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outh Asian historians have long recognized the significance of the port cities and presidency capitals of Bombay, Madras and Calcutta as sites for the beginnings of modern political processes in India. Only recently, however, have historians begun to provide, by detailed institu​tional analyses, the background necessary for understanding the development of Indian urban politics.1 In such studies, the municipal corporations of the larger urban centres have not received detailed attention. They have been referred to generally as examples of British-created institutions which, together with the provincial councils, the law courts and the universities, became arenas of opportunity and power for the Indian Westernized intelli​gentsia who entered them. They are seen providing in the nineteenth century the schools of political education for those who were later to supply the leadership of regional political parties and the nationalist movement. Munici​pal affairs have been examined most often for the data they provide on issues such as leadership recruitment, elite group or communal conflict, factiona​lism and patterns of political mobilization. Some of these studies have relied on very partial municipal data such as election results, or communal voting patterns.2
*I am grateful to the Canada Council for support of the research.
1 Among the studies which have concentrated on one, or a series of institutions, see J.H. Broomfield, Elite Conflict in a Plural Society: Twentieth Century Bengal (Berkeley: Uni​versity of California Press, 1968); Christine Dobbin, The Rise of Urban Leadership in Western India (Cambridge, Eng.: Cambridge University Press, 1972); David Kopf, British Orientation and the Bengal Renaissance (Berkeley: University of California Press, 1969); Eugene F. Irschick, Politics and Social Conflict in South India (Berkeley: University of California Press, 1969). A general background to late nineteenth-century politics is given by Anil Seal, The Emergence of Indian Nationalism (Cambridge, Eng.: Cambridge University Press, 1968).
2For instance, Dobbin, op. cit. Some short studies, of course, have been confined by their scope to examining mainly electoral data. For example, Richard Cashman, "National Politics and Local Government: The Bombay Municipal Corporation in the 1920's". Paper read at the Australia and New Zealand Association for the Advancement of Science, Perth, August 1973.
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More recently studies have appeared which focus specifically on the municipal corporations as urban institutions per se, and which utilize a much wider variety of "micro-level" data.3 Kenneth Gillion, C.A. Bayley, John Leonard and others have examined the municipal affairs of places like Ahmedabad, Allahabad, and Rajamundry in the late nineteenth century for what they reveal of both urban history and networks of patronage and influence operative in urban affairs.4 Studies concerned with mapping the dimensions of local power groups now go beyond merely examining election contests or the membership of municipal councils to tap the evidence of the minutiae of municipal affairs: the distribution of municipal subsidies, the award of building permits, tax collection and assessment records, the selection of municipal employees, and so on. It is increasingly recognized that the early municipal councils, despite their narrow property franchises, their limited re​sources and restricted powers, are susceptible to the analytical techniques of contemporary political science.
Surprisingly, however, these techniques have not been applied to any large extent to the municipal corporations of Bombay, Madras and Calcutta, which have the longest histories of electoral institutions and the most detailed muni​cipal records. The corporations of the presidency capitals have been treated as secondary in regional, institutional or leadership analyses. Yet it is note​worthy that these corporations were perhaps the most vital political institu​tions of the late nineteenth century. Certainly they were larger, more representative and more open to Indian influence than the provincial councils which were dominated by officials and non-official nominees. When detailed studies of the presidency corporations are completed South Asian historians will be well on the way to having a clear picture of the nature and significance of municipal politics in nineteenth-century India.
The municipal studies which have appeared to date usually take the muni​cipal constitutions and structures as given, and concentrate upon the dynamics of municipal politics. But the constitutional principles of those municipal bodies were by no means settled, even late in the nineteenth century. Alter​native structures had to be considered, often by men with little or no experience of urban government. Those who shaped the early municipal bodies were far more concerned with constitutional principles than one might
3On the use of "micro-level records", see Bernard Cohn "Society and Social Change Under the Raj", South Asian Review, 4 (October, 1970), pp. 27-47.
4Kenneth Gillion, Ahmedabad: A Study in Indian Urban History (Berkeley: University of California Press, 1968); C.A.Bayley, "Local Control in Indian Towns: The Case of Allahabad, 1880-1920", Modern Asian Studies, 5 (October 1971) pp. 289-311; John G. Leonard, "Urban Government Under the Raj: A Case Study of Municipal Administration in Nineteenth-Century South India", Modem Asian Studies, 1 (April 1973); pp. 227-51; Francis Robinson, "Municipal Government and Muslim Separatism in the United Pro​vinces, 1883-1916" in J. Gallagher, Anil Seal and Gordon Johnson (eds.) Local Roots of Indian Nationalism, 19 (Cambridge, Eng.: Cambridge University Press) concentrates on a specific issue, but utilizes a wide range of sources,
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think from studies which focus upon political dynamics. The functions of municipal councils, the structure of management, the definitions of coun​cillors' roles, and the allocation of powers among levels of government were all matters for debate. These debates were heightened by an awareness that the experiments in municipal administration in the provincial capitals might provide the models for the future development of local government institutions in the lesser towns of India.
This paper aims to contribute to our understanding of the conflict of ideas about municipal structures during a formative period in Calcutta's institu​tional history (1875-1900). The focus is upon alternative models for municipal management rather than upon the dynamics of political behaviour in the municipal arena.
ISSUES IN MUNICIPAL CONSTITUTION-MAKING
Certainly, acrimonious controversy over the management of Calcutta city is not a recent phenomenon. The administration of the nineteenth-century imperial capital was early recognized as a particularly trying problem, but it was not until late in the century that multiple pressures began to create an atmosphere of tension and frustration in the Calcutta municipality. The physical impediments of the town's site had always taxed the ingenuity and resources of its inhabitants; now population growth, commercial expansion, bureaucratic proliferation and social diversification increased demands for municipal services at the same time that financial and policy considerations, at both imperial and provincial levels, necessitated decentralization of power and accommodation to the demands of interest groups for a role in local decision-making.5 It was in such a context that the officials and ratepayers sought to construct the administrative apparatus which would guide the city's future development. Repeatedly, as they proceeded, the undercurrents of tension swelled to bitter confrontations over the municipal constitution. In these confrontations, the representatives of those groups with the greatest stake in the municipality—the Government of Bengal, the British commercial magnates who controlled Bengal's international trade, the local tradesmen and publicists, and the predominantly Hindu propertied and professional classes—made demands for power and status in the municipal system, attempting to shape the institution to their own economic and political needs.
