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Preface: Iraq and the Ordering of
the Postcolonial World

FROM WOODROW WILSON TO GEORGE W. BUSH

In Iraq today, the United States is presiding over a country about which
it has a limited understanding. The United States is attempting to
rebuild Iraqi state institutions and reform their interaction with society.
Post—Cold War military interventions into failed or rogue states with the
overt aim of reforming their political systems are becoming increasingly
common but, to date, these interventions have been uniformly unsuc-
cessful. It is not surprising therefore, that attention is increasingly being
focused on Britain’s own inadequate attempts to build a modern demo-
cratic state in Iraq during the eighteen-year period between 1914 and
1932.

At the beginning of a very hot Iraqi summer I interviewed a senior
British diplomat in the garden of what had been the British High Com-
mission on the banks of the Tigris River in Baghdad. He was optimistic,
even bullish. The lawlessness that had been the focus of much media cov-
erage over the previous month was, he said, overstated. Order would
soon return to the capital’s streets and the country beyond. Criticism,
both Iragi and international, of the nascent representative structures
being fostered by the occupying powers was inaccurate. They were not,
as detractors argued, dominated by an irrelevant minority of carpetbag-
gers, but were instead the foundations of a democratic process that would
slowly evolve into a vibrant and sustainable polyarchy—a stable coordi-
nated rule of multiple institutions representing diverse social forces and
interests.

The interview took place at the end of May 2003 as British and Amer-
ican forces, having unseated Saddam Hussein, struggled to impose order
on Iraq and wondered how to reform its political structures. However,
the conversation could well have taken place at the end of May 1920.
Instead of Christopher Segar, Head of the British Office in Baghdad,

answering the questions, it would, in 1920, have been Arnold Wilson, the
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acting Civil Commissioner, responsible for building a state in Iraq in the
aftermath of the First World War. Wilson was a confident and bullish
colonial official who was wrestling with a serious dilemma. How, under
intense international scrutiny, could he control a well-armed society that
had become increasingly resentful about the occupation of their country?
Wilson himself never found satisfactory answers to this question. On July
2, 1920, a revolt, or thawra, broke out along the lower Euphrates. Fueled
by a population resentful at the heavy-handed approach of the occupy-
ing forces, the rebellion quickly spread across the south and center of the
country. Faced with as many as 131,000 armed opponents, the British
army did not regain full control until six months later in February 1921.
The cost in lives and money of the revolt made the continued occupation
of Iraq very unpopular with British public opinion. It also cost Wilson
his job. From 1921 onward the British continually strove to cut the costs
of their presence in Iraq. Ultimately the decision was made to extricate
themselves from the country as quickly as possible. The result was a fail-
ure to build a liberal or even a stable state in Iraq.

The similarity between the British occupation of the 1920s and the
role of the United States’s Coalition Provisional Authority (CPA) in 2003
becomes more striking at the CPA’s headquarters in downtown Baghdad.
In the 1920s, deep divisions amongst British civil servants undermined
their attempt to build a functioning state. Arguments concerned not only
the type of state to be built, but which Iragis should staff the government
and how state institutions should interact with the wider population.
The CPA, resident in what used to be Saddam’s most important palace,
is not a well-organized or harmonious organization. The ideological dis-
putes wracking the Republican administration in Washington have been
transplanted, even exacerbated, in Baghdad. A senior American official I
interviewed in Iraq marveled at the speed with which decisions, collec-
tively agreed to at the CPA, were then undermined once the representa-
tives of the different factions had called Washington to find out what
their masters wanted them to do. For the squabbling factions in Wash-
ington, the heart of the dispute about Iraq is the depth of U.S. commit-
ment to reforming the country’s political structures. Paul Wolfowitz, the
neoconservative Deputy Secretary of Defense, personifies one group. His
approach is macrotransformationalist. Under U.S. supervision Iraq can
be totally transformed, becoming a beacon of liberal democracy for the
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Middle East and wider developing world. The other approach, associated
with Secretary of State Colin Powell and the CIA, is minimalist. Worried
about the costs—political and economic—of a long term U.S. commit-
ment to Iraq, this approach is concerned with establishing order and sta-
bility by changing the highest echelons of the governing elite but con-
serving the existing governing structures.

Another pertinent similarity between the U.S. occupation of Iraq in
2003 and that of the British in the 1920s is how both interact with soci-
ety. British colonial rule had traditionally been heavily dependent of sci-
entific quantification to understand the societies they sought to domi-
nate. Colonial officials were used to taking a great deal of time compiling
censuses and cadastral surveys, or records of property boundaries, subdi-
visions, buildings, and related details. The British in Iraq, because of
restrictions on money and troops, could not do this. Instead they inter-
acted with Iraqi society on the basis of what they thought it should look
like. In lieu of detailed investigations and engagement with actual condi-
tions and practices, Iraq was understood through the distorted shorthand
supplied by the dominant cultural stereotypes of the day.

The sense of incoherence and political division at the heart of Amer-
ican attempts to rebuild Iraq has been seriously exacerbated by the CPA’s
inability to establish meaningful communications with Iraqgi society.
Short of Arabic speakers and devoid of any Iraqi expertise themselves,
the coalition has been forced to rely on the Iraqi political parties formed
in exile to act as their intermediaries. In fact, the nature of these organ-
izations has increased the divide between U.S. forces and Iraqis. Despite
setting up numerous offices around Baghdad, publishing party newspa-
pers, and spending large sums of money, the two main exiled groups, the
Iraqi National Congress and Iraqi National Accord, have failed to mobi-
lize significant support. All the Iraqis I met—rich or poor, religious or
secular—showed at best indifference and more often outright hostility
to the returned exiles. This was especially the case with the INC and
INA, whose avowed secular outlook identifies them with external
manipulation.

If one were able to pick up Iraq like a good piece of china and turn it
over, it would bear the legend: “Made in Whitehall, 1920.” Britain’s failed
attempt, during the 1920s and 1930s, to build a liberal state in Iraq forms
the historical backdrop against which the removal of Saddam Hussein in
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2003 and its aftermath should be understood. This book does not focus
on Iraqis in Iraq in the 1920s. It is an examination of British colonialism’s
dying days. This is not to detract from the decisive role played by Iraqis,
whether as members of political elites or as ordinary people. Rather, my
book emphasizes the critical impact upon events exercised by how key
colonial civil servants, caught up in a rapidly changing international sys-
tem, understood the society they were interacting with. How the British
understood Iraq made it impossible for them to accomplish what they
had initially set out to do: build a liberal, modern, sustainable state capa-
ble of reshaping the lives of the Iraqi people. The British did not mean to
undermine the nascent Iraqi state. But, hobbled by an ideologically dis-
torted view of Iragi society and facing financial and political limits, they
did. The United States in Iraq today must understand that it is both liv-
ing with the consequences of that failure and is in danger of repeating it.

Ordering the Postcolonial World

Woodrow Wilson, in the aftermath of the First World War, and George
W. Bush, in the aftermath of the Cold War, were faced with a similar
conundrum: how to protect the United States by imposing order on an
international system they perceived to be both fractured and danger-
ously unstable. For both, the dangers of instability came from the
periphery of the system. The dilemma that both presidents faced was
the extent to which radical reform was needed in order to secure long-
term stability. Radical reform, by its very nature, would threaten the
interests of the United States and her allies. Both presidents sought
instead to reimpose stability by reworking the Westphalian notion of
state sovereignty and then reapplying it to the states of the developing
world. This was done to guarantee international order whilst forward-
ing what Wilson believed—and Bush now believes—to be the interests
of the United States. In 1920, and once again in 2003, this quest for
international order has had a profound impact on the domestic politics
of Iraq. In 1920, it forced the British to build a self-determining state;
in 2003 it has led the United States to undertake regime change and
George W. Bush to publicly commit the United States to building a lib-
eral government in its aftermath.
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During the twentieth century and now in the twenty-first century,
order is predicated on the universal unit of the state. The system operates
by granting rights exclusively to states. The shared goal of the majority of
states in the system is the defense of individual state sovereignty but also
the safeguarding of systemic stability by limiting the extent and nature of
violence.!

The crucial defining aspect of all rights bearing actors in the system is
sovereignty. The Westphalian system of states was founded on the prin-
ciple of sovereign nonintervention. But until the end of the First World
War, sovereignty had to be earned. To gain legal personality a state had
to prove positive sovereignty, an ability to control a delineated and sta-
ble geographic territory, provide political goods for its citizens, and inter-
act internationally on the basis of equality and reciprocity with other
states.’

At the end of the First World War, Wilson and the briefly assertive
United States strove to rework the Westphalian system on a global, extra-
European basis. At the heart of this project was the mandate ideal, based
on the universal application of the sovereign state even to those regions
and peoples whose histories had been lived outside its framework. Open
markets and politically independent governments would bring about a
world without empire and would prevent another cataclysm like the one
just endured.

The universalizing ideology of Wilson, combined with America’s
propagation of unrestricted markets, meant that European powers found
it impossible to justify the annexation of territory they had acquired by
the end of the war. Sovereign territorial states now became the central
means of understanding and organizing the international sphere.
Although Wilson’s international presence was short-lived, his vision
could not be ignored. It articulated a framework for understanding and
establishing a workable international political order in the midst of the
moral and ideological wreckage of empire.

Iraq, by highlighting the tortured birth of the postcolonial state in
international relations, played a groundbreaking role in world politics. Its
three provinces were one of the first areas of the Ottoman Empire to be
invaded by British troops at the outset of the First World War. In 1932,
Iraq became the first mandated state to gain its independence, entering
the League of Nations as a full, self-determining member. It had escaped
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both the clutches of the Ottoman and total absorption within the British
imperial system.

The implications and reorientation represented by Wilson’s vision of
self-determination and the mandate system fully came into their own
with the “revolt against the west” in the aftermath of the Second World
War.’ It was officially codified in the 1960 United Nations General
Assembly Declaration on the Granting of Independence to Colonial
Countries and Peoples, which stated that “all peoples have the right to
self-determination” and the “inadequacy of political, economic, social
and educational preparedness should never serve as a pretext for delaying
independence.” All newly independent states now legally entered the
international system officially organized by the norm of sovereign non-
interference. Article 2, paragraph 7 of the United Nations Charter ruled
out intervention in the internal affairs of any member state.’

Iraq, one of the first postcolonial states, exhibited from the beginning
the instability that would come to haunt international relations in the
aftermath of decolonization. After entry into the League of Nations in
1932, formal state commitments to liberal democracy were quickly dis-
pensed with and the polity was rocked by a series of bloody coups, cul-
minating in the Baath Party’s seizure of power in 1968. In the 1970s, oil
wealth and the growth of a rentier economy allowed the government of
Saddam Hussein to gain unprecedented autonomy from, and power to
rule over, Iraqi society.

The internal instability of some postcolonial states similar to that evi-
denced by Iraq, with its potential to destabilize the international system,
has led to the questioning of sovereignty as an unalienable right. Ulti-
mately it has led to the rise of the Bush doctrine of preemptive war. The
undermining of postcolonial sovereignty began in the economic sphere
with the rise of the “Washington consensus” in the 1980s. The Interna-
tional Monetary Fund and the World Bank set about applying the “wis-
dom of market reliance” to developing countries in economic difficulty.
In return for loans, these organizations demanded not only free trade but
also the liberalization of capital and financial markets.® By the middle of
the 1980s, structural adjustment loans accounted for more than 25 per-
cent of World Bank lending and came to be seen by both the World Bank
and the IMF as a precondition for further lending.” These loans had a
large number of policy conditions attached that were designed to reduce
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drastically the state’s role in the economy. The removal of import quotas,
the cutting of tariffs and interest rate controls, the devaluation of curren-
cies, and the privatization of state industries were all imposed on the gov-
ernments of postcolonial developing countries.

The end of the Cold War, the breaking up of the bipolar division and
the increasing complexity of international relations led to an unprece-
dented scrutiny of postcolonial sovereignty. As early as 1990,
international-relations scholars were arguing that decolonization had
eclipsed “empirical statehood.” That is, they noted that legal state sover-
eignty need no longer be correlated with measurable political capacity or
national unity. The right to sovereignty, they pointed out, could now be
based solely on the demands of former colonial territories independent of
their governments ability to adequately embody and exercise any clear
national autonomy.® The conclusions U.S. policy advisers drew from
such observations were that a state’s right to sovereignty “is not uncondi-
tional or normatively superior to the right to security of the polity.” Such
conclusions clearly implied that governing elites of errant states could be
conceptually separated from the mass of the population. International
intervention in formally sovereign states could now be justified in the
name of their suffering populations.

Given these developments, the end of the Cold War gave rise to coer-
cive diplomacy by the international community in the name of global
governance. Military intervention and economic sanctions were used to
promote a liberal global order in the name of protecting human rights
and furthering democracy. In 1990, in the aftermath of the invasion of
Kuwait, Iraq appeared to offer a suitable target for such action. Not only
had it transgressed the rules of the old Westphalian system by invading
Kuwait, but it had offended the emerging rules of liberal governance by
oppressing the human and democratic rights of its own population.
Heavily dependent on oil exports, the Iraqi regime appeared extremely
vulnerable to the economic blockade placed on it. But even after ten years
of the most comprehensive economic blockade in modern history with
its incalculable toll in human suffering, the Iraqi state could not be
coerced into reform or internal collapse.

The rise of the Bush doctrine in the aftermath of September 11, 2001,
and the invasion of Iraq in 2003 represent the heaviest blow to date
against state sovereignty in the developing world. The influence of this
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international norm, born of Woodrow Wilson’s attempts to universalize
the Westphalian system in the aftermath of the First World War, has
reached a nadir from which it is now difficult to imagine it recovering.
In many respects the Bush doctrine represents a conscious attempt to
codify changes to international relations in the post—Cold War era. It
recognizes and institutionalizes the political effects of attacks on eco-
nomic sovereignty under the “Washington Consensus” of the 1980s.
Likewise it asserts a basis for the military enforcement of demands for
liberal good governance developed in the 1990s. Ultimately the Bush
doctrine is an attempt to return to the pre—Woodrow Wilson interna-
tional system, where the right to sovereignty has to be earned. The ques-
tion haunting the Bush doctrine is what to do with those states that will
not—or more problematically cannot—earn their sovereignty in the
ways demanded by the United States.

For the Bush administration, as it set about applying its new doctrine
in the aftermath of 9/11, the Baathist regime in Baghdad was a potent
symbol of a defiant Third World state. Over the course of the 1990s,
despite invasion, continuous bombing, and a decade of the harshest sanc-
tions ever imposed, Iraq continued to reject the demands of the United
States and the international community. It was proof, for those states of
a rebellious disposition, that autonomy could be indigenously defended
in a world dominated by a single hegemon. By engineering regime
change in Baghdad, Washington has clearly signaled its commitment to
the Bush doctrine as well as the lengths it will go to achieve its core for-
eign policy goals. To quote Under Secretary of State for Defense Planning
Douglas Feith, “one of the principal reasons that we are focused on Iraq
as a threat to us and to our interests is because we are focused on this con-
nection between three things: terrorist organizations, state sponsors, and
weapons of mass destruction.”

It is important to recognize that the strategic goals of the Bush doc-
trine were not born from the ash and rubble of the twin towers. The
geopolitical thinking behind them became apparent as early as 1992. In
the dying days of Bush senior’s presidency, the then Secretary of Defense,
Dick Cheney, assembled a team to plan U.S. foreign policy in the after-
math of the Cold War. The result, the forty-six page Defense Planning
Guidance, was drafted under the supervision of Paul Wolfowitz. It rec-
ommended that the United States should strive to lock in its unilateral
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dominance of the international system. To do so, it should distance itself
from the standing mulilateralism of the UN and rely instead on ad hoc
coalitions of the willing. To counter asymmetrical threats from weaker
states, it aggressively had to stop the proliferation of weapons of mass
destruction. Over the long-term, the United States was to use its military
power to enlarge a zone of democratic peace."!

These recommendations, originally considered too harsh and bur-
densome in the midst of the optimism that greeted the end of the Cold
War, have now come to dominate U.S. foreign policy in the aftermath
of 9/11. In the perspective of George Bush’s foreign policy team, 9/11
“ended the decade of complacency.” It allowed them, in their own
view, to successfully overcome public hostility to U.S. military action
overseas and develop the forward-leaning approach to reordering world
politics that key members of the administration had been advocating
for more than a decade.” The Bush doctrine is the attempt to collapse
three distinctly separate problems—terrorism, weapons of mass
destruction, and the weakness of postcolonial states—into one policy.
It was Saddam Hussein’s regime that provided the vehicle for this aspi-
ration.

An attack at the center of U.S. public life on September 11, 2001, gave
the American public a heightened sense of their own collective vulnera-
bility." The Bush administration strove to convince the electorate that
the unilateral deployment of America’s military dominance was the key
to making sure that this new asymmetrical warfare did not come to haunt
the world’s remaining superpower. In the immediate aftermath of the
September 11 attacks, the administration was divided about how to
approach the war against terrorism. Leading hawks, most notably Dick
Cheney and Donald Rumsfeld, made a strong case for the broadest pos-
sible definition of terrorism, going well beyond the immediate hunt for
al Qaeda.” Although Bush was initially reluctant to do this, by the time
of the State of the Union Address on January 29, 2002, terrorism had now
been defined in the broadest way. The “axis of evil” facing America had
now become Iraq, Iran, and North Korea, “and their terrorist allies.”
These three rogue states were a grave and growing danger not only
because they were “seeking weapons of mass destruction,” but also
because they “could provide these arms to terrorists, giving them the
means to match their hatred.”
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In the State of the Union Address and then more clearly in 7he
National Security Strategy of the United States, published that September,
the issues of rogue states, WMD), and terrorism had been forged into one
homogenous threat to the continued security of the American people.”
This new “grand strategy” mapped out a solution to the threat posed from
the weaker creations of decolonization. The “right” to sovereignty was
now only to be granted when a state had met its “responsibilities” to the
international community." These responsibilities concern the suppression
of all terrorist activity on their territory, the transparency of banking and
trade arrangements, and the disavowal of weapons of mass destruction.

All means necessary—diplomatic, financial, and military—were to be
deployed to convince the ruling elites of errant states that it was in their
interests to conform to these new demands. But the doctrine faced two
problems: failed or rogue states too weak to impose these new responsi-
bilities on their populations and states that simply refused to be coerced.
Even amongst the neoconservatives that dominate the present adminis-
tration, there appears to be differences concerning the role U.S. troops
and American civil servants will play in coercing or reforming the rogue,
the weak, and the recalcitrant.

Vice President Richard Cheney and the Secretary of Defense Donald
Rumsfeld’s political inclinations can best be described as both realist and
unilateralist. In the post—Cold War era, the United States is clearly the
unchallenged hegemon whose power cannot and should not be rivaled.
However, such unmatched influence brings with it temptations that
should be resisted.” In clear realist terms, the foreign policy interests of
the United States should be precisely and very narrowly defined. There
should be no “foreign policy as social work,” no extended forays into state
building like those that bogged the Clinton administration down in far
flung countries that were of little direct interest to the United States. It is
this approach that has limited the numbers and role of U.S. troops in
post-Taliban Afghanistan.”

Deputy Secretary of Defense Paul Wolfowitz, on the other hand, per-
sonifies the other wing of neoconservative thought. In Wolfowitz’s philo-
sophical approach, we find strong echoes of nineteenth-century Utilitarian
thought. Itis both liberal and universal. It is the governing systems of coun-
tries that distinguish them as different and problematic. Remove state
tyranny from the Middle East and the wider developing world, and
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rational individual democrats will spring forth, free to chose liberal politi-
cal and economic systems within which to order their lives. But “draining
the swamp” of Middle East terrorism, even if only in Iraq, would be a long-
term and costly business. Ideally the Wolfowitzian model would involve
U.S. personnel in root and branch reform of Iraq’s governing structures and
state-society relations. This could take anything up to a generation.

President Bush’s position on this, the defining issue of his foreign pol-
icy, appears ambiguous. His views on the use of U.S. troops has in the
past appeared to mirror the military’s own distaste for state building. In
the presidential campaign and again in the run-up to the war against the
Taliban in Afghanistan, he made it clear on numerous occasions that he
did not want U.S. troops to be deeply involved in rebuilding the coun-
try.” However, in more recent speeches, Bush appears to have shifted to
a more liberal approach, committing American military power, by impli-
cation at least, to reforming the internal political structures of postcolo-
nial states and thence building a new liberal world order.>

The evolution and resolution of this most difficult but most impor-
tant aspect of the Bush doctrine will take place in Iraq. If successful it
could result in the imposition of a coherent model for post—Cold War
international relations across the world.? If it fails, the result could be a
rapid curtailment of America’s international ambitions and a drastic scal-
ing back of its commitments. The removal of Saddam Hussein’s regime
and the growth of a stable and hopefully democratic government in its
place would send a message to the rest of the developing world, not only
about the lengths Washington would go to achieve its core foreign policy
goals, but also the type of international system those goals were aimed at
creating. To quote the President himself, “a new regime in Iraq would
serve as a dramatic and inspiring example of freedom for other nations in
the region.”*

But the removal of Saddam Hussein was the beginning, not the cul-
mination, of a long and very uncertain process of reform. It was also the
continuation of a failed effort to create a modern liberal state on the part
of the world’s leading hegemon as part of a new world order. The nature
of and reaction to an American presence in Iraq over the next decade will,
to a large degree, determine the type of state that emerges in the after-
math of any future war and the role of the United States in the interna-
tional system for the next generation.
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Chapter One

Understanding the Mandate in Iraq

I spent several hours by his bedside while the old man lamented the
passing of the good old days. It was impossible to listen to the words of
this old aristocrat without an overwhelming sense of the smallness of
the world and the sameness of human nature. With a few changes in
names and localities, his words might have been used by any old Eng-
lish landowner of a generation ago. . . . Government was undercutting
the roots of the old society, by strengthening the lower classes and by
sacrificing the noble. —John Glubb, reporting a conversation with the
dying Fabad ibn Hadhdhal, Shaikh of the Amart division of the
Anaizd in June 1923. l

Between 1914 and 1932, the British government created the modern
state of Iraq. In the aftermath of the World War I British foreign pol-
icy was dominated by financial and military weakness, as President
Woodrow Wilson and the United States were driving attempts to re-
establish international order. Wilson strove to rework the Westphalian
system, dating back to 1648, on a global, extra-European basis. At the
heart of this project was the Mandate system, designed to establish the
universal ideal of the sovereign state, with comparatively open markets
and politically independent government. The creation of the Iraqi
state represented a break with traditional territorial imperialism and
signaled the beginning of the end of British international dominance.
Under the Mandate system real political power had to be devolved to
the institutions of the nascent Iraqi state and the Iraqi politicians run-
ning them.

Once British tutelage and supervision over the creation of Iraq gained
international recognition through the League of Nations in 1920, it was
perceptions of Iraqi society by its British rulers that had the major influ-
ence on how the state was built. Inserted into an unfamiliar society and
charged with building the institutions of a modern state, British colonial
officials had little choice but to strive to understand Iraq in terms that
were familiar to them. The conception of society that colonial officials
deployed to order an alien population, sprang in large part from their own
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understandings of the evolution of British society.” At the heart of British
thinking was a dichotomy between the explanatory weight to assign to
individuals as independent agents and that to assign to social structure and
‘traditional’ institutions and practices.’ Rational individualism was domi-
nant, but a romantic collectivism also played an important role.* British
attempts at state-formation in Iraq revolved around arguments between
these two positions. Should the state form direct institutional links with
individuals, or should it rule through tribal organizations and their
shaikhs? The conflict between these two competing conceptions of social
order ultimately determined-—and doomed-—British attempts to suc-
cessfully create state institutions through which the Iraqi people could
exercise national sovereignty and self-determination within a reestablished
system of international order.

The goal of creating a self-consciously ‘modern’ state made British colo-
nial presence in Iraq different from previous versions of British rule
throughout its Empire. After 1920, as new governmental institutions were
built, it slowly became apparent to British officials that the Iraqi state was
to be run by and for Iraqis. By the mid-1920s it was realized (if not
accepted) by the British administration that, with Iraq’s entry into the
League of Nations, the Iraqis running the state would, within a very short
period of time, be given autonomy. Far from consciously creating an
‘informal empire’ in the Middle East, as some scholars have argued, the
British in Iraq were very aware of the temporary nature of their tutelage.

The period during which modern Iraq was created, 1914-1932, is situ-
ated in the interregnum between two epochs -— that of free-trade impe-
rialism dominated by the British and U.S.—promoted international liber-
alism. The First World War delivered a systemic shock and represented
the culmination of several trends within the international system. The
three pillars of nineteenth-century international relations -— British
hegemony, free trade imperialism and international stability -— all came
under siege from forces whose origins dated from early in the previous
century. The obvious failure of the system to prevent war, the economic
and military strain that the conflict placed on the British treasury and
army, and the social turmoil that erupted in the aftermath of the cease-
fire highlighted a long-term international crisis.

Britain as the first industrialized power, was clearly going to find it dif-
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ficult to defend its head start, as industrialization spread throughout
Europe and beyond. From the 1870s onwards, although Britain’s output
of coal, textiles and iron increased in absolute terms, it began to decrease
in relation to other producers.” The First World War exacerbated this
decline in economic dominance as Britain’s trade deficit with the United
States greatly expanded. The combined effects of these developments
caused the center of gravity of the international economy to shift to the
United States. Britain exercised decreasing control over the European
balance of power.®

After the economic chaos of war, the United States reverted to the
Gold Standard in 1919, followed by the rest of Europe in the 1920s. The
rise of protectionism was matched by a decline in the economic domi-
nance of the City of London. Despite British government attempts, the
City could not regain its authoritative position at the heart of a free trad-
ing world economy. Global economic consensus was not regained until
1945.” This breakdown in the system of international economics, due in
part to a decline in British hegemony, was matched by the end of the bal-
ance of power system in the run up to the First World War. No alterna-
tive system of international power appeared to take its place in the Great
War’s aftermath.

The rise in American economic power led, initially at least, to a
more assertive U.S. post-war foreign policy. An ascendant America, in
conjunction with the old hegemon Britain, attempted to provide solu-
tions to international economic instability and the revolutionary polit-
ical movements sweeping across Eastern Europe. Like Britain in 1815,
the U.S. attempted to reestablish, along reformed lines, the West-
phalian system. It was hoped that reformed Westphalian principles
would create a coalition of states who would act collectively in ways
that favored the United States. Unlike Britain and in reaction to the
overtly internationalist stance of the Bolsheviks in Moscow, President
Woodrow Wilson proposed remaking the Westphalian system into a
global order that would extend the principle of state sovereignty
beyond Europe and use it to meet the world-wide challenges of revo-
lution and instability.®

It is within the international system of the twenty-year crisis, during
which no hegemonic state dominated, that Iraq was constructed.” The
slow international decline of Britain combined with the tentative asser-
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tion of U.S. power, created an international system organized around two
poles. Materially British economic and military power was in disarray.
The United States’ economy, expanding since the end of the Civil War
behind an array of tariff barriers, was now of a size and dynamism to cast
its influence across the world. Conceptually Woodrow Wilson’s domi-
nance of the Paris Peace Conference along with his demands for open
seas, open markets and self-determination, gave rise to the possibility of
a new organizing principle for the international system. Order would be
based on the universal unit of the sovereign state, fostering comparatively
open world markets and politically independent governments. Even with
Wilson’s death U.S. isolationism was confined to the political sphere.
Economically the U.S. continued to push for open markets for its
exports. Politically Britain’s comparative post-war weakness led to the
interregnum, with a dying hegemon unable to assert its dominance, but
with the nascent hegemon unprepared and unwilling to assume the bur-
dens of world leadership.

The structural and material changes, on both the domestic and inter-
national levels, had far-reaching ramifications for British politics and for-
eign policy. The historic bloc that structured the British state had to be
reconfigured to meet destabilizing economic and political challenges.
Lloyd George’s wartime coalition government had already increased the
power of the state to intervene in and direct the economy.”® Post-war
domestic instability and the global decline of the City of London, gave
further impetus to this process. Gentlemanly capitalists and industrialists
were forced to cede power to civil servants and politicians.

British politicians, diplomats and colonial civil servants were experi-
encing the change in the international system from 1920-1932 first hand.
Their understanding of this change was the immediate response of peo-
ple reacting to day-to-day events, with little time to devote to gauging the
larger mechanisms at work." The majority of them nonetheless perceived
that far-reaching changes were taking place. The degree to which these
changes heralded an absolute break with the past and were initiating a
new system of international politics was a matter of debate amongst those
involved in policy formation and implementation. Few had the time or
inclination to speculate on the meaning of the larger process in which
they were caught up.
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Chapter Two

The Mandate System, the End of Imperialism,
and the Birth of the Iraqi State

he award from the League of Nations of the Mandate for Iraq to

Great Britain in 1920 was the result of far-reaching changes to the
international system. One of the most public expressions of the end of
Britain’s predominant role in the world was the creation of the Mandate
system placed at the heart of the League of Nations. The Mandates
marked the beginning of the end of a world order organized by European
imperialism—Dby territorial annexation and domination based on
notions of cultural and racial superiority.

The decline of British hegemony and free trade imperialism had trans-
formative global effects. The United States under Woodrow Wilson,
drawn into the war against its better judgement, set about planning to
impose economic and political stability on the post-war world. But U.S.
international liberalism had distinct and potentially far-reaching differ-
ences from the ideology which had organized the pre-war world. An indi-
cation of future policy was the U.S. Secretary of State’s 1899 declaration
of policy towards China. In place of spheres of interest and colonial
annexation there was now to be the “open door.”* America’s growing eco-
nomic superiority was to be championed by open export markets across
the globe. The logical corollary of such a position was the delegitimation
of the colonial state. If markets were to be open, if consumers across the
world were to be allowed freedom of choice, then there was little room
for colonial notions of tutelage and protected markets. This argument
gained ideological coherence when Wilson began to counter Lenin’s
internationalist appeals to the working class with propaganda aimed at
extolling the freedoms and prosperity to be achieved by self-determining
nations.”

The retreat of America into isolationism after Wilson’s death and the
incapacity of the Soviet Union due to civil war and famine meant that the
international system of the period appears chaotic and structureless. This
appearance, while partially accurate, masks longer term trends that
became manifest only in 1945.%
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The universalizing ideologies of both Wilson and Lenin, combined
with America’s propagation of unrestricted markets, meant that European
powers found it impossible to justify the annexation of territory they had
acquired by the end of the war. The new ideological centrality of specifi-
cally collective structures (nationally, culturally, or economically defined)
for delivering order meant that territorial states in the non-European
world now became central to organizing the international sphere. Wilson’s
attempts to institutionalize a U.S.-led post-war world extended to replac-
ing colonial annexation with the self-determination of nations. Although
Wilson’s international presence was short-lived, his philosophy repre-
sented the alignment of powerful forces which could not be ignored as a
result of his death or America’s retreat into political isolationism.

Woodrow Wilson’s philosophy can sometimes appear as an unstable
combination of personal arrogance and general ignorance of European and
international history.* His philosophy was still very much in flux as the First
World War began. Nevertheless he was able to capitalize on the shock pro-
duced across Europe by the devastation of the war. He combined moral
assurance with a liberal idealism influential amongst U.S. intellectuals and
industrialists at the beginning of the twentieth century. The result was a
political platform that temporarily managed to harness the two dominant
impulses of U.S. foreign policy, a desire for both political isolationism and
economic expansionism.” Wilson capitalized on the historical aversion of
the United States to territorial imperialism and suspicion of European pol-
itics by playing to a sense of the superiority of the American system of gov-
ernment and its suitability for the rest of the world.®

This anti-imperialism manifested itself in Wilson’s backing for the
“open door” policy of free and equal access to markets around the world.
This policy had been pursued by Wilson himself in Latin America before
the outbreak of war. States were intimidated by the US’s superior military
force into reshaping their economic systems. Primarily they had to guar-
antee private property rights and underwrite business contracts.” The free
trade and open seas at the heart of Wilson’s fourteen-point manifesto
appealed to aspiring nations while securing America’s position as the
dominant world economic power.

