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Abstract

Politics in the North-West Frontier Province revolved basically around local issues and concerned
local power. The operative political units were the village factions led by khans (landlords), who
were often close relatives but between whom there was intense rivalry. Initially, the British had
allied themselves with the biggest khan in each locality who in return for economic favours sup-
ported their rule at the local level. After World War I, however, power at the local level gravitated
towards the smaller khans. The Khudai Khidmatgars, who in the early 1930s emerged as the domi-
nant political organisation in the NWFP, were mainly recruited from amongst them and their per-
sonal following. Politically, they opposed the alliance between the British and the big khans.
Ideologically, they championed the cause of Pakhtun nationalism. In 1931 they became affiliated
with the Indian National Congress and through them the Congress gained control over the govern-
ment and formed a ministry after the 1937 elections. Having lost the support of the government, the
big khans, in order to protect their position, joined the Muslim League. Thus party affiliations in the
NWFP were largely based on the factional divisions in Pakhtun society. In addition, the Muslim
League received strong support from the non-Pakhtun areas of the province where people were
repelled by the Pakhtun nationalism of the Khudai Khidmatgars. So long as Frontier politics
retained its parochial character, up to 1946, the Khudai Khidmatgars remained the strongest
political force in the province but when Independence approached, the question of Pakistan came
to the forefront. This was a question of no relevance to the factional division in Pakhtun society. In
consequence, Frontier politics assumed an entirely new shape and became dominated by new
groups with a strong interest in the establishment of Pakistan. Crucial groups were religious
leaders, officials and students, who, appealing to religious feelings, converted the Frontier people to
the cause of Pakistan. To salvage their position, the Khudai Khidmatgars restated their commit-
ment to Pakhtun nationalism and raised the demand for independent Pakhtunistan. This was,
however, only meant as a bargaining counter to achieve maximum provincial autonomy within
Pakistan. After Independence, when the wider national issues had been solved, the Khudai Khid-
matgars were again the strongest party in the province but they were suppressed by the new rulers
of the province who claimed that the Khudai Khidmatgars by their advocacy of Pakhtunistan
proved their fundamental disloyalty towards Pakistan.
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To My Father



Neither the landscape nor the people find their counterparts in any other portion of the
globe. Valley walls rise steeply five or six thousand feet on every side. The columns crawl
through a maze of giant corridors down which fierce snow-fed torrents foam under skies
of brass. Amid these scenes of savage brillancy there dwells a race whose qualities seem to
harmonize with their environment. Except at harvest-time, when self-preservation enjoins
a temporary truce, the Pathan tribes are always engaged in public or private war. Every
man is a warrior, a politician and a theologian. Every large house is a real feudal fortress
made, it is true, only of sunbaked clay, but with battlements, turrets, loopholes, flanking
towers, drawbridges, etc., complete. Every village has its defence. Every family cultivates
its vendetta; every clan its feud. The numerous tribes and combinations all have their ac-
counts to settle with one another. Nothing is ever forgotten, and very few debts are left un-
paid. For the purposes of social life, in addition to the convention about harvest-time, a
most elaborate code of honour has been established and is on the whole faithfully
observed. A man who knew it and observed it faultlessly might pass unarmed from one
end of the frontier to another. The slightest technical slip would, however, be fatal. The life
of the Pathan is thus full of interest; and his valleys, nourished alike by endless sunshine
and abundant water, are fertile enough to yield with little labour the modest material re-
quirements of a sparse population.

(Churchill writing on the Mohmand expedition in 1897 in My Early Life.)

I have always felt that there was an odd air of detachment about Peshawar from what
elsewhere is the serious business of politics. Here it is regarded more as a game, a game
which should not be taken too seriously at that. It can hardly be described as an amateur
game—pecuniary profit is definitely expected and taken by the successful players.
(Extracts from Report of Deputy High Commissioner in Peshawar 10/12/47.)
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Introduction

The Topic

In the first decade or two after India and Pakistan became independent a large
number of studies were published on the rise of Indian nationalism, how the
Muslims parted ways with the Indian National Congress and instead rallied under
the banner of the Muslim League, and how in the end these two parties became the
founders of two different sovereign states, India and Pakistan. Such studies still
continue to appear but in the last decade the focus of scholarly interest, particular-
ly in the west, has changed. The general historiographical trend has been to under-
take regional or local studies rather than studying the top leadership at the
national level. Scholars have taken up the nationalist movement from the limited
perspective of a region or locality and have then endeavoured to relate their fin-
dings to the existing views of the struggle at the all-India level between the
nationalists and the British. The results of these studies have made necessary a
modification of the picture which dominated during the freedom struggle and in
the immediate post-independence period. No longer is the emphasis so strongly on
the ideological aspects of the nationalist movements. Nor are the great upheavals,
such as the Congress civil disobedience movements, seen as culminations of a
struggle between two forces in constant confrontation, the Indians and the British.
Instead a far more complicated picture has emerged. At different times and under
differing circumstances the various groups in Indian society responded differently
to the nationalist message and the nationalists in their turn adapted themselves to
the new situations which arose.

My choice of topic, the nationalist movements in the North-West Frontier
Province, 1937—47, is thus in line with the general trend in the historiography of
nationalism in the subcontinent. Seen as a part of this trend, my work is intended
as a contribution to filling two gaps: first, the local or regional studies undertaken
so far have mostly dealt with relatively early periods and ignored the last phase;
second, Muslim nationalism and the creation of Pakistan have attracted far less
attention than the All-India National Congress.

The basic problem for analysis in this study is: why and how did Muslim
nationalism rather than all-India, inter-communal nationalism in the end succeed
in the North-West Frontier Province?

The broad outlines of the story are well known. Through its alliance with Khan
Abdul Ghaffar Khan and his Khudai Khidmatgar movement, the All-India
National Congress (AINC) had in the early thirties established itself as the domi-
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nant political party in the North-West Frontier Province (NWFP), thereby mak-
ing_ it the only Muslim-majority province that was dominated by the Congress.
Soon after the inauguration of the Government of India Act of 1935, a Congress
ministry took office in the province. It remained in power until the outbreak of
World War II, when it resigned together with the other Congress ministries. After
the war the Frontier Congress resumed power and even strengthened its position
in the elections held in spring 1946. Throughout this period the provincial Muslim
League remained weak. In the 1946 elections it failed to win a majority even of the
Muslim seats in the provincial assembly. But in the eighteen months between the
elections and the coming of independence in August 1947 the situation changed
drastically. The strength of the Muslim League grew dramatically and the
Congress lost its dominant position. When in July 1947 a referendum was
arranged in the province to decide whether it should belong to Pakistan or India,
the verdict went overwhelmingly in favour of Pakistan. The Frontier Congress
boycotted the referendum and instead raised the demand for the creation of an in-
dependent state of Pakhtunistan. This gave rise to one of the conflicts that have
since marred the history of Pakistan, namely that between regionalism—or even
secessionism—in the Frontier Province, on the one hand, and the central
government’s desire to assert its authority more strongly and weld Pakistan into
one nation, on the other.

From this brief account three questions immediately arise. First, what was the
reason for the predominant position which the Congress, or the Khudai Khid-
matgars, held in the NWFP from 1930 to 1946? Second, why did the Muslim
League fail to win over this Muslim-majority province in this period? Third, what
happened around 1946 to alter the situation so drastically? These questions were
the starting-point for my investigations.

The NWFP has some features which makes it a particularly interesting field for
a study of the nationalist movements. It was the only province in which the
Congress and the Muslim League were reasonably evenly matched. The political
struggles in the period under review were fought primarily between these two main
parties and not between one of them, on the one hand, and the British, on the
other. Thus the NWFP offers an opportunity to study both these parties, how
they functioned at different levels of politics and how the different levels were
linked together in the two national organisations. The small size of the province
further facilitates such a study and makes it easier to get an overall picture.

However, the NWFP also presents a very special problem to the historian: it is
a very sensitive subject in Pakistan. The country has from its birth been under
more or less constant challenge from within and without and its political history
has been troubled, to put it very mildly. One regime has followed after the other,
each has condemned its predecessor, then fallen and in its turn been as roundly
condemned itself. A mood of total disenchantment with those in charge of the na-
tion has set in among wide sections of the population. In this situation it has been
felt to be a matter of national interest that the picture of Muslim nationalism and
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solidarity, which was projected to the masses during the freedom struggle, must
not get tarnished. In fact, the emergence of the Muslim state remains one of the
few political events in the nation’s history which have never been publicly con-
demned by the government of the land. The freedom movement is perhaps the
only manifestation of something which could be termed a national will. Any re-
evaluation of the nationalist experience of the country will therefore be seen by
many Pakistani patriots as an attack on Pakistan itself. The fact that the Congress
had strong support in the NWFP and that Pakhtunistan has remained a live issue
makes the NWFP a particularly sensitive field of study. It is a subject which in the
eyes of the Pakistanis cannot be disentangled from the political situation in the
country today. The historian must be aware that in Pakistan his findings will be
read in the light of that situation. He must therefore not only state his position as
compared with that of other scholars but also somehow has to relate his findings
to existing political sentiments. My own position in this regard will be discussed
later.

The Choice of Period

The period 1937—47 was chosen because it constitutes a clearly demarcated
period in the political history of the subcontinent. In 1937 the Government of In-
dia Act of 1935 came into operation and 1947 was the obvious point at which to
stop. The starting-point, 1937, could perhaps be questioned. The years 1930—32
were of crucial importance for the nationalist movement in the NWFP and maybe
ought to have been included. However, this would have entailed too much extra
work. Furthermore, in the course of my own work, I came to know that other
scholars were working on that period. By leaving out those years I hoped to avoid
unnecessary duplication. Finally, our main concern here is the struggle between
all-India nationalism and Muslim nationalism and that struggle began on the
Frontier only in 1937. Therefore, the years prior to 1937 can be studied in less
detail and on the basis of secondary sources.

The Present Research Position

The creation of Pakistan is of unique interest to students of nationalism in the
Third World. Broadly speaking, other new states have simply taken over a
colonial administration and have tried to weld the territory and the people under
their rule into a nation-state. The case of Pakistan is different. Pakistan is in fact
the only example of a new state emerging not out of the confrontation with the im-
perial power but out of a common identity strong enough to break up the old
colonial borders. Yet the rise of Muslim nationalism and the emergence of
Pakistan have received rather little attention among historians. The books which
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exist deal mostly with the ideology of the All-India Muslim League, its
programme and organisational structure but contain very little information as to
how the party functioned at the lower levels and how mass support for Pakistan
was mobilised. These studies also tend to be focused on the Muslim-minority
provinces, from which the AIML leadership was recruited, while the provinces,
which came to form Pakistan, have been ignored.' Finally many of the works
which exist on Muslim nationalism in the subcontinent are so biassed, either in
favour of Pakistan or against it, that their historical value is limited.

So far as the NWFP is concerned, hardly anything of value has been published
on this period.? There exist a number of biographies of leading personalities in the
province but, although these works contain a considerable amount of interesting
data, they are basically of the usual hagiographical or simply propagandistic
character all too common in the subcontinent and present only those facts which
can be expected to achieve the desired effect.’ Only two political monographs are
known to me. The first is A.K. Gupta’s North-West Frontier Province,
Legislature and Freedom Struggle 1932—47. The value of this work is, however,
limited by the fact that it is confined to the legislature and by the author’s strong
pro-Congress bias. The other is S.A. Rittenberg’s dissertation The independence
movement in India’s North-West Frontier Province, 1901—1947. This is a very
important work but unfortunately it still remains unpublished. The author has
gone through an enormous amount of material and presents an impressive mass
of data, from which I have benefited significantly.

Rittenberg’s analysis is in part very similar to mine. The most important
similarity is the way we regard the role played by traditional divisions in Frontier
society for the political mobilisation by the nationalist parties. There are also
significant differences between Rittenberg and myself. The most important relate
to the fundamental question in this study: why and how did the people of the

! Some examples of this are Qureshi, Waheed-uz-Zaman, Hardy and Smith. The only published
monograph on Muslim nationalism in a majority-province in my period is, to my knowledge, Sen.
However, it seems probable that more will soon appear as a number of scholars are working on the
materials which have become available in recent years.

2 The books in Urdu and Pashto which exist are (with the exception of Khalig, see below
Chapter III footnote 8) not included in this judgement as I do not know these languages and have
therefore not been able to go through them. The titles are found in Rittenberg’s bibliography.
However, their scholarly value is probably limited. Books with scientific ambitions are in Pakistan
practically always written in English. Nevertheless it would of course have been useful to have read
these books. Whatever their scholarly value, they probably give a good idea of what people think
and feel about this period. On the other hand, I think I know that fairly well from my interviews and
innumerable discussions.

Two general works, Spain 1963 pp. 193—202 and Hodson pp. 277—288, devote considerable
space to the last phase of my period. Spain gives basically only the bare outlines of the story, while
Hodson’s version is somewhat misleading owing to the author’s anti-Congress bias. Rittenberg has
published an interesting article (Embree pp. 67—84) in which he summarises some of the results of
his unpublished Ph.D. dissertation, which is discussed below.

} Such works are Tendulkar, Zutschi, Desai and Bhatia.

14



Frontier Province come to switch over from the Congress to the Muslim League?
Our different answers are mainly due to a fundamental difference in our ap-
proach.

It is impossible to give an exhaustive account of Rittenberg’s approach here.
His analysis focuses on the Pakhtun people and how their collective will
manifested itself in different situations. The argument is based on the idea of a
“collective [Pakhtun] personality” and its character. The Pakhtuns had some
characteristics which were of essential importance in their self-identification, while
other features were only of subordinate importance. The former, consisting of
their tribal background, constituted the most important source of political motiva-
tion for them. As this background separated them as much from the other Indian
Muslims as from the Hindus, they could join up with the Congress just as well as
with the Muslim League. Islam, on the other hand, was only a secondary feature
in the Pakhtun self-identification. Gradually, however, a perception crystallised
among the Pakhtuns that Abdul Ghaffar Khan’s Khudai Khidmatgars were allied
with a Hindu organisation which stood against the representatives of Islam, the
Muslim League. When in 1946—47 serious communal riots occurred between
Hindus and Muslims in various parts of India, this secondary feature of their self-
identification, Islam, asserted itself and they joined their co-religionists in the
Muslim League.

I cannot help feeling that this argument is rather contrived. Moreover, the con-
cept of a collective Pakhtun personality it too vague to play the pivotal role
Rittenberg has assigned to it in his analysis. Rittenberg tends to explain doubtful
points by referring to the Pakhtun character rather than focusing his research on
the real problem. In practical terms this has sometimes meant that he confirms the
officially accepted views, although they ought to have been questioned. The con-
cept of a collective Pakhtun personality has also prevented him from seeing how
varied the actions and reactions of the Pakhtun people were. Finally he has missed
the important role played by people outside Pakhtun society, notably the officials.

Stated more concretely, the main difference between Rittenberg and myself is
that Rittenberg has concluded that owing to the extraordinary conditions ob-
taining in 1946—47 there took place a massive swing in those years from the
Congress to the Muslim League. While I agree that there occurred a significant
change at that time, I am of the opinion that it was not as drastic as it has been
made out to be. The most drastic changes took place in the quite extraordinary
situation which arose after independence.

Other important differences between Rittenberg and myself will be dealt with
issue-wise as the points arise. Minor ones will generally not be discussed at all.
Nor shall I give any references to Rittenberg, or for that matter to Gupta, where
our accounts coincide, except where I have drawn directly on them.
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Problems for Analysis, Approach and Argument

When in 1975 I began to work on this study, the main influence on my way of
thinking was what could be termed the “Cambridge School.” According to this
school, the gradual withdrawal by the British from the localities and
provinces—or, in other words, the gradual introduction of self-government at
these levels—to the centre, where, however, they were careful to retain control,
was undertaken to minimise the administrative costs for the their Indian empire.
When the British handed over governmental control at the lower levels to elected
representatives, they gained new, more or less enthusiastic supporters for their
rule. This, together with the increasing Indianisation of the civil service, enabled
them to economise in the Indian budget while at the same time the fact that they
retained the control at the centre meant that they could continue to use India for
the requirements of the British Empire. In the wake of the British withdrawal from
the localities and provinces different indigenous élite groups began competing
among themselves to take over the positions which the British relinquished. This
gave the nationalist movement its impetus at the lower levels. The Indian National
Congress got support at the lower levels by allying itself with the group or groups
there, which could best serve its interests. This argument is then further elaborated
and modified according to the findings of each separate study. The fundamental
problems for analysis have been how local issues were integrated in the nation-
wide freedom movement, how the nationalist message reached down to the
grassroot level and how the different levels of politics affected each other.*
As already mentioned, such was also my approach to begin with and to a large
extent I have continued to view and examine the nationalist movements in the
NWFP from this angle. However, in significant respects my perspective has
changed. As my work progressed, particularly during my stay in Pakistan in
1978, I became increasingly fascinated by the relevance my topic has for the
people of the Frontier even today. The political patterns, which were established in
the NWFP in the ’30s and ’40s, have in large parts survived the coming of in-
dependence and the tumultuous post-independence years. Moreover, people feel
that the experiences of that period are still highly relevant. With changing con-
ditions, parties and other political formations may have altered their character
and programmes, but the parties and leaders of today often look upon and present
themselves as heirs of the parties and leaders of the nationalist period. Although
the events of those days—and the myths that have grown up around them—have
mostly been taboo so far as print is concerned, they are still hotly debated by
young and old and serve as sources of inspiration, political motivation and not

* This is obviously only a skeletal summary which does not do the Cambridge School full
justice. Their programme, so to speak, is set out in Seal’s introductory article in Gallagher, Johnson
and Seal. Other works which belong more or less closely to this school are Baker, Bayly, Brown
1972 and 1977, Johnson, Robinson, Tomlinson and Washbrook.
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least defamation. Abdul Ghaffar Khan, his son Wali and their followers are for
example accused of being bad Muslims, a charge which is proved, so their op-
ponents maintain, by their former allegiance to Gandhi and the AINC. The
Muslim League, on the other hand, is accused of having been a British dummy
with no popular support. Thus, it is alleged by some, Pakistan is nothing but a
British creation. During my work this current-day relevance of my topic in-
creasingly influenced me in deciding in what direction to proceed and what struc-
ture to give to my thesis.