Reviewing this history of conflict over a period of 25 years (1875-1900), one becomes  aware that   it   was  generated by more   than   the   play
5Lord Mayo's policy of financial devolution served the dual purpose of relieving the imperial treasury while allowing the provinces more say in local expenditures. See E. Moulton, Lord Northbrook's Indian Administration, 1872-1876 (Delhi: Asia Publishing House, 1968). On the demands of interest groups for representation, see Anil Seal, op.cit.
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of local interest groups for power: there were fundamental disagreements over basic issues in local government. Among these were: What purposes should a municipal corporation fulfil? How should it be structured to best achieve its goals? What are the most effective processes of decision-making within such an institution? What should be the role of municipal councillors (in Calcutta, called "commissioners") within the Corporation and in relation to the ratepayers? As Calcutta moved fitfully to answer these questions, two basic conceptions of the ultimate purposes of local government institutions emerged and ultimately clashed. These conceptions are familiar as tensions in Western political theory.6 In the nineteenth-century Indian context the opposition was between the themes of "administrative efficiency" and "political education": Should a local government institution be solely con​cerned with effective management of civic services, or should it provide a training ground for administrative/political experience, preparing citizens for the assumption of higher roles in larger political institutions?
Such issues were still matters of considerable debate in Britain, which had only very recently began to systematize a bewildering array of local govern​ment institutions, premised on a variety of constitutional principles. Thus the Calcutta debate became a local variant of a more general one being carried on vigorously by nineteenth-century British intellectuals and politicians about the function of representative institutions in the body politic.7 The Bengal officials, however, remained conscious of the great differences between, for instance, Calcutta and Liverpool. For at the back of all such debates in India towered the larger issue of whether Western representative institutions could be transplanted on to foreign, albeit colonial, soil.
In the mid-1870's the issues were by no means as clear-cut as they appear in retrospect. Only gradually did the themes of "efficiency" and "political edu​cation", and the contrasting models of municipal government premised on them, come into opposition. Initially it was assumed that the needs of effi​ciency and representation could be balanced within the municipal structure. This is clear from an examination of the factors in the reform which gave Calcutta a largely ratepayer-elected municipal corporation in 1876.
6The classic statement is, of course, John Stuart Mill's Considerations on Representative Government, in particular, Chapter XV, "Of Local Representative Bodies": "... Two points require an equal degree of our attention: how the local business itself can be best done; and how its transaction can be made most instrumental to the nourishment of public spirit and the development of intelligence." Mill coined the phrase "public education" with reference to the function of representative institutions. Considerations on Representative Government, edited by Currin V. Shields (Indianapolis: Bobbs Merrill, 1958) p. 214.
7In addition to John Stuart Mill's Considerations, see J.F. Stephen, Liberty, Equality and Fraternity (London: Smith, Elder & Co., 1873) and "Foundations of Government in India", Nineteenth Century, 39 (October 1883) pp. 541-68; and H.S. Maine, Popular Government (London: I. Murray, 1885).
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THE 1876 MUNICIPAL ACT
From the early 1860's Calcutta's municipal affairs were managed by the Justices of the Peace for Bengal. The Justices were appointed by the lieutenant-governor of Bengal, on the theory that "all classes" of the com​munity should be "suitably represented".8 In fact, the office was frequently bestowed as a personal honour without regard to the capacities or interests of the nominees. In the early 1870's there were over a hundred Justices con​sisting of Civilians, Anglo-Indian commercial men and tradesmen, and Hindu and Muslim notables.9 There were few Bengali lawyers, publicists or teachers among the Justices, and none were representative of the younger generation of Western-educated professional men in Calcutta. Only a handful of the Justices took a regular part in municipal administration.
The Justices' duties were few and the municipal structure elementary. The municipal chairman was a high-ranking Bengal Civilian who also served as commissioner of police. His executive powers in relation to the Justices were loosely defined and the Bengal Government possessed no right of intervention or constraint should the Justices prove grossly negligent. The system worked smoothly if the municipal executive and the Justices were in agreement on issues of municipal policy. After the late 1860's, however, such agreement was rare, for the active Justices—a coalition of Hindu property owners and European tradesmen and publicists—united in opposing what they considered to be extravagance in municipal spending. They were able to block in the committees (which they dominated in the absence of other representatives) any schemes which would entail increased expenditure and consequent raises in the house rates or licence taxes. The chairman, for his part, sometimes had to rely on packing the quarterly meetings with inactive, government-supporting Justices in order to pass the budget or improvement of schemes.
Complaints about the municipal system came from many sources. The active "independent" Justices railed against the "high-handedness" of the municipal chairman;10 property owners complained of excessive taxation;11 members of the commercial elite, who rarely accepted municipal office or attended debates, levelled charges of inefficiency against the Justices;12 and, gradually, a newly emergent group in urban life began to resent their
8C.E. Buckland, Bengal Under the Lieutenant-Governors (Calcutta: S.K. Lahiri, 1901), vol. I, p. 279.
9Covenanted members of the Indian Civil Service were customarily referred to as "Civilians". The term "Anglo-Indian" referred to Britishers resident in India. It is used in this sense throughout this paper.
10Hindoo Patriot, June 28, 1878.
11 Memorial of Calcutta Trades Association to Government of Bengal, March 31, 1876, Indian Legislative Proceedings, vol. 1017, April 1876.
12S.W. Goode, Municipal Calcutta (Edinburgh: Constable, 1916) p. 31.
