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EDITOR’S INTRODUCTION

This is a book about a harsh and strangely beautiful land, the
western borderlands of Pakistan, which, while it has seldom
been of more than peripheral concern to the outside world, has
engendered a fierce attachment in the peoples who inhabit it.
Defined in terms of modern political sovereignty, the area
consists of Baluchistan and the Northwest Frontier Province of
Pakistan. Geographically, the area begins on the Arabian
Sea, stretching northward for a thousand miles as the eastern
edge of the Iranian plateau, then merging into the tangled com-
plexity of mountains and valleys of the Hindu Kush and the
Pamirs. On the west, the region is bounded first by Iran and
then by Afghanistan; it touches China in the extreme north in an
arid barrier of the mountain ranges; along the east, the whole
region from the Arabian Sea to the northern mountains is
bounded by the Indus plain.

Baluchistan is part of the mountain system that is linked
with the plateaus and hills of southern Iran. In the north,
the Sulaiman Range runs north and south above the Indus
plains, then curves westward to Quetta. Then the direction
of the ranges becomes north to south, until they turn westward
again, forming the parallel ranges along the Makran coast.
There is a coastline of 472 miles, but because of lack of rainfall
it is entirely arid, and the mountains rise abruptly from the coast
plain. Thomas Holdich, the great geographer, described it as a
“brazen coast, washed by a molten sea,” and travellers, including
Alexander’s armies, who retreated homeward along the Makran
coast, have pictured it as an inhospitable land. The interior is
equally bleak. The Imperial Gazetteer gives a succinct summary:
“Rugged, barren, sunburnt mountains, rent by huge chasms and
gorges, alternate with arid deserts and stony plains....This
is redeemed in places by level valleys of considerable size, in
which irrigation enables much cultivation to be carried on.”
The area has been inhabited since prehistoric times, and its
inhabitants, with ingenuity and back-breaking labor, have
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managed to survive. The harshness of nature probably explains
why, although many of the great civilizations have sent conque-
rors through the area—Greek, Arab, Hindu, Turkish, Persian—
there are few surviving traces of their passage.

The area that became known at the beginning of the 20th
century as the Northwest Frontier Province consisted of three
fairly well-defined areas; the Hazara district, east of the
Indus; the narrow strip of plains between the Indus and the
hills; and mountain areas, from the plains to the borders of
Afghanistan, and running from Baluchistan in the south north-
ward to the Pamirs and China. This mountainous region is very
different from Baluchistan. The direction of the mountain
ranges and valleys are more complex and broken; the hills are
higher; the valleys more inaccessible. Some of the area is
barren and treeless; other parts are heavily wooded, with many
fertile valleys. But like Baluchistan, while representatives of
the great historic civilizations passed through the region, the
visible remains are few. An exception must be made for
Buddhism: here, as in so many other parts of India and Central
Asia, remnants of great monuments speak of the once extra-
ordinary vitality of a faith that has now disappeared from the
region.

. If one looked at a topographical map, and knew nothing
of history or modern boundaries, one would conclude that this
region would belong both geographically and politically with the
countries to the west, Iran and Afghanistan. But the force of
historical experience has defied the logic of geography, and the
political history of the area has been linked with powers that were
centred in the Indo-Gangetic plains of the Indian subcontinent. .

Little is known in detail of the earliest stages of these linkages
between the western borderlands and India proper, but Buddhist
artifacts are found throughout the area, and a Hindu dynasty
ruled the Kabul Valley in the 10th century. Then the nature
of the linkages changed. Hindu culture no longer pushed
in from the east, for the Turks, Islamic in religion and Persian
in culture, had moved down from their bases in the Afghan
plateau into India. They took Sind, which has been conquered
by Arab forces early in the 8th century, as well as what is now
West Punjab. For almost two centuries, the Turkish conquests
in India were confined into this area, which corresponds roughly
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to modern Pakistan. It was divided into a number of princi-
palities with Muslim rulers, until the end of the 12th century
when a Turkish chieftain, Muhammad Ghuri, conquered the
whole region, and used it as the base for an attack on the great
Hindu kingdoms of north India. The defeat of the confederacy
of Hindu rulers at Tarain in 1192 opened the way for the thrust
of the Turks into the Indian heartland. By 1201 they had reached
Bengal, but it took them almost 150 years to extend their rule
deep into penninsular India. By then, the Turks had become
Indian dynasties, but they never lost their contacts with their
Central Asian origins nor did they abandon their claims, how-
ever tenuous, to the western mountain marchlands.

New and stronger links between the western marchlands were
formed in the 16th century, when Babur, a Turkish chieftain
of the Timurid dynasty of Central Asia, established himself in
1504 at Kabul. Babur’s dynastic interests were in Central Asia,
but the realities of practical politics led him to invade India. His
victory at Panipat in 1526 meant that his successors, the Mughal
dynasty, were Indian rulers, with all their great centers of power
in the Indo-Gangetic plain. But Kabul was a province of the
Empire, as was Baluchistan after 1594, although Mughal rule
there was tentative and uncertain. Nonetheless, the whole of the
western borderlands and the Indus plains were formally part
of the Mughal inheritance, with Lahore one of the principal
capitals.

This linkage of the area with India was enhanced by the im-
portance the Mughal emperors gave to their dynastic interests
in Central Asia, even though they were never able to assert them
with any success. What are now the Northwest Frontier Province
and Baluchistan were never fully integrated into the Mughal
Empire. The Persians claimed Baluchistan, and as late as 1672,
the forces of the Governor of Kabul were wiped out when they
tried to pacify a rebellious tribal area near Peshwar. In the 18th
century, as part of the general decline of the central authority
of the Empire, the western borderlands passed almost completely
from the control of the Mughals. In Baluchistan, the Persians
asserted their authority during the rule of Nadir Shah, but after
his death in 1747, the new Afghan dynasty of Ahmad Shah
Durrani claimed the allegiance of the leading chieftains of the
area. But the Afghan supremacy was even more nominal than
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that of their predecessors, the Persians and the Indian Mughals,
and by the end of the 18th century the area was controlled
by tribal chieftains, the most important of whom was the
Khan of Kalat.