Wilson’s approach to open markets and self-determination was to be
married with the projection of the then current belief in institutional
management onto the international sphere. The rise of the philosophy of
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state interventionism in Europe was matched by Wilson’s demand for
collective management at the international level. Strong global gover-
nance driven by disinterested technical knowledge could be deployed to
solve international as well as national instabilities.® Wilson’s managerial
approach caught the popular zeitgeist in Europe. With the old ideologi-
cal approaches so thoroughly discredited, the apparent fresh idealism and
confident interventionism of the U.S. president mobilized British public
opinion.’

The universal unit of the state became the definitive way the interna-
tional system was to be grasped and ordered. Imperialism, with its
empire-building and policy of annexation, gradually became unaccept-
able. The idea of the self-determining state in the developing world, a
novelty at the beginning of this period, became dominant by the mid-
1930s. In London the reduction in Britain’s material power had effects on
the institutional structures of the state. The foreign policy-making power
of the Government of India decreased as the Middle East department in
the Colonial Office was set up in London to centralize decision-making.'
Internationally, the League of Nations was left to function without U.S.
support and faced increasing uncertainty in the international system
without a hegemonic state to oversee good order. But the League and the
notion of international arbitration, even without U.S. backing, still
exerted a powerful influence on British foreign policy."

Both international and domestic change during the period 1914 to 1932
was rapid. As it became apparent that a radical shift in policy was required,
British officialdom became divided. During the war three distinct centers
of Middle East policy-making emerged: Cairo, Delhi, and London. Each
exercised competing influence on policy in Iraq.” It was Delhi that proved
unable to adjust to managing the Middle East. For those in Delhi, cut off
from the post-war European turmoil and insulated from the effects of
Wilson’s liberal rhetoric, the adjustment needed for this nascent new
world order came much more slowly than elsewhere.” This inability to
escape the constraints of the old imperialist model was heavily present in
the Indian Political Service which “tended to approach administrative
problems along the lines which they had been taught in India”."

Pitted against this static view were those in the cabinet and civil service
who saw the need for quick and decisive changes. Sir Arthur Hirtzel, head
of the Political Office at the India Office in London, continuously wrote
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to Baghdad between 1919 and 1920 urging that real and tangible power be
given to Arab politicians. This view was strengthened publicly by T.E.
Lawrence writing to 7he Times during the summer and autumn of 1920.
He pointed out that British civil authorities in Iraq were abusing the
autonomy they had built up during the war and were now blocking any
change in policy. Those in Baghdad contested every suggestion of real self-
government sent them from home. A proclamation about autonomy was
hastily drafted and published in Baghdad in an attempt to forestall a more
liberal statement in preparation in London.”

It was the acting Civil Commissioner, A. T. Wilson, who came to per-
sonify the “Indian” view. Wilson, who joined the Indian Political Service
as soon as he graduated from Sandhurst, refused to acknowledge that the
rise of colonial nationalisms and American liberalism was forcing the
British to change their foreign policy. With the tribal uprising in Iraq that
began in the summer of 1920, Wilson presented London with two stark
alternatives: to hold Mesopotamia by force or leave. Hubert Young, the
Secretary of Curzon’s Middle East Committee, highlights the extent of
Wilson’s misjudgment.

He makes no mention of the third alternative, which is, and has
been, the policy of His Majesty’s Government, namely to remain in
Mesopotamia with the good will of the people. The reason for this
is not far to seek. It is because he knows that we cannot obtain the
good will of the people without instituting a predominantly Arab
government, and this I am perfectly certain Colonel Wilson will

use every effort to prevent.'

The removal of A.T. Wilson reasserted London’s control over the sit-
uation. The revolt, or thawra, along the lower Euphrates started in
Rumaithah on July 2, 1920. Now grown in Iraqi political mythology to
become the founding act of the nation, its origins probably lay in anger
at the military imposition of efficient tax gathering. At its height at the
end of August it had spread to the upper Euphrates and the area sur-
rounding Baghdad."” British forces, faced with as many as 131,000 men,
took until February 1921 to regain full control of the country at a cost of
£40 million and many British casualties. The extent and ferocity of the
revolt combined with the realization of the long-term effects of the post-

o



DODGE CH 02 8/22/03 10:25 AM Page 9 $

The Mandate System 9

war settlement, marked a decisive shift in the atticudes and perceptions
structuring British government discussions and colonial officials’
actions."

The evolution of British policy, under the pressure of both interna-
tional and domestic developments can be divided into four intercon-
nected stages. From the beginning of the war until 1918, the consensus of
British official opinion held that Basra, the most strategic and economi-
cally important area of Iraq, would be annexed after the war. By 1919,
with the rise of American power and President Wilson’s liberalism, it
became increasingly obvious that annexation was not an option. This
understanding evolved in conjunction with the construction of the
League of Nations and negotiations on the terms of the Mandates. Offi-
cials based in London were the first to recognize the impossibility of
annexation while those in India only grudgingly came to accept the new
reality. Those in Baghdad, foremost among them A.T. Wilson, cut off by
geography and experience, did not gauge the nature and extent of inter-
national change and were loath to accept new policy constraints.” It was
not until the revolt of 1920 that the extent of the shift in international
affairs became apparent to all.

Growing nationalism amongst the urban populations of Iraq became
the major influence driving British policy after 1920. The organization of
mass protest against the Mandate in Iraq, and the resentment of the term
itself by the urban educated classes, meant that from 1923 onwards the
British had to further redefine their policy. This involved a move away
from Mandated control, since that was associated with direct long-term
rule, however constrained. For 1923-1927 the approach of the authorities
in Baghdad and their masters in London can best be described as advi-
sory. Iraq was to become independent sooner than anyone had predicted.
The British role was to ensure that the state be constructed as efficiently
as possible. The contradictions inherent in this policy — driven by con-
flicting pressures internationally within Britain and in Iraq — meant that
by 1927 there was one more final shift. The idea of creating a legitimate,
stable state with the ability to rule efficiently over its population was
dropped altogether. Britain’s primary policy goal from 1927 onward was
to unburden itself of its international responsibilities towards Iraq as
quickly as possible. Reports to the League of Nations Mandate Commit-
tee were intentionally falsified. Those in Iraq complaining about the
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sham of central government rule were silenced or ignored. Britain
decided to construct a “quasi-state,” one which bore the appearance of a
de jure national polity but whose institutions were in fact a facade built
in order to allow Britain to disengage.

From Annexation to Mandate, 1914 to 1923

The occupation of Basra in November 1914, indicated its strategic and
economic value to the British Empire. In the political climate of the war’s
early years, the idea that, once taken, Basra would be handed back to the
Turks or to its indigenous inhabitants seemed ludicrous to those involved
in the execution of the military operation. “In those early days I naturally
assumed, with everyone else out there, that Mesopotamia would be
annexed to the British Empire, the only doubt being whether it would
come under India or not.” Although at this stage there was no explicit
confirmation of this policy from the Government of India, the size and
nature of the civil administration being set up behind the advancing
British troops gave the impression of the permanence of the British pres-
ence.”? The country was organized along Indian lines with political dis-
tricts run by British officers who reported back to the central adminis-
tration.”

The capture of Baghdad in March 1917 after a long and costly cam-
paign led to a formally codified policy on Iraq. The ambitious nature of
this policy, the certainty with which it was stated and the ideology which
justified it all sprang from the discourse of imperialism that had struc-
tured British foreign policy for the major part of the nineteenth century.
Such coherence and confidence in policy towards Iraq would not be evi-
dent again until 1929.

In March 1917 the British government decided that Basra Vilayer was
to be permanently retained under British rule and Baghdad should be
run as an Arab state with British support.®* This policy was further
defined in May 1917 when a committee of the imperial war cabinet
reported on British war aims. The report drawn up by George Curzon
and accepted by the cabinet argued for the retention of both Palestine
and Mesopotamia after the war.”> A.'T. Wilson noted a similar approach
being expressed by British administrators while on sick leave in India in
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October 1915. The idea in “official circles” was to “Indianize” Iraq by
“planting military colonies such as exist in Punjab” with Basra at least
becoming a dependency of India. “My imagination envisaged some form
of protectorate, which might develop further along into a fully-fledged
Arab State with ‘Dominion status’ under the British Crown.”*

Imperial ideology justified this annexation in both strategic and civil-
isational terms. Imperial ideology considered “the peoples of the East” to
be in no way ready for self-government. Curzon, in discussing moves
towards Indian democracy in 1917, thought it would lead to “a narrow
oligarchy of clever lawyers.” The process should be evolutionary and slow
enough to last “for hundreds of years.”” This view was echoed by A.T.
Wilson, who argued that Iraq had “no competent” authority to which to
hand over power. To allow self-determination would be to sow the “seeds
of decay and dissolution,” an “anarchic” step.?® These views are replicated
in the correspondence of Gertrude Bell. Bell was one of the most remark-
able figures of her age. In 1888 she became the first women to gain a first
in Modern History from Oxford. Before the war she was an accom-
plished mountaineer and explorer prior to joining the Colonial Office.
As the Oriental Secretary to the High Commissioner, she rose to become
a key figure in the creation of the Iraqi state. In her voluminous writings
she reproduces the views of her society, portraying the Iragi population
as mute and passive, favoring, when articulate at all, benign British rule.
If the “vociferous minority” who called for independence were heeded
then it would all end in “universal anarchy and bloodshed.”

The Birth of the Mandate in Europe

By the beginning of 1918 the shift in the structures constraining the
British state had become apparent to those guiding policy from London.
In reacting to and attempting to shape these new realities diplomats and
politicians added momentum to the dynamics already at work. On Jan-
uary s, 1918 Lloyd George gave a speech calling for Mesopotamia, along
with other non-Turkish areas of the Ottoman Empire, to be recognized
as having “their separate national conditions.”™ Lloyd George, in
announcing British war aims and encouraging Arab nationalist hopes,
was careful to avoid using the potentially costly and destabilizing words
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“self-determination.”" The main object of Lloyd George’s concern, and
the “evil star” overshadowing British discussions on the Middle East, was
US president Woodrow Wilson, and his aims for restructuring post-war
international relations.*

In January 1917 Wilson began rallying support in the Senate for a
more active role for the U.S. in world politics at the end of the war. In
speaking out against the balance of power system he argued that a just
and secure peace could be built only when all nations were equal. “No
peace can, or ought to, last which does not recognize and accept the
principle that governments derive all their just powers from the con-
sent of the governed, and no right anywhere exists to hand peoples
about from sovereignty to sovereignty as if they were property.”® It was
clear that the new economic and military power of America combined
with Wilson’s determined liberalism could revolutionize the way
Europe treated the non-European world. George Lewis Beer, a mem-
ber of an inquiry team assigned by the President to advise him on post-
war problems, attempted to codify Wilson’s rhetoric and apply it to the
pressing problem of the non-Turkish parts of the Ottoman Empire.**
Beer, by employing the term “Mandate,” attempted to strike a balance
between the interest-driven role of European colonialism and the needs

»35 <«

of “backward peoples.”” “Backward peoples,” he argued, should be
subject to “outside political control” and “foreign capital to reorganize
their stagnant economic systems.” It made sense to Beer that the power
and capital should be supplied by the state with the largest direct inter-
est in a given area. But, crucially, this relationship must be adminis-
tered through an “international mandate embodied in a deed of trust”
to protect both the native population and the interests of other foreign
powers.*

It was the firmly asserted necessity for compromise between the inter-
ests of the great powers and the rights and needs of non-European peo-
ples that dominated Wilson’s fourteen-point speech delivered to Con-
gress on January 8, 1918. Wilson’s balancing act between liberal idealism
and great-power politics did nothing to lessen the impact of the speech
on the foreign-policy-making élite in London. The combined effects of
Lloyd George’s and Wilson’s pronouncements on those in the India
Office as they scrambled to accommodate and limit the impact of this

apparently new approach is best summed up by Mark Sykes:
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If America had not come into the war, if the Russian revolution had
not taken place, if the idea of no annexation had not taken root, if
the world spirit of this time was the world spirit of 1887, there
would be no reason why we should take any steps to consolidate
our position against a peace conference, it would be good
enough. . . . [But now] . . . imperialism, annexation, military tri-
umph, prestige, White man’s burdens, have been expunged from
the popular political vocabulary, consequently Protectorates,
spheres of interest or influence, annexations, bases etc., have to be
consigned to the Diplomatic lumber-room.*

The effects of Wilson’s rhetoric on policy towards Iraq first become vis-
ible in March 1918. In the spring of 1918, Sir Percy Cox, the Civil Com-
missioner in Baghdad, was brought to London to help revise policy in the
light of changing circumstances. Cox was one of the most experienced
colonial civil servants of his generation and came to be the chief trou-
bleshooter for the British government in the Middle East during these tur-
bulent years. The Political Department of the India Office framed the dis-
cussions in terms of “the great change that has taken place in the general
political situation during the past year.” Any claim to control Iraq would
be judged by a skeptical world community and hence would have to be
justified on stronger grounds than the “rights of conquest.” Suddenly the
nature of Iraqi society became central to the discussion. Who were these
people who would now be given the right to self-determination?”

Cox’s response to the India Office deliberations reveals the difference
in perception on the part of those whose access to world opinion was fil-
tered through the concerns of Delhi and not London. Although
acknowledging the “potent influence” of President Wilson, Cox’s
thoughts were still structured by the twin goals of the annexation of Basra
and the construction of a “veiled protectorate over the Baghdad
Vilayet.”* But Cox, recognizing the new spirit of the age, was also con-
cerned with whom in Iraq could be encouraged to take a pro-British line
and so help justify British intentions.

The debates in London from 1918 until the convening of the peace
conference in Paris in January 1919 remained contradictory and incon-
clusive. Britain’s future role in Iraq shifts from the annexation of Basra to
the question of how to retain a guiding influence over the country and
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justify this tutelary oversight to the world. The question of British pres-
ence in Iraq was finally resolved in Paris.

The debates in Paris highlighted the clash between Wilson’s liberal
conception of how international relations should be conducted and more
blatant imperialistic views. They also revealed a schism in the British
Empire’s delegation. This division has been characterized as an argument
between London and the white dominions. London-based politicians led
by Lloyd George realized that the increase in economic and military
power of the United States and a change in the ideological atmosphere
brought on by the rise of colonial nationalisms meant that imperialism
now had to be justified in humanitarian terms.* South African and Aus-
tralian delegations wanted to create their own sub-imperial systems by
annexation. Cut off from direct contact with events in Europe these del-
egations did not grasp the extent to which international relations had
changed.

Jan Smuts, a prominent member of the British Empire delegation,
was able to produce a compromise between these two positions. Smuts,
unlike his fellow delegates from the British white dominions, was aware
that annexation was ideologically out of the question. It was his refor-
mulation of G. L. Beer’s Mandate ideal that allowed the British domin-
ions and Wilson each to gain what they wanted. Smuts like Beer saw
the Mandate system as the successor to Empire, but one that had to be
more explicitly codified and administered according to internationally
accepted principles. Mandates in the Middle East would help states
emerge from the wreckage of Ottoman control and prepare them for
independence. Smuts however drew a stark distinction between those
states and the colonies “inhabited by barbarians”.* This conceptual
division formed the basis of compromise. States were to be placed in
one of three categories (A, B or C) depending on their level of devel-
opment.”

Smuts’s compromise bought off arch-imperialist sentiment with the
“C” Mandates of Africa. But his compromise also changed the basis on
which the new territories gained during the First World War could be
governed. The placing of Edmund Burke’s notion of sacred trust at the
core of the compromise shifted the rationale of global power. The pre-
rogatives of the state holding the Mandate were now clearly and institu-
tionally delimited. The Permanent Mandates Commission oversaw the
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execution of the Mandate and exercised an independent authority that
those running the nascent Iraqi state took very seriously.* For Wilson this
shift was of paramount importance. He argued that world opinion had
changed and that if the Paris Peace Conference accepted annexation, “the
League of Nations would be discredited from the beginning.”®

For colonial administrators running the Mandated territories of the
Middle East the decision in Paris caused great concern. They were faced
with an international regime that forced them to publicly devolve real
power to the population. A vocal group of urban-based political activists
demanded that they do just that and quickly. The officials charged with
carrying out this policy, schooled primarily within an imperialist uni-
verse, found it very difficult to do so. Some managed with varying
degrees of success. Others failed.

“Long-established and hitherto almost unchallenged assumptions of
British imperial policy had (post Wilson’s fourteen points) to be recon-
ciled completely with a new set of requirements. In Iraq, it was necessary
to adapt the existing administrative machinery, derived from Indian
models, to a new and less direct form of control, which was at first unfa-

miliar and unpalatable to those called upon to operate it.”*

Once those at the head of the British state realized that the Mandate
had replaced annexation as the means to maintain British influence in
Iraq, they faced the problem of working out the practical ramifications
on the ground. The pursuit of British interests was now constrained by
the League’s Permanent Mandates Commission. In Britain itself the gov-
ernment had to contend with the deep unpopularity of continued
involvement in Iraq. Both these constraints on British policy were com-
pounded by the growth of unfavorable Iragi public opinion. The notion
of self-determination and the ideological power of nationalism meant
that a segment of Iraqi society was demanding the right to represent the
nation. The state institutions that emerged and evolved under the Man-
date reflected all these pressures.

All came to bear on one man, A. T. Wilson. Acting Civil Commis-
sioner in Iraq between September 1918 and June 1920, Wilson and the
administration he ran were tasked with the responsibility of carrying out
the decisive shift in the British government’s administration of conquered
territories in the Middle East. Wilson, ideologically unable to accept the
new situation, set about the task of governing Iraq as if nationalism,
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Woodrow Wilson and the League did not exist. Britain, he argued, could
not maintain its position in Iraq “by conciliating extremists” and that,
“regardless of the League of Nations,” Britain should “go very slowly with
constitutional and democratic institutions, the application of which to
Eastern countries had been attempted of late years with so small a degree
of success.”"

Wilson’s policy largely ignored urban and nationalist feeling. He
believed it was unrepresentative. Britain must not be “diverted by a hand-
ful of amateur politicians in Baghdad,” he declared. A conscious decision
was taken not to acknowledge demonstrations of public opinion that
clashed with his views.* When asked by the British government to ascer-
tain popular political sentiment, he made sure that only views echoing his
own on the best way forward were heard in London. *

Wilson could accurately claim during 1918 that his repeated requests
for guidance from Delhi and London had gone unanswered. But as pol-
icy towards Iraq became more coherent, Wilson was drawn into
increasing conflict with his masters in London. ** Although there was
some sympathy for Wilson’s assertion that good governance, efficiency
and law and order would directly suffer with the establishment of an
Arab-staffed administration, the fact that he could not understand the
new realities led Curzon to comment that “The whole bent of Colonel
Wilson’s mind was wrong, and the presence at the head of the Admin-
istration of a man whose ideas were wrong was not in my opinion prac-
ticable.” !

By the summer of 1920 Wilson had become a useful scapegoat for the
uprising that swept the country, and he was unceremoniously removed
when Percy Cox finally returned from Iran. *

After detailed discussions with members of the British cabinet in Lon-
don, Cox arrived in Iraq to take up the role of High Commissioner in
October of 1920. ** His task was to tailor Britain’s role in Iraq to adhere
to new international norms and conform with the pressing need to bring
expenditure in line with Britain’s weakened strategic and economic posi-
tion. ** In the wake of a destructive and costly tribal uprising, Cox had to
find a way of forming a governing structure that would publicly devolve
power to the population while codifying Britain’s position under the
Mandate regime. Britain’s actions and policy in Iraq now had to be open
to international scrutiny.
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British policy planners divided Britain’s medium- to long-term aims in
Iraq between realizing national interests and “fulfilling international obli-
gations.” The tension between meeting these two aims controlled the evo-
lution of state building in Iraq and shaped it in distinct ways. Economic
and strategic interests ranged from preventing hostile powers from domi-
nating the head of the Persian Gulf and maintaining Baghdad as a key link
in the imperial air route to India to the protection of the Persian oil fields.
But because policy makers recognized the novelty of the international sit-
uation, they were also intent upon being “regarded as the closest friend of
the Arab people.” “International obligations” meant that interests had to
be furthered in new and varied ways. A note prepared for the Cabinet by
the Middle East Department of the Colonial Office stated that Britain’s

whole course of action has deeply committed us to the creation and
support of an independent Arab State in the whole area [of Iraq],
and to the rendering of such advice and assistance as may be
required to enable such a state to pass through the initial difficul-
ties of its existence . . . We have committed ourselves to the support
of a particular form of government, viz., that of a constitutional
monarchy under King Faisal. . . . We have undertaken, under the
auspices of the League of Nations and in the eyes of the world, to
do our best to make this regime a success.”

As High Commissioner Cox was charged with executing policy
designed to realize this bundle of conflicting objectives. He quickly set
about speedily implementing the measures that had been despised by
AT. Wilson.® Within eighteen days of reaching Baghdad Cox had
formed a cabinet of urban notables. Ten months later Iraq had a king,
approved by what was represented as a popular referendum.

The institutional and legal basis of the new state was constructed
around the twin pillars of cabinet and king. The conflicting pressures
placed upon Cox were revealed in the fluctuating freedom he, as British
representative, had at any given moment, in relation to the joint actions
of ministers and the king. The power that the ministers wielded after
1920 was likewise tempered by their British advisers. For the Mandate to
be seen to be working, the relationship between advisers and ministers
had to be consensual. The adviser could not overrule the minister, the
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individual in whom the power of self-determination finally rested. Under
this arrangement the High Commissioner, through his day-to-day inter-
actions with the king and cabinet, became the only point of official
British control over the new Iraqi government. ¥ As it turned out, this
relationship was not legally codified under the Mandate itself because of
the latter’s unpopularity amongst Baghdadis, but it was spelled out by
formal treaty between the Iraqi and British governments.

The Council of Ministers, as the first Iraqi institution set up under the
Mandate, reflected the tensions in Britain’s approach between the need to
give autonomy to the population of Iraq and the desire to retain control.
On November 30, 1920, Cox issued the edict that all officers and depart-
ments that had made up the British Civil Administration “will now come
directly under the orders of the Council of State.”* The Council had real
if mediated executive power and in one of its first decisions re-divided the
country’s administrative districts along Ottoman lines. This “was the
most obvious indication to the public that an Iraq Government was now
a reality.””

Constraints placed on the decision-making powers of the Council of
Ministers were vested in the High Commissioner. When the Council of
Ministers was formed, Cox declared himself to have the “supreme
authority” as the representative of the British Government over any exec-
utive decisions made.” But as the ministers set about taking control of
their ministries and running the country, the High Commissioner’s
power was in turn constrained by the growth and actions of state institu-
tions. ® This meant that, as the relationship between the new Iraqi gov-
ernment and the High Commissioner was codified, the final sanction left
to the High Commissioner was the right to “insist upon the king send-
ing the bill or resolution back to the cabinet for reconsideration.” ©* The
High Commissioner more generally relied on sending letters to the
Council’s meetings recommending that certain issues be discussed or
rethought.®

Informally, the growth of the Iraqi state and its exercise of power relied
heavily on the role of the British advisers during the first few years of the
Mandate. At first “Advisor” was the term applied to every British officer
whose job was transferred from the British Civil Administration to the
new Iraqi state. At every level from the Council of Ministers down to the
Political and Assistant Political Officers spread out across Iraq, advisers
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went from exercising executive control to assisting Iraqi office holders:
Mutasarrifs and Qd immagams. As time went on, budget cuts and troop
demobilisations meant that the numbers of British officers attached to
the Iraqi state declined sharply.*

As the Iraqi state grew, a limited number of key British personnel
became the advisers to the ministers. The intention was to place British
executive direction at the very heart of each ministry. Nevertheless, as
with the formal status of the High Commissioner himself, advisors’
official roles were codified in surprisingly limited ways. Legally the
ministers were “requested” by the High Commissioner to take the
views of their adviser “into careful consideration.” If a difference of
opinion arose between the two men, the minister was again asked to
“call the Adviser into consultation.” If this failed to produce consensus,
the matter was referred to a full meeting of the Council of Ministers
for discussion. But the unofficial role of the adviser was in 1920 to be
the eyes and ears of the High Commissioner’s staff in the institutions
of the new state.” All information concerning the Iragi government
emanating from the High Commissioner’s staff, the British Govern-
ment and Army would be funneled to the ministries through the rele-
vant adviser. Ministers were directed to discuss all courses of action
with the advisers before they made decisions. Advisers were required to
attend and take part in Council meetings although they could not
vote.®

The second pillar of the Iraqi state and a further means of establishing
Iraqi autonomy was the king, both as institution and central political
actor. With finances under scrutiny and the rapid reduction of British
personnel, the king was seen as the pivotal point of control for the High
Commissioner.” The king was also supposed to rally the population
behind the new state.” For the League of Nations, Faisal was a charis-
matic Arab head of state who had been at the Paris Peace Conference and
could credibly present himself to the Iraqi people and the world as a
nationalist hero.

Cox and the High Commission staff in Baghdad clearly regarded the
king as an instrument. ® The two local candidates before Faisal arrived in
Iraq were discounted on the grounds that they would not appeal to the
population as a whole.” Faisal, with no constituency of his own, appeared
open to British manipulation.” It was hoped that he would appeal to
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moderate nationalist opinion and build a coalition against radicals call-
ing for complete British withdrawal.

The conflict between the British government’s attempt to retain as
much power as possible and counter pressures from both Iraqi society
and the international community to establish Iraq as an autonomous,
sovereign state erupted almost immediately. During August 1921, in the
run up to the vote in favor of his kingship and his inauguration, Faisal
held a series of discussions with Cox to finalize the former’s role. Faisal
readily agreed to British supervision of finance and foreign relations but
refused to accept that Cox would be the “ultimate power” in Iraq.”” As
with the provisions spelling out the authority of the Council of Minis-
ters, Cox had to compromise and hope that the “cordiality of co-
operation between the Amir and the High Commissioner” would suf-
fice to keep relations working in the way Britain wanted. Cox realized
that the king would be perceived as a puppet if this measure was insisted
on. It was a sign of the constrained nature of British power that, because
“[we] have no intention of re-conquering Iraq,” the final sanction could
only be the threat that Cox would resign and British troops would with-
draw to Basra.”” Churchill agreed with Cox that everything should be
done to “strengthen him [the king] in the eyes of the people.” Churchill
had to go to the League of Nations and ask for its approval for the meas-
ure withdrawing “ultimate power” from the High Commissioner. He
did so on the basis that Iraq had “advanced so far towards being able to
stand alone.”

The hope that Faisal would reign and not rule and that ties of cor-
diality would be enough to ensure cooperation soon proved naive. Faisal,
aware of his dependence upon British arms and resources, set about try-
ing to maximize his autonomy in a manner that was bound to bring him
into direct conflict with the High Commissioner and the British govern-
ment. After less than eight months Faisal was threatened by Cox with
what had been seen as the final sanction, the threat of British evacua-
tion.” This had little effect. Churchill and the staff of the High Com-
mission reacted with anger and bewilderment as the limits of their power
to dictate terms became apparent.”®

Faisal’s campaign for greater power was fought on three fronts. He
attempted to influence the Council of Ministers to pass anti-Mandate leg-
islation; he then established a power base in Hillah and Nassiriyah by
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appointing loyalists to government posts and attempting to undermine
tribal shaikhs he believed to be pro-British; finally, it appears he let his
name be used on Pan-Arab anti-British letters emanating from his palace.”
The campaign brought the tribes of Baghdad Vilayer and the Euphrates to
“the verge of rebellion” and drove the 7aqib’s cabinet to resign.”® When con-
fronted by Cox and asked to explain both the unrest and his role in it, he
answered that a tribal uprising was likely but it was to be blamed on “the
uncertainty of policy and the lack of definition of responsibility as between
himself and His Excellency in matters of internal administration.””

With relations between the High Commissioner and Faisal resting on
a supposed commonality of interests, Cox had very little formal power to
bring to bear on the king. The abandonment of Iraq was frequently dis-
cussed by the High Commissioner, the Colonial Secretary and the cabi-
net, but it was apparent to Churchill, Cox and indeed Faisal that the suc-
cess or failure of British policy in the Middle East rested on the ability to
deliver a quiescent Iraq. * When Cox confronted Faisal and demanded
that he authorize the arrest of nationalist agitators, Faisal refused.® Cox,
capitalizing on Faisal’s incapacity due to sudden illness and the absence
of the Council of Ministers, suspended the fledgling institutions he had
spent two years nurturing. He arrested the agitators, closed down two
newspapers and banned two political parties.

In the wake of these events Cox attempted to redefine Faisal’s power
by placing the exercise of royal power within the confines of the consti-
tution and reinforcing the role of the High Commissioner as the chief
adviser to the king.** Succeeding High Commissioners found that their
relationship with the Palace was never stable or satisfactory. Britain’s post-
war strategic and economic weakness, the rise of nationalism and the ide-
ology of self-determination meant that power had to be devolved to
Iraqi-staffed institutions. The commitment to the League of Nations and
the scrutiny of the Mandates Commission meant that the High Com-
missioner’s role was exercised within international constraints and open
to public interrogation. The well-organized nationalist movement inside
Iraq escalated demands for greater autonomy from Britain. Faisal realized
both the power and the weakness of his position. From 1921 until 1932 he
continually sought to build a power base within the state and society that
would give him autonomy from the nascent political élite as well as the
British who had been responsible for his accession.
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The speed with which Britain’s role in Iraq changed from 1920 to 1922
is highlighted by the rapid shift in its legal basis. The Mandate system
itself was agreed in Paris on 30 January 1919. Britain publicly accepted the
Mandate for Iraq at the San Remo Conference in April 1920 announced
in Baghdad on May 5. By June 1921 Cox had informed Churchill that the
Mandate was “out of date” and could not be applied to Iraq.* The Man-
date was formally replaced by a treaty of alliance and signed on October
10, 1922.

The reason for the swift transformation from Mandate to treaty was
two-fold. First, the very term “Mandate” was a target for widespread
resentment in Baghdad from May 1920 onwards. For the British the
term was linked to the disinterested, sacred trust at the heart of
Woodrow Wilson’s vision of the League.* But the Iraqis translated the
term into Arabic to suggest the sovereign rule of Britain over Iraq.® The
abrogation of the Mandate became a key demand of the growing nation-
alist movement but also of the 7aqib and the king. The power of the
nationalists in Baghdad drove Britain to sign a treaty with Iraq instead
of attempting to administer the country under the terms of the Man-
date. During the war and its immediate aftermath the British saw the
nationalist movement as a positive tool to deploy against the Ottoman
Empire and then as a way of unifying Iraq’s disparate population.® But
as the movement grew in power and its demands increasingly con-
strained the ability of the British to act, they increasingly perceived it as
irrational and dangerous.

The second reason for sudden legal transformation of the relations
between Iraq and Britain was the speed at which the state and its polity
developed in the first two years of the Mandate. Both in London and
Baghdad there seems to have been surprise at the short time it took to cre-
ate the new state and the alacrity with which the urban population
adapted to it:

Having set up our independent or quasi-independent state, we
were bound to deal with it on terms of greater equality, and less
from the point of view of a guardian towards its ward, than was
originally contemplated. This being the case, the conclusion of a
treaty seemed from every standpoint to be the most satisfactory
way of regulating relations on the spot.”
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The conflict between the High Commissioner and the king, which
reached its peak in August 1922, was partly driven by the king and the
naqib’s discontent with the treaty. For them the treaty did not remove the
Mandate. It simply replaced it.** The tensions between control and devo-
lution at the core of the British approach to Iraq were highlighted by the
August crisis. Cox’s response to anti-treaty feeling was to suspend gov-
ernment, ban nationalist newspapers and deport the leaders of the agita-
tion against the treaty. It was only with the more active and vocal nation-
alist opinion cowed that conditions existed in which the king, the nagib
and the Council of Ministers could be persuaded to accept the treaty. By
his actions, however, the High Commissioner threatened to alienate the
very people to whom power was to be devolved and to undermine the
institutions that were supposed to assure the viability of Iragi sovereignty.

A. (over his narghileh): Men say that a certain Mullah has prophe-
sied the immediate coming of the Mahdi.

B. (grumpily): What good would will that be? Christ will come too
and he’ll be the Adviser.®

The twenty-year treaty that Cox had risked so much to impose was trans-
formed in March 1923 by a protocol which limited Britain’s formal
involvement in Iraq to just four years. The catalyst for this abrupt change
had to do with events in the wider Middle East and with developments
in domestic British politics.