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exclusion from the city's administrative institutions. These were the men who were later to form the vanguard of the nationalist movement in Bengal, those who in 1875 and 1876, initiated the Indian League and the Indian Association: the lawyers, teachers, journalists and public servants who were often referred to as "the new middle class".13 When a measure of election was granted to the Bombay City Corporation in 1872, these men began to demand a similar reform for Calcutta.
However, the party most dissatisfied with the municipal system was the Government of Bengal. Sir George Campbell, Lieutenant-Governor from 1871-1874, believed that the Justices possessed too much "spurious indepen​dence" and that the municipal structure was not "efficient for executive work". The Government of Bengal, he noted, lacked the power to intervene effectively in municipal affairs and thus was "no longer really responsible for the great and weighty matters affecting the metropolis of India".14
Campbell was clearly concerned about efficient municipal administration, but there was an equally strong participatory emphasis in his arguments. Like many Indian Civil Service (ICS) officials of the liberal-paternalist stamp in the mid-nineteenth century, Campbell firmly believed that it was incumbent upon the British to develop in educated Indians the "capacity for self-govern​ment".15 In 1874, he forecast a time when the grandchildren of his generation of Indian subjects would see "a Bengalee House of Commons" evolve out of local government organs such as the Calcutta Corporation.16 Campbell believed that the constitution should be reformed to make it more represen​tative of the middle class, who seemed anxious to enter the "schools of political capacity" which the British spoke of developing.
It fell to Campbell's successor, Sir Richard Temple, actually to initiate the municipal reform. Very different in some respects, the two men shared the same principles of local government reform. Temple endorsed Campbell's concern for administrative efficiency. He had served as financial member of the Governor-General's Council from 1868 to 1874 and had been instrumental in shaping Lord Mayo's measures of financial devolution to relieve the central government's finances. He was thus convinced of the need to devise means of teaching the people to take "a practical share in provincial finance".17 Temple hoped that if Indians were made more responsible for local government they would see the necessity for local taxation.18 Both Temple and Campbell realized that Calcutta's strong-willed zamindars would
13See, for instance, Sir Richard Temple, Men and Events of My Time in India (London: John Murray, 1882), p. 424.
14Buckland, vol. 1, p. 552.
15Op. cit.
16Sir George Campbell, Memoirs of My Indian Career (London: MacMillan, 1893), p. 410.
17Temple, Men and Events, p. 357.

18Ibid
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not readily accept local taxation; both lieutenant-governors reasoned that if the municipal body was diluted with an infusion of educated, but less wealthy Bengalis, the Corporation would prove more co-operative in matters of local improvements. Moreover, Temple feared that unless institutional opportunities were quickly provided for "the educated middle class", they would soon become discontented and impatient critics of the government.19
But, like Campbell, Temple's arguments were not solely pragmatic. He believed that the younger generation of professional men were entitled to representation on the Corporation because they constituted a legitimate interest in the city. Furthermore, he was confident of the moral power which the exercise of a franchise could have upon "politically uneducated" minds. Participation in an electoral process would "discipline the intellect" and "form the character" of the Bengali middle class.20 In the process of being thus educated they would gain sympathetic insight into the difficulties faced by the British in administering local affairs.
In discussing the reform of the Calcutta municipality, Temple and Camp​bell thus revealed some major concerns of British Indian administrators at this time. They saw only good, no danger, in the construction of British-style local self-government institutions in the colonies. There was to them no irreconcilable conflict between the principles of efficiency and political education in local government. Any temporary inefficiency created in the devolution of power from an autocratic bureaucracy to elected represen​tative institutions would ultimately be offset by the greater efficiency and smoother working which would be possible in popularly accepted adminis​trative bodies. Their comments were imbued with what W.J.M. Mackenzie has termed an "ethical commitment" to a general concept of local govern​ment.21 This commitment made a deep impression upon the generation of politically-oriented Indians who gained their first opportunities for public office as a result. There was thus a strong feeling of moral outrage in their reaction later when it seemed that the British administration was abandoning its earlier principles.
Had Sir Richard Temple been able to set aside the existing municipal institutions, erase the patterns of management which had already made their mark upon the city, and shape the new municipal constitution to his will, it is possible that he would have found a way of embodying these varied prin​ciples in an effective municipal organization. As it was, the Government of Bengal found itself juggling the imcompatible demands of a variety of local interest groups. Conservative Anglo-Indians and some Hindu and Muslim notables opposed   the principle of election; other Anglo-Indians
19Ibid., p. 501.
20Sir Richard Temple, Oriental Experience (London: John Murray, 1883) p. 197. 

21W.J.M. Mackenzie, Theories of Local Government (London: London  School of Economics and Political Science, 1961) p. 1.
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demanded a large, fixed proportion of council seats; the former "independent" Justices were outraged at the sweeping powers of intervention which the Government of Bengal claimed in the new constitution, while members of the Indian League (a new organization claiming to represent the "middle class") agitated for elective representation on a low ratepaying franchise.22
The final act was a compromise fashioned to reconcile these extreme views. The motives of the reform had been mixed; the new constitution was shot through with ambiguities. Moreover, the changes were grafted on the re​mnants of the old constitution. Repeated amendments were necessary over the years to keep the act operative.
The constitution provided for the election on a high ratepaying franchise of 48 out of 72 commissioners to represent 18 municipal wards. The remaining commissioners were nominated by the lieutenant-governor. The chairman continued to be an appointed Bengal official. The powers of the body of commissioners were more restricted than those of the Justices. In particular, a controversial control clause allowed the provincial government to institute an inquiry into the Corporation in cases of alleged neglect. The areas of responsibility of the Corporation were enlarged but no substantial change was made in the financial resources of the municipality: the basic sources of revenue continued to be direct property taxes.23 While the new commissioners were subject to superordinate sanctions, they constituted the "supreme authority" in the municipality. The constitution allowed for the creation of standing and special committees which would control policy-making and supervise the work of the executive. These committees possessed considerable potential for interfering with the executive. This possibility was enhanced by the fact that the areas of jurisdiction of the executive, committees, and body of commissioners were not clearly demarcated. Overriding control by officials meant, however, that the committees' power was finally only the~ power to debate and to oppose.