In the Northwest Province area, the Afghan supremacy was
challenged by both the tribal chieftains and a new and very
important power based in the Indian plains. This was the Sikh
kingdom, which had been created by Ranjit Singh at the
very end of the 18th century. Ranjit Singh’s conquest of
Peshawar brought an Indian power once more to the foot of the
mountain area; it was both a partial restoration of the Mughal
pattern and a precursor of the new one that was to be established
by the inheritors of the Mughals, the British. While it was the
Turks, and before them the Arbas in Sind, who bequeathed
Pakistan its religious and cultural inheritance, it was the British
who bequeathed them the forms of political arrangements
that existed in Baluchistan and the Northwest Frontier areas in
1947.

The forms of political control created in the Indian subconti-
nent in the 19th century—and which, for better or for
worse, essentially determine existing government structures in
India and Pakistan—were, to a very remarkable degree, sui
generis. There are, of course, similarities to administrative
systems elsewhere, but a number of factors assured their uni-
queness. One, obvious but often forgotten, was the social and
political arrangements of the subcontinent, arrangements that
had been forged in the course of a long and complex history,
and which had, as it were, built-in mechanisms for dealing with
the impact of intrusive political and social forces. For both
Baluchistan and Northwest Frontier, as all the studies .in this
book stress, the nature of the tribal societies, and the relation-
ships to other social groups, are of fundamental importance for
the construction of any administrative structure. Balancing this
factor is one of almost equal importance: the historical moment
in the West that produced the British take-over in India.
British attitudes towards other peoples and culture were, for
example, deeply influenced by Social Darwinism just at the time
the new political order was being created in the western
borderlands. On another level, the European balance of power,
notably Anglo-Russian relations, was a dominant theme. The
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revolution in communications—particularly the telcgraph and the
railway—made possible degrees of control that had been unattain-
able by previous overlords of the area. Nor should onc ignore the
signifcance of the emotional and psychological role cf the
challenge of the unknown frontier for the urbanized middle
classes who provided the leadership for expansion in India.
The sentiment of the Kipling rhyme was genuine: ‘“Something
lost behind the ranges, Lost and waiting for you. Go.” Tt
expresses, as does so much of Kipling, both what the English
felt and what they believed they should feel; inchoate emotions
were translated into a respectable moral imperative.

Giving final shape to the administrative and political struc-
tures that emerged from the interplay of all these forces was
the Government of India’s perception of what its needs were
in the western borderlands. The official statement of the
government’s intention was that the British, unlike their
Mughal predecessors, did not seek dominion, or, as we
would now put it, complete political integration, but rather
suzerainty. Another way of stating it is that they wanted the
cheapest and most efficient political structure that would permit
ultimate control but would not require direct administration
of the kind that existed in British India. The result was that
forms of government were established in Baluchistan and the
Northwest Frontier Province that were rather different from
each other as well as from those that existed elsewhere in India.
In Baluchistan, what was passed to Pakistan in 1947 were thrce
kinds of territorial control. One part has been directly adminis-
tered by the British. This consisted of a long, thin strip of terri-
tory stretching from the extreme southwest corner of Afghanistan
northward to the Northwest Frontier Province. The purpose
was to have a buffer which would isolate the Baluchistan tribes
from their neighbors, both in Afghanistan and the Northwest
Frontier Province. Not wholly integrated into “British India™
were a few border districts that had been leased after the original
annexation. Both kinds of territories were under the Chief
Commissioner. The rest of Baluchistan was controlled by chiefs,
who had treaty relationships with the British which gave them
internal independence, but with all external relationships con-
trolled by the Government of India. The most important of
these chiefs was the Khan of Kalat, whose own territories were
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divided among a number of feudatories with varying degrees of
independence. Thrce of these had emerged as separate political
entities by 1947: Las Bela, Kharan, and Makran. With Kalat,
they formed the Baluc histan States Union. All of these were
something more than tribes but something less than states.

The Northwest Frontier Province was created in 1901 out of
the territory of the western borderlands that up to then had been
part of the Punjab. Here again there were three different kinds
of control recognized. There were the directly administered
areas, mainly in the Indus plains, consisting of Hazara, Peshawar,
Kohat, Bannu, and Dera Ismail Khan. Beyond these areas,
which were administered essentially on the pattern of the rest
of British India, were the unadministered districts. These were
the Political Agencies of the Khyber, Khurram, and Northern
and Southern Waziristan. In these areas no attempt was made to
administer the laws of British India, but only to keep the tribal
chieftains under minimal control. The third kind of territory
consisted of the three northern chieftainships of Dir, Swat, and
Chitral, which, unlike the other unadministered areas, had rudi-
mentary forms of organized government. All three forms of
territorial control were under a Chief Commissioner, whose
capital was Peshawar.

The authors of the various essays presented here have under-
taken to analyze and describe the stresses, strains and conflicts
that have ensued as the western borderlands became involved
in the processes of modern politics and of integration into
Pakistan. The ends of the new nation-state were very different
from those of the pre-1947 Government of India, of which it was
a residuary legatee. The essays are interdisciplinary both in the
sense that they have been written by historians, anthropologists,
and political scientists, and, perhaps more importantly, in that all
the authors recognize that an understanding of the area requires
that use be made of materials from many disciplines and
from many points of view. None of the authors would claim
to have presented a complete picture or even a general introduc-
tion. What they have done instead is to look at different seg-
ments of the life of the area and, out of their own particular
backgrounds and training, to argue the validity of their inter-
pretations.



POLITICAL PROBLEMS OF A BORDERLAND

JAMES W. SPAIN

“...For the North, guns always—quietly—
but always guns.”

(One Viceroy Resigns; Lord Dufferin to Lord
Lansdowne, Rudyard Kipling)

' In its 2,500 years of recorded history, the area astride what is now
the Pakistan-Afghanistan border has received more than its pro-
portionate share of attention from strategists, administrators,
and soldiers. It was the Arachosian satrapy of the Persian Empire
of Darius. It was the center of the Seleucid Greek dynasty left
by Alexander the Great, from which it passed into the hands of
Chandragupta Maurya, the first great native ruler of India. His
grandson, Ashoka, made it Buddhist, and so it remained until
the Kushan Empire was swept away by the White Huns in the
6th Century A.D.