I must right away stress that I do not wish to take sides in the political debates
in Pakistan today—beyond wishing Pakistan a prosperous future. 1 do hope,
however, that my work may help to place that part of the discussion, which con-
cerns my period, on a somewhat more factual basis and to cleanse it from the
politically motivated distortions which flourish in both camps.

The result of the change of emphasis, which my work has undergone since 1
began it, could be summed up thus: This study is not so much a contribution to
the general scholarly debate concerning the nature of nationalism in the subconti-
nent as a contribution to the political history of the NWFP and Pakistan; I have
endeavoured to place the NWFP in the all-India context of the period but, rather
than relating my findings to any general comprehensive theories of nationalism in
the subcontinent, I have primarily been concerned with those aspects of the
nationalist experience which remain, in one form or another, alive in Pakistan to-
day.

What, then, are these aspects? A few of the most common allegations based on
the pre-independence history have already been mentioned. The number of such
allegations are legion and I will not attempt any summary of them.’* However, if
should summarise the significance of my work in this context, it could be said to
lie in two fields. First, I have laid heavy stress on “traditional”, “non-nationalist”
forms of political behaviour.® I have done this primarily because they were im-
portant for the nationalist movements but also because this fact is so often for-
gotten in Pakistan today. Every Pakistani knows what stuff post-independence
politics has been made of but they are apt to forget that politics was made of

3 Rushbrook Williams pp. 49—109 and Wali Khan passim give some idea of the arguments
used by the two sides.

¢ People whose behaviour I have described in some detail to illustrate this may sometimes seem
very petty-minded, ludicrous or even crooked. It has naturally not been my intention to depict the
Frontier people of those days as special in these regards. Several of the persons, who in this story
may appear as somewhat dubious characters, I have on closer contact found to be good, decent
people. The most notable example is perhaps Gulab Khan. In the first reference to him tha( I came
across (the handing-over notes by the last British political agent in South Waziristan, quoted in M.
Nawaz to M. Ahmad September 1950 TARC File 748—S.T.B. I) he and his associates in the
Muslim League in Waziristan were described as “the biggest looters” in the agency. When I asked
Askar Ali Shah, who did not have Muslim League sympathies, about Gulab Khan, he said: “He’s a
fine man. Let’s go and see him.” We went and I was immensely impressed by Gulab Khan’s dignity
and intelligence. So is everybody else who knows him.
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basically the same stuff during the freedom struggle. They tend to regard all
freedom fighters as heroes and those who opposed them simply as villains. This
idea of their history has also given them rather a peculiar view of their country’s
difficulties. They are inclined to hope that a leader will appear and solve their
problems for them, rather than themselves tackling the problems which exist in
their society.

Second, although I have emphasised the importance of non-ideological factors
for the nationalist movements, I have not wished to reduce the story to a nihilistic
analysis of social and political structures. On the contrary, during my work I have
felt very strongly that the story does have its heroes as well as its questionable
characters and that their personalities and individual persuasions influenced the
course of events. I have therefore tried to shed some light on what considerations
lay behind the actions of leading politicians at crucial points and have sometimes
allowed myself value judgments of a kind which is perhaps otherwise not com-
monly encountered in scholarly works. More specifically, I have in this context
endeavoured to trace the developments which led up to the question of “India,
Pakistan or Pakhtunistan?” such as it came to exist in my period, to examine what
significance the three alternatives had at that time and to shear off later ac-
cretions. This I have felt to be important because the debate in Pakistan today too
often concerns only who was for Pakistan and who was against it, while the ques-
tion of what they stood for beyond that is ignored. These over-simplified
arguments obviously have political aims. They have led to a distortion of the
history not only of the pre-independence period but also of the everts arising out
of those years. In this way people’s political views have sometimes been coloured
by distorted facts. A revision of this politically inspired historiography is long
over-due. Furthermore, this aspect of my topic should be of particular interest for
today’s Pakistanis as many of the politicians of those days—including the two
main antagonists, Khan Abdul Ghaffar Khan and Khan Abdul Qaiyum
Khan—are still alive and remain influential in Pakistani politics.

The analysis in this work will move between three different levels: first, the in-
dividual political leaders in the NWFP; second, the social, economic and cultural
conditions in Frontier society, which determined the modes of political mobilisa-
tion; and third, the developments “at the centre”, whereby is meant the altering
relations between the Government of India, the AINC and the All-India Muslim
League (AIML). The latter two levels, so to speak, delimited the field on which
provincial politicians, whether they were nationalists or not, could operate.

The origin of nationalism in the North-West Frontier Province will not be dis-
cussed here. It is sufficient to state that nationalism was in the air and, for a varie-
ty of reasons, had immense attraction for large numbers of people. Some were at-
tracted to it for economic reasons, others had considerations of personal power
uppermost in their minds and for many the main attraction was the ideological
content of nationalism. However, whatever the reasons for their nationalism, the
nationalists were, just like their opponents in provincial politics, subject to the
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constraints of their surroundings. Only to a very limited extent was it possible to
make a direct appeal to the ordinary people. Instead, provincial politicians had to
operate through a number of key or élite groups in Frontier society which could
provide them with popular support. So far as their political message was con-
cerned, they had to reduce it to some broad generalities which, on the one hand,
could reach down to the grassroots while, on the other, it did not alienate the key
group or groups on whose support they depended. Aspiring politicians thus had to
find the highest common denominator for the key groups whose support they
sought, the ordinary people these groups brought with them, and themselves. The
most obvious factor which the nationalists could exploit was the fact that they
were all natives of the country while the British were not. Another possibility was
to make an appeal on the basis of language or cultural identities and this was also
done. For many years, nationalism in the NWFP meant simply Pakhtun
nationalism. Yet another factor which they could exploit was religion, notably
Islam.

However, as already indicated, the pivotal role in provincial politics was played
by a number of key groups in Frontier society. These groups had their own in-
terests which were conditioned by the general social and economic developments
in the province, and their political activities were aimed at protecting and further-
ing these interests. In the given historical context, this meant that they either sup-
ported the British or some nationalist movement. As time went on, more and more
of them chose to side either the Congress or the Muslim League. Their choice
depended on how their interests could be fitted into the demands of the different
nationalist parties. Thus this study is to a large extent focused on these key
groups, identifying their interests and examining how they were affected by the
social and economic developments in the NWFP, on the one hand, and by the
changing political situation at the all-India level, the centre, on the other. This
leads us on to the third level of our analysis.

Basically the political interests of the key groups in the NWFP concerned local
questions and provincial politics therefore revolved mostly around local issues but
the developments at the centre to a large extent determined what shape these local
problems would take in politics. Firstly, the entire institutional framework of
provincial politics—municipal committees and district boards, the legislature, elec-
tions, constituencies, etc.—were based on ideas prevailing at the centre and geared
to serving its needs. Secondly and more importantly, the British as well as the
AINC and the AIML constantly endeavoured to use the provinces for their own
needs in the struggle at the centre, seeking allies who in return for concrete
benefits would provide them with support in the provinces. Thus this struggle was
always in one way or other present in provincial politics, too. However, the re-
quirements of the three parties at the centre varied from one time to another and
thus they would at different times exploit different aspects of provincial politics.
This, to use a metaphor, meant that provincial politics received different impulses
from the centre and in consequence the responses also varied. The key groups in
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Frontier society grouped and regrouped, forming alliances among themselves
against other groups, supporting or opposing the government or the nationalist
parties according to the changing situation at the centre and to their own needs.

The range of action of individual provincial politicians was thus rather
restricted. In order to assert themselves they had to manoeuvre in such a way as
to get maximum support—or provoke minimum opposition—among the key group
in indigenous society as well as at the centre. Furthermore, they had to adapt their
programme in a similar manner.

What then about nationalism? Surely a strong desire for political emancipation
was one of the main ingredients in the political mass movements on the Frontier in
the decade before independence? There is no denying this but opposition to
foreign rule and the occurrence of popular upheavals against it do not amount to
nationalism. What makes a political movement a nationalist one is that it
demands the status of nationhood for a given group of people and that this status
be given some form of institutional recognition, such as independence or
autonomy. This demand was raised, in the name of the people, by the nationalist
leaders who, taking the situation in the province and that at the centre into ac-
count, gave their demand such a form as to get maximum support at both levels
without compromising their own idea of the cause they had adopted.

A nationalist movement also needs a nation to represent but on the Frontier
there was no group which could be clearly identified as a nation. Instead a nation
had to be created, a nation with its own symbols, myths, etc. Under Abdul Ghaf-
far Khan’s leadership, the nationalist awakening in the NWFP first took the form
of Pakhtun nationalism. Gradually, however, the Frontier people became divided
into two political blocs, Pakhtun nationalists and Muslim nationalists. The former
belonged to the Congress while the latter joined the Muslim League. But, as
already indicated, the reason why people chose to support the one or the other
should not be sought primarily in their Pakhtun ethnicity or their devotion to
Islam. Usually the explanation is to be found in the position they held in or vis-a-
vis the key groups in Frontier politics. Furthermore, as the situation—in the
province or at the centre—changed, the contents of the two different forms of
nationalism, the way the nationalist leaders interpreted and expounded their
creed, also came to be altered.

However, the provincial leaders were not only mediators constantly trying to
adjust themselves to ever-changing conditions. They were men of flesh and blood,
with their strong and weak points. They were faced with choices not only of
political but also of moral significance. For them, the question was not only how
they and their parties could thrive politically but also how their ideals could best
be furthered. When their political surroundings changed, they had to decide how
far they could adapt themselves politically without compromising their essential
creed. This was, in the final analysis, the factor which determined their political
behaviour and therefore also how they and their parties fared in politics. If they
refused to adapt to the prevailing conditions, they either became politically irrele-
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vant and powerless, or else they could be imprisoned, as they often were, or final-
ly, they could try to find some way of hibernating while waiting for better times.

A few words should also be said on the question of credibility. Obviously, if a
politician made too sharp a turn to adjust to changing conditions, this was bound
to reflect on his credibility. However, it is striking how little practical significance
this problem had. Owing to the dominant mode of political mobilisation, a politi-
cian could move rather freely from one extreme to another without undermining
his own power basis.

Seen from the perspective outlined above, the decade under review can be
divided into three periods. The first (Chapters II and III) covers the years
1937—39, when there was little pressure from the centre. In consequence, provin-
cial politics was strongly local in character and content, and nationalist politics
was very much subject to the idiosyncracies of Frontier society. The second
period (Chapters IV and V) covers the war years when the stakes were higher and
both the British and the nationalists tried to tighten their control over the
provinces. Provincial politics reflected the situation at the centre, where the
struggle intensified, rather than that in the province. As the British were still the
strongest force at the centre, British interests by and large determined the contents
of provincial politics, too. Finally, there is the post-war period (Chapters VI and
VII) when the questions arising out of the impending British withdrawal became
of supreme importance and local questions became almost irrelevant. The role of
the British was reduced to that of an arbiter before whom the other two parties
had to establish their claims. The struggle between these two, on the other hand,
became frantic. The position of the NWFP in this struggle underwent a fun-
damental change and in consequence nationalist politics in the province assumed
an entirely new shape.

Before leaving this subject, a few comments must be made on religion, notably
Islam, which was the basis on which Pakistan was founded. The role of religion in
the politics of the subcontinent is difficult for a westerner to understand. Part of it
can no doubt be explained in economic terms but there remain many features
which go beyond such concepts. The divisions between Muslims, Hindus and
Sikhs, even highly educated and “westernised” ones, are very real. People identify
with their religious community, even if they do not take much interest in their
religion as such. This kind of religious-cultural attachment seems impossible to
analyse in economic or other such relatively clear terms. In this work I shall dis-
cuss the character of the Hindu, Sikh and Muslim communities in the NWFP but
I shall not discuss the causes of communal feeling. Instead I shall content myself
with stating that the Hindus, Sikhs and Muslims were different communities with
their own separate interests, and that communal feelings usually cut across class
and other loyalties. However, without questioning the Pakistani people’s commit-
ment to Islam or the genuineness of Muslim nationalism, I shall point out certain
factors which affected the economic interests of key groups and contributed to
shaping Muslim nationalism and to its ultimate victory.
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Sources

My written sources require little comment. By far the most important for the
reconstruction of the general course of events have been the reports written by of-
ficials. Although there is often an anti-nationalist slant in them, these reports were
written with a view to giving the government the factual background on which to
base its actions and therefore had to be as accurate as possible. Having had access
to a large amount of other material, I do not believe that I have been unduly in-
fluenced by their anti-nationalist bias.

Unfortunately I have been able to find rather little material emanating from the
Frontier Congress. The problem seems to have several explanations. Party offices
and private houses have been raided by the police, government archives have been
split up and moved, and in the process much material has been lost. Moreover, the
leaders did not write much but communicated orally with each other and their
followers. Finally, it is obvious that there exists some material in India which I
have not been able to locate.’

On the Muslim League side, the situation is better. The holdings of the National
Archives of Pakistan and the Archives of Freedom Movement have been invalu-
able. I have also had access to M. Jalaluddin’s remarkable private collection.

As regards newspaper material, I have tried to make a representative selection.
Of the provincial press, the Pakhtun,® which usually appeared thrice a month, was
the mouthpiece of Abdul Ghaffar Khan, while the Khyber Mail, which appeared
three or sometimes four times a week, supported the Muslim League. Of the
papers based outside the NWFP, the Hindustan Times and the Tribune were
Congress papers, while the British-owned Civil & Military Gazette tended to
prefer the Muslim League viewpoint to that of the Congress. I have also gone
through a series of newspaper clippings from the leading All-India Muslim League
paper, Dawn, relating to the crucial years 1946—47.

The written sources have finally been complemented by interviews. Since
human memory is notoriously unreliable and selective, such oral evidence, given
more than thirty years after the events it concerns, can be used only with the ut-
most care. Generally speaking, I have not used thes: interviews to reconstruct the
course of events, except when the oral evidence has been supported by written
sources. Instead they have been used, with observation of the usual rules of
Quellenkritik, to illustrate or underline more general points which I have made. In
a few passages oral evidence has been crucial for the argument. However, I have
accepted such evidence only under special circumstances and with reservations.
For example, if people admit, though unwillingly, to having been responsible for
questionable acts, one has every reason to believe that they were involved in some

7 See e.g. Chapter VII footnote 216. It is noteworthy that the Central Record Office of the
NWFP does not contain any records from my period.

% I have gone through the Pakhtun with the help of friends who have translated for me.
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such act, even if it occurred thirty or forty years ago. One cannot, however, take
the details of such admissions too literally. Sometimes I have given rather full ac-
counts of the oral information I have received but I do not claim that this informa-
tion is entirely correct or reliable. All I claim is that it illustrates or even proves the
general point I have made in that context. Finally, the interviews have been impor-
tant sources of information concerning family and similar matters, on which
people’s memories are generally extremely reliablie in that part of the world.’

® Many of the interviews I have had to make with the help of interpreters. I do not believe this
has meant any serious disadvantage. Except in one or two cases, the interpreters have been highly
competent persons whom I know well and who also know me and my work. Most of the people 1
interviewed did not want me to use a tape-recorder. The quotations from the interviews are
therefore mostly not verbatim renderings of what was said but are taken from my notes. One excep-
tion to this is the long quote from my interview with Faridullah Shah p. 186. Finally, some of the
persons interviewed did not wish their names to appear in print. This I have naturally respected.
Anonymous IV also appears under his real name in contexts which he did not feel to be sensitive.
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Chapter 1
Background

The North-West Frontier Province

The North-West Frontier Province of Pakistan is as the name indicates situated in
the north-west of the country. To the west and north it has an international border
with Afghanistan. In the east it borders on the Gilgit agency, Kashmir and Pun-
jab, and in the south lies Baluchistan.! The area covered by the province is of im-
mense strategic importance as the gateway to the Indian subcontinent. From the
beginning of history Central Asian and Indian Empires have striven to control it
but never has it been completely subdued or fully integrated with any settled
government.?