In September 1922, just as the Council of Ministers and the king in
Iraq had been browbeaten into accepting the treaty, the coalition gov-
ernment led by Lloyd George faced the reality of Britain’s weakening
post-war power. Lloyd George’s policy of supporting Greece against
Turkey was being undermined by a resurgence in Turkish military
power. In September British forces were surrounded by the Turkish
army in the neutral zone of Chanak on the eastern side of the Dard-
anelles. The Prime Minister’s and the Colonial Secretary’s “impulsive
and bellicose” handling of the crisis isolated the government domesti-
cally and internationally.”” As a renewed conflict with Turkey looked
increasingly possible, Italy and France withdrew their troops from the
neutral zone, not wishing to be drawn into another costly military cam-
paign. Churchill, in announcing (without consultation) that the Empire
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would supply the troops needed, also alienated the white dominions and
damaged imperial unity.”

British domestic reaction to the Chanak crisis had far-reaching effects
on Iraqi-British relations. In spite of the coalition government’s oft-
repeated calls for a reduction of overseas spending, foreign and military
commitments abroad were still accounting for £300 million out of an
estimated government budget for 1922 of under £1000 million.”” Bonar
Law’s critique of Lloyd George and the general imperial overreach, “we
cannot alone act as the policeman of the world,” well reflected public sen-
timent.” These general concerns about Britain’s role overseas came
together during the election campaign of November 1922 around the
issue of Iraq. Law and the Conservative election campaign promised
“tranquillity and freedom from adventures and commitments.” ** A vocal
coalition, including the Daily Mail, Daily Express and a number of
prospective MPs, managed to place the call for the evacuation of Iraq
“bag and baggage” at the center of the election campaign.” Law, reacting
to this concern, expressed the wish

that we had never gone there . . . [and pledged that] . . . at the ear-
liest possible moment consistent with statesmanship and honor . . .
[the next government will] . . . reduce our commitments in

Mesopotamia.”

Bonar Law, the victorious Prime Minister of the new Conservative gov-
ernment, was obliged to rethink Britain’s role in Iraq and the wider Mid-
dle East.”” The constraints placed upon him were both ideological and
material. He was faced with a Parliament where “the overwhelming opin-
ion . . . was against remaining in Mesopotamia indefinitely.””* After the
Chanak crisis Lloyd George’s handling of foreign policy was widely
viewed as reckless and counter-productive. The dividends of peace were
still awaited by a long-suffering British public. The threat of another war
rallied public opinion against the jingoistic rhetoric of the coalition gov-
ernment. Law was in part elected to reduce Britain’s role overseas that
were considered too risky or too peripheral to justify the burden on the
already hard-pressed British tax payer.”

In December 1922, soon after having been elected, Law set up a cabi-
net committee to assess what was to be done with Iraq. Given the role
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that Iraq had played in the election and the general hostility of the House
of Commons, it was not surprising that “during the early months of the
Bonar Law ministry, the possible final evacuation of Iraq was seriously con-
sidered.”® Sir Percy Cox was recalled to London to testify before the com-
mittee. His testimony proved pivotal."” Cox set out to persuade the com-
mittee and with it the cabinet, that British policy in Iraq was working,
would bear dividends great enough to justify its continuance, and that, if
prematurely curtailed, the result would be disastrous. He claimed that the
majority of Iraqis welcomed the British role and that withdrawal would
lead inevitably to anarchy, a rise in Russian influence and ultimately the
return of the Turks. If Britain turned its back on Iraq, he argued, the neg-
ative effects would be felt across the entire Muslim world.'”

Cox was only partially successful. The demands for a “bag and bag-
gage” evacuation of Iraq were avoided, but in the wake of the Chanak cri-
sis the clamor for a speedy reduction in Britain’s commitment to Iraq
proved to have greater influence on the cabinet than Cox’s eloquence.'®
He returned to Baghdad with a draft protocol which reduced the treaty
of Alliance to a period of four years after a peace treaty had been signed
with Turkey.

The conclusions reached by the cabinet committee on Iraq in 1923
marked the decisive shift in British policy. The treaty that Cox had
worked so hard to impose on King Faisal and the Council of Ministers a
few months earlier was effectively discarded. The Mandate ideal was
dropped in favor of Britain exercising an advisory role, strictly limited by
the time and money that could be expended on it. The Secretary of State
for the Colonies summed up the approach:

it may be taken as certain that His Majesty’s Government has no
intention of retaining mandatory responsibilities in respect to Iraq
for a longer period than is absolutely necessary in order to secure
the admission of the country to the League of Nations. It is not
anticipated that this period will in any case exceed four years from
the date of the ratification of peace with Turkey."*

From 1923 onwards, those making policy in London and implement-

ing it in Baghdad faced the dilemma of conflicting objectives. How to
retain influence with increasingly independent Iraqi politicians and civil
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servants while pursuing the medium- to long-term goals of the British
state to disengage seemed to pose an insoluble conundrum. Overshad-
owing all decision-making was the unpopularity of the policy amongst
the British press and Parliament. The dangers to British prestige of a
British government being forced to sever its links with Iraq could be fore-
stalled only by a steady reduction in the cost and manpower expended
there. Economy and a drive towards higher Iragi tax revenues came to
dominate all official deliberations.

How was the British state to minimize its role in Iraq “while fulfilling
its international obligations”? For those in the Colonial Office the only
way to achieve this was to build a self-sustaining state as quickly as pos-
sible and convince the League of Nations that the duties awarded to
Britain in 1920 had been discharged. Under these stringent conditions
the long-term goal of a pliant Iraq safely within a British sphere of influ-
ence could be realized only by ties of mutual interest and common out-
look between those who built the state and those who ran it after inde-
pendence. The general goal was summarized in the letter of instruction
given to Sir Henry Dobbs, the man chosen to replace Sir Percy Cox as
High Commissioner for Iraq in 1923. Dobbs, trained in the Indian Civil
Service, was sent to Iraq during the First World War. He went on to be
the longest serving High Commissioner and became the dominant figure
in the British attempt to build a sovereign but compliant Iraqi state:

The basic principle underlying the relations between the two Gov-
ernments is co-operation towards a common end, namely the pro-
gressive establishment of an independent Government of Iraq,
friendly to and bound by gratitude and obligation to His Britannic
Majesty’s Government.'”

From 1923 until 1926 the persistent problem faced by Sir Henry Dobbs
and his staff in Baghdad was how to make use of their two main conduits
of influence, the king and the Council of Ministers, without undermin-
ing the Iraqi government’s credibility with the population. Relations
between Dobbs and King Faisal were critical. In 1923 the reduction of the
Anglo-Iraq treaty to a period of four years and the appointment of Dobbs
as High Commissioner marked a conscious decision to loosen the regu-
latory oversight by the High Commissioner over the king. Sir Henry
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Dobbs, like Cox before him, questioned the king’s character, his methods
and ultimately his loyalty, but accepted that the fortunes of the Iraqi state
rested to a large degree on his success or failure."” The king, argued

Dobbs,

has to keep his eye constantly fixed on possible developments after
our departure and to guard above all against the allegation that he
is a puppet king, propped up by our bayonets, who is willing to sac-
rifice the true interests of the country in order to keep in our good
graces. He can hope to strike roots in the soil only by an attitude of
independence and we must therefore look with indulgence upon
any opposition on his part to our wishes, when those wishes run

counter to popular clamor.'”®

To this end, during the first year of his appointment, Dobbs continu-
ally argued that Faisal and his government should be given more auton-
omy and that the financial strictures imposed from London were having
a counter-productive effect on Britain’s policy goals in Iraq.' It is indica-
tive that by 1926 Colonial Office officials in London were sympathetic to
Faisal’s complaint that Dobbs himself was interfering too much in the
running of government. In order to curb this, the expansion of Dobbs’s
staff was blocked and “the gradual “diplomatization” of the High Com-
missioner” was initiated as a policy objective."®

The change in the nature of Iraqi-British relations can be measured by
the decrease in the number of British advisers in the employ of the Iraqi
government.'" Political debate in Baghdad between 1922 and 1927 cen-
tered around the inherent nonsequiter of executive Iragi autonomy and
sanctioned British advisory authority. '"* In fact, the power and role of the
British advisers changed dramatically during this period.

In 1920, under the Mandate, the advisers were to be at the heart of the
new state, acting as the eyes and ears of the High Commissioner and,
through him, of the Colonial Office. But the job of advising the politi-
cians of an increasingly independent state and simultaneously furthering
British interests quickly became impossible. By the end of 1921, Hubert
Young, on an extended trip to Iraq, warned that British advisers ran the
danger of becoming “more native than the native himself.” On returning
to London in early 1922, Young noted further discord “between the two
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banks of the river,” between the British advisers in the Ministries on the
east side of the Tigris and the High Commission staff in the residency on
the west.'

The conflict of interest inherent in the role of adviser claimed its first
victim in 1924 with the dismissal of S.H. Slater, the Financial Adviser to
the Iraqi government."* Colonel Slater had been involved in formulating
Britain’s policy towards Iraq from the Cairo Conference of 1921 onwards.
By 1924 those in the Colonial Office were complaining that he was

rather inclined to take up a contentious attitude and to assume that
it was his business, as the representative of Iraq, to drive the hard-
est bargain that he could with His Majesty’s Government.'”

Slater later claimed that the position of adviser was “ignominious and
odious,” regarded with equal suspicion and hostility by both the Iraqi
government and the Colonial Office."® Dobbs, in seeking a replacement
for Slater, highlighted the difficulties of such a job. The Colonial Office
recommended R.V. Vernon, its own financial adviser, but Dobbs saw his
“previous identification with the Colonial Office point of view as likely
to prejudice his chances of success in Iraq."

Slater’s characterization of the perils of the job was borne out when,
two years after the Colonial Office insisted on Vernon’s appointment, Sir
Hugh Trenchard, the Chief of the Air Staff, labeled him a Bolshevik.
Trenchard’s remark was made as part of a general attack on the Iraqi gov-
ernment’s advisers in which he accussed the entire staff of disloyalty.'"®

On 3 January 1923, the Administrative Inspectorate Law was passed
by the Council of Ministers changing the legal role of the British advis-
ers. This legislation, passed before Cox was recalled to London in the
aftermath of the Chanak crisis, was the product of pressure from the
Council to obtain greater independence for the Iraqi personnel of the
nascent state."” The legislation was presented as a positive codification
of the British advisers’ role. By changing their name to “inspectors,” the
law intended to emphasize the advisers’ position as the final guarantors
of administrative efficiency. But, under the terms of the new legislation,
the inspectors, organized under the Ministry of the Interior and man-
aged by the chief adviser to the minister, were to be based in Baghdad.
The effect of the legislation was to withdraw British advisers from the
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Iraqi hinterland, reducing their numbers and drastically curtailing their
influence.” The consequence of the legislation was to give greater
autonomy to the mutasarrifs and g’ immaqam’s, the local government
officials in Iraq.

The Administrative Inspectorate Law passed by the Council of Min-
isters, although obstructed by Dobbs, was not ultimately challenged by
either the High Commissioner or the Colonial Office. With the change
in policy represented by the 1923 protocol, there was a general realiza-
tion that the new institutions of the Iraqi state, from local administra-
tions to the Council of Ministers and the king, would have to bear the
full weight of government much sooner than had been envisaged under
the Mandate. For the High Commission staff, this rapid increase in
autonomy would lead to a reduction in efficiency, but, as Cox and

Dobbs agreed,

The Iragi Government must be allowed to make mistakes and learn
by them during this probationary period, provided that such mis-
takes are not of a nature to lead to disaster and that British troops

and officers are not forced to be instruments of misgovernment.'?!

In the wake of the Administrative Inspectorate Law and the signing of
the Protocol, the Colonial Office sent to Baghdad a draft letter for all
British officials in Iraq. The letter was an attempt to set terms of employ-
ment for the new era. It was also an attempt to overcome the problem of
divided loyalties amongst British staff evident since 1921:

We have to look forward to a four year period during which it will
be essential that we should know at every stage what action the
Iraqi Government is proposing to take, in case any question arises
of authorizing the High Commissioner to take action under Arti-
cle IV of the treaty.”

Both Cox and Dobbs objected to this, arguing that it was in contra-
diction to the overall direction and philosophy of the new approach. For
Dobbs, the advisory period would work only if “the politically minded
part of the Iraq people” were convinced “of the disinterested attitude of
Great Britain.” The Inspectorate Law “went a long way towards achieving
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this end. It made clear that the whole executive of the country has to
be in the hands of Iraqi officials.” Any attempt to water down that
commitment would risk undermining it. This approach was accepted
by the Colonial Office, which in 1925 vetoed the Air Ministry’s attempt
(in the name of greater efficiency) to appoint a British Commander-in-
Chief of Iraqi forces. This would, it was argued, “be entirely opposed
to our declared policy of disembarrassing ourselves of Iraq as soon as

123

possible.”

The contradictions inherent in the British government’s approach to Iraq
came to a head during the last years of the Mandate from 1926 to 1932.
The Mandate system had heralded a transformation of the international
system. International relations were increasingly to be ordered through
the universal unit of the sovereign state. For the British government, the
difficulties this produced in the twenties and thirties (especially regard-
ing its role in the Middle East) were a harbinger of the problems attend-
ing the dissolution of its empire after the Second World War. The rapid
growth of well-organized and vibrant nationalism in Iraq exacerbated the
conflict at the heart of the British policy. As the Mandate for Iraq pro-
gressed, Britain tried to be attentive to the Permanent Mandates Com-
mission, which became increasingly assertive in its demands that the state
being built be both efficient and liberal." British public opinion, loudly
expressed in the media and in Parliament, continued to denounce the
extended commitment of resources to Iraq. The Colonial and Foreign
Secretaries had the unenviable task of defending expenditure on Iraq in
terms of the national interest without appearing to contradict the Man-
date ideal too flagrantly.

British commitment to the League, despite the resentment of the
British public, had, in turn, to face increasingly vocal Iraqi political oppo-
sition. For the Mandate to work, King Faisal and the small coterie of
Iraqis who made up the political élite in Baghdad had to be satisfied and
willing partners of the High Commissioner and the team of British advis-
ers. The Iraqi political élite, mindful of the need to establish its own legit-
imacy and also of the promises won from the British in 1923, continually
demanded greater autonomy and greater freedom to run the state on
their own behalf. Their demands for entry into the League of Nations in
1928 brought relations to a new low. This demand immediately and vio-
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lently exposed the clash between Britain’s international commitments
and its partnership with the Iraqi élite.

The violent and unstable results of Britain’s contradictory responsibili-
ties and goals set the pattern for the end of the European Empires. The
irresoluble tensions inherent in British nation building produced, by 1932,
the quasi-state of Iraq. When Iraq entered the League of Nations it was
granted de jure independence as a self-determining nation state. But the
reality was something quite different. Iraq was a territory inhabited by a
diverse and divided population run by a small clique of mainly Sunni
politicians who could not control the country without the help of British
airplanes. Its government and economy were still financially dependent
upon the British Exchequer. The commitments previously given to the
League by both Britain and Iraq concerning the inclusion of and comity
among the different ethnic and religious communities were discarded to
achieve Iraq’s formal independence as quickly as possible. The British
state, in order to reduce her commitments to Iraq and meet her interna-
tional obligations while retaining “ties of good will” to the Iraqi political
élite, actively colluded to create the impression that Iraq had fulfilled the
five conditions set down by the League for statechood. The League’s
demand that Iraq have a “settled” government and administration capable
of operating essential services had in fact been met. But Iraq was nowhere
near being able to fulfill the other four criteria of internationally sanc-
tioned sovereignty: that the state be “capable of maintaining its territorial
integrity and political independence,” that it be “able to maintain the pub-
lic peace throughout the whole territory,” that it have “adequate financial
resources to provide regularly for normal Government requirements,” and
that it have laws that afforded “equal and regular justice to all.”'»

The inevitable crisis arising from these failures was represented by the
Mosul dispute and the way it was resolved in 1926. Sovereignty over the
Ottoman Vilayet of Mosul was claimed by both the Turkish government
and the Iraqi state. After the Turkish state had renounced the treaty of
Sevres, the Mosul issue became the main stumbling block to a compre-
hensive peace treaty between Turkey and Britain. The dispute was even-
tually referred to the League of Nations for settlement and an interna-
tional commission was sent to the area for three months in 1925. The
conclusions of the commission’s report (delivered to the League in July
1925 and accepted in July 1926) contained a blueprint outlining the steps
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necessary for Irag’s self-determination. More importantly, it exposed the
distance between the Mandate ideal and the current real condition of the
Iraqi state.

The commission’s report recognized the “undeniable” progress made by
the Iraqi government since the end of the First World War in security,
public health and education. Nevertheless the report went on to say that
even though the Iragis running the state had “the best intentions,” their
“political experience is necessarily small.” Overall, the commissioners
found the situation “unstable,” with the turbulent tribes and the tensions
between Sunni and Shia, Arab and Kurd putting the very existence of the
state at risk if the link with Britain were to be broken in four years, as had
been agreed under the terms of the 1923 protocol.”* The commission went
on to conclude that, for the League to agree to ceding Mosul to Iraq, the
Mandate relationship would have to be extended for “something like a
generation in order to allow for the consolidation and development of the
new state.” This meant that Iraq and Britain would have to conclude a
new treaty extending Mandatory role for twenty-five years.'’

The British government’s initial response attempted to square the cir-
cle of its commitments and interest. The Colonial Secretary, Leopold
Amery, in order to secure the oil-rich area of Mosul for Iraq, immediately
agreed to the Committee’s conclusions and committed both Iraq and
Britain to signing a new treaty to facilitate them.'” But this commitment
carried the caveat that the relationship could be terminated at an earlier
date if, in the opinion of the League of Nations Council, Iraq qualified
for admission to membership of the League.”” So, although a new
twenty-five-year Anglo-Iraqi treaty was signed in January 1926, it had as
one of its clauses a provision for reviewing Iraq’s case for joining the
League and thus abrogating the mandatory relationship.'® By the time of
the first of these reviews, a mere eleven months after the new treaty was
signed, the High Commissioner and key individuals within the Colonial
Office in London were arguing that Britain should back Iraq’s demands
for entry in 1928."!

The reasons given by Sir Henry Dobbs for the indecent haste of this
apparent volte face go to the heart of Anglo-Iraqi relations. Dobbs recog-
nized that by putting Iraq forward for membership of the League in 1928
the British could be accused by the League itself and by other states of
acting in bad faith. But weighed against this was the goodwill of the Iraqi
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political élite. For Dobbs this was by far the greatest concern. If this
goodwill were lost,

I am convinced that the whole political atmosphere would change
and that Great Britain would soon experience in Iraq the same
dreary disillusionment which she has had to bear in India and
Egypt. . . . In no long time the students would be striking and
parading, the king and his ministers suspicious and intriguing
against us, the lawyers, as in the anti-treaty agitation of 1924, plot-
ting assassination, and the Iraqi troops, the only forces left to guard
our aerodromes, wavering. We should then have either to evacuate
altogether or to bring back our troops and govern, whether with or
without an Arab facade, a sullen people. We should have to aban-
don the hope expressed in the official letter addressed to all British
Advisers that “The basic principle underlying the relations between
the two Governments is co-operation towards a common end,
namely the establishment of an independent Government in Iraq,
friendly to and bound by gratitude and obligation to His Britannic

Majesty’s Government.”'*

Dobbs had identified the central imperative of Britain’s policy in Iraq.
The rhetoric of self-determination, combined with the pressing need for
the economies to be gained by disengagement, meant that Britain had to
devolve power to the Iraqi political élite. This élite might have been, as
Dobbs suggested, unrepresentative of the country as a whole, but its
“power for mischief” foreclosed any alternative policy of trying to foster
“the solid classes’ power of tranquillity” given such policy’s uncertain
chances of success, its costs, and the time it would inevitably take to
achieve. The League’s own vision of international order combined the
ethic of self-determination with a strong commitment to the develop-
ment of a sustainable and liberal state. Britain had come to accept the
former, but, as the final years of the Mandate played out, it became con-
vinced that it could not afford to devote the time and resources needed
to obtain the latter. In the event, British employment of lethal, high-tech
western military technology in the form of the newly-invented warplane
became the only means of managing the violence created on the ground
by the British Government’s predicament.
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The High Commissioner’s analysis was quickly rejected as overly
melodramatic by a Colonial Office dominated by the arch-imperialist
Leo Amery. Instead Faisal was offered the sop of a renegotiated treaty.'*?
But Dobbs’s pessimistic prognosis proved to be accurate. When the king
and the key politicians in Iraq, such men as Nuri Said, and the previ-
ously loyal Ja'far Pasha al Askari, realized that Iraq was not to be allowed
to enter the League in 1928, they gradually brought the government in
Baghdad to a standstill. These key members of the political élite
deployed all means at their disposal to pressure the British into granting
them control over Irag’s political and military affairs. From 1927 until
1929 politics in Baghdad were paralyzed.”* Suspicion and anger
mounted on both sides. Dobbs increasingly began to doubt the loyalty
of the Iragi army, while Nuri threatened to “pull down the Maude
Statue, and turn the RAF out of Hinaidi.” ' In focusing on Maude and
Hinaidi, Nuri accurately pointed to the twin concerns of the British.
Maude had liberated Baghdad from Ottoman forces in 1917 and had
died there of cholera shortly afterwards. For British ideology he repre-
sented the progressive nature of the British presence. Hinaidi, on the
other hand, was the most important British air base in Iraq. The air-
planes based there and the bombs they carried embodied the over-
whelming violence the British Government relied upon in the last
instance to make its will effective and enforce domestic order on a
resentful population. Strategically, London regarded Hinaidi as a key
staging point on the air route to India and thus crucial to Britain’s global
power.

Until 1929 the British government vacillated over what powers they
would devolve to Iraqi politicians. The Colonial Office feared that to
put Iraq forward for League membership so soon after agreeing to the
League’s request for a twenty-five-year Mandatory relationship would
be seen as “sharp practice” in Geneva. Although progress had been
made in state building since 1925, it seemed impossible to argue con-
vincingly that the problems raised by the Commission’s report had
been dealt with in such a short period of time."*® The Colonial Office
itself thought the institutions of state were not efficient enough to
function and protect British interests without continued oversight.'?”
The Iraqi army, for example, was regarded as ineffectual and unable to
maintain internal order without the support of the RAF. With the dis-
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covery of proven oil reserves and the input of large-scale investment to
develop them, all British policymakers agreed that Britain could not
put strategic and economic interests at risk by a premature loosening
of control."*

It was recognized by the High Commissioner and the Colonial Office
that a “contented Iraq” was essential to the success of Britain’s policy. By
choosing the king and the cabinet as its tools, the Colonial Office became

increasingly dependent on active cooperation:

The loss of his goodwill and co-operation (to say nothing of his
covert hostility) would render our task almost impossible. We can-
not, in fact, have a reasonably contented Iraq without a reasonably
contented Faisal.'?

Prolonged antagonism between the British and Iraqi governments would
put Britain’s position in Iraq, and ultimately her standing with the
League of Nations, in jeopardy. International obligations, the weakness
of the Iraqi state and Britain’s own strategic and economic interests all
contributed convincing incentives for preventing greater power from
devolving to the Iraqgi élite. But as Dobbs had seen, it was nevertheless
crucial that some way be found to manage this devolution, otherwise the
policy that kept Britain in Iraq ran the danger of unraveling.

As in 192223, it was an election and change of government in Britain
that proved the decisive and final turning point in Anglo-Iraqi relations
under the Mandate. When Leo Amery returned from his fact-finding
tour of Iraq in 1925, he realized that if Britain were to build the type of
Iraqi state that the League envisioned, while securing what he perceived
to be Britain’s national interests, a much longer-term commitment than
the four years negotiated in 1922—3 was needed. Aware that British pub-
lic opinion was unwilling to countenance this, he proposed recasting
Britain’s role in Iraq in terms of national and imperial interests:

Iraq affords a splendid training ground for the Royal Air Force.
Baghdad, so far as one can foresee, is likely to always be a pivotal
point in our air communications with the East. In our own inter-
ests, quite apart from those of Iraq, we cannot afford to scrap the

admirably efficient organization that has been set up. '
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Unfortunately for Amery the Conservative Government had failed by
1927 to alter the long-running hostility of British public opinion towards
maintaining an interest in Iraq. The Chancellor of the Duchy of Lan-
caster, Viscount Lord Robert Cecil, surveying public opinion in June of
that year thought that the “overwhelming sentiment of the electorate at
the present time is pacifist in the extreme.” He pleaded with his cabinet
colleagues that a reduction of “direct responsibilities” in Iraq would be

a complete answer to those of our critics who allege that we are anx-
ious to have a militarist or adventurous foreign policy. That charge
has done us a great deal of harm already and may easily be fatal to

our existence at the next election.'!

Given the stakes of British involvement in Iraq, the cabinet felt this route
was unavailable to them. As Cecil had predicted, the conservatives were
turned out of office in May 1929.

The general election of May 1929 elected a Labour minority government
that was not constrained by the imperial ideology of its predecessor.'* With
a new Colonial Secretary, Foreign Secretary and Prime Minister, the gov-
ernment found it easier to identify the contradictions at the heart of
Britain’s relations with Iraq and find ways to overcome them. A cabinet
committee was set up under J.H. Thomas to scrutinize Britain’s colonial
expenditure. Its first task was an examination of policy towards Iraq.'*

The new government in London was now willing to listen to the High
Commissioner’s advice and shape policy to take account of what was hap-
pening in Iraq. During the cabinet deliberations in the summer of 1929,
the new High Commissioner, Sir Gilbert Clayton, suggested (as had Sir
Henry Dobbs in 1927) that

voluntary and unsolicited concessions . . . will do much to form
those ties of gratitude and obligation with which it is hoped to
bind Iraq to Great Britain; whereas, those same concessions, fol-
lowing upon lengthy, and perhaps acrimonious, negotiations, will
be apt to produce the contrary effect and to be regarded as the
successful result of bargaining with a crafty and unscrupulous

opponent.'
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Passfield, the new Secretary of State for the Colonies, unlike his prede-
cessor, realized the extent to which Britain’s influence in Iraq was
dependent upon those Iragi politicians who ran the state.'”” The “pro-
longed interruption of constitutional government . . . might well lead
to disastrous results.” So on September 11, 1929 the acting High Com-
missioner was given authority to tell the Iraqi government that Iraq
would be unconditionally put forward to the League for membership
in 1932.

The agreement of September 1929 to suspend the 1927 treaty and
recommend unconditional entry into the League of Nations in 1932
was a result of the contradictory aims shared by both the Conservative
government before 1929 and its Labour successor. Each government
operated in an international system radically transformed by the rise of
colonial nationalism and the demise of British hegemony. Ideologically,
as well as practically, both were committed to building a state in Iraq
under the international supervision of the Permanent Mandates Com-
mission. Yet Britain’s weakened financial and strategic position during
the 1920s meant that this task had to be completed at the lowest possi-
ble cost. The heavy constraints upon the British state meant that sov-
ereign power had to be devolved to the political élite of Baghdad —
those who, by 1926, were in a position to run things. The short-lived
Labour government could oversee this process relatively successfully
because its officials were not as committed to the imperial thinking as
their predecessors.'*

The consequences of the September 1929 decision were far-reaching
and not immediately recognized by those in the cabinet in London who
made it. By unconditionally agreeing to recommend Iraq for League
membership in 1932, the government sacrificed one of its professed cen-
tral goals. The national interest would continue to be furthered, and the
resources expended on Iraq would continue to be reduced, but the cre-
ation of a “modern” liberal state along the lines laid out in the 1925
League of Nations’ Frontier Commission would be scuttled. This was the
compromise needed to end the conflict with the Iraqi political élite in
Baghdad. The 1929 decision in effect amounted to an announcement that
Britain would abrogate its responsibilities under the Mandate and
actively collude with her Iraqi partners in building a quasi-state:
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My hope is that, even without our advice, Iraq may now be so well
established, that she may be able to rub along in a corrupt, ineffi-
cient, oriental sort of way, something better than she was under
Turkish rule . . . If this is the result, even though it be not a very
splendid one, we shall have built better than we knew.'?

By unconditionally agreeing to support Iraq’s entry into the League of
Nations, the British government succumbed to the pressure of its own
domestic public opinion as well as the demands of the Iraqi political élite.
To bring this policy to a successful conclusion however, the League of
Nations Permanent Mandates Commission (PMC) still had to be con-
vinced that Britain had discharged its duties under the Mandate.

Publicly, the Labour Government enjoyed extremely good relations
with the League. Following his appointment as Foreign Secretary in 1929,
Arthur Henderson became one of the most influential figures in
Geneva.'® British public opinion, weary of war and foreign adventures,
enthusiastically backed the new government’s role in the League, with its
professed commitment to disarmament and the prevention of war.'" But
beneath the gloss of public relations the Labour administration had a
similar perception of the League to that of its Conservative predecessors.
At best they saw it as a useful addition to diplomacy:

but very few politicians when in power and almost no permanent
officials really believed it to be an efficacious instrument for the set-
tlement of international problems."”

Britain’s Mandatory obligations were based on Article 22 of the League of
Nations Covenant, which stated that a Mandate could be terminated
only when a “Community shall be able to stand alone without the ren-
dering of administrative advice and assistance by a Mandatory.””' When
the Labour government decided to back Iraq’s entry into the League,
their perception of the Permanent Mandates Commission was trans-
formed. The Permanent Mandates Commission had been the personifi-
cation of Britain’s international obligations to Iraq, but, after 1929, it
became an obstacle to the government’s goal of ridding itself of the costly
and potentially unending burden of turning Iraq into a liberal state of
international standing.
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The development of a strategy to obtain Iraq’s membership in the
League by reducing the demands of the PMC began as early as Febru-
ary 1927. Henry Dobbs recognized the potential for a conflict of inter-
pretations between the PMC and the British government. To gain
entry for Iraq into the League, the British government would have to
convince the PMC that Iraq had been brought to “a stage of political,
social and economic evolution when it can reasonably be regarded as
able to stand alone.”"* Dobbs first set out to limit which parts of the
Iraqi state should be subject to the judgement of the PMC. Iraq
should, he argued, be judged only on its ability to stand alone admin-
istratively, not on its economic or military capability.””* Under this def-
inition Iraq, although militarily unable to secure internal peace or
external defense without British assistance, was administratively com-
parable to other states already recognized as independent by the
League.” Secondly, Dobbs argued that the efficiency of the Iraqi state
should be compared only to that of the weakest members of the
League. In that case:

Iraq is at least as stable as China, Portugal, Greece or Abyssinia . . .
the complete cessation of consultation with Great Britain in foreign
affairs and the complete withdrawal of the British Air Force would
be very dangerous to the State; but even so it might be no worse
than China or Greece.'”

Dobbs’s suggested tactic for tackling the PMC was to radically rein-
terpret the meaning of Article 22 of the Covenant. For Dobbs, Britain’s
task had never been to build in Iraq a state comparable to Britain itself or
to other Western European states. Instead its function was to construct
governmental institutions that could deliver the bare bones of de facto
statchood within borders ultimately guaranteed by the international
community itself. Implicitly, he was arguing for a two-tier League of
Nations. An independent Iraq would be no worse off than any of the
weak states in the second tier of membership. To ask for anything more
from Britain would be highly unrealistic.

