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PARTICULARITIES OF FUNCTIONING

OF CIVIL-MILITARY ADMINISTRATIONS
ON THE TERRITORY OF UKRAINE DURING
ITS BEING PART OF THE RUSSIAN EMPIRE

Abstract. Purpose. Results. The relevance of the article is due to the fact that an important issue
is the legal formalisation of the status of the Governor-General and, accordingly, of the Governorate-
General as a civil-military administration. It is necessary to dwell on this comprehensively. For a long
time, the Russian Empire lacked unifying norms that would regulate the activities of governorates-general
and their heads, while the powers were determined for each specific governorate by separate regulations.
The Russian imperial authorities’ policy on the process of incorporating the Ukrainian Hetmanate into
the administrative system of the Russian Empire should be noted. Despite the fact that the Hetman's
Cossack statehood was granted autonomy and a unique status, the Russians gradually (it took them about
150 years) took steps to limit it. The process resulted in the extension of the administrative-territorial
imperial system to Ukrainian lands, the elimination of all democratic institutions, and the entire
population being absorbed into the feudal structure of the Russian social order. This happened without
any significant armed resistance, etc. Conclusions. Ukrainian history experienced the functioning
of military and civilian institutions already during the Ukrainian State of Pavlo Skoropadskyi. In
general, this talented politician was able to build an effective and efficient administrative and territorial
apparatus in a short time in extremely difficult conditions. It is concluded that in the Russian Empire,
governorates-general performed a number of important tasks for the tsarist regime in terms of military
control and the development and implementation of a new civil administration and administrative system
in the newly annexed territories. In addition, due to the combination of military and civilian powers,
governors-general pursued an active policy on unification and "harmonisation” (so to speak) of local
regional specificities in various sectors of society to the general imperial standards. During the Ukrainian
State, P. Skoropadskyi built a model of effective local authority, within a limited timeframe and budget, as
well as in the context of domestic and foreign policy crises.

Key words: governor-general, empire, central authority, powers, administrative system.

1. Introduction

In the current realities faced by Ukraine, it
will be especially valuable to study the experi-
ence of governorate-generals on the territory
of Ukraine when it was part of the Russian
Empire. The governor-general's administration
in the empire was a civil-military administra-
tion, the head of which, i.e. the governor-gen-
eral, received a huge amount of authority in
the military and civilian sectors. Governo-
rates-general as administrative-territorial units
emerged after the abolition of the institution
of viceroyalties (which performed identical
functions) in 1796. The governor-general was
appointed directly by the emperor. The insti-
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tution of the Governorate-General was used in
the nineteenth century in the ethno-national
regions of the empire, where there were difficul-
ties with the implementation of the all-Russian
legislation on administrative and territorial gov-
ernance. In Ukraine, there were Governorates
of Malorossiia, Kyiv, Novorossiia, and Bessara-
bia. This form of administration was used to sub-
jugate and russify the regions incorporated into
Russian statehood. The main goal of the gover-
norates was the gradual elimination and unifica-
tion of the regional particularities that existed in
the newly annexed lands (Shandra, 2004).

The scope of powers for each Governo-
rate-General was unique, as it depended on
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the specifics of the region where the Gover-
norate-General was introduced, especially
the nature of the accession (voluntary or as
a result of aggression), the term the region had
been part of the empire, the particularities
of the pre-existing institutions of power, the leg-
islative system, local self-government, etc. The
governor-general was in charge of eliminating
particularities and unifying legal and other norms
in accordance with the general imperial legis-
lation. He controlled the spread of the Russian
language in all sectors of society and the admin-
istrative mechanism of the state. Since 1862,
the governor-general automatically became
the head of the military district. If the Governo-
rate-General was abolished, it served as an indi-
cator that the territory was fully assimilated
and integrated, and that there was no longer any
need for such a structure (Shandra, 2004).

