CHAPTER I

LAND REVENUE IN BRITISH INDIA AND JAVA

Raffles’ ideas on the land rent system in Java can be understood
only against the background of the revenue administration in British
India during the closing decades of the eighteenth and the early
years of the nineteenth centuries. Yet in saying that, we admit a
much more complex subject into the discussion than that of the land
rent system itself. The scope of these introductory remarks about
British India, therefore, must be limited to the broad differences
between the Zamindari and Ryotwari systems of revenue collection,
particularly in relation to the conflict which developed during Lord
Minto’s Governor-Generalship concerning the relative merits of the
systems. It is important that we understand Minto’s views on the
subject of land revenue, because Minto had a considerable influence
upon the development of Raffles’ ideas on the land rent system in
Java.

Land Revenue in Bengal.

The grant of the Diwani to the East India Company by the
Mughal Emperor in 1765 gave the Company the right to collect the
revenues of Bengal, Bihar and Orissa.'! In return the Emperor
received twenty six lacs of Rupees per annum.? It was, of course,
impossible for the Company to collect its revenue directly from the
Ryots (cultivators), and so in the early years the revenue admini-
stration was left in Mughal hands.® In 1769 the Company made a

1 Muir, R, The Making of British India 1756—1858, (1923), pp. 84—5;
Firminger, W. K., The Fifth Report from the Select Committee of the House
of Commons on the Affairs of the East India Company, (1917), I, Intro.
cliii. (Hereafter cited as Fifth Report, or Firminger for his introductory
remarks.) Diwani means the property of the officer in charge of the Revenue
Department.

2 Firminger, W. K., I, cliii;j Baden-Powell, B. H.,, The Land-Systems of
British India, (1892), I, 391.

3 Harington, J. H., An Elementary Analysis of the Laws and Regulations
enacted by the Governor General in Council, at Fort William in Bengal,

(1814—15), II, 3.



valiant effort to prepare a rent roll and to enquire into land titles,*

but two years later, when the Directors decided that the Company
would stand forth as its own Diwan,® the enquiries made by the
Supervisors had produced few trustworthy results. In 1772 a Com-
mittee of Circuit was therefore instructed to farm out the lands to
the highest bidders for a period of five years.® The results of this
farming system were far from encouraging,” and the Bengal Council
soon came to realize that a different method of assessment and
collection would have to be devised.

During the 1770’s Philip Francis began advocating a fixed settle-
ment with the Zamindars.® In a Minute of December 1776 he con-
tended that “the lands are not the property of the East India Com-
pany, but of the zemindars and other classes of natives, who owe
nothing to Government, but a fixed portion of the new produce”.’
Hasting opposed the rigidity of this proposal. Although he recognized
the importance of forming settlements with the Zamindars,»® he
strongly supported the claims of the Ryots. “[ W]hile the ryot pays
his rent”, he asserted,’* “the zamindar has no right to dispossess
him; nor can the zamindar, by any legal right, exact a higher rent
from him than his pottah prescribes”. Francis, however, published
the Council debates in England,'? and soon began to win adherents
to his view that the Zamindars, whom he described as the landed
gentry of Bengal, were being annihilated by the policy of the Bengal
Government under Hastings.!® The Directors themselves were not
won immediately by Francis’ arguments. They demanded more
information before leases were granted in perpetuity.'*

Annual settlements were made with the Zamindars during the years
1777—80,'® but arrears in rents continued.’® In 1881 an attempt

4 Ibid., pp. 3—6.

5 1Ibid., 11; Firminger, W. K., I, ccv; Baden-Powell, B. H,, op. cit., I, 393.
% Harington, J. H., op. cit,, II, 12; Firminger, W. K., I, cexiii.

7 Harington, J. H., op. cit,, II, pp. 13 et seq.

% Firminger, W. K., I, ccci.

? Cited loc. cit.

10 Ibid.,, I, cecii.

11 Cited loc. cit. A “pottah”, or more properly patti, was a lease.

13 Ibid,, I, ccciii.

'+ Ascoli, F. D., Early Revenue History of Bengal and the Fifth Report, 1812,
(1917), 35.

'8 Fifth Report, 1, 10; Baden-Powell, B. H., op. cit., I, 397.

