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1.0 OBJECTIVES
After studying thisUnit, you should be ableto:

e Undergtand therootsof state administration in different phasesof Indian history;
e Examinethedeveopment of state executive; and

e Describetheevolution of district administration.

1.1 INTRODUCTION

Asweadll know “India, that is, Bharat” isa® Union of States’. Theterritory of India
comprisestheterritoriesof statesand unionterritories. Though development of the
statesin Indian Union can betraced back to the Britishrulein India, thefoundation of
state administration hasbeen laid in the ancient timesand continued in the different
periodsof Indian History.

The"Digtrict” asaunit of stateadministration hasbeen in existenceinthe past; and all
the succeeding imperial power —the Guptas, the Mughalsand the Britishinvariably
adopted theterritoria pattern evolved by the Mauryas, and madethedistrictindeed a
sub-state.

* Contributed by Dr. Pallavi Kabde, Assistant Professor, Department of PublicAdministration, Dr.
B.R. Ambedkar Open University, Hyderabad, Telangana.
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District Administration hasbeen one of theimportant institutional |egaciesbequeathed
by the Britishto India. Asaunit of administrative system, it hasbeen apivota point of
contact between the citizensand admini stration. Theinstitution of District Collector
was created asthe pivot of administration. It combined the revenue, manageria and
generd adminigtrativeduties, but it was deemed to be absol utdly essentia for maintaining
the British power, influence and authority throughout the country.

Aswe havealready discussed about evolution of Indian Administrationin detail in
Block 1 (BPAC-103), which is divided into four units, namely Unit 1 Ancient
Adminigrative System, Unit 2 Medieval Administrative System, Unit 3 British System
and Unit 4 Continuity and Changein Indian Administration - Post 1947, thereforein
thisunitwewill briefly describetheevolution of ateand digtrict administrationinIndia.
Thescienceof Politicsand Government wasmuch cultivated inancient India. Thefirst
textbook dealing with the statecraft, Kautilya sArthasastra, epicliterature—the Shanti
Parvaof the M ahabharataand the Ramayanaof Valmiki highlight the administrative
meachinery of thekingdoms. Numerousother treatiseslike Nitisara(Essence of Politics)
of Kamandakawritten during the Gupta period, and the Nitivakyamitram (Nectar of
aphorismson Politics) of Somadeva Suri, aJainawriter of thetenth century provide
interesting information on ancient I ndian statecraft. 1nthe subsequent section, wewill
discussthe Mauryan and GuptaA dministration from theancient period of Indian History,
asthey reflect thesignificant features of the contemporary administration.

1.2 MAURYANAND GUPTAPERIOD

Inthissection, weshd| discussthe Mauryan and GuptaAdministration, from theancient
period of Indian History, as they reflect the following significant features of the
adminigration.

1.2.1 Provincial Administration

TheKingdomwasdivided into provinces. The provincid Governor usudly belongedto
theroyal family, and was appointed directly by theking. During Ashoka srule, there
werefour Viceroyswith headquartersat Taxila, Ujjain, Tosali and Suvarnagiri. The
provincia Viceroysof the Mauryan Empirewere generally ass sted by the Council of
Ministers, who were of the status of Mahamatras. Theforeign rulerslikethelndo-
Greeks, Parthians, Sakas and the Kushanas borrowed the Achaemenian pattern of
designating the provincia headsas K shatrapas and M ahakshatrapas.

The Guptas changed the pattern of provincia setup. The Guptaemperors appointed
themost competent person asProvincia Governor, known asthe Uparika. Sometimes
theprovincia Governor seemedto be hereditary asthe samefamily acted asProvincia
Head under severd rulers. Provinceshad branchesof dmost dl the departmentsworking
a theCentre. Thecategory of provincid officid sindudesK umaramatya(Chief Minister),
Ranabhandadhikarana (office of the military exchequer), Danda-pasadhikarana (Chief
of Police), Mahadandanayaka (Chief Justice), Bhatasvapati (Chief Censor) and
Mahapratihara(Chief Chamberlain).

1.2.2 Local Administration

Theprovincesweredivided into divisions (Visayaor bhogainthe North and K ottams
or Vadanadu in the South). The other unitsof administration in descending order were
thedigtricts (adhisthanain the North and Kurram in the South), and groupsof villages
(agraharainthe North and Kurramin the South).