Mahmud of Ghazni, ‘“‘the Idol Breaker,” first major Muslim
ruler of South Asia, attached the Frontier to his empire about
the year 1000 A.D. Two hundred years later, Mohammad Ghori
displaced the Ghaznavids, but his descendents soon gave way to
the incursions of Genghis Khan (1221) and Timur (1398). Then
came Babur, Sher Shah Suri, the Great Mughals: Akbar, Jahangir,
Shah Jahan, and Aurangzeb, Nadir Shah, Ahmad Shah, and the
Mohammadzai Durranis of Afghanistan.

In the 1820s, the Sikhs took over, ending the long line of Muslim
rulers whose names sound like a royal roster of Islam. Finally,
in 1849, authority passed to the British, and many of the great
names of British Indian history won their glory or served their
apprenticeship on the Frontier: Edwardes, Lumsden, Lawrence,
Nicolson, Sandeman, Curzon, Barton, Caroe, and dozens of
others. On 14 August 1947 responsibility passed to Pakistan,
and in the quarter-century that has passed since then, almost all
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of its leaders (some of them reluctantly) have had to pay close
attention to the Frontier and its people.

From Darius Hystaspes to Zulfikar Bhutto the reason for this
attention has been the same. How do you rule an area whose
deepest nature is reflected in its vernacular name: Yaghistan,
the “Land of the Unruled” (or “unruly’’)? Each ruler tries his
own techniques. Alexander founded cities. Bhutto builds schools.
Timur sacked towns. Babur erected pillars of the heads of the
slain inhabitants. Aurangzeb and Curzon schemed and parleyed.
All of these efforts, however, can be fitted reasonably neatly into
one or the other of two fundamental and conflicting approaches
to government of the Frontier. In the language of the 19th
Century British administrators whose terminology dominates the.
more recent literature, these are: (1) a “Forward Policy” whose
aim is to administer and assimilate the area and its people, and
(2) a ““Close Border Policy,” the objective of which is merely to
monitor and manipulate land and people.

The Ingredients of Intractability

Before turning to these, however, a little of the home-brewed
historical-strategic-political-economic-cultural-religious-sociologi-
cal-psychological analysis of the kind beloved alike of the student
and denizen of the Frontier is in order. The subject is a simple
one: What makes this particular land and people so intractable?

The Frontier is a collection of diverse geographic areas and
widely differing tribes, and when talking about it, it is important
to remember this. As the ‘“One-Unit” Province of West Pakistan
was created and then abandoned, the names for the political
subdivisions have changed, but the terminology used here, which
is intended primarily only to distinguish the tribal areas from the
North West Frontier Province administered area, still seems
adequate. Not everything said here applies to the whole. Yet
there are certain common elements and these are of a kind to give
nightmares to even the bravest administrator.

Perhaps the most important of these is simply a sense
of “Pathanishness,” a cultural and racial awareness on the part of
12 million or so people strong enough to transcend international
as well as internal political boundaries. A similar feeling of ethnic
identity exists among the Baluch and Brahui tribes of the
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southern part of the Frontier. Coupled with this is a limited but
real sense of kinship with the Pathan tribes. Among the non-
Pathan peoples of mixed origin in Peshawar and other towns of
the NWFP and among the ‘‘Kohistanis’’ (‘“People of the Moun-
tains”’) in the northeast, the feeling of identity is much less, but
even here time and social practices have given them an accept-
able place in the Pathan-dominated society and a sense of belong-
ing which is not without political implications.
“"To most writers at least it is in the nature of the Pathan and his
/ land that the hard core of intractability lies. If Pathan temper-
ament and cultural values were the same as, say, Kashmiri or
Malabari ones, the problem of administration would be much
less acute. However, a numerous and virile people still possessed
of real tribal affiliations and attitudes with a literature and tradi-
tion which glorifies independence, battle, and personal bravery
and a deeply inbred code of honor (‘*‘Pukhtunwali’’) whose three
cardinal tenets arc revenge, sanctuary, and hospitality present a
very formidable problem of government indeed.

Put into the hands of this people enough weapons to provide a
rifle for every adult male and several small but efficient arms
factories of their own; make smuggling, especially of arms and
ammunition, an ancient and honorable profession; endow them
to a man with a simple and militant form of the world’s most
martial religion, and you have a very volatile mixture.

Throw 1n a tradition of never having been truly conquered, a
barren and infertile physical environment offering minimum oppor-
tunities for progress by peaceful pursuits but affording almost
ideal conditions for armed resistance to authority, a sovereign
neighbor with many historical and cultural ties which opposes
integration of the Fronticr with the rest of the subcontinent
(Afghanistan), and finally, a long history of Great Power rivalry
in the area. It is not then difficult to see why, quite apart from

any specific political, economic, or social issue, the Frontier has
been difficult to govern.

The Tradition of Revolt

g

/7
The tradition of revolt produced by the factors outlined above
has a long history. We have little or no detailed knqwledge of the
Frontier in the times of Darius, Alexander, Ashoka, Mahmud,
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and Mohammad Ghori, but from the 14th and 15th centuries
when the Pathans emerged clearly as a distinct pcople, their
history has almost exclusively been one of revolt against outside
authority. They revolted against the Turkish sultans of Delhi.
They harassed Timur’s armies in 1399 on the great conqueror’s
return to Central Asia from the sack of Delhi. In 1505 their night
raids on Babur’s camps won from that formidable warrior the
adjective ‘‘death-devoted.” In 1587 they killed 8,000 Mughal
soldiers under the personal command of Akbar the Great. They
decimated Jahangir’s army which was trying to force passage of
the hills in 1620. Shah Jahan’s governor was kept under seige
in Peshawar for six months in 1630. Between 1672 and 1674,
they completely cut off communications between Delhi and Kabul,
bringing Aurangzeb himself to spend cighteen months on the
Frontier re-establishing a precarious route through the border
hills. (If, as some authors suggest, the Mughal Empire in India
began to die when it was cut off from its vigorous taproots in
Central Asia, the Pathans can undoubtedly claim a share of
credit for its demise.)