At least in its "political education" ideals, the Calcutta Act of 1876 ful​filled the intentions of its framers. It opened the Corporation to representatives of the professional classes. Of the 48 commissioners returned in the first election, 43 were new to municipal work. Seventeen of these were Bengali
22The leading Calcutta newspapers—The Englishman, Indian Daily News, Hindoo Patriot, Amrita Bazar Patrika and Indian Mirror are the most accessible sources for these views, 1875-1876.
23The principal forms of property taxes were the house rate, the lighting rate, the police rate, water rate, and night-soil fees, which amounted to about 12%. In addition, there were licence fees upon trades and professions and special taxes, such as upon slaughter houses, making a total of 15%. It was a sore point with Calcutta rate-payers that their property taxes accounted for almost four-fifths of the municipal income and that octroi was not permitted in the city. In the early 1880's Calcutta ratepayers contrasted their situation bitterly with that of Bombay city, where the consolidated rate amounted to only nine per cent, there was no licence tax, and octroi was levied on a number of item of trade. Calcutta Municipality Administration Report for the Year 1881, pp. 47-8.
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Hindu lawyers; others were teachers and journalists—men like Ananda Mohan Bose and Surendranath Banerjea. The representatives of this class eagerly contested municipal elections, while, in the early years, the Anglo-Indians and Muslims held aloof.24 The Hindus were also more diligent than others in attending municipal meetings; they dominated the committees and increased their working power within the Corporation.25 The elective system thus became identified with the Hindu bhadralok of Calcutta, who developed a proprietary attitude towards the municipal constitution. They came to re​gard it as an almost sacred charter of civic freedom to be defended against the criticisms of Anglo-Indian citizens and ICS officers. As Sir Henry Harrison, chairman of the Corporation between 1882 and 1891, noted: "They have felt that success meant success of an experiment in administration by Natives, and failure—their failure."26
The most vociferous critics of the new system were Anglo-Indian citizens whose refusal to co-operate with the elective system enabled the Hindus to dominate the elected seats in the Corporation.2? But their attacks were fre​quently unsubstantiated and irresponsible. More significant for the develop​ment of local government in Bengal was that even while the imperial govern​ment was attempting to extend the principles of the Calcutta system to rural areas, lieutenant-governors in Bengal were enunciating quite different concep​tions of the nature and function of local government institutions.
ELITE AND ARENA COUNCILS
At the root of these differing conceptions of local government lay a distinc​tion commonly encountered in political theory. For our purposes it has been stated most pertinently by F.G. Bailey in discussing the process of decision-making in councils and committees. Bailey draws a distinction between "elite" and "arena" councils:
Elite councils are those which are, or consider themselves to be (whether
 24Muslim participation in municipal affairs, see my article, "A Neglected Minority: Muslims in the Calcutta Municipality, 1875-1900", in Barbara Thomas and Spencer Lavan (eds.) West Bengal and Bangla Desh Perspectives from 1972 (East Lansing: Asian Studies Center, Michigan State University, 1973), South Asia Series Occasional Paper No. 21.
25Henry Harrison, "Note on the Constitution of the Proposed Metropolitan Munici​pality", in Report of the Committee Appointed by the Government of Bengal to Prepare a Scheme for the Amalgamation of the Town of Calcutta with the Urban Portions of the Suburbs (Calcutta, 1885).
26lbid., p. 28.
27Hindus constituted approximately 72% of the electors, Anglo-Indians 15% and Muslims 11 %. But plural voting and other electoral devices, together with the provision for nomination of one-third of the commissioners, made it possible for a balanced representation to be achieved.
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they admit it openly or not), a ruling oligarchy. The dominant cleavage in such a group is between the elite council... and the public: that is to say, the dominant cleavage is horizontal. The opposite kind of council is the arena council. These exist in groups in which the dominant cleavages are vertical. The council is not so much a corporate body with interests against its public, but an arena in which the representatives of segments in the public come into conflict with one another.28
Elite councillors tend to prefer consensual decisions made in the name of the "common good"; arena councillors do not suppress differences of opinion, but air them as representatives of distinct interests, and tend to reach decisions by divisions and votes.
Although Bailey suggests that there is a structural difference in the contest from which elite and arena councils are recruited, the distinction between the two councils does not rest upon a necessary difference in the composition or structure of the councils themselves. Thus both councils which can be characterized as "elite" and those which can be characterized as "arena' may be composed of representatives of a wider public. The important distinctions are really in how the councillors conceive their roles, how they act towards their public, and how they reach decisions in policy-making.
Elite councillors subordinate their representativeness to the corporate identity of the council. They are expected to set aside vested interests in order to reach the most rational or fair decisions on issues before them. Arena councillors see their roles as representatives as primary. The process of decision-making in arena councils is the give and take of weighing often conflicting interests against each other. One might add that elite councillors tend to be oriented towards superordinate bureaucratic structures, while arena councillors orient themselves primarily towards the electorate.
The differing views of how the Calcutta Corporation should have operated may be interpreted in terms of the distinction between "elite" and "arena" councils, as the following analysis of the actions of the Hindu commissioners and the criticisms made of them by the Government of Bengal demonstrates.
THE BENGALI NATIONALISTS' MODEL
The Hindu elected commissioners took their roles as elected represent​atives seriously. In their relationship to the municipal electorate, they saw themselves as political modernizers with the task of establishing in Calcutta patterns of local organization which they assumed were standard in British municipalities. Ratepayers' associations and ward committees were set up in
28"Decisions by Consensus in Councils and Committees", Political Systems and the Distribution of Power, edited by Michael Banton (London: Tavistock, 1965).
