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PREFACE

In Pakistan. the formal structure of district administration has

changed very little from pre-partition days but it has operated in '
a considerably changed a&d still changing political, adninistrative
as well as social environment. Of course, environmeptal changes
Jriginated long before partition, as a result of gradual social
changes and political and constitutional reforms, but since partition
they have been accelerated by the aftermath of World War IIl and the
transfer of power, later by the emergence of the concept of community
development, and finally by the aftermath of the army coup d'état
of 1958 and the Martial Law administration. In fact the poste-partition
ﬁeriod has witnessed some very important developments in the districtse.
Firstly, one of the major developments has been the emergence of a
powerful class of politically oriented local leaders. These leaders
are very eager to increase their influence on the members of the
district burcaucracy, who are officially and hierarchically responsible
to the provincial government. Secondly, the district officials and
the members of the local bodies have.been required to undertake
responsibility for planning and implementing the fast expanding
comnunity development programmes, Thirdly, with the expansion of,

and the increase in the importance of the nation building departments,

the officers of these departments have strengthened their position

l. Of course, the sub-continent began to feel the impact of the
aftermath of the war some time before partition.
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vis=a=vis the general administrative officers. Fourthly; the

introduction of the four=tier system of local bodies cum electoral

1
college™ (called "Basic Democracies') by the Martial Law reginme,

has insﬁitutionaliged the relationship betwecen local politic¢s and
provincial and c;ntralpoliticsa, accelérated the process of
politicisation of the local leadership and changed tﬁe nature of
the relationship between the district bureaucracy and the none

official members of the local bodies. Fifthly, social transformation

>

haslresulted in social tgnsion.
All these developments pose certain questions for the student

of politics and administration: what is the impact of these

developnents on district-administration? Haé the style of district -

administration undergoge considerable transformation? To what

extent and by what means do local leaders seek to exert influence

or pressure on the district administration? Has the bwreaucracy

become responsive to the demands of these leaders? Are the officials

required to further the personal, factional and party interests of

leadiﬁg and powerful politicians and their close associates by

means of their official influence and position? What is the nature

of intrabureaucratic tension and what are the couses? In what wvays,

to what degree and with.what consequences has the emergence of the

concept of community development ninimised the importance of the.

le for electing the President of the country, the.members of the
Natlonal and Provinclal Asuemblle" ‘

L]

2. For illustration of this comment see Chapter VII. -

%, Later in the text, we shall see that there have been many other
less important develonnments.
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traditional functions (i.e. law and order, and revenue functions)
of district administration and added to the importance of its

development functions? What roles do the bureaucracy and the

non-official nmembers of the local bodies play in the field of

connunity development? 1What are the differences between the foraer
(i.e. pre=1959) system and the present system of local bodies?

Had the local bodies of the pre«l959 period improved or degenerated
since 1947? Is the present system of local bodies an improvenment
over and moré vigorous than the former one? As the electoral college
what inpact doeg the system of "Basic Democracies" have on district
adninistration? As the electoral coll;ge, does it impede or

hamper its own working as the system of local bodies? In what ways
and with what consequences has the post Martial Law politicgl systen
affected district administration? In what ways and with what
consequences does the politico-social environment affect district
adpninistration? What is the nature o} bureaucratic behaviour and
attitudes? Are there differénces between the style and the structure
of district administration in East Pakistan and those in West
Pakistan? If so, what are the factors that are responsible for
these differences? Has the volume of work increased? If soa,

what impact does this have on the structwre and the roles of
district administration? To what extent.did the changés'and
developments that characterise district administration in Pakistan
begin before partition? Obfiously all these questions and the

answers to them lead to many other minor questions. In the thesis,
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1 have endeavoured to suggest answers to all these questions and
to discuss some other general points relevant to the wofking of
district administration in Pakistan.

Although the period of the present study is from 1947 to 1964,
very recent information and materials (available up to the end of
- 1968) have been included in the thesis. I have also given a brief
accounf of the evolution of district administration in British India

without which the extent of recent developments and changes pertinent

to district administration in Pakistan would remain somewhat obscure.

Such a study of the present system would not be "adequate in depth".l

I have also briefly discussed the politico-social environment in

Pakistan. No doubt the working of administration is not directly

influenced by the politico=social environment; but certainly the
latter has some indirect impdct on the former, especially on its

style because this is the context within which administration operatesSe.
Mbredver, some of the questions that I have raised, cannot be adequate=-

1y answered without showing the nature of the environmental jmpact

on administration..

The thesis is primarily based on an examination of both

published and unpublished reports and documents of the government,

¢

published and unpublished survey reports and other papers of various
acadenles and institutes,aand on field interviews. They have also

1. The last part of Professor Braibanti's comment, quoted below
(p.V, fn. 1) is indirectly pertinent to this comment.

2o For example, the Pakistan Acadeny for Rural Development
(Comilla and Peshawar), the National Institute of Public Admin-
istration (Dacca, Lahore and Karachi), the Administrative Staff

College, Lahore, the Social Science Research Centre of the
' University of Punjab, etce.




been supplemented by a study of existing periodical literature

and other secondary works.

While engaged in this research, I visited Pakistan and spent
a year (1965=66) collecting documents and conducting interviews.
The nature of the prodleas dr difficulties that a student of
administrationcgpolitiés or economics encounters in qoing research
in Pakistan may be briefly mentioned. The first problem 1is the
dearth of informative, original as well as secondary,materials..
"Tﬁe tradition of systematic publication of government documents
was a legacy of British rule'" but the post-partition period has
not witnessed a ''continuance of this.tradition"l. The second problexn,
which 1is vexa£ious or rather irritating, is that i£ is extremely

difficult to trace and obtain existing important materials. These

naterials are not propérly and systematically preserved with the

result that "much information necessary to the study of Pakistan 15

l. Ralph Braibanti, Research on the Bureaucracy of Pakistan
(April, 1966, Durham) (Hereafter cited as Braibanti, Research),
see cover, first flap [T“The purpose" of -this book, to quote
the author himself, "is to identify, classify and evaluate 1
source materials for the study of bureaucracy in Pakistan®. :
The "primary object" of the book is "that of ordering the
public record issuance of Pakistan during the period fronm
1947-1965". Ibid., p.VII (preface)_/.
This problem is solved to a limited extent by making use of
the "pre-partition documents of Imperial India ﬂhic}g are of
value as much because of their pertinence to contemporar
problems as because of historical interest.../0f courgé?xThis
does not mean that the contemporary scene can be effectively
- studied through exclusive reliance on docunmentary sources of
the past, but it does suggest that no analysis of bureaucracy
in Pakistan will be adequate in depth and in historical perspec-
tive without some immersion in sources antidating independence'

/Ibid, p.3_,_7




Text cut off In original
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not accessible in convenient form in government sources!'',

Professor Braibanti observed in hig book, cited above, that ''sonme
of the sinplest and nmost elecmentary kinds of information included
in this book had to be searched for, someotimes over a period of
several years?a Here it may be mentioned that Professor Braibanti
not only visited Pakistan several fimes from 1957 to 1965 in
connection with his research,but for two years (1960-62) he wias

the Chief Advisor to the Civil Service Academy, Lahore, where the
members of the top administrative cadre (i.é. the CSP, the
successor to the ICS) receive their training. It is quite certain
that in ﬁhat capacity he not only had easy access to many valuable
documents but also came into close contact with both scnior and
junior officers. Yet even he had to face great difficulties. A

research student is much less favourably placed. Nevertheless,

I was able during ny field work to locate and consult a considerable
aumber of very rare and valuable documents (printed, cyclostyled
and typed), many of which I have used in the thesise.

Another problem is that a researcher finds very little
cooperation and sympathy from the officials (as well as none=
officials - e.g. politicians), with some notable exceptioné of
course. Moreover, while discussing various aspects and problens

1l Ibid, see cover, first flap. This problem has become further

aggravated by the fact that: many reports including those of
nany important commissions and committees have been classified

as restricted materials for official use only with the result
that they are not on sale. It is very difficult to get hold
of these documents. For further comments on this problen,
see Gerard M. Friters,"Introduction to Problems of Public-
Administration in Pakistan" in Aslam's book (for full

bibliographical particulars, see below, chap.III, p.III-21,
fn.'27, p.iiio | ;
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of administration with the officials, a rescarcher usually finds
that many of them often take an evasive attitude or in other words

are reluctant to give any idea about what nay be called the

L

Wtinside story!' ¢! ' of actual operations"l.
"By far the most serious doterrents to efficient research in

Pakistan have been the low status of scholarship as a profession

and widesprecad lack of comprehension of the role of intellectual
activity as a prerequisite for a modernized social cxrdcr."2 These

two reasons also make both officials and non-officials indifferent

towards research and researchers.

There is also a further problem which is, of course, diffcrent

from those previously mentioned. In Pakistan there is a considerable

volume of propaganda or publicity literature especially on "Basic

Democracies". It is, therefore, very essential for a rescarcher

to be careful in selecting documents.

1. I owe this expression to Professor lMorris-Jones. See llorris-
Jones, India (see below, chap.I, p.59, fn.4), p.48.. A~Also secC
‘Yorris-Jones, "India's Political Idioms" in C.H. Philips (ed.)s
Politics and Society in India (London, 1963), p.l33.

The above mentioned attitude of nmost officials may be further
illustrated by the following passage: The officer may "answver
his /the rescarcher's/ more superficial questions. lost vorth
while research projects, however, must go far beyond this surface
investigation to a consideration of details". As soon as this
becones apparent, the attitude of the officer becones tabrupt
and evasive and the student finds that the interview has come
to an end with no promise of any further opportunity to pursue
the .subject". This is not merely the case with an overworked
of ficer '"not wishing to waste his time. Many research projects
require very little of the officer's time. The student may wish
to prepare a job analysis of a group of clerks or make a work
simplification chart of some cumbersome procedure or preparc a
clear organisation chart. He may be a well-trained individual
whose final product could be useful to the government, but he

cannot get the necessary ¢ooperation." Goodnow (see below, chape.
II, poII"?’ fno 1)' p.2080

i s i T A ok W s B e s« e W
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In preparing this work I have acquired many debts of gratitude.
I am nmost grateful to Professor W.H. Morris-~Jones who, as the
supervisor of ny thesis, has expended many hours in discugsing various
points in every chapter and showed me many things which I would have
missed otherwise. His enormous patience, cympathy and scholarly
and inspiring guidance contributed considerably to the completion
of this work. I am also very grateful to Mr. G.C. Atkinson of
the Department of Politics, University of Durham, and liiss largaret
Beard of the Institute of Commonwealth Studies, University of London,

for their good wishes and encouragenment. I an indebted to Sir

Percival Griffiths, ICS, to Mr. W.J.H. Christie, ICS and especially

" to Mr. Jele Llewellyn, Ips}, for enlightening me on various aspects

of district administration in British India. I wish to thank the

library staff of the University of Durham, the London School of

Economics and Political Science, the Institute of Commonwealth

studies (London), India House (especiallyiﬁiss Thorne), India Office

at the Commonwealth Office (especially lMrs. Weston) and the British |

Museurte I am also very grateful to my friends Messrs. Bashirullah

Majuﬁder and Tufailur Raﬂhan, for their good wishes and encouragemecnts
I am indebted to a number.of people in Pakistan. I express

ny sincere gratitude to Dr. Rashiduzzaman of the Department of

Political Science, ﬁniversity of Dacca, for allowing me to have access

ls Mr. Llewellyn was the secretary to the famous Rowlands Committee
(1944=45), the enornous 1mportance of which in the administrative
development of the country is discusced below (chap.III, |
P'III-l?, fn.. l) .



to unpublished data which he had collected for making a comparative
study between the former and the present systems of local bodies
in Pakistan on the basis ofcsample survey, and for his good wishes

and encowagement, I am also very grateful to the following officials

in Pakistan: Messrs. M.A. Sattar, CSP, Md. Serajuddin CSP, MoKaumel
Haq, CSP, S.N. RizVt, senior EPCS, M. Hai, EPCS, Vares Ali, senior
EPCS, M. Haq (Librarian, O. & M. Division, East Pakistan Secrctariat)
and M. Zaman (Librarian, Administrative Staff College, Lahore).
Finally, I would like to express my profound gratitude to ny friends,
especially to Khalid Shams, CSP, who helped me enormously in collecting

research material, and to my wife Shireen, whose letters from Pakistan

have always been a great source of inspiration and oncouragement,
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Chapter I
THE EVOLUTION OF DISTRICT ADMINISTRATION

Introduction

In modern étates political and adminigtrative systems have their
roots deep in the past. They have evolved through the process of
changing conditions and ideas. The earlier years have thus played a
considerable role in moulding or shaping these systems. District

administration in Pakistan is no exception. It can be fully under-
stood only if it fé studied in the light of the past.

The foundations of modern district administration in Pakistan
were laid during the firét hundred years of British administration in
South Asia though its origin may be traced much‘earlief. The Mughal
emperor Akbar (1542-1605) developed a highly organised and ecfficient
system of administration and bureaucracy. He divided the vast lMughal

empire into subas o

i

r provinces each of which was in turn split up into

sarkars or districts.l' The officials in charge of provinces and
districts acted as the agents of the emperor.

"The Mogul dominion...vwas a government of discretion...The
safety of the people, the security of their property and the
prosperity of the country depended upon the personal character
of the monarch. By this standard his delegates regulated their
own demeanowr.'" 2,

After his death Akbarts system continued for a _copsiderable period

1. Percival Spear, India: A Modern History (Michiganm, 1963, p.133.
(Herecafter cited as Spear, India)e. * o | |

2.. Shore's minutes in "The Fifth Report of the Select Committce on
the Affairs of tho East India Company'" in Parliamentary Pavers
1812, vol.VII, p.10 (Hereafter cited as Fifth Report).




of timec. But after the death of Aurangzéb (1707), the vast Mughal
empire fell to rieces and began to degenerate very rapidly. Almost
all traces of Akbar's elaborate administrative organisation rapidly
disappeared.l "The British found the wreck of this system and
adnired it even in decay.."2 It served as the foundation upon which
they later built an efficient administrative system,3 though they
considerably changed and refined the Mughal systemn.

As the adminictrative system had almost completely broken down
long before the British assumed the administration of India, the
governnent had to pass through a long and weary process of repeated
experinents in order to develop a sound administrative system. The
process of these repeated experiments began in the mid 1760s. Towards
the close of the 18th century some definite principles of the patiern
of district administration in British India were formulated. But
district administration was still in a fluid state and was undergoing

further changes. During the first half of the 19th century the process
of evolution became further complicated, as we shall see later, by
the doctrinal conflict between two schools of thoughfﬂ; the Cornwallis

and the Munro or Paternal school,, It was not until the very end of

l. Vincent A Smith, Akbar, The Great Morul, 1542-1605

(Oxford, 1917), PelDDe
2. Spear, India, p.238.

3. Ye.o.from the time of Warren Hastings in the last quarter of the
eighteenth century, the newly constituted Anglo Indian Authorities
began to gropetheir way back to the institutions of Akbar. They
gradually adopted the principal features of this system...The
structure of bureaucratic frameworlk of government also still
shows many traces of his handiwork. His ingtitutions, therefore,
are...in somec degree the foundation of the system of administration

~now in operation," Vincent A. Smith, op. cit, p.355.
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the 18505 that district administration in the sub=continent tool

final ghape.

As India was primarily an agricultural country land revenue was

the traditional mainstay of governmental finance.l From tino

immenmorial the bulk of the income of the government and the pecople was

derived from land. Thus the system of land holding and the collection

of land revenue were of "fundamental importance both to the adminis-
tration and to the people themselves"a.

During the early part of the British.administration in India
each stage of development both in the ficld of geheral administration
and in the field of reveonue administration passed through the sane |
pro;ess of evolution and the former can only be understood with

reference to the latter. In the course of our discussion we chgll

find that district administration was developed from revenue admin-

istration.
Ihe First Phase Of  Administrative Reforms

In 1765 the Diwani (:evenue administration) of Bengal (including
Bihar and Orissa) was assumed by the East India Company. The crininal

adninistration remained mainly in the hands of the Nawab (local king)e.

Although the company assumed the Diwani it was felt that it would be

difficult for the officials of the Company to undertake direct
responsibility for collecting revenue because they did not have

adequate knowledge of the civil and revenue institutions in India,

l. Percival Spear, The Oxford History of Modern India, 1740-1747
(Oxford, 1965), p.192. (Hereafter cited as Spear, Oxford History ")

Also see Spear, India, p.238.

2.~ Spear, Oxford History, p.90.