The North-West Frontier—or simply “the Frontier’—was regarded by the
British as the most vulnerable part of their Indian empire. The first time they came
into direct contact with these tracts was in 1808, when, fearing a French invasion
of India through Persia and Afghanistan, they sent a mission to the Afghan amir.’
It was not until 1849, however, that the Frontier came under British control. The
former rulers, the Sikhs, had been decisively defeated in a brief war and their
dominions, including the Frontier tracts, were incorporated into British India.*

Throughout British rule the foremost concern of the government on the Fron-
tier was security, internally and externally. Social and economic reform was at
best a secondary consideration. This fact coloured every aspect of the administra-
tion of the Frontier.?

The external threat to the Frontier came first of course from Afghanistan, but
far more important was that, whether real or imagined, of the steadily expanding
Russian empire in Central Asia. The internal threat came from the extremely un-
ruly population of the Frontier. Most of all the British feared collusion between
these three, the Russians, the Afghans and the indigenous population.®

' See map 1.

2 Caroe passim.

* On the basis of the information he collected as head of this mission, Mountstuart Elphinstone
wrote one of the most famous books ever written on the Frontier, An Account of the Kingdom of
Caubul.

* For the Sikhs and the British annexation, see Caroe 1973 pp. 286—345; Spain 1963 pp. 37 f,,
101-109.

’ Baha 1978 passim; Spain 1963 p. 163.
¢ Davies 1974 passim.
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Until the end of the Rgj the question where to stop the expansion to the north-
west and how to control the Frontier was the subject of much discussion and con-
troversy in England as well as in India. There were two fundamentally different
schools of thought. The first advocated the so-called “Close Border System.” The
adherents of this school held that the Government of India should not assume
responsibility for any area which it could not administer as a fully integrated part
of the British Indian empire. The extremists of the school regarded the Indus as
the natural border of India and were prepared to withdraw behind that line.
However, most advocates of the Close Border System accepted the border in-
herited from the Sikhs. The problem was only that this left a broad belt of no-
man’s-land between India and Afghanistan. These areas were inhabited by power-
ful, volatile tribes, which might fall into the lap of Afghanistan or Russia. Under
the Close Border System this was to be prevented by diplomatic means.’

The other main school of thought was that of the “Forward Policy.” According
to this school, the British should contain the Russians by extending their own rule
as far as possible to the west and north-west. Some extremists maintained that the
Oxus was the natural border of India. Others spoke of a “scientific border” along
a line from Kabul through Ghazni to Kandahar. All advocates of the school
regarded the vacuum left by the Sikh border between India and Afghanistan as
undesirable and wished to bring this area under closer control.

In 1893 an international border was delineated in a treaty between the British
and Afghanistan. This boundary came to be called the Durand Line after the
British negotiator, Sir Mortimer Durand. This line also left a broad hilly belt in the
west under British suzerainty, although the British could exercise only the most
tenuous control over it. This area was never brought under direct British rule. The
tribes living there were instead given an officially recognised semi-independent
status. In this way there came to exist a double boundary on the North-West
Frontier, an inner one marking the end of the British administration, and an outer
one marking the end of British suzerainty.®

Up to 1901 the Frontier tracts belonged to the province of Punjab. In that year,
however, the unadministered belt and the districts adjoining it were separated
from Punjab and constituted into the North-West Frontier Province. This reform
was part of a new approach to the border problem devised by the then Viceroy
Lord Curzon. The aim of his policy was to bring the Frontier under closer control
by the central government. Under the new arrangements the Government of India
could deal with the Frontier directly through the men on the spot and no longer

’ For British Frontier policy, see Davies 1974 passim; Caroe pp. 346—349, 370—412; Spain
1963 pp. 115—122.

% The exact juridical character of the Durand Line has been the subject of much controversy.
Generally speaking, the British and their Pakistani successors have claimed that it constituted an
international border, while Afghanistan has claimed it only delineated zones of influence. For a
summary of this dispute, see article by Poullada in Embree (ed.), particularly pp. 134—144.
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needed to communicate with them through the Government of Punjab in Lahore.’

Compared with other British Indian provinces the NWFP was very small. It
covered an area of 36,356 square miles, i.e., about three fifths of that of England
and Wales together. Only about one third of this area was under direct British ad-
ministration while two thirds remained unadministered. In 1931 the population of
the administered, or “settled” districts was about two and a half million. The pop-
ulation of the unadministered or “tribal” areas was estimated at about the same
number. '

The Tribal Areas

In the last quarter of the 19th century the British gradually extended their control
over the tribal areas. When the NWFP was set up, the loose arrangements which
had been made for the tribal areas were overhauled and given firmer shape. The
basic features of the tribal administration that was established at this time have
remained the same even until our day.

In the period under review in this work the tribal areas were divided into five
agencies, namely, Malakand, Khyber, Kurram, North Waziristan and South
Waziristan. In each agency the government was represented by a political agent.
His position has been described as “half-ambassador, half-governor”.!! His main
duty was to see that there was no large-scale unrest among the tribes in his charge.
Part of the tribal territory, generally speaking areas which were considered less
important, had not been constituted into separate agencies. In these areas the
functions of the political agents were filled by the deputy commissioners of the
adjoining districts.'?

In the Malakand agency were also included the three so-called “Frontier
States” of Chitral, Dir and Swat. In all internal matters they were under the ex-
clusive jurisdiction of their own hereditary rulers and they remained untouched by
the political developments in India. The same was the case with Amb, a small
state on the border of Hazara district.'”’ These states will therefore not be dis-
cussed in this work.

The relations between the tribes inhabiting the tribal areas and the British were
laid down in official treaties and agreements. The details of these agreements

° Baha 1978 pp. 12—31; Caroe pp. 413—420; Spain 1963 pp. 142—144.

1% Census of India 1931 p. 4. The figure for the settled districts also includes the population of
the trans-frontier posts.

' Spain 1972 p. 25.

' For the tribal areas and their administration, see Ahmed 1977 passim, particularly pp.
23-37, 43—45; Spain 1963 pp. 104—108; Caroe p. 346 ff; Imperial Gazetteer of India . . . North-
West Frontier Province pp. 59, 61, 210—257; Afridi pp. 40—54; Baha 1978 pp. 32—80.

' For Amb, which together with its dependency Phulra, formed the so-called “Feudal
Tanawal”, see Gazetteer of the Hazara District, 1907 pp. 186—201.
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varied but in all essentials they were the same.'* Their basic feature was that the
Government of India undertook not to interfere with the internal affairs of the
tribes. The tribes paid no land revenue or other taxes and were not subject to
British Indian law. Instead, they remained free to lead their lives according to their
own customary law, riwgj."* In some fields, however, the government imposed
limits on the freedom of the tribes. They were not aliowed to harbour outlaws who
had fled from the settled districts, but this was a rule which conflicted with their
ideas of hospitality and which was therefore often broken.'® Further, the tribes un-
dertook not to raid in the settled districts. This, too, was a rule which the tribes
often ignored.'” They also had to keep open the passes in their control and certain
roads through their territories.

In return for complying with these rules the tribes were paid cash subsidies.
Such allowances could be paid either to a tribe or some sub-section of a tribe as a
whole, or individually to influential men, who were supposed to maintain order in
the tribe. If a tribe did not fulfill its agreements with the government, the subsidies
were withheld in part or in roto.

A very loose control was maintained over the tribal areas by the government
with the aid of militia forces and tribal levies. The recruitment of tribesmen to
these forces also served as a form of subsidy to the tribes.

If, or rather when, these means did not suffice to maintain order on the border,
the government resorted to punitive expeditions.'® After World War I bombing by
aeroplanes was found to be a cheaper method of bringing a truculent tribe back to
order.

A serious complication for the British was that the tribes never severed their
connections with the tribes on the Afghan side of the Durand line or gave up their
interest in Afghan affairs. Nor did Afghanistan break its ties with the tribes on the
British-Indian side. On the contrary, they looked upon them as being in one sense
or another within an Afghan zone of influence and paid subsidies to them in much
the same way as the British, though presumably on a much smaller scale.

14 The relevant treaties and agreements (including those with the Frontier States) as well as their
background are found in Aitchison pp. 387—633.

15 An exception was Kurram, which had a semi-settled status. The land was subject to revenue
and the people to several British-Indian laws.

'* For some figures, see Spain 1963 p. 187 f.

17 In 1919, the year of the Third Afghan War and a very tumultuous one, there were in all 611
such raids into the settled districts excluding Hazara. 298 persons were killed, 463 kidnapped, 392
wounded and Rs. 3,000,000 worth of property lost. The casualties of the raiders amounted to 119
killed, 80 wounded and 40 captured. In the period 1920/21—1937/38 there were in all 1,138 such
raids. Spain 1963 p. 186 f. See also below Chapter II footnote 124.

'® In the period 1849—1902 fifty-five such expeditions were undertaken. The number of troops
involved varied between 280 (Utman Khel expedition in 1878) and 40,000 (the expedition against
the Orakzais and Afridis in 1897). Imperial Gazetteer of India . . . North-West Frontier Province
pp. 80—82. According to Spain 1963 p. 174, punitive expeditions were equally frequent in the twen-
tieth century.
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At the samt time as the NWFP was created, Lord Curzon also initiated a new
policy for the tribal areas. This policy could be described as a modified version of
the Close Border System. The military presence in the tribal areas was reduced to
a minimum but at the same time communications were improved so that the
military could take more effective action if necessary. Finally, the tribal subsidies
were increased.

This system functioned reasonably well until after World War I, but when in
May 1919 Afghanistan attacked India, it broke down. Large sections of the tribes
were carried away by a mixture of enthusiasm for the Afghan cause and the hope
for loot. Militia forces in tribal territory mutinied, large parts of Waziristan had to
be given up to the Afghans and the Khyber Pass was closed by tribal war parties.
In the end, however, the Afghans were defeated and before long the British
managed to reassert their authority over the tribal areas.'”

The events of this war, the Third Afghan War, made it clear that once more a
new system had to be devised to control the border. Large military forces were
stationed at Razmak and Wana in Waziristan and military roads were built link-
ing Wana, Razmak and Miranshah. The organisation of the militia and the tribal
levies was completely overhauled and placed on a much firmer basis. A railway
was built through the Khyber Pass.?

This was the system in force in the period under review in this work. The British
liked to call it “the policy of peaceful penetration” while the nationalists looked
upon it as a new version of the old imperialist Forward Policy. To begin with it
was successful but this was not to last. In the latter half of the 1930s the British
were faced with one of the most serious revolts they ever had to deal with on the
Frontier. The scene of action was North Waziristan and the igniting spark was the
“Islam Bibi case”. Late in 1935 a young Hindu girl eloped with or was abducted
by a Muslim man, who converted her to Islam, named her Islam Bibi and married
her. The girl’s Hindu relatives took the matter to court, which resulted in the court
ordering the girl to be returned to them. This led to communal disturbances over
the whole Frontier. The most serious consequence was the rise of the Fagir of Ipi,
who from this time to his death in 1960 was the most notorious outlaw on the
Frontier. In 1936, after having raised a large lashkar (tribal war party) with which
he treatened the district of Bannu, he demanded the return of Islam Bibi to her
Muslim husband. The British counter-measures only led to an escalation of the
troubles. Within a year the British found themselves forced to undertake an ex-
pedition involving 32,000 regular troops and 5000 men from the militia forces.

The Fagir of Ipi escaped, however, and the unrest continued on varying scales for
the next two decades.?

'* For this war, see Baha 1978 pp. 100—105; Spain 1963 p. 150 f.; Swinson pp. 267—284.

20 Report on the Administration of the Border of the North-West Frontier Province 1936—37
pp. 15—-20; Spain 1963 pp. 151—154.

*' Spain 1963 pp. 184—186; Swinson pp. 327—332; Coen p. 203 f.
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The tribal arcas were not under the provincial government’s authority but were
placed directly under the Government of India, which exercised its powers
through the Agent to the Governor-General. This office was always held by the
governor, prior to 1932 the chief commissioner, of the NWFP and therefore the
distinction was somewhat unreal. However, when representative reforms were in-
troduced, the distinction became significant. The authority of the ministers was
confined to the settled districts and the tribal areas remained under the central
government. In the settled districts the governor had to act on the advice of the
provincial ministry but in questions regarding the tribal areas he was responsible
only to the Government of India. This enabled the British to keep Indian politics
and nationalist politicians out of the tribal areas for most of the period under
review. In their internal affairs the tribes remained as free as before and their
politics continued to be governed by traditional tribal feuds with few other over-
tones. Only after World War II did this change and therefore the tribal areas will
by and large be ignored in the next few chapters. Instead our attention will be
focused on the settled districts.

The Settled Districts

Basically the settled districts of the NWFP were administered in the same way as
other provinces of British India. At the head of the provincial government was a
governor, who resided in Peshawar. The fundamental administrative units were
the districts over which deputy commissioners presided. At the time of its creation
the province comprised five districts, Hazara, Peshawar, Kohat, Bannu and Dera
Ismail Khan. In 1937 Peshawar district was divided into two, Peshawar and Mar-
dan. All districts except Hazara were named after the towns in which the district
head-quarters were situated. The head-quarters of Hazara district was situated at
Abbottabad.?? The districts were further subdivided into tahsils.

However, owing to the government’s special consideration for security on the
Frontier, the administration had some features which were peculiar to the NWFP.
One such peculiarity was that all key officials, i.e., the governor, deputy com-
missioners and political agents, were recruited from the Indian Political Service,
not the Indian Civil Service.??

22 For a description of the different districts, see /mperial Gazetteer of India ... North-West
Frontier Province pp. 126—209.

B The officers of the Indian Political Service could be employed in three different fields. First
there was the Political Secretariat which under the direct charge of the Viceroy, controlled the ac-
tivities of the officers in the field. Secondly, they were employed for the quasi-diplomatic and con-
sular British representation in the Indian states and certain other places such as Aden and Kabul.
Thirdly, the Political Service provided the senior administrators of the NWFP and Baluchistan.

Seventy per cent of the members were recruited from the Indian Army and thirty per cent from
the Indian Civil Service. In later years some members, particularly in the NWFP and Baluchistan,
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The provincial budget always showed a deficit. There were several reasons. The
NWFP was a poor province, even by Indian standards. The administrative costs
were very high, particularly for the maintenance of law and order. In order not to
upset the population the land revenue assessment was low, especially in areas
abutting on tribal territory, where the government granted so-called frontier
remissions. These remissions were conditional on good behaviour and help to the
government against raiders from tribal territory.?

To make up for the provincial deficit the central government paid an annual
subsidy to the NWFP. In the first few years under study in this work this subsidy
represented about two thirds of the provincial government’s receipts.?

In the administration of justice the executive was given extraordinarily wide
powers at the expense of the judiciary through the Frontier Crimes Regulation.’
This regulation contained a number of drastic provisions, which were thought to
be suited to the ethos of the Frontier people and capable of compensating for the
inadequacies of British legal concepts in this turbulent society. It empowered
deputy commissioners to refer civil as well criminal cases to “councils of elders”
or jirgas. The members of such a jirga were appointed by the deputy com-
missioner under whose jurisdiction the case in question fell. The jirga members
had no legal training but were men of standing in indigenous society, who could be
expected to be well acquainted with the case and who could sound local people

were recruited from the Indian Police and the Provincial Civil Services.

The Political Service never got Indianised to the same extent as other services. Out of 124 of-
ficers actually serving in 1947 only 17 were Indians, 12 of whom were Muslims, 4 were Hindus and
finally there was one Sikh. A large share of these Indians served on the Frontier; hence the high
proportion of Muslims. Coen pp. 4 f., 38, 54 f. For the “Politicals” serving on the Frontier, see also
op. cit. pp. 169—217.

 Baha 1978 pp. 28—30. The table below also illustrates this point.
Selected items of expenditure in the years 1934/35—36/37.

Item Average sum spent per year (Rs.)
Civil Works 3,236,000
Police 3,186,000
Education 2,122,000
General administration 2,015,000
Medical 631,000
Agriculture 213,000
Public Health 131,000

(Source: Cunningham to Laithwaite 20/11/41 Enclosure 2 IOL R/3/1/49.)

”. The annual subsidy amounted to Rs. 10,000,000. In the period 1937/38—39/40 the total
receipts of the provincial government averaged Rs. 18,179,000. Cunningham to Laithwaite
20/11/41 Enclosure 1 IOL R/3/1/49.