18 Fifth Report, I, 10.



was made to reform the collection of revenue by the re-appointment
of British Collectors, and the granting of leases for periods up to
three years.'” In 1884 the proprietary rights of the Zamindars
received official recognition, when Pitt's India Act (24 Geo III,
c. xxv) '* authorized the establishment of permanent rules for the
payment of tributes, rents and services from the Zamindars and
other Indian landholders.’® Two years later instructions were issued
to Cornwallis to proceed to Calcutta as Governor-General, and to
commence the introduction of a decennial settlement, ultimately to
be made perpetual, with the Zamindars.2°

Much opposition was aroused both in England and India to the
recognition of proprietary rights among the Zamindars. James Grant
published his Political Survey of the Northern Circars at the end of
1784,2! in which he argued that the Zamindar was only an official of
the state, and that the proprietary rights to the soil were vested in
the Sovereign. This view came under attack in 1788 when Shore
brilliantly, though somewhat erroneously, contended that the land
belonged to the Zamindars, and the rents to the Sovereign.?* Some
modern scholars, citing the laws of Manu, have found more justice in
Grant’s views than those of Shore.?® Others claim that the laws of
Manu recognized private property, and allowed the Sovereign only
a proportion of the crop.?* The word Zamindar itself means ,land-
holder”’, being derived from the Persian ,,Zamin”’ meaning ,,land”,
and “dar” meaning “a holder”.?® Under the Mughal administration
in Bengal, the Zamindars had been drawn from all classes of society,
and granted lands in lieu of salaries. Their offices were, therefore,
offical ones, although there was a tendency under Mughal rule for
them to become hereditary.?® This tendency was strengthened during
the decline of the Mughal Government. Proprietary rights to the
ground, however, were apparently never granted to them. The term
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Zamindar, of course, covers so many descriptions of landholders that
any discussion of this vexed question of proprietary rights in general
terms becomes rather absurd.?” Even so, the general insecurity of
their tenures was illustrated in 1865 when the Calcutta High Court
handed down a judgement which denied the absolute right of the
Zamindars to their lands.?® And this was seventy two years after
those rights had been offically recognized and declared permanent
by the Government!

Cornwallis made the permanent settlement with the Zamindars
in 1793,%° three years after they had been issued with decennial
leases.*® Cornwallis was not so much a supporter of the Zamindars’
claims to proprietary rights as has often been asserted, although he
did think their claims were better than others.>* Nor was he blind
to their oppressions.®? But he was enamoured of the concept
of permanence, which he thought would bring blessings to everyone,
not only to the Zamindars. “The security of property’’, he informed
the Directors in August 1799,3 “ ... and the certainty which each
individual will now feel of being allowed to enjoy the fruits of his
own labours, must operate uniformly as incitements to exertion
and industry”. He subscribed to the view of the Directors that it
was “an object of perpetual settlement that it should secure to the
great body of the ryots the same equity and certainty as to the
amount of their rents, and the same undisturbed enjoyment of the
fruits of their industry which we mean to give to the zemindars
themselves”.?* Shore stated in 1796 that the boon conferred upon
the Zamindars by the perpetual settlement had not been at the
expense of the Ryots. The rights of the Ryotfs had been fully
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protected and secured under the settlement.®

How far the permanent settlement in Bengal achieved these aims
need not be discussed here.*® What at least can be said in its
favour was that it produced surplus revenues for the Bengal
Government, at a time when the other Presidencies were confronted
with large deficits.’” The success of the permanent settlement in this
respect convinced the Directors that its blessings should be extended.
In August 1798, Wellesley gave instructions to the Madras Govern-
ment to examine the reasons for its financial distress, and expressed
the wish that any reform in the southern Presidency should be
connected with the introduction of a system of revenue collection
similar to that iri Bengal.®® In the following year direct orders were
issued to the Madras Council to introduce permanent Zamindari
settlements into the territories under its control.>®

Munro and the Ryotwari System.

As a result of the Mysore wars, extensive territories had come
under the jurisdiction of the Madras Government. In 1792 Bara-
mahal and parts of Madura were ceded to the Company. The cession
of Coimbatore and Kéanara followed in 1799, and that of Malabar
in 1801.“° In 1800 the districts originally transferred from Mysore
to the Nizam were ceded to the Company, and became known as

the Ceded Districts.