Sl | el




1
the interior state of the country or the local language. Moreover,

the bulk of such revenue records as existed were in the hands of local
Kanungoes (hereditary registrars)a and it was also felt that for
political reasons the sovereignty of the Company should be“macked'.
Taking all these factors into consideration, Clive decided that the

administrative machinery of the Nawab should also continue along with

that of the Company. This system is famous as Clive's ¢'dual system".3

Two Naib-Dewans (deputies of the Nawab in the field of revenue

administration) remained directly responsible for the collection of
revenueh and under their control and supervision Zamindars collected

land revenue from the ryots (cultivators).5

le Fifth Re Ort' p.s.

2e Re.B. Ramsbotham, "The Revenue Administration of Bengal, 1765-86"
in H.H. Dodwell (ed), The Cambridge History of India (Cambridge

1929), vol. V, p.410 (Hereafter cited as Ramsbotham, Cambridge

HiBtor! S )

3¢ E. Thompson & G.T. Garratt, Rise and Fulfilment of British Rule in
India (Dondon, 1934), p.105.

e Percival Griffiths, The British Impact on India (London, 1952), p«159.

o+ Originally the Zamindars had been hereditary tax-collectors. In
the 18th century when the Mughal empire had almost coupletely
degenerated the Zamindars had consolidated their position and
strengthened their hold over the land, the revenue of which they
collected. They had begun to dispense justice among the villagers
and to maintain peace within their jurisdiction. They had succeeded
in reducing the cultivators to a position almost similar to that of
tenants. By 1765 '"they possessed many of the attributes of an
established dristocracy". / Thomas R, Metcalf, The Aftermath of
Revolt: India, 1857-1870 (Princeton, 1964), p.37 /. But ''they were
not landownors nor a landed arisctocracy in the British sense...
Thelr estates resembled those of British landlords in appearance,
but were essentially different in texture." ZTSpear, Oxford History,
p.90_7. Their position as landholders ""had never received the
sanction of a legal title.' [Thomas R, Metcalf, opn. cit., P-37_7

Later we shall find that in 1793 thoy received the sanction of a
legal title and became feudal landlords.

L
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Two officials of the company were responsible for supervising the =j
functions of two Naib-Dewans respectively. DBut they failed to maintain '5
an adequate control over revenuc administrations Inadequate and | t

imperfect control over the lNaib=Dewans proved '"disastrous both to tho | |

conpany as well as to the people..."l. While the Naib-Dewans 'and the

Zanindars amassed great wealth, the Company incurred great financial
losses, and the cultivators suffered great hardship caused by 'the

exactions and harshness of the Zamindars"a. Verelst, the Governor, and ,§
his committee felt that the Company's officials were kept in complete %
ignorance "of the reaérp:dduce and capacity of the country by a set of
rnmen who first deceive us from interest and afterwards continue the
déception from the necessary regard of their own safety"s.

In 1769 Supervisors of collections'were appointed who, as we shall

sec below, later became the mighty District Officers. Though the

Supervisors were supposed to be consulted in doubtful cases they were
not directly connected with the collection of revenues. Their main

nission was to make a comprehensive and systematic study of the revenue,:

the ccononic condition, the administration of justice, the produce and

capacity of land, the causes of arbitrary taxes, the manner of collectvﬁg

them, the background and the history of the society, its customs, usages,

etc. '"They were, in fact, tollay the foundations of knowledge upon which

L :

But the Supervisgors 5
L i
l. R.C. Majumder, H.C. Raychaudhury, & K. Datta, The Advanced History %
of India (London, 1950), p.790.. | ; !

ce Ramsbotham, Cambridpe History, p.hlo.
3. Quoted in ibid., p.411.

ll-. Griffiths' OP. Cit.’ p01600

a satisfactory revenue system could be built."

- r- afaiais e e o o - < -t R s A
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soon enounctered very strong and formidable passive oppocition from the

Janindars and the !ﬁnungoes who made a point of seeing that the

Supervisors could not get access to correct information which would

enable them to have real knowledge of the amount of revenue actually

paid by the cultivators to the Zamindars. '""Between them, the Zamindars

and Kanunroes, held all the essential information, but the Kanungoes

were the dominant‘figures."l Thus the Supervisors failed in their

mission.

In 1772 the Court of Directors of the Fast India Company declared

that it had decided "to stand forth as Dewan and by the agency of the

comnpany's servants to take upon themscelves the entire care and manage-

nent of the revenue"a. 1772 witnessed several important administrative

- -!-y-r-'ﬂh ]
" T b i S "'"" L _p-_i'_l.'.l. .

changes and reorganisations. Warren Hastings was appointed Governor

of the Bengal Presidency (Bengal, Bihar and Orissa).3 The posts of

= el N vy e o el e — r— g = -
] ]
L} .-_ .

the Naib~Dewans ﬁere abolished and the revenue administration was placed
under the direct control of the Governor-in-Council. The Supervisors

were appointed Collectors with local Dewans to asgist them. Hastings f

found that the operation of the courts was confined to a'very‘limifed ?

r
area around Murshidabad (the city where the king of Bengal used to live) - }
| |

I. Ramsbotham, Cambridme History, p.4ll. I
It was during the reign of Akbar that the Kanungoes had cone I

into prominence. Their nmain purposc had been to see that the |
nmonarch received his dues and that the cultivators were not |
oppressed by the tax=-collectors. They had been required to record *
the usages of the area concerned, the rates and modes of assescnent
and all regulations relating thereto, etc. Thus in the course of
centuries all necessary information with regard to land revenue
came into the possession of this corrupt and hereditary revenue
agency. Ibid, pp.4l2-413,

2e Quoted in Fifth Report, p.5.

5. In 1773, the Governor of the Bengal Presidency was made the
Governor-General with jurisdiction over the Madras Presidency.

- el
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and that "justice was beyond the reach of the majority of the peOPle"l.

To remedy this two courts, nanely Diwani Adawlat (civil court) and

Fauzdari Adawlat (criminal court), were established in each district.

The Collector and a local Judge were placed in charge of the civil and

the criminal courts respectively. The proceedings of the latter were

corducted according to old customs and precedents. The Collector who

had some control over it was required to attend ite proceedings to sce

that all necessary witnesses vere sumnoned and examined and that the

decision of the court was fair and impartial.2 Thus the Collector

became the most powerful officer in the district and it may be said |
that the first foundation stone of nodern district administration was
laid in 1772.°

The land.tenure‘system.also underwent a change in 1772. Land

was farmed out for a period of five years by public auction in order

to discover the real value of it. The highest bidder became entitled
to collect the revenue for five yocars and those hereditary Zamindars

who failed to be the highest bidders lost their right to collect

l. Griffiths, op. cit. p.161,
2. Fifth Renort, p.6.

3. Of course the office of the Collector had cmerged long before the
Conpany assumed the administration of Bengal. In 1698 the Company
had obtained from the Mughal emperor the Zamindari right over
three villages, namely Sutanati, Calcutta and Govindpur which 1in
due course were to grow into the city of Calcutta, and had becone
entitled not only to collect revenue but also to administer these
villages. In 1700 the post of an additional member of the council
had been created by the Company who had become responsible for the

adninistration of these areas and his designation had been the
Collector. The first Collector had been Ralph Sheldon. Though

the functions of the Collector had varied from time to time for a
period he had been also magistrate and the head of the police force.

Criffiths, op. cit., p.159. Also sec p.lhS.
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revenues., Later it was found that the five=year settlement of land and
the system of public auction were unsatisfactory and disastroub:"froml
every point bf view"l. Two factors were mainly responsible for thic
unsatisfactory situation. Firstly several motives such as gambling
instinct, desire for power, the opportunity of inflictiné injury on

¢nemies or humiliating a hereditary Zamindar, etc. had resulted in

raising the '"bidding beyond the value of the revenue"a. Secondly,

under the new sﬁstem the Zamindars had no permanent interest in the land
and therefore mercilessly oﬁpressed the cultivators to exact as much

as possible during the period of their tenure. The cultivators found
real protection and assistaﬁce in the Diwani Adawlat (civil court)
Presided ovef by the Collector.” It was the Collector who enabled the
voice of the oppressed cultivators to reach the government.  But the
government did not take any notice because they wero of the opinion
that these young officers who had recently arrived from Great Britain,

did not have real experience to make a correct judgement of the situation.
Hastings had 'sneered' at these officers when they had held the posts
of Supervisors as 'boys'.s

The posts of Collectors, whose services receivedscanty acknowledg-
ment from the higher authorities, were abolished in 1773, that is only

one year after their creation. Jeveral administrative changes

| Le }'Iajumder and Others' OE- Cito' p.792o

/ 2e Ransbotham, Cambridge History, p.416.
3. Ibid’ poll'lac '

4o  Ibid, p.kl7.

Se R.B. Ramnsbothan, Stﬁdies in the Land Revenue History of Bengal
(Calcutta, 1926) p.l0. (Hereafter citcd as Ramsbotham, Revenue

History. | '




Do .

followed. The Bengal presidency was divided into six zones each under
a provincial council responsible for the sSupervision and managenent .
of revenue administration. The adnministration of civil Justice was

now transferred to local Dewans called Aumils (originally employecs

of the Nawab). The local Fauzders (originally employees of the Nawab)

were entrusted with the task of supervising the police.l Thus the

Company deprived itself of the smource of its increasing knowledge
about the administrative and the revenue systems. There was now no
powefful functionary at the local level to whom the cultivators could

look for protection from the oppression of the Zamindars. "The change

was unfortunate and worked badly in both the executive and revenue

spheres."

The contracts under the five-ycar settlement of land expired in

1778 when the system of annual settlement by public auction replaced
the former system of five=year settlement.3 But it did not solve the

problems which we have already noted while discussing the effects of

the five-year settlement,

In 1781 Hastings again reorganised the administrative systen
L

which "carried concentration still further" . The six provincial

councils of revenuc and the posts of the Fauzders were abolished. &

comnittee of revenue was set up at headquarters and a Collector was

appdinted in cvery district. "The reappointment of Collectors appearsé

lt Fifth Renort' po?-
2e Griffiths, op. cit., p.l6l..

% e Majumder and others, op. cit., p.792.
4. Ramsbotham, Cambridge History, p.428.
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to suggest an idea of decentralisation. This, however, was not the
caée."l They were not given any significant powers. They were

"merely figureheads' and ''were not trusted"z. The "di?trustﬂ which
"showed in their appointment could lead to nothing but discouragement"B,

They "exercised their doubtful authority over a series of fiscal ;
divisions...."4 The nature of their inadequate authority may be
further illustrated by the following two passages:

John David Patterson, the Collector of Rangput (now in East
Pakistan) wrote on April 3, 1783 "There is nothing dbut confusion;
there is no kanungo to be found, he is fled the countrys; the
ryots wanting to withhold their payments; the Farnmer (Zamindar)
seizing everything he can lay his hands upon and swelling up his
derands by every artifice...No pains shall be spared on.my part
to get at the truth altho' it is wading through a sea of chicanery
on both sidese...!'5S

William Rooke, the Collector of Purnia (now in Bihar, India)
wrote én lMarch 13, 1783 that the Zamindar '"has repeatedly
flogged those who preferred any complaint to me...In the course
of the last ten days a numerous body of ryots from all quarters
have beset me on every side, uncommonly clamorous for justice.
Their complaints exhibit an almost universal disregard and
setting aside of their pottahs, an enormous increase exacted from
them, etc." The letter ended with a request to be informed of
"the degree of interference which is expected of me..." 6 |

Hasting's administrative system of 1781 which, as we have Jjust,

. . * £
noted, was over-centralised and which "placed secretariat theories before

7

district exporienc even encountered the criticism of most members

of his council. Thoce members (Shore, Anderson, Charters) who had had

le ©DL.D. Ascoli, The Early Revenue History of Bengal (Oxford, 1917),p.35.
2. Ibid., p.35. |

3 Ibid., pP.35. o
4o  XIbid;, ».39. |

5. Quoted in Ramsbothanm, Cambridge History, p.428.

6. Quoted in ibid., p.428,.

7. Ibid., p.430.




*

experiencd in local administration knew that '"throughout Iengal there |

are some district usages which caanot be known at a distanco"l. Shore .
said in 1732

"I venture to pronounce that the real state of the districts
is now leoss known and the revenuecs less understood than in
1774%...1lith respect to the Committee of revenue, it is morally
impossible for them to execute the business they are entrusted

Withl" 2 e . "“ i, r e,

z.a"s:f'i‘ A
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In practice Hastings!,adninistrative s7Etéd n¥réke”down ‘at évéry |
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point", Hastingsgﬁhotwaé not on goéd terms with the Court of

'Dir;ctors resigned iq_February 1785 and delivered over the charge to :
Macpherson who became the officiatiné Governor-Genéral. In April 1786

a new scheme which spelt decentralisation was publiéhed. Decentral=
isation was the backbone of the whole system of the reforms. Districts
were reorganised into regular fiscal units and the Collector of each
district was entrusted with the task of settling and collecting the
revenues. The Committee of Revenue was reconstituted and was renamed

the Board of Revenue. Its duties consisted of "controlling and

L

advising the Collectors and ganctioning thoir settlement' . District

adninistration began to take shapee.

1. QGuoted in ibid., p.430,.

2. Shore's minutes (1782) in Harrington, Analvsis of Bengal
Repulations, Voll.II (1805) pp.4l-43; quoted in ibid., p.%429.

3. Ibid.’ p.428.-

4. Majumder and others, op. cit., p.793. )
The Governor-General in council had already written in 1786

to the Committee of Revenue that "from experience we think it

past doubt that situated as you are at the Presidency, you cannot
without a local agency secure the regular realisation of the
revenues, still less preserve the ryots and other inferior tenants
from oppressions.'! J.E. Colebrooke, Digest of the laws and

EEEBEEEEEBE.(18°7)1 ppe243=4; quoted in Ramsbotham, Cambridge
History, p.429.
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Cornwallis! Reforms

Cornwallis, the new Gévernor-Gencral,l reached Calcutta in
September, 1786. During the tenure of his office he introduced sweeping
and far-reaching administrative reforms which became the basis for
future reforms. He introduced "a new gpirit into British Indian

Affairs which was never again wholly lost"z.

Early Administrative Reforms. In June 1787 the Collector also becane

the judge and the magistrate with full control over the police.3 He
was given authority to try civil (excluding revenue) and lecs important

criminal cases. In 1790 a Revenue Court called lMal Adawlat was created

in each district because the revenue cases, which had been formerly

tried by the Board of Revenue, had consumed too nuch of its time. The

Collector was empowered to preside over it. "This change marks the

culmination of the Collector's power."q The union of revenue, judicial {

and magisterial authorities in his person gave him "unprecedented %

1. Cornwallis was the first Governor-General who did not climb to
that exalted position from the ranks of the Conmpany's servicee.
Although appointed by the Court of Directors of the Company, he
owed his nonination to the British Cabinet. He was ''the personal
friend of Pitt, the Prime Minister" and had "a distinguished
military career"ZTSpear, Oxford History, p.8§¥7 vehind hin. Jor
these reasons he not only enjoyed enormous prestige and status

but also was treated with respect by the Court of Directors. "His

position was so strong that he could afford to act on his own

initiqgjve."'Zth1 Aspinal, Cornwallis in Bengal (Manchester, 1931),

p.94. / Thus he could put forward his views forcefully and could

get something done by the Court of Directors even if they were

reluctant to do that.

2. Spear, Oxford History, p.86.

De L.M. Penson, "The Bengal Adnministrative Systen, 1786-1818" in
Dodwell (ed), op. cit., Vol.V, p.443.

ke Ibid., p.ilth,




povwer...JIn the hierarchy of administration the Collector had becone

by 1790 the bottle=neck through which all lines of control nust pass"l.
But such concentration of powers was intended only for a short period
during which the necessary arrangements would be made for introducing

important reforms of a permanent nature. Later we shall find that

this system underwent a complete change in 1793.

Land Reform. Cornwallis also introduced permancnt land reforms. Ag

a Whig aristocrat he became inclined to create a class of permancent
landlords.2 He wanted the Zamindars to be given tﬁe sanction of legal
title to land.3 Thus he decided that annual settlement of lands should
be replaced by ''permanent settlement"4. L settlement for 10 years

was made with the Zamindars in 1790 and it was announced that this

settlement would be made perpetual if the Court of Directors agreed.

On March 2, 1793 the settlement was declared permanent after having
received this aPPfOV&l- This reform is known as 'permanent settlenent!.
under which "The Zamindars tax-collectors were recognised as Zamindars

landlords in the English sense"s.

1., Ibid., p.452.
2. Thomas R, Metcalf, ov. cit., p.38.

3, Ve have already noted the position of the Zamindars. Sce p.lt.
- Footnote No.5.