Nadir Shah, retiring with the peacock throne from his sack of
Delhi in 1739, was unable to force his way through the Khyber
and had to be led with his army through the backtrails of the hills
by a renegade tribesman. Throughout the thirty-odd years that
the Sikhs held the Frontier (1815-1849), Ranjit Singh and his
associates faced continual resistance. They collected their meagre
revenues principally by garrisoning Peshawar with 30,000 to
40,000 troops and occasionally sallying forth to extract whatever
moveable property they could find in the villages. From 1838 to
1842, Ranjit Singh had to detail one of his most able European
generals, Avitable, as governor to maintain even this foothold.

The pattern of revolt continued without let under the British
who took over the Frontier area from the Sikhs in 1849. With the
curious exceptions of 1857 (the Sepoy Mutiny), 1878-80 (the
Second British-Afghan War), and 1914-18 (World War I), thcre
is hardly a single one of the 98 years during which the British
held the Frontier that they did not have to mount an expedition
to put down a revolt. The troops employed ranged from a few
companies to 60,000 regulars in 1897-98, 80,000 in 1919-20, and
40,000 in one two-month campaign in 1938,

Onc of Pakistan’s first acts, after taking control of the Frontier
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from the departing British in 1947, was to withdraw all regular
troops from the tribal area lying between the NWFP and the
Afghan border. With certain minor exceptions, it has continued
this policy until the prescnt, although the army has been called
in on scveral occasions in Baluchistan and has several garrisons
in the NWFP itsclf.

The Close Border Policy

Pakistan is thus pursuing a Close Border policy, albeit with an
added twist to it. This and the arguments for and against Islama-
bad’s continuing such a policy will be discussed later. First, let
us look at some aspects of the Close Border policy in the past.
During the centuries of Muslim rule of the Frontier there was
little reason for the central power (sometimes located to the west
but more generally to the east) to be concerned with the day-to-
day life of the people of the Fronticr. They were co-religionists;
their land was relatively unproductive; the potential for revenue
was limited. In those days the objectives of central governments
were usually modest anyway. By and large, the question of assimi-
lation and administration did not arise. In the 15th to 18th cen-
Auries, rulers’ interests in the borderland were essentially two:
‘the warriors it could provide for the royal armies, and the need
to ensure passage through it.
N As far as the first of these is concerned, the Pathans did fight
for, as well as against, a long succession of rulers in Central Asia
and in Delhi. In doing so they established for themselves a number
of small states in different parts of India, e.g. Tonk and Ruhel-
khand. They were less obliging on the matter of passage. Realizing
early that their main natural resource was their control of the
routes between South and Central Asia, they demanded benefits
in return. Usually the rulers paid them. During Aurangzeb’s time
the annual payment by the Mughals for passage through the
Khyber was 600,000 rupees. When the demands became too ex-
tortionate, the rulers resorted to military measures to force
passage. These almost inevitably turned out to be even more costly.
With the deterioration in Muslim power in Asia in the 18th
Century, the right of passage became less important politically
(since there were no longer major power centers to be connected),
though it continued to have some commercial value, Even this
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was minimal, however, by the early 19th century when the politi-
cal and social organization of the Muslim peoples in Asia had
broken down to the point where lands and peoples stopped
producing and trading in their traditional goods. By the time the
Sikhs took control of the Frontier, trade through the Khyber had
virtually ceased. Indeed, the great high road of Central Asia had
become little more than a shooting gallery into which bands of
Afghans and Sikhs occasionally ventured to expend powder on
one another. :

The expansion of the British Indian Empire to the northwest
corner of the subcontjpent in 1849 changed all this. The British
came with an almost ‘mystical devotion to equitable and efficient
centralized administrationf;,""l“his was intensified within the decade
by the demise of the British East India Company and thc assump-
tion of direct responsibility by the Crown. New prospects for re-
establishment of trade with Central Asia and for the revenue
associated with it appeared. Properly administered, the fertile
valleys lying just to the west of the Indus would take on new
importance agriculturally. Most of all, as most Empire-minded
Englishmen of the time saw it, the Frontier was the key defence
against “Russian Expansionism in the East” which was becoming
almost a national paranoia in England.

The first British administrators responsible for the Frontler
found their work cut out for them. Sikh oppression had driven
much of the population from the valleys into the hills where many
lived exclusively by brigandage. The departure of the Sikhs inspired
new interest in Kabul (encouraged by the Russians) in recovering
territory it had lost to the Sikhs only a short generation earlier.
The Pathans saw the British new-comers as no less infidel and alien
than the Sikhs. The headquarters of the only India-wide organi-
zation dedicated to ridding the country of “infidel British rule,”
the “Hindustani Fanatics” of Sayyid Ahmad Brelvi, had recently
been established in Hazara District, just east of the Indus. A
large number of thugs (practioneers of thugee, ritual murder and
robbery) had also settled in the Frontier area after having been
pushed out of India proper by increasingly strong British pressure
against their sect.

Under the circumstances, it was not surprising that the British
officers charged with responsibility for Frontier affairs, Edwardes,
Taylor, James, Lumsden, Mackleson, and Abbott on the Fronticr,
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and Henry and John Lawrence in Lahore, determined from the
beginning to try to administer only the accessible valley areas
and not to station troops in the hills. The three districts
of Peshawar, Kohat, and Hazara were grouped together under a
commissioner. Dera Ismail Khan and Bannu were put under a
separate deputy-commissioner. Thus, the NWFP, though it did
not become a separate province for fifty years, began with almost
the identical territory it has today.