This tactic, first laid out by Dobbs in February 1927, was used to gain
entrance for Iraq to the League in 1932. The report detailing the evolu-
tion of the Iraqi state demanded by the PMC opens by explicitly stating
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Dobbs’s thesis. The British government’s conception of its mandatory
responsibilities had never included the

attainment of an ideal standard of administrative efficiency and sta-
bility as a necessary condition either of the termination of the
Mandatory regime or of the admission of Iraq to membership of
the League of Nations. Nor has it been their conception that Iraq
should from the first be able to challenge comparison with the most
highly developed and civilized nations of the modern world."*

Testifying before the PMC in June 1931, Sir Francis Humphrys, the
High Commissioner, developed this approach at some length. There
were two types of state he argued: the “civilized nations of the modern
world,” and those like Iraq, where “the machinery of government. . . may
not run quite so smoothly or so efficiently as in some more advanced and
more highly developed State.” A comparison between these two types of
state was neither fair nor necessary. Both had the right to exist as inde-
pendent states within the international community. Iraq, therefore,
“given the support and inspiration of membership of the League, is now
fit to stand alone; it is now capable of self-government, indeed for all
practical purposes it is already governing itself.”"” This argument was
deployed at the PMC and then at the full Council of the League of
Nations. Backed by Britain’s own “moral responsibility” and honor, it
won Iraq membership in the League.™

The League’s recognition in October 1932 of Iraq’s full de jure inde-
pendence brought to an end Britain’s formal mandatory responsibilities.
Institutionally, the League of Nations in the early part of the Mandate
had acted as a patent restraint on the overt pursuit of British interests and
prevented the annexation of Basra. But by the late 1920s, Britain’s com-
pliance with the League’s requirements had turned into something very
different. The type of state the PMC envisioned for Iraq was not the state
the British government had the resources or patience to build. In 1932
Iraq could not have defended itself against its neighboring states, nor
could it impose order unassisted across the whole of its territory. Ulti-
mately it was dependent on the RAF as the guarantor of its internal and
external sovereignty. Internationally, its de jure statehood rested not on
the achievement of any “standard of civilization” nor on the ability to
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hold its own militarily, but only on its recognition as a state by the
League. This recognition had been given because of pressure on the
British government — from mass public opinion in Britain, from new
international norms of self-determination, and from Iragi nationalism.
Recognition had not come about because of the successful creation of a
modern liberal state through which a new, more just international order
could work to the benefit of all.
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Chapter Three

Corruption, Fragmentation, and Despotism

BRITISH VISIONS OF OTTOMAN IRAQ

British actions in Iraq, undertaken within the framework of the “sacred
trust” of the Mandate system, were a self-conscious attempt to build
a modern state. How the British perceived the legacy of the Ottoman
Empire profoundly shaped their interaction with Iraqi society and their
reform of its governmental structures. These structures still operated
largely as they had under Ottoman rule. The geographical area within
which the state was to be constructed was not subjected to a detailed
examination by any of the four British High Commissioners charged
with the responsibility for its creation. This lack of knowledge was com-
pounded after 1914 by the failure of the Indian General Staff to collate
and distribute what information it held on the Ottoman vilayets that
eventually made up Iraq.! The situation was exacerbated by the retreating
Ottoman officials who took or destroyed many government records.?
Financial constraints contributed to a general lack of empirical knowl-
edge about Iraqi society and the old Ottoman system.?

Personnel sent from across the British Empire to build the new state
interacted with the remnants of the Ottoman Empire on the basis of pop-
ular imaginative constructions influential in British and wider European
society from the eighteenth century onwards. A lack of empirical data
allowed a collective understanding of the nature and effect of Ottoman
rule in Iraq to become dominant and to go unchallenged amongst the
British staff charged with building the Mandated state.

This European vision of the world the British staff confronted was sus-
tained by two central tenets. First, the Ottoman Empire in Iraq was con-
ceived as an Oriental Despotism. Under this rubric it was unchanging and
unable to escape the constraints of its inherent superstition, violence and cor-
ruption. Secondly, Iraq was perceived as fundamentally divided. For the
British, the urban centers of Iraq were largely made up of effendis, remnants
of the Ottoman Empire, who were tainted by training and working within
corrupt institutions. Juxtaposed against the contaminated cities was the Arab
countryside. Here the “true” Iraqi lived, unscathed by Ottoman influence
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and in need of protection from the grasping ¢ffendis. The coherence and per-
vasiveness of this core vision had far-reaching effects.

The separation of state and society central to this vision of Oriental
Despotism supported the British Empire’s clash with its Ottoman adver-
saries but hampered its interaction with the governing institutions the
Ottomans left behind. With the entry of the Ottoman Empire into the
First World War, British propaganda had begun to use Orientalist tropes
to portray “the Turk” as degenerate, slavish and brutal. As the war pro-
gressed, strategic thinking and public imagination focused on the role of
the Arab revolt and hence on the non-Turkish populations within the
Ottoman Empire. This conscious and subconscious separation of
Ottoman and Arab became more accentuated with the birth of the man-
date ideal in 1919. The Arab populations of the Ottoman Empire were
now allies of the victorious powers. Free from Turkish oppression, they
were worthy candidates for states of their own, capable of benefiting from
European tutelage.

To give the Mandate ideal credibility, the pathological aspect of Ori-
entalism was distinguished from the political “immaturity” in European
thinking. To this end, state and society in the non-Turkish Middle East
were prised apart. The corrupt Ottoman administration was separated
from the Arab populations who had suffered under it. The past role of
the “bad” Ottoman Empire could then unambiguously be contrasted
with the present and future role of the “good” British one. The selfless
British colonial administrator was then juxtaposed with the corrupt and
venal Turk. The Iraqi state constructed by the British was to be an occi-
dental one, operating in a balanced and harmonious way with the Iraqi
people. It was to be defined in absolute ideological contrast to the
Ottoman state, seen as despotic, inefficient and tyrannical.

This stark vision intersected with the reality that the majority of those
with an education in the Arab Middle East in 1920 had gained it within
the Ottoman system. Those who were available to staff the new state’s
institutions were, within the imagination of Oriental Despotism, tainted
by Turkish corruption. The state, staffed and then run by Ottoman-
educated Arabs, became an object of mistrust. In the British mindset, it
could easily return to type, developing despotic aspirations to dominate
the majority of the people living in the countryside.

This conception of the Ottoman Empire led the British to place their
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trust in those who inhabited the countryside, those identified as “tribal.”
The tribes, relatively untouched by Ottoman corruption, were to become
the bulwark against the dangers of a new Iraqgi despotism. Rural society
was to be reinvigorated, organized to pose a virtuous counterweight to
the inherently corrupt proclivities of the centralizing state. The focus of
British hopes, and the key to rural organization, were the tribal shaikhs.
It was they who would guard against the despotic tendencies of the
effendi class. It was they who would mobilize society against the dangers
of oriental despotism.

The European orientalist imagination was the means by which a nor-
mative vision of Europe was used as a standard by which to judge the
non-European world. It allowed societies external to Europe to be
divided into two broad categories: those judged to be immature and
those condemned as pathological.* The immature were perceived to be
on a unilinear historical path whose final destination would prove to be
a European modernity. Those judged pathological were perceived to
have deviated from that developmental path or had never been fit to join
it. Why different parts of the Orient were classified at different histori-
cal moments reflected European developments and political preoccupa-
tions. These can be linked to sex and gender, but also to the dynamics
of European social and political development. The essences that sup-
posedly divide the Orient and the Oriental from the Occidental reflect
the hopes and fears of western society. They provide little access to the
historical or social truth of the societies they are meant so definitively to
characterize.

In 1916, with the war in Europe bogged down in a bloody stalemate,
there was a strategic and even ideological need to shift attention and effort
elsewhere. This coincided in the Middle East theatre with the need to erase
the humiliating defeats at Gallipoli and Kut from popular memory.>

Encouraging Sharif Husain to raise the standard of revolt against the
Ottoman Empire at Mecca met several of these aims at once. By dividing
the Turks from a larger Islamic umma, the danger of calls for a jihad
against Britain spreading to India was reduced.® At the same time Britain’s
Red Sea communications were protected while tying up large numbers of
Turkish troops. Once the Arab Revolt got under way its ideological por-
trayal also provided a heroic counterpoint to the mass mechanized
killings on the Western Front.”
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But the myth of the Arab Revolt ran counter to the general Oriental-
ist portrayal of “eastern peoples.” Large numbers of these apparently lazy,
timid and ignorant Orientals had fought courageously against the
Ottoman Empire alongside British troops. The distinction between
pathology and immaturity within the western Orientalist imagination
was used to allow these Arabs to be separated from their oppressive
Ottoman rulers. Through this construction, the untainted, courageous,
honest and pre-modern rural population of Arabia and Iraq came to be
juxtaposed with the troublesome town dwellers, corrupted by close prox-
imity to Ottoman culture and administration.

The influence of Oriental Despotism had clear policy implications for
structuring the relationship between the new Iraqi state and society. The
distinction between European feudalism and Oriental Despotism turned
on the existence of autonomous European landlords.® In England the
rural nobility, citing the “sacredness” of common law and ancient privi-
lege had thwarted the Tudor monarchy’s aspirations to absolutism.” The
rural aristocracy defended the balance between Crown and Parliament,
state and society, while retaining their parochial links to the peasantry
and the land. When the British set about righting the perceived wrongs
of Ottoman Despotism it made sense for them to try to strike a balance
between state and society by recognizing the “loyal feudatories,” the
tribal shaikhs, as those who could act as society’s guardians over the
state.”” The Administration Report for Basra Division in 1918 describes
those of influence in the area in the following way: “These landlords are
men of gentility and pride, occupying a position of influence and status
reminiscent of that of the feudal landlords in English history.”"!

A history of Iraq first published in 1925, written by the British admin-
istrator and scholar Stephen Longrigg, captures perfectly the worldview
of the British staff in Iraq."? Longrigg’s views were considred authorita-
tive. His first hand experience in Iraq was perhaps greater than that of any
other non-Iragi who served there. He first entered the country as a sol-
dier with the British Expeditionary Force in the early stages of World War
I and did not leave until 1931."

Longrigg’s books represent and reproduce the self-understanding of
the community in which he spent a large part of his adult life. They
accurately reflect the worldview held by the corps of British personnel,
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both military and civilian, charged with building and overseeing the
Iraqi state. His first book, a detailed and influential account of the
Ottoman influence in Iraq, was written as he served as a Political Offi-
cer in Hillah on the Euphrates south of Baghdad. It serves up a full-
blown rendition of Oriental Despotism and applies its lessons without a
moment’s hesitation or doubt. According to Longrigg, Iraq had passed
through 400 years of stagnant Ottoman rule with little or no change.
Iraq’s present may seem a “little less wild and ignorant,” but it was cer-
tainly “not less corrupt.”* The Ottomans had failed the Arab population
in nearly every aspect. Despite the abundance and renown of Iraq’s
fabled resources they had gone undeveloped. The government had
refused to recognize its “essential duties” of leading the country to
progress and its “yet clearer task of securing liberty and rights to the gov-
erned (however backward).”” Longrigg’s explanatory narrative was
semi-official; his book was frequently cited as evidence in government
reports.'s

The highly ideological nature of Longrigg’s perception of Ottoman
Iraq becomes visible when its core themes are revisited in light of recent
academic research based on Ottoman archives in Istanbul. Key to Lon-
grigg’s understanding of Ottoman domination was its static nature: Iraq
under the Turks could not and did not change. In fact, Ottoman rule in
Iraq and round the general periphery of Empire (especially during the
nineteenth century) was active and dynamic. Government initiatives
from the Sublime Porte in Istanbul were both reactive, attempting to
counter or meet local events, and proactive, attempting to integrate Iraq
fully into the governing structures and economy of the Empire while
increasing its security and productivity.

The reign of Sultan Mahmud 1II, 1808-1839, for example, marked a
conscious effort by government in Istanbul to strengthen its control
over the provinces.” In Baghdad this meant the removal of Da'ud
Pasha, the autonomous Mamluk Vz/i, and the occupation of the city by
Ottoman troops.” The pace of change quickened after the promulga-
tion of the Zanzimat reforms by Sultan ‘Abd al-Majid. In 1848 a new
military formation, the Army of Iraq and the Hijaz, was formed and by
1867 a new round of government initiatives, aimed at the periphery of
Empire:
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led to a series of transformations in the economic life of frontier
districts. Enhanced security, regulation of weights and measures
and growing monetarization encouraged the development of mar-
kets which, in turn, attracted merchant participation in the state’s
project of direct rule.”

Longrigg and the entire British staff, by accepting and deploying the
frames of perception created by the cognitive schemata of Oriental
Despotism, saw the Empire as constrained by its own nature. Internal
reform was impossible. It was the intrusion of the British that would save
the Iraqi population from the corrupt, “dead hand” of the Ottoman
Empire. In fact, empirical evidence reveals a governing Ottoman élite,
very much aware both of the Empire’s weaknesses and the changing
nature of the world’s political and economic systems, attempting to meet
these challenges.”

The Turkish Government has never sanctioned any other system of
administration in Arabia than one of oppression towards the weak
and deceit towards the strong.”"

The Ottoman Empire was understood to be hopelessly corrupt and
unreformable. It was seen as being detached from the society it unsuc-
cessfully sought to dominate. The unbridgable gap between corrupt state
institutions and innocent society implied that those who staffed the
Empire had little to do but effect western-style mannerisms and dress and
perfect the exploitation of the subject races under their control.

Longrigg blames the emergence of the corrupt class of Ottoman offi-
cialdom in Iraq on the administrative reforms initiated by the Governor
of Baghdad, Midhat Pasha from 1869. These, he thought, created a group
of Iraqi civil servants who were detached from society. They were neither
landlords, nor merchants nor religious figures. They constituted a dis-
tinctly secular, separate and parasitic middle class. They were, in British
eyes, a fifth column, acting as a bridgehead between Turk and Arab: “the
effendis formed a great part of the social element receptive of Turkish cul-
ture.”” All that was wrong with the Ottoman Empire was embodied by
this governing élite. First and foremost, they were “corrupt and remote
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from all spirit of public service”; but these weaknesses were part of a larger
set of pathologies that included being “complacently urban,” “barely lit-
erate,” “persistent Turkish-speakers,” “decorous in social habit” and,
finally “uniform in their travesty of European dress.””

Descriptions of the “befezzed effendi,” condemned as pathological
because he sought to be modern, are telling. The trappings of moder-
nity that the British saw him “flaunt” were the wrong type. The effendis
were seen as impertinent. They had adopted the costumes of modern
Europe without putting in the hard work of mastering its substance. By
attempting to bypass the slow unilinear path to modernity, they had
corrupted themselves and ran the danger of corrupting the society over
which they asserted despotic control. Hubert Young, an influential civil
servant in the Colonial Office, when discussing the possibility of Faisal
being involved in plotting the murder of an Iraqi politician, explained
that there was no need to harbor any illusions about his morality. “His
early training at the court of Abdul Hamid in Constantinople would of
itself be quite sufficient to qualify him for this unpleasant role.”* Sir
Henry Dobbs, in describing Abdul Muhsin Beg, the Prime Minister in
1928, began by positively noting his tribal origin but then lamented his
education in Constantinople as having “infected him with a towns-
man’s ideas.””

The potential corruption wrought by the efféendi on the population was
considered to have two sources: first, the pathological degeneracy associ-
ated with Turkish rule, morality and society; second, a bastardized moder-
nity. The effendi, having come under a “foreign influence,” might dabble
in what he did not properly understand, the civilization and science of the
west. This would then be flaunted as a sign of his superiority over the pop-
ulation from which he had been elevated. By bringing to bear the influ-
ence of modernity on Iraq too soon, the effendiwould drag the population
out of the natural order of things and force it to develop too quickly.*

The distinction between an oppressive and corrupt Ottoman admin-
istration and an oppressed and immature Iraqi society was a powerful
organizing trope. The division between ruler and ruled explained the
supposedly all-pervading corruption and neglect. But such a stark state-
society divide was what the British needed to see and is not sustained by
the historical evidence. Like that of all empires, Ottoman rule was
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dependent upon a close working relationship with key members of soci-
ety. In a symbiotic interaction, the government’s officials looked to nota-
bles to provide information, order and taxes. In return for this the nota-
bles had their social position recognized and enhanced.” But to view this
relationship in purely instrumentalist terms would be to ignore the ideo-
logical commitment that ensured its smooth reproduction over genera-
tions. The naqibs of Baghdad, for example, had an independent source of
wealth and prestige as the descendants of one of the most celebrated reli-
gious figures of the Sunni world. Pilgrimage from the Indian subconti-
nent meant that the family had a flow of income from outside the
Empire. But from the 1870s, the 7aqibs family had consistently used their
local, regional and international religious influence to bolster the divine
and secular legitimacy of the Ottoman regime. During the Turko-
Russian war, Sayyid Salam Effends started a fund to raise money in India
and Iraq for wounded Turkish soldiers. He visited Istanbul on at least two
occasions and sat on a committee formed by the Sultan in November
1886 to investigate and attempt to stop a serious tribal uprising in Mosul
and Baghdad vilayets.”

Examples such as these point towards a much more balanced, inte-
grated and negotiated relationship between state and society in Ottoman
Iraq than the discourse of Oriental Despotism allows. The Sultan fre-
quently consulted Iraqi notables, appointed them to high position and
listened to their grievances. Similarly, a more nuanced reality prevailed
with regard to corruption and attempts to control it.

Evidence from both British colonial records and more recent academic
literature shows that corruption was a problem amongst the lower levels of
the administration in Iraq staffed by the mutasarrifs and g’ immaqams. But
the influence of the ideology of Oriental Despotism on British colonial
officials led them to see corruption as endemic to Ottoman rule, debasing
it from top to bottom. One of the sources for this misunderstanding may
have originated in the practice of badal. This was the sum each new Vali
had to pay on being granted his office, in lieu of the estimated amount of
revenue he could be expected to raise while he was in post. But the practice
of badal was abolished with the appointment of Midhat Pasha as Va/i of
Baghdad in 1869.” Indeed Ottoman attitudes to corruption can be judged
by the case of Namik Pasha. His time in office saw a rapid growth in mal-
administration and by January 1901 a special commission had been
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appointed to report on his alleged misdeeds. It requested that Namik Pasha
and several other officials be removed for their misdeeds and their overtly
favorable treatment of a specific notable family.*

Oriental Despotism informed British understanding of Ottoman law
and administrator’s attempts to reform the legal system. The Ottoman
state was not only irrational and bound by Islam but structurally stagnant
and weak. In effect, written law could be as rigid or liberal as the drafters
desired because ultimately it would stand little chance of being enforced.
For Gertrude Bell, by “their blind impulse to draw all authority into a
single net, the Turks not only neglected but actively discouraged the del-
egation of power.”' For Bonham Carter, the Iragi government’s Judicial
Adpviser, “the Ottoman Code as it now stands is unscientific, ill-arranged
and incomplete.” * For C. A. Hooper, under the influence of “western
civilization” limited parts of the law had managed to break free of “pure
Mohammedan jurisprudence.”But because one of the central traits of
Oriental Despotism was the lack of private property, general property law
was beyond the influence of any external forces.?

By understanding Ottoman law as both a symptom and cause of Ori-
ental Despotism, the British developed two approaches in their attempt to
reform it. First, in the early years of the civilian administration, they set
about attempting to systematize and unify the whole system.* The appli-
cation of British logic could regularize it, while a new and rational gov-
erning system could fairly apply it. But as their role moved from Manda-
tory to advisory, and as they sought to create a more permanent and insti-
tutionalized government, they encountered a more subtle problem.

In 1922 a joint committee of Iraqi and British lawyers was convened in
Baghdad under the chairmanship of Hubert Young to draft the Organic
Law. This was to be presented to the League of Nations as evidence of the
new state’s liberal and progressive legal system. The overtly liberal and
progressive appearance of the new Organic Law was of heightened
importance, as it was negotiated under the shadow of Curzon’s battle
with the Turkish state about which government was best suited to take
control of Mosul. Curzon’s successful argument hinged on the modern
and reasonable approach of the Iragi state when compared with the harsh
and undemocratic practices of their former rulers.

A problem arose when the two Iraqi drafters of the Organic Law, Sas-
soon Effend; and Naji Beg al-Suwaidi, complained that the Turkish Con-
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stitution, instigated after the Young Turks™ revolution, was a more liberal
document than that proposed by the British.?” It was difficult to reconcile
the self-understanding of the British role in Iraq with the drafting of an
Organic Law less liberal than the Turkish one it was to replace. Yet the solu-
tion to this problem already presented itself from within the British under-
standing of Oriental Despotism. The Turkish Committee of Union and
Progress, as part of a despotic regime, could afford to grant all the paper
concessions it wanted. The power to rule, based as it was on the army and
the use of unrestrained force, meant that “they could afford to disregard the
Constitution whenever they thought that the stability of the State (to put
their action on the highest level) required it.” The new Iraqi state, on the
other hand, being a democratic and liberal one, needed a stronger rule of
law to keep the interests of state and society in equilibrium.*

Under the rubric of Oriental Despotism, Ottoman jurisprudence was
bound to be driven by an adherence to Islam and therefore could not
evolve rationally. The application of law, and the creation of order, were
structured by two competing images of Turkish rule. First, influenced by
the more general trope of orientalism, the Turkish personnel charged
with keeping the peace and enforcing the law were classified as univer-
sally despotic, corrupt and violent. It was the job of the new liberal and
western Iraqi state to overcome this legacy of ruthless oppression.”

But the dominant conception of the Ottoman state in Iraq simulta-
neously emphasized its overwhelming weakness. The state, hidebound as
it was by stagnation and corruption, could not possibly project its power
and influence to any great degree across the vast majority of the popula-
tion it sought to oppress. The imagery that pervades British notions is
that of a regime trapped within the city walls of Baghdad or in its outpost
towns scattered across Iraq. Ottoman rule could and did order urban life,
infecting it with negative pathologies, but the weak, cowardly and inef-
fectual instruments of rule had little influence beyond urban areas. Sir
Ernest Dowson was the pre-eminent expert on land tenure in the British
Empire. He arrived in Iraq in 1929 to advise on land reform.

His 1931 summary of Ottoman rule typifies the generally held percep-
tion:

It is evident that for several preceding centuries the officers of the
Central Government were not in a position to exercise any system-
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atic control over the large areas throughout the country. . . . Under
the conditions that commonly prevailed the authority of the Cen-
tral Government ran slowly, while the effective local and social
units were tribes or sections of tribes.”

Ottoman law was written off because of its inability to evolve to meet the
changing needs of the Iraqi population. Once the legal system had been
reformed, any unfavorable comparison between Turkish codes and the
new state’s record on law and order could be discounted on the grounds
that the Ottomans had never been able to impose law and order and so
could be as idealistic and liberal on paper as they wanted.

British attitudes to Iraqi land and its abuse under Ottoman rule throw
into stark relief the crucial leverage provided by the division at the heart
of the Orientalist vision between the corrupted Turkish state and virtu-
ous traditional Arab society. This use of the Orientalist perspective was
played out in an interpretation of Iraqs history. Iraq, in the distant past,
according to this view, had been “one of the most prosperous tracts of
agricultural land in the world,” an area of “untold wealth.” This pros-
perous land of yore stood in sharp contrast to present-day Iraq. Ancient
Iraq had been the province of specifically Arab tribes. The historic
renown of the fertile land between the two rivers had been due to the
hard work of the Arab population. The rot had set in with the arrival of
the Turks.” For Gertrude Bell the “Ottoman conquerors” had enforced
alien property rights upon the Arab tribes, claiming that all lands were
now to be owned by the state. For the Political Officer in the Samarra dis-
trict, the Dujail plain could once again be restored to its legendary pro-
ductivity when “the blasting and withering neglect” it had experienced
under the Turkish regime had been put right.

Upon the Turkish conquest the agricultural land of Iraq became
state property. In theory it would seem that the state was entitled
to their whole produce, and the Qanun al Aradhi definitely lays it
down—-Articles 30 and 107—that forests and mines belong solely
to the state.”

But the Ottoman Empire, according to the narrative structure of Orien-
tal Despotism, was both arbitrary and weak. The land and revenue staff
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of the Empire were seen by the British as “feeble” and hence the
“Ottoman Government were never in a position to exercise any system-
atic control of the large areas of miri land throughout the country.”” The
result of such pretensions to dominance combined with an inability to
enforce them was a “hotch-potch of Turkish archaisms, puzzles, and
caprices,” with land tenure and practice apparently differing in each /iwa
depending on the level of Turkish power and the existing social practices
they had to deal with.®

Muhammad Shafig, Midhat Pasha, Ottoman Governor of Baghdad
from 1869 to 1871, might have posed a challenge to this monolithic per-
ception of the Ottoman Empire as a corrupt, stagnant and oppressive
regime. Midhat Pasha set about attempting to instigate the reformist
spirit of the Zanzimat movement.* As part of his overhaul of the govern-
ing system, he imposed the vilayet system and reformed the administra-
tion of land and revenue. He also enacted the 1858 Ottoman land decree
under which miriland could now be granted to private individuals under
a new system known as nizam tapu.” Indeed Sir Henry Dobbs recognized
the three years of Midhat Pasha’s reign as the most stable and secure
period of Ottoman rule.” The motivation driving Midhat Pasha’s inno-
vations was seen by Dobbs and his colleagues through the prism of Ori-
ental Despotism. The reform’s aims, it was argued, were not primarily to
increase government revenue and efficiency or the living standards of the
population but to “break the power of the great tribes” and thus increase
the dominion of the state over the society.”

Dobbs’s and Longrigg’s understanding of Midhat Pasha was based on
a comparison with previous Ottoman governors. For the British, Midhat
Pasha’s reign was unique. His reforming zeal was seen as an aberration
based on individual strength of personality. Those in the Mandate
administration interpreting the results of his work saw them as preor-
dained to fail. Those who took the time to study the detail of Midhat
Pasha’s work could not escape the analytical framework of Oriental
Despotism or see Midhat’s polices as a general Ottoman response to
changing international circumstances. Midhat Pasha could not succeed
given the inherently inefficient and corrupt nature of the state and the
fractured and oppressed nature of society.

Midhat Pasha’s imposition of zpu land tenure was a conscious attempt
to modernize Iraqi landholding, but according to the British, an oriental
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state could only half-heartedly ape occidental rationality. Dobbs exempli-
fies this understanding of Midhat Pasha. He pours scorn on the “rigid
land-laws” elaborated in text and law books.* For Dobbs it was typical of
the Turks that idealistic and highly theoretical laws dreamt up for Euro-
pean Turkey, “a very different state of society, should be applied in such a
doctrinaire fashion to a totally different geographic and social area.” This
misfounded attempt to be modern was compounded for Dobbs by a
“faulty assessment and slipshod methods.”” For Ernest Dowson attempts
to apply the Zanzimart reforms were undermined by the lack of detailed
investigation.” Longrigg had more sympathy with the logic of the mpu
system. But he saw its failure in the Turks’ inability to realize the “immense
practical difficulties” in its imposition. With the state unable to enforce its
will over the majority of the country, no cadastral survey was possible. A
result was title deeds and records that were “incomplete and entirely inac-
curate in respect of names, areas, and boundaries, sometimes forged,
sometimes overlapping, sometimes duplicated in respect of identical
properties.”" Ultimately, “the tapu system could do little save create new
disputes, bestow rights on parties powerless to exercise them, and destroy
the best elements in the shaikh-tribesmen relationship.”?

The modernizing aspirations of Midhat Pasha’s reforms were, accord-
ing to the British, unrealizable. The Ottoman system itself undermined
this reformist ethic by its very “nature.” The “corrupt” and “venal”
approach of those Turks put in charge of the new land registry meant zapu
rights would, irrespective of prescriptive rights, be bought by those with
the money or influence to bribe the land registry. ** Again, it is the motif
of urban-based corruption spreading into the unspoiled countryside that
structures this understanding of failed land reform. The “rich merchants”
and “town dwelling speculators” bought up the land “over the heads of the
tribes.” For Dobbs the use of law, of an iradah, to grant tapu rights to the
tribes would under the corrupt circumstances of the Ottoman state be a
feeble instrument to stop “land-hunger of the rich city-men.”* Instead
land that had been farmed “for generations by the local tribes” was sold
out from under them in the name of speculation and greed.”

The blame for the failure of the 7anzimat reforms in Iraq was mainly
directed towards the pathological incompetence and venality of the
Ottoman state. But the zpu rights were also understood not to have been
taken up by an immature and fractured society that shunned their poten-
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tially modernizing effect. Although a fear of conscription and govern-
ment control deterred tribal society from utilizing zapu rights, the “other
evils” of “accessibility, toil, dependence on canals and markets” were large
incentives not to join the property-owning classes.”

There may have been a fundamental misunderstanding at the heart
of British notions of land ownership in Iraq. Timothy Mitchell argues
that, before the Zanzimar reforms, Ottoman understanding of land-
holding did not designate an absolute right of possession to land as an
object in itself.” Ottoman state claims to miri land were not as the
British supposed aspirations to absolutist control of the agricultural
means of production. Instead local representatives of government, legal-
religious authorities and the fellaheen themselves all had prescriptive
rights to the produce of the land. The Ottoman claim was for recogni-
tion that the government was due a proportion of the crop, not a
demand for ultimate control of the land. So several different groupings
at the local level all claimed a proportion of the produce, not by means
of abstract, externally imposed laws but through a negotiated and evolv-
ing ad hoc approach.

In this light, Midhat Pasha’s reforms can be seen as an attempt to
impose a modern logic on existing land laws. He attempted to impose
abstract laws of single possession on shifting and diffuse local practices.
But again the motivation attributed to this policy has been misdescribed
by the British because it was seen through the paradigm of Oriental
Despotism. Midhat Pasha’s explicit intention in implementing tapu leg-
islation was to give individual cultivators more control over the land they
farmed.”® His goal was to raise the productivity of the land. To this end
he actually cut the share of produce that the state demanded from the
producer. He went on to propose even greater reductions if the rural
population would not rebel against the state and would promise to pay
the revenues due. Ultimately his aim, much like that of the Mandate
administration itself, was to improve law and order and settle the
nomadic population. He set about achieving this aim with a mixture of
financial incentives and negotiations — not, as Dobbs would have it,
through double-dealing and the use of force.”

Ultimately Midhat Pasha’s reforms did not achieve what he had
hoped, and he was removed from his post after three years. But to see
his time in office as an aberration in Ottoman rule, as Dobbs and Lon-
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grigg did, is to misinterpret the agency behind Ottoman government
policy in the late 1800s. Midhat Pasha was a product of a governing élite
which clearly saw the profound crisis the Empire was in and the dire
need for reform both at the center and the periphery. Midhat was one
of a series of reforming Valis sent to Baghdad in an attempt to improve
agricultural production and law and order. This conscious policy of
modernization was instigated in the face of European economic and
military encroachment and succeeded in increasing the prosperity and
output of the area.

Midhat Pasha’s reforms were actually similar in their nature and goals
to the policy promoted by a section of the British officials dealing with
land reform under the Mandate. He was attempting to impose a modern
logic on landholding by solidifying personal ownership, thereby raising
production. The British viewpoint, however, commited them to reject
Midhat Pasha’s attempts at land reform along with the wider Ottoman
system. They were completely unable to derive from his efforts any les-
sons for their own policies.

The British projected simplistic but powerful notions of their own his-
toric past on to the rural population of Iraq. The population was per-
ceived as being largely tribal, but divided into competing and locally
bound interests. These units were individually strong, warlike and mili-
tant in their resistance to the Turkish state, but because they were split
and hostile to each other they could not collectively resist the corrupt and
negative effects of Ottoman rule.

Tribal society, for the British officers encountering it in the wake of the
Ottoman Empire’s defeat in Iraq, was caught between two dynamics. On
the one hand, it was simple and primitive. Remote from civilization, the
tribal way of life and organization represented people as being as close to
their natural state as could be encountered in the modern world.* The
further away from government tribal society was, the stronger its tribal
structures and the more powerful the individual’s allegiance to the
shaikh.®" On the other hand, Iraqi tribal society was the victim of the dis-
integrating influences of enmeshment in the corrupt, devious, and
despotic machinations of Ottoman power.

Ottoman policy was aimed at fracturing the society it sought to con-
trol. The Ottoman state, weak but devious, had planted the seeds of dis-
unity amongst the once great tribal federations.
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Instead of utilizing the power of the shaikhs, the Turks pursued their
classic policy of attempting to improve their own position by the
destruction of such native elements of order as were in existence . . .
To recognize local dominion and yoke it to his service was beyond
the conception of the Turk, and the best that can be said for his
uneasy seat upon the whirlwind was that he managed to retain it.®

The Ottoman Empire, personified by the “feeble Turkish tax gatherers,”
brought the contaminating effects of the pathological state to the weak-
ened society. The results were “endless bickering” amongst the tribes and
“the tendency towards leveling, division, disunity.”®® For Longrigg this
led to the visible decline in the lifestyle and character of the tribesmen as
they struggled to adjust to the new and unfamiliar situation. The Turks’
attack on important tribal shaikhs became one of the central arguments
for explaining tribal disintegration for many years afterwards.