2. The functioning of Governorates-Gen-
eral on the territory of Ukraine during
the period of its being part of the Russian
Empire

Initially, by tradition, all governors-general
were military officers with the rank of general.
Due to the fact that the Governorate-Gen-
eral was introduced in the newly annexed
territories, the governor-general had to exer-
cise control over the border as well as over
the local armed forces. Thanks to his control
over the police, he was able to exercise coercion
during recruitment (in the Russian Empire,
recruitment meant serving in the army for 25
years, given the average age at that time, as
well as the level of sanitation, etc. in the Rus-
sian army, this actually meant that a person had
to serve for life and most likely die in the army,
which probably did not cause much excite-
ment in the new territories, leading to resist-
ance), tax collection. The governor-general
was responsible for appointing officials and had
the right to dismiss them. In addition, only
through his review and approval the candidates
were elected for provincial and district lead-
ers of the nobility. In addition to supervising
the feudal classes of society (after the incorpo-
ration of new territories, the feudal class system
of the Russian Empire, which included serfdom,
etc., was immediately introduced, which could
also cause social tensions), the governor-gen-
eral exercised supervisory functions over local
courts. For example, the death penalty as
a sentence was agreed with the governor-gen-
eral. If the governor-general considered court
decisions to be unreasonable, he could appeal
against them, submit them to the Senate (the
highest judicial authority in the empire),
and even the most resonant decisions could be
submitted to the emperor. V. Shandra argues
regarding the status of governor-general:

"Enjoying the personal trust of the monarch,
knowing the 'intentions of the supreme power’,
governors-general 'were a law unto themselves
and ruled at their own discretion’, coordinating
the actions of the local administration. There-
fore, the governors-general functioned as insti-
tutions of military and administrative-political
supervision, which was due to the lack of basic
separation of powers and clear boundaries
between administrative and judicial functions.
Dependent only on the emperor, the gover-
nors-general were treated as semi-sovereign
monarchs..." (Shandra, 2005, p. 49).

For example, in the Governorate-General
of Kyiv (operated from 1832 to 1914). In order
to gradually integrate and russify the region,
this authority was granted a special status.
It included three provinces: Kyiv, Podillia,
and Volyn. The official reason for the introduc-
tion of the Governorate-General was the Polish
uprising of 1830. The emperor delegated some
of his powers to the Governor-General, who, as
already mentioned, was dismissed and appointed
personally by the emperor. His powers were reg-
ulated by special laws, as well as by the "Instruc-
tions to governors-general" of 29 May 1853,
and, of course, by special imperial orders. He
was also partially subordinated to the Sen-
ate, the Committee of Ministers, the Minis-
try of Internal Affairs, the Military Ministry
and the Ministry of Justice. The governor's
corps and police institutions were subordinated
to the governor-general. The Governorate-Gen-
eral chancellery with executive powers operated
under him. The power of the governor-general
was sole. He embodied the highest administra-
tive power, the right of legislative initiative,
and determined the extent to which the pro-
visions of imperial legislation were applied in
the territory of the Governorate-General. The
Kyiv governor-general supervised the activ-
ities of all government agencies and officials.
He appointed senior officials in provincial rep-
resentative offices. He was even given foreign
policy functions. In addition, military power in
the region was concentrated in his hands, as he
was the commander-in-chief of the Kyiv Mili-
tary District. He also oversaw the implementa-
tion of the liberal reforms of the 1860s and 1870s
in the region (Shandra, 2007).

According to V. Shandra, in general,
the specifics of the activities of such civil-mil-
itary administrations varied and went through
several stages. Initially, the governor-general
assessed the situation in the region and moni-
tored the possibilities of relying on some rep-
resentatives of local elites in his activities.
Having completed the first task, the gover-
nor-general moved on to the second phase: he
conducted a serious analysis of local regional
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particularities and differences from other parts
of the empire in the political, cultural and reli-
gious spheres, as well as in the economic sphere.
After collecting the information, he would pass
it on to the central authorities, and they would
discuss it in order to mutually develop a plan for
further action in the region. At the third stage,
the aforementioned particularities were gradu-
ally eliminated due to the huge amount of pow-
ersgranted, and, as mentioned above, the process
of "russification” of the legal, political, cultural
and economic spheres was underway. The main
goal of such actions was to prevent even theo-
retically any separatist and centrifugal tenden-
cies (Shandra, 2007, p.157).