A special military body was promptly set up. First called the
Punjab Irregular Force, its name was soon changed to the Punjab
Frontier Force, and its members have come down through history
as “Piffers.” It consisted of five regiments of infantry, three bat-
teries of light field artillery, two garrison artillery batteries, two
companies of sappers, a camel corps, five regiments of cavalry,
and the famous Corps of Guides (irregular cavalry). Most of the
troops were Indian and some were Pathans.

The new guardians of the Frontier realized promptly that
military force alone was not an effective instrument of control.
There was no problem with stationing troops in the settled dis-
tricts and in most circumstances these garrisons could be
counted upon to protect vital towns and roads. However, when
regular troops moved out into the hills, casualties from snipers
and hit-and-run raids were high; the costs of supply, enormous;
the offending tribesmen, elusive. Frequently, the most a force of
several thousand men could accomplish was the destruction of
an empty fort or an abandoned village.

Having rejected the possibility of stationing garrisons in the
hills as too costly and dangerous, and having found that even
“scuttle and burn” punitive expeditions produced no lasting
effect, the British administrators began to devise a new and more
sophisticated system which in fact remained the basis of Frontier
administration until they left almost a hundred years later. Less
than a month after the British annexation, the Adam Khel Afridis
who dwell in and around the Kohat Pass provided a case in point.

In order to ensure communications between Peshawar and the
whole southern two-thirds of the settled area, the Adam Khel
were promised a subsidy of 5,700 rupees annually for “protecting,”
i. e. not attacking, travelers through the Pass. Long before the first
year’s payment had been earned, the Adam Khel closed the Pass
again, Sir Charles Napier, Commander-in-Chief of all British
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forces in India, came personally to the Frontier to lead the expedi-
tion to reopen the Pass and punish the offending tribesmen,
Napier had little trouble marching his 3,200 soldiers through the
Pass. When he withdrew, the Adam Khel fell upon the caravans
again.

This time an Orakzai chief, whose clan lived nearby, was offered
a subsidy of 8,000 rupees to assume the responsibility for protect-
ing the Pass. The resulting Orakzai-Afridi feud kept the Adam
Khel too busy to interfere with traffic in what had formerly been
their exclusive preserve, and for two years the caravans passed
relatively safely. Eventually, however, the Afridi-Orakzai fighting
built up to the point where almost all movement in the whole
area had to be suspended. At this point the British offered yet a
third subsidy to the Bangash to protect the Pass. The resulting
expansion of intertribal feuding drew the fighting well away
from the Pass itself and traffic moved through it again.

Finally, on 1 December 1853, the Adam Khel came to terms.
In a fifteen article ““treaty,” they promised to return or pay for all
property ‘“‘already robbed or in future robbed,” to expel from
their territory all fugitives from justice in the settled areas, to
turn over any tribesmen guilty of murder in British territory, to
undertake that no member of the tribe would commit a crime
in British territory, to maintain posts in the Pass for the safety
of travelers, and to give hostages to live in British territory. They
also settled for a subsidy of 5,000 rupees a year, 700 less than
they had been getting before the whole thing started. The saving
to the Queen’s accounts may have been small but in its way it
was a significant victory for a new approach to administration
of the Frontier.

At this point, however, the British were still pretty much follow-
ing in the footsteps of the Mughals, who had also relied on subsi-
dies, playing one clan against another, and taking hostages for
future good behavior. Shortly afterwards, the officer in charge
of the Kohat Pass Afridis, one Colonel Coke, advanced the theory
of control one step further. He prescribed that in the event of
trouble the procedure to be followed was: “To close the Pass at
once, seize all the Afridis to be found in Peshawar and Kohat
Districts, put the men in jail, sell their cattle, stop all Pass al-
lowances held by the Afridis, and, when the matter is settled,
cause all losses to be made good, not from their confiscated
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allowances, but from the allowances made from the time they
commence.”’

This notion of collective responsibility reflectcd the keen in-
sight of the British administrators into tribal customs and values.
It was admirably simple and practical and was to be the keystone
of British policy in the future. The various Pathan tribes thought
and felt as a unit, although their members might on occasion
act individually. If the whole clan was made responsible for the
action of any of its members, it would be more likely to control
such actions and more vulnerable if it did not. Since all of the
hill tribes depended for at least some of their necessities on the
settled area and many of their members could be expected to be
there at any given time, the weapons of seizure and blockade were
potent indeed. Additionally, of course, any tribal chief who was
prepared to accord even only minimal cooperation to the British
had an opportunity to enhance his own power by accepting respon-
sibility with them for both the subsidies and the tribesmen’s
behavior.

Edwardes perfected the blockade technique shortly after be-
coming Commissioner of the Peshawar Division in 1853. He
dismissed the arbabs (certain families in the settled area which
since Mughal times had acted as middlemen for the tribes) and
“civilized” Pathan informers whom his predecessors had em-
ployed and himself dealt directly with the tribal chiefs. When a
tribe offended the new government’s conception of right and
justice, Edwardes barred the entire group from the Peshawar
market, “thereby making the community suffer for its complicity
in crime or unwillingness to exert itself for its punishment or
prevention.” Denying a clan access to the Peshawar market meant
that it had to bring in the goods it needed from a great distance
or obtain them through its neighbors, who, of course, took a
heavy commission for this service.

Toward the end of 1853 some Kuki Khel Afridis waylayed a
messenger in the Khyber who was carrying a bottle of quinine
to the native representative maintained by the British in Kabul.
Edwardes immediately announced that every Kuki Khel found
within British territory was to be imprisoned. To speed the process
he offered twenty rupees for each tribesman and fifty rupees for
each malik (chief) apprehended. So well did the men of other
tribes respond that before nightfall, 300 rupees worth of Kuki
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Khel reposed in the Peshawar jail. The next afternoon the Kukij
Khel elders came down from the Pass and returned the quinine,
Edwardes made them reimburse the 300 rupees before releasing
the imprisoned men.

