, L. 883.
Pauchayats, 1. 306.
Recruitment frow, during the war,
I 97,
Representation of
on Council of State, I. 167.
on Council of State, 11, 126,
on Federal Assembly, 11, 120,

on Legislative Assembly, I. 164, 165,

166, 168
Standing Finance Committee, I, 370.

Swarajist party, I. 209, 211, 217, 260.

Central and grovincial subjects:
Classification, I. 124-5, 126-31.
Classification, 11, 156.7.

Chauri Chaura, murder of police at, I

249,

Chinese, in Burma, 1. 79.
Chins, in Burma, I, 79.
Chittagong Hill Tracts, I. 62.

Chota Nagpur:
Administration, 11, 108, 110-11.

Description, population, ete., L. 69.
Chamber of Princes, sce under Indian
States.
Christian Church, history of, I. 31.

Christians:
Bihar and Orissa, backward tracts, I.
70-1.
Burma, I. 79.

Bducational and medical work by mis~

sionaries, I. 81-2, 70-1, 396-7.
Growth in adherents, 1. 32.
Literacy, 1. 32.

Madras Presidency, I. 56.
Numbers, and distribution, I. 30, 31,

32, 109.

DPercentage of population and of veters,

in Madras, 11, 92,
Representation of:

on Federal Assembly, I1. 121, 121-2,

123.

on Legislative Assembly, 1. 164, 168.
on Legislative Councils, 1. 140, 144,

145, 200.

Reservation of seats, IL. 70, 79.

Civil Service, see Indian Civil Service.

Civil Works,
expenditure, 1929-30 (L.), 11. 215, 233.

Cochin State: _
Literacy statistics, 1921, I. 382.
Population, I. 32, 84.

Coligctors, see District Officers.

Commander-in-Chief :
as Army Member, 1. 173.
Future position of, I1. 140, 176.

Commerce and industry:
Indian merchant princes, I. 23.
Reptesentation of: .

Continuance of present proportions,
II. 74.

on Council of State, I. 167.

on Council of State, 1. 126

on Legislative Assembly, L. 140, 145,
164, 168, 168, 200.

on Municipalities, I. 304.

Commissions of Inquiry, periodic, 1. 120-1.

Undesirability of, 1I. 4-7, &2
6997%2)

Anglo-Indians, T. 140, 144, 145, 164,
168, 200.

Anglo-Indians, 11, €8, 79. _

pon-Brahmins in Madras, 1. 139.

non-Brahkmins in Madras, IT. 63-4.

Christians, I, 140, 144, 145, 164, 168,
200.

Christians, T1. 70, 79, 121, 121-2, 123.

Communal electorates, I. 137-9, 200-1.

Consideration at forthcoming London
Conference, I1. 59.

Continuance, II, 60-1, 312.

Depressed classes, see that {itle.

Effect of, I. 141-2, 200.

Furopeans, 1. 140, 145, 165, 168, 200,
201, 224.

Buropeans, II. 68-9.

Hindu opinion, II. 59.

Indian Central Commitiee’s wiews, IL
58,

Indian opinion, absence of agreement,
II. 59.

Joint electorates, II. 71-2, 86-7.

see also Reservation of seats below.

Lucknow Pact, 1. 138, 139, 187-9.

Tucknow Pact, II. 58, 7L

Mahrattas, I. 34, 130.

Mahratias, II, 60, 63-4.

Muhammadan opinion, II. 56, 63-9.

Muhammadans, see wunder Muham-
madans. )

non-Muhammadans, see that tifle.

Objections fo, II. 56.

4 Primaries ”, system, IL. 61.

Provineial Committees’ views, 1L 57-9.

Provincial Governments' views, IL §7.

Reservation of seats, 1. 60, 64, 8667,

Reservation of seats, system, working
of, 1. 70, 79, 139.

see also Joint electorates abave.

Sikhs, I. 137, 188-9, 163, 165, 167, 168,
194.

Sikhs, 11, 634.

System, I. 28-30, 137-40, 165.

System, 1I. &6-71.

Communal tension:

Development of, 1. 252-3, _

Difficulty in connection with Indianisa-
tion of the Army, 1. 107.

Effect on local self-government, I. 314.

Effect of Reforms on, I. 28-30.

Hindu-Moslem tension, see that title.

Intensification of, by temporary nature
of constitution, II. 8.

Communications:

All-India noture of problem, 1L, 11.
Improvements, effect on agrieulture
and in rural districts, 1. 18-19,
332-3.
M4
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Communications—c.ont.

Lack of, effect on village life, 1. 17,

Rozd Development Committee, [, 235.

Conference, future,

Correspondence  between  Qir  John
Simon and Prime Minister, T.

xxil-{v,
Co-operative Department,
work of, T. 275.6.

Coorg Provinge:
Administration, 1, 82, 175, 329-30.
Administration 11, 107,
Area and population, T. 329,
Constitutional problem, I, 330.
Education in, . 401.
Legisiative Council :
Anomalous position of, T. 330.
Composition and powers, T. 320.30,
Representation
on Central Legislature, 11, 107,
on Douncil of State, 11. 126.
on Federal Assembly, 11, 129,
Revenes, 1921-1929 (T..), TY. 229-230.

Councit for Greater India,
Recommendation, Y1, 204-6.

Council of India:

Committees, 1. 182,
Composition, T. 180, 182,
(annpo.s-ifimi,, T aor,
Consultative functions, 1. 240,

Control of conditions in Civil Service,

1. 240, 268,

Control of conditions in Civil Service,

It 307,

Control over expenditure, 1. 239,

Control over erpenditure, II. 307-8.

Creation, 1858, 1. 180.

Finance Committee, [, 240.

Financial powers, 1. 181-2, 239, 242
367-9, 374-6.

Indian members, 1. 119.

Meetings, T. 182.

Military erpenditure, {reatment of,

IT. 308-9.

Paosition of Secretary of State, T. 119,

239.
Powers, T. 180-1.

Relations  apith Secretary  of  State.

II1. 308.
Retention, 11, 306-7.
Statutory responsibilities of, T, 239-4n.

Council of State:

Composition, 1. 163-4, 167, 224,

Composition, 11, 104, 195-6.

Conduct of business, 1. 291-5.

Disagreement with Assembly, cases,
I. 295.

Flected members, 1. 163, 167.

INDEX.

Council of State—cunt,

Election to, method, 11, 126.

Klectorate, [. 163-4, 2923,

Finmeial powers, 11. 132,

Future of, general consideratinng,
11 124-5,

Govertiment legislation, attitude to-
wards, [, 228,

Life of, I1. 127.

Membership, qualifications for, IL.
126.

Nominated members, 1. 163, 167.

Nowminated members, 11, 126,

Official members, 1. 163, 167.

Position of members of Governor-
General’s Council, II. 197.

Powers, 1. 162-8.

Resolutions, I. 229,

Lictention, reasons for, and agoinst,
Ir. 124-5.

Swarajist group, I. 298,

Women, position 7¢ eligibility nf, T.
163, 223.

Criminal communities, 1. 9277,

Currency,
Indian States, I, 88,

Currency and Mint,
revenue from, I. 358, 3612,

Customs duties, 1. 35R-9.
Burma, arrangements between India
and, (L), T, 282.
Revenue from, (L.), II. 215, 220, 230.
Claim of India States to share of
(L), I1. 27022, 279,
Prospects of, (L)), II. 221-2, 252.

Darjeeling district, I. 62.
Administration, I1. 108,

Death duties, see under Taxation,

Defence,
expenditure of Dominions, 1927-2%, 1.
93.

Defence of India:
AlU-India nature of problem, 1. 11.
Army :
British troops:
Need for, 1. 95-6, 97.8,
Need for, I1. 21, 167-9.
Number, I, 94,
Cadet Corps in universities, ¥. 97,
lapitation clarges, TI. 174,
Conumiltee on Army affairs, I1. 176.
Educational work, I, 383
Expenditure on, 1. 3¢2.
Expenditure :
Burden of, I1. 170.
Incidence of, 11. 170,

324

INDEX.

Defence of India—cont.

Avinyv-~cant
A . . . d
Field Army, covering troops an

garrison, 1. 94. .
Imperial l’:ont'rol-, scheme, I‘I. 17t5;§I
[ndian national army un‘del con

of Ministers: L or

Difficulties, I. 97. T
Difficultios, 1L 168, 169, 170, 177,
178. N
Recommendation of Nehru R;
port and comments on; L.
98-100. . \

Indian Officers, no limitation to thoic
of Military class or traditions, 1.
106. _

Indian and Anglo-Indian cz‘\dets gt
Sandhurst, Woolwich and Cranwe’ g
vacancies, admissions and commls
sions, 1918-1929, I. 103-4.

Indian troopsi o

Number, 1. 94. L ‘
b’ujpp[q :)f, for Imperial purposes,
1. 172-3.

Indianisation:

Communal difficulty, I 107.. :
possible Directions of advance, 1.

Eigh]tf)ﬁ—é;litf scheme, I. 101-2,

l’roqlzgz.,v, 11(}0 168, 1767, 179.
[nternal sccurity, functions 7¢é,
K?))S(::(’)s Commissions to Indians, I.
K?I?{i".g ]'g%mmissions to Indians, IL.

168. }
Nehrn Report, L. 98-1%].2
Purposes of, 11. 170, 171-2.
Recruitment: )
from the Punjab, L. 67.
Sources of, I. 96-8. ;
during the War, 1.92 .
Reservists, number,'I. II' 172
Service outside India, 11. L x;dhurst
Skeen Committee (Indian ad ure
C@xnmittee) and recommendaa A

I. 102-3.
Decisions on, I. 104-6.

Sheen Committee, I1. 168.

t th: ) N
* T”Fl’gzc;ors considered, II:_dl‘le 2 -
Responsibility jor deciding,
171. .
Territorial units, L o7 e
Viceroy's commissions, 1. ,
note, ‘ L
Assam, frontier defence pattalions,
767,

Burfa ;

oy . 186.
Consequence of separation, It

Depressed classes:

Defence of India—cont.

Burma—cont. .
Defence forces, 1. 80-1.
Military charges, (L.), IL. 280-1.
Problem of, 11, 184-0. 'l
Commander-in-Chief, see that title. .
estimated Expenditure on, 19829-30, L.
358.
Expenditure on (L.}, IL 215, 216-8.
1921-22 to 1930-81, TI. 222.
Uontributions from Indian States,
II. 179. ] )
future Control by Council of India,
extent, I1. 308-9.
Iuture {nospects (L.), I1. 223, 253.
Reduction, DOosst
II. 223.
External : 173.4.

ial aspect of, 1L
fi:gzxgz responsibility, 11 174-5.
lem of, I. 934. .
Pmbn?)m(}omparison with position }n
Dominions, . 99.
Problem of,li]:.'I. 21, 1122;181-,
d Indian self-govern : !
aﬂDifﬁcuIties to be faced, I. 10(;)'1. w
possible  Directions of advance,
© I 106-7.
dian States:
o :;rangements, II.I 871.69
bligations to, 1L. , -
lo’osli!t}ion in new scheme, II. 179-80.
Internal security:
nI’froblem and needs, II. 169.
Provision for, 1. 95—6é
Provision for, 1L 21- .I -
Use of British troops, II. .