4. Cornwallis had the support of the British Parliament. The then
British Parliament which "was an assembly of landlords...felt
affinity with Zamindars"1£fhpear, Oxford History, p.9lﬂ;7 and
considered "them to be the tropical replica of themselves."

[ Ibid., p.9l._/ Thus Parliament also favoured the abandonment
of the annual settlement and "the preparation of 'permancnt rules'
for revenue collection." [Ibid., p.9l._7.

5. Ibid.’ P.192-
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Under the 'permancnt settlement! while the rightﬁ of the

Zamindars over the lands were perpetually established, those of the

cultivators were ignored and they were '"placed absoldtely at the tender
merciecs of the Zamindars"l. This settlement affected the cocial and
economic conditions of rural Bengal to a consideradble extent. Its

admninistrative advantages were "considerable but socially the loss
was substantial"a. loreover the amount of annual revenue payable to

the government was ''fixed once for all." Thus the Zamindars vere 'frec
to retain the balance between their payments to governments and
collection from their tenants"B. As a result when the valuec of the
land began to increase the fovernment did not get a share of the

increased value of the land. But the Zamindars continued to enjoy the

benefit of such increases.,

Later Administrative Reforms. Immediately after the announcement ol
the permanent settlement, a new administrative system, the cssence of
which was '"the separation of powers' and "innumerable checks and
baZLances”l‘L was introduced by an elaborate code namely the Bengal
Regulations of 1793, known as the Cornwallis Code. The new systen

- replaced the former interim system of administration, the basis of

which, as we have already noted, had been the concentration of powers

l. Majumder and others, op. cit., p.79%4. ‘
Cornwallis also thought about the possibilities of oppression.

So he made provisions for some safeguards in the Regulations of
1793 and looked to the Collectors for the protection of the
cultivators. Later from time to time the government passed
different types of land laws in order to protect the cultivators
from the oppression of the Zamindars. But on many occasions the
Zamindars were able to find loopholes in the regulations and to
escape the limits and control. Ibide, p.79%4.

2e Spear, Oxford History, p.l93.

S S ———r

5« JIbid., v.192.
k. Griffiths, op. cit., p.l62.
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in the hands of the Collector. Cornwallis, who was under the profound
influence of John Locke's VWhig philosophy, had no faith in the con-
centration of powers. He belicved that the oriental principles of

covernnent were fundamentally at fault and was of the opinion that

the source of the administrative evils was '"the Company's adoption

of Asian despotism"l. He firmly believed in

1

"the Whig conviction that nolitical power is essentially
corrupting and inevitably abused; that power, to be exercised
with safety, must be reduced to a mininmum, and even then kept
divided and counterbalancedV 2. He, therefore, ''consciously
broke with the personal, authoritarian tradition of Indian
government, and based his work explicitly on the principles of

Inglish political tradition." 9.
In 1793 the offices of Collector and Judge were scparated. The

new post of District Judge was crcated to preside over the Diwani

Adawlat (Civil Court) which was renamed the Zillah Adawlat (Digtrict

Court). The Mal Adawlat (Revenue Court) was abolished and the Distric_t

L

Court was enmpowered to try revenue cases. The Collector was also

deprived of magisterial powers (including the powers to supervise the
police) which were vested in the hands of the District Judge. Thus

the Collector became merely what his designation implied = a nmere

D

6ollector of fixed revenue. These administrative reforms are

criticised by modern critics because

1. Zric Gtokes, The Inglish Utilitarians and Indla.(Oxfordg 1963
edition), p.#

2o Ibldi’ p-5-
3.  Ibid., pelte

4., L.M. Penson, op. cit., p.453.

5. The Board of Revenue, which used to hear the appeals against the
decisions of the Mal Adawlat (Revenue Court), was also deprived

of all judicial powers and was made a purely revenue body.

L
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"The only official of that time who had developed any real contact
with the peoplec was the Collector, and he was expressly debarred
from dealing with those aspects of Government which affected thenm
nostly, namely the magistracy and the police. The Cornwallis
theory was that an independent judiciary would, by itself, guarantce
justice. In reality the judicial machinery was unconprehcnded and
indeed unknown by the great majority of the people of Dengal; the
law administered was foreign to their ideas, and indeed the wholc
organisation was, by Indian standards of the time, hopelessly
impersonal. Lord Cornwallis succeeded, indeed, in establishing a
high standard of integrity in administration, but he made the
mistake of trying to interpret India in terms of British thought." 1

The Philosophical Basis of Cornwallis' Reforms
Locke's Whig philosophy, as noted above, profoundly influenced

Cornwallis. In the course of .our discussion we shall find that his
ninutes, his correspondence and the preamble to his code (1793) echoed
Locke's classic statement of Whig philosophy.2 Professor Eric Stokes

has commented that the permanent settlement of Bengal was "a frank
attenpt to apply the English Vhig philosophy of government"s.
Cornwallis firmly believed that "everything hinged upon the recognition

- b
of the property rights of the Zamindars, the great landholders..." .

To him landed property was the most valuable property.

His approach to reform'was twofold. Firstly he wanted to introduce
permanently property right in land. Secondly he wanted to guarantee

security of property and person. He believed that security of property

1. Griffiths, op. cit., pp.162-163.

2 e See below. p.i? (footnotes), p.1l8 (footnotes) and pp+18=19.
3« Stokes, ov. Citey PeSe

e Ibide, Pe5Se |




would enormously contribute to the prosperity of the country. lie
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thought that security of property could not be guaranteed if there was

a concentration of powers in the hands of onec man or in one body

(i.e. the Board of Revenue)2 and if the '""assegsnment is liable to

frequent variation”s. lle was of the opinion that under such

1.

2o

11 Feb., 1793.)_/. In another place he held that the "certainty"

He said "if we wish to render the country opulent and the people
happy, our great aim nust be to establish security of person and

proPertyg"Zfbornwallis' Minute, 11 Feb., 1793, Parliamentery |
Pavers, Vol. V, 1810, p.1l07. (Later cited as Cornwallis' Minute,

which the pcople would "feel of being allowed to enjoy the fruits \
of his own labour, must operate uniformly as incitements to
exertion and industry". / Cornwallis to the Court of Directors,

2 Aug., 1789 in C. Ross, Correspondence of Charles, First Marquis
Cornwallis (London, 1859), Vol., I. pp.545-546, /. Also see the

last sontence of the passage quoted in page 19 f5:ds1)

lle said that 1if all powers "remained so united we cannot expect
that the laws which may be enacted for the protection of the rights
and property of the landholders...will ever be duly enforced'. *
Zrbornwallis'Minute, 5 Feb., 1790, Parliamentary Pavers, Vol.VIL,
1812, p.492. (Later cited as Cornwallis' Minute, 3 Feb. 1790)._/
He also belleved that under such circumstances '"the people can
never be satisfied that their vroperty is secured".éfbornwallis'
Minute, 11 Feb., 1793, p.116. /. He argued that "there are
certain powers and functions which can never be vested in the

same officers without destroying all confidence in the protection
of the laws. This remark is particularly applicable to_the
various functions vested in the present collectors." Zfbornwallis
to the Court of Directors, 6 March, 1793 in G. Forrest, Selections
from the State Papers of the Governors General of India: Lord
Cornwallis (Oxford, 1926), p.l23. /. Thus it appears that he
belicved that such faith was also essential for the prosperity

of the country because it would give the landholders a feeling of
certainty which, as we have alrecady noted, would result in =
"incitements to exertion and industry". (See footnote no.l.)

Cornwallis' Minute, 3 Feb.,, 1790, p.492.

He held that "until the assessment on the land is fixed,
the constitution of our internal government in this country will
never tulke that form which alonc can lead to the establishment of
good laws and ensurc a duc administration of thcm."'Z_Ibid.,
:p.492ﬂ;7; Thus it would be difficult '"to prevent the landholders
being plundered..."'é Ibid., 9.492ﬂ;7. In another place he said
that "The value of landed property is regulated by the profit
which the possessor is certain of deriving from it. If the people
know that there is a possibility of any part of the profit arising:




18,

circunstances the executive arm of the government will have the

opportunity to abuse its power. Thus he believed that security of

property and person could only be granted through a system conforming

to the rule of law under which landholders would not be regquired to

1

depend on the goodwill of officials and to look beyond the law.

Cornwallis aptly summarised his views in the preamble to Regulation II .

of the Bengal Code of Regulations of 1793 which stated that:

L.

"Government must divest itself of the power of infringing, in

its executive capacity, the rights and privileges, which, as
exercising the legislative authority, it has conferred on the
landholders. The revenue officers must be deprived of their
judicial powers. All financial claims of the public when disputed
under the regulations, must be subjected to the cognisance of the :
courts of Jjudicature, superintended by Judges, who fronm their

. official situations, and the nature of their trusts, shall not only

be wholly uninterested in the results of their decisions, but

bound to decide impartially between the public and the proprietors

of land....The collectors of the revenue nust not only be divested

of the power of deciding upon their own acts, but rendered amenable
for then to the courts of judicature; and collect the public dues,

subject to a personal prosecution for every cexaction excecding

from improvement of an estate being exacted from the proprietor
by the officers of government the value of the possession nust
be considered as of a very precarious nature.'" / Cornwallig'

Minute, 11 Feb., p.112ﬂ;7

He argued that "we should endeavour to establish a constitution
for the country that will protect private property, and with iv
the internal prosperity of the state...By lodging the entire
judicial authority in courts...no single lember of Governnent, nor
sny individual in power, nor their connections or dependants will
be able to invade the rights or property of the people; the
injured will fly to the courts of justice, which will cxpose the
oppression and punish the oppressor.'" / Ibid., p.1038. /. 1In
another placc he held that "we have long been of opinion that no
system will ever be carried into effect so long as the personal
qualities of the individuals that may be appointed to supcrintend
it form the only security for the due execution of it. In this
country, as in any other sccurity of property must be established
by a system upheld by its inherent principles and not by men who.
are to have the occasional conduct of it.! / Cornwallis to the

Court of Directors in Forrest, ov. cit., Vol. II, p.123. /

.
Ll -
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the amount which they are authorised to demand on hehalf of the
public, and for every deviation from the regulations prescribed
for the collection of it. NNo power will then exist in the
country. by which the rights vested in the landholders by the
regulations can be infrinpged or the value of landed property
affected. ILand must in consequence become the most desirable

of all property; and the industry of the pcople will be directed
to these improvements in agriculture which are as essential to
their own welfare as to the prosperity of the state." 1.

The Ideolorical Conflict Between The Cornwallis School And The Munro
School

The Cornwallis system began to function in the vast area of North

India under the Bengal presidency. But when attempts were made to

extend this system to the Madras presidency and to other parts of India

over which the jurisdiction of the British Indian empire later extended

it encountered strong opposition from the Munro or paternal school of

thought. The principal exponents of this school were Thonas. lunro,

Mountstuart Elphinstone, John Malcolm and Charles Theophilus lietcalfe.

While Cornwallis was influenced by Locke's Vhig philosophy they were

under the influence of the Utilitarian phiiOSOphers. In spite of |

the fact that there was a disparity of age and temperament among them

2

there was also a "unity of thought in this knot of men"“. Thus they

nay be considered as the “founders of a political tradition"3.

Against the Cornwallis system the .essence of which, as we have already

L

noted, was the rule of law, '"four men spoke with one voice" . Thelr

aim was to substitute the rule of personal discretion for the rule of

2

law,

vhile the Cornwallis or Bengal school was not in favour of

Quoted in Stokes, Ov. Cit., Debe.
Ibide, PeTe.

Ibidey, DPe9e

Ibid., p.20.

Ibid-’ ppllqo-lql.
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concentration of powers in the hands of one man the Munro school

strongly favoured the continuation of the Indian tradition of personal
governuent characterised by the concentration of powers in the hands

of one man, making him all-powerful ruler of the area concerned. They:

wanted to make the Collector the representative of the government and
the all-powerful officer in the c’l:".strici:..;L llunro held that

"We should form a very erroncous judgement of the important
influence of the officec of the Collector if we supposed that 1t

was limited nmerely to revenuc matters instead of extending to
everything affecting the welfare of the pecople. In India whoever
regulates the asscessment of the land,. really holds in his hand
the mainspring of the country.! 2.

l. DMNunro said "we must even somctime make a man a judge where he nay:
be said to be in some degree a party...it is...indispensable to
the protection of the people. / Munro's Minute, 31 Dec., 182k

" in G.R. Gleig, life of Sir Thomas Munro (London, 1830), Vol.iii,
Pe379. (Hereafter & . ....... ...y cited as liunro's liinute, 31
Dec., 1824)./ %etcalfe held that one officer "should superintend
each district exercising all the local powers of the judicature,
police and revenue in all its branches." He further added that
"The best form of government...l believe to be that which is
nost simplc...most free from artificial institutions...most
conducive to an union of powers, and most frece from the elements
of collision and counteraction."‘ZfMetcalfe's IHinute (pavers
referred to in the letter from the Bengal govt., 10 Dec., 1828)
in Parliamentary Papers, 1831-32, vol.xii, p.407. (Hereafter
cited as Metcalfe's lMinute, 10 Dec., 18285L In another place
Metcalfe held that "Our present Bengal system should be knocked
on the head...Revenue and judicial and where practicable military
powers should be exercised by the same person; union, not division,
should be the order of our rule." / Metcalfe's Paper, 29 June,
1820 in J.W. Kay, Selections from the Pavers of Lord Metcalfe
(London, 1655), P.l5l.’ Elphinstone declared that "1 would vest
the fullest power...in the Collector." / Elphinstone's Report
on the Territories conquered from the Peshwa’, rd., in G.l/.
Forrest, Selections from the Minutes and Other Official Vritings _
of the llonourable lMountstuart lphinstone (London, 1884), pe.322. /e
Also see the discussion on the system of district administration
introduced by them in lMadras and other parts of British India.

2e Selections from revenue records, N.W. provinces, Vol.IlI, P63,
quoted in B.B. lMisra, The Central Administration of the East

india Company from 1772-1825 ZManchester, 19595, P.159.

-
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sgaingst the Cornwallis system the Munro school held that by

taking away all judicial and police powers from the Collector the
"one visible representative of government"l was made powerless to
redress wrong and to punish criminals., They were also of the opinion ;
that "the peasant was in effect deprived of justice" because the sole :

admninistration of justice was confined to "distant.courts presided

over by foreigners and employing a highly technical procedure"z. They :

held that to the cultivators government should be represented by a

single officer and not by a multiplicity of officers. This officer

should have

"powers to inquire, to judge, and to punish, without the delay
and intricacies of the Western lcgal process. This officer was
not to be a distant and awful figure, presiding in his cutcherry
like a deity in his temple, but a familiar lord, visiting and
speaking with them of their quarrels and their crops, and looked
up to as ma=-bapye.." 3.(mother and father).

L
WINPTy PP P B G S gl YRy Py Y PPN g /Mg B, Y 1 WPV RS G P R e "ﬁww T

The administration should be conducted from ''the tent and the saddle!

rather than from '"the office"u.. They were strongly in favour of "a

2

personal human and tangible form of government'"”. They "revolted

against what they considered to be 'the cold, lifeless, mechanical

>

principles..."6 "the abstractions of the rule of law, and the blind
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automatic operation of an impersonal bureaucracy..."7 They held that

g vt

1. S3tokes, op. cit., pe.lé4l.
2. Ibid., p.lh4l.
2e Ibid., p.2l.
4o  Ibid., p.20.
5. Ibide., p.20.
6. Ibid., p.l5.
7. Ibid., p.20.
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the administration in India should be simple and that there should be

few regulations,

They believed that while introducing administrative reforns the

Cornwallis school had not sufficiently taken into account the social

and political condition of India at that time, of which they had had
an imperfect knowledge; thus they had failed to take the right approach
to the problems of adninistrative reorganisation.2 They said that

the Cornwallis school had derived their ideas and inspirations.from
British political ideas and institutions which they, like the
Utilitarian philosophers, thought were completely unsuitable for
Indian society and woula not have the same beneficial effects in India

as 1in Great Britain because the social and political conditions of the

3

former were completely different from those of the latter.

1. Ilunro held that "It would have been better to have curtailed nine-
tenths of the regulations."'zjﬁunro to Thakery, n.d. - in
Gleig, op. cit., volei, p.373. / lletcalfe opined that "At all
events, Lord Cornwallis School must first wear out, who think that
all perfection is in the regulations of 1793." / lietcalfe's
paper, Oct. 14, 1819 in Kay, op. cit., p.150. /.