It should be noted that, in accordance with
the powers of the Governorate-General, there
were several main fundamental trends in activ-
ities. Of course, the most important thing, as
already noted, is the problem of overcoming sep-
aratist tendencies on the part of local elites who
had previously participated in the management
of their own statehood (by the way, the Russian
imperial authorities were quite wise in dealing
with representatives of the Cossack officers,
granting them the privileges of noble status,
which almost completely removed the motiva-
tion to resist). Moreover, the governor-general
pursued a policy of appointing to certain posi-
tions persons who publicly demonstrated their
loyalty to the empire, as well as if such persons
adopted Russian culture, etc. Another area
of the governor-general's activity was to take
political, socio-cultural, and economic measures
to integrate the local political elite (Shandra,
2007, p.158).

3. The powers of Governorates-General
on the territory of Ukraine during the period
of its being part of the Russian Empire

Social policy was an important area of ensur-
ing stability in the newly annexed regions. The
governor-general controlled the fiscal and finan-
cial activities of local state imperial institutions
and self-government bodies. He also monitored
the pricing of goods of strategic importance
at the time, such as timber, bread, and land.)
In addition, it was the governor-general who
dealt with disaster relief, organised social assis-
tance to the population in the event of epidem-
ics and crop failures. In terms of social policy,
he encouraged foreign and domestic migrants
to resettle in the region under his jurisdiction
and monitored the sanitary level (Shandra,
2007, p.159).

Another strategic orientation was personnel
policy. As noted above, it was the governor-gen-
eral who appointed some of the top officials in
the provinces. However, he was also tasked with
organising the employment conditions of local
elites in such a way that they would actively
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forget about "local interests” and think in terms
of the general imperial one. Therefore, the staffing
was based on the principle of "carrots and sticks".
If representatives of the local elite showed demon-
strative loyalty, they were promoted to civil ser-
vice. In other cases, either the activities of local
representatives were controlled, or disloyal indi-
viduals were completely deprived of the opportu-
nity to hold a certain position.

The governor-general's educational
and cultural activities were also an important
area of focus. He initiated the introduction
of the Russian language and culture into all
sectors of life in the region. It was the gover-
nor-general who oversaw the opening of edu-
cational and cultural infrastructure institutions
that became centres and sources of dissemina-
tion of Russian civilisational markers (Shandra,
2007, p.159).

The governor-general, of course, had
an apparatus that assisted him in the exercise
of his powers. He had a special chancellery
under him. This office was granted the status
of the highest supervisory and administrative
regional state institution, which stood above
the provincial authorities. Each governor-gen-
eral, due to the uncertainty of the legisla-
tion and the particularities of the situation in
the region, concentrated different amounts
of power in his hands, and accordingly formed
his chancellery. In addition to the officials
of the chancellery, the governor-general had
officials on special assignments as his assistants.
These were representatives of the highest offi-
cial hierarchy, and they were entrusted with
the most difficult tasks by the leadership. Such
officials were not constrained by any job descrip-
tion in their actions (Shandra, 1999, p. 104).

The entire bureaucracy was conditionally
divided into managerial and clerical branches.
The managers, in addition to officials on special
assignments, included heads of departments
and chancellors. All of them were in direct
contact with the governor-general and were
responsible for carrying out his instructions.
Others prepared documents, kept archives, etc.
(Shandra, 1999, p. 108).

An important issue is the legal formalisa-
tion of the status of the Governor-General and,
accordingly, of the Governorate-General as
a civil-military administration. It is necessary to
dwell on this comprehensively. As noted above,
for a long time the Russian Empire lacked uni-
fying norms that would regulate the activities
of governorates-general and their heads, while
the powers were determined for each specific
governorate by separate regulations.