Military College in India, I. 102, 103.
Nan;Jit:ish Indian contribution to ez-
2
penditure, II. 174. -
Indian proposal, 11. . o 188
North-Ea’stern Frontier, II. , ,
i ier Province, 11 102.
th-West Frontier Province,
g:l'cfthiovzeio Federation proposals, II.
179-80.
lhi Province: ‘
D?Administrati.on, 1. 82,07175, 328
Administratiomn, II. 12 .
Education in, L 401-2.
tation :
Re(ﬁfef}eer;tral Legislature, II.6107.
on Council of 5tm;7el, III.I 1212;2-
on Federal Assembly, L A

on Legislative Assembly,

Characteristics and position of, I.

37-8.
Disabilities of, I. 38-9.

ible means of (L.),
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Depressed classes—~conf,
Fducation of, [. 38, 395.7.
7’!!#4'(0,'5, 11, 64-5.
Electors, propartion {y population,
oam-e, - .
fmprovement of eondtition, {, dy-yp.
Numhers, ostimat,., | 40-1.
Propaortion of pupulutiou, I. 37.
DProportion of < popululion  and af
volers, in Madvas, 11, w0,
Representation of .
on federal Assembly, 1{, 118,
121, 123,
on Logislative Assewbly, 1. 164
108, 221.
on legislative Couneils, I. 139,
1 A

y

on Legislative ¢y neifs, L 6155,
66-7, 79, M2,
Reservation nf seats for, 11, 66-7,
79, 812,
Separate elaclum(as, question,
TV, 65,
Work by Christian missions and other
organisations, Y. 31-2, 3967,

District Officers:

as Chairmen of District Boards, T.
300, 309-10,

Effect of Reforms on, 1. 200.1.

ixceutiva snd judicial powers, com-
bination of, I. 288..

Local influence of, 1. 289.

as Magistrates, pusition ang funetions,
1. 287, 299.3,

Position and functions, I, 288.7, 337.

Work of, since Reforms, 1. 287.9.

Divisional Commissioners, See  ynder
tndian Civif Service.

Dyarchy :
at the Centre, tmpossibility, 11 136-7,
138, 1456,
Nature of sustem, T1. 137,
in Provincial Fxecutives

Abolition, 11, 18, 33-5, 46-7, 136, 157,
314,

Diffrulties of, 11: 32-3,

Questions affecting  hoth sides, TI.
155-6.

Reason for system, I, 148,

Statutory provisions for carrying
out, 1. 151.

Transferred and veserved subjects, I.
148-50.

Transferved subjects, administration,
f. 152-3, 154,

Wewrking of. 1Y, 97, 329,

Working of, and  difficulticy pro-
duced by, I 156, 211-5.

INDEX.

Education :
A(lminislmti(m, defeets, I, 899,
Adult, T, 3xs,
Asdo-indian, 1. 100-1.
Aunxiliary Cowmmittee, appointment angd
seope of Inguiry, I, 378-9.
in Backward areas, I, 39¢-7.
Reitish influence on, 1. 379-80,
Bureay of Bdneation, abolition, 1, 40).
Burma, position in, 1. 79,
Central Advisory Board, abolition, 71,
401,
Central Bureau on, I5. 153-1.
Christian tissions, work of, 1. 31.2.
Conditions in 184 and early  10th
centuries, I, 379-80,
Co-operation, need for, M. 153-4.
Detects, and obstacles to progress, 1.
J85-6, 347,
Depressed elasses, 1. 38, 395-7.
Devolution of control to local bodies,
working of, 1, 397-R,
in English language, policy and result,
I. 350,
Kuropeans, T, 400-1.
quantitive Expansion since Reforme,
1 383-6.
Expeunditure on, 1920-30, 1. 363,
Lrpendifure, (L), 11. 215.
Provincial, per head, 1929-30 (L.),
1T 9233
Financial  assistance from
funds, Y1, 154-5.
Future of, grounds for ancaaragement,
1. 386-7.
General position and requirements, 1.
402-3.
Girls and Women :
All-Tudia Women’s Educational Cpp-
ference, 1. 50, 393,
Depressed classes, I. 396,
Importance of, I, 392.
Position, 1, 52,
Primary, wastage, [, 385, 899.3
Progress, f. 393,
Public opinion e, 1. 303.
Grants, system, 1. 396.
Higher:
Criticisms heard, T. 388.
Increase in numbers, . I, 487-8.
Progress, obstacles, 1. 348,
Prospects, 1. 387.8.
Provision by Qovernment and
voluntary effort, I. 3989,
Regulation, nead for, I. 38R8.g,
Teachers, conditions, [. 38x.
Tuspection, need for good and inde-
pendent system, I, 399-400,
Literacy :
Connection with  adpance torards
.vd/-([r;uarumcrm‘., 11 4.

centrai

INDEX 826

Education—cont,
Literacy—cont.
Connection with exercise of political
power, [, 381-9.
Statistics of, I, 79, 192, 382-3, 392.
Test of, 1. 383,
Local bourds, increased interest jn,
1. 319,
in Minor administrations, 1. 401-2.
I\hxh;nnmad:m, I. 393-5.
Popular attitude towards, I, 386.7,
403,
Primary
Attendance statistics by stages and
provinces, I. 384-5.
Compulsory :
Graduaal application of principle
desirable, I, 387.

Yopular attitude to, 1. 387,
Expenditure on, since 1897, 1. 384,
Wastage and slagnation, 1. 384-8.

Problom, and difficulties of, 1. 381.
Radical reforms, need for, 1. 386.
Railway schools, 1. 401,
Teachers :
Unirained, problem of, I. 398.
Women, need for, and smal} supply,
1. 392, 398.
Teaching profession, conditians in, 1,
398.
Transfer of responsibility to Ministers,
I. 380-1.
University :
Defects, I. 891.
Fxpansion, I, 390
Facilities, I. 22, 390,
Private benefactions, I, 390,
Recommendations of Calcutta Com-
mission, 1917-8, 1. 34g.
Reform, need for, 1. 391-2.
Tutocial Instruction, I. 391,
Work by Army, I, 383

€ducational Services:
Director of Public Instruction, position
of, 1. 400.
Indians and Europeans in, I, 279,
Lee Commiesion recommendations, I,
268-9.
Effect of, I. 271.
rovincialization, results, I. 400,
ruitment, 1. 400.

Electorates, Central, 1. 163, 165, 292, 223.

Electorates and Elections, Provinciat,
specimen Ballog paper, I. 135.8.
Candidates :

Bupply and position of, 1. 198.9,

Types, 1. 199-200.
Conatituencies :

Distribution of, I. 1934,

Eloctorates ang Electiens, Provincial—

Constituencies——co.nt. cont.
Rural, unwieldy size of, I. 104.
Urban, grouping of towns, 1. 184,

Corrupt practices, 1. 198, '

Corrupt practices, II. 95.

Cost of elections, I. 196.

Electoral roll, 1. 194-5,

Electors :
Attitude of, 1. 198, 814
Illiterate, 11. 290,
Uiiterate, proportion of, 1. 192,
Personation, extent, I. 195,
Prapartion to population, 1. 190-],
Vote, use made of, 1. 196-8. .

Expenses, limit to, desirable, 11,

Franchise, see that title.

Members, contact and relations with
voters, I. 201-2, 218-20, 405,

Organisation by Swaraj party, [. 199.

Poll, taking of, I. 105.6.

Uncontested seats, I. i. 198 note.

Engineers, Reserved Branch,
composition of, 1929, and estimate for
1939, I. 9701,

English languags, use of, by educated
Indians, I. 11, 12, 380.

Eurasian community, see Anglo-Indian.
Eurapean Association, 1. 47,

Europeans:
in Administrative Services, I. 46, 271-9.
i Addministrative Services, I1. 290.8.
in Army, see British troops wunder
Army, under Defence.
in Burma, humber, 1. 79.
LCapital In Assam tea industry, 1. 75.
Classes of, 1. 46-47.
Education of, 1. 400-1.
in Forest Service, I, 279.
in Forest Service, II. 288, 239,
Influence of, I. 47-8.
In Judiciary, 1, 272, 298,
on Legislative Assembly, attitude of,
I. 228,
in  Medical sorvice, - importance of,
1. 2789, )
in  Medical Service, importance of,
II. 286, 299
Numbers, 1. 47, 109.
Part played in commercial life and
organisation of India, I, 47.
Representation :
on Council of State, 1828, 1. 224.
on Federal Assembly, II, 121, 123,
on Legislative Assembly, I. 166, 168,
224,
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Europeans—conf,
Representation-- cant.
on Tegislative Councils, 1. 140, 145,
200, 201.
on Legislative Counecils, TI. 63, 69.
Neparate  clectorates, continuance,

1i. 68,
Sgeial relations with Indians, 1. 48.

Excise:

Foreign tguor (T.), 1. 254, 276-7.

Matches, V1. 242, 277,

Proceeds, Indian States share in (1),
1T, 272-3, )

Revenue from, 1929-30, 1. 363.

Revenue from, and general tendency
(L), T1. 215, 297, 230.

System, T. 364-5.

Executive Council, Centre,
see Governor-General’s Council.

Executive, Provincial:
see also Ministers and Ministry.
“Constitutional changes, demand  for,
I1. 26-7.
Emergency, special provisions for state
of, T1. 4R-9,
Future structure: TI. 33-40,
Indian Central Committee’s re.
commendations, TT. 81.
Provincial Committees’ sugges-
tions, TT. 29-30.
Provincial Governments’ suqgqes-
tions, 11. 97-9.
;Vinm'it‘i('.\‘, representation in, 11, 41,
Relotions  acith Necretary  of Ntate,
IT, 304.

Executive Councils, Provingcial:
Composition and methed of appoint-
ment, T. 150, 151, 152.
Members
Consnltation with Ministers, 1. 155-6.
Er-officio  members  of Legislative
Council, 1. 151.
Relations with rovernor, 1. 154-5.
Relations with Ministers, 1. 213-4.
Relations with Ministers, TI. 33.
Position of Governor, 1. 154,
Reservo powers of Governor, [. 151-2.

Exctuded Areas, scc Backward Tracts.
Expenditure, sce under Finance.
Famine Measures, I. 18-19, 333.
Federal Assembly:

Bye-elections, TT. 128,

Composition, 11, 104, 113, 119-20,
122-3,

Comuunal result of scheme, T1. 120.3.
Discriminatory legislation, TT. 129.30.