In Mauryan Empire, the Pradesikas or Pradeshtrislooked after the Divisions; and the
Rajukas, the Didgtricts. The Pradeshtriswere charged with the executive, judicia and
revenuefunctions, whilethe Rajukaswereto collect theland-revenue, promotetrade
andindustry and carry out public workslikeroadsand channel sfor irrigation. According
to Kautilyathe Sthanika had 800 villages under him, Dronamukha400, K harvatika
200 and Sangrahana(Gopa) 10 villages.

Local Administration during the Guptaperiod waswel | organised. A number of digtricts
formed aBhukti, whilethedistrict was called Vishaya. The Bhuktiswerein charge of
officersknown as Uparikas, who were gppointed by theemperor himself. TheVishayas
weregoverned by Vishayapatiswho were appointed sometimes by the Uparikasand
sometimes by theemperor. The office of theVishayapati waswell organised, and used
to keep recordsand files. Pustapalawasthe custodian of records.

The subordinate staff of the district administration consisted of officersdescribed as
Yuktas, Niyuktas, Vyapritasand Adhikritas. The Head of the District had anon-officia
advisory council representing different interestsin thelocality —the Chief Banker
representing commercial interests (Sreshthin), the leader of the trading convoy
(Sarthavaha), the Chief dderman (Prathama-Kulika) and the Chief Scribe (Prathama—
Kayastha).

1.3 MUGHAL PERIOD

In the medieval period, though different dynasties rose in power, Mughalstook a
commanding roleintheIndian medieval history; and their administration assumesa
significant placein thelndian History. Theemperor was supremeauthority inthe state,
that is, the head of government, the supreme commander of theforces, thelawmaker
and law enforcer. For effective administration, theempirewasdivided in provinces.

1.3.1 Provincial Administration

During thetime of Akbar, astrong basefor the provincial administration wasformed.
Thewholekingdomwasdivided into Subas (provinces). Theterritoriesof theprovincia
unitswerefixed, and auniform administrative model was established subjected with
minor changesto suit theloca circumstances. The control over the provinceswasmore
effectivewithateam of officias, representing thedifferent branchesof thestate activity.

However, thenumber of provincesdiffered under different Mughal rulers. For example,
under Akbar, therewere 15 provinceswhile under Jahangir and Aurangzeb their number
roseto 18 and 23 respectively. Each provincewasunder aGovernor, also known as
Nazim, Naib, Subedar or Wali. The Governor wasasort of mini King within hisown
Province, who wasmainly responsi blefor themaintenance of law and order, control of
theloca army, realisation of state duesand provision of justice.

Usually membersof theroyal blood or confident nobleswere appointed to thisoffice.
The Governor received authority from the Sultan, and stayed intheofficeaslong ashe
remained in the good books of the king. Another important office, which wasonly
second but not subordinate to the Subedar wasthat of Diwan whowasin charge of the
revenueadministration. The Diwan wasa so appointed by the Sultan.

1.3.2 District Administration

The Suba/Province wasfurther divided into Sarkars. The nearest equivalent of the
District was Sarkar, during the Mughal times. Each Sarkar was headed by Fauzdar
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who wasexecutive head of the district administration. Heworked under the control of
subedar. In addition, theAmal-Guzar wasthe revenue official who worked under the
control of provincial Diwan and hewasass sted by number of subordinates. TheDidtrict
wasfurther sub-divided into Parganas and such Parganawas headed by aShigdar. He
wasrespons blefor the maintenance of law and order aswell ascriminal justice. The
other revenueofficidsat the Parganalevel wereAmil and Qanungo, who dedlt with the
survey, assessment and collection of revenue. In certain Parganas, Qazis decided the
disputes.

TheVillagewasthelowest unit of administration, below the Pargana. It enjoyed agreat
amount of autonomy, and most of the cases were decided by the peoplewithout any
government interference. Each village had the Council or Panchayat. The Panchayat
was headed by Sarpanch, who acted asalink between thevillage and the government.

Check Your Progress1
Note:i) Usethespacegivenbelow for your answers.
i)  Check your answer with thosegiven at theend of the Unit.

1) “Guptdspaternof provincid adminigtrative sstup wasmoreeffectivethan Mauryan
period’. Discuss.

2) Describethesgnificanceof provincia administration during the Mughal period.

1.4 BRITISHPERIOD

Duringthefirst entry of the BritishersinIndia, Indiawasdivided into small and large
independent states. The Britishers continued the process of conquest and annexation.
Astheir territory expanded, they dowly and gradually created the provinces.