¢ Although it mainly deals with the post-independence period, Berry passim gives a good com-

prehensive acocunt of the Frontier Crimes Regulation, its origin, functions etc. See also Spain 1963
pp. 353-355, 376 f.
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discreetly about it. The civil cases that were referred to jirgas concerned disputes
which were likely to lead to murder or some other serious crime. Often a trans-
border tribe would be involved in such a case. In criminal cases, trial by jirga was
often resorted to if the deputy commissioner felt that although the guilt of the ac-
cused seemed evident, it would be difficult to obtain a conviction in an ordinary
court of law. The decision of a jirga was only recommendary and the final deci-
sion lay with the deputy commissioner. If he was not satisfied with the findings of
a jirga, he could refer the case to a new one. There was no right of appeal against
sentences passed under this regulation, but it was common to petition the gover-
nor for a revision. The maximum sentences which could be passed were fourteen
years’ rigorous imprisonment or transportation for life.

Another striking feature of the regulation was that in cases where no individual
culprit could be found, collective punishments could be inflicted on villages, tribes,
clans, etc. A common way to deal with a recalcitrant trans-border tribe was to
“blockade” it, which meant that all members of the tribe whom the government
could lay hands on in the settled districts were put in jail, their property was con-
fiscated and the tribe itself was debarred from any contact with the settled dis-
tricts.

In official circles the Frontier Crimes Regulation was regarded as essential for
the maintenance of law and order and particularly for the control of the tribal
areas. In non-official circles, on the other hand, it was strongly criticised owing to
the large measure of arbitrariness it allowed and because innocent people could be
punished for the crimes of others. In connection with the introduction of political
reforms in 1932, the provisions for trial by jirga were suspended except in certain
cases, in which residents of tribal areas were involved.”’

Security considerations also made the British chary of introducing reforms
which could disturb the stability of the Frontier. Instead they concentrated on
preserving the existing social order. This, together with the strong conservatism of
the Frontier people, made the NWFP one of the most underdeveloped parts of In-
dia. There was hardly any industrial development.?® The achievements in educa-
tion were also humble. The rate of literacy in 1931 was only 5.6 per cent and the
“western-educated class” was exceedingly small, the rate of literacy in English
being as low as 1.5 per cent.”

It was, however, in the political field that the British caution was most in
evidence. When representative reforms were introduced in other provinces, the
NWFP continued to be ruled in the old way by officials. Instead of entrusting any
responsibilities to elected Indians, the British pinned their faith on their own ad-
ministrative efficiency and the British sense of justice as the factors which would

2" Report on the Administration of Criminal Justice in the NWFP 1935 p. 8 and 1940 p. 10.
8 See below p. 62 f.
B Census of India, 1931, p. 156.

31



solve social and other conflicts in Frontier society. During the first eighty years of
their rule, Frontier society underwent significant changes but there was no cor-
responding change in the governmental system. This was to have far-reaching
political consequences.

Religious Communities

The vast majority, or to be exact, 91.8 per cent of the population of the settled dis-
tricts were Muslims in 1931. The only other communities that mattered, apart
from the Europeans, were the Hindus and Sikhs, who constituted 5.9 and 1.8 per
cent respectively of the total population.’®

Most Muslims were Sunnis but there existed pockets of Shias here and there.
The strongest one was in the Hangu tahsil, Kohat district, where large numbers of
the Bangash tribe were Shias.’! The relations between Shias and Sunnis were often
troubled.

The Muslims were mostly agriculturists of one kind or other.’? They were
strongly underrepresented in the commercial life of the province. They lagged far
behind the other communities in education. The rate of literacy among the
Muslims was less than a tenth of that among the Hindus and Sikhs. Thus out of a
total of 117,438 literate persons in 1931, less than half, or 48,395, were
Muslims.” As a result, the Muslims were also under-represented in occupations
requiring western education, notably the professions and the higher ranks of the
bureaucracy. Thus, for example, out of 295 pleaders practising in the province in
1939, 147 were Muslims and 147 were Hindus or Sikhs.** Out of slightly less than
200 gazetted officers employed in the province, 140 were Muslims, 49 were Hin-
dus or Sikhs, and the rest were Europeans or Anglo-Indians.*

The Hindus were usually immigrants or descendants of farily recent im-
migrants. They were mostly shop-keepers, moneylenders, traders, etc. Sixty-five
per cent of them lived in urban centres.’® Bannu town had a Hindu majority and in
Dera Ismail Khan town the Hindu share of the population was as large as 42 per
cent.’

The distinction between Sikhs and Hindus was not sharp in the NWFP.
Generally speaking, the Sikhs followed the same trades as the Hindus and they
often had the same immigrant background. Their numbers were inflated by the

® Op. cit. p. 196 a.
3 Op. cit. p. 191.
2 Op. cit. p. 188.
¥ Op. cit. p. 158.
Figures based on the names found in NWFP Government Gazette 24/2/39 Part IV. One
name could not be clearly identified either as a Hindu or a Muslim.
% See Appendix I.
% Census of India, 1931 p. 43 and p. 192.
’7 Op. cit. Table V.
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large number of Sikh troops stationed in the province. It could also be mentioned
that many Sikhs were in other kinds of government employment.*®

The minorities were looked down upon by the Muslims as idolators and also
because of their occupations. But owing to their wealth, education and oc-
cupations many Hindus and Sikhs were very influential in the life of the province.

The overwhelming numerical Muslim dominance had the effect that politics in
the NWFP could not be coloured by communal rivairy to the same extent as in
other provinces. However, the Muslim under-representation in commerce, the
professions and the senior branches of the bureaucracy was a factor of great
potential significance. Moreover, the social and cultural cleavage between the
Muslims and the minorities was at least as wide as in other parts of the subconti-
nent.

Pakhtuns and non-Pakhtuns

Much more important than religious differences were, for most of the period
under review, the divisions which existed between the dominant ethnic group in
the province, the Pakhtuns, and the other ethnic groups.

The people, who in this work are called ‘Pakhtuns’, are also known under other
names. ‘Pathan’, the term most commonly used in English, was originally their
Hindustani name. ‘Afghan’ is an appellation widely used by the Pakhtuns
themselves. I have chosen to use the term ‘Pakhtun”, because, together with the
dialectical variant ‘Pashtun’, the Pakhtuns themselves use it and because it is now
increasingly being used also in English, and finally because it is least apt to lead to
misunderstandings or controversy.

The Pakhtuns are intensely ethnocentric and take immense pride in their
Pakhtunhood. “The very name Pakhtun spells honour and glory” wrote the poet-
warrior Khushal Khan Khattak in the 17th century®® and the Pakhtuns one meets
today say much the same. They also tend to show a corresponding degree of con-
tempt for non-Pakhtuns.*

The term ‘Pakhtun’ as a definition of an ethnic group is, however, not
unambiguous.*’ The most generally accepted criterion, among scholars and cen-

8 Op. cit. pp. 191—195.

* Quoted from Caroe p. 238.

* Other people in the subcontinent sometimes ridicule the Pakhtuns for their ethnic pride. The
following story was told to me by a Bengali. One day a Bengali and a Pakhtun were talking about
the Holy Prophet and extolling his virtues. The Pakhtun said that the Prophet was perfect in’every
respect—except one. “What is it you are saying,” exclaimed the Bengali, “do you mean that the
Holy Prophet had some fault? That would imply that God is not faultless!” “Yes,” replied the
Pakhtun, “God does have one fault.” “But what could that be,” enquired the shocked Bengali. “He
did not choose a Pakhtun to be his Prophet,” was the answer.

4! This discussion is based mainly on Barth pp. 22—30; Ahmed 1977 pp. 11-20; Ahmed 1980
pp. 81—88. Both Barth and Ahmed write that a Pakhtun must be a Sunni but this would exclude a
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sus officials as well as all those who claim to be Pakhtuns, is no doubt that all
genuine Pakhtuns can trace their descent in the male line, through one of the
Pakhtun tribes, to a common putative ancestor, Qais. To this could be added two
more criteria which would be prominent in any definition Pakhtuns would make
of themselves. A Pakhtun must be a Muslim. Qais is believed to have lived at the
time of the Prophet and to have been converted to Islam by him. The Pakhtuns
take great pride in having been Muslims right from the beginning. Secondly, there
is Pashto. Pashto is the language of the Pakhtuns but in this context the term also
includes an entire code of behaviour usually called Pakhtunwali. Its most striking
features to an outsider are badal and melmastia. Badal enjoins on a Pakhtun to
take revenge for every hurt or insult and to avenge every kinsman who is killed.
Melmastia is the obligation to offer protection and hospitality to every guest. Ow-
ing to these rules the Pakhtuns have on the one hand won wide fame for their
overwhelming hospitality but on the other hand they have become notorious for
their endless blood-feuds.*? Other features of Pakhtunwali, which are of greater
political significance, will be discussed in a different context.

A complicating factor is that there exist among the Pakhtuns groups of people,
such as village artisans and various kinds of dependent cultivators, who have no
place in the Pakhtun genealogies. Thus they cannot be regarded as Pakhtuns in
the strict sense. They are, however, deeply imbued with Pakhtun culture and
values. Moreover, as clients of one Pakhtun or other they have a place in the
Pakhtun polity. If asked by an outsider, they will state their patron’s tribe as
theirs.*?

The NWFP was regarded as the Pakhtuns’ own province but, whatever defini-
tion one uses, far from all inhabitants were Pakhtuns. In the tribal areas the
Pakhtuns constituted an overwhelming majority, in the central districts, i.e., Mar-
dan, Peshawar, Kohat and Bannu, they occupied a dominant position, in Dera
Ismail Khan their position was much weaker and in Hazara the Pakhtuns were a
small minority (Tables 1 and 2). The dominant position of the Pakhtuns in the
central districts was strengthened by the fact that almost all land was held by
Pakhtuns.* In Hazara, on the other hand, the Pakhtuns had largely given up

large proportion of the Bangash tribe and the entire Turi tribe, both of which are generally
recognised as Pakhtuns (see e.g. Census of India, 1921, p. 249 and p. 252 f.).

A modern-day, politically motivated definition can for instance be found in Khan p. 104:
“. .. we consider all those Pakistan nationals who live in or who have any past or present associa-
tion with the N.W.F.P., ex-States or tribal areas, irrespective of their original place of birth, caste,
creed, language or political affiliations, as brother-Pakhtoons . ..”

“* According to Ahmed 1980 passim, the central features of Pakhtunwali are tarburwali
(agnatic rivalry, see below p. 56 f.) and tor (the preservation of the honour of women). For
Pakhtunwali, see also Spain 1963 pp. 63—69; Kieffer passim; Janata and Hassas passim.

4> Barth p. 30; Ahmed 1977 p. 14.

** Thus, for example, in the 1920s 86 per cent of the total cultivated area in the Charsadda
tahsil of Peshawar district was owned by Pakhtuns (Wylie 1926(a) p. 18), in the Mardan fahsil the
figure was 84 per cent (Wylie 1926(b) p. 16), in the Swabi tahsil 84 per cent (Wylie 1927), in the

Nowshera tahsil 77 per cent (Wylie 1929(a) p. 18), and in the Peshawar tahsil it was 80 per cent
(Wylie 1929(b) p. 21).
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Table 1. Proportion of Pakhtuns as defined for Census purposes by districts

District Per cent
Hazara 8.14
Peshawar (inc. Mardan) 46.2
Kohat 62.68
Bannu 59.10
D.I. Khan 25.18
TOTAL 37.32

(Source: Census of India, 1931 p 5 and p 231.)

Table 2. Proportion of Pashto-speakers by districts

District Per cent
Hazara 4
Peshawar (incl. Mardan) 80
Kohat 79
Bannu 84
D.I. Khan 20
TOTAL 53

(Source: Census of India, 1931 p 177.)

speaking Pashto and had instead adopted the language as well as the culture of
northern Punjab.*’

The Pakhtuns were usually agriculturists and lived in rural areas. Another very
common source of livelihood among them was service in the armed forces.* In
the towns non-Pakhtuns, often Hindus, played the leading role.

The non-Pakhtuns were a mixed lot. Most numerous were the Awans.
Other large groups were the Gujars and Jats. In the Pakhtun-dominated areas
they were usually tenants on the estates of Pakhtuns.*” Culturally these groups
tended to be oriented toward Punjab.

As already indicated, the division between Pakhtuns and non Pakhtuns was of
crucial importance in provincial politics for most of the decade under review here.
Pakhtun nationalism constituted the core of the political awakening in the 1930s.
This meant that the appeal of the movement was confined to the Pakhtuns and
those who could identify with Pakhtun culture and values. Other ethnic groups
remained passive or were openly hostile. '

43 Caroe p. 339.

¢ Census of India, 1931 p. 201. The proportion of Pakhtuns having “Agriculture and military
service” as their occupation was 79.3 per cent. Op. cit. p. 125.

47 Census of India, 1931 p. 203; Wylie 1926(a) p. 19, 1926(b) p. 16, 1927 p. 21.
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Brief Social and Economic History of Pakhtun Society

The Pakhtun Tribal Society

To identify the forces underlying the political developments under study in this
work we must begin by giving a brief description of the social and economic
history of the Frontier in the preceding four or five centuries. Our account will
deal mainly with the Pakhtun areas and particularly the Vale of Peshawar. One
reason is that they are best covered by my sources. Furthermore, the political
awakening on the Frontier began among the Pakhtuns in Peshawar and Mardan
districts and the political activities of other groups, within or without Pakhtun
society, were basically only reactions to the developments there.

Little is known of the origin and early history of the Pakhtuns.*® Today they are
found mainly in the southern and eastern parts of Afghanistan, the NWFP and in
the northern parts of Baluchistan. Although these areas have never constituted a
political unit, there exists among the Pakhtuns an awareness that this is their land,
the land of the Pakhtuns, for which they have the name Pakhtun Khwa.*

Most of the Pakhtun tribes of the Frontier probably came there as conquerors
between 1000 and 1500 A.D.*® They supported themselves on cattle breeding and
increasingly on agriculture.’! To begin with their society was based on tribal prin-
ciples. In large parts of the tribal areas these principles have survived to our day.
The essential features of a tribal society, in the sense the term is used here, are:
1.—Its composition is segmentary and based on tribes, clans, sections, etc. This
segmentation coincides with the real or putative genealogy of the tribes; 2.—There
is no strong central authority; 3.—It is comparatively egalitarian and there is no
distinct stratification as regards wealth, status and power.*’

The Pakhtuns are divided into a large number of tribes, which in their turn are
subdivided on the basis of descent into a bewildering multiplicity of clans, sub-
clans, sections, and so forth. Descent is counted strictly in the male line. The
various tribal branches are often named after the ancestor beginning the line by
adding the ending -zai to his name (as in Mohammadzai, a leading tribe in
Peshawar district), or by putting the word khel after it (e.g. the Adam Khel
Afridis, who control the Kohat Pass between Kohat and Peshawar), or simply by
adopting the ancestor’s name as the name of the tribe (e.g. the Mahsud tribe in

*® Some believe the Pakhtuns have lived in the surroundings of Peshawar since the days of
Herodotus, others that their settlement there is of a much more recent date. For a summary of the
discussion of this question, see Ahmed 1980 Notes Chapter 3 Note 1.

* Khan p. 1.

%0 Caroe 1973 pp. 151—192; Kieffer p. 165; Gankovsky pp. 130—132.

! Gordon p. 6.

32 This definition is based on Ahmed 1977 pp. 13—16; see also Ahmed 1980 passim and Ahmed
1976 pp. 73—83. The terms ‘tribes’ and ‘tribal’ will also be used in a different sense in this work,
namely to denote the people inhabiting the tribal areas and things pertaining to them. It will be clear
from the context in which sense the term is used.
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Figure 1. Malik Shahzada’s genealogy. From Ahmed 1977 p 15.

South Waziristan). The kor represents the lowest level in the tribal structure, i.e.,
the individual household, in which, however, three or four generations may be
represented.>? These divisions constitute the foci of the tribal Pakhtuns’ loyalty. If
we take the case of a tribesman living today, one Malik Shahzada, whose
genealogy is shown in figure 1, his first loyalty is to the Musa Kor sub-section, his
second to the Shati Khel section, then there is the Wali Beg sub-clan, and so on as
illustrated by Figure 2. Unfortunately this rather simple pattern is complicated by
factional divisions within the lineage groups. The significance of this will be dis-
cussed in a different context.’* Finally it should be added that the state of
Pakistan, which as Malik Shahzada’s widest loyalty is symbolised by the outer-
most circle on Figure 2, did of course not exist in the period under review in this
work. In fact, the subject of this study is to a large extent how that loyalty came
into being.