Federal Assembly—cont,
Ilections, 1. 114. .
Estimates and supply, procedure, 11.
133.
Financial legislation,  procedure, 11.
134, 278, 364.
Finaniwal powers, 11, 181-3, 149,
Indivect election to, by proportional
representation, TE Hi-5, 113, 114,
115-7, 1189,
Infleence, eetent of, 11, 148-9.
Lieadership, 1. 140-1, 3814.
Legislation :
Enobling Acts, 11. 1929.
Minorities, safequards for, 11. 130-1.
Legislative powers, 11, 127.9,
Iife of, T1. 113-4.
Members:
Allowances non-votable, II. 113.
Appointment of, to  (Cluvernor-
General’s Couneil, TT. 142-3,
Official members, TI. 120.
Public Accounts Committee, 17. 133.
Size, 11. 115, 119,
Standing Finance Committee, T1. 138.
Tazation powers, 11, 132, 1334,

Federal Constitution:

AlM-Tndia solution necessary, ([, 9,

Arguments for, 7. 14-15.

Complications to he overcome, 11, 197-8.

Covueil for reater India, 11. 204-6.

Development of, in Canada, II. 200-1.

Erecutive, problems in  conmection
with, 11, 199-200.

Form of ultimaie federation, 11, 198-
2001

(leneral acceptance of, 11. 194-6.

Indian States and, see under Indian
States.

Reasons for, 11. 146,
Road to, IT. 19-20.
Units of, 11, 15-16.

Feetham Committee:
ILigh Courts, IT1. 299.

Finance:
Accounts :
Audit of, I. 876, 377,
Audit of, (L.), 11, 26R.9. {

Preparation and audit, combination

of duties in Indian Audit Depart-
ment, I. 377,
Provincial, 15, 156 (L), T1. 266-7,
278.
Annual Finance Bill, 1. 252, 372-3.
Annual Finance Bill, 1I. 132-4. .
Auditor-General, functions and posi-
tion, T. 376.7, .
Auditor-General,  functions atd posic
Fron, TH 156, (1), 969,

328

INDEX.

Finance—cont. o
l)’ulunt'u( sheet of central and provwn
cial finances, (1..), II.. 215{31 Com-
Boards of Revenue, or Fman;g3
missioners, functions, I. .
Budget :
Monsoon and, 1. 333. .
Procedure, 1. 123, 869, 371, dw;aiilfn
Burmua, conscquences of IsepaQ%_?
from India, IL. 187, (L.), 236-7,
280-H.
(/e-lllf:islt;nce of provincial objects, II.
154-5. ;
Deficits, pre-RefoEn pe(’ll'(’:gi-ell.)e;o&ii:
Expenditure, see Expendi
l'c‘;‘;ifion at ’en{l of 6tle:; years under
scheme (L.), Il. 261-2 ‘ .
1’<;\\'ers of Iegi’slatur.e, I 170—;11 2529-30
post-Reform situation, I. 354-5.
Revenue, see Revenue below.
(entralisation :
Arguments for, an
248-9. ‘
pre-Reform system, I. 11%1 o190
pre-Iteform sy;;;?g @), IL. .
Tradition, L -6. '
‘ll;n tlo ’I"ransfer of India to the
Crown, I. 343.

C()??;r%];cretary of State and Council

of India, I. 181-2, 239, 242, 3679,

374-6.

i 1. 369.
by Legislatures, 1. ) 240,
Cogncil of India, Committee, 1.

362.
Debt charges, 1. 358, 0245,
I)(e;)t charges, (I.), 1L 215, 222,

DNecentralisation under Lord Mayo and
Lord Lytton, T. 344.

Devolution:
Beginnings of, a

d against (1..); 1I.

nd development, I.

g K . .
\1333; Report and action on, 1.
7-8. o ‘
ngfjon settlement, particulars of, 1 |
348-50, 352.
Reform’schemes, I. 34(I§i7. 010
Reform schemes @), II. 212

f, 11, 132-8.

Estimates, voting o procedure, I.

Estimates and supply,
350, 871-2.
Expenditure:

Central:

1921-22 to 1930-31, (L.), 11. 218-9,

58,

1929-80, (L), 1L. 215. _—
Future prospects, (L), 1. =
Heads of, I. 362

. Control by Counct

307-8.

] of India, IL.

Finance—cont. ;
Expenditure—cont.

(Fn Defence (L.), 1. 216-8.

Non-Voted, I. 170, 371.

Non-voted, fI. 83,

Provincial : e
r1921-22 to 1929-30 (L.), 11. 225-8.
1929-30, 1. 363.

1929-30 (L.)I, 12{1.2215.

Control of, I. . :

F(L)erlunrc requirements (L), IL.
5-6. .

pc2r3 Head of population (L.), I

233.
i -4
wality of (L.), 1L 231 .
Rel(?mfgtion, extent of possibility (L),

1. 211. ‘
Federal character of proposals (L),

Il 2634, )
Financial Relations Committee, se¢€

Meston Comnr}ittee.
Forecast of position up to 1940

I1. 250-1.
Grants-in-aid system (L.), 248, 275,

276. ) ) .
average Income of inhabitants, 1. 33

Indian States, see that title.

LO;::v:incial, control over, L. 37551 156.
Provineial, contral over, IL 1L 15
Provincial Loans Council (L.),

267-8, 278.
Raising of, in England, Lo
Raising of, in England (L.),336.

Local rates, yield, 1927-28, 1. ks s

Local self-government and difficu ,

1. 305, 307, 811, 312-3, 336..&

Meston Committee, ses that title.

Municipal,f E;h 305.a o

ty o e masses,

I;’gzznzes, unsuitability of,

units @), II. 247.

incial : ) .

PrXZ(lsl;fll;ts, see that tzth above. 155
Assistance of cen.tml objects, II. II:
Balances, keeping of (L),

6-7, 278.
Blﬁggets, Pre-War and Post-War

(L), II. 231-2.

tributions:
con ?921-22 to 1926-27 (L.), IL. 2355é

Extinction of, in 1927-28, 1. 352-
Moston scheme, I. 348, 349,4 .
Meston scheme (L.), IL 214. o
Delimitation of sources of reven .
. 1919, I, 125-6. ]
Exfg:nditurye, see under Expenditure
above. -
Financial settlements, I. 343, 3;14—? )
Financial stability, securtng 0/,

156.

(L),

1. 334.
as fiscal
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Finance—con¢,

Provineial—cont:

Governor’s powers, T. 113 1567
372,

Governor’s powers, 11, 89,4,

tnter-Provincial Finance Counril (L),
I, 134, 263-4, 978 .

Position at end of fop nears ynder
scheme, (1), 1. 260, 261-2.

Resources of, (I, 11, 935,

Revenue, see that title below,

Situation of, (L., IL. 99830,

Stringency in, 1921-92. 1. 3594,

Provincial Pund, 11. 117, 131-2, 133.5,
135 (L), 250-6%5 2634, 977, 278,

Pudlic Accounts Commitiee, 11. 133.

Public Accounts Committee system, T,
230, 369, 373.4.

Relations between provineial and Cen-
tral Governments, II, 156 (L.),
210, 265.

Revenue :

Allocation of, T1. 1334, 155-6.
Allocation of, 1. 350-1,
Defects of present system (1..),
IT. 274,
Joint or separate purses, 1. 350.
Lack of harmony between distri-
bution of functions and (L),
II. 210.
Meston  Committee sebtlement
and  eriticisms of (1), II.
213-4.
Reform sehemes (1), 1I. 213.
Scheme (L), II. 254-7, 259-60.
276-8.
Syster1, I. 850-1.
Assignment of all, to provinces, ob-
jections to (L.), IT. 245-7, 275-6.
Central
1921-22 to 1930-1 .y, 11. 218-9.
1929-30, 1. 358,
1929-50 (1..), 11. 215,
Growth of, 1921-22 to 1930-51
(L), 1I. 219-90.
Prospects (1), II. 999-9.
Central Board of, I, 285,
Currency profits, I. 358, 3619,
Customs duties, see that title.
Distribution -
according to Needs (L)), I1. 247-8,
250.
Population basis (L), II. 249-50.
276,
Divided heads of, system, I. 344-5.
Excise, see that title,
Forecast for next ten years (L.), 11.
252-4.
General tendencies (L.), I1. 929¢.8.
Inafequacy of, and causes (L), 17,
208-10.
Tncome tax, see under Taxation.

)
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Finance—cont,
Rovenne——eont,
Land, sce Land revenne,
Provineia)
1921-29 (L), 1L 29y,
1921-50 (1), 11, 995.8.
1929-36, 1. 38,
1929-30 (L), 11. 215.
Inelasticity of (L.), 11. 214,
Unequal vesources (o), 15 214,
rovincial gnd Central, colleeted in
the Provinces, 1928-29 (L.), 1. 230,
231,
Salt tax, see under Taxation.
Sources of, I. 335, 35R-66.
pre-British, 1. 349-3,
Tribute from Indian States, 1. 361-2.
Yield of principal sources of (1),
I1. 231,
Scheme, summary (L), 1. 274-9.
Standing Figance Committee, Central,
IT. 133.
Standing Finance Committecs, I. 216,
230, 369, 369-71.
Tarifls, see that title,
Taxation, see that title,
Mr. James Wilson’s reforms, T. 343.4.

Finance Departments,
position and powers, I. 350, 351.

Financial Relations Committee, ¢
Meston Committee,

Fiscal Convention, see under Tariffs,

Forest Services:

All-India  or Provincial recruttment,
11, 288.9¢,

British recruitment, position, L. 273,

Composition of, 1929, and estimate for
1939, I. 2701,

Turopean element, importance of, I.
279, '

Indians and Furopeans in, 1. 979,

Lee Commission recommendations, I,
268-9, 270.

Work of, 1. 979,

Forests:
Chief Conservator, 1, 943,
Revenue from, I. 363, 365-6.
Revenue from (L), 11, 215, 230,
Royalties, I. 366,
whero Transferrcd, I. 140.

Franchise :
Adult suffrage, immcdiate, timpos-
sibility of, 11, 91.
“Broad,” dificultios of, II. 88-9.
for Council of State, I. 163-4, 2923,
for Council of State, 11. 195.
Defocts of, 1. 1912
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Franchise—cont. 0.3
Defects of, 11, 92-8 - o a2,
Hatonsion, 11, 17, 54, 8990, 9.1)153 JIL
Indian Central Commiltee’s vicis,

o 5-6, 223.
for Legisiative Assemb'ly, 1. 1(13-346, 157
for Legislative Councils, L. ) s

191-2.

Limitation, reasons for, I. 190.
Local Se]f—(}overml;ent:

Municipal, I. 304. )

Resolution of 1918, rI. 302.