The blockade technique was later to become more complicated
and impersonal, as well as less effective, as the British bureauc-
racy grew in size if not in imagination. Edwardes was a master
of it in his day, however. He respected the tribesmen and they
respected him. Perhaps part of their respect came from Edwardes’
willingness to make an occasional exception to his rules to conform
to tribal mores. One such exception appears in a “treaty” signed
24 August 1857 with the notoriously unruly Zakka Khel Afridis.
Article Five of this document reads: ‘“Reparation is not to be
made in the event of any person of the tribe abducting the wife or
daughter of a resident of British territory, but if he should have
brought off any property also, that shall be returned; if the parties
deny that any property has been extracted, an oath on the Koran
shall be administered to them.” (A clue to Edwardes’ generosity
may lie in the date of the document. The Sepoy Rebellion had
begun and Delhi was in the hands of the mutineers. No one wished
to provoke the tribes to join the uprising.)

The pattern of administration set in the 1850s did not alter
greatly in the following thirty years. The bureaucracy grew larger
and the caliber of the administrators declined as the web of
government, manifested in police, public works, land settlement,
irrigation, and new forms of taxation spread over the settled
districts. The hill tribes remained intensely suspicious of these
developments in the districts and would have nothing to do
with them. The British remained unwilling to pay the price of
pacification by military force and, secure in their base in the
settled area, continued to try to manipulate the hill tribes through
political measures supplemented by periodic punitive expeditions.
These “‘scuttle and burn” raids did set limits to tribal misbehavior
but gradually also they began to build up a deep and lasting
sense of bitterness which was not present in the early days and as
the century passed, the weight of tribal desire for revenge grew.

The increasingly difficult problem of tribal control was a subject
of much learned discussion in England and in India. It became
especially lively during the Second Afghan War (1878-80) as
Imperial Russia advanced steadily southward and eastward until
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the Tsarist empire was within marching distance of the British
Indian frontier. This inspired new examination of just where
that frontier should be. While the “Frontier wallahs” insisted
from the beginning that what they had taken they could hold and
that British terriotry should run at least as far west as the border
hills (i.e. including the settled districts), others were not so sure.
Indeed, as early as the 1860s Viceroy Lord Lawrence was prepared
to revert to the Indus as a natural and more easily defensible
border.

The ‘“hawks” had their way, however, and by the time the
Afghan War was ended, it was generally accepted that the inter-
national border should be at least as far west as that inherited from
the Sikhs. As everyone realized, the key problem was less where to
draw the line than what do to about the area beyond it, since
it was manifestly impossible to ignore the fierce and poweful hill
tribes. As the advocates of the Close Border policy saw it, this
was a diplomatic or a political problem. It was largely separate
from the problem of administration within the settled districts
which was not totally unlike that of other parts of India. Political
control of the trans-border tribes, the theory went, could be
effected from a strong base within the settled districts through
subsidies, blockade, occasional manipulation of tribal affairs,
and, when absolutely necessary, punitive expeditions. The ob-
jective was simple: to protect the security and potential pros-
perity of the settled districts and to deny the area beyond them to
any non-indigenous power, most immediately the Amir of
Afghanistan and most importantly the Tsar of Russia.

As will be seen subsequently, a combination of factors in the
1890s led to the giving way of the Close Border policy in favor
of a Forward Policy under which the British undertook to ad-
minister some of the tribal area, to move strong garrisons forward
into other parts of it, and to dictate a boundary settlement (the
Durand Line) with the Afgan Amir Abdur Rahman which pushed
the international border from the eastern foot of the border hills
to their crest. In 1947 Pakistan inherited both the fruits and the
liabilities of the results of this Forward Policy. Some of these it
left untouched, e.g. a reasonably direct administration of the
Kurram Agency which has orginally been unadministered. Others
it embraced, e.g. the sanctity of the Durand Line as an inter-
national border in the face of Afghanistan’s demand for the
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Pathans’ being given a right to choose independence if they so
wanted. In one way, it deliberately retrogressed by withdrawing
all regular troops behind the administered line and abandoning
the garrisons in tribal territory. This, it seems to the present writcr,
together with Pakistan’s continued reliance on subsidies, political
manipulation, and occasional punitive raids (now often aerial),
puts the new sovereign’s policy for most of the almost thirty years
it has been responsible for the Frontier closer to the Close Border
than to the Forward policy. (It should be noted that Pakistan
has also almost entirely given up Colonel Coke’s “collective
responsibility” concept, at least in the direct and forceful form
in which he practiced it.)

Some new movement toward a Forward policy, however,
may be seen in the push for development and integration of the
whole area made under President Bhutto in the past few years.
Perhaps, the most notable efforts appear to be going on in what
was once the most intractable part of all of tribal territory, i.e.
Waziristan. A correspondent for the Wall Street Journal (symbolic
of what?) in July 1974 made what was probably the most extensive
trip through Waziristan by a foreigner in many years. He reports
that Razmak, the great garrison of British might, after twenty-
seven years of abandonment, has been reoccupied by a 1,000 man
unit of scouts (irregulars), and that development has come to
Miranshah, headquarters of the North Waziristan Agency, in the
form of new schools, a junior college, a small hospital, a center
for training weavers, and a match factory. He notes also, however,
that he still traveled about in armed convoy and that the prevailing
local law is still Pukhtunwali, the Pathan code of honor, adminis-
tered by tribal jirgas (assemblies) without interference from
Pakistani law or officialdom.

The Forward Policy

To return to the Forward policy in its development and classic
form of implementation by the British in the 1890s, one must
look at the circumstances surrounding the Second Afghan War
in 1878-80 and at developments to the south in Baluchistan
where another remarkable British administrator, Colonel Robert
Sandeman was evolving his own theory of tribal control.

As British administrators in the last quarter of the 19th century
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saw it, the Forward Policy meant pushing the international
boundary as far westward and northward as physically possible
and by dint of changing existing conditions in the extended arca
through both education and force of arms exercising full sov-
ereignty over the whole. Apart from the problem of changing
conditions in such an intractable area as has already been
described, there was also the question of what would happen
when England and Russia (which was rapidly expanding south-
ward and eastward) eventually came face to face in Central Asia.
There were differing opinions as to just where this should come
about. Some said India’s true frontier lay on the Oxus; others
were satisfied with Herat and the Hindu Kush Mountains. During
and immediately after the Second Afgan War, a proposal for a
“scientific frontier”” on a line from Kabul through Ghazni to
Kandahar was popular. (The British were in actual occupation
of the three cities in 1879-80.)