2. Munro held that the administrative "innovation has been so little
‘suided by 'a knowledge of the people, that though made after what
was thought by us to be mature discussion, must appear to then
as little better than the result of nere caprice."'évuunrO'S
inute, 31 Dec. 1824, p.381. / He also thought that "Our great
error in this country, during long course of years, has been too
nuch precipitation in attempting to better the condition of the
pcople, without hardly any knowledge of the means by which it was
Lo be accomplished...It is a dangerous system of government in
a country, of which our knowledge is very imperfect..." (Ibid.,
p.381ﬂ;7' (See also Malcoln's view = footnote I,htﬁ”o*

o« llunro held that the Cornwallis school wanted "to make everything
as English as possible in a country which resembles England in
nothing." / Ibid., p.381t;7. Ile also held that '"We suppose that
our laws are founded on just principles, and that they nust
therefore have the same beneficial operation here as at home; bdbut
we forget that one great first principle, the freedon of the
people, from which they derive their influence, does not exist
here. Our institutions here, not resting on the same foundation
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They W that the Cornwallis system would destroy Indian tradition

as those of a free country, cannot bc nade to act in the sanc waye.
¢ ¢annot make the inanimate corpse perform the functiongs of a
living body; we must, therefore, in nmaking regulationc here,

think only of their probable effect in this country, not of what
such regulations have or might have in England." Ibid., P-379n;7

It is interesting to note that Utilitarian philosophers
such as Jeremy Bentham and James Mill also expressed almost similar
views. Thus it appears that the Munro school owed a great deal
to the Utilitarian philosophers. A few passages quoted below
will illustrate this point. |

Bentham wrote in his essay namely "Influence of time and
place in matters of lepgislation! that "the best posscible laws for
England being established in Ingland, required the variations
which it would be necessary to make in those of any other given
country, in order to render them the best laws possible with
reference to that other country." / J. Bowring (ed), The ‘“orks
of Jeremy Bentham (Edinburgh, 1837), p.27l._/. Ille further held
that "To a law giver, who having been bred up with English notions,
shall have learnt how to acconnodate his laws to the circumstances
of Bengal, no other part of the globe can present a difficulty.”
.Z_Ibid., p.l72ﬂ;7. lle also added that there was a '"difference
between the laws that would be the best for England and the lavs
that would be best for Bongal."‘z_lbid., p.l73;7; He further
held that "It scems to be a common notion that those laws, which
are the best with refercnce to the circumstances of a civiliced
nation, would not have been so with reference to the circumstances
of a rude and ignorant nation: on the contrary, that rude nation
must have rude and simple, that is, imperfect laws: 1 ncan, not
only that in point of fact the laws of a rude nation will have
been rude, but that in point of expediency it was proper they
should be so." / Ibid., p.189_7.

While discussing the result of Cornwallis' judicial reforns
James Mill held that "If much of the difficulty has arisen fron
the dominion of Znglish prejudices, and especially that decp-=
rooted prejudice, that Inglish law is the standard of perfection
to which everything should be fitted, considerable progress
tovards improvement will be made, as soon as we have emancipated
ourselves from those prejudices." / James Nill, The History of
British India, vol.v. (London, 1820), p.425 /.

As Assistant to the Exanminer of India Correspondence
(1819-30) and then as Examiner of India Corrospondence (1830 - 36)
Jomes Mill was at the very centre of the power and wags in an
advantageous position to oxert his influence over Indian
Administration and policies. John Stuart Mill was also in the
company's service for a considerable period of time. He held
the post of Assistant to the Examiner from 1823 to 1856 and that
of Examiner from 1856 to 1858. -
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and institutions.l They believed that the continuation of the Indlian

tradition of personal government and institutions with necessary

modifications would solve all problems within a very chort tinme.

Munro stated that '"We should take every country as we find it..."

2
>

Of course, though the Munro school wanted to preserve and continue the

Indian tradition of personal government, they were not in fact completely

L

hostile to reform. They were in favour of slow and gradual change.

le

Ce

Malcolm held that "The men who with their new system...proceeding

to the demolition of the most ancient, I might say almost sacred,
institutions of India, were virtuous and able, but in acting

without local and minute experience, in venturing to legislate

for millions of human beings and countries with whom they were
imperfectly acquainted, they showed both ignorance and presunptionese.
they have precipitated us into a fine ness.' éfﬂalcolm.to*Molony

in JeWe. Kay, Life and Correspondence of Sir John Malcolm (London,
1856), p.391 /. ——— e

Munro held that "The natives of thies country have enough of their
own to answer every useful object of internal administration, and
if we maintain and protect them our work will be casy. If not
disturbed by innovation, the country will in a very few months
settle itself" [Munro to Elphinstone, 12 May, 1818 in Gleig,

. Ope. cit., vol.ldid, p.253_7; The administrative systens introduced

by him in Madras illustrate the fact that he did not have any
objections to necessary modifications of the pre-British systens.
(His administrative reforms in Madras are discussed below).

Munro's Minute, 31 Dec., 1824, p.383.

Munro held that "The fault of our judicial code is that there is
a great deal too much of it for a first essay.!! He further added
that "Our laws expanded gradually during several centuries, aloxng
with the increasing knowledge and civilisation of people, so that
they were always fitted in some measure to their faculties,'
/ Munro to Thakery, n.de in Gleig, op. cite., vol.i, p.372_/.
Malcolm held that '"The most important of the lessons we can
derive from our past experience is to be slow and cautious in
every procedure which has a tendency to collusion with the habits
and prejudices of our native subjectse...That tine may gradually
effect a change, there is no doubt; but the perdod is as yet
distant when that can be expected; and come when it will, to be
safe or beneficial, it must be...the work of society itself. All
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District Adninistration in Madras and Other Parts of British India

Digtrict administration in lMadras began later than in Bengal.

The Collectors were first appointed in 1794.1 Different functions

of the governnent were combined in the person of the Collector who

enjoyed considerable powers. In 1798, Wellesley, the Governor-

General, directed the Madras government from Calcutta to introduce

the Cornwallis system in Madras without delay.

2 At that tine

lHunro did not enjoy great influence and was not a very prominent

figure. OSo he was not in a position to prevent the introduction

|

of the Bengal system in thc ladras presidencye.

The Zamindari system was gradually introduced into certain areas

of the Madras presidency. Sinultaneously with the introduction of

the Zamindari system a new administrative system and a-code of

rcgulations both modelled on those of Bengal were introduced.

le

2e

2

By 1814 Munro had gained considerable influence and importance. Ie

that the Government can do is, by maintaining the internal peace
of the country, and by adapting its principles to the various
feelings, habits, and character of its inhabitants, to give time
for the slow and silent operation of the desired inmprovement, |
with a constant impression that every attempt to accelerate this
end will be attended with the danger of its defeat. /lMalcolm,

The Political History of India (London, 1826), vol.ii, p.183,
quoted in Stokes, op. cit., p.2§;7

JeT e Gwynn,"TheMadras District System and Land RevenueV in
H.H. Dodwell, op. cit., vol.v, p.468.

Ibid.’ P-LI-72. ’
Ibid., p.474.
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was appointed OSpecial Commissioner and was entrusted with the tashk of
preparing a plan for adminigtrative reorganisation in ladras. ile
nroposed that the office of the District Magistrate should be transferred

from the District Judge to the Collector, that in his capacity as

llagistrate he should be empowered to punish offenders by corporal
punighnent, by fines and by inmpriconment with certain limitations, that
the superintendence of the district police force should be entrusted

to him, that he should be given the authority to try revenue casges such

as rent cases, boundary cases, ctc., and that he should be associated

with the District Judge in the trial of offenders at quarterly

sessions.” The Madras Regulations of 1816 indicate that Munro's

: . : : 2
recommnendations were approved and incorporated in thece regulations.

Munro was not at all in favour of the Zarmindari system. He

gradually introduced what was called the Ryotwari system throughout

the presidency especially during his Governorship of the Madras

presidency from 1819 to 1827. Unlike the Zamindari system, under tae
'Bzgzyggi.systemhsettlement wags made not with the ZJamindar or any other
intermediéry but directly with the ryot (cultivator) of the land who
enjoyed all rights in the land subject to regular payment of land
revenue to the government. The settlement was made for a séecific
period of time and could be renewed.3 The greatest merit of the
Ryotwari system was that it'eschewed 2ll intermediaries and thus

l. In Munro's letter (24 Dec., 1814) to D., Hill, the Chief Secretary,
there is a short outline of his observation and recormmendations.
See Gleig, op. cit., vol.i, pp.4l?7-423. For the above mentioned
recomzendations scee p.4l9.

Ce Important provisions of the Madras Regulations of 1816 have been
digscussed in J.T. Gwynn, op. cit., pp.479-480. .

o>+ HMajumder and others, op. cit., pp.801-803.
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caved the cultivators from oppression by these intermediaries. In
I.adras "The State consciously assumed an administrative responsibility
for the mass of the people which it had just as consciously abdicated

in Bengal.™

The union of powers in the person of the Collector and the absence
of landlords heightened the importance of the office of the Collector
in Madras to an extraordinary degree. The '"personal scmi=military
organisation of the Madras district stood in contrast to the divided
andFmpersonal administrative systen of Be.ngal."2 In Madras the
Collector was a '"local governor" who exercised considerable dig-
cretionary povers and wide ranging superintendence over his district
and came to be regarded by the people as their "helper and ruler”B.
But in Bengal there was no such representative of the jovernment who
could occupy a ''position of pre-eminence and primacy and watch over
and promote the géneral welfare, from every point of view, of the
people comnmitted to his cha;ge" - .

During his governorship of the Bombay presidency from 1819 to
1827 Elphinstone adopted Munro's administrative and Ryotwari land
tenure systens for the newly acquired areas of western india. llis
successor Malcolm, who was Governor of Bombay from 1827 to 1830,
maintained and strengthencd these systems in the Bombaj'presidenCY-

Later when the British Indian cmpire extended over the north western

L. wvtokes, op. cit., p.22.
2. Ibid., pellhl,

5 H.V. Lovett, "District Administration in Bengal, 1818-1858"
in H.H. Dodwell (ed), op. cit. vol.vi, p.28.

Ll"l Ibidl' p.29.
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nart of India Charles Metcalfe threw all the veipht of his influence
against the extension of Cornwallis' Bengal system to these areas.l
l.ith rcéard to the powers and authority of the Colleetor there
was some differcnce between the paternal philosophy of.lletcalfe and
that of other exponents of the Munro or paternal school. Although
lunro, Ilphinstone and lMalcolm, as we have already noted, wanted the
Collcector to be given control over the police and empowered to try
revenuc and less important cniminal+cases, they did not oppose a
separate Jjudiciary under the Dictrict Judge mainly responsible for
trying civil and more serious criminal cases. But lMetcalfe was
strongly in favour of a completely concentrated and unified forn of

adninistration under which there would be no separate judiciary at
all. He introduced such a system in some places, for cxample in the
Delhi territory..2 His system considerably influenced many adminis-
trators who worked under him. After his departure from India towards

the end of the 1830s, such a system was introduced in nost areas
(e.g. the Punjab) which were annexed in the 1840s or the 18505.3

The local circumstances of the north-western part of India caused

considerable changes in Munro's ryotwari system. In these areas
settlement was not made with the individual cultivator but with the

village community or with the separate cstate called Mahal. Hence

l. StOIIeS, OE. Citi’ P.gi

Co A5 the Resident of Delhi territory he also combined in his person
the powers and functions of Governor, Chief Judge, Chief =
Collector and Commander in Chief. Ibid., pe.llh.

e | W'e shall have a better idea of Metcalfe's system of district
administration when we later discuss the difference between the

pattern of adnministration in Regulation Provinces and that in
lon-Regulation Provinces. See ppe. 35-41. '




the system came to be known as the Mahalwari cystem. Under this

cystem "\t first the village elders apportioned the demand arnongst
their members, but later the demand, having been agreced as 2 whole

with the eclders, was divided among the cultivators according to the:
measurements of detailed survey."l Later the Punjab was settled

broadly on the same lines.

Subseguent Changres in Cornwallis! Benral System

For a long timc the Court of Directors had been pressing the
Bengal government to introduce those administrative changes which had
been introduced in lMadras by the Madras'Regulations of 1816. DBut the
Bengal government was reluctant to take any step in that direcction.
The Collector was, however, given some judicial powers by the

Regulation of 1822 which empowered him to inquire into sonme revenue

cases and to take neccssary steps on the basis of his findings.2

On his arrival at Calcutta in 1828 Bentinck, the Governor-

General, who was strongly in favour of the Munro systeu, came to the

conclusion that considerable changes in the Cornwallis system should

be introduced. In 1831 he held that the offices of Collector and
5

District Magistrate should be united in the person of the Collectore.

l. Spear, Oxford History, p.195.
2. B.B, Misra, op. cit., p.1l60.

Je Bentinck naid that on the basis of '"all my investigation, now
pretty extensive and very earnestly made, into the system of
our administration...The recommendation that I would, in the
conclusion, the most strongly urge upon the Honourable Court is,
that they would confirm and preserve in the system long since
recommended by them to the Madras Governmont, upon the authority
of Sir Thomas Munro, of uniting the appointments of collector
and magistrate, of destroying the indepondence of each other of
every officer employed in the same district, of making the
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The District Judge was required by the Regulation of 1331 to
relinquish the office of District Magistrate to the Collector who
vas thus given authority to try less important criminal cases and to

control the police force in his district. He was also given summary
jurisdiction to try revenue cases such as rent cases, boundary casesg

etce.

Bentinck was in close contact with and under the direct influence
of the Utilitarian philosoPhers.2 When he was preparing to launch
his massive gocial and adnministrative reforms in India "Bentham was

overjoyed"3 and it appeared to him "as if the golden age of British

India was lying before me"q.

Vith the departure of Bentinclk, lMalcolm, and Holt Mackenzie, the

then Territorial Secretary, and with lietcalfe's lessening influence

5

the Munro school became weak during the second half of the 1830s.

The supporters of the Cornwallis school took hold at Calcutta. They

collector's a great office, consisting of deputy collectors and
joint magistrates and assistants, subordinate to one head,. and
acting upon the same system". Bentinck's lMinute, Nov. 10O, 1831,

in Parliamentary Pavers, 1831-32, vOl.ix, Pe749.

l., Lovett, op. cit., p.20.

2. DBefore leaving for India in Dececmber, 1827, Bentinck was given
a farewell dinner at Grote's house where he was feacted on "the
pure millk of the Benthanite word."'Z_Quoted in Stokes, ovn. cit.,
p.51. /. Bentinck said there "I am going to British India, but
I shall not be Governor-General. It is you that will be
Governor-General." / Bentham to Col. Young, Dec. 28, 1827 in
Bentham's Works, vol. X, pp.576-8, guoted in Ibid., PeSle_/o
It is not very clear to vwhom this statement was addressed.
Professor Stokes holds that "it would appear to be James MHill."

/ Ibide, pe5le 4

3e Ibid., p.5l.

4. DBentham to Bentinck, draft letter, Nov. 18, 1829: Bentham }SS.,
Box £, ff. 179-82, quoted in Ibid., pP.51. -

De Ibid-, P-23L"-
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wanted the offices of Collcctor and District liagistrate to be separated.
But fiuckland, the new Governor-General, was not in favour of intro-

ducing another general clange in the administrative structure so soon.

lie asked the Court of Directors for discretionary power to separate

these offices whenever the pressure of work made this necessary. ZIy

1845 in only three districts of Orissa in the Bengal presidency did |

the offices of Collector and District lagistrate remain united.l And

in other districts of the Bengal presidency there were now three
separate heads = the Collector, the District lMagistrate and the
District Judge. Of course outside the Bengal presidency the lunro
system continued to function as before. Thus the success of the
Cornwallis échool, which encountered strong opposition from'othér
provinces, remained localised only in the Bengal presidency. But this
success was also temporary because the Cornwallis or Bengal school
again began to lose influence in the Governor=General's Council the
conposition of which '"was constantly altering”z. l'loreover the energy
and progress displayed in the administration of the North Western
Provinces, where Bird and Thompson proved very successful, outshone
the progress made in the Bengal presidency. In 1854 Lalhousie, the
Governor-General, attributed the causes of unsatisfactory adminis-
tration in Bengal, the senior province, mainly to "the geparation

of the offices of collccto?’and magistrdte contrar& tbﬂfﬁ;féystﬁm

which had long prevailed in the Lieutenant-governorshipFof the

HorthHWestern'Provinces"3. This view was also strongly supported by

l- LOVett, ODe Citl' p-24-

2. Stokes, or. cit., pe238.

Se Pal@ougie:s minute in Chakrabatti, sunmmary OfRPE_EEERﬂEEHin_tKO
Jurisdiction of districts in Bengal, L1/57-1916 (Calcutta, 1913)
quoted in Lovett, ov. cit., p.EE. |

- -



52

Hall<day, the first Lieutenant Governor of Bengal.l Canning, the
new Governor-General, during whose administration these two offices
were to be permanently united in 1859, held in February, 1857, that

'reason, no less than experience pointed to the necessity of concen-

trating the whole executive power of the Government in each district

of Bengal in the hands of one experienced,manr"2 He said that the

division of authority and powers should be "avoided rather than
sought"B. As regards the people he believed that

"the patriarchal form of Government was in their present con-
dition most congenial to them and best understood by them; and

as regards the:governing power 'the concentration of all
responsibility upon one officer cannot fail to keep attention
alive, and to stimulate his energy in every department to the
utmost, whilst it will preclude the growth of thoce obstructions
to good government which are apt to spring up where two coordinate
officers divide the authority." &

Finally the Mutiny of 1857 played the most decisive role. It
"killed the 'filtration theory' of early English Liberals...'" and "had
a morec subtle eff;ct upon district administration"s. It went a long
way in strengthening the position of the paternal school of district

administration. "Even at the highest levels of Government the Mutiny

brought into sharp relief the merits of paternal rule..“6 After the

lf Ibid.’ p¢28.
oy C.E. Buckland, Bengal under the Lieutenant-Governors from 1854

to 1828 (Calcut'l:a, 1901 s Pelte
3' Ibidt' p.2’+. |

Ll'o Ibidt 9 Ppoaq"ESo
After the Mutiny of 1857 this decision of Canning was endorsed
by the Secretary of State for India in April, 1859.