Rural bour;]s, 1. 1;3?:;.

) o voters,
N”ml}‘]?c?tomtcs and FElections,
Panchayats, I. 292, JO? -
I'resent, too limited, 11, 89.
Property qualification:

Defects Off', %[ 13(1)—2.

Defects o . 90. .
l’ou:t;{'ing of,’ importa'nrce ‘of, III.IQ oL,
1"1‘(1fuincial Committees v'r,e}us,” I.I 9
Provincial Governments’ mfug.;,1 .
Revision after ten years, II. 13.3 ”
Southhorough Committee, I'I 76, py
Nouthborough Committee, . y

182. 3
Women, T. 49, 134, 137, 191, 223
Women, 1I. 93-4.

. Southhorough
. Committee, see .
Frarlch(;:"m“me under Franchise.

see  under

Gandhi, Mr.:

249.
est, 1922, I. 2

gzlr‘l-(lz)-operz’ltlon movemgnﬁ,
Passive resistance campaign,

[. 2479.
I. 236.

GZ‘:L‘)uarr:{ion from Assam, movement, L
74.

Go(?edlféml Provinces and Berar, I. 71,
. i Central

Government of India, see
Government.

G ment Publicity:
o Tk of, 1. 262, 406-81.; y
Means of, Note by Lo
II. 164-6. .
possible Methods, 11, 1634 .

Need for, II. 162-3.

Burnham,

. )
Governor-General (Viceroy 0.
As::nt to Provincial Bills, IL.
Position of, I. 177. to
Oljiltcll:? (("Jharter Act of 1833 dow
v 1921, 1. 111-2.
Position of, 1. 138.

Governor-General (Viceroy)—cont.
Powers, 1. 22, o L
lo(l,feiti;ibhtion of legislation, Ij&. 114
Certification of legtslqtzon, e.ncieq
Issue of ordinances in emerg ;
D15, 287, .
S(gfeg'lmr&ing of minorilies, 1169130
Sanctioning of leg{slatl.oll, 1. 112!.9
Sanctioning of legislation, II.I 1-77
Special powers, and use of, TI. s
178, 251, 252, 255, 371-2. 89
Relatior;s with Indi-z_m States, I.I% 10.
Relations with Indian States, 11. 10,
96-7, 203.
I{('lalr‘,‘r')ons’ with Secretary of State, IL. .

-5.
Resp:z)orllisibility to Secretary of State,
. 179. o
Sup;rin%fendeﬂce, direction and control
' of Governors, II. 150.

Governor-General’s Council :A
ition :
Colzggzslmd onwards, I. 112, Ilz'i.lature
Elected Members .of 1%8011432-3 y
rospects of inclusion, L1 I
F’ft)tmg changes, provision for,
9-40. o .
Comr})isition of, and functlrc)nsl,4g. 173
Development, Toom for, IL. .
Meetings of, I. 176.

/
M;In;bmf;:;ship of Chambers of Legisla-

I. 163, 174.
E:—l:;;i’cio members of  Federal

bly, II. 120. ]
I’o‘:;;sl?os,y:iistributzm of, TI. 141-2.

Posit_ion ti'nngm]t[nc;{hzf State, II. 127.

8:32%23;3& II. '13t9_14;2£ o

Selection an‘:li az;zl)fmi 313‘% 4 '
Memnll)oe’;g;;l”of, 1C:iot;nfm(mde'r-«mfChwf,
Posigil::%l,z téﬁﬁ’trﬁ% with British Cabinet,
S"“’f?f"’?%fiﬁfﬁeaf T emmente T

151-2.

nors, Provincial:
Gog:;trol by the Centre, II. 150.
Pensions, II.I29135—1. o6
ition of, L. , . . '
ggi;:;g: re daily work of Ministry, 1T
37.

Pog‘];resrélency, II. 48-9, 84, 150,'

Financial, 11. 83-4, 156.

islative, I1. 82, 83. ‘
gsg:fr?ding’, TI. 35-6, 38-9, 150.
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Governors, Provincial-—cont,
Powers—cont.
Reserve or special, and use of, |
) 1f42-3, 1512, 156-7, 217-8, 920 472,
Safeguardi inorities 6,
13(;_ ing of minorities, 1I. 36,
Qualifications and i )
: ori i
R poeriod of holding
Relations with Members of Executive
?;;nlcﬂ and  with Ministers, T
54-5. T

gdle of, under new systewm. T1. 39
ask of Governorship, {. 156-7. -

Gujerat,
language in, 1. 13.

Gujerathis, of Bombay, 1. 58.
Gurkhas, recruitment, T, 96,

Gwalior,
area and population, I. 84, 110.

Hartog Committee, sce Auxiliary Cow-
mittee under Education. ‘

High Commissjoner for India, position
and functions, 11. 39-10,

High Courts, sce 1 . ici ini
g tration,\w under Judicial Adminis-

Hill tribes of Assam, 1. 75-4

Hindi language, I. 11 ¢
Bihar, 1. bg noter 19
Central Proviuces, I. 71, ¢

, LT, 62,
Chota Nagpur, I, 69, '

Hindu Mahasabhaites, party, 1. 257,

Hindu-Moslem tension:
Caunscs of, 1. 25-7.
Effect.on 1926 eloctions, 1. 257.
folloI\-vnégg.Non-coopemﬁon movement,
szforms, influence on, 1. 28-%0
Riots, 1. 27, 28, 253, .

Vieeray’s appeal, 1. 27, 29
Hinduism, I. 24,

Hindus:
see also non-Muhammadan
5.
Bgngal Presidency, 1. 61.
Bihar and Orissa, 1. 68
Burma, I. 78, '
Indian Syates, [. 25.
I‘\\’Y[udl}'as Presidency, I. 56
rth-West I
No 3124Yest Frontier Province, 1. 317,
l\unmillwg\:s and distribution, 1. 26, 108,
Punjab, I. 66.

INDEX.

Hindus—cont.
Representation of :
on Council of State and Legislative
Assembly, 1022 1. 224,
on Federal ssembly, II. 11R.

Hyderabad State:
Area, 1 eV
. llw;fnpulatmn and revenue, . 84,
Hindus and Muhammadans, 1. 23,
L:}u;,:u:\gos, I. 13,
Litevacy statistics, 1921, I, 382

Imperial Preference, sce under Tariffs.
Income Tax, see under Taxation.
Independent Party, 1. 227,

India Office, staff, 11. 309.

Indian Central Committee:
Appointment of, I, xx
Suggestions of, s . {
{ see  under par T
s , cr particular
7, 9
Value of co-operation of, 1. xxii

Indian Christians, see Christians

Indian Civil Service, 1. 273-4.
see S;Li‘slti)ces:\ccunty Services  wnder
:\H-Jnt'lm and Provincial Services, dove-
tailing of, 1. 265. ’
l{o;u':h of Revenue, or Financial Com-
_msioners, functions, 1. 283,
gntwh'I'fa(:ruitnlent, position, {, 273.
omi);;‘:;)t,ml_r% (2);’().]1?29, and estimate for
LOM}Z?:-;;E,S’LC(;;:)’:OI of, hy Council of,
CO?MIIZZZ‘ZT"(%?%({’?F of, by Council of
l)%strict Officers, see that title
District Sub-divisions, I. 281-2.
Divisional Commissioners : .
Funetions, ete., T, 282-3.
‘ I".ufsure of, 1. 256, 98K 290 293,
Indianisation, Tee Commission recom-
mendations, 1. 270.
Organisation, 1. 281.201.

Indian National Congress, T. 248.
Leaders, (-.'_mdi(_lutures for membership
of Legislative Assembly and Coun-
cils, 1923, 1. 254,

Indian Press:
Attitude of, I, 407.
C‘i.rculuti(m of, 1. 261.
C i ;
trvz;;;:.izl(l);,h’ ;J]{ ll(jll;igfn'nment policy
(Tlns'sos of newspapers, 1. 261
Indian-owned newspapers . charac-
teristies of, 1. 961.2, ) o
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Indian Press—cont.
Influence of, 1. 261, 262, 406-7.
Protection to public officials  from

charges i, suggestion by Lord
Burnham, 11, 166.
Restrictions, extent of, I. 262.

Indian States:
Aroa and population, 1921, 1. 108-10.
British cantonments in, 1. 87.
Butler Committes, see thut title.
Chamber of Princes:

somposition, L. 89-90.
Constitutional importance,
Insuioution of, I. 89.
Powers, 1. 90-L. ‘
Relations of Viceroy wi
Standing Committee,
Working of, 1. 208.
Characteristics of, L. 8
Common needs with
11. 11-12. .
future Conference with, I. xxu-1v.
future Conference with, 11. 194, 195.
Council for Greater India, see thal
title.
Currency, 1. 88.
Defence :
Arrangements, L. 87,
Obligations to, 11. 169.
Position in new schemé, 11, 179-80.
Economic unity. with rest of India,
need for, IL. 11,
Federal Association w
Cantious advance,
202-3.
Complications to
197-8. )
Form of ultimate jederation, IL.

198-200.

General acceptance of Idea, I1.
194-5. _
Matters of common concern, drawng

of list of, 1I. 208, 204-5.
Preamble to new Government of
Indin Act, Ii{.i 203, 204. for
Procedure and prowision
aceretion of unzts,.II, 201-2.
Standing Consultative .Qommzttge
representative of British Indiwa
and States, 11, 203-4.

L 9L
th, II. 203.
90.

4-5. .
rest of India,

th rest of India:
need for,

be overcome, !

Finance:
Claim to share of customs, (L), 1L
270-2. )
Share in proceeds of excises, L.),
11. 272-8. ) )
Geographical unity with rest of India,

11, 10, 193.
Hindus and Muhammadans, numbers,

» T1.26.

Import and export duties, I. 87.

Indian States—cont. >*
[nternal autonomy of, II. 12.
Internal government, I. 85-6.
Judicial administration, British
jurisdiction, exvent, 1. 87-8.
List of, areas, population and
revenues, I. 83-4.
Literacy statistics, 1921, I. 382.
Political untty with rest of India,
need for, 1I. 10, 193.
Posts and telegraphs, 1. 88
Relations with foreign pewers, I. 87.
Relations  with (tovernor-General,
178-9.
Relations with Governor-General, 11
196-7.
Relations with Paramount Power, I
85-6, 88.
Relations with Paramount Power, II.
196-7. )
Representation on League of Nations,
Tribute, L. 86-7, 361-2. :
Troops, services during the war, L. 88.

tndian Taxation Committee recommenda-

tions: i
Income tar (1), 1. 256.
Stamps (L), 1. 255.

Indirect [Election, see
Assembly.

Industrial matters: .
Distribution of functions e, 11, 157.

Legislation, I
Industry, see GComm

under Federal

erce and Industry.