When the Baramahal was acquired in 1792, Cornwallis wished to
extend the Bengal system there, and he appointed military officers
under Captain Alexander Read to undertake the task.** Among
Read’s assistants was Lieutenant Thomas Munro, who was to
become the leading exponent of the principles of the revenue
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system which was established in the Baramahal.*? That system,
which became known by the term Ryotwari, developed only
gradually. In the absence of Zamindars, at least in the Bengal
sense,”® Read granted annual leases to the village headmen.* But
he soon became convinced that the granting of such leases for
specified lands at fixed rents was wrong.*® As his surveys progressed,
he saw the possibility of assessing each field separately, and allowing
the Ryot full freedom of cultivating his field or surrendering it.*"
Leases were granted individually to the Ryots with simple titles.*’
Assessments depended upon exact and detailed surveys of the
land.*® These principles were incorporated in Read’s proclamation
of 1798.%*

Munro remained in the Baramahal until 1799, but after the fall
of Seringapatam in that year, he was appointed to take charge of
Kéanara.” There he was confirmed in his opinion that the Ryotwari
system was the indigenous system of Southern India.’! In October
of the following year, he was entrusted with the administration of
the Ceded Districts, where he remained until 1807. It was not his
intention at first to commence a Ryotwari settlement in those
Districts. He thought that a just calculation of the existing assess-
ment would suffice.”” Leases were therefore granted to the village
headmen.’® But after 1802 he commenced surveys as a means of
arriving at detailed and exact assessments. Munro’s defence of the
Ryotwar, or Kulwér, system is worth citing in full, because it
explains many of the principles upon which it was based.®

When a district has been surveyed and the rent of every field
permanently fixed, the kulwar Settlement becomes extremely
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simple; for all that is required is to ascertain what fields are
occupied by each raiyat, and to enter them with the fixed rents
attached to them, in his patta; their aggregate constitutes his
rent (revenue) for the year. He cannot be called on for more,
but he may obtain an abatement in case of poverty or extra-
ordinary losses. He has the advantage of knowing in the begin-
ning of the season ... the fixed rents of the different fields
which he cultivates.. ...

The kulwar Settlement, though it may appear tedious when
compared to the village one, is, however, not only better
calculated to realize the revenue, but is, on the whole, a saving
of time, because when it is once made there is no further
trouble: but in the village Settlement there is so much room
for malversation, for many disputes between pétels [headmen]
and the raiyats about extra collections on the one hand and the
withholding of rents on the other, that more time is consumed
in inquiring into these matters than in the original Settlement.

Munro went on to observe that an essential feature of the Ryotwari
system was the employment of native officers in the revenue
administration.’® This feature, together with the difficulties occasion-
ed by the detailed surveys, became the pegs upon which later
criticism of the system was hung.

While Munro was engaged in his surveys of the Ceded Districts,
the orders of Wellesley and the Directors for the introduction of a
Zamindari system into the Madras provinces were being imple-
mented. It was introduced into the Northern Circars and the Jagir
with facility,®® and into the Bardmahal, although not with as much
success.”” In October 1807, Munro left India for England. He hoped,
among other things, that he might publicize the injustice of extending
the Bengal revenue system to Southern India. Three months pre-
viously, Minto had succeeded Wellesley as Governor-General.

Minto’s support of Permanent Zamindari Settlements.

Minto had hardly time to acquaint himself with the principles
of the Bengal revenue system before he had to deal with a
recalcitrant revenue Committee which had been ordered to carry into
effect the regulations for a permanent Zamindari settlement in the
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Conquered and Ceded Provinces. In their report of April 13, 1808,%
the Commissioners, R. W. Cox and H. St. G. Tucker, opposed the
settlement in perpetuity upon various grounds, but mainly because
they thought the proprietary rights to the ground were not clear,
were, in fact, contested. The members of the Bengal Council
strenuously resisted this opposition to their instructions. Colebrooke
argued with intense feeling for a permanent Zamindari settlement.®®

It is of the utmost importance, it is essential for the safety
of the state, to conciliate the great body of landed proprietors;
to attach to the British Government that class of persons whose
influence is most permanent and most extensive; to render it
their palpable interest to uphold the permanence of the British
domination; to give them a valuable stake in the present
administration of the country. This can be in no other way
accomplished, but by creating for the proprietors or possessors
of the soil a beneficial interest, which emanating from the
British Government, would increase with its duration. The
landholders enjoying their estates under a moderate assessment
fixed in perpetuity, are not ignorant that a change of govern-
ment would be followed by the exaction of an enhanced assess-
ment.