That it was possible in certain circumstances to push adminis-
tration out into the tribal area was proven by Colonel Sandeman
in Baluchistan. The Sandeman system, a benign corollary of the
Forward Policy, was unique insofar as it had as its basic objective
the welfare of the tribes. Sandeman, in the tradition of earlier
Englishmen overseas, held that the government had a moral
obligation to attempt the gradual civilization and settlement of
the tribes. His formula for this was ‘“peaceful penetration™ of
their homelands, based on knowledge and sympathy. Behind
this was the assumption that, given the chance to improve their
economic lot, the improverished hillmen would abandon their
predatory habits in favor of more peaceful ones. The immediate
instrument for such improvement was their employment in levies,
road-making, and other services.

The Sandeman system worked well in Baluchistan. Almost
from the beginning administration was extended up the limits of
the area of British interest. However, the Baluch border tribes
were less well-armed and less intractable than the Pathans. Their
tribal culture was less developed, and they had but recently suffered
under the corrupt and despotic rule of the Khan of Kalat and the
Amirs of Sind, compared to which British rule was light and
benign. They were also many fewer in number than the Pathans.

Finally, in 1890, the debate ended and the British pushed their
base out beyond the closc border. Appropriately it was Sandeman
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who led the way. From Zhob in Baluchistan, he moved up the
Gomal in Waziristan, picketing it and establishing posts in key
positions. The Khidarzai Shiranis opposed the movement but
were overcome and forced to agree to the establishment of levy
posts in their territory.

In 1891 a punitive expedition against the Orakzai further north
was followed by a British declaration that the Samana Crest,
a high ridge in the hills which dominated the Miranzai Valley and
the Southern Tirah, would be the de facto British boundary.
Pickets were constructed along it, and the following year, these
were extended up the Kurram Valley with the consent of the Shia
Turis, who were facing the prospect of extinction in a jihad de-
clared against them by their Sunni neighbors. Next the valley
was brought under the rule of a British political agent.

In 1893 Amir Abdur Rahman of Kabul reluctantly gave way to
British pressure for delimitation of his eastern boundaries. The
line which was settled on by the Amir and Sir Mortimer Durand
was demarcated in 1894-95 and remains the international border
today. During the course of the demarcation, the Mahsuds attack-
ed and burned the British Boundary Commission camp at Wana
in South Waziristan. The British then decided to station a sub-
stantial permanent garrison there. A short time later the Tochi
Valley was occupied at the request of the Daurs, a small tribe
which, like the Turis, was in danger of being wiped out by its
more powerful neighbors, the Wazirs and Mahsuds.

In the far north a British political agent had been established at
Gilgit as early as 1876. In the beginning, however, his primary
purpose was to keep an eye on the Central Asian trade routes and
to watch for Russian advances. In 1889 a separate Gilgit Agency
was established and in 1892 garrisons were set up at Chalt and
Hunza. In 1895 a road was built through the Malakand Pass,
and posts were set up in the Pass, at the crossing of the Swat
River, and in Chitral.

The concept of Afghanistan as a buffer state between the British
and Russian empires was now firmly established in Calcutta and
London. It had been gradually and reluctantly accepted by St.
Petersburg also, and on 10 September 1895, the Pamir Boundary
Agreement between the United Kingdom and the Russian Czar
set the Afghan-Russian boundary in the Pamir area, thus complet-
ing the international borders of Afghanistan. In the east the Pamir
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Boundary ended at the northernmost point of the Durand Line.
The area in-between, in places only a half-dozen miles wide,
comprised the Wakhan Corridor of Afghanistan, which would
neatly, and it was hoped, eternally, separate the Asian domains
of Russia and England.

With the international borders of the Indian Empire settled,
London and Calcutta turned to setting a permanent pattern of
administration for the Frontier area itself. The settled districts
were treated as part of the Punjab in the hope of cutting
them off from their troublesome tribal relatives in the hills.
The 25,000 miles of marchland occupied by the hill tribes were
outside British law but under British control by virtue of the
fingers of British penetration in the Gomal, the Tochi, the Kurram,
the Khyber, and the Malakand.

The problem was that the fingers could not relax for a moment
without getting severely scarred by the hostile tribes which held
the ridges between them. Pickets and posts were cut off for weeks
at a time. Many a British officer riding out from Peshawar or
Bannu to his new post in the hills never got there. The advocates
of the Forward policy who were riding high as a result of the
outward movements in the early 1890s urged full occupation and
pacification of the area up to the Durand Line—either by “‘peace-
ful penetration” if the political officers could carry that out
promptly or by the same brute military force which had establish-
ed the beachheads in the first place.

The Close Border supporters, now on the defensive, argued that
the 1895 agreement with Russia by establishing the Afghan
buffer had reduced the chances of a clash between the two great
empires. If this were so, why take responsibility for the tribal area,
especially since to do so would clearly mean paying, a heavy cost
in money and men. This argument was highlighted by the great
tribal rising of 1897-98 when, as Sir William Barton put it, “the
border burst into flame from the Tochi to the Malakand,” and
more than 60,000 regular troops had to go into battle merely to
preserve the fingers of what had been assumed to be the “‘strong
right hand” of British imperial power in Asia. The “hand,” under
such circumstances, would obviously have been incapable of
striking a blow at Russia had the need arisen.

In January of 1899, Lord Curzon of Kedleston became Viceroy
of India. He had long been fascinated by Central Asia and keenly
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interested in Indian affairs. Having studied the Frontier situation
for a year, he proposed making the settled districts a separate
unit and bringing the tribal territory completely under the Govern-
ment of India. This, he said, would “‘entrust tribal management
exclusively to those who know the tribes.”” On 9 November 1901,
the North-West Frontier Province came into being; the tribal
area became a central responsibility with strategic and political
considerations overriding social and economic ones, and the
administrative pattern for the last half of Britain’s rule over the
Frontier was set. To carry it out and to take into account the
peculiar relationship which existed between the Province and
the tribal area, Curzon took the somewhat disorganized sets of
regulations which had governed crimes earlier and consolidated
them into the Frontier Crimes Regulations (III) of 1901. Except
for a few brief periods of suspension, the FCR remained in use
throughout British days, and are still, in amended form, in use
in Pakistan today.