Infant mortality, I 51.

terigation
Central Board of, 1. 236.
Charges, system,

Development, I. .
Eﬁ'ectspin rural districts, I. 18.
Revenue from, 1929-30, 1. 363"' %0
Revenue jrom L., IL 215, 227-8, 230.

jrrigation Services: )
All-1ndia oT Provincial recruitment,

11. 288-90.
British recruitment,
Lee Commission

position, 1. 273
recommendations,

1. 270.

Work of, L 274-5.
Jails and Justice: ‘
Expenditure, 1929-30, I. 363.
Expenditure, 1929-30, IIL. 215. )
Jains, number and distribution, I. 80, a1,

Jats,

in the Punjab, 1. 66.
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Jirga system, see under Judicial Adminis-
tration,

loint Free Conference:

Procedure by, letter from Johu Simon
to Viceroy, I. xvii-xix,

Taking of evidence hy, 1. xx-xxi.

Judicial Administration:
Composition of judiciary, I. 295-7.
District  Magistrates, position  aud

functions, 1. 287, 292-3,

Frontier Crimes, Regulation of, 1901,

L. 320-1.

High Courts:
Adwministrative control over:
by Central Government, [L
299-30, 300.
Nature of, 11. 300,

Composition and powers, 1. 204-5,

Erpenses, bearing of, on Central
funds, 1. 300, 301.

Fees, as source of Central vevenue,
11. 301-2.

Judges, appointment methods, 1L
999, 301.

Member for, 11. 142,

Relations with Fxceutive, II. 30},
302.

Uniformity of treatment, desirability,
1I. 299, 302-3.

Higher officials, confidence in compet-

ence and integrity of, 1. 296,

Indian States, 1. 87-8.
Indians and Luropeans in, 1, 272,
Jirga system:

Baluchistan, 1. 326-8,

Baluchistan, 11. 106.

North-West Frontier
1. 320-21.

Judges

District and Sessions, jurisdiction,
selection  and  appointment, I
2934,

High Courts, qualifications and
method of appointment, ete., L.
204-5.

Subordinate, I, 203.

Lowest civil and criminal courts, 1.
202.

Magistrates, organisation, position aud
functions, I. 202-3.

Munsiffs, 1. 293,

Organisation, I. 292.7.

Panchayats, see that title.

Presidency Courts, [. 294,

Privy Council, appeal to, 1. 204.

Tahsildars, [. 293.

Village headmen, I. 292,

Province,

Justice Party, Madras, I. 201, 203-4, 209,
211, 212,

INDJEX.

Jute industry, Bengal, 1. 61,

Kachins, in Burwma, I. 7.

Kanarese language, [. 11 note, 13, 57.

Karens:
in Burma, . 79.
Represeniation on Burma Legislative
Council, L. 140,

Kashmir State:
Area and population, I. 84, 110.
Mindus and Muhanunadans, 1. 25,
Tanguage, 1. 13.
Yiteracy statisties, 1921, 1. 332

Khans, of North-West Frontier Province,
1. 317, 324,

Khasi and Jaintia Hills, administration,
11, 109.

Khassadars, guarding of Khyher Road
by, 1. 319-20.

Khilafat movement, 1. 247, 249.
Khyber raifway, guarding of, T. 319-20.
Khyher Road:

Administration in neighbourhood of,
1. 320.
Guarding of, by Khassadars, T. 319-20.

Kodaqus of Coorg, I. 329.
Kshatrya or warrior caste, T, 35.

Labour:
Conditions of, I. 21.
Representation of :
on Bombay municipality, [. 304.
on Legislative Assembly, 1. 164, 168,
on Legistative Councils, I, 139-40,
145.
on Legislative Councils, 11, 74-5,
Whittey Commission, 11. 74, 157.

Laccadive Istands, adininistration, T. 57.

Lahaul Valley, backward tracts, adminis-
tration, 1. 67-8.

Land Revenue:
pre-British system of, T, 337-8, 3d1.
Collectors : .
see also District Officers wader Indian
Civil Service.
Position of, 1. 337,
Diversity of systems, 1. 342
General tendencies, (L.), 1I. 226-7.
Local cess on, (L.), II. 244,
Permanent settlement:
Consequences of, . 340.
Nature of, and operation, I. 3345,
339-40. .
Origin of,-1. 338-9.
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Land Revenue—cont.
Revonue from, I. 363.
Revenue from, (L.), 11 215, 230.
Settlements:
Periodical, 1. 342.

Permanent, se¢ Permanent settle-

went above. :
Ryotwari system, I. 241
Systems in provinces other
Bengal, T. 340-2.
Situation since Reforms, 1. 363-4.

i
System under East India Company,

1. 338-40.

Land Revenue and General Administra-
tion, provincial expenditure, 1929-

an, (L), 11 215, 233.
Landholders:
Indian, I. 23.
Representation of :

on TLegislative Assembly, I. 165, 16%.
on Legislative Councils, I. 140-1, 145.
on Legislative Councils, IL. 75-8, 80.

Languages of India: 1. 11 note, 12-13.
Bihar and Orissa, I. 68-9.
Bombay, I. 87.
Burma, 1. 79-80.
Central Provinces and Berar, I. 71.
Chota Nagour, I. 69.
Madras Presidency, 1. 55-6.

Law and Order:

see also Police. )

Attitude of Legislative Counecils T.
217.

Expression, meaning of, 1. 125.

Expression, meaning of, II. 42-3.

Gopernor’s powers, 11, 86, 42.3.

Provincial expenditure per
1929-30 (L.), I1. 233.

Transfer to Ministers, IL. 42-8.

head,

League of Nations,
India in, 1. 9-10.

Lea Commission, (Royal_Commigsion on
the Superior Civil Services 1n

India):
Recommendations, I. 46, 263-70, 271é
Recommendations, I1. 190, 286, 288,
200, 201, 202, 294, 296, 314.

Legislative Assembly:

1923-26, attitude of
tion, I. 255.

192326, situation at com
and working of, I. 263-8.

1927 onwards, situation ab _commenc;—
ment of, and composition of, L
256-7. i ¢ 1

Ceptral Moslem Party, attitude of, 1.

228.

, towards constitu-

mencement

than

Legislative Assembly—cont.
Composition, I, 140, 145, 164-6, 168.
1998, I. 224,
Elected members, 1. 164, 165-6, 168.
Nominated members, I. 164, 168,
227.

Official members, 1. 164, 168, 227.
Conduct of business, 1. 224-5.
Constituencies, sizes, I. 221.

Direct representation, difficulties, I.
221,

Disagreement with Council of State,
cases, 1. 225.

Electorate, 1. 222-3.

European members, attitude of, I. 228.

Federal Assembly in place of, see that
title,

Tinancial powers, use made of, I. 229-

Franchise, see that title.

Government legislation and resolutions,
I. 228

Governor-General’s power, and use of,
1. 177, 178, 251, 252, 255, 371-2.

Grouping in, I. 226-7.

Indirect influence of, I. 231.

Official Bloc, I. 227-8.

Power and influence of, I. 228-31.

President, position and influence and
contrast with Westminster, I, 226.

Public Accounts Committee, functions,
composition and working of I
230, 373-4.

Questions and resolutions, I. 229.

Representatives, divorce from life of
constituencies, 1. 221-2,

Standing Advisory Oommittees, T.
231. ,

Standing Finance Committee, com-
position functions and working of,
1. 230, 371.

Swarajist party in, I. 254, 256, 9257.

Women voters for, I. 223.

Legislative Councils, Provincial :

Attitude to law and order, I. 217.

Communal representation on, see that
title, -

Composition of, and representation on,
I. 1334, 137-40, 140-1, 144-7.

Conduct of business, I. 218-7.

Constitutional revision, provision for,
II. 80-2.

Control over whole field, 11. 3b.

Discriminatory legislation, 11. 129-30.

Flected members, I. 133, 134.

Enabling Acts, T1. 129,

Essential legislation, method of secur-
ing passing of, I. 142-3.

Fxpert revising body, II. 100.

Evolution of, I. 114-9. .



Legistative Councifs, Provincial— unt,
Vrauchise, see that tifle,
Grand Committee procedure,’ Montagu-
Chelmsford scheme angd rejection
by Joint Select Committee, 1. 123,
Legislation : '

Minovities, safeguards for, {1, 130-1.

Nature and valume of, 1, 214.9.
Rejection of Goverument Bills, I,
218-9.
Legislative powers, ¥. 149,
Fegistative powers, 11, 82, 83,
Lite of, exteasion to five years, 11,
53-4,
Muzimwen Ufe of, in the past, 1. 52,
Members, allowances, 1. 199,
Members of Executive Councils e
nfficia wemhers of, T, 151,
Ministerial elected wmnjorities, absence
of, T. 211, 214-5.
MMinisterial members, 11, 0.
Nowinated members, 1. 183, 134, 144,
210.
Nominated members, 11, 79-80.
Official bloe:
Avaolition, 1T, 72.8,
Provincial Commnitéces” and Govern-
wments’ views, T, 72.3.
Woarking of, I. 210, 214-3.
Working of, 11. 72.
Official members, 1. 133, 134, 144.
Relations with Federal Assembly, 11,
118, 117,
Representation of backward tracts,
I. 160-1.
Neze, TI. 54-5.
Standing advisory committees, J. 217.
Standing Finance Committees, see
under Finance.
Women members, TL. 7R-9.

Linlithgow Commissian :
Agrienltural canditions, 1, 15,
dgricultural Research Conneil, 11, 153,
Recrvitment, 11, 289,

Literacy, see under Education.
Litigation, prevalence of, 1. 299,

Local Self-Gavernment;

Appoiniments, 1. 313-4,

a British creatien, I. 298,

Cantonment Boards, 1. 305,

Chairmen, elected, effect of system and
advantages of Pistrict Officer as,
1. 309-106, 311, 314,

Character of, before Reforms, I, 301-9,

Compunal and  sectional  differences,
effect of, 1. 311,

Coptrast with, in Bnglad, T, 301

INDEX.

Local Seif-Government—c,nt.

Control over, want of, ¥ 810-1.

Decentralisation and deconcentration,
types, 1. 301,

Diflicuities of foead adnunistration, L.
3i1-2.

District Boards, composition  and
powers, {, 805-6.

in  Hducation, working of, 1. 312,
397-8.

Klective system, effoct of, 1. 3up-1
311, 312,

Blectorate, attitude of, 1. 314-5,

finance of, and difficulties, 1. 311,
312-3, 336,

Frauchise, Resolution of 1IN8 7y, 1,
302, ’

Government grants, I, 313,

Local, Taluq or Circle Boards, 1
306. ’

Lordggé\{ayo"s Resolution of 1870, 1.