... I allude to the Zemindars, who are unquestionably the
persons possessing most natural influence and effective power
over the minds of the people; it is only by conferring on them
the benefit of a permanent assessment of the land revenue,
[that] that great body, consisting not of a few individuals, but
of the numerous landholders of the country, may be suddenly
and effectually gained.

Colebrooke was supported in his stand by the other Councillors,®
and also by Minto, although he did not minute on the subject.®’
During September 1808, all the documents relating to the difference
of opinion between the Commissioners and the Council were for-
warded to the Court for consideration. A covering despatch expressed
the uncompromising opinion of the Councillors that after allowing
“to Mr. Cox and Mr. Tucker all possible credit, for the motives by

58 Selection of Papers from the Records at East-India House, relating to the
Revenue, Police, and Civil and Criminal Justice, under the Company’s
Governments in India, (1820), I, pp. 6—44. (Hereafter cited as Selection
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which they were influenced . . . their report has not occasioned any
alteration in the sentiments which we before entertained, with res-
pect to the immediate establishment of a permanent settlement in
the Ceded and Conquered Provinces”.%* Unfortunately the despatch
with its enclosures were lost, and it was not until November 1811
that the Directors had an opportunity of considering the Commis-
sioners’ report.%®

Munro and the victory of the Ryotwari System.

In the meantime, Munro was meeting with some success in
London in winning support for the Ryotwari system. He had become
friendly with James Cumming, who was head of the Revenue and
Judicial Department of the Board of Commissioners, and so secured
opportunities to express his views in influential circles.* Munro
made a favourable impression upon the Select Committee of
the House of Commons, which had been appointed in 1808 to con-
sider East Indian affairs, and support began to develop for his views
in the Direction. On February 27, 1810, the Directors gave specific
orders to the Bengal Government not to establish a permanent
settlement of the revenue in the Ceded and Conquered Provinces,®
and in November of the following year, they expressed their opinion
that an immediate perpetual settlement there “would be premature,
supposing the arrangement otherwise to be completely unexception-
able; that it would be attended ultimately with a large sacrifice of
revenue; that they were by no means sufficiently acquainted, either
with the resources of the country, or with the rights and ancient
customs of the different classes of landholders to venture upon a
step of so much importance’’.% The reference to the loss of revenue
was to the fear that the Company would lose by any permanent
settlement if money values continued to fall.

During July 1812, the Select Committee of the House of Com-
mons issued its Fifth Report, and this publicly called into question
the wisdom and justice of the whole principle of permanence in
revenue settlements. The publication of the Report, which had been

82 Loc. cit.
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64 Philips, C. H., The East India Company 1784—1834, (1940), 202.
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drafted by Munro’s friend Cumming, marked the victory of the
Ryotwari system over its Bengal counterpart.%?

It appears to the Committee, from the examinations which
they have made into the effects of the ryot-war principle of
settlement, throughout the modern possessions of the Company
under the Madras presidency, that it has greatly improved
the situation of the cultivator, by limiting the bounds of the
public assessment, and adjusting the actual demand on each
person subject to such assessments, according to his ability to
satisfy it; by relieving him from the oppressive exactions of
the native revenue officers, and securing him in the protection
of his property and rights. So favourable a change in their con-
dition, has necessarily excited a confidence among the ryots,
in the equity and justice of the Company’s government;
.. .while the natural consequences have been, that the ryots
have received a new incentive to industry, cultivation has been
gradually extended, by which an augmentation of the public
revenue has been yielded, without an increase of assessment.