S5e Thompson and Garratt, op. cit., p.476.
6. Thomas R. Metcalf, op. cit., p.251.
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Mutiny the government came to the conclusion that a close relationship

should be developed between the eoxecutive arm of the government and

the peOplew; The government believed that such a close relationship

would enable the executive arm to know and redress without nuch
difficulty the grievances of the people on the one hand and let the
people know about the policies and intentions of the government on the
other; It was felt that such a close relationship could not  be developed -
in India if the goverﬁment continued a system of impersonal adminis-
tration characterised by a complica%ed procedure of rules and regulat-
ions. It was believed that a simple and expeditious systen of personal

administration and reliance on and faith in the ability and the

integrity of the officials would solve many problems.2

In 1859 the offices of Collector and Magistrate were finally
united in the person of the former..3 And they have remained united both
in India and Pakistan ever since, Fhe union of these two offices was the

final victory of the paternal school over the Cérnwallis or Bengal

school and completed the triumph of the former.
The dignity of the office of Magistrate, command over the police
force, powers to try criminal (except serious criminal) cases and

l. Thompson and Garratt, op. cit., p.476.

2. Arguments almost similar to those of the exponents of the Munro
school were put forward. Bartle Frere held that '"We have enveloped

ourselves in rules and regulations till we have left ourselves no
power of individual action. Ve.have guarded ourselves against

doing evil till we have lecft no power of doing éOOd;;}EhgvrgmedY~i5
very sinmple, though not easy, for it is opposed, not only to" ekist-
ing habits and prejudices, but to all our English ideas of govern-
ment...let every official be a real ruler in all things to those
below him and let him be really ruled by the functionary above him,"
Frere to Goderich, 15 June, 1858 in Martineau, Life and Correspond—
WM (London, 1895)1 vol i.y Pe2705 quoted in

Thoms Re I’Ietcalfe’ OD e Cit., p-251-
3. I‘ovett' OE- Cit.’ P028
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revenue cases cnormously contributed to the prestige and status of the

Collector and enabled him to occupy a position of pre~eminence in the

district. Without any ambiguity he became the administrative and the
executive head of the district. Thus the district administration in
the Bengal presidency was placed almost on the same footing as that of

the Madras and the Bombay presidencies.

Tho Emergence of a Landed 'Arigstocracy'

The Mutiny also resulted in establishing a class of landlords
especially in the north western part of British India. It was believed
that one of the causes of the Mutiny was the discontent of tﬁe deposed
class of landed 'aristocrats'. After the Mutiny the government decided
that a class of landlords should be created. So in many places a class

of landed 'aristocrats' called Jaigirdars, Talukdars, Pattidars,

Zamindars etc., meany of ancient lineage, were established.l

Moreover the role of the moneylenders in society indirectly cone

2
tributed to a considerable extent to the growth of a landlord class.

l. Thomas Re Metcalf, op. cit., chap. iv, The Restoration of the
Aristocracy, vpe. 134=173.

2. Both before and after the mutiny the moneylenders were an '
"established figure on the rural scene.../ Ibide pe.204 / But it
wags during the second half of the 19th century that their position
became strong because during the first half of the century the
authority of the village headman and that of the village community,
from which the individual cultivators previously had used to get
protection against the oppression and the exploitation of the
moneylenders, had begun to decline to a considerable extent. "By
mid=century the village comnmunity of the Northwest had ceased to
exercise effectivo political power.! 1zribid., pe205./ The role of
tho moneylender in contributing to the growth of the landed
‘aristocracy! is discussed in detail in ibid. See chapter v -
Landlord, Tenant, and loneylenders, pp. 174=-218..




20

At times of famine, drought and bad harvest the cultivators were col-

pelled by circumstances to borrow from professional moneylenders.

Improvident and extravagant, they also uged to borrow heavily for
unproductive purposes such as marriage feasts, social and religious

ceremonies, purchase of jewellery etc.. In fact they were encouraged
by moneylenders to take loans. "Once in debt a peasant was usually
unable to extricate himselfw"l As the interest ranged upwards fron

25 per cent even small debts mounted up to an enormous amount in no
time. Moreover the moneylenders were notorious for fraudulent practices
in keeping accounts. The noneylender

"did not in any case want to be paid off. His aim was to make the
peasant into a perpetual bond servant by a mortgage which gave

him control of the crop, or by a forced sale in which he would

take title to the land while retaining the former proprietor as

his tenant. In either case the moneylender had the upper hand,

and the courts = restrained by their belief in freedom of contact
and laissez faire = were little more than instruments of his will'Z.
Moreover "the sustained policy of selling up holdings for areas of
taxes'" further helped the moneylenders. "The process went on
everyvhere; its tendency was to swell at every time of difficulty
the number of landless men on the one hand, and the indebtedness

of the survivors on the other. Many preferred virtual seridon

to the moneylenders to the outright loss of their holdingse' 5

Regulation and Non-Regulation Provinces

During the 19th century the provinces were broadly divided into

what were called Regulation and Non-Regulation Provinces i.e. advanced
and backward provinces. As the written regulations were introduced into
Bengal, Madras and Bombay presidencies they were called Regulation

le Ibid., pe.206. 2o JIbide, p.206.

3« Spear, Oxford History, p.l96.
In chapter II we shall find that the landed taristocracy' has
profound influence on district administration in West Pakistan.
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Provinces. 'The expansion of British power during the early ninetcenth

century led to the annexation of areas less amenable to rule by ledger
and law book"l'than these advanced provinces. So the rules and
regu}ations of the advanced provinces were not introduced into the nowly
annexed provinces which were called Non-Regulation Provinces. Thc None
Regulation system of administration was also applied in certain backward
areas within the Regulation Provinces for example Chittagong Hill Tracts
district in Bengal (now in East Pakistan). While in Regulation

" Provinces the District Officer was either called the Collector (Madras

and Bombay) or the District Magistrate and Collector (Bengal since

1859) ,in Non-Regulation Provinces he was called the Deputy Commissioner.
Usually a considerable number of military officers were employed in
the civil administration of the Non=Regulation Provinces.2

The pattern of district administration in a Non-Regulation Province

was not always exactly the same as that of district administration in
another Non=Regulation Province. It was determined according to the

conditions and circumstances of the province concerned. The common

feature was that in Non-Regulation Provinces the district adninistration -

was "characterised by simple and more direct methods of procedure and
by the greater accessibility of the officials to the people; but chiefly
by the union of allpowers."3 There was no separate judiciary and no

l. Tinker, "Structure of the British Imperial Heritage" in Ralph
Braibanti (ed), Asian Bureaucratic Systems Emergent from the British

Imperial Tradition (Durham, 1966), p.27. (Hereafter cited as

Braibanti, Asian Bureaucratic Systens).

2e L.S.S. O'Malley, The Indian Civil Service, 1601-1930 (London, 1965
edition), pp.52=53..

3. GriffithS' OE- Cit.’ P-16!+-
In fact the Mughal system of local administration was
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such officer as the District Judge. The Deputy Commissioner combined
in his person the offices of the Collector, the Digtrict Magistrate

and the District Judge. Thus there was a complete union of revenue,
executive, magisterial and judicial powers in the hands of the Deputy
Commissioner who used to try criminal, civil and revenue cases, collect

revenue and carry out all administrative orders. Under "certain defined

principles'’ he was left to Ydo justice according to circumstances"l.
There was a rough Criminal Code but they decided civil cases by a
mixture'of custom, commonsense and a reference to standing orders .

In Non-Regulation Provinces '"though legal principles were by no means
set aside!' the district adminigtration "largely depended for its success

on the personal character, initiative, vigour and discretion of the

local officers"sr

While the District Officer in the Non-Regulation Provinces was
all in all within his district and had no rival the DistQict Officer
in the RBegulation Provinces was required to work in his district along
with another officer of the same status i.e. the District Judge who
was his "jealous rival"h. Of course the District Officer in the
Non-Regulation Provinces "was more closely subject to the personal
supervision of his suﬁeriors than was the case in those provinces where

introduced to Non-Regulation Provinces without much modification
and the Deputy Commissioner had much in common with the local

officers of Mughal India, [Thompson and Garratt, op. cite, Pr’*77;_7
le Griffiths, op. cit., p.1l64.
ce Thompson and Garratt, op. cite., p.477.
Se Griffiths, op. cite, pelbk.
o Thompson and Garratt, op. cite., p.477..




cverything had been reduced to rules and rogulations"l. In all

branches of work every action of the Deputy Commissioner was subject
to the appellate and supervisional jurisdiction of the Divisional

Commissioner who was also an administrative officer and not a

judicial officer.a Thus in the Non-Regulation Provinces the executive
authority was welded into a single chain of command stretching fron
the headquarters down to the district level.

In the Punjab the most rigid Non-Regulation system which was
imilitary in form and spirit"3 wags applied. Under the then social

condition of the Punjab such a rigid system was essential and proved

to be very successful. In fact the '"Non-Regulation system was at iis

best in the Punjab, where it threw up, in the mixed military and

&

civil commission, some of the finest characters in Indian administration'.
In comparison with other Non-Regulation Provinces the Non-Regulation

system in the Punjab was much more direct and simpler. John Lawrence

said of the Punjab systenm

l. Griffiths, op. cit., p.l6i.

2e In Regulation Provinces algo there were Divisional Commissionerse.
They were mainly concerned with the revenue administration and
did not exercise such a close supervision over every branch of
administration as was exercised by their counterparts in the
Non-Regulation Provinces. The importance of the Divisional
Commissioners in the Regulation Provinces was much less than
that of those in the Non=Regulation Provinces. Later we shall
see that mainly for this reason the Divisional Commissioners in
West Pakistan, which has mainly inherited the tradition of None
Regulation Provinces (see pp.61-63 ), enjoy greater authority
and importance than their counterparts in East Pakistan, which
has inherited the tradition of the Regulation province of Bengal.
See chap, iii,

De StOkQB’ OE. Cito’ P0243"
%  Griffiths, op. cit., p.l6k.



Though the District Officer in the Regulation Provinces was a poﬁerful

"Wle have a procedure without any protention to exactitude;
but a procodure which provides for the litigants and their

. witness being confronted in open court, for decision being

arrived at immediately and for judgement being delivered to
the parties then and there.'" 1.

administrative head of the district he "was far less of an autocrat

than the Deputy Commissioner in the Punjab.-.."2 Charles Metcalfe,

59

who left India towards the end of the 18305 and who, as we have already

noted, was one of the most prominent exponents of the Munro school,

nay be regarded as "one of the founding fathers of the Punjab systen,

having been its pioneer in the Delhi Territory where John Lawrence

received his training"3. John Lawrence was the architect of the

Punjab systen.

Anong the Regulation provinces a comparatively more complex and

rigid legal system was applied in the Bengal presidency where though

the paternal school ultimately became victorious and the offices of

Collector and Magistrate were permanently wnited it was difficult to

completely disown the influende of the Cornwallis tradition which

had in fact become part and parcel of the Bengal administrative

le

Lo
De

Quoted in Thompson and Garratt, op. cit., p.477.

The attenmpt to separate the judiciary from the executive
encountered strongest opposition in the Punjab. John lawrcnce
held that "I want no. such person as.a session judge heree.e I
have a great objection to the civil and revenue work being
separatede A regular civil court plays the very devil. Its
course of procedure is ruinous to the tenures of the country, for
the agriculturists cannot fight cases in the court."

Bosworth Smith, Life of Lord Lawrence, vol. ii, (London, 1885),
P.202, quoted in Stokes, 0p. cit., p.2ik.

Thompson and Garratt, ope cite, p.477.
Stokes, op. cit., p.2t3. See also Ppe 27-28(ab0V@i
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tradition. Moreover in Bengal the presence of the Zamindars minimiged

the scope of the activities of the District Officer. In revenue

natters he used to deal through the Zamindars and "knew little of his
district. The Bengal and Bunjab systems thus represented the extrenes
of rule of law and the rule of man"l.

From the foregoing discussion we see that there weras considerable
differences between the pafernal system in the Regulation Provinces

and that in the Non=Regulation Provinces. While the former was more

or less similar to what was worked out by Thomas Munro the latter was

more. or less similar to what was worked out by CharlesMetcalfe.2

Towards the end of the last century the judiciary was gradually
separated from the executive, the post of District Judge was created
and elaborate written regulations were gradually applied in nost
Non=-Regulation areas.3 Thus steps were taken to place the administration
of the Non=Regulation Provinces on the same footing as that of the
Regulation Provinces. But in practice there were still sone differences'
between the administration of these two types of provinces. In 1915
the Bengal District Administration Conmmittee commented that

"Those members of our Committee from other provinces who sat by
the Magistrate in his court, or by the Collector at his desk,
noticed especially how matters which in less advanced provinces
are settled by the exchange of a word or two, or by a few strokes
of the pen, in Bengal necessitate long agreement, careful
‘reference to rules and detailed orders in writing." &

lo Thompson and Garratt’ OE. Citt' p.tf??.

ce The difference between Munro's system and Metcalfe's system has been
discussed earlier. Sce . p. 2@-. .

3. Thomas Re I)Ietcalfe’ ODe Cit-' p-255-

&, Bengal District Administration Conmittee, 1913-l4: Report
Calcutta, 1915) (Levinge Report), p.25.




Such differences between these two types of provinces continued to
persist in varying degrees and the District Officers of the None
Regulation Provinces continued to enjoy more discretionary powers and
authority.;

Within some Non-Regulation Provinces (c.g. the N.W.F.P., Baluchistan
etc.) there were some arecas inhabited by wild and martial pcopless
These areas were classified as tribal areas, the pattern of adminis-

tration of which was completely different froam that of the regular

adpinistration in both Regulation and Non-Regulation Provinces.- The

administration of tribal areas was based on tribal customs and

values &2

The princely states constituted a fairly considerable part of the
sub-continent. The regular administrative system of British India did
not extend over these areas. As a result the adzinistraticn of these

areas remained undevelopede The local rulers of these states enjoyed

considerable autonony and used to run their own administration.
Generally speaking the administrative pattern of these states was not

much different from the administrative pattern of the period which had

immediately preceded the British period. Usually the administration
of one state varied widely from that of another because immediately

l. For example, the maximum punishments that the D.0O. in West
Pakistan, which at the time of partition inherited the tradition
of Non-Regulation provinces,and his counterpart in.East Pakistan,
which inherited that of Regulation provinces, can award arec

7 Years and 2 years rigorous imprisonments respectivelye.
(See Chapter IV).

2. The pattern of administration in tribal areas, which has remained
almost completely unchanged, is discussed in detail in Chapters




before the British assumed the administration of come parts of the

sub-continent there had been considerable differences between the

administration of one state or region and that of another state or

region. Generally speaking the administration of most states was very

backward, inefficient and authoritarian. Once Jawaharlal Nchru

conmmented that

- "Most of the Indian states are well known for their backwardness
and their semifcudal conditions. They are personal autocracies,
devoid even of competence or benovolence. Many strange things
occur there which never receive publicity. And yet their very
inefficiency lessens the evil in some ways and lightens the
burden of their unhappy people. For this reflected in a wveak
executive, and it results in nmeking coven tyranny and injustice
inefficient., That does not make tyranny nore bearable, but

it does nmake it less far-rcaching and widespread.'" He further

added that the "arbitrary regimes' were '"thriving in Indian
India' 1,

‘A Few Concluding Remarks On The Office Of The District Officer (D.0.)