The FCR provided for the referral of criminal and civil cases
to jirgas in accordance with tribal custom but henceforth the
Jjirgas would be appointed or at least convened by the deputy
commissioners and political agents. Provisions for the blockade
of offending tribes, community fines, prohibition of the erection
of new villages and the removal of old ones, regulation of village
guest houses, and “imprisonment with a view to prevent crime”
were all included.

Curzon’s neat new structure held for almost twenty years.
Perhaps its greatest achievement was that it kept the peace on
the Frontier during World War I, even despite German agents in
Kabul, the collapse of Russia, the advance of German armies
into the Caucasus and Turkish forces into Persia. In May 1919,
however, the hot-headed young new Afghan Amir, Amanullah,
declared war on British India. At this point, in the Government
of India’s own words: “The Curzon system, like so many older
and more majestic institutions, broke under the mighty pressure.”
The tribes joined the Afghans, cheerfully abandoning their sub-
sidics. The irregular Pathan troops in the Scouts and Levies
deserted. An Afghan army under the future King Nadir Shah of
Afghanistan made a successful, albeit very brief, raid into the
Tochi Valley.

The Third Afghan War ended in little more than three months,
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to Kabul’s considerable advantage. (It was to gain control over
its own foreign affairs, a responsibility hitherto claimed by the
British.) However, the tribal rising which the war had inspired
was not dealt with so easily. For all practical purposes British
influence and control in the tribal area had been reduced to nil
and the problem was what to do about it.

Again, a few voices urged reversion to the Close Border policy.
The land was worth nothing in terms of revenue. The people were
hopelessly intractable. Concentrate attention on the rest of India
and let the Pathans alone. However, Delhi and London did not
think in such narrow terms. A new Russian menace was develop-
ing as the radical Bolshevik regime consolidated its power in the
old Czarist territories. The Frontier must be made secure, and
in the winter of 1919-20, a large force of British troops moved out
against the recalcitrant tribes. The main attack was in Waziristan,
and in the course of several months of severe fighting, a British
column managed to reach and burn Kanniguram, the principal
town of the Mahsuds. They remained in the Mahsud country six
months. The cost can be illustrated by a single fight (one of dozens)
near Makin on February 19-20, 1920. The British lost sixty killed
and ninety-one wounded. Mahsud casualties were twenty-two
killed and forty-eight wounded. The overall cost of the Mahsud
campaign alone was more than one million pounds, several times
greater than that of the whole Third Afghan War. More than
80,000 troops were employed; 500 were killed; 2,000 wounded;
and 5,000 sent out of action by cholera and other disecases. When
it was all over and the British withdrew, the Mahsuds had never
formally surrendered and they never paid the fines in money and
rifles assessed against them.

Clearly London and Delhi were now faced with a painful
choice. The ““fingers” of influence and control extended into
tribal territory by the Forward policy of the 1890s had been
wiped out. Curzon’s FCR were unenforceable. Punitive expedi-
tions of the most formidable sort from the settled districts into
the tribal area had not been able to restore the situation. It was
either admit that it could not be controlled and let it remain a
permanent marchland or carry the Forward policy to its logical
conclusions and attempt to dominate the whole area permanently
by force.

The choice was essentially for the latter. First, a new system of
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local irregular troops was instituted. Officers were detached in
large numbers from regular regiments and assigned to the tribal
agencies. No more than one-third of recruits in the new units were
permitted to be from tribal territory. A new Frontier Constab-
ulary, officered by members of the Imperial Indian Police, was
set up to guard the districts from tribal incursions and to enforce
the FCR. Organized reserve partics were set up in the villages of
the districts. The old haphazard system of calling on a tribe that
was in receipt of subsidies to provide men on demand was changed
to establishment of a formal list of individual tribesmen who
were given specific pay for specific duties.

Most importantly, regular troops in force moved back to
garrison key areas of tribal territory. Roads were built into
Waziristan and new garrisons stationed at Wana and Razmak
in the heart of the Wazir and Mahsud countries. The railroad
linking Peshawar and Fort Jamrud was pushed up the Khyber
to Landikotal. Regular convoys linked the forts in tribal territory
with the main north-south road from Peshawar to Bannu. “Peace-
ful penetration” was now known as ‘“‘control from within.”

Thus far, the conflict between Pathans and British had been
primarily a simple bilateral one. The British feared Russia and
the Pathans found support from Afghanistan, but the events
that set them into struggle were ones which had their genesis on
the Frontier itself. In the 1930s, events in India began to intrude
and it was around these that the last major British-Pathan con-
f.ontation took place.

The general desire for more self-rule which was growing in
India chiefly under the urgings of the Congress Party did not
leave the more sophisticated Pathans of the NWFP untouched.
In 1929 a young landlord of Utmanzai, Abdul Ghaffar Khan,
and his brother, Dr Khan Sahib, an officer in the Indian Medical
Service, founded a local political group which they called the
Khudai Khitmatgars, the “Servants of God”; party members
affected a kind of uniform, shirts dyed a distinctive red with the
local brick dust. This soon led them to be dubbed ‘“Red Shirts,”
which awakened suspicions in the minds of local administrators
of some kind of connection with the Russian Reds beyond the

Hindu Kush.!

IThe following pages summarize, from a rather different point of view,
some of the events discussed in Stephen Rittenberg’s essay.
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The Khudai Khitmatgars gained adherents rapidly in Peshawar
and the surrounding countryside, and Abdul Ghaffar Khan
became a leading figure in Indian political activities. Khudai
Khitmatgar jirgas were set up in most villages in Peshawar Dis-
trict and links established between them. At the top was a provin-
cial jirga which included the party high command. The system
be