Broadly speaking, there existed in the old tribal society three categories of full
members of the Pakhtun community: khans, who were the senior chiefs of the
tribes and clans; maliks, i.e., leading men of families (in the broader sense of the

5} For the Pakhtun tribes, their genealogies and subdivisions, see e.g., Spain 1963 pp. 39—58
and Caroe pp. 2—24.
4 See below p. 56 f. and p. 170 fT.
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Figure 2. Malik Shahzada’s political loyalties. From Ahmed 1977 p. 16.

word); and dgftaris, the ordinary full members of the tribe. In spite of the
existence of these three tiers the Pakhtun tribal community was originally
markedly egalitarian. The khans and maliks “were in fact no more than leaders of
the tribesmen in war and their agents in dealing with others; they possessed in-
fluence rather than power”.’* Decisions concerning the tribe’s collective actions
were taken by the jirga, a tribal council. The composition of a jirga could vary
considerably and there existed jirgas, which could be more or less firmly establish-
ed, at different levels of the tribal structure. The general idea of the system was
that each Pakhtun should have a say in the tribe’s affairs. The dgftaris paid no
tribute, revenue or other dues to the khans, maliks or any-one else. Their duties to
the community were confined to participation in the military operations decided
by the jirga.*

The land tenure system was one of extreme egalitarianism. Each tribe had a
specified area of land which was further subdivided into smaller units for the
various tribal segments down to the bakhra, the plot or plots of an individual
Pakhtun. The khans and maliks could not lay claim to larger shares than the
others. Their special position and responsibilities might be recognised by granting
them some land from the tribe’s common land, perhaps enough to give them some

3 Baha 1978 p. 135.

% For the Pakhtun tribal society, see Baha 1978 p. 132—135; James 106 ff.; Ahmed 1976 pp.
74-76; Ahmed 1980 pp. 88—100.
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semblance of power, but otherwise their shares were calculated in the same way as
those of the ordinary dagftaris.

A very special feature of the land tenure system was vesh, i.e., a periodical
redistribution of the land. This was a very complex phenomenon, the details of
which we cannot go into here. The general idea was to maintain the equality of the
tribesmen. Whatever injustices had occurred on earlier occasions would in the
long run be rectified by this system of regular redistribution, which was under-
taken at intervals varying from three to thirty years. The question which land
should go to whom was decided by casting lots. This redistribution involved large
tribal segments and was not only a matter of redistributing individual shares. This
meant that entire sections had to move in corpore to the new lands allotted to
them.*’

The khans, maliks and daftaris were the full members of the tribe but the
Pakhtun tribal society also comprised other categories. First among them the
religious leaders must be mentioned. Although Islam recognises no special
priesthood, there existed in Pakhtun tribal society, as elsewhere in the Muslim
world, a rich variety of people with a special religious status. Some of them were
of Pakhtun origin and thus Pakhtuns in the full sense. Others were not but
nevertheless they occupied a respected place in Pakhtun society.*®

Another category were the dependent cultivators, usually known as hamsayas
or fakirs, who cultivated land belonging to full Pakhtuns.*

Yet another category were the village artisans, such as weavers, barbers and
potters. All these occupations were hereditary. Their status was low.*

The Feudalisation of Pakhtun Society

In its essential features the tribal system has survived to our day in large parts
of the tribal agencies of the NWFP. Generally speaking, the more remote, in-
accessible and barren the area, the less the tribal structure has changed. Converse-
ly, in the easily accessible, fertile plains it soon underwent fundamental change
and in its place a feudal society began to emerge.

The term ‘feudal’ is used here in rather a wide sense. By a feudal society is
meant one which is dominated by a small class of landlords. Their dominance is
based on two factors. The first is their control of large areas of land, through
which they get power over tenants, and wealth which in turn gives them influence

7 For a good summary of the vesh system, see Gordon pp. 6—11; also Spain 1963 p. 84,

¢ Baha 1978 p. 135; North-West Frontier Province Gazetteer, Peshawar District, 1931 Part A
p. 155 1.

% James p. 112; Gordon pp. 13—19. See also below p. 43.

% James p. 113. See also below p. 43.
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over people living outside their own domains. Secondly, the authority of the state
is not centralised but dispersed and largely delegated to landlords.®

Several factors contributed to the transformation of the Pakhtun tribal society
to a feudal one. Many tribal leaders exploited their position to extend their powers
far beyond that which they traditionally enjoyed. The most important factor,
however, was probably that the Frontier was brought under varying degrees of
control by the Mughals, Durranis and Sikhs. This meant that the Pakhtuns were
placed under a central government, which tried to regulate their society to its own
needs. Generally speaking, the interests of the government were confined to the
collection of tribute and revenue, but this was a revolutionary innovation on the
Frontier with far-reaching consequences. The foreign rulers did not set up any ad-
ministration of their own but usually dealt with the people through the tribal
leaders. The revenue was farmed to the khans and most influential maliks and the
ordinary maliks became responsible for the collection of revenue from their
families. In this way, rather than representing the tribe, the khans and maliks
came to represent the state vis-a-vis the ordinary tribesmen.®’

In return for their services and support the tribal leaders were given various
favours, normally in the form of land grants such as jagirs on which they paid
little or no revenue, or else their land could be recognised as inam, which meant it
was made exempt from all revenue.

The tribal leaders also had ample opportunities to extend their ordinary
holdings. Vesh fell into desuetude. At the time of the British annexation many
khans possessed large private estates.

A noteworthy indication of this transformation of Pakhtun society is that the
term ‘khan’ no longer means primarily ‘chief’. Instead the word has assumed the
meaning of ‘landlord’, though, when asked about it, Pakhtuns often stress that a
khan must command respect on account of his family as well as his personality.®

The crucial difference between a tribal society and a feudal one, in the sense I
have used the terms, is that in the former the tribal segments constitute the bases
of political mobilisation, whereas in the latter the estates and their dependents are

¢! The term ‘feudal’ is apt to provoke disputes among scholars. I have nevertheless used it here
because the alternatives which exist, such as different elaborations of the term ‘peasant society’, do
not seem any better. The term ‘feudal’ is at least commonly used, by laymen as well as scholars, to
denote a society of the kind described here and appears frequently in this sense in my sources and
in the existing literature on the North-West Frontier.

In Pakistan the term ‘landlord’ is sometimes used in a derogatory sense signifying only the very
biggest landowners. This is not the meaning I attach to it. In my analysis the term simply denotes
a person owing enough land to let it to others and live on the rents.

"2(1)’0; ;his and the next few paragraphs, see Gordon pp. 5—30; James p. 108 ff.; Ahmed 1976
pp. 20-22,

." B_ased on talks with various Pakhtuns. Cf. Barth p. 73 ff. The term malik is today used
primarily of different kinds of leading men in the tribal areas.
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the key units in politics. I have stressed this distinction in order to avoid the confu-
sion which often surrounds these terms in connection with Pakhtun politics.
Politicians® and political analysts®® tend to talk in terms of ‘tribe’, ‘tribal’ and so
forth just because they are dealing with Pakhtuns. This can, however, often be
very misleading. Although some features of the old tribal order survived, the
society of the settled districts was essentially of a feudal nature in the period under
review in the following chapters. The prevailing feudal conditions and the colonial
administration superimposed on this society provided the basic framework for
rural politics.

The British Impact

On the Frontier as elsewhere in India the British, through the so-called
settlements, laid down rules concerning land ownership, rents and payment of
revenue. The settlements were partly an attempt to codify existing rights but they
also introduced important innovations.*® We need not here concern ourselves with
the various categories of owners and tenants which were given formal recognition.
Instead we have to identify the politically significant groups, which emerged as a
result of these reforms, and the factors which determined the relations between
them. For this purpose the rural population in the period under review can to
begin with be divided into three different classes, namely landlords, cultivating
proprietors and tenants. The number of regularly paid agricultural workers was
very small.®’ No sharp distinction can be made between the three above-
mentioned classes. Some of the cultivating proprietors undoubtedly let part of
their land to others and thus had much in common with the smaller landlords.
Others no doubt rented land in addition to cultivating a small plot of their own.
Table 3, however, gives a rough idea of the proportions between these classes.

Many of those who have been included among the non-cultivating proprietors
in the table probably owned very small plots, which they had let to others, while
they themselves found some other form of employment. However, very broadly
speaking, the non-cultivating proprietors could be taken to represent the class of
landlords who will play a leading part in this study.

As Table 3 shows, the cultivating proprietors were the largest group in rural
society, followed rather closely by the tenants. However, only 44 per cent of the

 See e.g., the Nawab of Teri in Appendix II under Teri North Muslim Rural.

® Thus Rittenberg, although he several times stresses that land ownership was the basis of
political power, for example in summing up his findings, also writes: “Even those men who made
the transition from tribal chief to modern political organiser did not divert themselves entirely of
their tribal heritage.” (Page 7.)

% For a summary of the settlement operations on the Frontier, see Baha 1978 pp. 132—164.

87 Memorandum by the Revenue Commissioner, North-West Frontier Province, and Chairman
North-West Frontier Provincial Franchise Committee . . . 27 April 1932 printed in Report of In-
dian Franchise Committee Vol. III p. 437.
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Table 3. Agricultural classes in the NWFP

Total number Per cent
Non-cultivating proprietors 36,966 8.47
Cultivating proprietors 221,032 50.62
Tenant cultivators 178,690 40.92
TOTAL 436,688 100.00

(Source: Memorandum by the Revenue Commissioner, North-West Frontier Province, and Chair-
man, North-West Frontier Province Franchise Committee . . . 27 April 1932, printed in Report of
Indian Franchise Committee vol. IIT p. 437.)

total cultivated area was cultivated by owners. The rest was under tenant cultiva-
tion and thus presumably mainly owned by the landlord class.®®

There were two classes of tenants, tenants-at-will and occupancy tenants. The
former had no permanent rights. Usually they rented their land for a year at a time
at the end of which they were liable to eviction. The safety of their tenure thus
depended on how they could get on with their landlords. It is obvious that this
gave the landlords very wide powers over them.®® The overwhelming majority of
the tenant class, perhaps about 80 per cent, were tenants-at-will.”

The status of an occupancy tenant was in many ways closer to that of a
proprietor than of a tenant in the usual sense of the word. The rights of occupancy
were hereditary and transferable by sale. So long as an occupancy tenant fulfilled
his duties toward his landlord he could not be evicted. Thus he was in a relatively
strong position vis-a-vis his landlord.”’ Occupancy tenants were not common
except in Hazara district.”?

The rents were usually paid in kind. Cash rents were common only in Hazara
district.” In Peshawar and Mardan districts cash rents were, however, becoming
increasingly common, largely, it seems, as a result of the extension of irrigation,
which led to more demanding cash crops being cultivated. The cash rents in these
districts were not paid by the cultivators but by middlemen, who leased the land
from the owners and then in their turn sub-let it to others for cultivation. This

® The figures are based on those given in the memorandum cited in footnote 67.

® For the tenants and the terms of tenancies, see Baha 1978 pp. 139—141; Gordon p. 37 fT.

7 I have found no figures which distinguish between occupancy tenants and tenants-at-will. Ac-
cording to the memorandum quoted in footnote 67, one sixth of the total area under tenant cultiva-
tion was subject to occupancy rights. It has been assumed in the memorandum that occupancy
tenants held as much land per capita as tenants-at-will. If that is correct, tenants-at-will constituted
about five sixths of the total tenant population.

" Gordon p. 38.
' 72 32 per cent of the total cultivated area in this district was held by occupancy tenants at the
time of the second regular settlement in 1900—1907. Watson p- 17.

" At the time of the second regular settlement of Hazara district 26 per cent of the total
cultivated area was cultivated by tenants paying cash rents. Watson p. 17.
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system was gaining ground, as it spared the owners the “trouble of manage-
ment.”™

In addition to these three rural classes—the landlords, cultivating proprietors
and tenants—there was one more, namely the kamins. The term kamin has rather
a vague meaning. Generally speaking it comprises the various village artisans but
it could also have a wider meaning and include other categories, such as the old
hamsayas and fakirs. The kamins were by definition non-Pakhtuns. Their status
remained low.” In many villages the kamins constituted a sizeable share of the
population but it is difficult to give any more exact figure.

We most now proceed to an examination of those developments under British
rule, which determined the political behaviour of the rural classes in the period
under review. Two features stand out. Firstly, the landlord class gained in
strength vis-a-vis the others. Secondly, within the landlord class the big khans lost
ground to the smaller ones.

The British ruled over the Frontier in close cooperation with the leading khans.
Therefore, a corner-stone in their policy was to avoid upsetting the existing social
structure, to underpin the position of the big khans and to ensure that they
remained loyal to the government. This was done in a number of ways. The policy
of assigning large shares of the revenue to leading loyal khans was continued and
extended. As far as possible, however, these economic favours were commuted
into cash grants. Services to the British, e.g., in connection with the administration
of the border, were rewarded with new favours. Thus there existed a large variety
of government grants, which were known under the comprehensive term ‘political
pensions’. Another way to attach the khans to the government was to give them
and their relatives posts in the administration. Loyalty to the British was rewarded
with honorific titles, such as Khan Sahib (abbrieviated K.S.), Khan Bahadur
(K.B.) and Nawab. A few of the most prominent loyalists received knighthoods.’®

We have seen that the position of the khans in Frontier society depended on
two factors: their economic power as landlords and their functions in the state ad-
ministration. While the British endeavoured to strengthen the former, the very
nature of the British administrative system, even if khans were to some extent
employed in it, could not but undermine the position the khans had enjoyed as
state functionaries. In the period immediately after the British annexation, the
khans retained wide administrative and judicial powers, but gradually they were
replaced by the ordinary civil administration, courts of law, a police force, etc. In
this way the khans also lost much of the day-to-day contact with the ordinary
people and their influence over them. Increasingly the position of the big khans
came to depend on the British rather than their own strength in indigenous socie-

™ Wylie 1926 (a), p. 28; 1926 (b), p. 24 f.
™ For the kamins, see Gordon p. 198.
™ For the British administration, see Gordon p. 32 fI.; Baha 1978 p. 142 f.
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ty. In their place the small khans, who were not favoured by the government in the
same way as the big ones but who had to exert themselves to maintain their posi-
tion, emerged as the leading group at the local level.

Another British measure, which must be mentioned in this context, was the ex-
tension to the NWFP of the Punjab Land Alienation Act. Under British rule a
process had begun in large parts of India by which the traditional agriculturalists
seemed to be losing their land to the commercial classes, notably money-lenders.
One of the chief reasons was that the value of land rose. Previously land had not
been accepted as security for loans, but under Pax Britannica it was. This resulted
in increasing indebtedness among the agriculturist population. As the loans were
usually not invested in productive enterprises, the debtors were often unable to
pay back their loans and instead lost their land. A number of measures were taken
in support of the agriculturalists. The best known was the Punjab Alienation of
Land Act of 1900, the aim of which was to make illegal transfers of land from
agriculturists to money-lenders.”’

In 1904 this Act was extended to Hazara, Bannu and Dera Ismail Khan
districts of the NWFP and in 1921—22 to Peshawar and Kohat districts. For the
purposes of the Act the population of the NWFP was divided into two classes,
agriculturists and non-agriculturists. An agriculturist was in principle allowed to
sell land only to another agriculturist and to mortgage it to non-agriculturists only
on certain conditions.”

As a result of this Act the activities of the Hindu money-lenders became
somewhat restricted. But instead agriculturists in need of credit increasingly had
to turn to other agriculturists, which usually meant a landlord. In consequence,
landlord money-lenders became more and more common. These landlords were
far more interested in acquiring the land of their debtors than the traditional Hin-
du money-lenders were. The result was that indebted smallholders often lost their
proprietary rights and were reduced to mere tenants of their former creditors.”
Even though the majority of the smallholders were able to retain their status of
proprietors, the fact that they were often indebted to some landlord and dependent
on him for further credit naturally meant that his hold on them was strong. Thus
the position of the smallholders vis-a-vis the landlords was weakened. It must
have been the somewhat smaller khans rather than the biggest ones, who benefited
from this, as they lived closer to the people, were more easily accessible and were
in a much better position to know the lending market. The big khans had by now
often become mere rent-receivers, who squeezed their tenants to the best of their
ability but otherwise took little interest in local affairs.?

"’ For the origin, aim and effects of this Act, see Barrier passim.
® Baha 1978 pp. 153—158.

" Banking Enquiry Committee Report pp. 86—92, 117 f.
% Wylie 1926 (a) p. 19.
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The most important innovation introduced by the British land policy in India
was perhaps the concept of ownership itself. Previous arrangements had given
people different rights in the land and to its produce. But when the British idea of
ownership was enforced, someone came to own the land more or less to the exclu-
sion of everybody else. A prominent feature of these reforms was that the British
endeavoured to create a landlord class in their own British image. The aim of the
ideal British landlord was economic profit. To minimise his costs and maximise
his profits he would strive to decrease the number of people dependent on his es-
tate by technical improvements and innovations. But the landlord class, which
came into existence in India as a result of the British reforms, was a far cry from
that model. For the Indian landlords the control of land remained what it had been
before, i.e., a source of economic security rather than profit, and fundamentally a
basis of power. Economic profit was only a secondary consideration. As a result,
the landlords were interested not so much in improving their estates as in max-
imising the number of people dependent on them.*

This was clearly seen in the developments on the Frontier. The most common
system of cultivation was share-cropping, which is a very uneconomic but highly
labour-intensive form of cultivation. Sales of land became very common. The
small-holders sold and the bigger landowners bought.?” In Peshawar district 17
per cent of the total cultivated area changed hands through sales between the
second regular settlement (1896—97) and the third (1926—29).** The price of land
rose out of all proportion to the value of agricultural products. The average price
rise for agricultural products, with the area cultivated to the various crops taken
into consideration, was estimated at between 25 and 39 per cent in the five tahsils
of the district.* In the same period the price of land had risen by 169 per cent in
the Swabi tahsil, which was the area where the price rise was smallest. In the
Nowshera tahsil, where the price had risen most, the increase was 1169 per cent!
The settlement officer made the significant comment that “capital is invested in
land only, practically never in improvements.”®* Clearly considerations of securi-
ty and power but not profit lay behind such purchases. It is also obvious that the
transfer of such large areas of land into new hands affected the power structure in
many localities and led to the emergence of new leaders.