In 1859 when the offices of Collector and Magistrate were united

once and for all the most inportant and eventful formative phase of

district administration in the sub-continent and the controversies

over such union came to an ende Of course in the Non=Regulation
provinces, as we have already noted, the district administration did

not take final shape before the end of the last century when the office
of the District Judge was separated from that of the D.0. But it was

in 1859 that the basic principles of modern district administration

e

wore formulated once and for all. The subsequent period did not

l. Dorothy Norman (ed), Nehru: The First Sixty Years, vol I (London,

Dr. Wilcox has briefly discussed the administrative pattern of
some of the princely states in pre-partition days which are now a
part of West Pakistan. W.A. Wilcoxz, Pakistan: The Consolidation
of a Nation (London, 1963), chap. I.

ce- We have already noted that the basic principles were that the
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witness any significant change in the legal position of the D.O. as the

Collector-Magistrate or as the administrative and executive head of the

district. Of course changes and developments in other fields fairly
considerably affected his position. For example, the gradual appointment

of the officers of other specialised departments from the second half of
the last century onwards resulted in the problem of coordination and that

of the organisational and the functional relationship of the D.0O. with

other officersal the increasing importance of rural development gradually

began to add a new dimension to his role especially from the beginning

of the 192052 and the constitutional and political reforms introduced by

the 1919;and the 1935 Acts brought fairly considerable political pressure
to bear upon him.3 Thus though his legal position remained unchanged

he was required from time to time to adjust his position in the changed

environnent.

The *'Concentration of powers in the hands of the district officer

was so great and his sharing of these powers so rare and minimal that

it was scarcely surprising that he should have been called the 'man-bap
A

(nother and father) of his areaeces’ The House of Commons was told that

"Such power as that which collectors of India have over the people 1in
India is not found in any other part of the world pomsessed by any

Collector-Magistrate would be the administrative head of the dlstrict
and would have judicial powers over revenue and less inmportant
criminal cases, that in advanced provinces the District Judge would
try civil and serious criminal cases, that with the advancement of
backward provinces the post of the District Judge would be gradually
created in these provinces.

1, See Chap. V1. 2o See Chap. Ve 3t Soe Chap. vil.

4+  W.H, Morris~Jones, Parliament in India (London, 1957), p.36.
(Hereafter cited as Morris=-Jones, Parlianent)e
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class of functionaries...'

The D.0. occupied a very important ard prominent place in the
adninistration of the sub-continent. ‘'Upon his enefg& adaﬁe:SOnal
character! wrote Sir William Hunter, ''depends ultimately the efficiency
of our Indian Government"z- It was "no exaggeration to describe the

1. Macauley, Parl. Deb., 3rd series, vol. cxviii, June 24, 1853, _
cols. 745-6, quoted in Rplph Braibanti, "The Civil Sorvice of

Pakistan: A Theoretical Analysis" in South Atlantic Quarterly,
vol. LVIII, no.2, 1959, p.272 (Hereafter cited as Braibanti, Iie

Civil Service)(Though this comment was expressed in 1853, it
remained valid for a considerable poriod of time). Towards the ernd
of the last century, Sir William Hunter observed that ''His own
special duties are so numerous and so0 various as 1o bewilder the
outsider; and the work of his subordinates, European and liatlves, |
largely depends upon the stimulus of his personal exanple. His
position has been compared to that of the French prefect, but such
a comparison is unjust in many ways to the Indian district officere.
He is not a mere subordinate of a central bureau, who takes ais
colour from his chief and ropresents the political parties or the
vermanent officialism of the capital. The Indian Collector is a

strongly individualised worker in every Department of rural well-
being, with a large measure of local independence and of individual
initiative..ohis title by no means exhausts his nultifarious dutiese.
He does in a smaller local sphere all that the Home Secretary
superintends in England...Police, jails, educatlon, municipalities,
roads, sanitation, dispensaries, the local taxation, ard the
Imperial revenues of his District are to him matters of daily
concern. He is expected to make himself acquainted with every
phase of the social life of the natives, and with each natural
aspect of the country. He should be a lawyer, an accountantant, a
financier, and a ready writer of State papers. He ought also to
possess no mean knowledge of agriculture, political economy and
engincering." / William Hunter, The Indian Empire (London, 1892),
P-5l3y;7- Of course, with the passage of time he was relieved of
specialised functions which were then entrusted to other officers
with specialised knowledge. They used to perform these functions
under his general control and supervision, (See Chapter VI). The
improvenent of communication systems also put some restrictlons on
the local independence of the District Officer. 'e...steam, the
electric telegraph, the canal, brought England nearer...As London
tried to tighten control on India, so Simla tried to tighten on the
provinces and the provinces on the district officer.™ / Philip
Woodruff (Philip Mason), The Men Who Ruled India: The Guardians

'(London, 1963 edition), p.lE. Sece also O'Mdaley, Ope cit,, p.llO._/
2e  Hunter, op. cit., p.513.
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District Officer as the focal point of the Indian administration."l

The D.0O. was usually a member of the famous Indian Civil Service,

the members of which were "chosen and trained on Plat&'s principles
as Guardians...."2 The ideal that was set for the D.0. was the

"Platonic ideal' of public servico.3 The nature of his functions was

such that it was not unnatural for him to go beyond his legal respons—

ibilities. Usually he looked éfter the people of his district, whose
well being was his trust, with paternal care and sympathy. The happlness
of rural life depended to a considerable extent on the interest that

he took in the different aspects of rural life. Macauley said in the
‘House oé Commons: "In all that district there is not a single village

- there is not a single hut = in which the difference between a good and

a bad collector may not make the difference between happliness and i

niseryeesos!! To rural people the government meant the D.0. from whon

l, Griffiths, op. cit., p.1l64. :
2e Woodruff, ove. Citey pPedSe i
3' Ibidt, P03600

L. Macauley, op. cite., cols. 745-6, quoted in Braibanti, The Civil

Service, pe.272e |

The following few passages written by those who had had
practical experience in district administration will not only
further illustrate the diverse and multifarious nature of the D.0O.'s
functions but also his close and intimate contact with different
aspects of the rural life: |

""He [’che villager] clothes government in a man's shape -
that of a collector sahib, who tried his family lawsult last year,
who only yesterday was discussing with him the conditions of his
wheat field, and who this morning cursed him roundly because there
Waos a cesspool outside_his door'. / Edward Blunt, the I.C.S.
(London, 1937), p.119._/ 3 '

"The District Officer was thinking, for instance, of the best
way of dealing with Brij Mohan, an inspector of land records, widely
reputed to be corrupt but so far too clever to be caught; of how to

ralse the money for an extension of tho hogspital at headquarters;

TaFp Y A Y EREe
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they expected justice, sympathy and protection. Many D.0O.'sc werc looked

on with real affection by the people of their districts.l Usually

De0Oes remained in close and intimate contact with the rural arcas of

their districts. Thoy 'generally developed a kind of local patriotism"a-

This often made then

1.
Ce

"fight for the interest of their own district égaihst all coners.
This often produced a certain narrowness and did no;-qlwayb fi¢t

of whether a primary school at Gopalpur was really essential or
whether it might not be better to concentrate the scanty funds on
existing schools; of the state of the road to Ramnagar at the
thirteenth milestone; of the nurder case from Gwalabad and how the
defence could be prevented from tampering with the evidence; of
what should be done about the pipal trees on the Moharran route at
Pitampura.' [Woodruff, Ope Cit., p.l78._7
"He (the D.0.) rises at daybreak and goes straight fron his
bed to the saddle. Then he gallops off across fields bright with
dow to visit the scene of the late dacoity robbery; or to sce with
his own eyes whether the crops of the Zamindar who is so unpunctual
with his assessment have really failed; or to watch with fond
paternal care the progress of his pet embankment..."+é§uoted.in
ibid., p.9§7 Mr. Philip Mason says that G.0. Trevelyan's above
mentioned''description of a district officer's day in thels' sixties

did not need nmuch modification seventy or eighty years later.”

/ Ibid., p. 92/

When a district officer was trying a case a villager entered

the court carrying the mangled leg of his son. !"What sort of ruler

are you?" the villager cried, 'what are you doing, sitting here

arguing with lawyers when a tiger is eating my son?'" It was a

view of the Magistrate's duty with which the District Officer Mr.

Simon agreed. He left the court and short the tiger. /Ibide, p.178_/
The Socrates in an Indian Village (London, 1929), written by

F.L. Brayne, who was the D.O. of Gurgaon district, Punjab, illus-

trates very vividly the nature of the intimate contact that existed

between him and the villagers and his interest in the personal well-

being of the rural people. Mr. Brayne vigorously launcled his

rural uplift campaign to increase produce1ér?.L. Brayne, Better

Village (Madras, 1937), p.3./, to clean the villages, to teach the

villagers sanitary habits / lbid., p.l;7; to make the houses light

and airy [Ibid.', p.12_7, to teach the villagers the methods of

‘taking precautions against epidemics éribid., p.13 /, to stop

waste (i.e. the villagers were persuaded to stop useless expendit-
ures on ceremonies, litigations, ornaments etc.), Ibid*:ip¥lZJ7
to make the home sweet and beautiful /Ibid., pel9_/

Woodruff, op. cite, pe96.
Griffiths, op. cit., p.l65.
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the Dictrict Officer for the higher posts which he might have to
assuie Later; it did, however, ensure that he regarded himgelf as
the friend of the people and that they in their turn came, not only

to trust him, but to regard him as the beginning and end of
governuent" (1).

With the passage of time the position of the D.0O. in relation to
rural areas began to change. ZEspecially during the second quarter of
this century he became overburdened with the rapidly increasing load of

work and some new administrative functionaries or layyers emerged which

occupied a mid-way position between him and the rural people. Tais
affected his direct contact with the rural poople. His contact with

them gradually became faint. This process became further accelerated

afiter partition especially from the 19505.2

Local Bodies -

The developnment of locaﬂPodiés in the sub-continent varied widely
from province to province. Usually the provincial acts on local bodies .
used to lay down broad principles and give considerable discretionary .

powers to the respective provincial, governments for setting up local

bodies and for making decisions from time to time about the structure of

these local bodies, the ratio between the official and the non-official
members, the nature of the franchise etc., on the basis of these broad

principles. The local bodies also underwent frequent changes especially

with regard to their composition and structure. The century that pre-
ceded partition in 1947 (and also the twenty-one years that hawzfollowed)

witnessed a stream of amending acts on local bodies in every province.

l. Ibid.’ p0165.

ce Seo Chapter III. Later we shall find that nowadays such close and
intimate contact does not exist between the District Officer and

the rural people. The contact is rather formal and occasional..
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As a result of these factors the development of local bodies was not

uniform throughout the sub-continent. In this part of the chapter an
atiempt will be made to discuss very briefly the common features and the
inportant stages of this development in British India.

The Period Before the 18805, Some important steps towards the estab-

lishment of local bodies were taken during the 19th century, especially

during the 1860s and the 1870s when a series of acts were passed in major

provinces.l The local bodics were first established in urban areas and

Le éfbrthe development of local bodies before the 1880s, see Eugh
Tinker, The Foundations of Local Self-Goveranment in India, Pakistan

and Burma (London, 1954), pp.22=42. Hereafter cited as Tinker,
Foundations); C.F. Strickland, "Iocal Government and Social Admine-
istration' (hereafter cited as Strickland, Local Govt.) in Edward
Blunt (ed), Social Service in India (London, 1938), pp.354-356.
(Hereafter cited as Blunt, Social Service); Malik M. Siddiq,"local
Government in Pakistan (Sargoda, n.d.) (cyclostyled), ppel=5, 15;
S.Des Khan,'"Local Government Administration Development in Pakistan
with Particular Reference to East Pakistan! (Dacca,h.d.,) (typed
script), pp.éy, 7=-10. Mr. Khan has discussed in some detail the
development of local bodies (especially municipalities) in Bengal_.7
Of course long before the development of local bodies in the
19th century the municipalities had been first constituted in three

presidency towns namely Madras (1688), Calcutta (1726), and Bozbay
(1726). ppe 25=24, 354, 2 and 7 - see above=mentioned four

references respectively.

One author says that in Bengal local taxation for making
provision for and maintenance of town Chowkidars (watchmen) outside
the presidency town was first introduced in Dacca, the present
capital of East Pakistan, in 1813. The subsequent important munic-—
ipal legislations were enacted in Bengal in the following yecars:
1814, 1816, 1837, 1842 (the Act X of this year is regarded as very
important because it was the first Act which permitted the creation
of municipal bodies in non-presidency towns), 1850 and 1856. -
[S.D. Khan, op.cite, pp.7-8_7. The subsequent developments in
Bengal are discussed later.

The areas which now constitute Wost Pakistan were annexed to
the British Indian empire much later. So the development of local
bodies in these areas began mainly in the 1860s. 1

In the 1860s and 70s important Acts were passed in the follow-
ing provinces and in the following years:

Municipal Acts (1860s): Bengal and Oudh, 1864; Madras, 1865; Punjab,
1867; North-Western Provinces and Central Provinces, 1868.1é21nker,
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then in rural areas. In general most of these municipal bodies in nost

provinces were either wholly or partially nominated bodies consisting
of both officials and non=officials. Usually the D.,0O. selected the non-
official members from amongst '"respectable" persons of the town concerned.

"Phe official influence was almost overpowering."l

Towards the end of the 1860s and especially towards the beginning

of the 1870s important steps were taken to set up local bodies for rural

2
areas. Under the District Committee Acts passed in most provinces the

District Committee was established in many districts. The D.O. becane
the president of the District Committee. In some ctatutos there
were provisions that a certain percentage of the members ¢€ould be
electeds But Y"no members were in fact elected"s. The comnittee
consisted of officials anﬁ non-officials mostly drawn from the landed

"aristocracy'. In addition to the District Committees some village

Foundations, pe3€

Municipal Acts (1870s): Madras, 1871; Bombay, North-Western Provinces
Punjab and Central Provinces, 1873; Bengal, 1876. /Ibid., pe37_/
District Committee Acts (i.e. rural local bodies acts) (1860s and
1870s): Bombay, 1869; Madras, 1870; Bengal, North-Western Provinces
and Punjab, 1871 / Ibid., p.39 /.

- The Acts that were passed in the 1860s and those passed in the
1870s were the result of Lawrence's Resolution of 1864 and Mayo's
Resolution of 1870 respectively. The former Resolution declared that
"The people of this country are perfectly capable of administering
their own local affairs. The nunicipal feeling is deeply rooted in
them. The village communities...are the most abiding of lndian
institutions." / Gazette of India, 14 Sept., 1864, quoted in Ibid,
Po35_7; Mayo's Resolution emphasised ''the need of arousing local
interest in the management of funds devoted to local purposesSees’
/Strickland, Local Govt., v.355 / Lawrence's and Mayo's ''moves
towvards increascd self-government...were half hoartedly implenented
by those in control of administration".{éilliot Tepper, Changing
Patterns of Administration in Rural East Pakistan (Asian Studies

Centre occasional Paper No.5, Michigan State University,Aug.1966),

p.49 /.

l. Tinker, Foundations, p.37.

@s  See p.48 footnote no.l (continued on this page).
5  Tinker, Foundations, pe.39.
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connittees were also set up at the village level., But these committices

were not at all effective And "led only a formal cxistence"l. Usually

these comnittees were nominated Bodies.2

"From 1870 onwards the progress of rural solf-government followed

much the same lines as municipal self-government"s. Of course the

municipal bodies made faster progress than the rural local bodies.

Ripon's Resolution of 1882 and its impact. The most vital step in
the history of the local bodies of the sub=continent was taken by

Lord Ripon, the Viceroy. He in fact laid down the real foundations of

modern local bodies in India and Pakistan. Ripon's Resolution of
1882 declared that

"In advocating the extension of local self government and the
adootion of this principle in the management of many branches

of local affairs, the Governor-General in Council does not
suppose that the work will be in the first instance better done
than if it remained in the sole hands of the Government District
Officers.s It is not primarily with a view to improvement in '
administration that this measure is put forward and supported.

It is chiefly desirable as an instrument of political and popular

educationee.e -
"It is not uncommonly asserted that the people of this

country are themselves indifferent to the principle of self-
governnent; that they take but little interest in public matters;
and that they prefer to have such affairs managed for them by
Government officers. The Governor-General in Council does nov
attach much value to this theory.!" &

The Resolution emphasised that all local bodies, both urban and rural,

should have a two-thirds majority of non-officials and in no case

l' Ibido’ Ptq'Oi

2' Tepper’ OEQ Cit.’ p."‘"6. I4alik' QP‘-”_-Ci.tQ‘ p.l50'
3«  Strickland, Local Government, p.356.