This perception of the Ottoman state as corrupting and fragmenting
Iraqi society is typified in Sir Henry Dobbs’s understanding of the cause
of instability in the Muntafiq district. The problem of violent unrest
around issues of land ownership in the Muntafiq district had dogged the
British since the beginning of their involvement in Iraq. Dobbs first
investigated the sources of the trouble in 1915 and 1916 as head of the Rev-
enue Office, with the issue still consuming his time in 1926 when he was
High Commissioner.

For Dobbs, Ottoman actions in this area personified their influence
over the whole of the country, “The Muntafiq agrarian troubles were
caused by the Turkish policy of divide and rule, a policy beloved by weak
oriental Governments.” They set about imposing the wholly unsuitable
tapu laws on the Muntafiq, unwilling and unable to see the radical dif-
ference between western Anatolia and southern Iraq.” In conjunction
with applying “their own Procrustean Tapu principles to the Muntafiq
tribal land system” they introduced to a previously “strong and healthy”
society a cause of conflict and degeneration.

For Dobbs, the Ottomans were the cause of Muntafiq’s problems but
the Sadun family were the effect. This “purely non-tribal family” had pre-
viously played a secondary role to the tribal shaikhs. But the Turks had
granted them zapu rights over huge tracts of Shia tribal lands, over which
they had never had ownership or possession and which the Muntafiq
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shaikhs and tribesmen would never even in their most subservient mood,
have conceded to them.

Dobbs saw the Turks as having, by a devious stroke, changed the social
relations of the Muntafiq area, “turning the Sunni Sadun city overlords
into landowners,” thereby sowing the seeds of inevitable conflict between
them and the tribal shaikhs. In order to add to this source of instability
the Ottoman government “artfully tempted the Saduns” into becoming
the representatives of the Turkish government.

The Saduns foolishly accepted, for, having fallen out with the
Muntafiq Shaikhs over the land question, they felt that their posi-
tion needed bolstering up, not realizing that they would lose the
last vestige of their power and influence among the tribesmen, if
they allowed themselves to be cunningly transformed from repre-
sentatives and champions of the tribal confederation into represen-
tatives and bureaucrats of the Turks. That was their end. The rest

was a welter of confusion.®

Turkish actions in Muntafiq according to Dobbs, esemplified the pathol-
ogy of Oriental Despotism. Turkish administrators had to bolster their
own power by destabilizing the Muntafiq and undermining its social
structures. The great fault of the Turks had been to mix rural and urban
in an effort to divide and rule. The Saduns were the personification of
this policy, bringing Ottoman degeneration into the heart of the
Muntafiq tribal society.

The role of the Sadun and the Muntafiq tribal confederation through
the mid-1800s to the turn of the century was certainly one of decline and
division. But this decline had as much to do with the growing military
strength of Ottoman government in the south of Iraq as it did with a pol-
icy of divide and rule. Recent studies of the relationship between the Sa’-
duns and the Muntafiq confederation have them at the head of the con-
federation in the 1850s. Faced with the growing reach and strength of the
state, the confederation’s geographical influence was shrinking, forcing it
to relinquish control to the state over Samawah, Suq ash-Shuyukh and
the area between Shatra and Qalat Salih.”

From the 1850s until the 1900s the history of the Muntafiq region can
be divided into two periods: that up until the 1880s, when key members
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of the Sadun family, in the face of increased Ottoman power, did indeed
take up positions in the administration and that after 1880 (until the early
1900s), when the Sadun power was broken and the majority of the fam-
ily left the area to live in the Syrian desert.”®

The period after 1880 was marked by the armed conflict conducted by
one arm of the Sadun family, led by Mansur Pasha and Farhad Pasha
against the Ottoman administration. After falling out with a family of
Baghdad notables, this branch attempted to raise a tribal revolt. In the
resulting action by the Sublime Porte both branches were exiled to Bagh-
dad and a large portion of the family left their lands in the area. This
resulted in the growth in power of smaller “intermediate chiefs,” who
took over the organization of production and interaction with govern-
ment.

It can be surmised that the unrest in the Muntafiq region that the
British had to deal with when they took control was a result of the contest
for power between the returning Sadun and these sarkals. The fact that the
Ottoman army played a key role in breaking the power of the Sadun and
exiling them is not mentioned in Dobbs’s explanation. Under the rubric
of Oriental Despotism, a weak state interfering in society had to be the
cause of instability. The Sadun, then, were not rebellious leaders of a tribal
confederation in decline but the tool with which the Ottoman state
sought (with partial success) to corrupt a strong and vigorous society. The
terms of the Oriental Despotic discourse ruled out an explanation that
saw a comparatively strong state imposing order on rebellious sections of
society. The British administration, by relying so heavily on their Orien-
talist vision, failed to appreciate the nature and extent of societal change
already underway. Dobbs classified the Sadun and a despotic Ottoman
state as the root cause of the problem. He was unable to recognize that the
defeat of a much stronger Ottoman state in 1917 had created a vacuum
that allowed the once vanquished Saduns to return.

For the British building the Iraqi state, the Ottoman Empire had
become a distorted screen upon which to project and rework a deep
unease about developments within English society stemming from the
turn of the century.”” The pathologies of the Ottoman state — the cor-
ruption of its sprawling administration, the contamination of the coun-
tryside, by its presence and propensity to absolutism — were projections
in a bitter ongoing dispute about the imagined social trajectory of post-
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war Britain. The Ottoman Empire provided a useful external focus for
these inner anxieties. Unfortunately for the future development of the
Iraqi state, this internal English struggle had very real and far-reaching
consequences over which Iragis had no control. The vast majority of lit-
erate and educated people with whom the British Expeditionary Force
and then the Mandate administration came into contact were subjected
to the contempt reserved by the British for the Ottoman effendi. Those
who would, in the end, staff the institutions of the Iraqi state were per-
ceived under this label to be inherently corrupt and corrupting. The dan-
ger that the state built under British tutelage would revert to an
Ottoman-like despotism dominated British fears. Like de Tocqueville
surveying state-society relations in the aftermath of the French revolu-
tion, the British considered that the dangers of despotism could be
avoided only by reconstituting society to act as an independent check
over the state.”” The British view of the Ottoman Empire led them to seek
out a counterbalance to the new state they were building in rural society.
The tribal Shaikhs were the group readily available to act as “loyal feuda-
tories” of British imagining. They were given the role of the rural aris-
tocracy in establishing and holding the balance between state and society
— retaining their parochial links to the peasantry region, while ensuring
the accountability of inherently corrupt state institutions.
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Chapter Four
Rural and Urban

THE DIVIDED SOCIAL IMAGINATION

OF LATE COLONIALISM

History, for the British, has an ontological power in providing the
assumptions about how the real social and natural worlds are consti-

tuted. — Bernard S. Cobn, Colonialism and Irs Forms of Knowledge :

he British forces, sent from India, that landed at the head of the Per-

sian Gulf on November 6, 1914 had woefully little understanding of
the three vilayets of the Ottoman Empire that were to form the new state
of Iraq. This lack of empirical knowledge about Iraqi society had barely
improved by the time Britain accepted the Mandate for Iraq in 1920. The
“sacred trust” of the League of Nations demanded that Britain guide the
Iraqi people to statechood. But who were these people?

In an atmosphere of international change and ideological flux, Iraq
was perceived of in terms of the already known. British officials were
forced, individually and collectively, to fill the gap in their knowledge of
Iraq by drawing on previous professional experiences. To many this expe-
rience came from British India. That experience, combined with that of
the British Empire at large, structured perceptions of Iraq. Beyond this
English administrators were deeply influenced by competing European
philosophic traditions and by British understanding of European history.

The Iraqi polity was conceived of as being deeply split between urban
and rural forms of social organization. All the legal and democratic insti-
tutions of the new state were built with this division in mind. The
shaikh, as the personification of his tribe, became the pivotal indispen-
sable figure in British conceptions. He was someone who could effec-
tively serve as the point of contact between the state and the wider rural
population. It was the shaikh who was to reconcile the contradictions
between the modernity to be imposed by the apparatus of the liberal
state and the “immaturity” of Arab society within a colonial logic of his-
torical development. This understanding simplified the task and cost of
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administration. But it also meant that the structures of the new state did
not reflect the realities on the ground. The British social vision of Iraqi
society blinded them to a whole range of possible solutions to the prob-
lems they faced and severely limited any chance of successfully achiev-
ing a viable modern state for Iraq compatible with a new and more just
international order.

At the end of the First World War there was a profound sense of
uncertainty about the direction of British politics and Britain’s place in
the world. However, this did not displace the cultural attitudes that had
driven the imperial mission forward. In Iraq, British officials’ percep-
tions were still structured by an ensemble of prejudice and racism. The
Orientalist discourse that influenced British thinking involved three
basic elements. First, British officials juxtaposed their own selfless
motives in offering advice and framing policy against the interest-
driven actions of corrupt Iraqi politicians. Secondly, the urban Iraqi
population was generally portrayed as being irrational and aggressive.
Finally, Iraqi society was thought of as being hopelessly divided into
rival religious and ethnic groups who were unable to overcome their
mutual hatreds. The Shia community was perceived as backward-
looking and prone to greater irrationality and violence than were the
Sunnis.

The British in positions of power found that their means of control
were limited. Colonial administrators knew what was best for those
under their tutelage, but from 1920 Iragis under the ebbing power of
British instruction found ways of ignoring or circumventing their sup-
posed tutors. As orders became advice responses were no longer
demanded and could be tailored to suit identifiable British predilections
and weaknesses.

The overt Orientalism of British personnel in the Middle East was
generally deployed to justify their own position of superiority and influ-
ence. In 1907 Bell stated that “The Oriental is like a very old child . . . He
is not practical in our acceptance of the word, any more than a child is
practical, and his utility is not ours.” In the case of Iraq, Haldane, Head
of the British Forces, again deployed the metaphor of immaturity to jus-
tify Britain’s mandatory role but also to explain away the popular Iraqi
dislike of its strictures as hypocritical:
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They (the Iraqis) seem to me to resemble a child who, in its anxi-
ety to display its power of walking, resents the nurse taking its
hand, but submits, without loss of amour-propre and possibly with
some gratitude, to support exerted less ostentatiously elsewhere.?

Through this construct of the Iraqi individual it was possible to deny
any demands articulated by Iraqi public opinion. The population was “a
mass of uninformed opinion with its natural propensity for ‘backing the
winner.””* This allowed the British to place much of the responsibility and
blame for growing dissent on the politically active, urban-based ¢élite and
outside forces who manipulated the mass of the population. “Arabs are too
fickle, weak and uncivilized to rise against an organized Government,
unless backed by some political or religious organization.” > The logic of
Orientalist understanding worked most brutally against those identified as
urban and politically active. It was also used to understand the motives
and actions of the king, his Hashemite retainers and the group of politi-
cians that surrounded him. The king, who had been picked and installed
by the British to be a pliant and “right-thinking” monarch, had by 1922
transmuted into something much more sinister. Cox argued that

he has in these recent episodes unmistakably displayed the cloven
hoof. I have endeavored to be absolutely straightforward and frank
with him, and to treat him like a brother, but there you are, when
he is scratched deep enough the racial weakness displays itself.®

In the king’s case the “cloven hoof” showed itself in his allegedly highly-
strung nature, his moral weakness, his temper and his tenuous grip on
sanity.” This moral weakness was exemplified in a classic Orientalist trope
with reference to his sexual conduct, which, according to a report by
Dobbs, was scandalizing polite society and further added to his untrust-
worthiness.®

Arabs who were in positions to act as historical agents were uniformly
described in these terms. Such stereotypes were especially applied to all who
were politically active. Nuri Said was described by the Chief Inspector of
the Levies “as a man with the mind and morals of a monkey, who was an
inveterate political intriguer.” Ja'far Pasha, one of the politicians closest to
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Britain, was written off as “Obese and pathetic” and branded as duplicitous
and insincere."” The Oriental’s love of intrigue and scheming was deployed
as a description and explanation of the political élite’s actions.

The image that permeates British descriptions of the Iraqi governing
group was of a small élite floating above society. “I do not suppose there
is in the whole of history another example of a state with a representative
government of a modern type, in which the only people who count are
two or three hundred at the most. It is in fact a close[d] oligarchy.”"

Although this can be seen as a fairly accurate empirical description of
the size of the political élite, the explanation given for it by the British
could hardly be more self-deceiving or revealing. The political élite was
small and detached because the wider population, by its nature, could
have little knowledge about or interest in high politics. The motivation
of the unrepresentative élite involved in politics was bound to be that of
self-aggrandizement and the furtherance of its personal interests. The
inference that the British permitted themselves using the Orientalist
explanation that only the informed and selfless British were capable of
guiding the naive and uninformed Iraqi population safely to nationhood
missed the point and the problem of Iraqi modernity entirely.

Under this rubric the hostility of the population towards the expansion
of state control could be blamed on local government officials who were
corrupt by their very nature, either because they had been trained under the
Ottoman administration or because, as urban-based effendis, they had lost
the innocence of the larger rural population. They “devote themselves
entirely to the gratification of their own whims and ambitions to the entire
disregard of the interests of the people committed to their charge.”? A con-
tributing factor was the character of Iraqis: honesty, punctuality, equality
and the discouragement of corruption were “irritating and uncongenial to
a Kurd or Arab. . . . we offer justice, he perhaps prefers a verdict of known
price; we offer efficiency and speed, to him it is a set of annoying half-
grasped rules to be kept at the cost of comfort and habit.”

The rise of a nationalist movement directed at the reduction of Britain’s
power in Iraq could be written off as unjustified in view of the selfless sac-
rifice of the British administrator. Those involved in agitation were doing
so because it suited their pockets. When one of the Shia Ulama returned
from his exile in Iran, his anti-British stance was explained by his inabil-
ity to get a “big enough job in the Auqaf department.”
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This view of Irag’s politics was exploited and even encouraged by key
Iraqi politicians. When, in 1924, the Iraqi cabinet and High Commis-
sioner were having difficulties getting a new treaty ratified by the Assem-
bly, the Prime Minister, Ja'far al-Askari, explained the problem to the
High Commissioner: “You are trying to deal with these Arabs as if they
were honest men. I know they are all rogues and villains and can only be
won over by corruption.”"

Orientalist discourse through which the British perceived Iraqi society
robbed the majority of the Iragi population of agency. Having escaped
the grasping and inept clutches of Ottoman rule, they awaited British
guidance to maturity. This construct allowed the politically active minor-
ity to be written off as aberrations, corrupted by exposure to Ottoman
methods and driven by a selfish desire for money and power.

British understandings of Iraqi society were heavily dependent upon
the rigid boundaries of its different ethnic, religious and social group-
ings.” Orientalism determined the way in which Islam was conceived.
The religious divide was a major category through which British person-
nel understood the urban communities of Iraq. These groupings were
ranked according to overlapping criteria at the heart of an Orientalist dis-
course: how rational and hardworking were they and how favorably dis-
posed towards the British.

The Jews and the Christians . . . are the most progressive of the
inhabitants of the country. Although they number only about 7 per
cent of the population, the proportion of wealth in their hands
must be very much greater. They are much more interested in the
development of the country.'®

The majority of the population, being Muslim, were generally dismissed,
Islam being seen as a constraint upon the progressive development of the
population. Longrigg sums this view up boldly by stating that “no Islamic
state in modern times had reached the first rank of nations.” The effect
of Islam meant that “in the very air and aspect of the East there seems to
lie an acquiescence, a lack of the forward impulse.””

Islam was a hindrance to development and, to the British Shia Islam,
seen as more Islamic than Sunni Islam, was a metonym for all that was

wrong with Iraq. A distinction was first made between the powerful
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clique of Mujtahids (the Shia religious hierarchy) and the Shia population
itself. It was the Mujtahids who posed a direct challenge to British influ-
ence and to state building itself. Like the political élite, the Mujtahids
were conceptually excluded from the larger Iraqi population. They were
aliens, Persians, who owed neither loyalty nor commitment to Iraq.™
Their interests were diametrically opposed to the process of centralizing
governmental power. In a zero-sum game the state had to break the influ-
ence of the Mujtahids. Gertrude Bell repeatedly compared them to a
group of “alien popes,” “exercising real temporal authority . . . and
obstructing the Government at every turn.””

The British saw the Mujtahids, who are at the core of Shia Islam, as
having a philosophy opposed to progress of any kind. Their “authority

. rests on an intimate acquaintance with accustomed knowledge
entirely irrelevant to human affairs and worthless in any branch of
human activity.” They were seen as being “arch conservatives” with a
mastery of obscurantism. The Mijtahids attitude had been formed in the
isolation of the claustrophobic towns of Najaf and Karbala, which were
permeated with “a baneful atmosphere.” Clerical attitude and its influ-
ence were considered as promoting bigotry and instability. The length
and ferocity of the 1920 revolt was blamed on the Mujtahids influence,
as they urged on the rebels hoping for the imposition of a theocratic state.
Intelligence reports between 1920 and 1927 focus on the supposed role of
the Mujtahids in formenting the violent uprising amongst the Shia tribes
of the Euphrates.

The Shia population was viewed as being different from their religious
leaders. British estimates of the Mujtahids influence over their congrega-
tion varied. After 1920 there was a feeling that tribal shaikhs from the
Euphrates had learnt their lesson and would be less responsive to calls
from the holy cities. But a negative view of the wider Shia population
drove British thoughts and actions. Within the British unilinear view of
development, it was assumed that the Shia community would slowly
integrate into a wider Iraqi identity, yet despite British efforts they
remained “self-consciously sectarian.” Within an Orientalist discourse
this was explained in terms of the backwardness of the religion. The Shia
were unable to break from their Mujtahids who kept them in a state of
ignorance for their own selfish interests. The potential dangers of having
a hostile group holding sway over a majority of the population had to be
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countered. This was one of the reasons, claimed Gertrude Bell, for keep-
ing Sunni Mosul in Iraq and leaving the final authority with Sunni politi-
cians. Otherwise Iraq would exist as “a mujtahid run, theocratic state,
which is the very devil.”*

It was the urban-rural divide, identified by the British, that structured
their understanding of the emerging polity and determined the
individual-collective tensions that emerged. The gulf between the urban-
based effendi and the rural tribesmen was the assumed social fact around
which the state was created. The Ulama, for example, were not only chas-
tised for being Persian but also for being exclusively “town dwelling.”*
Najaf was described with an imagery that subconsciously alluded to the
horrors of urbanization, one that would not have been out of place in one
of Dickens’s novels, in its description of the crowded towns where
poverty and “oppressive wealth” lived side by side.*

This anti-urbanism can be partly explained by the fact that Baghdad
was the main center of nationalism. But this demonizing of cities and
their population can be traced back to England.” The rise of “ruralism”
in popular British discourse in the 1800s and its great influence after
World War I was the cultural background to Colonial Office employ-
ees harboring such a passionate distaste for urban Iraqis. This expanded
into an active attempt to stop the commercialization of agriculture and
the concomitant rise in power of large-scale urban-based landowners.
We can identify similar attitudes and approaches in colonial discourse
in both India and Africa.’® The whole notion of the “martial races” is
structured around the virile qualities of soldiers untouched by the
emasculating effects of modernity and the city.”” The notion of the
“noble savage,” deployed by Rousseau to rail against injustice in
Europe, was easily adapted by those who saw the effects of modernity
as undermining humanity’s “natural” abilities, constraining them
through complexity and regulation.?® Although initially constructed as
an internal critique of European society, it took on new resonance
within British imperialist experience and helped determine British
interactions with the rural population of Iraq. Fundamentally, capital-
ism was regarded as a negative force, destroying stability and tradition
and entrapping the essence of humanity within a selfish and commod-
ified world.” To the British the noble bedouin, untouched by all that
was negative about the modern day, stood in stark contrast to those
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who peopled the cities — to those who had succumbed to the temp-
tations of modernity. In Iraq this discourse predominated. Henry
Dobbs, when reviewing the principles that drove his approach, claimed
that Iraq was unique because

the country men, including the inhabitants of the villages, are
almost all tribal, unlike the cultivators of Egypt or India or even
Persia . . . In this respect I doubt whether the conditions of any
other country in the world, even of Afghanistan, resemble those of
Iraq.”

For both Dobbs and his staff in Iraq, the prevalence of what they had
identified as tribes indicated a society only lightly touched by modernity.
The tribal system still held sway because capitalist penetration was lim-
ited. The notion of rural Iraq was therefore constituted to contrast with
the evils of urbanism. This polemical vision was sustained by stressing the
difference that separated the two spheres. The Iragi population had no
national spirit because it was “split by an effendi-tribal breach.”" This
was mutual and all-powerful, with the propertied and conservative classes
regarding the tribesmen as “little removed from savages™ and the tribes-
men possessing an “almost instinctive hostility to Arab ‘Effendis’ in posi-
tions of authority.”

For the British the towns seemed to be populated solely by the effend
class and the rural areas by tribespeople. Apart from the unsustainabil-
ity of such a caricature, there is strong evidence that the divide itself was
empirically false. With the rapid growth of Baghdad’s population,
“many townsmen were of relatively recent tribal origin™* and some of
the tribespeople who migrated into the city “ignored urban laws and
entered into written compacts binding themselves to regulate their con-
duct and their disputes in accordance with their ancient tribal cus-
toms.”” The relative speed and extent of Iraqi urbanization had led the
countryside to enter the town and hence blur any rigid distinction
between the two. Henry Dobbs’s understanding of the nature of Iraq
(like that of many of his fellow administrators), could not countenance
this ambiguity. The towns were urban and so should be quantitatively
and qualitatively different from the tribal rural areas that accounted for
the majority of the population.
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At the center of the British conception of Iraq and its social structures,
therefore, was an unsustainable dichotomy between town dwellers and
rural society built on a misinterpretation of both. Previous work on Iraq
has noted this,* but it has been interpreted as a conscious effort to cate-
gorize and divide society, making it easier to dominate. A closer reading of
the archival material, however, gives no support to this position. The offi-
cials concerned saw the division as real and continually worried about its
effects on the present and future government of Iraq.”” Many of their pol-
icy initiatives had the stated outcome of trying to lessen the ramifications
of a fractured society. Far from consciously trying to create such divisions
they saw them as a negative but pre-existing fact of social relations.

This view of an unbridgeable division between town and country was
structured around a jaundiced construction of an uncivilized city with a
biased view of the characteristics of urban populations. British discourse
on urban Iraq developed the image of the young, politically aware Bagh-
dadi as interest-driven and fighting for access to corruption. A standard-
ized model of the effete urbanite, the “beffezed” and “tomato-eating”
¢ffendi began to develop in the minds of those based around the coun-
try.” He was young, loud, self-centered and self-seeking, and overly influ-
enced by a half-formed understanding of European politics and culture.”
This powerful image recurs in dispatches and letters with reference to the
coffee-shop, an urban phenomenon that allowed the inactive dilettante
to be seated amongst his own kind, commenting loudly on that which he
knew little about.”

The politically active members of Baghdad’s élite were negatively
described at all levels of the colonial staff. Cox calls them “impecunious and
backward,” whereas Wingate, a Political Officer in Najaf, sought to isolate
the rest of the country from the “half-fledged intelligence of Baghdad.”
Tyler, a Political Officer in Hillah, also rails against “the low-born Bagh-
dadi” and his hatred of the tribal system. The city, and especially Baghdad,
carried the negative influence of modernity within it. The sons of shaikhs
had to be isolated from townsmen to stop them being “corrupted by the
manifold vices of the Iraq city” whose notables were described as being
“spoilt by the acquisition of the worst European habits.”*

The urban population was not only morally and intellectually defec-
tive it was also sub-standard physically. The long and acrimonious
debate amongst British officials and between them and the Iragi gov-
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ernment over conscription and the size of the Iraqi army was greatly
affected by the view that urban recruits were not up to the job of
soldiering. Replicating the notion of martial races across the Empire,
British officials argued that conscription would not produce the “viril”
tribesmen required but instead would deliver weaker and less suitable
townsmen.*

This class of urbanites was, in the British mind, synonymous with
government administration and political activity. Any incursion of this
separate and degenerate part of the population into the rural idyll con-
structed by the British could bring only negative effects. The division
between these two sections of Iraq was so great, argued the British, that
the town population could never understand rural life. Yet the tribesman
had a “truer appreciation of what government entails than the average
townsman.”* In effect, any criticism of British actions in rural areas by
Iraqi politicians must be driven by self-interest or ignorance.” The Iraqi
administration, staffed by “corrupt and self seeking officialdom,” created
only resentment and instability as its influence grew among the rural
population.®

This anti-urbanism at the core of British discourse was combined with
a strong unease about the penetration of capitalism into rural areas. The
vehicle for this was the commercial landowner, resident in the cities,
motivated by profit and with no interest in the welfare of his fallaheen.
These landlords were to be the tool which would eventually destroy the
tribal structures that held sway over rural Iraq. For the Divisional Adviser
in Dulaim, the major capitalists already established there were “parasites
on society,” positioned in opposition to the tribes. They “despised the
work of the fallah.”” An explanation for the constant unrest around land
issues in the Muntafiq centered on the imposition of commercial prop-
erty rights and landlords by Midhat Pasha. From 1920 these landlords
“allied themselves with the extremists and with the merchants of the
town known for their talent for intrigue.”* Dobbs, in explaining why the
Saduns were the core reason for the Muntafig’s instability, describes them
as “never truly tribal,” “urban dwelling” and, finally, Sunni “city over-
lords.”®

Dominating the analysis that shaped British understandings of Iraq
was the individual-collective and the urban-rural distinctions. The struc-
ture of this divisive social vision had its origins in the evolution of Euro-
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pean development and social trends in Britain in the run up to and after
the First World War. In Iraq it encouraged a conception of society that
saw an unbridgeable gap between the effendi politician in urban centers
and the rural tribesman. In effect, the urban-based minority of the pop-
ulation had been demonized as contaminated by both Ottoman rule and
the negative aspects of capitalism. Outside these areas society was largely
untouched, leaving the rural tribesman as the personification of prelap-
sarian man. The tribesman was certainly naive, but he was honest,
upstanding and ready to make the necessarily slow passage to a better,
more authentic life under the modern liberal state.

British knowledge about Iraq was very inconsistent. In the archives of
the Political Department of the Government of India there was a great
deal of valuable information supplied by its officers who had been sta-
tioned across the region before the war. But this information was never
distributed to British colonial commanders on the ground. British mili-
tary forces were accompanied by officers from the Indian Political Ser-
vice, as if British interest in Mesopotamia after the collapse of Ottoman
rule could be handled through the administrative apparatus developed to
run the Indian empire.

From the outset an atmosphere of uncertainty enveloped the admin-
istration of Iraq.”® During an earlier more confident period or in a differ-
ent, less demanding international context, the extension of British
authority across Iraq would have involved mapping it geographically and
ordering its population through scientific quantification.” That era of
colonial penetration represented a time when the structures of European
modernity were at their most visible, in contrast to the invisibility of
older, non-European notions of order.

The colonial project of modernity was centered on disciplining the
pre-modern individual and enframing him or her. This disciplinary
power worked on the micro-level, restricting the individual by “entering
into particular social processes, breaking them down into separate func-
tions, rearranging the parts, increasing their efficiency and precision.”?
Colonialism was supposed to create a “modern” order through precise
quantification, “enframing” and capturing the population by situating it
within terms of reference of its own making. Some have argued, incor-
rectly, that the British did indeed succeed in using this approach “by
means of their censuses and other methods of categorization.”
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But there is ample evidence that the process of mapping and quantifi-
cation identified as key to colonial power did not occur in Iraq. A.T. Wil-
son laments the Indian General Staff’s neglect in failing to collate infor-
mation about Mesopotamia in advance of the campaign and then failing
to distribute what information it had.* The situation deteriorated further
when Ottoman officials, retreating in the face of the British advance,
took all the records they could with them.” This lack of knowledge was
not corrected by either a universal cadastral survey or by a census. Ad hoc
attempts were made at various locations to make assessments of land
holdings and the population, but under the Mandate this was never coor-
dinated across the country as a whole.”

British staff saw this lack of empirical knowledge of the country as a
weakness in their attempts to control the population.” But the cost of a
nationwide cadastral survey and the antipathy of the population towards
a census, which they saw as a precursor to conscription, meant neither
measure was enacted under the Mandate. The staff charged with creating
the Iraqi state, who would previously have depended upon a vast quan-
tity of reliable empirical knowledge, had limited data with which to
work.

How the British understood the non-urban population of Iraq can be
seen in their construction of tribal lists. This process began almost as soon
as British troops moved up from Basra in November of 1914. Those
involved realized they were beginning with almost no knowledge:

It is easy to imagine that when we first took over the administra-
tion, the unraveling of this skein of tribes was quite a business in
itself, with nothing more to help one than an odd name or so jot-
ted down on a map, as often as not at the wrong point.”*

In the absence of information, the importance of the lists to British
understanding can be gauged by the time and effort expended in com-
piling and updating them throughout the Mandate period.”

These lists reveal the way the British thought rural society was struc-
tured. Each tribe was listed under its name with its history detailed at
length. This involved tracing the origins of tribes back to the larger
groupings from which they had split, with great importance placed on
the “purity” of each tribe and the extent to which it was made up of peo-
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ple who could rightfully claim direct descent from the original forma-
tion. The geographic area each tribe claimed as its own was delineated
along with the size and extent of its historic agricultural output. The core
of the list was the naming of key shaikhs within each tribe. They were the
only persons identified individually by the compilers. The character of
each tribe was gauged by the character of its leaders. The shaikh’s per-
sonality, his lineage and, especially, how he came to obtain his authority
determined the authenticity, strength and cohesion assigned by the
British to his tribe. No other unit of analysis was used to organize these
lists.

A.T. Wilson did recognize the “peculiar complexity” of Iraq, but he
described this complexity in terms of pastoral tribes, some partly
nomadic and some sedentary, but all organized along tribal lines.® Offi-
cial estimates of the numbers of tribespeople in Iraq ranged from the
High Commissioner’s estimate in 1919 of three-quarters of the popula-
tion to Kinahan Cornwallis’s statement in 1926 that “settled tribes . . .
constitute practically the whole of the rural population of Iraq” (Corn-
wallis was responsible for overseeing tribal policy at the Interior Min-
istry).®

The British approach to what was in fact a diverse and complex soci-
ety was neatly summed up in a Land Revenue Report on Kirkuk written
in 1919:

Political freedom cannot be attained except through a community.
We must therefore look for some simple form of responsible com-
munity on which to base our system. The simplest form of com-
munity in the purely Kurdish area is the tribe or the section of tribe:
elsewhere the village.®

Competing methods or categories of analysis were ignored or down-
played for the sake of simplicity. In this way, the homogeneous category
of “tribe” was violently superimposed over British ignorance and a com-
plex and ambiguous social, political, religious and cultural reality. The
late-colonial imagination at work in Iraq injected the administrative
rationality of western enlightenment with more than a dose of romanti-
cism. The tribe was conceived of in Lockean terms, as having been cre-
ated by a state of democratic nature.
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The ramifications of this approach were that those rural groups or
individuals that did not fit well into the single all embracing category of
“the tribe” were difficult to deal with. Their position had either to be vio-
lently distorted or overlooked. The High Commissioner, his staff and the
advisers to the government in Baghdad, acknowledged variations in eco-
nomic and social conditions across Iraq. But the rigid definition applied
to “rural” social structures meant that those acknowledged variations
would not enter into British policy. Although tribal disintegration had
been identified and was a major point of debate, the rigid categorization
of rural areas by tribe meant that it could not be understood as a prelude
to an indigenous modernity. Until 1932, “tribal fragmentation” was seen
by the majority of British officials not as leading to individualization and
social modernity but to the creation of smaller tribal units and “petty
shaikhs.”®

The idea of the “tribe” was primarily defined by those outside it. As a
unit it certainly existed, juxtaposed against non-rural sections of society
and, more tangibly, against other tribes competing for land and govern-
ment resources. But there was limited investigation into its internal
coherence and dynamics as a structure of collective life.” Instead, the
romantic theme of brotherhood and premodern mutual affective bonds
ran through descriptions of tribal life and identity. A.T. Wilson strikes a
familiar tone when he describes the “unsophisticated” Arab, Kurd or Per-
sian’s deeply held loyalty to family and tribe. Although practical, thor-
ough and sustained until death, this loyalty appeared to Wilson to be
beyond rationality, being “largely independent of admiration or affection
for individuals”, but giving, “unity and stability to their philosophy of
life.”s

Of all the colonial officials in Iraq, John Glubb had the most intense
and extended exposure to the everyday life of both nomadic and seden-
tary Arabs. Glubb spent World War I fighting in Europe but volunteered
to go to Iraq after the cease-fire. As a Special Services Officer he spent the
1920s stationed in rural Iraq many miles from the out-posts of the British
Empire. He developed a very strong affinity with Iraqis, spending the vast
majority of his time living amongst them, arguing for the protection of
their way of life. Although his exposition of tribal cohesion was more
detailed and anchored in experience than that of others, his understand-
ing was still nevertheless permeated with romanticism. His written work
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can be read as an extended homily to the dying of a more noble way of
life, one based on honor and virility.”