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the northern Calcutta wards. Under the guidance of the Indian Association, these played a role as grievance groups and electoral bodies, nominating candidates for election, registering voters, and bringing out the vote at election time.29 The members of such committees were usually supporters of the Indian Association and the Indian National Congress. In the 1890's Surendranath Banerjea called upon local Congress members to work in the Calcutta wards and to convert the ratepayers' committees into "the primary centres of Congress organization".30 The Hindu press avidly discussed muni​cipal matters and highlighted policy issues at election times, although electo​ral contests themselves were usually based on factional, rather than policy, alignments.31
Indeed, the Hindu elected commissioners were not divided by large policy issues. Contrary to the assumptions of Temple and Campbell, these men did not prove to be any less sensitive to vested interests than the large property owners who had dominated the old corporation. The new men mostly owned their own homes in Calcutta, and their constituents were, by necessity of the franchise, mostly houseowners. The elected commissioners, like the older Hindu Justices, strongly resisted increases in the house rates. Similarly they questioned all items of municipal expenditure and thoroughly debated the budget. They also continued the established tradition of keeping a close watch on the municipal executive, while attempting to increase the power of the body of commissioners vis-a-vis the executive. For instance, they demanded the right to elect the municipal chairman and pressed for enlarge​ment of the elected section of the Corporation and reduction of the number of nominated commissioners.
The Bengali commissioners took the Calcutta Corporation to be literally a "nursery of political education" and a stepping-stone on the path to partici​pation in all-India politics.32 Those commissioners who already saw them​selves as nationalists at times deliberately introduced national issues into municipal debates, or attempted to use the Corporation as a pressure group for action on wider issues. In 1893 and 1894, for instance, Surendranath Banerjea put forward a motion for the Corporation to withhold its traditional farewell address to a departing viceroy in protest against the "reactionary trend" in British imperial policy.33 On other occasions, attempts were made
29Hindoo Patriot, May 3, 1883.
30R.C. Palit (ed.) Speeches of Babu Surendranath Banerjea (Calcutta: S.K. Lahiri, 1894), vol. V., p. 145.
31For a comment on the use of kinship connections in electoral contests, see P. Dutt, Memoirs of Motilal Ghose (Calcutta, 1935) p. 81. Further details on electoral behaviour are contained in my paper, "The Bhadralok and Municipal Reform in Calcutta, 1875-1900", Working Paper of the Institute of Asian and Slavonic Research, University of British Columbia, August 1972.
32See speech of Surendranath Banerjea, September 27,1899, in Proceedings of the Bengal Legislative Council, vol. XXXI, 1899.
33Amrita Bazar Patrika, December 17, 1893.
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to read into the municipal proceedings resolutions relating to non-municipal matters. Such tactics were consciously derived from the Irish nationalists of the 1840's, who had laid the foundations of the Repeal Movement by activating municipal corporations in Ireland.34
These actions politicized the procedures of the Corporation, yet they were legitimate in terms of the Hindu nationalists' interpretation of the ultimate goal of the local government bodies being developed by the British. Relying on the pronouncements of liberal administrators and viceroys, the nationalists believed that local government bodies were the bases on which a structure of national representative government would be built. For educated Indians they were to be the means to higher public office. They were to provide them with training in the skills of politics and administration. So, when criticized for raising "political" issues in the Calcutta Corporation, Surendranath Banerjea argued:
We are certainly not a political body in the sense in which the expression is ordinarily used. But there is one aspect of the question which appears to be ignored. Municipal institutions are the germs of all political institu​tions. Municipal life is the basis of public life. Municipal self-government precedes national self-government.35
The Bengali commissioners further thought of the Calcutta Corporation as an arena where representatives of different interests in the city would confront each other over issues of municipal policy. They did not, however, favour structuring the Corporation to achieve a contrived representation of interests. They believed that minority groups would be adequately repre​sented if they contested elections based on territorial wards.36 They looked forward to the time when the Calcutta Corporation would become a large, fully elected body, possessing all the rights of the most progressive of British municipal councils.
On these grounds, the active Hindu commissioners defended their record in the Calcutta Corporation. They believed they had made the municipal administration more popular, and thus more effective, than it had been before.37 Any laxness or inefficiency in the system, they argued, was rather the result of executive bungling or financial constraints than an outcome of the elective system or of their role in the municipal corporation.38
In terms of their assumptions, the Hindu elected commissioners were model municipal councillors.  Their electioneering tactics,  their budget
34Banerjea, Speeches, vol. IV, p. 107. 35Ibid, p. 108.
36Bengalee, December 17, 1887. 37See 37Sir Henry Harrison, ibid., p. 27.
38See, for instance, Corporation of Calcutta to Government of Bengal, April 13, 1896, Bengal Municipal Proceedings, vol. 5171, January-April 1897.
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and policy debates, their protection of their constituents' interests, and their resistance to arbitrary executive actions and provincial and central governmental interference in local matters, were all legitimate in the eyes of many Victorian statesmen. A handful of liberal civilians at the imperial and provincial level—men like Lord Ripon, or Sir Henry Harrison, H.J. Reynolds, and Henry Cotton in Bengal—reinforced the Indian nationalists' convictions by reiterating the "political education" theme in local government. Henry Cotton, for instance, defending the record of the Hindu commissioners when they were accused of neglecting sanitation, wrote:
It is possible the municipal work of this city might be more efficiently administered under the ideally perfect control of a benevolent despotism. Be that as it may, the policy of the Government is now cast in another mould. We have another object in view—the education and training of the people—and for this end we are content to put up with many failures in practical administration.39
Over the years, committees proliferated, municipal meetings became more frequent and lengthy as issues were elaborately debated. Decisions were often arrived at by division, but the balance in the Corporation between the nationalist commissioners, who regarded themselves as the "Opposi​tion",40 and the collection of nominated commissioners, Anglo-Indian ward representatives, Muslims and "loyal" Hindus, frequently resulted in deadlock and consequent inaction in matters such as water supply and road extension.