On December 16, the Directors reversed their orders for the intro-
duction of Zamindari settlements into the Madras provinces, and
stated that wherever that system had not been introduced, ‘“‘the
principle of the raiyatwari system ... shall be acted upon”.®® Three
months earlier they had informed Minto %

We cannot admit the policy of realizing the Government
revenues by the means of farmers, who... have no other
interest in the soil than is derived from their contract. Our own
opinion is, that the farming system is oppressive to the contri-
butors, and must be ultimately injurious to the resources of
the country; and we therefore give a decided preference to a
detailed collection of the revenue [from] the cultivators of
the land, by the native cutcherry servants, acting under the
immediate authority and superintendence of the European
collectors. This mode of administration is, no doubt, trouble-
some from its details in the early period of its operation; but
the labour is considerably diminished, when the rents are once
adjusted and the rights of all parties are defined.

To carry the indignity further, the Directors forwarded a number

87 Fifth Report, I, 236.
% Cited Baden-Powell, B. H., op. cit.,, III, 32.
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of documents relating to Munro’s settlement of the Ceded Districts.?”
“We are particularly desirous of impressing upon your minds”, the
Court stated,” ‘“the importance of making yourselves thoroughly
acquainted with the nature and principles of ryotwar settlement,
and with the right and proper course to be pursued in the first intro-
duction of it into a district, before you proceed to the adoption of
measures for that purpose, persuaded as we are, that the success of
your endeavours, and the extent of the advantages to be derived from
the gradual extension of the system, as far as local considerations
will admit, to the Ceded and Conquered Provinces, will greatly
depend on the manner in which you set about this important, and
to your revenue servants on the establishment, perfectly new under-
taking”’.

The Bengal Council reacted sharply to the suggestion of extending
the Ryotwari system to the Ceded Provinces.” Minto himself
thought that permanent Zamindari settlements were desirable. He
believed, as Cornwallis had done, that the granting of permanent
and defined rights to the Zarmindars resulted in a degree of per-
manence to the Ryots themselves. But Minto’s support of the system
was not based upon any idealistic notions concerning the Zamindars
themselves. He realized that they were far from being the benevolent
task-masters which some supporters of the Bengal revenue system
had represented them to be.”” Minto was no doctrinaire in his
attitude towards the Zamindars, and this, as we shall see, had an
important consequence when he came to deal with the Regents in
Java.

The Bengal Revenue System and Dirk van Hogendorp.

The success of the English E.I.C. in drawing large land revenues
from Bengal did not pass unobserved by Dutchmen. At the
same time as Cornwallis arrived at Calcutta, Dirk van Hogen-
dorp entered upon his duties as Second Resident of the Dutch
factory at Patna.”™ Van Hogendorp scon became an ardent admirer
of the British principles of administration, especially of the Bengal

70 The documents are printed, Ibid., pp. 84 et seq.

71 Extract Revenue Letter to Bengal, January 29, 1813, Ibid., 79.

72 Extract Revenue Letter from Bengal, June 19, 1813, and July 17, 1813,
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74 Sillem, J. A., Dirk van Hogendorp, (1761-—1822), (1890), pp. 29 et seq.
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revenue system.” He met Cornwallis himself and was favourably
impressed. He wrote to his brother on October 18, 1786: 76

Last week, together with Titzingh and van Haugwitz, I paid
the first official visit to Lord Cornwallis. His Lordship received
us with exceptional politeness and friendliness. We spent all
day with him, and dined with him together with the members
of the Council at Calcutta. He is making many changes and
consolidations, which the English do not altogether like.
Through his high birth and position in England, he cares
nothing for patronage and protection, and because of his wealth
and great income, he is not to be bought for money. He thus
seems to be the right man to repair the decadent affairs of the
English Company . ...

In short, he appears to have much knowledge of affairs and
a firm intention to look for all abuses, and root them out by
the stem. We have been here at Calcutta ten days, and during
that time I have had the opportunity of making the
acquaintance of many people of great intelligence. Among
others with Colonel Ross, General Adjutant, and first secretary
of Lord Cornwallis.

When Van Hogendorp left Patna for Java at the end of 1788, he
carried with him ideas which were to reach their maturity ten years
later, when he published the Berigt.””

There is to be found in most of Van Hogendorp’s writings high
praise for the English administration in Bengal. He contrasted the
wisdom of the English in drawing territorial revenues from their
possessions to that of the Dutch, who pursued a narrow and exclusive
policy of trade.