The net result of all this was that after World War I it was no longer the big,
government-supported khans but the small ones, who often belonged to cadet

®1 For a general discussion of these questions, see articles by Neale and Embree in Frykenberg.

82 Banking Enquiry Committee Report p. 92; Final Report of the Third Regular Settlement of
the Peshawar District p. 25.

8 Final Report of the Third Regular Seitlement of the Peshawar District p. 23.

% Wylie 1929 (b), p. 34.

% Final Report of the Third Regular Settlement of the Peshawar District p. 24 f. See also
Banking Enquiry Commitiee Report p. 140.
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branches of the leading families but who enjoyed few if any favours from the
government, that constituted the social and economic centre of gravity in rural
society. Among the ordinary peasantry there was growing discontent, at least
with the big khans. In addition, the “educated classes were, as was inevitable,
gradually acquiring more authority and were resentful of neglect.” In this situa-
tion the “old theory that Government depended on the [big] Khans was no longer
true; the very converse was the fact—the Khans now depended on Government.”
The problem was that the British had committed themselves to the big khans and
there existed no political institutions through which the altered power relations
could find expression in the governmental and administrative set-up. Instead ten-
sion grew between the big khans, on the one hand, and the small khans, on the
other, as well as between the government and loyalist khans, on the one hand, and
all the rest, on the other.®

The division between big khans and small khans was of pivotal importance in
the following two or three decades. Before we can proceed any further, however,
an elaboration is necessary of the distinction between “big khans” and “small
khans”. It is important to note that the distinction refers mainly to the local con-
ditions in the villages, tahsils and later constituencies, but is of less validity from a
wider perspective, such as that of a whole district or the province. Broadly speak-
ing, in each locality the British would base their rule on the support they received
from the most influential local khan. In return they supported him in the way
described above. However, there rarely existed any place in which one man’s
authority was unquestioned. Instead every locality would be divided into two fac-
tions. The dominant faction was led by the “big khan” allied with the government.
The other faction was led by a “small khan”, who was often a close relative of the
big one. The definition of a “big khan” and a “small khan” is thus based on their
position in a local hierarchy rather than on a gradation of all the landlords in the
province.

The picture given above is obviously a simplification. In practice the factional
patterns were more complex. The important thing, however, is that at whatever
level factional divisions occurred, there was a tendency for the “small khans” to
gain at the expense of the “big khans”. To begin with these factional division con-
cerned only local power. There was no question of the small khans being opposed
as a group to the government. In fact, the aim of a small khan would often be to
gain some form of official recognition in order to acquire the government
privilegies that went with it.

In the 1920s, however, the situation began to change. The tensions which had

been building up were aggravated by the depression and in 1930 the Frontier
exploded.

% Unsigned note by Cunningham n.d. called Summary of events in NWFP Cunningham Papers
IOL MSS. Eur. D. 670/17. See also Caroe p. 429 fT,
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The Political Awakening in the North-West Frontier Province

By and large the NWFP remained untouched by the political developments in In-
dia till after World War 1.*” In 1919 the situation was changed and the Frontier
was brought within the orbit of Indian nationalist politics. In that year the
Government of India passed the Rowlatt Act, which in order to combat
revolutionary crime severely restricted political freedom. The Act engendered
strong protests and the agitation against it spread to the Frontier. The first
Congress civil disobedience compaign launched in protest against the Rowlatt
Act also had considerable impact in the NWFP. The situation was further com-
plicated by the outbreak of the Third Afghan War. Many Pakhtuns on the Indian
side sympathised with Afghanistan and gave more or less active support to their
kinsmen from the other side of the border. Finally, the Khilgfatr movement,
launched by Indian Muslims in support of Turkey and the Turkish Sultan, the
Khalifa of the Muslim world, in their precarious situation after the war, evoked
wide response. About 18,000 Pakhtuns took part in the hijrat (religiously
motivated emigration from a non-Muslim country to a Muslim one), which
formed part of the Khilafat agitation, and moved briefly to Aghanistan. Several
Khilafat committees were formed in the province. In the end the government sup-
pressed the movement by arresting the leaders. In 1922 the British appointed a
committee to inquire into the causes of the unrest and suggest methods how to
deal with it. The committee reported that the Frontier people’s “aspirations for
reforms have been awakened into full consciousness”®® and recommended that
the representative reforms given to other provinces by the Government of India
Act of 1919 should be extended to the NWFP. However, for some time yet
nothing came out of this.®’

A provincial Congress Committee was formed in 1928. The members were
either Hindus or urban Muslims. The organisation had little support in the
country-side.” It was not until 1931, when Abdul Ghaffar Khan brought his
Khudai Khidmatgars into the party, that it gained mass support.

Abdul Ghaffar Khan

In the late 1920s a young Mohammadzai khan emerged as the leading personality
in Frontier politics. His name was Abdul Ghaffar Khan. He was destined to
become one of the key figures in Indian politics in the pre-independence period as
well as in Pakistani politics after partition.

Khan Abdul Ghaffar Khan was born in the village of Utmanzai in the Char-

Baha 1973 passim.

% Quoted in Spain 1963 p. 164.

® For this period, see Rittenberg pp. 59—65; also Spain 1963 p. 63 f.
% Rittenberg p. 86.
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sadda tahsil, Peshawar district. The year of his birth was probably 1890. His
father, Behram Khan, was a substantial landowner. Though an unlettered man,
Behram khan wished to give his sons a modern education. His eldest son became
a medical doctor. His younger son Abdul Ghaffar was, however, a more restless
person and never completed any formal education. While he was studying at the
Edwardes Memorial Mission High School in Peshawar, he applied for a commis-
sion in the army. His application was accepted and as the son of an important
khan he was enrolled for direct commission. Shortly afterwards, however, he gave
up the idea of an army career, allegedly because he had come to witness how a
British subaltern insulted an Indian officer. He then spent brief spells at different
schools, including one year at the famous modernist Muslim college at Aligarh,
but took no degree. Plans to go to England for studies also came to nothing.”

In the years preceding World War I he devoted himself, among other things, to
various educational experiments among the Pakhtuns. In this connection he was
closely associated with the Haji of Turangzai, a Pakhtun proto-nationalist.®> He
also had contacts with the Muslim seminary at Deoband in India, which was more
orthodox and less loyalist than Aligarh, and was a subscriber to the weekly Al Hilal
published by the leading Muslim intellectual Maulana Abul Kalam Azad, who
later became the most prominent Congress Muslim.

After the war Ghaffar Khan’s activities began to take a more political colour.
In 1919 he was arrested for the first time but was released before long. He became
involved in the Khilafat movement and in 1920 he even led a party of muhajarins
(se Glossary) to Afghanistan. Very soon, however, he became convinced of the
futility of the Hijrat and returned to the NWFP, where he resumed his educational
acitivities. For this purpose he formed the Anjuman Islah-ul-Afaghina (Society
for the Reform of the Afghans). As the name indicates the activities of the
organisation aimed at reforming Pakhtun society but their teachings also had
strong political, anti-British overtones. Abdul Ghaffar Khan had by this time been
elected president of the Provincial Khilafat Committee and in connection with the
suppression of the Khilafat movement on the Frontier he was again arrested in
December 1921. He remained in jail till 1924. On being released he went on Haj
to Mecca. In 1928 he started a Pashto journal, the Pakhtun, which became the
mouthpiece of his movement. From 1929 on his life coincides so closely with the
political history of the NWFP that no special account is needed here.

Abdul Ghaffar Khan has never published any systematic account of his
political philosophy, which instead has to be pieced together from his innumerable
speeches and articles published in the Pakhtun. His autobiography also gives a

*! For Abdul Ghaffar Khan’s early life, see Tendulkar pp. 13—65; Badshah Khan pp. 9—92.
°? For the Haji of Turangzai, see below p. 60 f.
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good insight into his thinking.”> The best key to an understanding of his
philosophy, however, is his life.

Ghaffar Khan, or Badshah Khan (the King Khan), as he is usually called by his
followers, or again, Fakhr-i-Afghan (the Pride of the Afghans), which is his
appellation in the Pakhtun, is not an intellectual. He is, as his son Ghani Khan
stresses, “an instinctive man.”*® Moreover, he addresses himself to an
overwhelmingly illiterate population. His speeches and writings are intended to
move the masses, not to convince intellectuals. They are meant to make sense
politically in specific political situations but were not conceived with a view to
logical consistency. Often they are confused and contradictory, which his more
sophisticated opponents have been quick to point out. Many an official has
regarded Ghaffar Khan either as a simpleton or a hypocrite.”® That is unfair. In
fact, his political writings and activities have shown remarkable consistency over
the years and his perspicacity has often been striking. Four main tenets have been
present in his speeches, writings and activities ever since he reached his pre-
eminent position in Frontier politics about 1930, namely: intense Pakhtun
nationalism; moral and social reform; non-violence; Islam.

Abdul Ghaffar Khan addressed himself exclusively to the Pakhtuns but, as we
have seen, the term ‘Pakhtun’ is not unequivocal. Ghaffar Khan used it in a very
wide sense comprising all those living in Pakhtun society or even in the NWFP.*
In this way he tried to solve the dilemma posed by the existence of non-Pakhtuns
on the Frontier. Actually, a prominent feature of his teachings was his endeavour
to bring the low status people into the movement. This leads us on to the second
main point, social and moral reform.

Ghaffar Khan liked to look upon himself first and foremost as a moral and
social reformer. He described his movement as a “moral and spiritual” one®’ and
claimed that he did not desire political power. His only aim, he said, was to
eradicate the ills of Pakhtun society.”® His interest in education has already been
mentioned. He also wished to exterminate poverty and all forms of oppression but
was very vague as to how this was to be done. Generally speaking he seems to
have believed it could be achieved by a moral uplift and by getting rid of the
British. He particularly stressed that the Pakhtuns must give up their internecine
factional struggles, which were exploited by the British.*

9 Published under the name of Badshah Khan.

% Interview with Ghani Khan.

% In his diary (p. 258 f.) Lord Wavell described Abdul Ghaffar Khan thus: “. . . large, rugged,
bearded, obviously hostile, silent, in rough Khadi which he wraps over his head at times, a, stupid
but obstinate man.” Sir Olaf Caroe on one occasion called him “that idiot Abdul Ghaffar Khan”
(Extract from Report . .. 22/2/47 from Caroe to Wavell IOL R/3/1/93) but in retrospect Caroe
writes very highly of him (see Caroe Papers).

% See e.g., below p. 219.

" E.g., Pakhtun 17/10/45, 1/8/39.

%8 Pakhtun 24/4/47.

% Pakhtun 9/5/47, 24/1/46, 1/4/39, 1/8/39.
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The strongest ideological influence on Ghaffar Khan was Gandhi. As a result,
the doctrines preached by this vehement Pakhtun nationalist have very little in
common with the martial traditions of the Pakhtuns. The most striking example is
his belief in non-violence. Like Gandhi Ghaffar Khan believed in non-violence not
only as a means but as a matter of principle. Of the leading men in the AINC no-
one was closer to Gandhi in his political creed, nor was anyone else’s political
profile so similar to Gandhi’s. Outside the NWFP he was also known as “Frontier
Gandhi.”'?

One of Ghaffar Khan’s strongest sources of inspiration was Islam. He fre-
quently used Islamic symbols and referred to Muslim tradition. He was, however,
no theologian. There is no reason to doubt that he was a devout Muslim but his
Islam appears to have been primarily of a practical political variety with little
regard for orthodoxy.'” He spoke in religious terms because he was himself a
believer and because this idiom was understood by the people.

Although Ghaffar Khan spoke in a traditional religious idiom, he was essential-
ly a “modernist.” In politics he sided with the secular Congress, not with the
Muslim League or any other communal organisation. It could be mentioned in
this context that in Frontier society Islam could be a very effective force for
“modernisation” in the Western sense. Islamic law was often much more modern
and liberal than riwagj, the traditional tribal law.

This was Ghaffar Khan’s doctrinal background. The strong resemblance to
Gandhi has already been pointed out. The parallel is even more obvious if one
looks at his political activities. Like Gandhi, Abdul Ghaffar Khan was not only
the philosopher of his movement but also its recognised leader, no matter what
position he held in the organisation or even if he did not hold any official position
at all. His relationship to the Frontier Congress had the same ambivalence as
Gandhi’s to the AINC. He left and re-joined the party according to its adherence
to or departure from non-violence. But although he dissociated himself from the
Congress on a number of occasions when it deviated from non-violence, he never
repudiated it completely and was always prepared to throw his full weight behind
it again, when for tactical reasons it returned to the path of non-violence.

Abdul Ghaffar Khan is one of the outstanding nationalist leaders in the sub-
continent. His was the only Muslim nationalist movement with a mass following,
which existed over a longer period of time. It was also the only Muslim mass
movement, which consistently fought against British rule. Above all, Ghaffar
Khan is a great nationalist in the sense that he tried and to some extent succeeded

'% The following quote gives a good idea of the Gandhian influence on his thinking: “Gandhiji
had the same respect for all religions, and he believed that they were all based on the same Truth.
And that has always been my firm belief, too. I have studied both the Holy Koran and the
Bhagavat Gita profoundly and reverently.” Badshah Khan p. 194.

"' In his autobiography p. 195 he says: “My religion is truth, love, and service to God and
mankind.”
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in welding his divided people into a nation, which could act concertedly for com-
mon political and social goals.

Dr Khan Sahib

Ghaffar Khan did not take much interest in parliamentary activities. That side of
politics he left to his elder brother Dr Khan Sahib, who was a very different
man.'?? He was highly anglicised, he had an English degree and before World War
I he had a medical practice in England. During the war he held a commission in
the Indian Medical Service with which he served in France. After the war he came
back to India with an English wife. He set up a practice at Peshawar but in
1931—32 he got involved in his brother’s political activities. Thereafter he served
for many years as the chief executive, so to speak, of his brother’s movement.

Politically Dr Khan Sahib was more moderate and cautious than his brother.
This difference between them should, however, not be exaggreated. The main
significance of it—at least in our period—was that in times when the Congress
worked constitutionally, Dr Khan Sahib was the most suitable leader and thus he
came to the forefront. When the Congress stressed its revolutionary side, Ghaffar
Khan dominated. In this way, the Khan brothers, as they were called, together
dominated Frontier politics for many years.

The Rise of the Khudai Khidmatgars

In September 1929 Abdul Ghaffar Khan formed an organisation called the
Afghan Jirga. The aims of the organisation were complete independence for India,
Hindu-Muslim unity and reform of Pakhtun society. It soon gained large numbers
of adherents in the rural areas around Peshawar. Jirgas owing allegiance to the
Afghan Jirga were set up in almost all villages in Peshawar district and in several
places in other districts. These jirgas were linked together through a network of
Jjirgas for areas, tappas and the districts. At the top was the Loi Jirga for the
whole province. Side by side with this was set up another organisation, the Khudai
Khidmatgars, the “Servants of God”, who were organised on quasi-military lines.
In theory they were supposed to be subordinated to the Afghan Jirga but it is not
quite clear how the two organisations were co-ordinated. Soon the Khudai Khid-
matgars overshadowed the Afghan Jirga. The Khudai Khidmatgars wore uni-
forms dyed with red brick dust and were therefore dubbed “Red Shirts” by the
British.'®

The foundation of these organisations must be seen in the light of the all-India

92 For a portrait of Dr Khan Sahib, see Desai passim.

1% For the rise of the Khudai Khidmatgar movement and civil disobedience on the Frontier in
1930-32, see Rittenberg pp. 78—138; also Spain 1963 pp. 165—169; Brown 1977 pp. 109—111,
215, 266 f., 298.
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situation toward the end of the 1920s. At the annual session of the Congress held
in Calcutta in December 1928, it was decided that if by the end of 1929 the British
had not accepted Dominion status for India, the Congress would demand com-
plete independence. At the next year’s session, held in December in Lahore, the
demand for complete independence was adopted as the official policy of the
AINC. The All-India Congress Committee was authorised to launch a civil dis-
obedience campaign.'®*

Among those attending the Calcutta and Lahore sessions was Abdul Ghaffar
Khan. In 1928 he attended in his capacity as a member of the Frontier Province
Congress Committee (FPCC) and in 1929 as its vice president. When he returned
to the NWFP after the Lahore session, he started making preparations for the
civil disobedience campaign on the Frontier. He found a ready audience among a
population hard hit not only by the depression and falling agricultural prices but
also by a significantly increased revenue demand.