THE CONSERVATIVE CIVILIANS' MODEL
Unfortunately for the harmony of municipal affairs in Calcutta, the majo​rity of Bengal Civilians in the later nineteenth century had little sympathy for the political education ideal, especially when applied to the Calcutta Corporation. They operated with a different model for a local council in mind—one which emphasized the need for efficient administration and approximated the concept of an "elite council". Stressing that the manage​ment of the capital of the British empire in India was more than a local or amateur concern, they preferred to see a council composed of a select group of men, hand-picked to achieve a balance among the major interests in the
39Report of the Commission Appointed Under Section 28 of Act IV (B.C.) of 1876 to Enquire into Certain Matters in Connection with the Sanitation of the Town of Calcutta (Calcutta, 1885), p. 8.
40See Surendranath Banerjea, A Nation in the Making (London: Oxford University Press, 1925), p. 125.
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municipality.41 Such councillors would not be content with reflecting the, usually unenlightened, views of the Calcutta ratepayers; rather, they would guide Indians towards British standards of cleanliness and efficiency. In accord on major policy issues, the municipal councillors would work together for the good of the city, reaching decisions in a business-like manner with a minimum of conflict and debate. Important policy decisions, large ad​ministrative questions, and executive details would be left to the experts best qualified to deal with them. The body of commissioners would content themselves with general financial and administrative control.42 "Party" or factional politics would play no role in the election of commissioners or the selection of committee members: the aim would be to select "good men", possessed of business knowledge or suitable expertise in urban management. The guiding principles of such a body would be administrative efficiency; it would give Calcutta pure water, adequate sanitation, wider roads, and better buildings.
. This model emerges from the persistent criticisms of the 1876 Act and "those who came to power through its instrumentality" (that is, the Hindu commissioners whom the Civilians sometimes referred to as "the Baboo party").43 Even at the time of the reform, a number of Civilians objected to Temple's decision to introduce an elective system. They considered it premature and totally unsuitable for a vital administrative capital and commercial centre with a diverse and largely uneducated population.44 In the following decades successive lieutenant-governors denounced the liberal principles espoused by Lord Ripon as doctrinaire and Utopian.45 They sincerely doubted that western representative institutions could be successfully transferred to India. Since they rejected as unthinkable the ultimate goal of a self-governing India equipped with British political insti​tutions, they could hardly agree that local administrative bodies should be experimental parliamentary institutions, educating Indians for future parliamentary roles.
Sir Alexander Mackenzie, who as lieutenant-governor from 1895-1899 was to initiate a crackdown on the Calcutta Corporation, complained in 1882 that: "Men talk, and newspapers write, as if India was all the same as Middlesex. They babble about the separation of executive and judicial
41See, for instance, V. Schalch, April 3, 1875, in Proceedings of the Bengal Legislative Council, vol. VIII, 1874-1875, p. 174.
42Government of Bengal to Government of India, Home Dept., June 17, 1897, India Home Municipal Proceedings, vol. 5419, 1898.
43The phrase was used frequently by Lord Curzon while viceroy. For example, Curzon to Lord George Hamilton, October 11,1899, Curzon Papers (India Office Library), vol. 158.
44Sir Stuart Hogg, November 13, 1875, Proceedings of Bengal Legislative Council, vol. VIII, 1874-1875.
45Hindoo Patriot, December 9, 1877. Government of Bengal to Government of India, July 12,1881, Judicial and Public Proceedings, vols. 1837, 1882.
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functions, about local self-government and representation and the like. ..." These "shibboleths of so-called progress," he warned, might prove to be "mischievous when they cease to be only meaningless."46 It was incredible to him that Calcutta should be managed by a system which had been "borrowed en bloc from the most advanced models in England, and without any reference to the utterly different circumstances of an Oriental city and a very mixed community".47
Mackenzie, Sir Rivers Thompson, Sir Ashley Eden, Sir Stuart Bailey, and others were critical of the record of the Calcutta Corporation. They accused the commissioners of being inefficient, over-talkative, and even corrupt. The Corporation, they asserted, was "choked" by unnecessary committees and devoid of executive power. All these faults were laid at the door of the elective system. Reporting to Lord Ripon on the working of elective systems in Bengal in 1881, Sir Rivers Thompson complained that the Calcutta elections had driven "men of substance" from the municipal corporation, bringing in "ambitious young men whose chief aim is to bring themselves before the public, and acquire notoriety as speakers, much to the detriment of real business".48 Over ten years later, Herbert Risley, then Secretary to the Govern​ment of Bengal, echoed this criticism, adding that the elected commissioners were not really representative of most Indians. The elective system, he said, was a faulty and superficial method:
It leaves the elder generation and those who follow in their steps out in the cold, and Government has to bring them in by way of nomination. It selects those who rise to the surface—the men who talk and canvass and agitate—but it does not reach the silent depths of the stream. It does not give us, as a rule, either here or in the muffassal, the genuine, representative Hindus, the men we really want.49
Such Civilians disliked and distrusted the new generation of educated Bengali Hindus. They regarded them as superficial, unpractical, self-seeking and manipulative. In fact, their image of the Bengali educated commissioners corresponds closely to the picture of the political type whom some had predicted would emerge in Britain with the advance of "popular government": the wire-puller who, gathering together fragments of political power, and fanning the flames of party spirit, would manipulate an ignorant public
46Speech on Road and Provincial Public Works Cesses Bill, Proceedings of Bengal Legislative Council, April 1880.
47Speech at laying of foundation stone of Entally drainage system, 1896. Quoted in Buckland, Bengal Under the Lieutenant-Governors, vol. II, p. 979.
48Government of Bengal to Government of India, July 12, 1881, Judicial and Public Proceedings, loc. cit.
49Proceedings of Bengal Legislative Council, April 4,1898, vol. XXIX, 1898.