The tribe was described by the British as a democratic system of equal-
ity: leaders were naturally selected on the basis of strength of character;*
the individual member gained his definition through the collective.
When the organization broke down its members degenerated, becoming
lesser beings. Assistant Political Officer Mylles, when comparing the
members of the Dulaim to the Agadat, described the Dulaim as “twice
the men . . . chiefly because the tribal organization is still strong.” The
Agadat suffered in comparison because the Turks had broken their “tribal
spirit.”®

The social plane upon which these tribes acted was seen by the British
as one structured by anarchy. The internal life of the tribe exemplified
respect and cooperation while the external world was Hobbesian. Inter-
tribal relationships were defined by the lack of a sovereign-state structure
to guarantee order. The feeble nature of the Ottoman government had
left these groups to evolve in a violent atmosphere where internal collec-
tive security was the only guarantor of survival.”® Thus, it was internal
tribal cohesion that guaranteed the continued existence of authentic Iraqi
society. The authentic Iraqi tribesman had been unencumbered by the
state or any imposed notion of civilization. This had left him to rely on
his natural abilities and the solidarity of his comrades.

In theory individual tribes were organized for purposes of defense into
confederations grouped under a paramount shaikh. The tribes them-
selves were loose organizations within which “sub-tribes,” with their own
“sub-shaikhs,” or headmen, appeared to be the final unit of analysis.
D.G. Hogarth, who had been head of the Arab Bureau in Cairo during
the First World War, attempted to clarify this with reference to the
Anazeh tribe of the Syrian desert. They were not, he argued, a tribe but a
people comparable in racial terms to Scandinavians. This racial whole, as
with the Scandinavian people, could be sub-divided into smaller units:
states for the Scandinavians tribes for the Anazeh. These units were polit-
ically independent yet bound together sentimentally by “a tradition of
remote common origin.” A pedantic and elaborate concern for blood tra-
ditions and genealogies, the veneration of their shaikhs, allowed them to
remain loosely affiliated.”

Sir Henry Dobbs, the longest serving High Commissioner and a
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champion of this system of classification, was clearly uneasy about the
smaller units. Before his appointment as High Commissioner, while still
serving as Foreign Secretary to the Government of India, he wrote to the
then acting High Commissioner, A.T. Wilson, to address the issue of the
future political role for those exercising authority in the context of tribal
subgroups. A committee discussing the future constitution had suggested
that heads of the “sub-sections” should elect tribal representation. Dobbs
argued that this method would be unworkable, as within tribes sub-
sections were flexible and thus membership interchangeable. What was
crucial, he argued, was to preserve the coherence of the tribes by bolster-
ing the authority of the big shaikhs, which could not withstand the intru-
sion of “all kinds of petty headmen.””

The tribe, not the individual, became the unit of analysis through
which this interpretation of Iraqi society gained its coherence. Tribal
organization made other categories of analysis unnecessary. Such a clear
understanding of how rural society functioned yielded a clear policy by
which it could be controlled.

The centrality of the shaikh in the British imagination meant that
those below him went unregistered as targets of policy. When it came to
gauging the views of tribal populations, to ask the “rank and file of the
tribesmen, shepherds, marsh dwellers, rice, barley, and date cultivators of
the Euphrates and Tigris, whose experience of statecraft was confined to
speculations, as to the performances of their next-door neighbors” would
be ridiculous. Instead, Bell recommended consultations with their imme-
diate chiefs, “in districts where the tribal system is still in force (and this
includes much the greater part of the country).” This should be organ-
ized by election “by headmen of the tribal subsection.””

For the British, the “authentic,” or ideal, tribe would be hierarchically
divided into three categories the confederation, the tribe and the sub-
tribe. At the very peak of tribal authority, and the point of contact with
Baghdad, would be the paramount shaikh, who in theory controlled a
whole tribal confederacy, someone like Ali Sulaiman, who ruled the
Dulaim on the upper Euphrates, or Ibn Suwait, who was the paramount
shaikh of the Dhafir. The position was supposed to have been inherited
“in accordance to tribal tradition.””*

In 1921 the Divisional Adviser of Muntafiq claimed there were only
three such figures in his region: Salim al Khaiyun of the Bani Asad, Badr
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al Rumaiyidh of the Albu Salih and Khaiyun of the Abudah tribe in the
Gharraf. Their authority over “unruly, turbulent and warlike tribesmen”
was dependent entirely on the support they could muster from within the
wider tribe. They were a “necessary evil” because of their role in provid-
ing social stability.” Glubb, in 1924, summed up the traditional powers
of office as the right to make war and peace on behalf of the tribe, while
emissaries from foreign tribes must dismount at the paramount’s tent to
conclude treaties.”

Beneath the paramount leaders were the “big shaikhs,” or shaikhs of
tribes that made up the confederacy, and below them the heads of the
tribal sub-sections (these two categories were somewhat flexible and not
always distinguishable). The High Commissioner went to great lengths
to discourage all but minor dealings between the British staff, the Iraqi
government and tribal sub-sections.

In this idealized framework of tribal organization a loose form of
democracy was thought to permeate the three levels of the tribe. The
shaikhs dominated and came to represent these democratic structures by
force of personality and natural intelligence. The British saw the whole
collective organized around a community of interest.”” Shaikhs could
thus be identified and admired for their attainment of social position.
Bell, amongst others, frequently referred to this group as “great personal-
ities” and “aristocrats,” with the system generally being maintained in a
“natural equilibrium.””®

The shaikh and his relatives became vehicles for the late colonial
romantic imagination. Captain Holts description of Shaikh Mahmud’s
surrender to British forces in May 1931 is instructive. As a long standing
Oriental Secretary to the High Commissioner (the post also held by
Gertrude Bell until her death), Holt had played a key role in forming pol-
icy and disseminating information across Iraq and back to Britain and
India. Shaikh Mahmud on the other hand had been the major challenge
to British and then Iraqi dominance of Kurdistan since 1920.” Upon
Mahmud’s capture Holt wrote a note, detailing his history, which was
organized around romantic imagery and a lament for times past.

Holt describes the first engagement Mahmud had with Turkish forces
during the battle of Shu’aibah in April 1915. Mahmud, “like many other
tribal chiefs of ancient lineage,” had arrived with his feudal levies to do
battle with the foreign invaders. Then, after prayers, “believing that the
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age of chivalry was still with them, they swept forward on their gaily
caparisoned horses to drive their enemies back into the sea which it was
said was their home. Taunts and challenges were shouted at the still invis-
ible enemy but only the shriek of shrapnel answered and a dozen saddles
emptied and a score of horses fell. Ardour was daunted, home became
dearer than glory and life on earth more blissful than the hope of Paradise
and the hosts of chivalry melted away; each man the richer by at least two
rifles taken from the Turkish wounded.”

Describing Mahmud’s final surrender to the British, Holt’s admiration
for the man and the passing of what he represented makes itself felt in
gushing prose:

As he rode to captivity after his surrender at Penjwin the Kurds
streamed down from the villages on the hill sides to cluster round
him and to kiss his hand and the eyes of many were filled with tears
as they bid him farewell . . . His tyranny is the will of a tyrant but
it is mellowed by the generosity of a prince. If he is cruel, where are
the witnesses? Not among the villagers who press around to kiss his
hand in the hour of his defeat, nor among the officers of the Royal
Air Force who have fought against him (and of whom two have
been his prisoners), who are all eager to say a cheery word of com-
fort to him . . . An outlaw brigand, let that be granted, so were
Garibaldi and Mustafa Kamal. But when all has been said on both
sides perhaps the wisest judgement is that his greatest fault is that
he was born a century too late.*

In tandem with this romance of the shaikh was a continuing and
sometimes bitter debate about whether authority and order could be
transmitted through the tribal system. For some British staft, the office of
the shaikh had failed to have any real political or social efficacy long
before British troops landed in 1914. For others its weakness was person-
ified by the 1920 revolt and the subsequent ignominious exit of some
shaikhs from their supposed areas of influence to British-held towns. But
the power of the British romantic vision meant that the version of Iraq’s
social realities championed by Sir Henry Dobbs — which fastened on to
the shaikh as the linchpin of rural society-— won out. The clash between
this sociological romance and the problems of trying to rule Iraq through
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its categories led the British to adopt policies that can only be described
as contradictory. Ultimately this clash sabotaged any successful realiza-
tion of liberal modernity for the newly constructed Iraqi state. Dobbs’s
approach did however have the unintended consequence of restructuring

Iraqi society.
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Chapter Five
Using the Shaikhs

THE RATIONAL IMPOSITION OF

A ROMANTIC FIGURE

In trying to impose policy through the authority of the shaikh — an
authority conceived of as consensual — the British inadvertently but
radically changed the nature of the shaikh’s actual relation to the rest of
Iraqi society.! The irony was that the dominant, conservative British dis-
course of ruralism transformed Iraqi society in strikingly radical and
“modern” ways. A romantically conceived “premodern” figure was used
as the conduit for rational administrative methods, “successfully”
imposed, finally, as we shall see, through the modern coercive technology
of air power.

Sir Henry Dobbs clearly understood tribal structures in instrumental
terms. When the main institutions of government were being built and
state-society relations were being institutionalized, Dobbs had thought
the state too weak to deal directly with rural individuals. The state appa-
ratus, he said, could not go through Iragi society with a “tooth comb.™
Instead its relations with Iraq’s population had to be mediated through a
series of tribal shaikhs. But, crucially, Dobbs saw Iraqi state power as
being necessarily limited by the very structures the shaikh ruled through.
The approach he viewed as “common sense” was organized by the idea
that Iraq was pre-modern and “rural,” untainted by the negative and
destabilizing effects of capitalism. The Shaikh and his tribe were there-
fore “naturally” the dominant institutions through which British policy
aims were to be realized.

The tensions involved in being guided by this romantic discourse can
be seen in the mechanics set up for recognition of tribal shaikhs and in
the administration’s efforts to secure their dominant position. Tribal
shaikhs were divided by colonial officials into “nominal” and “recog-
nized.” Both categories were seen to possess the degree of social author-
ity needed to control a given area. However, official recognition was con-

ditional upon the suitability of the individual to rule in a manner that
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conformed with British notions of administration and upon a willingness
to deliver guarantees of order on British terms.

For a shaikh, government recognition brought with it responsibility,
reward and prestige. By guaranteeing the good behavior of the tribe or
that of a particular section, he would receive a monthly subsidy and occa-
sionally the right to regulate the movement of any bedouin from his des-
ignated area to markets and urban centers. Fahad Beg ibn Hadhdhal, for
example, received a subsidy of Rs. 12,000 a month and

In addition to this very large sum, he has the substantial privilege
that no tribesmen of the Amarat or other nomads dependent on
them can purchase supplies in Iraq without a pass signed by him-
self or his agents. It is hoped that the conditions now imposed may
enable the Iraq Government to reap some advantage from its heavy
expenditure on his barak.?

Official recognition of the shaikh clarified and strengthened his position.
Nearest rivals would be ordered to submit to his authority under threat
of state intervention. These rivals would gain recognition themselves and
a place within this hierarchy only if they agreed to his authority:

Jaid ibn Mijland of the Dahamshah . . . has been informed in the
presence of Fahad Beg and his son Mahrut that Fahad has been rec-
ognized paramount Shaikh of the Amarat, of which the
Dahamshah are part, and has the right to grant passes for the pur-
chase of supplies, Jaid is expected to be loyal to the king, to recog-
nize the paramountcy of Fahad, to have no dealings with Ibn Sa’ud
and to help Fahad in carrying out his obligations to Government.
Though he is to be treated as Shaikh of Dahamshah, he is not to be
given official recognition until it is seen whether the reconciliation
with Fahad is genuine.*

The state in Iraq, although ruling through what were perceived as indige-
nous institutions, had by that act, changed them. What had previously
been “fuzzy” communities now became rigidly defined.” By imposing
precisely defined requirements on the role of the shaikh, and by demand-
ing an instrumental relationship between him and members of his tribe,
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the British decisively transformed the shaikh’s place in Iraqi society and
the character of his political role.

Where those individuals who had been identified as shaikhs became
unruly or troublesome, they were replaced by more suitable candidates.
Replacements had to come from the same social stratum given British
understanding of authentic Arab authority. When Hamudah of the al
Hasan became an outlaw, his nephew was placed on his land. A prob-
lem then arose when Hamudah wanted to make peace with the gov-
ernment:

His character and record forbid his reinstatement in his old posi-
tion, while to leave him at large, nursing a bitter grievance and dis-
possessed of his lands, would be to sow the seeds of certain trouble
in the future. The same problem presents itself in the case of Faisal
al Yasir, who is still at large.

When, despite government recognition, shaikhs who proved unable to
restrain the population under their control ran the risk of having their
tribe de-recognized and its lands allotted to others.” In these circum-
stances, the British assumed that it was not the system of tribal organiza-
tion or the use of shaikh’s power that was at fault but individual person-
alities or the defective nature of the tribe. In fact, a radically new social
order was being created. When populations identified as “tribal” failed to
have an identifiable shaikh, trouble was sure to arise. For the Iraqis, it
meant that they did not fit the government’s understanding of rural Iraq
and therefore lacked access to state mechanisms that distributed largesse.
For the British, “tribal” groups without shaikhs appeared sinister, uncon-
trollable and a source of instability. One officer wrote in an intelligence
report, : “Early in May a large band of miscellaneous tribesmen from the
Muntafiq numbering about 5,000 tents crossed into the Sirah Nahiyan of
the Kut Division. Trouble was anticipated as the tribesmen were armed
and had no recognized headman.”®

The fact that the groups concerned had no “recognized” leaders
placed them beyond the British categories of order and so beyond their
control. That no headman had been identified meant that they had not
been documented, nor registered on the tribal lists. They had not been
fixed in the rural order of things. An explanation of the state of affairs in
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this instructive case lies in the origin of these tribesmen, the Muntafiq.
The Muntafiq, in British understanding, personified the instability of an
area where categories could not be universally and unambiguously
applied. The unrest that had plagued the British in Muntafiq was
blamed on the Ottoman use of divide and rule. By introducing city-
based landlords into the rural status quo, the Turks, so the British
believed, had deliberately fragmented the “traditional” tribal structures
that had preserved order. The result was a constant state of unrest, a
“French Revolution in miniature.” Any tribe that failed to have a shaikh
of recognisable stature had slipped below British standards of accept-
ability. Any such population was too deficient to be treated as
autonomous, and its capacity for collective action had to be a product
of malignant outside forces.”

As the Iraqi state became more established and monetary pressure
became greater, subsidies to recognized shaikhs were replaced by grants
of land. The designated shaikhs themselves learned quickly what was
required of them and how to manipulate the key concerns of the British.
Ali Sulaiman, upon learning that his subsidy was under threat, argued
that it was not the monetary reward that concerned him, but “he valued
it for the prestige that it brought him in that he appeared to his tribes as
a valued servant of Government:”

Taking a broader view he then went on to explain that the tribes
judged by what they saw and that the fact that he ceased to draw
an allowance without receiving any recognition for his past serv-
ices would be taken to mean that he no longer retained the con-
fidence of Government although of course he was satisfied that
this was not the case. His prestige would suffer accordingly and
his advice would not be listened to so readily. He presumed that
Government was aware that many of the tribes were far from sat-
isfied and that there was a considerable amount of talk abroad
that a return of Turkish officials would be an improvement on
the existing regime. The last thing in the world he wanted was
thaurah and all his influence would be thrown into the scales to
prevent this. He could not help feeling however that the Gov-
ernment forces in this area were small to cope with any distur-
bances which might arise and consequently anything which led
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to a reduction of his own influence he viewed with a certain

amount of misgiving."

The shallow foundations of the shaikh’s authority became increasingly
apparent after the chaos of the 1920 revolt subsided. The case of Ali
Sulaiman not only highlighted a wider problem in Iraq but also the divi-
sions within the Mandatory administration on perceptions of tribal cohe-
sion. In 1922, Yetts, a divisional adviser, had seen Sulaiman as a potential pil-
lar of government control, “if a place can be found in the body politic for
the type which Shaikh Ali Sulaiman represents with their rights clearly
defined the whole-hearted support of this class can be counted on.”"! But
by 1924 it had become apparent that the ability of Ali Sulaiman to wield the
type of influence amongst his fellow Dulaim tribesmen that the British
needed was doubtful. After the 1920 uprising, several sectional leaders had
recognized Sulaiman as their paramount shaikh in an attempt to avoid
British retribution for their part in the disturbances. But four years later, he
was personally unable to collect revenue from sarkals, requiring government
support to do so. The Administrative Inspector in Dulaim saw Sulaiman as
a hindrance to state control. He had little or no influence, it turned out.

Aly Sulaiman may be regarded in Baghdad as paramount shaikh of
the Dulaim but to the Liwa authorities it is painfully obvious he
relies more and more on Government support to keep up his posi-
tion. One issue seems clear that with gradual disintegration of the
tribal system it will be increasingly difficult to find room in the
numerous constituencies of the Dulaim Confederacy for both the
Shaikh and Sarkal. The Sarkal has long regarded the Shaikh as an
incubus which he will sooner or later throw off. At present he is
waiting for a sign from Government."

Cornwallis, the adviser to the Ministry of the Interior, lent partial sup-
port to this view. Arguing against the position of the High Commis-
sioner, Henry Dobbs, that Sulaiman was necessary for the preservation of
order near the Syrian border, he stated that the main force for law and
order in Dulaim had long since been the Liwa police.”

The High Commissioner responded to this interpretation of policy

with great vigor:
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The position which I take up is that it is essential to preserve the
authority of Ali Sulaiman over the Badu portion of his tribe for the
purpose of making the desert routes safe and that it is almost
impossible to do so if his authority over the more settled portion
of his tribe is undermined. He can’t well become a mere “rentier”
with regards to the settled portion, without losing his hold over
the Badu portion also; for there is no very clear dividing line
between them. Another reason for not lessening his authority over
the settled portion is that we have no adequate machinery except
the Shaikhship for controlling the Dulaim in their relations with
the Aqaidat which are so important from the point of view of our
relations with Syria. I gather Ali Sulaiman himself would be only
too glad to become a “rentier” if Government would collect the
profits due on his capital expended on the “Ali Sulaiman Canal”
and also his dues on the Karads at Felujah and elsewhere. He
would then practically abandon his position as Shaikh of the Badu
portion of the tribe, which now brings him no profit and honor
and a great deal of worry. But this would make him quite useless
to the Government."

For Dobbs Ali Sulaiman’s power was a natural outcome of his position
within his tribe. Any reduction in Sulaiman’s power was, therefore,
caused by external influences. In this case Dobbs saw it as a direct con-
sequence of state interference. Therefore, he argued, the police should
be kept out of Dulaim affairs in all cases but those of murder. Every-
thing else should be referred to Sulaiman for resolution. His power as a
tribal shaikh could then return to its natural level, unencumbered by
the negative incursions of modernity in the shape of employees of the
state.

The policy of subsidizing shaikhs came under repeated attack from the
Iraqi cabinet. As Britain placed strict budgetary restraints on the Iraqi
government, the money being spent on underwriting the shaikhs became
a contentious issue.”” Cornwallis was aware of this and the ramifications
it had for policy:

The main point . . . is to maintain the authority of all the shaikhs
and to use it to reinforce the Police. This is the policy which
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Administrative Inspectors and I have always adopted. It is not a
policy of which any Arab townsman approves and though it has
been outwardly accepted as a necessity, one must always be on the

lookout for attempts to run counter to it.'*

The clash in perspectives between British advisers and urban politicians
was in this and many other cases put down to the townspeople’s igno-
rance and fear of anything outside their metropolitan domain. This itself
sprung from a British collectivist social vision which had exaggerated the
urban-rural divide. It allowed Cornwallis and Dobbs to override cabinet

concerns about budgets or the power of sub-state actors.

The liberal international zeitgeist that had resulted in the award of
Mandatory responsibility to Great Britain in 1920 enforced the notion
that democratic accountability was to be included in the project of state
building in Iraq. Yet, the “complete and necessarily rapid transformation
of the facade of the existing administration from British to Arab” forced
the creation of democratic institutions that were ill-conceived."” In the
debates of 1920 on how to elect representatives, we can see the effect of
these competing perceptions of Iraqi society. The central question was
how best to structure state-society relations. The conscious instrumental
use of the perceived authority of the shaikh is not apparent in the initial
phase of building democratic structures. The original flurry of consulta-
tion around this subject produced four broad conceptions of how Iraqi
representative institutions would be shaped. Those involved in the dis-
cussion were concerned with two sometimes mutually opposing ques-
tions: What was the largest degree of representation possible in a society
like Iraq? How do we create the most efficient legislature, one immune
from corruption? None of the four positions taken on building Iraqi
democratic structures could resolve the tensions among democracy, effi-
ciency and corruption.

The main forum for the discussion of these matters was the com-
mittee chaired in 1920 by the Judicial Secretary Edgar Bonham-
Carter.” An appendix to the committee’s concluding report details pos-
sible ways of electing a Legislative Assembly. In the country, where the
population were thought to be tribal, the headmen of the smaller tribal
units would elect representatives for the assembly. This was an idea

o



DODGE CH 05 8/22/03 10:29 AM Page 90 $

90 Using the Shaikhs

based on a perception that tribal life was fully democratic: “They [the
headmen] are themselves elected by the tribesmen under them, and
they elect the Shaikh of the Tribe subject to confirmation by the
authorities.”"

This proposal brought an impassioned rejection from Sir Henry
Dobbs, who argued that tribal representatives would use the assembly
to question the actions and undermine the power of their shaikhs.* For
Dobbs the elevation of headmen to an elected assembly (an urban-
based one at that) would disturb the natural order of things. Also, for
Dobbs the paramount shaikhs were the point of contact between a nat-
urally well-ordered society and a rapidly changing world. So, he argued
that the High Commissioner should instead grant the right for all
important shaikhs to sit in the legislative assembly. Dobbs also argued
that any law passed by a future assembly that affected rural areas and
did not meet with the approval of tribal delegates should be automati-
cally referred via the Council of Ministers to the High Commissioner.
In this short telegram, sent from India in 1920, are to be found the
themes that would come to dominate Dobbs’s time as High Commis-
sioner: the fear that corrupt and corrupting urban politicians would
dominate the noble tribes of rural Iraq and the fear that the authority
of the shaikh would be destroyed by rapid changes brought about by
statehood.

E. L. Norton, the Secretary to the Committee of ex-Turkish Deputies,
also discussing a possible electoral law under the auspices of the High
Commissioner, advanced another view. For him, the right to vote carried
corresponding responsibilities: the voter must make a rational, inde-
pendent decision about what was best for himself. Tribesmen, being part
of a collective, were easily manipulated by their shaikhs and could be sent
to the ballot box in large numbers. This could allow “unscrupulous per-
sons . . . to engineer the elections for their own ends.” So, although the

enormous majority of the population is tribal . . . it would clearly
be impossible to have a tribal majority of electors, since nine-tenths
of the questions which a national assembly has to determine do not
concern the tribes, nor will the tribes willingly pay taxes or be liable
to military service. I suggest that the tribes should be given no rep-
resentation on the Assembly.”
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For Norton, the tribesman (not an individual in the modern sense) could
never act in a way that would sustain democracy. As an undistinguishable
part of a collective, he could be marched to the ballot box to vote in any
way the shaikh or his urban manipulator saw fit. It was because of this,
he argued, that tribesmen should be excluded from voting altogether.

Finally, it was left up to a Political Officer, R. Marrs, in a rejoinder to
Norton, to champion the unfashionable cause of the individual rights of
the tribal fallah: “For while all other classes may be represented, it is
improbable that the tribesmen, as opposed to his Shaikh, will be repre-
sented.”” Marrs gently tried to debunk the notion of the tribe and that
of collective responsibility that came with it. The fallabs, as fully formed
individuals, were bound to have different and even conflicting interests
to those of the shaikhs. If this was not recognized, the British Political
Officer would have to act as their protector.

In the event, following interventions from the High Commissioner,
the Council of Ministers decided to adopt both methods of election. The
first Iragi Assembly was based on direct elections by all those tribesmen
who could write their name and were willing to register, with 20 per cent
of the seats reserved for indirectly elected shaikhs.” The result was a Con-
stitutional Assembly that had 34 shaikhs and aghas out of a total of 99
members.*

Explanations of the events surrounding the run up to and opening of
the 1924 Constitutional Assembly became representative of British views
of how Iraqi politics functioned. The conceptual division between the
rural shaikhs—honorable, moderate and representative of the Iraqi pop-
ulace—and the passionate, irrational, and often violent, urban “lawyer-
politicians” was understood as the crucial dynamic.”” As early as 1922 the
tribal shaikhs were seen as the rallying point for moderate opinion. Their
visits to Baghdad gave “more backbone” to the moderate element.®
Again, the Dulaim Shaikh, Ali Sulaiman, was the personification of all
that was right about tribal politics. He became the driving force behind
the creation of a moderate party, registering 12,000 tribesmen as primary
electors in his area. This, according to Bell, resulted in a jealous and
threatened king forming a rival organization. Bell complained that

I know perfectly well that if the king’s party (for before it has come
into existence it is known by that name) is started by a group of
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Young Arabs whom the country distrusts profoundly and rightly,
not a single man of the Ali Sulaiman type will join it.””

The moderate party faltered because of the shaikhs’ inactivity, but this,
compared with the frenzied self-seeking activity of the Nationalist politi-
cians, was taken as sign of moderation in itself.

The role of the Tribal Criminal and Civil Disputes Regulations
(TCCDR) in Iraq created a divided polity in a similar way to the electoral
system.” First drawn up by Henry Dobbs in February 1916, the TCCDR
was officially sanctioned by British occupying forces in July 1918 and
introduced into Iraqi law by Royal fradah in 1924.” The regulations
explicitly divided the Iraqi population into two sections. Those dwelling
in the towns were subject to Iraqi civic law, originally based on Ottoman
codes. These legal codes were progressively reformed and tailored to match
the changing nature of Iraqi urban life as the state expanded its presence
and power over cities and towns. But those deemed “tribal,” those exter-
nal to the cities, were subject to a radically different legal code. This code
changed little over the eighteen years of the Mandate, as the society it pur-
ported to regulate was conceived of as pre-modern and static.

In its drafting and implementation, the TCCDR encapsulated the dom-
inance of the romance of supposedly premodern collectivism through
which many colonial officials saw Iraq. The structure of the TCCDR was
taken almost unchanged from the colonial code used on the Indian North
West Frontier. The basic organizing principle underlying jurisprudence in
post-1916 Iraq was the dramatic and unbridgeable chasm between the cor-
rupt cities with their tainted officials and lawyers and the rural areas with
their noble tribesmen. These regulations were given coherence and their
application made possible by the central role of the shaikh, used to under-
stand Iraqi society, and to frame and organize the imposition of the regula-
tions. Debates surrounding the application of the TCCDR also highlighted
clashing conceptions of Iraqi society and the modern state. It was left up to
successive Iraqi cabinets, lawyers and journalists (all labeled corrupt and
self-secking by the British) to challenge the validity of the regulations and
criticize the effect they were having on the development of the Iraqi state.

The seemingly solid foundation of the TCCDR—that which anchored
it to rural society—was its conformity to and compatibility with ancient
custom.” For A.T. Wilson,
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It [the TCCDR] helped us all to a better understanding of the prin-
ciples underlying tribal custom: these principles varied little from
district to district, though in detail there were many differences;
they were all based not on Islamic law, but on something much
older, human nature, and on local conventions, some of which, it
would not be difficult to show, were probably codified by Kham-
murabi in 2000 Bc or earlier.”!

For juridical purposes, the rural population of Irag—geographically, eco-
nomically and religiously diverse as it was—was homogenized into one
bloc, with all its people assumed to react to “custom and law” in the same
way. All were subject to the application of the TCCDR because the reg-
ulations successfully reflected the premodern tribesman’s eternal and
unchanging nature. For Bell, the need for extended police work and
detailed litigation was “largely abrogated by the almost disconcerting sin-
cerity with which the accused will own up to his offence.” For Glubb,
“bedouin arbitrators are usually absolutely honest . . . Cases of bribing
the judges are well-nigh unknown . . . an oath is accepted as a final set-
tlement of a case, and perjury is very rare.”»

Tribal crime was considered to have a different character, one moti-
vated by deeper, more passionate and “honorable” forces than mere greed
or politics. For example, in 1923 Dobbs defended the use of the TCCDR
by citing tribal “feeling and custom” in a case of adultery. Not only would
the tribesman not accept the ruling of a judicial court, but of “all cases
sexual cases are those which can be least considered offences against the
State or against the majesty of the law.”* Dobbs further developed this
theme when testifying before the Permanent Mandates Commission of
the League of Nations. Running counter to many explanations of the
1920 Revolt, he told Lord Lugard that “Tribesmen considered crimes not
as offences against the state, but as “torts.” To hang a tribesman for mur-
der would be to miss the point; this was not a crime in the ordinary sense,
but an act carried out to avenge tribal honor; blood feuds would lead to
anarchy across Iraq if they were not dealt with on terms that met the
needs of timeless custom.”

This construction of an honest, but simple tribesman driven by
unchained passions was based on the belief that modernity, with all its
associated complexities and corruptions, had not penetrated rural Iraq.
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These men were “entirely ignorant of a world that lay outside their
swamps and pasturages, and entirely indifferent to its interests, and to the
opportunities it offers.” This, then, helps to explain the conundrum
posed by the use of an apparently far removed example (experiences of
the North West Frontier) as the basis of the TCCDR. At first glance those
advocating the use of the TCCDR did so because the majority of the
population they had identified as tribal was distinctive and separated by
its customs and laws. Yet Dobbs, when he tried to explain the basis of the
tribal disputes law to Drower, the Adviser to the Ministry of Justice, had
to refer to a totally different geographical area. He sent Drower the

Baluchistan circular of 1907 on which I was largely brought up and
which was originally circulated in 1916 to all Political officers here.
It will explain to you my point of view (from the point of view of
public security) better than reams of notes from me.”’

The reason for the Indian example becomes clearer when Dobbs quotes
his then boss, the Agent-General, Sir A.H. McMahon, for whom he
worked as a Revenue and Judicial Commissioner in Baluchistan from
1909—-1911. Customary and tribal law was

based on the character, idiosyncrasies and prejudices of the people
among whom it has originated and by whom it has been evolved
during long periods of time to meet their own requirements and
remedy their failings.”