4, Quoted in the Report of the Indian Statutory Commission, Volume 1 -
Survey (Simon Report) (London, 1930), para.3306. For two reasons
the Resolution also gained added importance. Firstly Lord Ripon
had the support and backing of Gladstone, the Prime Minister, who

was also strongly in favour of introducing sore representative
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ought the number of the official menmbers to be more than half the

total number. The non-official members should whenever practicable be

elected. Thc*Rcsolution also strongly cemphasised that these bodies
should be headed by non-official chairmen whenover possible.l
The Resolution was followed by a series of Local Self-Government

Acts, both urban and fural,2 which gradually introduced a nectwork of

local bodies in the sub-continent. The provincial acts differed widely
mainly because though the Resolution insisted on & uniform pattern of
local bodies throughout British India it also "pointedly referred to
the advisability of a variety in form to suit divergent conditions"B.
Though from time to time these acts underwenf repeated amendments they
remaincd the basis of local self-government in Pakistan until 1959.

The district board Acts resulted in introducing District Boards

in most districts of all the provinces except Assam where only sub~district
boards called Local Boards with jurisdiction over a sub-division of
the district were set up. In addition to District Boards most_provinces

also created sub=district boards.

institutions in British India so that the people could gradual}y _
begin to receive political training. Secondly the Famine Commission
of 1880 had strongly emphasised the need for the extension of

local self government as a means to facilitate relief worke

Tepper, OPe Cite., P&7.

l. The principles, laid down by the Resolution, about local bodies!.
structure, composition, jurisdiction, franchise etc., have been
discussed in some greater detail in ibid., pp.47-43.

2. lMunicipal Acts: North-Western Provinces, 1883; Bengal, Madras,
Bombay, Punjab, 1884. District Board Acts: North-llestern Provinces,

Punjab, Central Provinces, 1883; Madras, Bombay, 188%4; Bengal, 1885.
Tinker, Foundations, p.4b.

5« Simon Report, vol. I, para. 337.
b o The sub-district boards were called Local Boards in Bengal, Central
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The Chairmen of rural local bodies in all the provinces except
the Central Provinces (not including Berar) were officials. The

1

District boards were presided over by the D.O.~ He as ''the unchallenged

hcad of rural affairs"2 '"held undisputed sway"3 over the rural local
bodies.

The percentage of the non-official Chairmen of Municipal Boards
in the sub-continent was larger than that of the non-official chairmen
of rural local bodies., In the Central Provinces the non-officials
constituted "the great majority of chairmen of municipalities.' 1In

Bengal and Madras they were "a substantial and increasing minority'.

In some other provinces (e.ge Punjab and the North-Western Provinces)

the Municipal Boards were allowed to elect their Chairmen but '"the
ctill unchallenged prestige' of the D.0. ''reduced the election to a
formal invitation to the Head of the district, or to one of his sub-
divisional officers.”

Following the recomméndatiqn of Ripon's Resolution the required

two-thirds majorities of non-official members both for urban and rural
local bodies were created but

"a large majority of these non-officials were still dependent upon
the district magistrate'!s favour for nomination...The extent to.
which election was introduced depended...upon the attitudes oi
Heads of provinces...'" 5

Provinces and Assam, Tehsil or Taluka Board in other provinces.
/ Tinker, Foundations, pe.53%. Strickland, Local Government, p.356.
SeD.. Khan, ope cite, pPeHe_/e In Bengal and Madras some attempts

were made to introduce village council (with jurisdiction over a
few villagesy Those bodies were in fact constituted only in a_
very limited number of villages. / Tinker, Foundations, p.56._/

1. Ibid., pe.47. 2e Ibid., peii7. 3, Ibidey; DPe79. Also sce p.70¢
%o  Ibid., pp.4b6-47. 5. Ibid., p.47.
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In nmost provinces the sub-district boards were required to act as the

electoral college for electing certain percentage (determined by the
| governnent) of the non-official members of the District Board. Some

nenbers of the sub-=district board were nominated and sonme were elected

upon a '‘very narrow and often arbitrary franchise"l. Municipal elections
were also held on a restricted franchise. In most provinces the

municipal electorate cbmprised less than two per cent of the urban

population except in Bengal where it was perhaps {ive per cent.2 Thus

both the rural and the urban electorate was minute,.

Sﬁﬁggﬁuent Development. The Royal Commission Upon Decentralisation
which was constituted in 1907 and which submitted its report in 1909
opposed the view, which had been recommended in Ripon's Resolution,
that the D.O. should be relieved of the responsibility of the Chairman=-

chip of the District Boardmz It recommended that the D.0O. should

1. Ibide, Pe53. See also DPe77. 2. Ibid., p.50.

3¢« '"ie are of opinion that, in present circumstances, the Collector
should remain president of the district board. To remove hin

from this post would be to dissociate him from the general interest,
of the district in such matters as roads, education, sanitation,
drainage and water supply, and to convert him into a mere tax-
gatherer and repressor of .crime. Such a change would, we think,

be very undesirable, and would have the effect of divorcing the
Collector from healthy contact with instructed non-official
opinionﬂzrhe ort of the Roval Commission upon Decentralisation

in India, volume I (london, 1909), para 795. Hereafter cited as
1909 Decentralisation Commission's Regort).;7. It also held that
"Collectors have, in some instances, been in the habit of ruling
rather than guiding district boards, and in so far as this attitude
exists, we consider it unfortunate. But it is equally unfortunate
that the Collector should be looked upon, as is too often the case
at present, in the light of an outside authority, instecad of as

a necessary complement to the non-official element on the board,

At the same time the Collector-president should not arbitrarily
override the opinions of others, but should be sympathetic chairnman,

and should bear in mind that not the least important of his
functions is to assist in the political ceducation of the




continue to act as the head of the District Board. But it held that

the Chairman of the Municipal Board '"should be an elected non-official"l

and that "“a municipal council should ordinarily contain a substantial
elective majority..."a It added that the systenm of nomination should

be retained but its purpose should be to provide for the due represeni-
ation of minorities and official experience"B. The Report also

strdngly recommended the creation of panchavats = village councils =

throughout British Indiamql

But no significant changes were introduced in the field of local

self=government. Although the provincial governments, who were
entrusted with. the task of work out detailed plans for the implementation

of the recommendations of the Decentralisation Commission, accepted

the general principles of the Report they felt that under the then

conditions no changes should be made in haste. They were of the opinion

menbers. Such relations often exist now, and there should be no
difficulty in making them universal hereafter." éribid., para.79647

1. Ibid., par30852.

Se Ibid., para.é#9. It made such recommendations about the urban
bodies because *'The circumstances of municipalities differ Iron
tkose of rural boards in that they are much less connected with
the general district administration, that political education has
reached a higher level, and that the jurisdictional area is nuch
snaller and more compact. The arguments which led us to recommend
official president for rural boards do not, therefore, apply herece.

é_Ibid.,para.852;7F
3- Ibid;, P&r308490
4.  Ibid., paras. 699, 701. Also see para.?02.
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that while making further progress in those directions cautious measures

should be taken.l

Thus the period between the implementation of Ripon's Resolution -
and that of the recommendations of the Montagu-Chelmsford Report
(published in 1918)2 did not witness any significant developments 1in
the field of local=-self government., Of course during this period the
percentage of the elected members and chairmen was slightly raised. B&

1918 "rather more than half of those rural boards, including in this
tern sub=district boards," were elected.3 A little less than one=fourth
of the Chairmen of the Municipal Boards were non-officials in 1908 and
by 1917 over one=third of those of the Municipal Boards were non-
officials. This development varied from province to province. In the

l.. The following two views (quoted in Elliot Tepper) expressed by
two very high ranking officials will further illustrate official
attitude towards the approach of the Decentralisation Commigsions
The Chief Secretary to the Government of (\Jest) Bengal had already
expressed his disapproval to the Conmission. He had said "Iy

feeling is that it is never sound in Indian administration to go
too fast."lZTMinutes of Evidence Taken before the Royal Commission
upon Decentralisation in Bengal (Calcutta, 1908), p.7, quoted 1n
Tepper, ope. cit,., p.52. 7. On behalf of the Lieutenant-Governor
the Chief Secretary to the Government of East Bengal and Assan

had written in 1908 to the Secretary, Government of India that he
had "no wish to dabble in constitution-making experiments,' and
that he considered '"that the necessity of very cautious measures,
and of following approved and tried lines, is clearly indicated.”
éﬁ?aers Relating to Constitutional Reform in India, vol. 1iiil

Govt. publication, Calcutta, 1908), Ag.. 1205, quoted in ibid, pPe62.
These views had given Y“clear indication what would happen to reform
measures.ss" / Ibid, pe62. / The provincial governments 'new
neasurcs were drafted strictly in accordance with the existing .
state of political life in village and market-town.'" / Tinker,
Foundations, p.92ﬂ;7

2e Later we shall see that the Montague-Chelmsford Report resulted in
a series of reforms in the early 19205, = - ... .. . %,

5. Report on Indian Constitutional_ReformS:(M&ntégua-éﬁéiﬁéféﬁafReport)
Calcutta, 1928 print), para.l9%%. - - =~

/
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Punjab 'there was virtually no advance whatcver"l.

In Bengal ia 1917
five out of twenty=-five District Boards were allowed for the first tine

to clect their own Chairmen.
After the reforms that had been introduced by Lord Ripon in the
1880s the next wave of reforms came in the early 1920s. This was the

result of the Montagu-Chelmsford Report which not only introduced

political and administrative reforms of great importance which had a
far=-reaching impact in determining the future course of the politics

and administration of the sub-cqntinent but also had a great inmpact

on the development of local sclf-government, Edwin Montagu, the then
Secretary of State for India, who was a known Radical, and Lord Chelmsford,
the then Viceroy of India, strongly advocated the enlargement and
developnent of self-governing iﬁstitutions in India.3 Moreover an
alliance between the: National Congress and Muslim League developed.

The government was thus also "faced with a coalition of two aggressive

\ {

nationalist organisations, demanding reform"u.

The Montagu=Chelmsford Report recommended that the "proportion of

nonminated members should not excecd one-=fourth'" and that the olection

l. Hugh Tinker, Foundations, p.92.

2e Memorandum submitted by the Government of Bengal to the Indian
Statutory Commission (London, 1930), para.?75. (Hereafter cited

as Benpgal Govt. Memorandum)

De On August 20, 1917, Edwin Montagu declared in the House of Commons
that ""The policy of His Majesty's Government, with which the
Government of India are in complete accord, is that of the increasing
association of Indians in every branch of the administration and
the gradual development of self-governing institutions with a view .
to the progressive rcalisation of responsible government in India
s an integral part of the British Empire. They have decided that
substantial steps in this direction should be taken as soon as

POSsible..o' Quoted in the Montagu-Chelmsford Report, para.b.
4. TEPPGI', ORQ Cit.’ p.63.

- -
il -
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of Chairmen should be "the general rule in future."l It held that

only under exceptional circunstances an official Chairman could be
appointed. It also strongly cemphasised the nced for the "developrment
of the panchayat system"a. The Report strongly criticised the
rigidity of restricted franchise and held that 'the present electoral

5

system has grecat defects"”,

Different provincial governments were required to take the
necessary steps for the implementation of the recommendations of the i

Report. The measures which they took were more or less similar to

what had been suggested by the Report. The majority of the nmembers
of all local bodies, usually varying from threce~fourths to two=thirds
of the total membership, were elected. 1In 1925-2é only 68 lMunicipal
Boards of Backward. areas had ex officio or nominated Chairmen while

I

681 Municipall Boards elected their Chairmen. With the exception of

a few District Boards in backward areas all District Boards in all

provinces except the Punjab had elected non-official chairmen. In
the Punjab "although the option to ask for the privilege of election é

exists, only two Boards have exercised it = a result due in the main

to a preforence for the froedom from communal bias of tho District

Officexr" 5. Usually the sub=district boards also had the majority of

elected members and had elected Chairmen.6 Both the urban and the

rural franchise was extended in every provinces., About 14 per cent g

of the urban population enjoyed the municipal franchise as a result

of the feform.7 The rural franchise "though greatly extended since

le YMontagpue~Chelmsford Revort, para.lo4. 2. Ibide, para.l96.,
e -:E-p.i'.(.l.'! Parae.i. |

4.  Simon Report, vol I, vara.34k. |
50" -:E-E.j.'.g;'l Para031+60 6. Ibid-' P&I‘&.B“’?o 7.- Ibld. 34""-
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the advent of the yeforms, cven now gives the vote to little more than
52 per cent of the population"l. The village councils called either
Panchayat or Union Board were set up in sone places‘in most provincese
Of course the progress of the village councils was satisfactory in
onlylthree prqvinces, nanely Bengal, Madras and United Provinces. In
most provinces the Chairmen and the majority of the members of these
bodies were elected.® The Divisional Commissioner, the D.O. and the
S.De.0. enjoyed supervisory, controlling and veto powers over the local

bOdiCGt

So far as the structure and composition of tﬁe local bodies were

>

concerned the later period did not witness any other significant changes

except that the sub-district boards, which did not prove successful and

the importance of which was minimised because of the existence of the

District Board, were abolished in the 1930s. in all the provinces except
L

Assam where, as we have alrecady noted, there werc no District Boards.

l. JIbid., para.346.
2. Ibid-’ T)&'C'&-B"i‘?o

ke

S5« There were some minor changeg in some provincese. For example 1in
1932 the Bengal Government decided that the three-fourths of the
menbers of the mofussil Municipal Boards except those of Dacca and
Chittagong would be elected. And in case of the Municipal Boards
of Dacca and Chittagong, the percentage of the elected nenmbers -
would be fouwr-fifths of the total number.‘ATS.D. Khan, Op. cit., p.l2/
WWhen the Montagu-Chelmsford reforms were introduced in the early .
1920s the percentage of elected members of the Municipal Boards in
Bengal had been raised to two=thirds of the total number, ‘

There was no significant difference between the structure,

composition and function of the local bodies in pre=partition period
and those of local bodies post-partition period. Thece aspects
of the local bodies in the post-partition period are discussed in
detail in one of the sections of Chapter III.

Ll'- M&lik, 'g'p!,w C_it.‘, P‘ZL}.




Under the elected Chairmen the general standard of administration
of local bodies began to decline. As the imposition of new taxes was
regarded as an unpopular mcasure the elected members and the Chairmen
usually did not levy new taxes. Even the existing taxes wviere not
regularly collected, As a result nost District Boards were in great
financial trouble and consequently their functions and developnment

work suffered very badly. MNoreover the great depression further
aggravated local council finance.l' The local bodies also suffered
serious set backs from the nationalisticmovement.z‘ They were
"utilised as hot bed for political agitation"sv

Thus we find that, as Professor Morris=Jones commented

"The record of these local self-government bodies was not glorious.
For one thing the role of adjunct to dominant district officer

was not ingpiring and could be tricky; yet the boards could not

be given substantial responsibility without undermining in some
neasure-the accustomed position of the key administrator. For
another, almost by the time Western education in general and
familiarity with public affairs in particular had become suffic-
iently widespread to furnish an adequate number of participants

for these bodies, the nationalist movement was ready and able to
persuade most likely members that this was an enterprise to be

scorned. In the result, the boards contributed only a little to
the satisfactory functioning of administration and the civic
instruction of their members, while constituting not infrequently
a source of tedium or irritation to the effectively responsible
official. Nonetheless a mass. of complex legislation regarding
these bodies lay on the provincial statute books by 1947 and an
inescapable part of the legacies of government was this somewhat
inconclusive experience of arranging a marriage between local
self-government and centralised burcaucracy." 4.

L. Tinger, Foundations, pp.162=164, 167. Also see Tepper, Op. cit.,
P90, ,

ce. Tinker, Foundations, Chap. VIII, also see Chape. VII.
De SeD, Khan, ODe ‘Cit_og Polzl

e E.H. Morris~Jones, The Government and Politics of India (London,
“964), p.22. (Hercafter cited as Morric-Jones, lIndia)..




some Important Lepacies

In August, 1947, British India was partitioned and power was
transferred to two independent Dominions namely India and Pakistan,

rakigtan is divided into two units each separated from the other by

over a thousand miles without any physical link. While East Pakistan
lies to the ecast of the sub-continent West Pakistan lies to the west.
East Pakistan comprises the following arcas of British India:

(i) The Eastern part of the province of Bengal,
(ii)  Sylhet district of the province of Assam and

(iii) the Chittagong Hill Tracts district. Of course this was
a part of the province of Bengal, but as it was in the
tribal areas (adjoining Assam and Burma) there was sone
difference between the administration of this district
and that of nmost districts in Bengal. It was termed an
'Excluded Areal,

west Pakistan comprises the following areas of British India..2

(i) three Governor's provinces (or part thereof) -~ North
West Frontier Province (N.W.F.P.), Sind, and the western
part of the Punjab.