On 13 October 1831, the Senate issued
a decree "On the permission for governors-gen-
eral to conclude contracts for up to 25 thou-
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sand rubles". This document outlined the scope
of the governor-general's powers. In terms
of socio-economic issues, it was determined that
the governor-general should lead the provincial
government like the governors of the internal
provinces. Subsequently, a "decree” was issued
to governors in 1837, which stated that gover-
nors should coordinate their actions with gover-
nors-general on security issues (in case of detec-
tion of secret societies) and on the establishment
of printing houses. In addition, the powers
of governors-general specified that they: "
exercised control over fiscal and financial
operations, and therefore approved zemstvo
estimates and guaranteed the use of funds in
the public interest; controlled the conclusion
of contracts for ransom. The governor-general
was responsible for approving court cases that
were conducted by order of the emperor. More-
over, the governor-general had the final say in
the verdicts of military courts. It was once again
emphasised that the dignitary was appointed to
this position by the emperor and was his con-
fidant. By order of Nicholas I, it was the gov-
ernors-general who were charged with approv-
ing the development of provincial and county
towns" (Shandra, 2005, p. 55).

On 29 May 1853, the first legal regulation
summarising the status of governors-general
was issued, entitled "General instruction to
governors-general”  (“O6miast ~ WHCTPYKIINS
rerepan-rybepratopam”  in  original). In
the monograph Governorates-General in
Ukraine...", this instruction was characterised
as follows: it "..became the first generalising
regulatory document that consolidated their
position, defined their official rights and duties.
From now on, governors-general were subordi-
nated to the Ministry of Internal Affairs. The
annual salary of the chief governor of the prov-
ince was significantly increased to 15,000 rubles,
and his convoy was increased to 25 people. The
initiator and one of the authors of the instruc-
tion was the then Minister of Internal Affairs
D.H. Bibikov (in 1852-1855). The Instruc-
tion legitimised the already established areas
of activity of governors-general, gave them
universality, and depersonalised the posi-
tion as such. The governor-general remained
the guardian of the inviolability of the supreme
rights of the autocracy, and had to take care
of the state's benefit, the common good. It
confirmed his responsibility for internal secu-
rity, healthcare and food supply, the judiciary,
and the personnel of the local bureaucracy
(distinguishing between state and elected posi-
tions) and granted him the right to eliminate
anything that did not comply with the "inten-
tions of the supreme power". The governor-gen-
eral was outside the provincial administration,

had no advisory bodies, and was supported only
by a small chancellery and officials on special
assignments" (Shandra, 2005, p. 57).

These instructions should be analysed com-
prehensively. In the introduction, the first para-
graph already indicated the person who appoints
the governor-general. Regarding his status, par-
agraph 2 stated that he was the main guardian
of the foundations of autocracy in the region,
compliance with imperial laws and government
orders. Paragraph 4 specified him as a local sen-
ior law enforcement and security official who
was to constantly carry out audits of the author-
ities under his jurisdiction to ensure that laws
were not violated. Paragraph 5 outlined in gen-
eral terms the subjects of the governor-general's
jurisdiction: internal security, public welfare
and food issues, issues of the national econ-
omy, and the administration of justice (General
instructions to the governors-general, 1853).

The first section was focused on the issues
of security in the Governorate-General. Accord-
ing to paragraphs 6 and 7, he was to moni-
tor the mood among the nobility as a pillar
of the autocracy, whether their actions were in
conflict with the foundations of imperial power.
In addition, paragraph 8 requires him to monitor
the situation of retired military personnel, their
social security and financial situation. Moreover,
it was supposed to control the ideas that were cir-
culating among representatives of other segments
of the population. If the unrest could not be dealt
with by local officials on their own, he was to
intervene. Clause 12 set out the tasks of assist-
ing the population during emergencies (General
instructions to the governors-general, 1853).

In addition, the legal regulation defined
the procedure for the relationship between
the head of the civil-military administration
and purely civilian provincial administrations,
other local authorities. According to para-
graph 40 of Section III, all governors, as well
as other institutions and officials that were
part of the provincial government, had to
comply with all legal requirements, proposals
and instructions of the governor-general. In
cases where during the audit of a region the gov-
ernor-general encountered facts of unrest and so
on that required his special orders, he had to
inform the relevant provincial authorities of all
such orders (General instructions to the gover-
nors-general, 1853).