The creation of provinces by the Britishers was purely based on administrative Sateand District
convenience, economy, military strategy and security. With the devel opment of national Administration:
awakening and consciousness, the peopl e of these provincesraised their voicefor the Evaiution
reorganisation of provincesin view of their needs, wishesand affinities.

The provincesweredivided into following three categories, under the Britishrule:
e  Provincesunder the Governor and hisExecutive Council;

e  Provincesunder theLieutenant Governor; and

®  Provincesunder the Chief Commissioner.

Further, the Government of IndiaAct, 1935 envisaged an all Indiafederation, which
wasto consist of 11 Governor’sprovincesand 6 Chief Commissioner’sprovincesand
Indian states. The chief prize awarded to the Indians by thisAct wasthe provincial
autonomy, which gave an independent and autonomous statusto the British Indian
provinces (Sapru, 2018, p.30).

However, with the adoption of new constitution; and creation of four categories of
sates, that is, Part A, Part B, Part C and Part D states, the problem of thereorganisation
of stateswasnot over. However, thedemand for lingui stic states continued.

The Parliament in December 1953, appointed a States Reorganisation Commission
consisting of Fazal Ali (Chairman), H.N Kunzru and K.M Panikkar. On the basi s of
report submitted by the State Reorganisation Commission in the year 1955, the
Parliament enacted the States Reorganisation Act, 1956. On the basis of thisAct,
stateswere organised into two categories, that is, Statesand Union Territories. Now, it
ispertinent to study about the State Executive.

1.4.1 Sate Executive

Itisunder the Indian Constitution that under afederal structure an autonomous State
Executive has been established. Although the Government of IndiaAct, 1935 had a
plantointroduceafedera system of governmental organisationin Indiaconsisting of
two typesof units, that is, the British Provinces and the India States, which was never
implemented into actud practice.

TheProvincial Executiveunder the British rule cannot be considered the old form of
modern State Executive, ashewas an Executive under aUnitary State havingnolegal
or condtitutiona status. However, the Provincial Executiveunder theBritishrule(upto
theAct of 1919) cons sted of the Governor and his Council with thedominant position
of theGovernor.

The Dyarchy/Diarchy introduced by the Act of 1919 created two divisionsin the
provinces. The Governor with hisExecutive Council wasmadein charge of the Reserved
Subjects, and the Governor and hisMinisterswere madein charge of the Transferred
subjects.

It can be seen that although therewas agradual decentralisation of power fromthe
centreto theprovincesduring the Britishrule, yetin main the provincesremainedinthe
form of dependencies of the Centre. The samewastrue of the province’s Executive.
The machinery through which this dependency was perpetuated wasthe office of the
Governor.
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The status of the State Executive under the revised constitution was not to coordinate
and co-equal with the status of the Union Executive, but it had a subordinate status
although afederal scheme of polity had been envisaged in therevised Constitution.

Thefedera schemeasenvisagedintheAct of 1935 could not berealised partly dueto
the non-participation of the Indian Princely States; and largely dueto the outbreak of
Second World War. The partition of country and the problems created by it, aggression
in Kashmir and thevictory of thecommunistsin the Chinese Civil War influenced the
framersof the congtitutionin favour of astrong Centre and weak Province.

Article256, 257, 365 and otherswill show that the State Executive hasto work under
the guidance and direction of the Union Executive. Failureof the State Executiveto
comply with thedirectionsof the Union Executive may result into the proclamation of
emergency inthestate under Article 356; and the President may assumeall or any of
thefunctionsof the Government of State. The Executive of State hasbeenworking on
the samelinesasthat of the Union. The State Executive consists of the Governor, the
Chief Minister and the Council of Ministers.

1.4.2 District Administration

Asweall know that the Didtrict istheprincipal unit of territorial administrationin India
TheMauryaswho built up their imperid systeminthecountry werethefirst to congtitute
the Didtrict asthe most prominent territoria unit; and centraiseitsadministrationwith
all powersconcentrated in asingleofficer called the Rgjukaat itshierarchic apex.

TheBritish consolidated their territoriesgeneraly intermsof theexisting districts; and
they, intheearly part of their rule believed that the larger the district, the greater the
economy of itsadministration, and the higher the tatureand the prestige of their Digtrict
Officer.

Thefoundation of the present day District Administration waslaid during the period of
Warren Hastings. Fromthe historical perspective, Digtrict Administrationin Indiawas
designedtoresist political activitiesand political pressuresrather thanto generatea
climateto enablelocal socid forcestoresolve palitical conflictsinthelarger interest of
society. Infacilitating theintroduction of their system of administration based ontherule
of law, the British modified the then existing pattern to the extent necessary to makeit
redlly effectivefor the purpose of realising land revenue and enforcing law and order.