166
furedy/contrasting models in municipal development
through corruption, intrigue and the techniques of the professional agitator.50 In the hands of such men, they argued, the insidious liberal doctrine of political education had proven disastrous for Calcutta.
When Sir Alexander Mackenzie, taking advantage of a plague scare in Calcutta in 1897, moved to restrict the power of the nationalists in the Corporation, he gave full vent to his feelings about the "baboo" concept of the Corporation. In the Calcutta Corporation, he remarked, there was "far too much speaking for the sake of speech," "the commissioners interfered with the municipal executive," "work was done twice or thrice over," and the commissioners paid too much deference to the "wishes and objections of special interests." The elective commissioners had made municipal business "a profession in life" and through wire-pulling and intrigue had developed "party spirit" within the Corporation.
Against this, Mackenzie set the example of the Birmingham Council which he knew and admired. That council, he maintained, was "composed entirely of shrewd, capable men of business ... whose one object is to treat every question before them, not as an opportunity for speech-making, but as a matter to be settled promptly and in the most practical way." The Birmingham councillors shared agreement on the general lines of municipal policy. They placed on each committee only the men who "knew most of the particular subject entrusted to it". The body of commissioners did not constantly interfere with the committees and executive: the general object was to streng​then and support the executive and have the work of the town done, and not merely talked about. "There is," he noted with satisfaction, "only one lawyer and one newspaperman on the whole council."51
Mackenzie failed to note that Birmingham was in many ways exceptional among British municipalities. Ironically, also, he overlooked the fact that Joseph Chamberlain had transformed the Birmingham Corporation in the 1860's and 1870's in the belief that it should become "a real local parliament" —the very concept that was anathema to Mackenzie.52 In fact, Birmingham was not free of the "political" characteristics which Mackenzie condemned in Calcutta. All too frequently, the critics of liberal local government policy in India measured the developing Indian institutions against an ideal rarely found in actuality in Britain.53
From these criticisms of the Calcutta Corporation, it is obvious that the conservative Civilians did not believe that the ends of efficiency and
50See in particular, Maine, Popular Government, pp. 29-33.
51BUCKLAND, Op. Cit.
52Asa Briggs, Victorian Cities (London, 1968), p. 220. In attacking the Bengali Hindu municipal commissioners, Mackenzie had said "[The Corporation] embodies their idea of what a Bengali Parliament should be." Government of Bengal to Government of India, June 17, 1897, loc. cit.
53Hugh Tinker, Foundations of Local Self-Government in India, Pakistan and Burma (London: Pall Mall, 1968), p. 2.
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political education could be served within the one institution. They left no doubt as to which object should take precedence. "What we want," Lord Elgin told the Calcutta commissioners in 1894, "is the most efficient govern​ment attainable,"54 while Sir Alexander Mackenzie attacked the "demora​lizing doctrine that practical considerations are to be subordinated to the supposed educational influences of local self-government."55
And how would efficient municipal management be obtained? In the final analysis, the conservatives' answer was to get the "right sort of men" as municipal commissioners. To the late Victorian bureaucrats, the "best men" were not the country gentlemen of a former generation, but the type of man who had engineered Britain's commercial and industrial revolu​tion: the businessman. "Business" was an almost magical word to them. In reforming the Calcutta Corporation in 1899 the Government of Bengal argued:
It is our object to place the municipal affairs of the town on a business footing; to carry on the business of the town in a businesslike manner with the active assistance of businessmen—and to do this we must adopt the methods of businessmen.56
Yet the conservatives knew perfectly well that the businessmen of the city had shown no inclination to become involved in the unprofitable and time-consuming tasks of municipal administration.
FURTHER REFORM
It was not until the end of the century that these contrasting models were set in opposition, but they can be traced to many disagreements and misunderstandings in municipal proceedings over 25 years. One example is the lengthy debate between 1885 and 1888 on the amalgamation of urbanized portions of the suburbs with the old town of Calcutta. From mid-century, suburban growth had been rapid, but the suburbs remained far behind the old town in terms of water supply, sanitation and conservancy. In 1884, a sanitary commission argued that disease could never be controlled in the old town while these conditions persisted, since thousands of workers commuted from the suburban areas to the centre daily.57 It was proposed to bring the more urban of the fringe areas under an enlarged Calcutta admin​istration. The sanitary commissioners' arguments were sound, and the
54Lord Elgin, Speeches by the Earl of Elgin, 1894-1899 (Calcutta, 1899), p. 465. 55Government of Bengal to Government of India, June 17,1897, loc. cit. ^Proceedings of the Bengal Legislative Council, September 9,1899, vol. XXXI, 1899. 57Sanitary Commission Report, op. cit.
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government of Bengal, while establishing an amalgamation committee to consider the issue, immediately determined upon amalgamation. They hoped, too, to effect changes in the internal structure of the Corporation, reducing the number of ratepayers' representatives, trimming the committee structure and giving reserved seats to representatives of Anglo-Indian trade and commerce.
However amalgamation would obviously be costly for ratepayers of both the old town and the fringe areas. The rates in the added areas would be immediately doubled, while the municipality's resources would be overtaxed by the necessity of providing new services to the added areas. (The Govern​ment of Bengal had offered no new financial resources to the enlarged munici​pality.) Acting in the interest of the ratepayers, the Bengali commissioners, backed by the Indian Association, mounted a strong campaign in opposition to the amalgamation and the municipal amendment, which they rightly feared would interfere with the municipal constitution.58 At the same time, within the Corporation and the Bengal Legislative Council, the "opposition" commissioners pressed for liberalization of the municipal constitution by enlargement of the elective element and expansion of the powers of the commissioners. This placed them in the anomalous position of being con​stitutional radicals and policy conservatives. On the latter count they were condemned by conservative and liberal Civilians alike: the protection of immediate ratepayer interests was too blatantly in opposition to the long-term needs of the city. The reform went through, in spite of the opposition. It was no consolation that many of the nationalists' predictions proved correct: the Corporation was almost crippled by its new responsibilities, while the Anglo-Indian commercial men and tradesmen who were given reserved seats on the new Corporation became so irregular in attendance that they exerted no influence, salutary or otherwise, upon municipal policy.