Civil disobedience in the NWFP was scheduled to start on 23rd April 1930 in
connection with the opening of a Congress enquiry into the functioning of the
Frontier Crimes Regulation. The members of the enquiry committee were,
however, barred from entering the province and a number of Peshawar politicians
were arrested. This led to serious rioting in Peshawar City and in the outlying
parts of the district the Khudai Khidmatgars showed themselves restive. The
government responded by arresting Abdul Ghaffar Khan and some of his
associates but the agitation and violence continued. For more than a week the
government lost control over Peshawar City. The unrest also spread to the other
districts and into the tribal areas. In June members of an Afridi lashkar even at-
tacked Peshawar Cantonment and in August the Afridis once more tried to invade
Peshawar district. It was only after martial law had been imposed over the whole
Frontier and the army units available had been reinforced from other provinces
that the situation was brought under control by the government.

As we have seen, the agitation on the Frontier was closely connected with the
civil disobedience campaign of the AINC but the Afghan Jirga and the Khudai
Khidmatgars were not as yet members of the AINC. In August 1931, however,
they became formally affiliated with the Congress.

Abdul Ghaffar Khan had been released from jail in March the same year. He
resumed his agitation and by the end of the year the situation had become so
grave that the British found themselves forced to stop him. The entire Frontier
Congress was banned and the Khan brothers were imprisoned. The disturbances
continued through January 1932 and in the areas around Pesahwar until April.

Several thousand Khudai Khidmatgars were arrested. For the next few years the
movement remained suppressed.

1™ Menon p. 36 f.
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It was in the struggles of 1930—32 that Abdul Ghaffar Khan’s nationalist
movement took more definite shape. Ideologically the movement was perhaps
primarily influenced by Abdul Ghaffar Khan himself but the conditions and ex-
periences of these early years also left their mark on it. It was first and foremost
concerned with the political emancipation of the Pakhtuns and it has ever since
been confined to the Pakhtun areas. Non-violence was preached but not always
practised. The resistance to the British in these years had to a considerable extent
taken the form of a tax strike. In the following years the demand for a decrease of
the land revenue assessment figured prominently but vaguely on the
organisation’s platform. The movement also became vehemently opposed to the
big khans, who had given support to the British. This conflict with the big khans
was interpreted by many tenants and kamins as presaging a redistribution of the
land of the khans. In this way the organisation received a radical and even
revolutionary image. The rank and file were largely tenants and kamins but the
leaders were mainly small khans. Thus there was a latent conflict of interests
between the leaders and their followers. The Khudai Khidmatgars never
developed any clear social and economic programme. Independence was the im-
portant thing. Only when they had won freedom would the Pakhtuns be able to
tackle their other problems effectively. The Khudai Khidmatgars drew their in-
spiration largely from Islam but in these years an alliance was cemented between
their leaders and the Hindu-dominated Congress. From now on the NWFP served
as a vindication of the Congress’ claim to be a secular, all-Indian organisation
with support from both the main communities of the country.

Constitutional Developments

As already mentioned, the British were very reluctant to introduce political
reforms in the NWFP owing to their all-pervading concern for security. Thus the
Montagu-Chelmsford Report of 1918, while recommending constitutional
reforms in other provinces, contended that the Government of India could not
loosen its grip on the Frontier and that representative government was therefore
out of the question in the NWFP. Instead the report suggested that some kind of
advisory council be set up. In the event, however, not even this recommendation
was acted upon and the Government of India Act of 1919 did not entail any
change for the NWFP.!%

The Statutory Commission on constitutional reform, the so-called Simon Com-
mission, which was appointed in 1927 and completed its work in 1929, was also
chary of constitutional changes in the NWFP. The only reform envisaged in the
commission’s report was an indirectly elected council with powers of taxation and
voting expenditure.

19 For a summary of the constitutional history of the NWFP up to 1932, see Administration
Report of the North-West Frontier Province 1932/33 pp. V—VIIL
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The British refusal to grant representative government to the NWFP received
strong support from the Hindus and Sikhs of the province, who were afraid of
becoming victims of a permanent Muslim majority.'%

The unrest on the Frontier in 1930—32, however, made it clear to the British
that some drastic measure was necessary and in 1932 the Montagu-Chelmsford
reforms were extended in their entirety to the NWFP. Instead of a chief com-
missioner the province now got a governor as head of the government and a
legislative council with forty members was set up. The responsibility for the so-
called transferred subjects, such as education, public health and local self-
government, were entrusted to a minister responsible to the legislative council.
Subjects such as law and order, finance and land revenue were administered by an
official responsible only to the governor.

The Government of India Act of 1935 had two main parts.'®’ The first was in-
tended to provide for the creation of an all-India federation including not only
British India but also the princely states. However, the princes refused to join this
federation and thus the first part of the new constitution never came into force.
The second main part concerned the government of the British Indian provinces.
For the first time the NWFP was treated in the same way as the other provinces.
This part of the constitution, which came into operation in 1937, created an en-
tirely new political situation in British India.

Under the new constitution the government of the provinces was placed in the
hands of ministries responsible only to the provincial legislatures. These legis-
latures were elected on a relatively wide franchise and could therefore be expec-
ted to be reasonably representative of public opinion. However, the govenors re-
tained vaguely defined overriding powers. A governor could for instance overrule
his ministers if he considered there existed a serious threat to peace and tranquil-
lity. He also had special powers to protect the interests of ethnic and religious
minorities. Finally, if a situation should arise in which it was impossible to carry
on government along normal lines he could under section 93 of the Act with the
consent of the Governor-General abrogate the legislature and instead assume all
responsibilities himself.

The legislature, which was set up in the NWFP, had fifty seats. There were nine
General seats (i.e., for all practical purposes Hindu seats) and three Sikh seats.
Thus the minorities were rather strongly overrepresented, having almost one
quarter of the seats in the provincial assembly, whereas they constituted less than
10 per cent of the total population. The big landlords were another
overrepresented group with two special Landholders’ seats. However, the majori-
ty of the Members of the legislative assembly (MLAs), in all thirty-three,

represented Muslim Rural constituencies. The remaining three MLAs came from
Muslim Urban constituencies.

1% Rittenberg pp. 71—78.
" For a summary of the Government of India Act of 1935, see Menon pp. 50—53.
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In addition to age and residence the franchise qualifications were based on
taxation, rights in property, education and service in the armed forces.'*
Women were not excluded from the franchise because of their sex but very few
met the qualifications. Thus the electorate consisted overwhelmingly of men. In
1937 the total number of men enjoying the vote corresponded perhaps to between
40 and 50 per cent of the total adult male population.'®

Political Elite Groups and Modes of Political Mobilisation

Rural Politics

Faction, tribe and class

The introduction of the 1935 Government of India Act meant that the political
conditions in the NWFP were drastically altered. Owing to the wide franchise all
politicians now had to seek mass support. From amongst those who were elected
to the legislative assembly would be appointed a ministry with almost complete
authority over the province. We must therefore now examine how mass support
could be mobilised and what implications the modes of political mobilisation had
for the contents of politics and the policies which could be pursued.

The basic units in rural politics in this part of the world still remain the village
factions. Alavi writes:

Political parties, which might identify with particular groups in the rural society,
articulating their interests in opposition to those of other groups, do not operate at
the village level. The pervasive mode of politics at the village level is a factional one,
rather than one based on interest groups.'!®

A typical village faction consists of a landlord acting as patron for his clients,
who are mostly labourers of his, tenants or people in some other position of
dependence on him. The patron gives his protection to the clients, who in return
give him political support.''! It should be stressed that in Frontier society in the
period under review this relationship was always, at least to some extent, based on
voluntary association. A person of low status could choose his patron and was
not born to life-long dependence on a particular khan. Admittedly, a poor tenant’s

19 Government of India Act of 1935 Part XIV Sixth Schedule.

1% The franchise covered about ten per cent of the total population but more than half the total
population were under twenty years of age. As very few women were enfranchised, the figure
40—50 per cent of the total male population seems a reasonable estimate of the enfranchised adult
male population.

9 Alavi 1971 p. 112.

' There exists a large body of literature on patrons and clients and the factions they form. For
good summaries, see Kaufmann passim and Alavi 1973 p. 43 ff.
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freedom of choice was very limited but he was no serf.''? Moreover, the largest
group in Frontier society were the cultivating proprietors. Thus the factional
leaders, i.e., the khans, had to compete for followers.

In a society, where political mobilisation takes place on the basis of factions,
political cleavages run agcross class lines, not along them. Normally all factions
represent similar configurations of people and interests. In consequence politics in
such societies is usually highly conservative. The factions and alliances of fac-
tions, which are formed, do not strive to alter existing conditions. Instead they
“fight for control over resources, power and status within the existing framework
of society.” Political parties are often nothing more than alliances of factions. In
spite of their rhetoric about class, nation, programmes and policies, they have es-
sentially the same characteristics as the factions themselves. They do not aim at
any transformation of society but at acquiring as much as possible for themselves
of what is available in the existing society.'"?

A corollary of this is that politics in such societies is often very corrupt. The
parties are kept together not by common goals but by patronage. They strive for
political power in order to place the resources of the state at the disposal of those
groups, which make up the party.'**

The Pakhtuns are notorious for their factionalism, or parajamba, as they call it
themselves. Their feuds go on for generations and with each new generation new
disputes arise. The causes of these feuds vary greatly. According to a local
proverb, they all concern either zar, zan or zamin, i.e., gold, women or land. In the
final analysis, all disputes of political significance concern power.

In this context the “vital aspect of Pathan social organisation and political
behaviour”''® known as tarburwali must be mentioned. The word signifies rivalry
between close agnatic relatives. Tarbur really means ‘cousin’, father’s brother’s
son, to be more exact, and tarburwali roughly the ‘code of the cousin’ but the
terms have also come to mean ‘traditional rival’ and ‘traditional rivalry’. Such
rivalries often concern the inheritance of land or the leadership of a prominent
family. Tarburwali plays a pivotal role in Pakhtun politics. It exists in the Pakhtun
tribal society as well as in the feudal conditions of the settled districts. In the tribal
society tarburs will seek allies at the higher levels of the tribal organisation, so that
the pettiest dispute can get involved in disputes of international significance.
Ahmed relates a case involving two agnatic rivals, who allied themselves with two
different cousins, who in their turn were involved in a rivalry involving a wider
tribal segment. This conflict got entangled with a religious dispute, which almost
triggered off a jehad from Afghan territory. An international crisis was avoided

12 Cf. Barth pp. 71-91.
3 Alavi 1973 p. 44,
4 See e.g., Scott passim.

' Ahmed 1976 p. 43 f. The role of tarburwali is a main theme in Ahmed 1980. See also Spain
p. 109 f.
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Figure 3. Levels of tribal conflict. From Ahmed 1980 p. 73.

only through intense diplomatic activities.''® In this way the loyalties based on the
tribal segmentation became entangled with international politics as illustrated by
Figure 3.

In the period under review here, tarburwali became intermingled with party
politics. In order to strengthen his local position a khan would often join a political
party and bring his faction with him. If he joined the Congress, his local rival
would join the Muslim League, and vice versa. Thus a khan’s political af-
filiation—and that of his followers—often had very little to do with the cause he
supported.

Although the village and other local factions constituted the atoms of rural
politics, lineage loyalties remained strong and continued to play an important
part, particularly during elections. The factions were strongly local in character
and in order to widen his support over the whole constituency a candidate would
often make his appeal to the people on the basis of tribe, clan etc.

Finally, class loyalties were also beginning to assume significance. As we have
seen, there was in many parts strong resentment among the lower classes against
the big landlords, who had become mere rent-receivers with little interest in the
land or in the welfare of their dependents. This gave the Khudai Khidmatgars and
other groups an opportunity to appeal to tenants and kamins on an anti-landlord
basis.

1 Ahmed 1980 p. 72 ff. Figure 3 reproduced by courtesy of Routledge & Kegan Paul Ltd.
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The relations between landlords and tenants were particularly tense in
Peshawar and Mardan districts. The class differences here were also aggravated
by tribal divisions. In the Charsadda tahsil the landlords were mostly Moham-
madzai Pakhtuns. In addition to the old tenants, who were mostly Awans, Gujars
and Kashmiris, there was a substantial number of Mohmand Pakhtuns, who had
come from the adjoining tribal territory to work as tenants on the newly irrigated
land in the settled areas. The Mohammadzai khans tended to look upon these
Mohmand tenants as ordinary kamins and expected them to render the traditional
services of kamins to Pakhtun landowners. This was resented by the Mohmand
tenants.The result was that in many villages there prevailed an atmosphere of
strong antagonism between Mohammadzais and Mohmands.'"’

Religious leaders

There exist in Frontier society three overlapping but clearly discernible main
groups of religious leaders. First there are the mullahs. The term ‘mullah’ can be
used comprehensively for all categories of religious leaders but in a narrower
sense it refers to the ordinary village mullahs, who lead the prayers in the village
mosques and are in charge of the other day-to-day religious functions of the
villages, such as rites de passage. The position is largely hereditary and requires
little if any religious learning. The influence of such a mullah is usually confined to
the village in which he is active. Secondly there are the maulanas or maulvis, i.e.,
men who have received some formal theological training from a recognised
teacher or seminary. By virtue of this they usually have a wider political outlook
and wider contacts than the ordinary mullahs. In consequence their influence ex-
tends over larger areas. Finally there is the group of religious leaders, who are
usually termed “saints” in English.'!'® Of the three groups, the “saints” played the
most important political role in the period under review here.

The role of such “saints” cannot be understood without reference to sufism.
This mystic tradition in Islam is spread all over the Muslim world but is par-
ticularly prevalent in the Indian subcontinent. It is difficult to define what syfism
really is and what is really sufic, nor is it easy to sum up its basic features. There
exists a large variety of different syfic groups and traditions. Some are
characterised by piety and devotion, others by the crudest forms of superstition.
There is no dogma. Emphasis is on love rather than fear of God. In the following

we shall confine ourselves to the features which are most relevant to the subject of
this study.''®

7 Wylie 1926 (a) p. 19.
' Rittenberg pp. 40—48; Nyrop et al. pp. 136—143.
""" For Syfism in general and in the subcontinent in particular, see Mujeeb pp. 113—167;

283—315; Ahmed 1976 pp. 84—89; Gilmartin pp. 485—493. A colourful description of the
“saints” along the Indus is given by O’Brien.
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First there is the belief that ordinary men need an intermediary between
themselves and God. These intermediaries are men, who have been recognised as
possessing special religious merit. In addition to being intermediaries between
God and men, they also function as preceptors of those who choose to follow
them. Among anthropologists these preceptors are often called “saints” although
the term can be very misleading. A usual comprehensive term used in the Muslim
world is sqjjada nashin. Their followers are mostly called murids. The status of
“sainthood” is largely hereditary, dating from some ancestor several generations
back, who by performing miracles, leading an austere, pious life or in some other
similar way gained a reputation for possessing supernatural powers. When such a
“founding saint” dies, his tomb or some other building connected with him
becomes a shrine, where his followers can come and seek divine assistance even
after his death, as his descendants are believed to inherit at least some of his
religious merit. One of them is in charge of the original saint’s shrine and performs
the function of intermediary between God and the murids and acts as their
religious preceptor. The other descendants, who are not in charge of the shrine or
the activities connected with it, may command a measure of respect on account of
their birth but otherwise have no special position.

On the Frontier there exist a large number of different categories of hereditary
saints. The most important are the sayyids, pirs, mians and sahibzadas. Sayyids
claim descent from the Prophet. The other three categories are descendants of
men, who in their life-time acquired a reputation for saintliness. They have been
listed here roughly in order of precedence.'?

The influence of a saint can often extend over much wider areas than that of a
khan, as it is not based primarily on land ownership. Moreover, many saints were
considerable landowners. Often they had received land from their followers. Such
gifts of land would sometimes be made in politically sensitive areas, where it was
hoped the status of the recipient would exercise a calming influence. In this way
their religious influence would often be strengthened by land ownership.'?!

The Pakhtun ethos is intensely Muslim but normally religious leaders play no
significant separate role in Pakhtun politics.’** In an overwhelmingly Muslim
society religion is not politically divisive and thus of subordinate importance. But
if a threat, whether real or imaginary, should arise to the Pakhtuns as Muslims,
the situation is altogether different and Islam becomes of supreme importance. In
such situations religious leaders have emerged as leaders of wide Pakhtun

120 For the different categories of “saints” on the Frontier, see NWF Province Gazetteers,
Peshawar District 1931 Part A p. 155 f.

12! Barth pp. 92—103.