The study of the experience of function-
ing of civil-military administrations in the form
of governorates-general is important in terms
of the tasks that were set for it, as well as the con-
ditions and situation in the territories where it
was introduced. This is because the reasons for
the establishment of such civil-military adminis-
trations could be uprisings, incorporation of terri-
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tories with a different ethnic composition or their
unique cultural and political traditions, and mech-
anisms of state structure. We should not forget
about the historical experience of governors-gen-
eral in the tasks of spreading culture, education,
and language in new territories. The Ukrainian
authorities will eventually face the issue of restor-
ing not only Ukrainian administrative institu-
tions in the temporarily occupied territories, but
also the problem of reintegrating the region into
the Ukrainian cultural and linguistic space, etc.

The Russian imperial authorities’ policy
on the process of incorporating the Ukrain-
ian Hetmanate into the administrative system
of the Russian Empire should be underlined.
Despite the fact that the Hetman's Cossack
statehood was granted autonomy and a unique
status, the Russians gradually (it took them
about 150 years) took steps to limit it. The pro-
cess resulted in the extension of the adminis-
trative-territorial imperial system to Ukrainian
lands, the elimination of all democratic institu-
tions, and the entire population being absorbed
into the feudal structure of the Russian social
order. This happened without any significant
armed resistance, etc.

Ukrainian history experienced the function-
ing of military and civilian institutions already
during the Ukrainian State of Pavlo Skoro-
padskyi. In general, this talented politician was
able to build an effective and efficient adminis-
trative and territorial apparatus in a short time
in extremely difficult conditions.

With regard to the civilian component
of the administrative system, it should be noted
that P. Skoropadskyi abolished the previously
existing system of government under the Cen-
tral Rada and introduced a system of division
into provinces and counties. He introduced
the institutions of provincial and county elders,
who, in fact, had the same powers as the respec-
tive leaders of the Russian Empire. They
represented the central executive branch in
the regions and monitored the implementation
of laws and government orders by local authori-
ties. The commissioners organised the function-
ing of local police institutions (state guards)
(Halatyr, 2011, p. 329).

The civilian administrations were accompa-
nied by military commandants. A. Sydorenko
argues: "Order No. 159 of the Military Office
of the Ukrainian State of 15 May 1918: 'The
power of the Governorate and County Com-
mandants is formed... to assist the civil author-
ities (provincial and county starostas) in
cases of need to suppress anarchy and riots”
(Sydorenko, 2015, p. 146).

4. Conclusions

Therefore, in the Russian Empire, gov-
ernorates-general  performed a number

48

of important tasks for the tsarist regime
in terms of military control and the devel-
opment and implementation of a new civil
administration and administrative system in
the newly annexed territories. In addition,
due to the combination of military and civilian
powers, governors-general pursued an active
policy on unification and "harmonisation”
(so to speak) of local regional specificities in
various sectors of society to the general impe-
rial standards. During the Ukrainian State,
P. Skoropadskyi built a model of effective
local authority, within a limited timeframe
and budget, as well as in the context of domes-
tic and foreign policy crises.
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OCOB/JIUBOCTI ®YHKIIIOHYBAHH B}ﬂCI)KOBO-HHBIJIbHPIX
AIMIHICTPAIIIN HA TEPUTOPII YKPAIHU ¥V IIEPIO/] IEPEBYBAHH
Y CRJIIAAI POCIMCBROI IMIIEPII