(ii) The Chief Commissioner's Province of‘Balucpistan,
(iii) ten princely states,
(iv) tribal areas in Baluchistan and the NeW.IFeP.

Thus we find that the administrative traditions and the land
tenure systems which the two wings inherited at the time of partition
were not the same. While East Pakistan inherited the 'Permanent

Settlement? system3 i.e. the Zamindari system, West Pakistan inherited

l. Report of the Provincial Administration Commisgsion (Lahore, Feb.,
1960), peH. (hercafter cited as Pro. Adm. Com. Report). Thig ig
one of the best administrative reports in the post-partition
reriode This is the only report in the post-partition period

which has discussed district adninistration in Pakistan in sone
greater detail.

2r Ibid.’ Pp.6-?.

D For detailed discussion on the Permanent systen, se¢ Dpe 1l3-1L,

(Of"course 1 ) i S ‘as ! rd 1 e
Pakistag. 1§ 1950 the Zamindari system was abolishéd in East

f"-ryl.#-‘-rﬂ'iiw_"ﬂ LE AL ran ot del 0, -
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both Rzotwaril (in Sind) and Mahalwari~ (in rest of non~tribal areas

in W. Pak) systems. The most important difference was that while

Last Pakistan nmainly inherited thoﬁradition of the Regulation Provinces,
tlegt Paltistan mainly inherited the authoritarian tradition of Non-
Regulation Provinces including that of tribal areas and princely

states which were personal autonomies. Only two of the 17 districts

in East Pakistan did not inherit the tradition of ﬁegulation province

of Bengal.3 In West Pakistan, Sind, of course, inherited the tradition

of the Regulation Province of BombaymF But during the second half of

the last century a very rigid Non-Regulation system had been in

2 So Sind also had some link with the past tradition

-l'r

operation in Sind.

Ce 0Ce Dl e 28-29o

e In ternms of population these two districts / Chittagong Hill Tracts
district and Sylhet district (see p. 61) are not very important.
In terms of population Chittagong Hill Tracts is the smallest |
district in East Pakistan though in terms of arca it is the second
biggest district of the province. Of course the population of
Sylhet district is fairly high. East Pakistan has a population ol
nearly 51 millions of which less than & millions are the inhabitants
of these two districts. / For population, area, and density of
cach district in Pakistan, see $ho-appendix—at—tire—cend=of Chapter
III;7. The Non=Regulation system did not undergo ( and has not
undergone) any significant change in Chittagong Hill Tracts
district. At the time of Partition, there was no great difference
between the pattern of administration in the Sylhet district and
that in most other districts of Bengal.

4. Before the 193%0s Sind had been a part of Bombaye.

5 Sind had been annexed to the British Indian empire in 1843. The
then social condition of Sind had caused and warranted the
introduction of "an entirely despotic military type of rule'
Zfétokes, Op. cit., Pe2lt3. Also see O'Malley, OP. cil., P-52.;7
in the Sind region of the Boambay presidency. Charles Napicr, the
first Comnissioner of Sind, had first laid down the foundation of
the Sind administration. Bartle Frere, his successor, and John

Jacob of Jacobabad, who had been the Deputy Commissioner of the
frontier districts, had continued Charles Napier's system for a



of the Non-Regulation systen.

Thus we find that there are differencos between the administrative
legacios of these two wings - East and West Pakistan.l Theee

differences partly account for some of the differences that, as we

shall see later in other chapters, exist between district administration

in East Pakistan and in West Pakistane.

considerable period of time. / For Frere's and Jacob's adminis-

station see Woodruff, ove. cit., pp. 0_35ﬂ;7 Towards the end of
the last century the administration of Sind had been gradually
reorganised and placed almost on the same footing as that of
- other parts of Bombay. But as Sind was a backward and dépressed
- area, its administration was not so developed as that of other
parts of Bombay.

1. Later we shall find that there are also social and cultural
differences between the two wings (see Chap. II).
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Chapter II <

BUREAUCRATIC BEHAVIOUR AND ATTITUDES
AND THE POLITICO-SOCIAL ENVIRONMENT (1)

‘In Pakistan it is generally felt that the majority of both high~
ranking and petty officials are authoritarian and paternal in their
behaviour and attitudes. An officer usually "stands in a superior-=
inf;rior relationship to the people"z; he thinks that he belongs ta a |
privileged class and that if he meets ordinary people on equal terns

it will lower his prestige. The following statement of a village

leader, himself a retired gazetted officer, is pertinent:
"Hot many weeks ago we were sitting outside the District Board Hall
waiting for the arrival of the Deputy Commissioner, who was to
preside over a public function. Some officers werc also sitting

beside me. 7’'Shall we go in?' asled one. 'No, commoners are sitting
there; we better stay here' replied the other officer." (3)

The following example is also pertinent. The inhabitants of = village
requested the authority for a bridge across the hillﬁtérrqnts which
passed by the village. A high-ranking officer went to the village to

enquire into the request. On his arrival at the village he ingpected

1. At the very beginning of the chapter it may be mentioned that therc‘
- are considerable differences between the bureaucratic behaviour and
attitude and the politico-social cenvironment in East Pakistan on

the one hand, and those in VWest Pakistan on the other. DBut most of
such differences are not of kind but of degree. So in the first
half of the bhapter a general account of bureaucratic behaviour and
attitudes and the politico-social environment in both the wings 1is
given without showing any differences between them. Then in the
second half of the chapter, attempts are made to give a general
picture of differences between then.

2o Mashiuzzaman "Public Service Tradition in Pakisten: A Cagse for o
Revision'" (hereafter cited as Public service tradition) in the :
Report on the "Seminar on the IExpanding Role of the Public Servant
in Pakistan's Democratic Structure (Lahore, 1964), p.l2. (Here-

after cited as Seminar on Expanding Role)..
2+ Quoted in Nasim Mahmud "The Officer Today'" in ibid., p.2l.
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the site and then left the place without telking to the villagers. Then

a village leader said "We don't care if the bridge is built or not. Wﬁy

did he not talk to us? After all we are human beings."l When sone

officers were told about this incident, they said "You do not know the

people; they take undue advantage if you mix with them."2 This kind of

attitude has created a situation which stands in the way of the develop-

ment of a closer and nore intimate relationship between the burceaucracy

and the ordinary people. The situation has further deteriorated because

of the fact that most officers visit the rural areas only infrequently

with the result that the rural population, who expect that they should

be frequently visited by the officers3 (also sec table II below), have

become somewhat apathetic towards the officers and doubtful about their

: .
sinceritye.
le Quoted in ibid., p.2l. 2. Quoted in ibid., p.2l.
3. One villager said '"Why don't the officers visit us? Vhy do they

4o

stick to their chairs in their office? Who invented all their
files and what fo they keep on writing in them?'" / Quoted in ibid.,
p.2l;7; In an interview, 45 out of 50 persons said that they felt

~ happier if an officer visited their areas / Aquila Kiani, "Rural

People's Image of Bureaucracy', in Inayatullah (eds), Bureaucracy f-
Development in Pakistan (PARD, Peshawar, 1963), p.390. This 15 a
collection of articles read in the Seminar on Public_ Administration
organised by the PARD (Peshawar) in March, 1962_/. [llso see
"Contacts Between Villagers and Public Officials in Three Villages
of Layalpur Tehsil" (cyclostyled){ a case study report prepared by
Zuhra VWahced)(Administrative Staff College, Lahore, 1964), p.20
(Hereafter cited as'WaheedReportZ]

A villagel said "You officers want to change our ways, but what do
you know of our difficulties? Do you know that in the past ten
years the only departmentc whose staff have visited us are the
Police and the Revenue? How do we know that the recommendations of
these young officers who have recently begun to pay us attention
are sound? They do not know us; we do not know them; who will be
responsible if our crops fail? Only fools believe strangers:
readily." ZTQuoted in Nasim Mahmud, op cit., P-21;7; Here the
connent of a Member of a Provincial Assembly, who was of the
opinion that nowadays the officers wore more bureaucratic and proud

than the officers who had worked in pre-partition days and that
the former had no sympathy, may be quoted. He said that when he

comjlﬁ“fié
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riBLE T (3

LTIl ELAPSED SINCE LAST CONTACT
WITH A GOVERNMENIT DEPARTIENT

l No. 0f respondents

I Total

'Under % nonths 25 50 10 20 9 18 |
Z to 6 months 9 18 8 16 - 7 14

7 to 11 nmonths 4 3 10 20 10 20

1l to 3 years 8 16 10 20 13 26
Over 3 years 3 6 11 22 11 22
Never 1 2 1 2 -

~

| Village A Village B Villapge C

‘ SN N P

150 100
Lt 29

2k 16
24 16

31 21

2> 17

2 1

Village A 1s situated on a metalled road and villages B and C

are at a distance of 1.5 and 6 miles respectively from metalled

roadS- (2)

PABLE IT 57

ATTITUDE OF RESPONDENTS TO VISITS BY OFFICERS

No. of respondents

Village A Village B Village C
NO. % NO. ?5 I‘TO. %

Total -1 50 100 50 100

llant more visits | 43 86 50 100

Do not want 7 14 - -

nore visits |

l. YWaheed Report, p.52.

2- Ibid-’ pp.ll-la. 3- Ibid-‘ p- 59.
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Table I indicates that the physical situation of an arca determines

the degree of contact of the officer with the rural people. The least

gttention is received by people of those arcas which are far away fron

metalled roads. The officer pays nore visits to those villages which

are located on the roadside. Even in these villages '"his contacts are
limited to a few influential persons whose hospitality he enjoys in
return for the departmental advice or equipment he is able to place at

their disposal. In this mutual benefit association the interests of the

: : . \ 1 :
coummon man, who is most in need of advice, are utterly ignored.' It 1is

also next to impossible for an ordinary man to meet an officer in his

office, however important and urgent his purpose of neeting might be.2

had been a student of his village school, a high-ranking British

officer had gone to the village after riding a distance of ten miles
in order to settle a dispute concerning the management of the school.

But "nowadays the officers can neither ride nor walk...l have no
hatred against these officers. They are the boys of our own
country. .We thought that after independence the people of the
country would get more sympathy from the officers and that they

would run administration more efficiently. But we have been utterly
disappointed...8f course there are a few good officers, but they are

the exceptions." / E.P.A. Deb., 1957, vol. XVI, no.3, pp.205-6_/.
l. M.H. Sufi, "Coordinated Approach by Administrative Services for

Rural Developnent! in -Proceedings of the Seminar on ‘elfare

Administration (20th Sept. - lst Oct., 1959) (Karachi, 1960), p.58.
2« The Chairman of a Union Council said "I had to go and see sone

officers of Irrigation and Revenue Departments a number of tincs.

I was always stopped at the door by the peon who said that no one

is allowed to enter as the officer is extremely busy. Once I

nanaged to get past the peon and entered the room, but I was

asked to wait for hours and hours in the passage....This is the

state of affairs of a chairman. I leave you to visualise the

plight of a poor illiterate and resourceless villager.' [Quoted-
in Waheced Report, pp.25-26:]

[
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A former Chief Scecreotary to the Governnent of West Pakiston gaid

tha? one of the good practices which had been followed by the officersﬁof
thc'pre-partition days ''was to go on extensive tours'. He also pointed
out that these officérs occasionally had '"remained on tour for months at
a stretch without indulging.in formalities".l He advised the officers to
becone nmore accessible to the people, to establish closer contact with

people and to give up formalities when they were on tour.2 No doubt

there are a fairly considerable number of foicers,(espocially young offi-
cers), who sincereiy feel that they shéuld identify themselves witn the
people, that the trust and confidence of the pcople should be gained and
that the behaviour and attitude of the bureaucracy should undergo
necessary transformation. But it is very difficult for them to translate

their wishes into practice. An officer may be misunderstood if he tries

to associate hinmself élosely with the people. People may like hinm and
he may also gain their confidence and trust. He mey also be able to carry
a good deal of influence with the people. "But he may lose influence
with his colleagues and his superiors. Influenco assures shared ?alues
and.attitudes."3 He may fail to influence the decisiéns of his superiors
and his colleagues because of his failure to share their values and
attitudes. He may, therefore, fail to obtain necessary and adequate
support for his schemes and programmes "from the quarters' from where
"he badly neceds it. This may lead to lack of effectiveness in the field.

This is a crucial dilemma in any public service which has lost 1its

l. M. Khurshid (Chief Secretary)'s speech in Seminar on Expending
Role, p.4l.

2. Ibid., p.il.
2. Public Service Tradition, P.l0.
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contact with the peOple"l.

Corruption and Unsympathetic Behaviour. Especially petty government

officials bahave towards ordinary people in a most unsympathetic and
. » )
irresponsible manner. Usually they are very rude. Ordinary people exXpres:

"highly uncomplimentary opinions about the low=level employees of alnost

2
all the departoments''but they are '"especially dissatisfied"Bwith the

attitudes and behaviour of those of the Police, Irrigation and Revenue
Departments. Bribery has become almost universal among the petty offic-
ials. The Chairman of a Union Council said "However simble a task nmay
be, it takes years for completion and then it is done by paying illegal
renuneration or on sonmebody's ::'ecc:ammcm:lati".on..."L+ If the ordinary people

are asked about the extent of integrity of the officials, they '"go on

for hours recounting stories of malpractices and corruption by subordin-

atea"s. J

Petty officers can resort to such malpractices mainly because the

ordinary people, who .are usually completely illiterate, are ignorant of

the powers and authority of the officers with whom they come into contact

1. Ibid.' P.ll.
2. Vlaheed Report, p.kh.
3.  Ibid., p.l3. . Quoted in ibid., p.26.

5. Ibid!’ p.44.
The following examples will further illustrate the nature of

corruption and malpractices by petty officials! An applicaltion was
submitted by the people of a rural area to the Irrigation Department
for an extra supply of water for laying out a fruit garden. 'hile
other neighbouring areas got the supply, they did not get their
supply because they refused to give a bribe. A villager said, '"lMost
of our genuine cases remain pending in a like manner because of un-
satisfactory behaviour of the canal / i.e. Irrigation / department.”
[ Quoted in ibid., p.24_7

Once the tobacco growers were exempted from tax, which was made
incumbent on the buyers. The tobacco tax realisation officer went
to a village and ordered the simple villagers to pay the tax, But

fortunately the timely intervention of an educated person saved the
villagers. The same tax collector managed to realise more than
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and do not know what should be expected and demanded by them from thege

officers. The latter take advantage of the former's ignorance and
cxploit them and thereby create "fear and suspicion towards their very

offices"l. They submit to the authority of these officers, but they do

not have faith and confidence in them. When a ruww! leader was told
"Trust your officers; they are from among your own pecople', he replied
"will you please say what the officers have done so far to win this

trust"a. This may be partially unjustified and wrong but it gives uc

some idea about the nature of the treatment that the ordinary people

receive from the petty officials,

Scepticism about people's ability. It is generally bvelieved by

a fairly considerable section of the bureaucracy that the ordinary people
are incapable of doing anything of their own accord, that they are unable
to oxercise initiative by themselves and that thus it should not be left

1000 rupees from the-adjoining village / Ibid., p.26_/. |

in officer of the Animal Husbandry Department toolc coxe supceriol
breed of chickens to a village in order to encourage poultry farn=
ing, but nobody showed any interest and he wag told that whenever
petty police officers had come to the village they had taken away
the fattest hens from the village. So they argued that there was
no use in breeding them. / Ibid., pe38 /

A poor villager said "I am an old man and have a small piece of
land adjacent to the canal bank. That is ny misfortune because
the biggest landlord of my village has access to the Canal Depart-
nent Authorities and so his animals frecly graze on the canal banlk.
Thys causes breach in the bank. When the.Canal Authorities come
to know of this, they come and fine me because ny fields are near
the bank. The landlord goes scot free and L suffer because I have
no approach to any officers." / Quoted in Ibid., p.30_7

) N A Study On Knowledge and Attitudes Towards Basic Demccracies (Social
Science Research Centre, University of the Punjab and the BNR, W.
Pakistan.) (Lahore, 1964), p.l3.

Another author held that "unfortunate experiences with petty
governnent officials have engendered a deep-seated distrust and
foar of government". [/ Henry Frank Goodnow, The Civil Service of
Pakistan (New Haven, 1964), p.200_7.

5. Quoted in Nasim Mah<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>