Medical work, interest in, I. 219,
Municipal ;
Beginnings of, 1. 298
Development  as  vesult of Lard
Ripon’s Resolution of 1882, 1. 300,
Winange, J. ¥,
Lord Mayo's Resalution of 1870,
1. 2p9.
Municipalitieg
Composition and {functions, 1. 303-5.
Fatlure to colloct taxes, I, 313,
North-West Prontier Provinee, 1, 319.
Obstacles to advance, 1. 308-10.
Panchayats, see that title,
Progress, ostimate of, 1. 307-8.
Pravincial Legislatures and, I, 303
Resolution  of Lord Chelmsford’s
Government, 1818, 1. 3pe.y.
Lord Ripun’s Resolution of 1889,
effects of, 1. 299-300,
minor Rura) authorities, [, 306,
Rural authorities, finance of, {, 307.
Raral Boards:
Development of, as result of Losd
Ripon’s Resalution of 1882, . 300.
[ncomo, 1092728, 1. a3,
Taxation, reluctance of clected mem
bers to impose, 1. 513,
Union Boards, see Panchayats.
Village government, Resolutian af 1018
re, 1. 308.

Lutknow Pact, sce  wader Cammunal
Representation,

Madras Agency Tracts:

ddwinistration, 11, 1018, 111-2.
Deseription, I, 567,
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Madras City: o
Municipal government, beginning and

8

Qevelopment of, 1. 298. !

Municipality, composition and Fane
{ionsg, T -4

Madras Presidency: : .
Area, descriptios, population, etc., I
2, 95, 32, T, 10810
non-Brahmins, positon of, 11{ ’oi 0
reformed Constitution, worging oh
2034, 211, 212, 21‘8, 219.
District Doards, ,~[ 306. 299
Education, L. 385, 396, .
Klectors:
Female, 1. 137, 223,
Proportion to popul
F‘?Jrcli(;i;) of 1929-30, 1increase over
1912-13 (L), 1L 281, 232.

iture :
Empég:ﬁ:»paﬂsm with other Pro-
1L

ation, L. 191

Fuuxce:eéf;éhﬁﬁfwih),
per gzgf;%, 19§9«3;) L), I 233.
l;d{:z:g&aﬂcil;én eéxp;anditl’lre, estimate
Rg:nﬁf?%oﬁilgzﬁg Ly, 1L 29,
230, 23.

Stringency and gongequences, L.

G—OVernor; apecisl powers, uaseIo-f,Sé24 218.
BTCIBS apetom, %Zank;::gkn ‘L. 292-6.
Judicial system, 0 , ]
Jsstice Party, 1. 201, 9034, 208, 211,

212.
Jand vevenue systems, I. 343, 342, 364.
Languages, éo 13A'}
Lepislative Councii:
Ender Act of 1861, 1. 115, i
Attitude to law and order, 1. 237.

tion and representabion on,
oo, 1 140, 144-7, 188, 189.

134, 189
E}iction;, 1. 195, 197, 199, 200.

Literscy statistics, 1923, L :g&l-% a1
Local seli-government, ,

3145
Panchayats, T
Pablic. Service
Recruitment from,
- 97.

reseutation of :
Re(?n Counei) of State, 1. 1(15';6
on Council of State, II.I 290,
on Federal Assembly, 'I 020, 6
on Legislative Assembly, L. X 3
168, 221, 293,
Btanding Finance
Swarajist party, 1. 204,

Com.misséon, IL‘ 296.
during the’ war,

Committee, 1. 870

Mahrattas: s )
) 57.
Borpbay Presidency, I. o
‘l)lfepresentgtion on Bombay Legislative
Council, X. 34, 139 ) -
Resgrvation of seafs for, Boinbay, 1.
60, 63-4.

Malabar: o
;l)epressed classes, disabilities of, 1. 38,

Syrian Church in, I. 3L

Malaria
proble’m of, in Bengal, I. 62.

Malayalam language, 13.

Mappilias {Mopiahs) N
sgsdras Presidency, I. ag.
Outbreak, 1921, 1. 239, 251.

Maps:
i d of Vol. L ]
III;:Zliiaz‘xyneirmy, sourceg of xecrmtxvnent,
1. 86. )
i e, 1. 316.
North West Frontier Province, .
O:ilssa linguistic map, end of Vol 'II

arathi language, 1. 13.
MCentral Provinées apd Berar, 1. 7L

72.

adustry. ) .
M?l:;it::l;pment of, and considerations ré

excise duty, (L), 1L 249, 277.

i ! th:
ical refief and public heal
Mi‘;;f;ma nature of problem, 1L 11.
Central Burean, II. 154. -
(lo-operation, meed for, 1. 153,
Expenditure on, L. 363, 32;35
Lrpenditure on, (1.), 1L S
Financial assistance  from cg
funds, T1. 154-5. i .
Local boards, jncreased interest iu,
o i head
Provincial expenditure  pev )
199980, (L), 1. 238.

jcal Services: .
M%’ritis’n recruitment, position 7,
278. )
Civil surgeons, position of, I 977-8.
Double réle of, I, 277-8.
Furopean element:
Imgortance of, 1. 2788,
Need for, II. 292. -
Number of, and wtal, I. 272,
Lee Commission recommendations,

I

268-9. o .
Public Heath Commissioner to]fhé oy

ment of India, functions,
Work of, I. 2788,
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Meston Committee:
Recommendations, 1. 347-50, 352, 353-4.
Recommendations, 11, 182, 2134 255,

Military situation, sec Defence.
Minicoy, administration, 1. 57.

Ministers :

sec ulso Ministry.

Conferences of, under auspices of Cen-
tral Government, T. 234.

Chief Ainister, 11. 39-40, 41,

Chief Minister, Madras, I, 203,

Consultation with Members of Wxecu-
tive Councils, 1. 155-6.

Joint respounsibility, 1. 152-3, 212, 213.

Joint responsibility, II. 33-4, 39.

Minor Ministers or Under-Secretaries,
I1. 34-5.

Numbers and titles, 1. 152,

Official, T1. 39, 48.

Position in  ecvent of change of

Ministry, 11. 42.

Position of, I. 150.

Relations with Execcutive Councillors,
1. 1556, 213-4.

Relations with Executive Councillors,
I1. 83

Relations with Governor, I, 154-5.

Relations with Governor, I1. 33-42.

Relations with legislature, 1T. 33, 40.

Responsibility, reality of, 11. 33-9.

Responsibility of transferred  side,
failure to establish, 1. 213-4.

Results achieved by, I. 212-3.

Salaries, dependence on  Vote in
Supply, I. 151.

Salaries, dependence on Vote in
Supply, abolition, 11, 34.

Selection of, I. 211-2.

Selection of, TL. 39-40, 48,

Status, 1I. 54,

Tenure of office, I, 150-1, 152,

Vote of censure only against Ministers
as a whole, T1. 34. 40.

Working of reforms, I. 211-3.

Ministry :

see also Ministers,

Composition of, II. 35,

Criticism of scheme, possible grounds
for, 1I1. 41.

Differences of opinion, procedure in
cvent of, T1. 38.

Meetings, procedure at, 11, 37-8.

Secrctary to the Cabinet, establishment
of post, II. 37,

Minorities:
sce also Communal Representation.
Safequarding of, Il. 22-3, 36, 81, 94,
130-1.

INDEX.

Mopiahs, sce Mappitlas.
Morley-Minto Reforms of 1909, 1. 117-0.
Moslems, scec Muhammadans.

Muddiman Committee:
Recommendations, 1. 3534, 255-6.
Recommendations, 11, 97, )

.

Muhammadans:

Agitation in connection with Turkish
peace terms, 1. 246, 247,

Baluchistan, 1, 325,

Bgngul Presidency, I. 61.

Bihar and Orissa, 1. 6%,

Burma, 1. 78.

Edu(v:atmn, position and requirements,

L. 393-5.

Hindu-Moslem tension, see¢ that {ille.

Madras Presidency, 1. 56.

North-West Frontier Province, 1. 317,

324.
Numbers and distribution, I. 94.94
109, 110. ’

Percentage  of  population and of
volers, 11, 92, 93,
Punjah, 1. 66.
Representation of ;
on Caleutta municipality, 1. 304,
Constituencies, distribution, 1.
193-4.
on Council of State, 1. 163, 167, 294,
on ederal Assembly, IT. 118, 121,
123,
History of, 1., 118, 183-9.
on Legislative Assembly, I. 165, 168
189, 224.
onMPegislative Councils, I. 137.8,
4,
onﬁlL)egislative Councils, YI. 56-63,
71-3,
Number of seats, TI. 71-2,
Primaries, system, 11, 61.
Resolution of Al-India Musling Con-
feremece, 1929, 11, 58, 84-5.
on Rural district Boards, 1. 305,
United Provinces, I. 63.

b

non-Muhammadans, representation :

see also Communal Representation nd
Depressed Classes,
Constituencies, distribution, I. 193-{.
on Council of State, T, 163, 167.
on Federal Assembly, 1I. 121, 123.
on Legislative Assembly, I. 165, 168.
on Illza/;ir,iflutive Councils, I. 138, 139,
=i,

Municipal Government, see wndor Locnl
Self-Government,
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Mysore State:
Arca and population, L. 84, 110.

Languages, I. 13.
Literacy statistics, 1921, 1. 382.

National Liberal Federation, I 248.

National Unionist Party, Punjab, I.
207-8.
Nationalist Movement:
Nationalist movement, I. 11, 4‘0‘;—‘9.
Nutionalist movement, 1L 12, 316.
316.
Nationalist Parties, I 227, 250, 257.
Nehru Report:
Nohru Report, I. 98, 100. s
Nehry Report, 11. 24, 56, 91, 175.
Nepal
rgm':xitment of Gurkhas from, I. 96.
Nepalis, in Assam, 1. 75.
Nicobar Islands, see Andaman and
Nicobar Istands.
Non-Cooperation movement: I 247-8.249
Dangers of situation caused by, I. ,
250.
Origin and objects of, I. 247-8.
North-Eastern Frontier, defence, IL. 177,
185, 186.
North-West Frontier, defence, see Ex-

ternal under Defence.

North-West Frontier Enquiry Committee,
sce Bray Committee.

North-West Frontier Provin.ce:
Administration, 1. 82, 173, 316, 3189,
324.
Adwinistration, 1L. 102-6. )
Are'a, descriptfon and population, 1.
95, 108-10, 316-7.
Chief Commissioner,
(onstitutional advance,

position, IL 106.
need for, IL.

102-3. )
Constitutional problem and all-India
nature of, L. 821-3.

in relation to Defence of India, I1. 102.

Districts of, I. 31§.'
Education i’n, position, I. 40.})-21. oreas
Financial relations between tri a'5

and Test of province, II. 104-5.

Formation of, I. 317-8.

Jirga system, I. 820-1.

Legislative Council:
Composition, 1L 103.

o Powers, 11. 104, 105.

Local self-government, I. 319.