The centralisation measuresthat they had takeninbuilding up aprefectoria bureaucratic
society, yielded quick dividendsfrom the angle of their imperial objectives, but the
consequences of such measures could be abated to some extent only with their
programmeof participation of Indiansin the administration; and theintroduction of
Local Self-Government. However, important functions and powers of the district
administration remained intact in the hands of government in the district; and the
representative of the government in the district was aso authorised to exercise
supervisory and regulatory jurisdictionsover al activitiesin histerritory, and exercise
residuary powersaccording to hisdiscretion.

1.4.3 District Collector’s Office

TheDisgtrict Officer inIndiaisthelinchpin of administrationinthe country. Theoffice
hasevolved over two hundred yearsof the Britishrule. In 1765, the East IndiaCompany
wasgranted the Diwani (Civil Adminisiration) of Bengd, Bihar and Orissa. In practice,
however the company did not take over thewholecivil administration. Itsinterest was
limited to the collection of revenue. The dual system of government introduced by



Robert Clivewasan utter failure. The divided responsibility of administration led to
masterless confusion, and the provincewasthrown into compl ete chaos.

Toremedy thisstate of affairs, Verelst thethen Governor of Bengal crested the post of
aSupervisor for each district. Hewasin thereal senseaprecursor of the office of the
collector. The Supervisor had to preparearent roll of thedistrictin hischargeand also
to oversee the method in which they were collected and appropriated. He had to
investigate d | thetitlesto theland, distinguish between variouskindsof land, regulate
revenueand encourage commerce, and administer justice.

The experiment failed asthe supervisorswere untrained and inexperienced, and the
landlordsand othersdid not extend their cooperation. Their abilitieswere overtaxed on
account of appalling famine. It wasalso believed that their dutieswere so numerous,
varied and difficult that they called for amost superhuman labours. The supervisors
continuedto engagein privatetrade. They turned out to betrade monopolists, sovereigns
and heavy rulersof the people. Though the schemewasafailure, it formed anucleusfor
thefirgt timeof aBritish Adminigration, and wefindin the Supervisorsthe predecessors
of the present day Didtrict Officers.

It wasinthese circumstancesthat inaletter of August 28, 1771, the court of Directors
expressed itsdetermination to stand forth as Diwan and to take over through theagencies
of the company’s covenanted servants, the entire executive management of the public
revenues.

Accordingly Warren Hastingsissued in May, 1772 ageneral proclamation and three
dayslater nominated the Supervisorsas Collectors, vesting them with the executive
powersof management and collection of revenuein addition to the previous duties of
enquiry and investigation. The Officeof the Collector of today wasfor thefirst time
created by Warren Hastingson May 14, 1772.

The Collector actually presided over the Civil Courts established in the districts
recongtitutedin 1772. A Crimina Court wasesteblishedineachdidrict. Theadministration
of crimina justicewasa so under the supervision and control of the Collector.

The Court of Directorsof the East IndiaCompany was of the opinion that the Collector
should beretained as apermanent feature of local administration; and the offices of
RevenueAdminigtration, Civil Judge and M agi strate should be combined.

However theduties, functionsand responsibilitiesof the District Collector varied from
timetotime. Ascircumstances changed, the precise nature of the collector’sfunctions
has also changed. Thework of Collector hasin fact been acontinuous expression of
thegrowthintherange, and complexity of thefunctionsof the Government.

Between the establishment of the Rule of the Crownin 1857 and Transfer of Power in
1945-47, the Callector wasvirtudly the Government. The Collector wasresponsible
for maintenance of law and order, even handed justice, construction, repair and control
of irrigationworks, land records, field surveys, collection and the settlement of fair land
taxes, some attention to education, health, roads, postsand tel egraphs.

Theoffice of the District Collector survived the historic role of changefromanalien
regimeto anationa one. With the passage of timeand theintroduction of constitutional
reforms, the Collector’smany sided responsibilitiesincreased in somedirectionsand
got reduced in others. Theroleof administrative system changed in the context of three
major factors, namely democracy, devel opment and decentralisation.

Sateand District
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Check Your Progress?2
Note:i) Usethespacegivenbelow for your answers.
i)  Check your answer with thosegiven at theend of the Unit.

1) Why theProvincial Executiveunder the British rule cannot be considered asthe
old form of modern State Executive?