In 1899 the Government of Bengal, and later the viceroy, Lord Curzon, moved again to shape the Calcutta constitution towards their preferred model of municipal administration.59 The number of ratepayers' representatives on the Corporation was halved. The committee structure was again redesigned in an attempt to give a predominant voice to Europeans and greater repre​sentation to commercial interests. The Corporation was brought under closer governmental control.
Radical though this reform was, the structural principles of the municipal constitution remained the same. However, the implication of the reform was that the commissioners were to act in the future like "elitist" councillors, responding to goals defined by the British administration rather than to the
58"Memorial of Ratepayers of Calcutta and Suburbs to the Lieutenant-Governor", April 13,1888, Indian Legislative Proceedings, vol. 3262, September 1888.
59The reform is discussed in detail in my dissertation "Municipal Politics in Calcutta: Elite Groups and the Calcutta Corporation, 1875-1900". (D. Phil, thesis, University of Sussex, 1971).
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demands of ratepayers. Rather than conform to this image, many of the Bengali nationalist commissioners withdrew from municipal affairs. Surendra-nath Banerjea, for instance, boycotted the Calcutta Corporation until, nearly 25 years later, he became Minister of Local Government in the Bengal Legislative Council. Then one of his first moves was an attempt to reshape the municipal constitution in terms of his earlier ideals—an act which ushered in a phase of intensive politicization of the Calcutta Corpo​ration.60
CONCLUSION
The issue of whether Western political institutions are appropriate for developing Asian countries is still debated by scholars of public adminis​tration. The experience of cities such as Calcutta provides no easy lessons or generalizable conclusions. Indeed, in Calcutta there were no agreed upon criteria for judging the "experiment" in Western representative municipal government. From the beginnings of the elective system its proponents steadfastly maintained that it had been a success: that it had made civic government more open and responsive to the needs of all Calcutta's citizens rather than simply serving the needs of the European sector. The Bengali commissioners maintained, too, that the system was never given a fair trial but that it was restricted by constant governmental interference and by the lack of support for its principles by the Anglo-Indian elite. On the other hand, critics of the system could always point to some inefficiency or instance of lack of progress to support their arguments that the experiment had totally failed.
The origins of the nineteenth-century Calcutta controversy lie in funda​mental ambiguities in the political theory on which the original reform was premised. Political theorists, in particular, John Stuart Mill, had written about ideal representative institutions in which, it was assumed, a balance could be achieved between the needs of effective administration and res​ponsiveness to the public will. But Mill had never specified the components of the balance. Who was to say, in the Calcutta context, when the needs of political education (and the "arena" politics which developed in satisfying them) must be overruled by the requirements of efficiency (more readily achieved through the "elite'') ?
Such questions may be asked, of course, of representative institutions in any country. In India the debate was complicated by the knowledge that these institutions were expected to function in an environment different from their original one. To those British administrators who were still strongly influenced by utilitarianism and liberalism, these environmental differences
60See J.H. Broomfield, op.cit.
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were immaterial, since they assumed that the processes of both political education and urbanization would differ little in Britain and India. Such men quite naturally drew upon current theories of local government, many of whose tenets had been developed by administrators or intellectuals with direct experience of India's imperial system.61 The acceptance of theoretical and practical interchange between British and Indian political-administrative systems underscores their assumption that institutional transference from England to India was feasible and appropriate.
Bengali intellectuals, educated in Western political theory, had no difficulty accepting these assumptions. Their adaptation, if it can be so called, lay in emphasizing the political educational aspects of British local government theory almost to the exclusion of administrative concerns. They believed that any differences between Victorian England and colonial India which might impede the transplantation of British institutions to India could readily be overcome through the medium of political education.
The conservative Civilians who opposed the liberal and JB^ngali concep​tions also drew upon theorists such as John Stuart Mill, but they chose to emphasize the concern for efficient administration in Mill's ideal system. These Civilians, more than any others of those concerned, explicitly raised the issue of whether large, representative, Western institutions were appropriate for developing Indian towns. However they raised this issue for reasons rather different from those of modern political scientists. Many conservative Civilians were convinced that the pace of political reform was proceeding too fast in Britain and that representative institutions would ultimately fail even there.62 In India at least they could oppose the implantation of faulty methods of government.
In the final analysis, however, the conservatives lacked the courage or initiative to radically alter the lines of local political development in India. When the opportunity arose to remodel the Calcutta Corporation, for ins​tance, they had no practicable alternative to impose. Hence they merely tinkered with the details of the constitution, leaving the basic structure with its mixed principles intact.
The clash of models of local council structures has persisted almost un​interrupted for a hundred years. The traditions of arena and elitist politics can be traced throughout the twentieth-century history of the Corporation. Both traditions have at times contributed to irresponsibility rather than to effi​ciency and accountability in municipal administration. Disagreements over the appropriate model for a city such as Calcutta continue to mark city and Bengal government debates today.
61See John Roach, "Liberalism and the Victorian Intelligentsia", Cambridge Historical Journal, 13 (1957) pp. 58-81; Donovan Williams, "The Formation of Policy in the India Office, 1858-1869". Paper read at Canadian Historical Association meeting, June 1973. (mimeo).
 Lepal Griffin, "India in 1895", Asian Review, 9 (April 1895) p. 286.
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The Calcutta conflict has been experienced by other Indian cities, as essays in the present collection indicate.63 The tension between democracy (the modern equivalent of "political education") and administrative efficiency in Indian local government has frequently resulted neither in popular control nor in improved administration. Politicians and scholars have yet to suggest a truly effective model for the management of rapidly growing, ethnically complex, and financially constrained Asian cities.
<*3See also, Donald Rosenthal, The Limited Elite: Politics and Government in Two Indian Cities (Chicago: University of Chicago Press, 1970).
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