Abstract. Pesynvmamu. AKTYaJIbHICTD CTATTI IIOJIATAE Y TOMY, 1[0 BaKJIMBUM MUTAHHSIM € TIPABOBE
o(hopMIIEHHST CTaTyCy reHepaji-rybepHaTopa Ta, BiAMOBIAHO, Takoi BIHCHKOBO-IMBIIBHOI aaMinicTpaii,
K reHepasi-rydepratoperso. HeoOxifmHo Ha 1mpoMy 3ynuHUTHCS OLTbII AeTanbHo. 1K yike Gyio ckasa-
Ho, y Pociiicpkiii immepii TpuBasnii uac BiguyBaBes 6pak yHiIiKaTOPCHKUX HOPM, IKi 6 yPEryIboByBau
JSUTBHICTD TeHepas-ry6epHaTOPCTB Ta IXHIX TOJIB, a MOBHOBAKEHHSI BUSHAYAIIICS Iijl KOJKHE KOHKPETHE
reHepas-ry0epHATOPCTBO OKpeMuMHK akTamu. HeoOXiHO 3ayBakuTH Ha IIOJIITUKY POCIACHKOT IMIIEPCHKOT
BJIA/IM 1IOJI0 CaMOro IIpoliecy iHKopHopanii YKpaiHCbKOI TeTbMaHChKOI JiepskaBy /10 a/MiHICTPaTHBHOI
cucremu Pociiicbkoi immiepii. Heaaskaioun Ha Te 1110 reThbMaHChKa KO3aIlbKa I€PKaBHICTh OTPUMATIA ABTO-
HOMIT0, YHIKQJIHUH CTaTyc, POCiTHI MOCTyMoBo (mpubiu3Ho iM 3Hazo6mmocst 150 pokis) saiiicHioBain
Kpoku 3 ii oOMeskerHs. [Iporiec 3aBepuinBest TUM, 0 Ha YKPAiHChKI 3eMiti 6yJI0 TOMKMPEHo aaMiHicTpa-
TUBHO-TEPUTOPIAJIbHY IMIIEPCBKY CUCTEMY, YCi IEMOKPATUYHI iIHCTUTYTHU JIKBi[yBaJIHCs, a BCe HACETEH-
HsI BJIMIOCS 710 (PeoiasibHOI CTPYKTYPH POCiiicbkoro cycrinbHoro yerpoo. e Binbysocst 6e3 cyTTeBoro
36pOIHOTO CpOTHBY TOIIO. Buchosku. Ykpaincoka ictopist 3Ha€ 1e 10CBil (DYHKIIOHYBaHHS BiliCbKO-
BUX Ta IMBIIBHUX iHCTAHIH 3a yaciB Ykpaincekoi gepxkasu [laBma Ckopomazichkoro. 3arajiom Ieit
TATAHOBUTHI TOJITHYHUIT /iS4 Y KOPOTKI CTPOKH 3Mir BUOYIyBaTh epeKTUBHMIT Ta Ai€BUil aaminicTpa-
TUBHO-TEPUTOPIAJIbHUIL allapar y HAJICKIaJIHUX YMOBaX. 3po0JeHO BUCHOBOK, 110 B Pociiicbkiii iMmepii
reHepas-ry6epHaTOPCTBA BUKOHYBAJIN HU3KY BKJIMBUX IS IAPATY 3aBaHb i3 BIHCBKOBOMY KOHTPOJIIO
Ta po30yI0BU i YIIPOBAKEHHsI HOBOI IIMBIJILHOI aMiHICTpaIlii Ta afMiHICTPaTUBHOTO YCTPOIO HA HOBHUX
npueaHanux teputopisx. OKpiM TOro, 3aBASKM MOEAHAHHIO BiliCHKOBMX Ta IMBIIBHUX MOBHOBAXKEHD
reHepasi-rybepHaTOpH MPOBOAMIN aKTUBHY TIOJMITHKY YHi(iKarii Ta «rapMoHisaliii» (K0 MOKHa Tak
CKa3aTu) MiCIIeBUX PEriOHaTbHIX 0COOIMBOCTEN Y PI3HUX chepax KUTTS CYCIiIbCTBA 10 3arajbHOIMIIED-
CbKUX CTaHAapTiB. 3a yaciB Ykpaincbkoi nepskasu [1. Ckoponajcbkuii BUGYA0BYBaB MOJIeIb e(heKTHBHOI
BJIQJ[M HA MICIISIX B yMOBaX OOMEKEHUX XPOHOJIOTTYHUX PAMOK Ta OI0/IKETY, @ TAKOK KPUIOBHUX BHYTPilll-
HBO- 1 30BHINTHBOIIOJITHYHNAX SIBUIIL.

Kiiouosi cioBa: renepas-rybepHaTop, iMiiepis, lleHTpaibHa BJIa/a, TOBHOBAKEHHS, aMiHICTPATHBHA
cHcTEMA.
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