2)  Writeanoteondistrict administration during British period.
3) Discusstheevolutionof Digtrict Collector’sOffice.

1.5 CONCLUSION

Inancient India, big Empiresweredivided into Provincesand Districtsfor the sake of
administrative convenience. The Provincial Administration, during thetimes of the
Mauryas and Guptas, was organised on elaborate basis, and was modelled on the
pattern of the Central Government. The Governorsof the provinceswerethe chief
channdlsof communication between the Government anditsAdministrativeUnit. During
the Mughal period aswell, thewholekingdom wasdivided into provinces. However,
the number of provincesdiffered under different Mugha rulers.

Digtrict asaunit of state administration hasbeen in existencein thedifferent phases of
Indian History in someform or theother. Thedigtrict isregarded asthe most important
adminigrativedivisoninthecountry. Thereasonfor theformulation of districtsduring
theBritishruleinIndiawasmainly theefficient collection of |and revenue, and maintenance
of law and order.

The Digtrict Administration asan agent of the State assumed the responsibility of acting
asacatalyst and functioning asacustodian, insurer, protector and awatchdog of the



interests of theweaker sections; and welfare of the downtrodden with adevel opment
orientation. In this unit, we have described the evolution of State and District
AdminigrationinIndia

1.6 GLOSSARY

Diwani . Diwani Rightsweretherightsgranted to British
East India Company to collect revenues and
decidethecivil cases.

Sarkar . Thenearest equivalent of the district wasthe
Sarkar, during theMughal times.

Vishaya : During Guptaperiod, theterritoria unit equivaent
todigtrict wascalled asVishaya.

1.7 REFERENCES

Arora, RK. & Goyal, R. (2013). Indian Public Administration: Institutions and
Issues. New Delhi, India: New Age Internationa Publishers.

Eames, E. & Saran, P. (1988). District Administrationin India. New Delhi, India:
VikasPublication.

Jain, R.B. & Chaturvedi, T.N. (1990). District Administration. Indian Journal of
Public Administration. 1: 4.

Padhi, A.P. (1988). Sate Administrationin India. New Delhi, India: Uppal Publishing
House.

Ram, D. S. (1996). Dynamicsof District Administration: A New Per spective. New
Dehi, India: KanishkaPublishers.

Sapru, R. (2018). Indian Administration: A Foundation of Governance. New Delhi,
India: Sage.

Sen, S.N. (1999). Ancient Indian History and Civilization. New Delhi, India: New
Agelnternational.

The Congtitution of India. Retrieved from https.//www.india.gov.in/my-government/
congtitution-india/congtitution-india-full-text

1.8 ANSWERSTO CHECK YOUR PROGRESS
EXERCISES

Check Your Progress1

1)  Your answer shouldincludethefollowing points:
e TheKingdomwasdividedinto provinces.

e Theprovincid Governor usudly belongedtotheroya family and wasappointed
directly by theking.

e Theprovincia Viceroysof the Mauryan empireweregenerally assisted by
the Council of Minigters.
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2)

3)

e TheGuptaschanged the pattern of provincia setup.

e The Guptaemperors appointed the most competent person as Provincial
Governor.

e L oca Administration waswell organised during Guptaperiod.
Your answer shouldincludethefollowing points:
e TheSuba/Provincewasfurther dividedinto Sarkars
e Each Sarkar was headed by Fauzdar.
e TheDidtrict wasfurther sub-divided into Parganas.
® TheParganawastherevenue collection unit under the control of Mukkadam.
e  Mukkadam collected the revenue and deposited thesamewith the Treasury.
e |ncertain Parganas, Qazisdecided the disputes.
e Villagewasthelowest unit of administration.
Your answer should includethefollowing points:

o Refer Section1.3(1.3.2)

Check Your Progress2

1)

2)

3

Your answer shouldincludethefollowing points:
e TheProvincid Executivewasan Executiveunder aunitary state.
e Nolega or congtitutional states.

® Provincial Executive consisted of the Governor and his Council withthe
dominant position of the Governaor.

Your answer should includethefollowing points:
® ReferSection1.4(1.4.2)
Your answer shouldincludethefollowing points:

e Thepost of aSupervisor for each district was created by the then Governor
of Bengd, Verds.

e TheSupervisor wasinthereal senseaprecursor of the office of the Collector.

e Theexperiment failed asthe supervisorswere untrained and inexperienced
and thelandlordsand othersdid not extend their cooperation.

e The present day office of the Collector wasfor thefirst time created by
Warren Hastingson May 14, 1772.