So, the Baluchistan and Iraqi tribes were conceptually homogenised
into one undifferentiated group. This was done within the “official
mind” of colonialism because they were both perceived as unsullied by
modernity, and they had both originated under a pre-modern system,
with a different time-scale from that of these officials’ own society. The
tribesman, wherever British imperialism found him, could therefore be
regulated under a much simpler code of law: his innate honesty and
straightforward life would make this by far the best approach. For the
TCCDR this lack of “development” meant that the rural population of
Iraq had not been subjected to the selfish individualizing drives of mod-
ern life. They could be treated under its regulations as if both criminal
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motivation and the punishment for it were collective. Tribal criminal reg-
ulations operated “under the strict enforcement of tribal responsibility,”
and so the whole tribe should be punished for the acts of its members,
with the strength of collective identity then acting on the recalcitrants to
bring them into line.*”

The TCCDR gained its coherence and its enforcement mechanism
through the offices of the shaikh. The British knew relatively little about
the internal functioning of the tribe, and, although the archives refer fre-
quently to the unchanging nature of tribal custom and law, the vast
amount of material on matters tribal is concerned with the actions, char-
acter and agency of the shaikh. The crucial issue of over whom the
TCCDR had jurisdiction was left to the personal decisions of Political
Officers and the High Commissioner and then to Mutasarrifs and
Qd immagams.” The importance of the shaikh in underwriting the legit-
imacy of the divided legal jurisdiction can be judged by the TCCDR’s

official, if circular, definition of a tribesman:

“Tribesman” means a member of a generally recognized tribe or
tribal section which has been accustomed to settle its disputes by
recourse to the arbitration of elders or shaikhs and not by recourse
to the Courts of the land as ordinarily constituted.*

The tribal disputes regulations worked by the assembling of an ad hoc
Majlis, brought together for each separate dispute, that acted as judge
and jury. It was staffed with neutral tribal arbitrators who could claim the
respect of both parties involved in a dispute. These arbitrators were in
effect the nearest shaikhs, paramount, or other senior personages.”” The
terms of law enforcement in rural Iraq, then, had the effect of giving to
shaikhs judicial authority over the vast majority of the population. That
this represented a large accrual of power to specific individuals was rec-
ognized by the likes of Bell and Dobbs, but it was seen both as a natural
outcome of their prestige and a way of preserving the existing and favored
tribal system.®

Opposition to the terms of the TCCDR and the effective division of the
nascent Iraqi society into two distinct social formations came from several
sources. First, Sir Edgar Bonham-Carter, the Judicial Secretary to the Iragi
government until 1921, and E.M. Drower, Adviser to the Ministry of Jus-
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tice in 1923, both voiced deep concern with the terms of the regulations as
they stood. Bonham-Carter’s critique attacked the core logic at the heart of
the TCCDR, the notion of tribal custom, collective responsibility and pun-
ishment. In cases of murder, he argued, the practice of extracting blood
money would be an adequate deterrent when levied on the individual but
when the punishment was extracted from the whole tribe it was no deter-
rent to the individual.* He went on to argue that, far from being the appli-
cation of tribal custom, the disputes regulations were in fact an unsatisfac-
tory combination of both tribal and civic law—a combination that omit-
ted their most powerful sanctions, the levying of fines on the individual and
the death penalty.” Finally, he argued, the application of the regulations to
settled tribesmen was wrong: “one finds that when tribes whether Arabs or
others settled down to agricultural conditions they tend to give up their
tribal customs, and this is a necessary step on the road of progress.” That is,
settled tribesmen would break away from their shaikhs, a process that
Bonham-Carter thought should be encouraged.

E. M. Drower, acting as adviser to the Minister of Justice, revisited
these themes when he clashed with Henry Dobbs over a proposal to
redraft the TCCDR. Like Bonham-Carter he was unhappy that Iraqi
society had been judicially divided in two. Empirically, he saw this divi-
sion as “difficult to define.”¥ Juridicially, he was concerned that, by hav-
ing given the Mutasarrifthe power to judge who and who was not tribal,
the division between the executive and judiciary had been in effect dis-
solved. This would undermine the credibility of the legal system and
weaken the power of the state. The responsibility for the punishment of
crime should, argued Drower, be solely that of government. It should not
be delegated to tribal shaikhs. If the TCCDR had a role, it was to temper
the central application of justice to the circumstances of the tribes. Tribal
settlement should alleviate punishment when the crimes were “purely
personal wrongs, for example, the last act in a feud.” But the full force of
the law should be applied in an equal and regulated fashion when crime
disturbed “public tranquillity.”*

Both Bonham-Carter and Drower implicitly challenged the alleged
underlying dominance of collective premodern social cohesion that gave
the TCCDR its rationality. They both saw Iraqi society as relatively unex-
ceptional. Like other countries heading down the road of modernization,
the Iraqi polity had to be tied to the state with rights and responsibilities
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clearly and unambiguously set out in the legal codes of the land. These two
legal experts saw the TCCDR as an unjustifiable anomaly. The law should
apply equally to all rational individuals. To argue that some sections of
society were fundamentally different was illogical and dangerous. To have
two sets of legal codes, two starkly different conceptions of how society was
meant to work, struck at the very heart of their training and their percep-
tion of how the law functioned in regulating a civilized society.

Debates about the strengths and weaknesses of the TCCDR domi-
nated Iraqi political circles. The newspaper A/ Sha'ab championed the
guaranteeing of a separate legal code for the tribal population. It argued
that, as the tribal population formed the majority in Iraq, their interests
should be protected in the Organic Law passing through Parliament.”
This brought a series of criticisms along lines similar to those of Bonham-
Carter and Drower. A/ Iraq argued that the demand to be tried accord-
ing to tribal custom was

contrary to the fundamental principles of democracy and conflicts
with the principles of the sovereignty of the State. Indeed it is dis-
graceful such a matter should be even discussed in a country which
is demanding liberty and independence and which hopes to base its
government on the practices of democratic nations.”

The best constitutions, A/ Iraq argued, those of progressive nations, did
their utmost to give no special rights to any person or class. To go along
with such anti-progressive measures, it concluded, would be to invite
both internal and external political interference.

This theme was taken up later in the year by the avowedly nationalist
and anti-British newspaper A/ Istiglal. For Ali Mahmud Al Mahami, who
wrote the detailed article, the continued use of the TCCDR was a stain
on Iraq’s claim to be a modern and progressive state. The TCCDR was
“fit to be deposited in a museum so that the world may see in what era
Iraq is living; in the twentieth century or in the dark ages: and may know
how far the intelligence of her sons has advanced.”' Al Mahami argued
that the law was divisive because all Iraqis were not equal before
it. It had also increased crime because it offered no deterrent to murder.
Tribesmen were merely fined a small sum of money for any murders they
committed. Most worryingly of all, though, it gave excessive powers to
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the Mutasarrifs, who had become both judge and administrator in the
tribal areas. Al Mahami concluded that the continuation of such a law
could lead to absolutism.

This debate was driven by politicians both in cabinet and in Parlia-
ment. As early as 1921, King Faisal expressed the desire to institutionalize
the execution of tribal law by establishing standing tribal courts.? In 1923,
Naji al Suwaydi, the Justice Minister, and in 1926, Abdullah al Muhsin
al-Sadun, the Prime Minister, tried to have the TCCDR reformed to
bring the administration of justice to tribes further under the control of
central government. Both sets of proposals aimed to bring the system for
trying and punishing “tribal” crimes more fully into the mainstream legal
system. Under their proposals, the only dispensation for crimes consid-
ered tribal would be the length of sentencing.”

So, the clamor for the reform or abolition of the TCCDR came from
British legal professionals appointed to advise Iraqi politicians, from the
politicians themselves and from the wider political circles represented by
the nationalist journalists writing in the Arabic newspapers in Baghdad.
Iraqi and British critics alike, most often lawyers, had a clear vision of the
role a unified and coherent legal system would play in binding Iragi soci-
ety together and to the state.

Sir Henry Dobbs (and by implication the other British staff oversee-
ing the Mandate administration), on the other hand, could not possibly
accept this analysis of either the shortcomings of the TCCDR or, implic-
itly, the nature of Iragi society. To do so would have been profoundly
threatening. They would have had to discard the way they understood
not only Iraq but all non-Western societies with which they came in con-
tact. Instead, Sir Henry fought tenaciously (and ultimately successfully)
to defend the TCCDR. The tropes he deployed to win the debate were
the now-familiar ones, organized around the urban-rural divide. The per-
sonification of urban modern degeneration now became the Iragi lawyer.
Dobbs portrayed a Baghdad that was full of self-seeking, young, semi-
educated solicitors. As with the majority of the Arab town dwellers, their
motivations were suspect and their influence pernicious.

[TThe whole campaign against the tribal system is a plot of the

lawyers, who have been cheaply manufactured by the Law School
in excessive numbers and now find themselves starving for want of
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work. They cannot bear to see important disputes, which might be
comfortably aggravated and afford pickings for hordes of pleaders,
if brought to the regular courts, settled by tribal arbitration. The
result of such arbitration is that both the number of judicial
appointments (which are filled by lawyers) is kept low and also the
employment of pleaders is less than it would otherwise be. There is
no genuine dislike of tribal law and customs as a barbarous system.
It is merely a pounds, shillings and pence dislike of an arbitration
system which deprives the lawyers of bread. The lawyers would like
to force all tribesmen to settle their disputes or have their offences
tried in regular courts, to see tribal rising result and tribal outlaws
filling the mountains, to suppress these by help of the British power
and then to indulge in extra-legal assassination of troublesome
tribal leaders, such as the lawyers party attempted during the anti-
treaty agitation. For it is a paradox of the East that the lawyer can
never bear legalized strengthening of the executive authority, such
as is to be found in the Tribal Disputes Regulations, but is quite
indifferent to, and in fact applauds, extra-legal violence and admin-
istrative tyranny against his opponents outside the sphere of law.”

As with the Iraqi electoral system, the TCCDR was the outcome of the
dominant frame for understanding Iraqi society. Urban Iraq, already
transformed by the forces of modernity, was now subject to a civic law
that dealt directly with individuals and evolved to meet the challenges of
continued change. The TCCDR was, however, structured to meet the
perceived needs of rural Iraq, which, being predominantly tribal in
nature, needed protection from the urban minority. The honest and sim-
ple tribespeople of rural Iraq had to be protected from the corruption of
modernity.

Once the Mandated state had been established, it became obvious to the
British officials that the onward march of modernity was unstoppable.
Their very presence, the order and stability which they brought, would
eventually change Iraqi society. Although there was a broad agreement
that this was bound to happen, attitudes towards the process and esti-
mates of how long it would take were far from uniform. As he traveled
through Iraq compiling his report on land tenure regimes, Sir Ernest
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Dowson identified a general process of increased tribal sedentariness and
decreased tribal cohesion and authority. He linked this to the spread of
government authority. “[E]verywhere I was advised tribal disintegration
was accelerating, everywhere the tribesman was becoming an individual-
ist and wanting his individual holding.”* For Dowson this was a positive
process: the rational individual, liberated from the constraints of the
tribal system, could now pursue his life with all the freedom that a mod-
ern state and civilization allowed him. All that had happened was that the
restraints of the pre-modern world had been lifted from the shoulders of
the individual, leaving him to flourish. *

The opposition to Dowson was represented by John Glubb, who,
although recognizing a tribal system in decline, considered the cause of
its terminal ill health to be the arrival of technology. It was the car and
the airplane that had killed the tribal system.”” But far from seeing this as
the welcome effect of “progress,” Glubb lamented the passing of what he
labeled the “patriarchal system.”Although patriarchy was referred to with
“contempt” by Europeans, “it had many advantages. Basically it was
founded on the mutual love of the governor and the governed.”*

Glubb, like many of his colleagues, was deeply uneasy about the dis-
ruption he was causing. In a diary entry in April 1923, he rails against
Woodrow Wilson, the British press and politicians, who “continue to
demand that the nations of Asia and Africa should make a clean cut with
their past, and at one fell stroke, adopt the mentality and traditions of the
Western democracies.” He concludes: “Would it not be more practical,
as well as more polite, if we left these nations to govern themselves in

their own way?”*
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Chapter Six
The Social Meaning of Land

STATE, SHAIKH, AND PEASANT

Ought we to aim at a “bureaucratic” form of administration, such as
that in force in Turkey and in Egypt, involving direct control by a cen-
tral government, and the replacement of the powerful tribal confedera-
tion by the smaller tribal or sub-tribal unit, as a prelude to individual in
place of communal ownership of land, or should our aim be to retain,
and subject to official safeguards, to strengthen, the authority of tribal
chiefs, and to make them the agents and official representatives of Gov-
ernment, within their respective areas? The latter policy had been
already adopted, in default of a better one, in Basra wilayat, and espe-
cially in the Muntafiq division: was it wise to apply it to the Baghdad
wilayat? Both policies had their advocates.'

No policy debate was more important for the making of the Iraqi
state than that over the system of land tenure and revenue. No
other issue revealed so starkly the ways British conceptions of Iraqi soci-
ety influenced the shape the state and society assumed at the moment of
Iraq’s entrance onto the world stage. There was a broad consensus about
the goals of any prospective land policy. It had to maximize the revenue
extracted from agricultural production in the form of taxation while
posing no threat to the state’s ability to guarantee order. But the use of
land policy to achieve these goals brought the differing social concep-
tions among British colonial officials in Iraq into stark relief. The intense
and often angry debate revolved around the role and appropriate
strength of the newly formed state in relation to the society it was
designed to order and administer. Were the institutions of the evolving
state strong enough to penetrate society and transform it? The compet-
ing social visions understood rural society as being constructed around
shaikhs and peasants; the debate focused on the nature of state interac-
tion with each. Was the peasant an individual, rational maximizer con-
strained by the despotic rule of his shaikh? Or were peasants members
of a collective economic and social unit best represented by the shaikh?
This debate defined and ultimately decided the way Irag’s modernity
evolved.
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As the British consolidated their position in Iraq, it became widely
acknowledged that the Turkish system of land tenure had been badly
conceived and haphazardly applied.” In the aftermath of the 1920 revolt,
the remnants of the Turkish system were in a state of collapse, and dis-
putes over land ownership and revenue were the major cause of social
unrest. The proposals for reform highlighted the two conflicting visions
of Iraqi society: the collectivist and the individualist. As these two
approaches became polarized, lesser officials found themselves caught
between them and under increasing pressure to choose one or the other.
The divisions within British approaches to land policy can be examined
by comparing the different categories deployed to understand rural soci-
ety. The three main units of analysis, shaikh, sarkal, and mallak, had dis-
tinct meanings, and their use carried ideological as well as practical con-
sequences. By examining how these three categories were used in differ-
ent areas of central and southern Iraq, the Muntafig, Amarah, and the
Dulaim, the fault lines within the British social conceptions informing
the making of Iraq can be better understood.

The three main protagonists in the debate surrounding the land issue,
Steven Longrigg, Ernest Dowson, and Henry Dobbs, deployed different
understandings of state and social structures and the effects of modernity
upon both. Longrigg had risen through the ranks of the Mandate admin-
istration to become the Revenue Secretary to the Ministry of Finance. Sir
Ernest Dowson had become the preeminent colonial land expert. Having
occupied the posts of Surveyor General, Under Secretary of State for
Finance, and Financial Adviser to the Egyptian government, he went on to
write a major report on the land problem in Palestine. Finally, the figure of
Henry Dobbs dominates the issue of land and revenue in Iraq from 1915 to
at least 1929, when he retired as High Commissioner. In 1914 he had been
transferred from the Government of India to become a Political Officer
with British forces in the Middle East. From January 1915 until 31 July 1916
he was the First Revenue Officer for the British Expeditionary Force in
Iraq. It was Dobbs who carried out the most thorough investigation into
the basis of the Ottoman land system in Iraq and formulated British regu-
lations designed to reform and replace the Turkish system.” How these
three British experts on land deployed social categories to understand Iraqi
society reveals the different social assumptions and conceptions behind the
British attempt to create a modern and liberal Iraqi state.
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Land, Colonialism, and the Consequences of Modernity

No administrative system is capable of representing any existing social
community except through a heroic and greatly schematized process of
abstraction and simplification.”

The British sought to make society socially comprehensible and hence
controllable by regulating and reforming land tenure and revenue. These
reforms were designed to impose a modern homogeneous order. Policy
making involved the application of a universal unit of analysis to the
understanding of landowning. The British aimed to provide a reliable
and quantifiable answer to the question of land entitlement. Although
this application of modern method strove by its very nature to impose a
unitary standard upon landholding, arguments immediately arose over
what the precise units of ownership were to be. These debates, although
centered on three specific individuals, represented much wider divisions
in the social imagination of modernity. The dispute between Dobbs,
Dowson, and Longrigg was expressed in terms of personal preference and
professional experience. But the conceptual structures that shaped the
terms in which these arguments unfolded had their roots in the evolution
of European land-tenure regimes and the divided discourse of modernity
that underlay them.

The process of centralization and governmental reform had begun
during the later period of Ottoman rule in Iraq. But it was the British
army’s seizure of territory after November 1914 and then the British-
administered mandated state that instigated the far-reaching transforma-
tion of Iraqi society—with the country’s full involvement in the dynam-
ics of global markets—and, hence, its modernity.”

The enframing rationalism of a “high modernist ideology” peaked in
confidence, coherence, and reach on the eve of World War I. It was seen
by its advocates as granting the state the power to dominate and transform
society.® This ability to understand and therefore transform society was
ensured by the state’s capacity to make society intelligible and hence acces-
sible to its functionaries and institutions. The basis of this power was the
creation and imposition of social units of analysis that were at once sim-
ple and unambiguous. Driven by a limited number of objectives,
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officials took exceptionally complex, illegible, and local social
practices, such as land tenure customs or naming customs, and
created a standard grid whereby it could be centrally recorded and
monitored. . . . They did not successfully represent the actual
activity of the society they depicted, nor were they intended to;
they represented only that slice of it that interested the official
observer.

The effect of this transformation was to impose solidity upon the units
of social analysis the state was using to understand the society it sought
to dominate. Communities and social groupings that were, under pre-
modern conditions, “fuzzy,” or socially overdetermined became enumer-
ated, simple, and precise. The state’s rationalist demands for precision
transformed in its own image the society it sought to understand.®

This modernizing process had begun to transform property rights in
the aftermath of the Enlightenment. “Facts” were standardized so that
they could be enumerated, collated, and compared without ambiguity.’
The creation of a neutral and enumerated space was imposed by and then
mediated through the institutions of the state. In Europe, the rediscov-
ery of Roman law had made the unqualified possession of land a com-
monsensical article of faith. John Locke legitimized this notion by claim-
ing private ownership as a law of nature.™

The state, in order to efficiently extract wealth from agricultural pro-
duction, set about attaching all taxable land to an individual or institu-
tion it had identified as responsible for the land’s taxable value. The result
was the imposition of a land-tenure system that was conceptually coher-
ent for the state. Units of land had to be delineated and their possession
legally enforceable. This process, by its very nature, imposed homogene-
ity within the state’s boundaries, forcing local landholding practices to
conform to the universal norm that suited the state’s fiscal and adminis-
trative concerns:

categories that may have begun as the artificial inventions of cadas-
tral surveyors, census takers, or police officers can end by becom-
ing categories that organize people’s daily experience precisely
because they are embedded in state-created institutions that struc-
ture that experience."
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This model of state-driven modernization that would transform property
rights was exported along with everything else that colonial moderniza-
tion entailed.” In effect the “heroic simplification” inherent in modern
state institutions was so hegemonic that the alien societies encountered
by colonial administrators could not be viewed in any other fashion.”
The precision of analysis and the imposition of enumerated units of
understanding was certainly transformative. Yet both society and land
were ordered in this way not because this template fitced Iraq’s state and
society but because it was the only one available.

For British colonial administrators across the Empire, property
rights were seen as universal and applicable to all territories they con-
trolled no matter what the superficial differences between them
appeared to be." The imposition of European notions of land tenure
brought order to rural societies but also an ideological coherence to the
colonizing mission."” This order was imposed in two stages. First, all
land had to be owned, and it was the administrator’s job to find out
who that owner was—to formalize and then protect his rights of pos-
session. Then the proprietor was encouraged to farm the land as effi-
ciently as possible.'®

Although the imposition of European notions of land tenure was
interpreted by its colonial administrators as merely codifying what was
already in existence, it had profoundly transformative effects. By its very
nature, this system of solidification and homogenization could not
countenance or even recognize local differences in approach to social
organization."” The far-reaching effects of this can be gauged when it is
realized that although all capitalist societies share a similar structural
logic, all precapitalist societies are “traditional” in their own very specific
ways."® So the imposition of unambiguous European notions of unqual-
ified possession ignored other more complex and flexible attitudes to
land use. Across the precolonial world, individual ownership was often
an alien concept. Instead, the produce of a given section of land was
shared out on the basis of mutual obligation and input to the produc-
tion process."”

Social-scientific study of the imposition of modern forms of land tenure
in Europe and their globalization through colonialism rightly stresses the
instrumental rationality at the heart of their conception and implementa-
tion. The rationalism of high modernism led to the imposition of a sim-
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plified social map of unambiguous units of analysis and comparison. But
for many scholars studying this shift, the hegemonic unit of analysis
imposed on societies was that of the rational individual. This is especially
true in the case of land tenure. In tracing the rise of the European concept
of the rational, unencumbered individual from the Enlightenment
onward, we find that this argument places the individual property owner
at the center of modern land tenure in Europe and later in the colonized
world.” Although many (and perhaps most) land-tenure regimes came to
be based on this model of economic man, to concentrate upon this to the
exclusion of all else is itself a reductive simplification. A closer examination
of the development of European social thought in the aftermath of the
Enlightenment identifies a hard-fought struggle between two competing
conceptions of society and the units that composed it. The discourse of
modernity is more accurately theorized not as the hegemonic dominance
of one system of thought over all others but as a series of competing sys-
tems struggling to gain ascendance. The ideals of the Enlightenment were
forcefully challenged as rational individualism competed for dominance
with more collective visions of society. !

The arguments around land tenure in Iraq were representative of this
division within the discourse of modernity. The conceptions and
approaches of Dobbs and Dowson most starkly represented this
dichotomy. Rational instrumentalism as a method of grasping and
ordering society was certainly deployed by both of them. Their dis-
agreement focused on whether the vehicle of instrumentalism would be
the individual or the tribe. In each case, once the unit had been selected,
its “nature” was then “heroically simplified.” It was universalized across
the territory of the state, and then, by channeling the power of the state
through it, it was imposed on the whole of society.

Land Policy in Iraq

The problem of land and its control was central for the Mandate, but
the lack of a coherent British approach led to an inconsistent and piece-
meal policy. Throughout the period of the Mandate, British officials
acknowledged that “the land problem” was the most important issue to
be dealt with once the state’s nascent institutions had been put in place.
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The reasons for this urgency were twofold: revenue and order. In West-
minster, most prominent amongst the British governments concerns
was the expenditure devoted to underwriting the administration in
Iraq.”? As the vast majority of Iraq’s population lived on the land and
earned its livelihood from it, the only feasible route to financial self-
sufficiency for the emerging state was to dramatically raise the tax
extracted from the rural population.?” Also, it was quickly realized that
the disorganized and unstable condition of land tenure was the single
greatest cause of social instability. There was a strong concern running
through official documents from 1914 until 1932 that the continuous
conflict caused by disputed land ownership undermined the imposition
of law and order.* Despite its acknowledged importance, British land
policy from 1914 until 1932 was confused and contradictory, lacking any
overall coherence or direction.” The predisposition of land-department
officials to impose common law led them to undertake a sustained inves-
tigation into existing tenurial procedures on which to base their own
approach.” This resulted in the one and only overall directive issued on
land policy, which was to maintain, as far as possible, the existing
Ottoman procedures.” This edict was issued despite the writing off of
Ottoman land policy by British administrators as hopelessly idealistic,
ambitious, and, in practice, thoroughly corrupt. This confusion was
compounded by the government’s failure to carry out a successful cadas-
tral survey or a census.?

The result of applying the Ottoman land code to the whole of Iraq was
that the state continued theoretically to be the landlord of two-thirds of
the cultivatable land. So, with the increased efficiency and power of gov-
ernment, a degree of homogeneity was imposed upon a set of previously
diverse approaches to land. However, because “survey and registration are
so incomplete,” the appearance of a powerful arbitrator increased the dis-
putation surrounding land tenure.”” By 1926, government officials from
the Interior Ministry were

compelled to spend a great portion of their time in dealing with
disputes and cases arising from rights of tenancy. In view of the fact
that these rights are not based on clear principles or laws, a just and
satisfactory solution of the dispute and differences arising there-
from becomes almost impossible. This state of affairs places the
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Government officials in an awkward position on the one hand and
increases the number of discontented people on the other.®

Yet although British attitudes to the problem of Iraqi land were con-
fused and contradictory throughout the period of the Mandate, from
1926 onwards a concerted but ultimately unsuccessful attempt was
made to develop a consistent and effective land policy.’’ The causes of
this new concern with land tenure can be found both in the Iraqi econ-
omy and in the international environment. Internally, the possible
impact of large-scale commercial exploitation of Iragi oil fields was
beginning to be understood. Although agriculture was still seen as the
main source of the country’s future prosperity, those in the High Com-
mission and the Revenue and Interior Ministries began to think about
the effect cheap oil would have on irrigation. By bringing down the
price of pumps used to water the land, the availability of cheap oil
would rapidly increase the profitability of farming. Internationally, the
settling of the Mosul dispute with Turkey and the signing of the
twenty-five year Anglo-Iraqi treaty appeared to provide for a new era of
economic stability and therefore increased opportunity for invest-
ment.” The areas most suited for the boom in agricultural production
and the commercial scramble for land were on the Tigris and Euphrates
below Baghdad, governed mainly by the miri system of tenure. The
land had not been alienated to any officially recognized private owner
and was therefore legally controlled by the Iragi government. It was also
farmed by what the government understood to be settled tribal com-
munities.”

Attempts by Henry Dobbs and Steven Longrigg (then Director of
State Domains) to construct a policy to regularize land tenure across the
whole of Iraq brought to the surface their differing conceptions of the
nature and evolution of Iraqi society and its relationship to the state.
These disputes were exacerbated when Ernest Dowson arrived in Iraq in
1929 to write a report on land tenure. An individualist framework that
celebrated rational action and the positive role of the state confronted a
more collectivist one. The opposing conception doubted the markets
ability to transform social structures and the power of the state to bypass
traditional social arrangements and influence the individual directly—as
well as the desirability of its doing so.
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The Ordering of Rural Society:
Shaikh and Tribe or Mallak and Sarkal

The maximization of revenue and the preservation of order became the
dual obsessions of the Mandate’s land policy. Amongst Mandate staff
there was a clear division about how these twin goals were to be realized,
which centered on two broad sets of social categories deployed to under-
stand Iraqi society: one group focused on the role of the shaikh; the other
on the role of the sarkal. The tensions between the holders of these two
categories structured the debate surrounding land policy. The two broad
sets of categories through which Iraqi society was perceived can be sepa-
rated into an economic-rational approach, on the one hand, and one
viewed by its adherents as traditional, on the other. Those categories
understood to be traditional came to dominate conceptions of Iraqi soci-
ety and so came to dominate policy toward land. The relationship
between shaikhs and tribesmen was viewed by those who promoted this
position as being bound by custom and the mutual bonds of community.
These bonds had evolved over many hundreds of years and acted as a
powerful constraint on all those subjected to them.

The competing category perceived Iraqi society in rational-economic
terms. Although more recent in origin, those who promoted this view felt
it to be the product of the inexorable rise of market forces. These cate-
gories, the direct result of market relations, would come to dominate all
aspects of rural life. They represented not only the future but ultimately
the only logical way that a modern society could be organized. From this
viewpoint, the figures of the mallak and sarkal were seen as being prima-
rily involved in organizing the agricultural production of the peasantry.
The mallak was the landlord, with legal possession of the land and a right
to demand mallakiyah, or rent. The sarkalwas comparable to a tenant or
foreman and was responsible for organizing the planting and harvesting
of the crop. Below both categories was a rational peasantry continually
trying to maximize output.

Both sets of categories, one broadly communal, the other based on the
individual, were in part underpinned and reinforced by differing percep-
tions of the capabilities and nature of the state. When the main institu-
tions of government were being built, and state-society relations being
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institutionalized, the “communal” perception, as represented by Henry
Dobbs, was that the state would be too weak to deal directly with indi-
viduals in rural Iraq.* Instead, its relations with the mass of the popula-
tion had to be mediated through a series of tribal shaikhs. Dobbs’s per-
ceptions of state and society were mutually reinforcing. A society collec-
tively organized in tribal groupings was easy to administer but also too
strong to be broken or reshaped by state intervention. Added to this,
Dobbs was haunted by the fear of a new, neo-Ottoman despotic regime.
For Dobbs, the state was weak for financial and social reasons but also
because of belief in the desirable configuration of state-society relations.”
Traditional societal bonds between shaikh and tribe would be a better
guarantee of personal liberty than a relationship between the individual
and the state only theoretically and tenuously safeguarded by civil soci-
ety. Yet in this understanding, the coldly instrumental relations between
mallak, sarkal, and peasant were shifting, unreliable, and hence unable to
deliver order or guarantee equity.

The second broad understanding of Iragi society was that used by
Ernest Dowson. The categories he deployed to order Iragi society were
rational and economic. From Dowson’s perspective, the objective of a
state’s agrarian policy was to form direct links with the individual culti-
vator. Societies universally consisted of little more than individual mem-
bers of a population. They had no inherent strength beyond the actions
of individuals. This conception saw the forging of direct links between
the state and the individual in practical terms as a task of efficient admin-
istration. This had been possible in Egypt and was certainly so in Iraq.
The categories of mallak and sarkalhad been created by the workings of
the agricultural market and the needs of production in Iraq. They were
both logical and desirable. Any other approach, such as one based on an
alternative understanding of community and trust, was idealistic, waste-
ful, and ultimately anachronistic.

Of Shaikh, Tribe, and Land

The understanding of the harmony between the shaikh and his tribe
formed the basis of land policy from the occupation onwards. It was in
the Amarah /iwa that the policy had its most unfettered application.
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British revenue officers with the expeditionary forces attempted to order
land settlement in Amarah by placing large estates on two-year rolling
leases “in the hands of a strong and capable shaikh.” The shaikhs were felt
to possess leadership and influence over a large constituency and were the
ideal interlocutor for government-society relations. The First Revenue
Officer of the Expeditionary Force, C. C. Garbett, described how in 1918,
in Abu Hallana, he had reallocated the land of a “non-tribal ‘farmer,” ”
giving it instead to a man whom he had identified as a tribal shaikh.*

The British made a conscious decision once shaikhs had been either
established on the land or had had their position recognized to deal only
with them, refusing to “go behind” their backs and deal with the sarkals
directly involved with production. The sarkals were then left to make
their own terms with the shaikhs: “If we interfere between the Shaikh-
farmer and his Sarkals-sub-farmers, the result to my mind will be bad.””
As leader of his community, the shaikh created order. From within this
conception, the sarkal was a minor and ultimately unimportant figure.
Recognition, power, and resources would be devolved through the shaikh
and no one else.

It was freely admitted from 1919 onward that this approach had its
basis in political rather than revenue objectives. The shaikhs, through
their relationship with the wider agricultural community, were seen as
being able to enforce law and order. By 1922, after the authority of gov-
ernment had increased in Amarah, there was an attempt to improve rev-
enue extraction by a fresh redistribution of land on the large estates of
Chahalah. It was proposed that the lands of Shaikh Muhammad al Araibi
be reduced because it had become apparent that he did not possess the
skills to administer all of them efficiently. But the strength of the collec-
tive framework was such that the category of the shaikh (to the exclusion
of other possibilities) was still used to administer this redistribution. A
percentage of Shaikh Muhammad’s lands was reallocated to another
shaikh of the Albu Muhammad, Falih al Saihud.*®

Although it could be argued that Amarah represented an extreme case
of British policy favoring shaikhs above all other groups in society,” the
same social conceptions underlying land and revenue policies can be found
in more turbulent and heterogeneous areas. In Dulaim, for example, the
perceived impossibility and undesirability of the state’s forging direct links
with the “inchoate mass of cultivators” led to the governments reliance on
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the authority and “tribal status” of the shaikhs to carry out “manifold
administrative duties.” By depending on these figures of authority, the
British administrators believed they were merely recognizing social prac-
tices that had been in existence since the tribes of the Dulaim had moved
from nomadic pasturalism to settled agricultural production.®

For those enforcing policy, the shaikh had kept order before the
British arrival and continued to do so. Hence the mashaikha of between
10 to 12.5 percent of the crop that the shaikh took from “his” cultivators
was a practice structured by social relations and independent of the state’s
actions. In harnessing the shaikh’s power, the state simply added on the
collection of its own taxation to the mashaikha, thereby creating a three-
tiered revenue system. So, along with mashaikha, the fallah paid tax due
to government to the sarkal, who in turn handed the revenue to the para-
mount shaikh, who finally delivered it to the government after extracting
a percentage for himself."!