The English have, by a better administration, by the
granting of property of land to its inhabitants, and by separa-
ting the administration and the revenues of those possessions
from the commercial interests, and bringing them under a
separate direction, made their territorial possessions of very
much greater importance and profit, whereas we, by adhering
to the old system and making the commercial interests the

75 Platteel, P. J., De Grondslagen der Constitutie van Nederlandsch-Indié,

(1936), pp. 29 et seq.
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71 Berigt van den tegenwoordigen toestand der Bataafsche Bezittingen in Oost-
Indién...., (1799). It was republished in 1800. All following references are

to the 1799 edition.

12



main object, have neglected entirely our territorial pos-
sessions.”™

Van Hogendorp’s main proposal for a reform of the colonial system
in Java was the introduction of a territorial revenue, of which the
main part was to consist of a land tax.”® He wanted the Javanese
“feudal system’ %° abolished, the lands surveyed and classified
according to fertility,’! and then parcelled out to the Javanese in
full property.’® The Javanese were to be granted freedom of culti-
vation,’® but in return were to pay a yearly tax on their lands.4
Van Hogendorp thought that this land tax would at first be paid
in kind, but that ultimately it would be possible to collect it in cash.?®
He estimated that it would produce a yearly revenue of at least two
and a half millions of Rix drs.® In order to prove the feasibility of
his plan, he cited the experience of the English in Bengal.?” But his
proposals for surveys and individual allotment of lands were more
akin to the principles of Munro’s Ryotwari system than to those of
Cornwallis.

There is a striking similarity between Van Hogendorp’s ideas and
those of Raffles, and later we shall attempt to trace the exact
influence which he had upon Raffles.’® For the moment, it should
be noted that Van Hogendorp's proposals did not appeal to the
Commision which was appointed in 1802 to consider the question of
colonial reform in Java. Under the astute management of S. C.
Nederburgh who was Van Hogendorp’s main opponent,®® the Com-

8 Ibid,, 143.
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missioners issued a report which stated that the time was not ripe for
any dangerous experiments with Javanese society.?® They denied
the relevance of the British experience in Bengal to the situation in
Java.?* However, Van Hogendorp’s ideas were behind Daendels’
experiment of a regulated land system in Tjirebon,®? and they can be
found to varying degrees in the reports which were submitted to
Raffles by various Dutchmen, especially by Muntinghe,®® during
the early years of the British administration of Java.

o

82

23

Indonesié, (July, 1953), Vol. 7, No. 1, pp. 80—5 for a sidelight upon this
subject.

De Commissie tot de Oost-Indische Zaken, aan Het Staatsbewind der
Bataafsche Republiek, August 31, 1803, Mijer, P., Verzameling van Instruc-
tién, Ordonnancién en Regelementen voor de Regering van Nederlandsch-
Indié...., (1848), pp. 129—30.

Ibid.,, 133 et seq. For various accounts of Van Hogendorp and the 1803
Commission, Klerck, E. S. de, History of the Netherlands East Indies, (1938),
II, 10; Day, C., The Policy and Administration of the Dutch in Java, (1904),
pp. 134 et seq.; Graaf, H. J. de, Geschiedenis van Indonesié, (1949),
pp. 358—61; Welderen Rengers, D. W. van, The Failure of a Liberal Colonial
Policy Netherlands East Indies, 1816—1830, (1947), pp. 14—6; Furnivall,
J. 8., op. cit,, pp. 56—64; Encyclopaedie van Nederlandsch-Indié, (1895—
1905), II, p. 46—7. Vlekke, B. H. M., Nusantara, (1945), pp. 222 et seq.
Deventer, S. van, L.S,, I, pp. 38—44; Daendels, H. W., Staat der Nederland-
sche Oostindische Bezittingen, onder het Bestuur van... Herman Willem
Daendels...., (1814), Bijlagen II, Organique Stukken, Cheribon, No. 2.
(Hereafter cited as Staat.)

Veth, P. J., Java, Geographisch, Ethnologisch, Historisch, (1896-—1907), II,
333, stated that the reform of the Java administration, in which Muntinghe
had played a not inconsiderable part, often rested upon ideas which Van
Hogendorp had previously developed. But see pp. 152—3 below for a dis-
cussion of Muntinghe’s attitude to Van Hogendorp.
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