North-West Frontier ‘,Province——cont. I
Political. advance, argument for, 1.

323-5. ) . I
Recruitment from, during t'he‘z war, L.
@. B

Representation of:
on Central legislature, 11. 104.
on Council of State, I. 167.
on Council of State, IIiIIO4,22126.
on Federal Assembly, II. 122.
on Legislative Assembly, I. 164, 168.
Tribal areas:
Administration, I. 319-20, 321-2.
Administration, III:all901—2.
Conditions in, I. . ]
Monvement to and from Afghanistan,
1. 323.
Police force, 1. 322.

North-West Provinces (now United Pro-
vinces) : '
Land revenue system under East India
Company, 1. 341 .
Legislative Council, under Act of 1861,

1. 115.

Opium: .
Export, position, I. 361. )
Pffduc}tion and distribution, Govern-

ment control, I. 360-1. .
estimated Revenue from, 1929-30, L.

358.
Revenue from (L.), 11. 215, 220, 230.

Orissa, see Bihar and Orissa.

Oriya language: .
Chota Nagpur, I. 69.
Orissa, I. 68.

Oriyas '
distribution of, TL. 50.

Oudh, ]
see United Provinces.

Panchayats: ]
Composition and franchise, etc.

election method, I. 292, 306.
Development, and stabistics, 1. 306-7.
Difficulties in connection with, I. 807
Jurisdiction and functions, I. 292, 306.

Revival, I. 335-6.

and

Parsis L 5.8
Bombay, I. 57-8. .
Number’ and distribution, I. 30, 109.

Parties: ‘
Central Moslem, I. 227, 228, 257.

Growth of, effect of temporary constitu-
tion, II. 6. .

Hindu Mahasabhaites, I. 257.

Independent, 1. 227.
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Parties—cont,

Justice, Madras, 1. 2€1, 203-1, 209, 211,
212.

in Yegislative Assembly, I. 224-7.
in Legislative Councifs, 1. 200,
National Unionist, Punjab [. 207-8,
Nationalist, I. 227, 250, 257.
Responsive Co-operation, I. 258-7.
Swarajist, see that title.

Pathans,
North-West Frontier Province, 1. 317,
319, 322, 323.

Peshawar Municipal Committee, T. 324.5.

Police :
see alse Law and Order and Security.
Services under Services.

British recruitment, position, I. 273.

Communal influence, absence of, T1, 44.

Canuposition of, 1229, und cstimate for
1930, 1. 270-1, 272.

District Superintendent of, relations
with District Officer, 1. 287,

estimated Expenditure, 1929-30, I. 363.

Indian Minister of, difficulties, I1. 44.

[nspector-General, position, 1. 283,

Tiee Commission recommendations, f.
268-9, 270,

Grganisation of, TT. 43,

Religious divisions, tribute to work of
police in connnunal riots, ete.,
277.

as Transferred subject:

drguments for, and against, 11. 43-4.

Consideration from point of view of
police constables, 1N, 44-5,

(.1.D., position, IL. 157.

Effect on pudlic confidence and
seeurity, 11. 45.

Recommendations, 1I. 46-%,

Work of, I, 276-7.

Politics, course of cvents since 1020, 1,
246-60,
Population statistics, I. 12, 10810,

Posts and Telegraphs Department,
loss on, 1. 361.

Press, see Indian Press.

Probortional Representation, 11, ¢1-2,
see also  Indirect  Blection  wnder
Federal Assembly.

Pravincial Boundaries:
Commission, recommendation, T1. 26,
Redistribution, 1116, 19, 24-6, 55,
312.

<

il
T

Provincial Committees:
Appeintment of, . xx.

Provincial Committees—cont.
Nuggestions of, sce under particular
subjects.
Value of co-operation of, 1. xxii.

Provincial lepislatures, see Legisiative
Councils, Provincial,

Public Accounts Committees, see wunder
Finance.

.

Public Opinion:

see afso Indian Press,

Kquality of status with Kuropeans, de-
mand for, §. 403,

Force of, 1. 407-8.

Formation of, 1, 406-7.

Government  press  and  platform,
absence of, and danger of, . 407.

Opportanity of the future, 1. 409.

Palitical  consciousness, extent of,

.I. 404-8.
Political thought, pace of advance,
1. 408.
Public Service Commissions:
flentrad -

Constitution, V1. 204.5,
Funetions, 11, 995.
Madras, 11, 296.
Provineal .
Appointment, method, 11, 297.
Jomid, {1 297,
Political wflucnce; need for freedom
from, TI. 297,
Provincind (fommittees’ and Gowvern-
ments' views, 11. 204,
Recommendations, 11, 205-7.

Punjab:
Agricultural tribes, position of, 1. 66.
Alkali movement, 1920-25, I. 253.
Area, description, population, etc.,
1. 12, 25, 65-8, 108-10.
Backward tracts, I. 67-8.
Caste system in, I, 606-7.
{Communal distribution, 1, 66-7.
reformed Constitution, working of, 1.
2078,
Dristrict Boards, 1. 305-8, 307,
Fducation in, [. 3885, 386, 387 nete,
396, 398, 399, 402,
Electors:
Female, 1. 137, 223,
Proportion to population, 1. 191,
Finance

Budget of 1929-30, inerease orer

1912-3 (L), IL. o3, 232,
Expenditure:
fomparison  with  other Pro-
vinees, (1), 11, 234.
per head, 1929-30, (L.), 1I. 233
Meston scheme, 1. 319,
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Punjab—cont.
Finance—cont,
estimated Revenue and ex
1920-30, 1. 363, o
Revcnucs}, 1921-1929, (1), 1L 229,
230. . e
Stringency and consequence:s*), 1. 333.
Judiciary, composition of, I‘ 296.
Land "revenue system, I. 342.
Land Alienation Act, 1. 66, 1
Language, 1. 13.
Legislative Council:
under Act of 1861, L. 115. -
Attitude to law and order,.I. 218.
tandidates, residential qualification
aholished, I. 1}9, 199. intion on
Composition and represe ,
L. r)134, 138.40, 144-7, 188, 189, 194.
Elections, I. 196, 197.
Literacy statistics, 1921, I 38§‘ 009
National Unionist Party, T. 207-8, 209.
Recruitment from, T. 67, 96, 97.
Representation of :
on Council of State, T. 167.
on Council of State, TI. 126.
on Federal Assembly, II. ]20.—
on TLegislative Acsembly, T. 165, 166,
168, 223.
Sikhs, see that fitle.
Swarajist party, L. 207-8.

penditure,

92.

Races of India, I. 10.

Railways:
Admiynistmtion, 1. 361.
Tinance of, I. 361
through Tndian States,

87,

Revenue from:

1921-92 to 1980-81, (L), 1.

1029-30, T. 358.

Prospects, 11. 221, 253.
Schools, 1. 401.
Stoff, Indians and Europeans, I
System and history of, I. 361

jurisdiction, I.

220.

. 272.

Rajasthani language, 13.

Rajputana States:
Area and population,
Language, I. 13.
Titecacy stabistics, 1021, I. 382
States forming, I.

Reforms Engquiry COmr_nittee,
Muddiman Committee.

1921, 1. 110

1924, see

Research :
Council of Agricultural Research, see

wunder Agriculture.
Contral Institutes, I. 235. o, 11
O&ntral Medical Research Institute, 1L

154,

Reservation of seats, sge under Communal
Representation.
Responsive Co-operation party, 1. 256-7.

Revenue, see Land Revenue and under
Finance.
Road Development Committee, I. 235.

Roads . o
Oo»n%erences of Provincial Govert-

ments and Central Standing Com-
mittee, 1. 235.

itdi Indian
s and Buildings Branch of
Road gervice of Engineers, Lee Com-
mission recommendations, 1. 2689,
fRoman Catholics, number, 1. 31

Rural Areas:

Agriculture, predominance of, I. 14,

characteristics of

Oonditi.ons and ¢
Tndian village life, 1. 15-17, 3323

Cultivators, security of tenure, In-
crease in, L. 18. - 1819
Tmprovement of conditions in, L. 1&-3%
Trrigation, effects, T, 18. )
Irorc;gl Sel%-government, sce that ftmtlf.
Pdlitical consciousness, extent of, 1.

15, 404-5.
Population, indebtedness of, and work

of Co-operative Department, re, I
275-6.
Progress,
Salt tax, see under Taxation.
I1. 108, 111.

limitations to, L. 17-18.

Sambalpur, administration,

Santal Parganas, administmtion, 11. 108,
111.
ambers, Provingial:
ts for and against,

I1. 99.

Second Ch
Argumen

11. 96-7, 99.

omposition ) ] o
gonsgdemtio’m in connection with
Governor’s POwWeErs, II. 98, 99.

Functions, II. 97.
Indion Central Co
98.
Provincial €
Provincial Governm

for India:
sag;);t;:)yl llj)fv,Stgar;:lual'. relaxation, 1. 122
Council, see Council of India.
Creation of ofiicoe, 1858, 1. 180.
netions, I. 180.

FI‘?:lations with Burma, II. 192.
Relations with Central Govermx)xent,
179, 241L.
Relations with Cen

304-5.

mmittee’s views, Il

mmittees’ views, IL. 98.
; ents' views, 11. 97-8.

1.

tral Government, 11
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Swarajist party:
Secretary of State for India—cont. Services—cont

Delegation by Convention, 11, 305-6.

Relations with High Commissioner, 11,
310. :

Relations with Provinces, 11. §01.

Responsibility of Governor-General to,
I. 179,

Responsibility re iariffs, extent of, I.
243-4, 245,

Buperintendence,  direction  and cone
trol, powers of, I. 181.

Superintendence, direction and  con-
trol, powers of, V. 150, 151.

Separate  Electorates, scc Communal
Representation.
Services:
see also particular servicrs.
All-India:
Appointment to, 1. 204,
Conditions of service in, 1. 264, 265-6;
Control by Sceretary of State, 1 240,
Control by Seeretary nf State, 11, 307,
Distinction  batween Provinaial
Services and, 1. 204-5.
Movement for abolition of, I. 263,
Employment  in provinees,  cendral
control, 11, 151,
Indian rvecruitment, position under
Reforms, 1. 2068.
Lee  Commission, recommendations,
L. 268-70.
Recruitment, conditions of, 1. 293,
Retirement on propavtionats pension,
recommendation, [, 291-9.
Retirement, special terms under Re-
forms:
Decrease of retirements and re-
turn of officers to duty,
1. 273.
Scheme for, 1. 266, 267.
Serious effects of, T. 267.
Safeguards for position of cristing
officers, 11. 201-2.
All-India and Provineial reeruitment,
11, 286.
British recruitment in future, pros-
pects, 1. 273.
Central, 1. 261,
. Lecruitment of .4nglo-11ulians, 11.
. 208,
Characteristies of work, and personal
touch, I. 279-80.
Composition of, 1929, and estimates for
1939, 1. 270-1.
Conditions of work, contrast with con-
ditions in England, I. 263.
Criticisms of, in the legislatures, 1. 266.
Development of, 1. 263.
¥ceonomic position of, at commence-
ment of Reforms, I. 266-7.