122 Barth and Ahmed 1976 have given different interpretations of the role of religious leaders.
My own view owes rather more to the latter. I have also drawn on Rittenberg pp. 40—48.
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alliances. Thanks to their status they have been able to transcend tribal and fac-
tional divisions. Two notable examples are Mullah Mastun—or the Mad Mullah,
as the British called him—and Hadda Mullah, who led tribal risings against the
British in 1897, the former in the Malakand agency and the latter among the
Mohmands. These risings were millenarian in character and took the form of
Jjehads against the infidels.'”’ Another religious leader, who should be mentioned
in this context, was Mullah Powindah, who from 1893 to his death in 1913 led the
opposition against the British among the Mashuds.'* The Fagqir of Ipi, who
played a similar role in North Waziristan in the period under review, has already
been mentioned. All these leaders were reactionary in the sense that they fought
for the old order and rejected the new one entirely.

A religious leader of particular interest to the student of Pakhtun nationalism
was the Haji of Turangzai. His response to the challenge of western civilisation
was different. He, too, fought the British with all available means but he was also
dedicated to reform of his own society. Fazli Wahid, as his real name was,
belonged to a family of hereditary religious leaders in the Charsadda tahsil,
Peshawar district.'?® The year of his birth was probably 1858. He was himself a
very pious man and was therefore held in great respect and was very influential in
Peshawar district and the adjacent tribal territory. As a young man he went to
Mohmand country, where he became a murid of Hadda Mullah and took part in
the 1897 rising. In 1908 he returned to Charsadda. He possessed very little land in
his own right but was given some near Turangzai village, where he erected a
mosque. He soon got into trouble with the authorities and was jailed but was
released again after some leading maliks had furnished security that he would not
preach in an inflammatory style or leave Charsadda without permission. In the
years preceding World War I he established a number of independent schools and
tried to induce the villagers to boycott the government schools and instead attend
his own—with little success, however. In these azad schools the main elements of
the curriculum were Islamic learning and Pakhtun culture. The Haji himself was a
poet of note in Pashto. As we have seen, one of the persons involved in these
educational activities was Abdul Ghaffar Khan. Another prominent nationalist,

Mian Jaffar Shah, in his youth attended what he called the “Haji of Turangzai’s
madrasah.”'?

"> Ahmed 1976 p. 106. For Haddah Mullah, see also Baha 1978, p. 69. For Mullah Mastun,
see also Miller pp. 265—270.

'™ For Mullah Powindah, see Baha 1978 p. 35 ff.; Spain 1963 pp. 176—179; Howell pp.
14—60; Miller pp. 294—300.

' For the Haji of Turangzai, see Rittenberg p. 57 f.; List of Leading Mullahs on the Border of
the North-West Frontier Province corrected up to the 31st December, 1936, TARC File K.W.

443—S.F.R. (P); Spain 1963, p. 76, 95, 157 f.; 165 f.; 190; Tendulkar Pp- 22, 25,73, 153 f,, 237;
Baha 1978 pp. 97—99.

'26 Interview with Mian Jaffar Shah.
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In 1915 the Haji of Turangzai suddenly left his home for the tribal areas, where
he eventually settled among the Mohmands. There he preached jehad against the
British and in the following years he was involved in several major and minor
risings. Thus, for example, he played a prominent part when the Mohmands rose
against the British in connection with the Third Afghan War. It could be men-
tioned that the Haji received an allowance from the Afghan government. In con-
nection with the Red Shirt unrest in 1930 he raised a lashkar of 2000 men, which,
however, did not achieve much.

Throughout this period he retained his influence in most of the villages of
Peshawar district.

The Haji of Turangzai died on 15th December 1937. The Frontier Congress as
well as the Muslim League held hartals in his honour.'?’

For most of the period under review here religious leaders played no distinct
role in politics. Many were politically active but as a group they had no separate
identity. By and large their political functions were subordinated to the interests of
the khans and other groups. Western-educated people, as well as many traditional
khans, tended to hold the entire “mullah class” in contempt. One prominent
Muslim League leader, whom I interviewed, said of them that they were “good
for propaganda purposes” but otherwise he called them “a marketable com-
modity.”'?® It seems doubtful if mullahs were more venal than many others but
the statement illustrates the fact that to begin with they had no special interests to
safeguard and were therefore as a political group not very strongly motivated.

After World War II the situation changed drastically. The problem of Pakistan
versus India came to the forefront of politics and this was a question with clear
religious implications. As a result religious leaders became the most strongly
motivated group in the province.

Urban Politics

The kind of politics and political formations we have discussed so far were found
in rural areas rather than in urban centres. In the towns other groups dominated,
namely the commercial and professional classes.

According to the 1931 Census, 16 per cent of the total population of the settled
districts lived in urban centres. Low as the figure is, it may give an exaggerated im-
pression of how far the urbanisation process had gone. The definition of the term
‘town’ was very broad and many places which had been classified as towns con-
tained considerable numbers of people who were “agricultural in character.”'?’

' FR I Dec. 1937.
'8 Interview with Anonymous IV. ' .
'3 Census of India, 1931 p. 43. For the towns and the urban population, see op. cir. pp. 40—51

and p. 193.
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The towns of the NWFP were mostly trading centres, important market places,
administrative centres and military cantonments. They were not industrial cen-
tres. Had it not been for the strategic importance attached to the province which
caused the government to build up administrative and military points of support,
the urban population would have been even less numerous.

The proportion of the urban population to the total was nearly stagnant. In
1881 it was 12 per cent, in 1911 it was 13 and in 1931 it had only risen to 16 per
cent. The expansion which had taken place was due chiefly to government in-
itiatives. Thus, for example, the population of Abbottabad and Bannu had more
than trebled since 1881. In the case of Abbottabad the main reason was that the
Judicial Commissioner’s Court had been placed there. Another reason was that
the provincial government moved there in the hot season. In the case of Bannu the
growth was largely due to the fact that the town served as a basis for the military
operations in Waziristan. The newcomers to the towns were mostly immigrants
from the cis-Indus tracts, often Hindus and Sikhs. The indigenous population
showed very little inclination to move to the towns.

There was very little industry in the province. In 1931 the largest registered fac-
tory in Peshawar district employed 223 workers. The others had between 10 and
100."% In the same year there was in Peshawar district, the most developed one in
the province, no joint stock company.”! I have no information about the other
districts, but presumably the situation was the same there. Local banks were un-
willing to invest in industry.'*?> Most of their activities concerned trade. Indeed, the
provincial bankers were often as much traders as they were bankers.'*

The strongest force in the industrial sector (see Table 4), as well as in the urban
economy at large, was the government. The best way to make a fortune was to
become a government or army contractor. .

The main communities, the Muslims on the one hand and the Hindus and Sikhs
on the other, were more evenly matched in the towns than in the rural areas. A
consequence of this was that communal feeling tended to run higher in the towns
than in the country-side. To begin with this was not of too great political
significance in the decade under study, as the communities were kept apart by the
separate electorates. Thus, while there could be intense competition within the
communities during elections, there was less scope for inter-communal rivalry.
However, the Hindu-Sikh over-representation in the leading urban groups was
potentially of great significance as a Muslim grievance.

" NWF Province Gazetteers, Peshawar District, 1931 Part A p. 221.
B Op. cit. p. 191.

""" Banking Enquiry Committee Report p. 351. They were equally uninterested in agricultural
development.

133 ‘For the banking system of the province and its connections with trade and industry, see
Banking Enquiry Committee Report pp. 267—270, 327, 349—357.
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Table 4. Details of all factories in the NWFP registered in 1938 under the Indian Factories
Act of 1934

Government and Local Fund Factories Number

Electric generating stations
Printing press

Ordnance factories
Waterworks

Forage press

TOTAL 1

00 O\ = U = L

All Other Factories

Cotton ginning and pressing

(combined with rice husking, oil pressing
and ice plants)

Ice factories

Printing presses

Marble polishing factory

Grain crushing factory

TOTAL 11

— e ) W W

(Source: Annual Report of the Working of the Indian Factories Act in the North-West Frontier
Province for the year 1938 p 1.)

Businessmen

There existed a good number of prosperous Muslim businessmen of various kinds
in the province'** but in politics they played no distinct role. Their share of the
total Muslim population was so small that they were entirely overshadowed by the
rural khans. Moreover, many of the Muslim businessmen had strong connections
with landed interests.'*

Among the Hindus and Sikhs the situation was different. They were a commer-
cial community and politics among them was to a large extent dominated by
businessmen.

Owing to the commercial community’s dependence on the government there
was a strong tendency among businessmen in politics to be loyal to the British.
However, just as in rural politics, rivalry for local leadership rather than wider
issues tended to be the decisive factor for people’s party allegiance.'*®

134 «In the North-West Frontier Province, money-lending, banking, and trade are not confined
to the Hindus alone. Quite a large number of Muslims are in the banking line”. Banking Enquiry

Committee Report p. 349,
13 See e.g., Malik Damsaz Khan in Apendix III under Bannu East Muslim Rural and Mian Jaf-

far Shah, Appendix 11, Nowshera South Muslim Rural.
136 See e.g., Peshawar Sikh Rural in Appendix III.
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Professionals

Professional men were very few in number."”’ The most important group among
them were the lawyers. They were more independent of the government than other
urban groups and in consequence they tended to be radical and opposed to the
government. Prior to 1930—31 urban lawyers had been prominent in the em-
bryonic Frontier Congress but in the turmoil of those years they became unable to
assert themselves and left the party. They continued their opposition to the
government but unlike the Congress they acted within constitutional limits. In the
legislative council, which was elected in 1932, the Azad Party, which consisted of
lawyers, at least two of whom had been Congressites, became the official op-
position. '

Government Servants

The senior Indian government servants had a very special position. Persons in
government employ were barred by law from participation in politics but nothing
prevented retired senior officials from going into politics. Although they were few
in numbers, their influence was great. They were well educated and above all they
had more experience of administration and public affairs than any other group.
The fact that they had close ties with the British added further to their weight.
Thus retired government servants were an important political group.

Far more important, however, were the active officials. In the absence of
political institutions deputy commissioners, assistant commissioners and other
executive officers had come to occupy a central place in local politics. They re-
tained this position even after the introduction of reforms and people continued to
look upon the district officers rather than the ministry as “the government” and as
the bestowers of bounty on the loyal.'**

So long as the British were firmly in the saddle, the political interests of the
senior Indian government servants were closely linked to the government.
However, when after World War II the British began preparing for withdrawal,
the Indian officials could not hold aloof from politics any more. If we look at the
civil service from a communal point of view, there were two features, which were

37 According to Census of India, 1931 p. 147 f., there were in all 246 “Lawyers of all kinds, in-
cluding Qazis, law agents, and Mukhtiars” in the province, 1,372 “Registered medical prac-
titioners” and 1,951 “Professors and teachers of all kinds.”

% Administration Report of the North-West Frontier Province 1932/33 p. 19; Gupta p. 32.
These two were Malik Khuda Baksh and Pir Paksh (see the two Muslim Urban constituencies in
Appendix II).

' “Go into any village and you will find that the average man, when he talks of the
‘Government’ or the ‘Sarkar’, still means the British power and still thinks of the police, the
magistrate and the tahsildar as its visible embodiment.” The North-West Frontier Province. Lec-
ture given by Cunningham to the Royal Institute of International Affairs 13/6/46. Cunningham
Papers IOL MSS. Eur. D. 670/25.
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to have far-reaching political consequences. Firstly, the Hindus were strongly
over-represented, very strongly in some branches but less 80 in others. Secondly,
in crucial branches and in the positions giving direct influence at the local level,
the Muslim position was very strong.'*’ Thus while the Muslims had a grievance,
they had better opportunities to take advantage of their official positions.

Owing to their position in indigenous society or their knowledge of public
affairs, these groups—the landlords, religous leaders, prosperous businessmen,
professional men and government servants—were able to function as a form of
mediators between the ordinary people and the government. This gave to them a
pivotal role in provincial politics. It was above all on these groups that the
politicians depended for support and the changing political positions of these
groups were the decisive factors in provincial politics. Yet another group that
could be mentioned in this context were the students, who toward the end of the
period under review also emerged on the political scene.

19 See Appendix I.
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Chapter 11
Provincial Politics on Local Terms:
The Congress, 1937—39

The 1937 Elections

Both the Congress and the Muslim League, the only two parties with serious
aspirations as all-India parties, gave the 1935 Act a hostile reception. The Muslim
League denounced the safe-guards retained by the British but nevertheless
decided to utilise the Act for what it was worth. At this stage the Muslim League
was, however, in a semi-moribund condition, and it was really only the Congress
that mattered. The Congress also condemned the Act but had difficulties in agree-
ing on a practical policy towards it. Some Congressites would have nothing to do
with it at all, but the majority were for fighting the elections. That, however, raised
the question what to do in case the party should win control over the provincial
assemblies. Generally speaking the leaders at the centre were opposed to the
Congress accepting office in the provinces, while the provincial leaders were in
favour of office-acceptance. It was finally decided to contest the elections but to
leave the question whether or not to take office until the results of the elections had
become clear.'

In December 1936 the nominations of the candidates for the Frontier
Legislative Assembly took place. In all 135 candidates were nominated.? They
represented a good number of different more or less firmly established party for-
mations, which in the end were reduced to basically five parties and groupings.

The largest and best organised party was the Congress. Formally the Congress
was still banned in the North-West Frontier Province but the ban was no longer
strictly enforced. However, in order to avoid any difficulties, which might arise as
a result of the ban, the party fought the election under the name of the Provincial
Parliamentary Board. Abdul Ghaffar Khan was still barred from entering the
province and in his absence the party was led by his brother Dr Khan Sahib. An
“extraordinarily efficient organisation was built up” with local Parliamentary
Boards over the whole province in subdivisions, tahsils and in a few large villages.

! Tomlinson pp. 55—64.
? Governor’s Report 12/1/37.
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Members were well disciplined and, as the governor Sir Ralph Griffith had to ad-
mit, their “loyalty to their organization and its principles and their firm suppres-
sion of individual interests compel admiration”. A first inkling of the party’s
strength was given in October 1936, when the Congress candidates swept the
polls in the Peshawar District Board election.’

The Congress candidates were selected partly on the basis of loyaity to the
nationalist cause and partly on the basis of their general standing in society. The
latter consideration was particularly important in areas where the Congress posi-
tion was weak.* In the Muslim Rural constituencies the Congress candidates were
largely small khans. Most of the Congress candidates in the Muslim Urban and
General constituencies were lawyers.’

The Congress election platform was contained in a manifesto issued by the
Congress High Command. Its most striking feature was perhaps the interest dis-
played in agrarian reform. The Congress promised to sponsor measures to relieve
the plight of the peasantry in general, to reduce rents and land taxes, impose a
moratorium on debts and to exempt uneconomic holdings from all rents and land
taxes. The Congress also promised to take measures to scale down rural in-
debtedness and to provide facilities for cheap credit.®

In the NWFP the Congress candidates conducted their campaigns on a
somewhat vague programme. Generally speaking they followed the outlines of the
High Command’s manifesto.’” At least some of them appear to have given rather
wild promises of a fifty per cent reduction of the land revenue and the water rates.®
Further, the Congress candidates promised they would raise the standards of liv-
ing in the province by improving communications and building schools and
hospitals. They claimed that they represented the poor, whereas their opponents
represented the rich. They promised they would endeavour to reduce the salaries
of senior government officials to Rs. 500 per mensem. They criticised the ad-

’ Governor’s Report 9/11/36.

* For the Mardan municipal elections in February 1936 the Congress had only nominated can-
didates with strong nationalist credentials. All these candidates were defeated. Therefore this prin-
ciple was abandoned in the Peshawar district board elections in October the same year. Instead
traditionally influential men were given preference, wherever the Congress was weak. The result
was that the Congress won twenty-eight out of thirty-five seats. The implications were clear and the
Congress took the consequences. Rittenberg p. 210. Actually, the High Command had for finan-
cial reasons also suggested to provincial branches to select only such candidates as could be ex-
pected to bear their own election expenses. See Tomlinson p. 82.

The question of the financial basis of the different provincial parties is hardly discussed at all in
this work, as there exists very little evidence concerning it and whatever there is, is contradictory
and questionable for other reasons. It is obvious, however, that the parties depended very largely on
the individual politicians and their economic situation and that party finances were very much
improvised.

’ See Appendix II

¢ Brecher p. 226.

" Interview with Mohammad Zarin Khan.

® Tribune 17/9/317.
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ministration of justice and promised to repeal the laws which restricted politica}
freedom and to see that justice was administered in a fair manner, if they came to
power.’

In some constituencies specific local grievances were taken up. Thus, for
example, in the two Teri constituencies in Kohat district the Congress candidates
agitated against the Teri Dues Regulation, by which the people of the Teri tahsil
were required to pay a number of special dues to the Nawab of Teri. These dues
had been thoroughly unpopular for many years and were therefore an ideal target
for the Congress propaganda.'®

A large number of khans s