Effect of Reforms on, 1. 266-%, 200-1.
Efficieney of, importance und need for
safeguards, 11, 21-2,
Ewropean officers, medical freatment
for, 11, 202,
Furopeans in:
Numbers and future decrease, 1. 46.
Total European element in service as
a whole, 1, 271-2,
Expenditure :
1T, 292, (L.) 215,
Effect of Britsh members (L), 1L
223-4,

Future prospects (L.), I1. 224,

Indianisation, position in 1920 and
estimate for 1930, I. 170-1.

Lee Commission recommendations, I.
16, 268-70, 271.

Provineial

Appointment to, 1. 264-5.

Conditions of service in, I. 266,

Distinetions between All-India ser-

vice and, T. 964-5,
Public Service (lommissions, sce that
title,
Secretariaty
Interdependence of distriets and, 1.
285-6.

Systemnr and organisation, 1. 2813.5.
Seceretaries, position of, T. 2434,
Security Servicos -

see alsa ladian  Civil Service and

Police Service,
All-Indin reernitment for:
Continuance, 11, 987-8,
Indian.  Central Commiltee's
views, 11. 9R7.
Provincial Committees’ vicws, IT.
287,

Provineial Governments
11, 287.
British officers, value of, TT. 291,
Ewployment by Provineial Gopern-
ments, 17T, 288,
Indianisation, rate of, 11, 290.
Recruitment eondifions of, 11, 203,
Subordinate, 1. 265,

views,

Seva Sadan Society, I. 50.
Shan States,

arca, population, administration, ete.,
I. 81-2, 159,

Shans,

i Burma, I, 7

Sikhs;

North-West Frontier Province, I. 317.

Numbers and distribution, I. 30, 31,
108. *

Punjab, I. 66,

Sikhs—cont. ;

Representation of

Oln Council of State, I. ]G3ilé67.121

on Federal Assembly, II. s )
123.

on TLegislative Assemﬁly,,

on Legislative Counncils, 1.

1. 165, 168.
137, 1389,

94. ) "
m«,lL(:gz'sluti’vc Councils, 11. 63-4
ikkim )
SIar(:u ‘nnd population, 1921, 1. 110.
Sind:

ini i I. 59.
Admmlstmtmq of, )
Area, description, population,

58-60.

Irrigation, chax:ge', nIér:SG?. 004
Judicial Commissioner, . 2V%
;chlszil]:tive Committee, possible schemne

Uf, II 25. i
Separation jromyBg;:}my,

ion ve, TI. 20, 8l2. )
Sukl::lr Barrage and Canals construe

tion, I. 59-60.

ete., I.

considera-

Sindhi languagey 13.

i i dhurst Com-
mmittes (Indian San "
Skeen r(l:m?ttee), see under Army under

Defence.

Southborough Committes,  see under

Finance.

ial representation: 3
sp(gg;:mer‘c)e and industry, L. ;32, 145,
164, 168, 167, 168, 200, .t .
Uom'nw;*ce and industry, IT. 74

torates, 1. 200. '
Ezelfour, I. 139-40, 145, 164, 168, 304
‘LaBour, 11, 745. e
TLandholders, see that t 1.45
University ‘seats, 1. 14;, .
University seats, IL. 73.

Spiti Valley,
backward t
67-8.

ract and administration, L.

t duties, I. 365. .
Stamp cue from, (L), 1L 215, 280
Revenue from:
1929-30, 1. 363.
Bengal, 1. 292. L. 227,
General tendency, (Iiu.I), 255. 2.
Re-allocation, (L.), 1. N

o of (other than military)

Stores, purchas ary of State,

no control by Secret
1. 244-5.

Sudras, I. 36.

‘Tamil language, I. 11 note,

+  Agricultural incomes,

1993 elections, 1. %54, 2_:)8.

1920 elections, I, 257, 258. o1,
Bengal, 1. 205-6, 209, 211, 21.1 o1
Central Provinces, 1. 209, s ,

260. ,
in Council of Btate, 1. 228.
ation, I. 254.
ilzr‘fr;?egislative Assembly, 1. 230, 254,
956, 257. ’
Madras, L. 204.
Potiicy, organisation, etc.,
200, 226, 230.
Punjab, 1. 207-8.

Sythet, ]
separation fr
74.

1. 199, 201,

om Assam, movement, I

13.

Tanjore District Board, T. 306.

-ffs: . . ‘”'
Ta{*“liscal Commiission, 1922, 41.2226 55 56,
Fiscal Convent‘ion, III 23-%}35 5 ,
Fisc onvention, 1. . )
lli‘lxizill (J:'e?zrtions with rest of Empire,
I. 355-6.
tion :
Prlg};ecctl on Indian States, IIé llgiscal
Policy. recommendations 07
Commission, 19272, I. 356-7.
rorking of, I. 357. iate,
Re:gp(:fnslib%lity of Secretary of State
oxtent of, I. 2434, 245. 4 work
Tariff Board, establishment an

of, 1. 857

Taxation:
Amusements,
Burden, inequ
Death duties,

1. 241. 7
Devollution, Reform scheme, 1. 347

Fiscal system, principal features of,
(L.), IL. 238.
Income tax:

taxes on, 1. 366;
alities of, I'. 334-5. )
considerations T€, (L.),

exemption of,

1. 359. ) .
Agricultural tncome

3: .
Exemption of, (L.), IL 239-40.

Recommendation, (L), I1. 23941,
957, 277. .
Income from foreign investments,
®., 1. 2391. st
tiom, L. . .
itgii‘;tcglof’limit and steepening of

i 239.
duation, L.), IL. L
estg::ated Revenue from, 1929—30,

358. 20
TRevenue from (L), IL. 215, 220,

230.
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Taxation—cont,
Income tax-——cont.
Revenue from—cont.
Forecast for next ten years, (L.),
11. 253. -
Re-allocation (1..), 11, 256-7, 277.
Surcharge (1..), TL. 258,
System (L), 11. 239.
System, yield, ete., 1. 335, 359-6G0.
Increase:
Possibility of (L), 1I. 208-9,
Proposals (L..), II. 275.
Initiation, procedure, 1L. 132, 1334,
209.
TLand, local cess on (L), 11. 244.
Local, reluctance of elected members
of local boards to impose, T. 313,
Matches, excise on, considerations re
(L.), II. 242, 277,
Municipal taxes, failure to collect,
. 313.
New:
Allocation (L.), TI. 957-8,
Central administration, necessity for
(1), TL. 245.
General aspeets (L), 1T, 29%.
Ratio of total tawxation to national in-
come (L.), TI. 208.
Responsibility for, 11, 117.
Revenue. from, 1929-30, TI. 215.
Salt tax:
History, rates and yield, 1. 360.
estimated Revenue from, 1929-30,
T. 358,
Revenue from (1), T1. 215, 220, 230.
Re-allocation (1.), TI. 257, 277.
Terminal tax, considerations re, and
justification for (L.), TI. 2424,
258 277,
Tobacea :
Copsiderations re (1), 17. 211-2.
no Excise duty on, T. 335.

Telugu language, 1. 11 note, 13.
Tobacco, taxation, see under Taxation.

Travancore State:
Christians in (I.), 32.
Literacy statisties, 1921, 1. 382,
Population, T. 84,

Tribal religions, T, 32-3.
Population of India and of separate
provinces, ete., T. 109.

Union Boards, see Panchayats.

United Provinces of Agra and OQudh:
Area, description, population, ete,,
1. 12, 25, 62, 108-10.
Chief Court of Oudh, I. 294.
Constituencies, distribution, I. 193.

INDEX.

United Provinces of Agra and Oudh—

cont.
reformed Constitution, working of,
I. 211, 212, 213, 214.
District Boards, 1. 305.
Bducation in, I. 385, 396, 402.
Electors :
Female, 1. 137, 223,
Proportion to population, 1. 101,
vates, percentage polled, 1. 197,
[*inance :
Budget  of  1920-30,  increase  over
EN2-13, (L), T1. 231,
Expenditure
Comparison with other Provinees,
(L.), TI. 234,
per Head, 1929-30, (L.), II. 233.
Meston scheme, T, 319,
estimated Revenue and expenditure,
1920-30, I. 363.
Revenues, 1921-29, (L.), 229, 230.
Stringency and consequences, [. 353.
Governor, use of special powers, L. 218.
Land revenue system, T. 342, 364.
great Landholders, 1. ¢4-5.
Legislative Council;
Attitude to law and order, [. 217.
Composition and representation om,
L. 134, 139, 140, 144-7, 188, 180.
Literacy, position, T, 63-4, 383.
Local self-government, T. 312
Panchavats, 1. 306,
Recruitment from, during the war, T.
97.
Representation of :
on Council of State, T. 167.
on Council of State, 11. 126.
on Federal Assembly, T1. 1920,

on Legisiative Assembly, T. 163, 166,
16R, 223.

Talugdars of Qudh, T. ¢4.

Zemindars of Agra, 1. 64-5.
Untouchables, see Depressed Classes,
Urban Areas:

Conditions in, 1. 20-1.

Housing in, 1. 21-2.

Local Self-government, see that title.

Politieal  consciousness, extent of, I

405-6.

Population and distribution of, 1. 20-1.
Urdu, T. 13.

Bihar, [. 68,

Veterinary Service, ILee Commission
recommendations, 1. 268-9.

Viceroy, sece Governor-General.

Village communities: o
pre-British system, I. 293, 337-8
Decay of, I. 335.
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Village headmen, system, I. 292, 3378,

Western States Agency,
States forming, I. 84.

Whitley Commission, sec under Labour.

Wilson, lames,
ﬁmm,m'al reforms of, I 343-4.

Nomen:
Burmese, position of, L. 79.
Child marriage:
Sarda Act, I.:’;Q.
Statistics, I. 92
Council of State, I. 163—4, 22_3.
Rducation, see under Education.

(69973—13) (Vol. 9) Wt. 1047

Women—cont. . ; I 50

Excess of males over, 1. oU.

Franchise, 1. 19, 134, 137, 191, 223.

Franchise, 1I. 93-4. .

Indian Women Reformers, I. 50.

Influence of, I. 53.

Literacy, L 52, 64, 79, 882-3, 392.

Maternal mortality, L. .51. )

Membership of Legislative Councils, L.
49-50. o -

Membership of Legislative Councils, I
78-9. ) .

Membership of municipal bodies, 1. 50.

in Professions, I. 52.

Purdah system, I. 51-2.

Women's Medical Service, 1. 50.
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