In the wake of the chaos caused by the 1920 uprising, the state went a
step further and sought to institutionalize the influence of the Dulaim
shaikhs by demanding that several minor and previously rebellious
shaikhs sign pledges of allegiance to Ali Sulaiman, officially agreeing to
pay him mashaikha, that is, shaikhly dues.” At the time this did not
appear to be a change in policy. Ali Sulaiman, because of his perceived
social position at the head of a collectively structured society, was seen as
the only man capable of delivering revenue and order.

As paramount shaikh of the Dulaim, Sulaiman came to personify the
positive role such a figure could play in agricultural life. In early 1921 he
organized the digging of a canal at the Saglawiyah, a tributary of the
Euphrates below Ramadi.”® When completed, the canal would bring an
extra 100,000 acres of land between the Tigris and Euphrates under cul-
tivation.* By deploying his prestige and influence amongst his own tribe,
he secured extensive free labor to dig the canal, and the new land brought
into cultivation allowed him to settle hitherto landless members of his
tribe. It was then a logical step to grant his request for the zapu sanads on
the newly fertile land to be given to him personally. He represented the
pinnacle of the tribe. It was his social position that got the canal dug in
the first place, and it was he who was best placed to serve the interests of
the Dulaim newly settled on the land.®

Ali Sulaiman became a central figure in the debates surrounding the
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nature and utility of the shaikh in rural Iraq. His strengths or weaknesses
became a pivot around which the wider policy was either championed or
attacked. His collection of tax, his digging of what became known as the
Ali Sulaiman Canal, and his role at the head of a tribal federation that
guaranteed the stability of the Dulaim area all appeared to support the
argument for a collective understanding of Iraqi society. He was an ally
of the British army but also a figure of influence in his own right. As the
personification of a strong society, he was part of the reason why the state
was weak—but he was also the solution to its weakness.

There is clear evidence to suggest that in Muntafiq, one of the most
turbulent areas in the country, the categories of shaikh and tribe were
deployed not only to order society but also to explain the persistence of
social turmoil and violence. For the British, Muntafiq had a reputation
for agrarian turmoil that had long predated their involvement in Iraq.
Once British forces had secured control over the Muntafiq area, their per-
ception of society became the key to how they imposed order on it.® The
shaikhs and their tribes were a force for good, representing social stabil-
ity and equality. The cause of British problems were Sadun landlords.
Within this understanding, the landlords by their very nature could not
be authentic; they could not have originated organically from within tra-
ditional Iraqi society. Instead, their imposition by the Ottoman govern-
ment and their origin in the urban areas of Iraq meant that they were a
corrupting influence, bringing with them all the woes of the cities,
including extremism and self-interested violence. In contrast the tribes—
and by sponsoring and validating them, the British—were authentic,
moral, and noble.

As they had in Amarah with its shaikhs, British forces during the
Mesopotamian campaign used the influence of the Muntafiq shaikhs to
keep the area quiet during the war. Responsibility for the land, its tax,
and its produce were concentrated in the hands of those who were iden-
tified as tribal shaikhs.” This resulted in the marginalization of other
categories and social actors who were seen as superfluous to Muntafiq
society.

The dominant collective social imagination of the British administra-
tors ordering Muntafiq came to the fore when they sought to understand
the battles over land that had continued to destabilize the area long after
their arrival. They assumed that because the tribes of the Muntafiq had
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exercised rights over the land they had farmed “from time immemorial,”*
the cause of conflict had to be located elsewhere, outside Muntafiq society.

The conflict that had been destabilizing the region since the 1880s was
understood to be between the Sadun, classified as landlords, and their
tenants, classified as tribespeople. British policy, structured by this col-
lective understanding of Muntafiq society, took the side of the tribespeo-
ple over that of the Sadun. However, the British were ideologically com-
mitted to the rule of law and the defense of property rights, so this appar-
ent negation of a landlord’s rights had to be justified. Accordingly, in this
case the landlord’s “right” of possession was not what it seemed. The cor-
rupting presence of landlords in Muntafiq was the result of devious
Ottoman practices.” Hence, this ownership of property was conceived of
as illegitimate and indefensible. These landlords had not purchased the
land from the tribes; it had been given to them by Ottoman dictate.
Therefore, for the British, the Sadun had no legal right to this land; they
could not even substantiate their ownership by physical possession.”

For the British, the landlords’ legitimacy had been undermined by the
very act of their creation by the Ottoman government. Their actions
under the Mandate had confirmed the corrupting influence of their pres-
ence in the Muntafiq. The landlords, reflecting their urban lineage,
“allied themselves with the extremists and with the merchants of the
town known for their talent for intrigue.”' They came to be seen as fifth
columnists, a conduit for all that made Baghdad the epitome of what was
wrong with Iraq.

The Sadun, as the conduit for urban influence into the countryside,
were seen by the British as natural allies of the Iraqi politicians in Bagh-
dad. Indeed, at times, “the landlord class” and the political elite were
merged into one category to explain the causes and effects of the
Muntafiq violence. As Faisal grew in power and began to appoint civil
servants, it was assumed by the British that their urban origins would lead
them to favor the landlords’ interests.”> There was “little sympathy with
tribal grievances in the highest official circles in Baghdad.” This resulted
in local government officers being forced to collect rent on behalf of the
Sadun, thus focusing tribal resentment on state institutions.”

The innate bias of urban politicians allowed British staff to discount
all criticism of British land policy in Muntafiq. In April 1921, at Percy
Cox’s request, the Iraqi cabinet formed a committee to look into the
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unrest and advise on possible solutions. The report produced by the
Mallakiyah Committee was condemned as “jejune” and its recommen-
dation that the government should protect landlords’ rights and return
land taken from them by force was written off as the observations of “the
landlord class.”* The same applied to the interventions of the Iraqi
Chamber of Deputies. In September 1925 and January 1927, debates
were held in Parliament and bills were drafted in an attempt to shape
policy toward Muntafiq land reform. These were dismissed by British
commentators as biased to “the Sadun point of view.” For British offi-
cials defending their policy on land in the Muntafiq, the personification
of a self-interested politician was Abdul al Mushin Beg al Sadun himself.
As Prime Minister from November 1922 to November 1923, he was con-
stantly accused in reports and telegrams of favoring the Sadun cause for
personal or family reasons.*

Ultimately, then, the long-running problem of disorder in the
Muntafiq, which was to plague the Iraqi state for the whole of the Man-
date, was blamed upon the introduction of a foreign body, the landlord,
into Muntafiq society.

Of Sarkals, Mallaks, and Markets

Both the logic and success of the policy of ruling through tribal shaikhs
and the collectivist vision that underpinned it were challenged by a
minority of the British staff working in Iraq, as well as by Iraqi politicians
in cabinet and Parliament. Their critique of allowing the rule of shaikhs
was based on the efficacy, morality, and legality of channeling state power
through the person of the shaikh. In Amarah, Major S. E. Hedgcock, the
Political Officer in 1920, wrote a damning indictment, challenging the
whole policy of supporting the shaikhs to the exclusion of all other sec-
tions of society. The shaikh, he argued, stripped of government support,
“is more or less a figurehead, with very little power.” He continued:

We have fallen into the error of over-rating his value and consult-
ing him too much, to the exclusion of educated and far-seeing men
of other classes. . . . We have somewhat lost sight of the fact that the
shaikh does not represent agricultural interests from the point of
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view of either the sarkal or the fallah; on the contrary, he is usually
ignorant, narrow-minded, and unprogressive, extremely selfish and
possessed of an inordinate greed for money.”

Hedgcock challenged the very basis of the policy and the social percep-
tion it rested upon. The shaikh, far from being tied to a collectively
organized rural society by bonds of mutual trust, was in fact a throwback,
hindering progress and restraining individual productivity. Hedgcock
therefore recommended elevating the sarkal to the position of owner-
occupier. By removing his insecurity of tenure, the British would encour-
age the sarkal to act as a rational economic being who would undertake
expensive improvements, thereby hoping “to gain from his own industry
and forethought.”*

In Dulaim, greater weight was being added to this argument by the
increasing difficulties that Ali Sulaiman had in collecting his mashaikha
from 1923 onward. In 1924, the Mutasarrif of Ramadi imprisoned ten
“sub-shaikhs” of the Albu Fahad section of the Dulaim for allegedly
refusing to pay their mashaikha and tax to Ali Sulaiman. In their
defense, the men claimed that they were obeying government orders to
recognize Ali Sulaiman as paramount shaikh. Yet Sulaiman was using his
authority to extort three times the amount of money that he and the
government were due.” From 1923 on, an increasing number of such
reports began to portray Sulaiman not as a paragon of his community
but as a resented exploiter of the fallah he ruled over in the name of the
government.

By 1924 Sulaiman’s ability to collect his own mashaikha, let alone the
government’s tax, was being questioned. In November 1924, the Dulaim
Administrative Inspector described the four paramount shaikhs of the
division—Sulaiman, Mushin al Harsan, Shoukah al Mutluq, and Aftan al
Sherji—as “a real hindrance to Government from the point of view of rev-
enue collection.” From the perspective of Baghdad, Sulaiman might have
been seen as a paramount, but to the /iwa authorities it was “painfully
obvious he relies more and more on Government support to keep up his
position.” The inspector clearly saw the sarkal as being the most efficient
and hence most useful figure in organizing agricultural production. There
was simply not enough room for both the shaikh and the sarka/, and the
inspector saw the sarkals eventual triumph as inevitable.®
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Sulaiman’s inability to collect revenue without government assistance
became a political issue when Mahmud Ramiz drew attention to it in the
Chamber of Deputies. Was it true, he asked the Minister of Finance, that
the Mutasarrif of Dulaim was collecting mashaikha from cultivators?
Such collection would, he argued, be illegal under Iraqi law." Here we see
that some Iraqi politicians were actively challenging the theory and prac-
tice arising from the collective ontology that underpinned British land
and revenue policy. In this case, Ramiz was highlighting the contradic-
tory position of the Dulaim shaikhs under the law. In theory it was their
social standing that allowed them to collect taxes; in practice it was the
state’s power.

The mounting problems surrounding Ali Sulaiman led the adviser
to the Ministry of the Interior, Kinahan Cornwallis, to review his posi-
tion. From October 1925 until February 1926, Cornwallis consulted a
range of British officials in Dulaim and Baghdad. It became apparent
that Sulaiman could not fulfil his tax-collecting duties; Cornwallis
sought to discover the reason. He considered himself “a strong sup-
porter of Shaikh Ali and all other Shaikhs of the Dulaim,” but even
from this vantage point it was apparent that Sulaiman’s influence was
in decline. Cornwallis identified problems within the shaikh’s tribal
constituency. He discovered that in the aftermath of the 1920 rebellion
some of the shaikhs who swore allegiance to Sulaiman, at the bidding
of the British, were not even members of his own tribe.® This had
clearly made it difficult for him to sustain his influence. Ultimately,
however, the extreme weakness of Sulaiman’s position forced Cornwal-
lis to speculate that changing economic and political circumstances had
reduced the shaikh’s influence and role in the everyday lives of his
tribe.*

The ideological challenge to British policy in the Muntafiq came pri-
marily from Iraqi politicians in the Chamber of Deputies. In September
1925, a member of the chamber, Ahmad Daud, introduced a resolution
that challenged the theory and practice of the Mandate officials’
approach to the Muntafiq. Daud argued that “military necessity” had
forced certain measures on the Government of Occupation. But now, in
times of peace and stability, government actions were depriving the land-
lords of the Muntafiq of revenues from their property. Daud went on to
argue that this policy directly contravened the British-drafted constitu-
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tion (the Organic Law). Daud cited Article 6, which guaranteed equal
rights for all Iraqis, and Article 10, which protected the right to property.
In his speech Daud defended the “sacred rights of property and owner-
ship,” declaring that policy in the Muntafiq violated the very basis of
Iragi democracy.” In appealing to constitutional law and democratic
principle, Ahmad Daud was attacking the ideological legitimacy of
Britain’s involvement in Iraq. If the state created under the Mandate did
not defend property rights and democracy, then on what basis did the
British claim to be in Iraq and what type of state were they building? In
response, the colonial staff tried to deflect the logic of his attack. First, as
with all parliamentary assaults on British policy, the selfless approach of
the Mandate staff was contrasted with Daud’s self-interested parliamen-
tary support, allegedly made up of those with land in the area. Secondly,
Daud was portrayed as an eccentric fool who declaimed at length but
whose “limited knowledge of modern economic doctrines” meant that he
had no real understanding of the greater issues at stake.*

Not so easily dismissed, and hence the most damning critique of the
use of the shaikh as the key organizing category in land policy, was Steven
Longrigg’s assessment of the unrest in Muntafiq. Although his critical
remarks consisted of only one line in a wide-ranging thirty-one page
report on land reform in Iraq, they were a direct attack on British land
policy in general and especially as applied to the specific problems of the
Muntafiq. The context in which Longrigg mentioned Muntafiq was the
much broader issue of how the government should use the large amount
of tapuland that it owned. Longrigg accepted the existing view of shaikhs
as being figures of influence within their tribes and wider Iraqi society,
but he disagreed with the policy of “the artificial reinforcement of the
tribal influence of the Shaikh . . . by the conferment upon him of the
function of landlord or capitalist.”” To do so would not only be “unjust
to the individual tribesmen” but would also be “fatal to security and
progress and yet not destructive to tribalism—as seen in the Muntafiq.”*®
Thus, Longrigg, in 1926, was placing the blame for the continuing vio-
lence in Muntafiq not on the legacy of the Ottoman Empire but on the
British policy of bolstering the power of the shaikhs with personal grants
of land. He considered that this policy denied individual tribesmen the
responsibility of owning land and was therefore unfair. More impor-
tantly, because it gave “artificial reinforcement” to a shaikh’s position, it
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was the cause of instability in the Muntafiq. In effect, then, Longrigg was
attacking the collectivist mentality underpinning the dominant British
view of rural society. A tribal shaikh “must find his level upon purely
tribal lines.” The tribal system itself was slowly but inexorably degener-
ating and releasing tribesmen to become individual cultivators in their
own right. Government policy to date had hindered this process and as a
result was driving the unrest in the Muntafiq.

Such a damning (if brief) indictment of the effects of government pol-
icy in the Muntafiq could not go unchallenged. This one-line reference to
Muntafiq resulted in two letters from Henry Dobbs, who tried over six
pages to refute Longrigg’s argument. The High Commissioner’s aggressive
and pedantic rebuttal only serves to highlight the challenge to government
policy encapsulated in Longrigg’s explanation of Muntafiq’s instability.”

Those British officials arguing against collective and “traditional”
notions of social organization looked beyond the shaikh into the wider
agricultural society of Iraq and tended to use economic and instrumental
language to describe what they found. It was the economically defined fig-
ure of the sarkalwho was held up as a rational replacement for the anachro-
nistic figure of the shaikh. It was recognized that to encourage the sarkal to
form direct links with government would place the role of the paramount
shaikh under direct threat. But under this perception of Iragi society, the
sarkalwas seen as the more rational figure. As his role and position were pri-
marily economic, by his very nature he would be open to the influence of
the market. The language of voluntarism was deployed to describe the role
of the sarkal and his relationship with the fallah. The fallah as a rational
producer was concerned with little else but crop production. He would
choose the sarkal over the shaikh because the sarkal was active, organized,
and was forced by the economics of his position to minister to the fallah's
needs. The sarkalkept open house, organized loans for seed, and generally
supplied what the fa/lah needed to produce his crops.” The sarkals own
“industry and forethought” could be deployed to increase the productivity
of the land.”* Under this understanding of Iragi society, order would be
secured by ministering to people’s individual needs, aiding their prosperity,
and convincing them of the benefit of direct government.

Unlike that of the shaikh, the more recently formed and malleable
nature of the sarkals position was seen as having a distinct advantage.
The government could recognize and encourage useful sarkals, transfer-
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ring them to different sections of land or undermining their position
depending on policy requirements.”? The sarkals attachment to different
tribal groupings would also be instrumental, based as it was on the eco-
nomic needs of production.”

Ultimately, the strength of the sarkal as a figure of rural control also
proved to be its weakness. When compared with the figure of the para-
mount shaikh, the perceived economic basis of the sarkals position was
felt to be too weak to provide a stable footing from which to order rural
Iraq. Unlike the supposed bonds of community and solidarity binding
the shaikh to his tribespeople, with the sarkal, relations of production
and self-interest were seen as more problematic and unreliable.” This
opinion was summed up by an Air Service Intelligence report of 1931.
Neither on the “grounds of equity nor expediency,” the author felt,
should the sarkals authority and role be encouraged as a replacement for
the shaikh. To do so would encourage the “obsession for breaking the
power of the bigger shaikhs” held by the urban politicians in Baghdad.
These politicians, cut off by education and demeanor, could not under-
stand “the difficulties and danger of removing all the intermediaries
between the Government and the inchoate mass of cultivators.” To do so
might lead to “a complete social revolution.””

This debate amongst British officials about the utility of the shaikh as
opposed to the sarkalwas ultimately resolved in favor of the shaikh. The
effect of this decision profoundly transformed the social system as it was
being ordered. The channeling of state power and resources through the
shaikhs meant that their relationship with society had to change. The
state’s “heroic simplification” of the rural population could not tolerate
ambiguity. The units it used to order society were solidified, enumerated,
and universalized simply by their deployment. In favoring the shaikh, the
British modernized his interaction with society based on revenue collec-
tion and land ownership, so imposing a new utilitarian dynamic between

state and shaikh and between shaikh and fa/lab.

Dobbs, Dowson, and Longrigg: State, Tenure, and Tribe

Sir Henry Dobbs was heavily influenced by policy developed on the
North-West Frontier of colonial India at the end of the nineteenth cen-
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tury. It was here that Sir Robert Sandeman had developed his policy of
“humane imperialism,” which recognized the dominion of tribal
shaikhs and ruled through them. Dowson, on the other hand, spent
much of his working life in Egypt and clearly had a different experience
and approach. Dowson’s main influence was Lord Cromer, with the
individual self-interest of small cultivators being the main organizing
concept. The general influence of colonial India on those serving in Iraq
is hard to overestimate.”* On a personal level, throughout the files,
reports, memoirs, and letters home concerning Iraq, concrete examples
from India were given to explain the writer’s new experiences.”” But the
Indian examples being deployed were far from homogeneous, riven as
they were with the very conceptual tensions and ambiguities that would
come to structure perceptions of Iragi society. Indian policy was split

between

two divergent or even contradictory theories of rule: one which
sought to maintain India as a feudal order, and the other looking
towards changes which would inevitably lead to the destruction of
this feudal order. Each of these theories about British rule incorpo-
rated ideas about the sociology of India, and the relationship of the
rulers to individuals and groups in Indian society. If India were to
be ruled in a feudal mode, then an Indian aristocracy had to be rec-
ognized and/or created, which could play the part of “loyal feuda-
tories” to their British queen. If India were to be ruled by the
British in a “modernist” mode, then principles which looked to a
new kind of civic or public order had to be developed.”

It was the influence of a geographically peripheral area of British India,
“whose inhabitants were the most recalcitrant of all the Empire’s ungrate-
ful subjects,” that proved to be the greatest influence on Dobbs and,
after him, Sir Francis Humphrys. Both were India Frontier officers in the
early part of their careers before becoming High Commissioners for
Iraq.*” Dobbs’s experience on the North-West Frontier and in Baluchis-
tan provided the model for his general policy towards tribes and for his
attitudes to land tenure. Dobbs’s approach was dominated specifically by
the policy of Colonel Sir Robert Sandeman, improvised from 1868
onwards, when the latter was appointed Deputy Commissioner of the
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Dara Ghazi Khan district in Baluchistan, and increasingly formalized
after 1875."" Sandeman’s model of “humane imperialism” became the
touchstone of Iraqi tribal policy.*> More directly, Henry Dobbs’s experi-
ence of working under one of Sandeman’s successors, Sir H. McMahon,
Chief Agent-General for Baluchistan, was cited on numerous occasions
in the formation of policy.”

The unit that dominated Sandeman’s approach was the tribe. For him
it was the primary way in which Pathan and Baluch society could be
understood. Sandeman’s conception of tribal structure was one of verti-
cal transmission of authority: “in every Pathan or Baluch tribe, however
democratic, there does exist headmen of more or less influence and a sys-
tem of tribal authority.”® Subsidies were allocated to these headmen and
they were encouraged to offer men for service in the tribal levies that
Sandeman raised.® British use of their office to impose law and order fur-
ther strengthened the authority of these tribal heads.

Dowson’s experience in Egypt stood in stark contrast to Dobbs’s in
India. In his recommendations on land reform in both Palestine and Iraq,
Dowson was to reproduce Lord Cromer’s model. Cromer had come to
personify the imperial mission during his twenty-five year tenure as
British representative in Egypt. Through his strength of personality and
copious writings, he codified an influential philosophy of rule. Cromer’s
successful application of this approach allowed him to “emerge as the
paramount consul-general in England’s empire.”® Both T. E. Lawrence
and A. T. Wilson, when discussing Iraq, cited Cromer’s example as the
basis on which Iraq should be run.”

For Cromer (in contrast to Sandeman and Dobbs), society was not
collectively structured: the individual was the defining category.
Therefore, individual self-interest was at the center of his attempt to
keep the peace while he arranged the restructuring of the state.
Cromer argued that imperial administrators forgot this factor at their
peril. “If we are not to adopt a policy based on securing the content-
ment of the subject race by ministering to their material interests, we
must of necessity make a distinct approach to the counter policy of
governing by the sword alone.” So the central plank of Cromer’s
approach was low taxation; government departments saw their budg-
ets cut as fiscal relief became policy. Subject peoples should financially

benefit from European rule. Through providing tangible help, both by
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tax relief and improvements in the country’s infrastructure, Cromer
hoped to build an indigenous class of small landowners. This group,
which would form the basis of social stability, was to be protected from
losing its holdings to large landowners, whether Egyptian or foreign.
They would not love British rule but would at least see its benefits and
so provide a stable base for it. Thus, Cromer argued, the nationalists’
natural constituency would be placated: “In spite of outward appear-
ances to the contrary, the whole nationalist movement in Egypt has
been a mere splutter on the surface. It never extended deep down in
the social ranks.”®

In his advice on land tenure in Iraq, Dowson also deployed this indi-
vidualist social vision. Giving the example of Egypt between 1905 and
1912, he argued that the state should strive to establish and maintain
direct links with individual cultivators.” As with Egypt, individual legal
title should be guaranteed so that the cultivator would be driven to invest
in his land and improve its productivity.”

The other issue that defined the stance that Dobbs, Dowson, and
Longrigg took on land tenure was their understanding of the state. For
Dobbs the issue was divided into two related arguments: how much
power the state should have and also what its correct role in society
should be. Dobbs had a very pessimistic view of state capabilities under
the British, even more so once the timetable for independence was set.
For Dobbs, “The country is too vast and unmanageable and the popula-
tion too scattered for the Government to attempt direct arrangements
with cultivators.” The machinery of government was too “hopelessly
inadequate” even to contemplate such a policy.”

The relative weakness of the state meant that tax collection could be
enforced only through “the terror of the Air Force.” But even this appear-
ance of power was deceptive; it encouraged government officials to
extract unrealistic levels of tax, which caused resentment and anger. As
Dobbs noted,

I have little doubt that attempts to enforce such claims [enor-
mously enhanced taxation] in the Euphrates areas, where larger
amounts were collected during 1919 and the beginning of 1920 than
have ever been collected before or since, was one of the main causes
of the great rebellion of 1920.%
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This understanding of the potential disadvantages of enforcing state
power was underpinned by an ideological rejection of its excessive use.
When Dobbs criticized Longrigg’s detailed plans for a government land
policy in 1926, he began by alleging that it was based on the presupposi-
tion of government omnipotence and societal subservience. Longrigg’s
note was flawed, he argued, because it took the side of government with-
out paying attention to the rights of the fa/lah. For Dobbs, the rights of
the cultivators should have been given at least equal standing. He devel-
oped this theme when assessing what should be done to deal with the
growth in land prices. The “theory” inherited from Ottoman rule, that
the government was landlord of the vast majority of land in Iraq, was
doubtful and should not be encouraged. In reviewing the draft form of
leases to be signed between cultivators and government, Dobbs went out
of his way to reduce the state’s rights vis-a-vis those who farmed the land.

From the point of view which I am taking up, agreements should now
be executed, not with the object of establishing the rights of Govern-
ment as landlord (the main object suggested by Mr. Longrigg), but
with the object of assuring the present occupiers of security of tenure
sufficient to enable them to invest in pumps and develop their lands,
without depriving them of any rights of permanent occupancy on
tapu tenure which may have accrued to them under the Law and
which they will be at liberty at any time to seek to establish.”*

The reason for this antipathy towards the state and the dangers of its
sinking into despotism lay within Dobbs’s conception of Iraqi rural soci-
ety as primarily tribal and collectively organized:

the tribal landlord with tribal cultivators below him is much more
effectively restrained by tribal custom from oppression and exac-
tions than can ordinarily be managed by regular laws . . . he [the
shaikh] . .. cannot afford to oppress or rack rent them beyond a cer-
tain limit.”

For Dobbs the bonds of community between the shaikh and his tribes-

people were more effective than any law that the state could enact. The
shaikh, owing his position to tribal support, had to listen and take
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account of his tribe’s opinions. The state, on the other hand, armed with
terror-inducing airplanes, could enforce its will on a cowed and sub-
servient population. Dobbs, then, set out to reduce the state’s interven-
tion in society and to minimize potential misuse of power.

Longrigg and Dowson, though, had much less ambivalent and
broadly similar attitudes toward what the state could and should do. For
Longrigg, the state’s rights as landlord had long been accepted by society.
Even “the wildest tribesman,” when involved in a land dispute would
admit that the government owned the property concerned: “he claims
nothing but the superior right to occupy [it] . . . the ‘academic’ claim that
all unalienated land belongs to Government is a claim conceded by every
tribal litigant.””® Suddenly dropping the idea of the state as landlord
would have been revolutionary; it would have upset the established order
and ignored the precedent of centuries. Instead, Longrigg saw the state’s
role as that of an honest arbiter, one who would oversee the fair distribu-
tion of land, gradually “breaking up privilege” and “substituting eco-
nomic or logically calculated demands for traditional demands.””

Dowson saw the ideal goal of any state-driven land reform as being the
establishment of a direct link between the state and the individual culti-
vator. With this in mind, the object of land reform for Dowson was to
break down old procedures and use the power of the state to “establish
land tenure progressively throughout the country . . . on a firm founda-
tion of legal right determined in a judicial manner on the spot with ref-
erence to actual parcels of land that are precisely defined at the same
time.”” The difference of approach caused by the opposing social visions
of Dobbs, Longrigg, and Dowson became most apparent when the ques-
tion of who should be granted the right of tenure arose. Dobbs’s fear of
state domination led him to fight against recognition of the state’s own-
ership of land. Both Longrigg and Dowson, on the other hand, saw the
potential economic benefits of having a powerful role for the state as the
freeholder of miriland. All three claimed as their ultimate goal the pro-
tection of indigenous cultivators across Iraq. However, their different
understandings of who these cultivators were and their place within rural
society opened up the crucial space of policy debate.

For Dobbs the tribe’s centrality meant that lictle in the way of social
organization existed outside its bounds. His main concern was to protect
what he termed the “prescriptive tribal right” to remain in possession of
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the land its members farmed. Dobbs had identified the greatest threat to
the land rights of the tribes as being “the greedy grasp of the city-men.””
As a Revenue Commissioner in 1916 and as High Commissioner in 1925,
he strove to restrict the commercial market for land. He did this by rec-
ommending that foreign ownership of land be banned and then by striv-
ing to protect tribal property rights.'®

In a 1928 letter to the Secretary of State for the Colonies, Dobbs listed
the defense of these prescriptive rights as one of his fundamental policy
aims."”" When the Government of Iraq moved to draft a law of land pos-
session in 1926, Dobbs argued that this should be based not on an inquiry
into titles but on “actual possession.”'” The extent of the landholdings of
a particular tribe should be assessed on the basis of the area that the tribe
had been in the habit of cultivating, irrespective of their ability at any spe-
cific time to farm it all.'®

Dobbs hoped that the result of this policy would be the establishment
of 4,000-acre units of land. These would be held by a specific tribe on
semipermanent tenure.'” As he saw the tribe as being personified by the
shaikh, Dobbs considered that the shaikh’s role of protecting and organ-
izing the tribe should be recognized by the governments granting him
large sections of land, along with the task of collecting government rev-
enue.'” This would be recognition of the shaikh’s efforts towards tribal
management and mediation.

Dowson’s understanding of rural society and his advice on land reform
stood in contrast to that of Dobbs. Dowson saw rural Iraq as being com-
posed of rational individual cultivators. Having followed the debate on
land tenure from 1926, he took exception to both Dobbs’s and Longrigg’s
ideas: “I do not myself think that either simplification, or public peace or
economic advance are to be realized by a deliberate policy of establishing
a series of large holders as intermediaries in dealing with the mass of
smaller holders.” '

Dowson saw a direct and instrumental link between a growth in tribal
strength and a weak government. Under a feeble Ottoman Empire, the
tribe, as a corporate entity, had imposed its will on the individual culti-
vator, allotting land to them but also taking it away when it wanted to.""”
But with the end of the First World War and the rise of a stronger state,
the individual cultivators had managed to assert their rights to the land
they farmed:'®
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In many liwas I was afforded evidence of the numbers of smaller
men paying their land revenue directly to provincial officials and
occupying the position of smallholders, either as heads (sirakil) of
minor tribal or other farming groups, or even on a more individual
footing. And everywhere I was advised tribal disintegration was
accelerating, everywhere the tribesman was becoming an individu-

alist and wanting his individual holding."

His conclusion on land-tenure reform was, interestingly, that the British
administration should avoid the imposition of any stereotyped unifor-
mity. Large landholders should be recognized when found to be protect-
ing the smaller cultivators’ rights. Where “genuine” tribal tenure still sur-
vived and was favored by the tribe, it should be acknowledged. But his
impression was that such cases were rare. The society he encountered in
Iraq was one increasingly made up of individual cultivators whose rights
should be protected above all else and who would eventually form direct
links with the government.

In a more ambiguous position—between that of Dowson and
Dobbs—was Longrigg, whose approach was heavily criticized by both
men. In trying to understand and reform the land registration system
Longrigg did not want to totally abandon the Turkish approach.
Instead, his aim was to inject a degree of precision and uniformity. For
Longrigg, the population of rural Iraq and the land it farmed could be
divided into two categories, tribal and nontribal. For those cultivators
who were nontribal, Longrigg’s prescription was similar to Dowson’s:
incremental measures should be imposed to establish rights, with title
deeds being granted to individuals who were already in possession of the
land.""

Of the tribal system itself, Longrigg thought, “it would be foolish to
take unheeded steps to support or perpetuate it.” But he understood its
power to be such that “the formulation of a Land Policy . . . will, never-
theless, realize the actual potency and probable persistence of the tribal
and social system in Iraq, and will endeavor to cooperate with or utilize
it rather than clash with or prematurely . . . suppress it.”""! To this end,
Longrigg thought it essential to recognize long-standing tribal occupa-
tion of land and use it as a reason for granting such tribes the legal right
to cultivate this land.
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Longrigg’s main dispute with Dobbs centered on the internal struc-
ture of the tribe. Unlike the High Commissioner, Longrigg had no faith
in tribal custom restraining shaikhs.

The conferment of a Tapu sanad upon the Shaikh of the occupying
tribe or even upon the various sarkals of sections, would be unjust
to the individual tribesmen and contrary also to the general tribal
policy of Government. . . . When this has been attempted, it has
resulted either in the excessive and abused power of the Shaikhs, or
in such conditions fatal to security and progress and yet not
destructive to tribalism as are seen in the Muntafiq.'?

Longrigg concluded that neither the shaikh nor the sarkal was responsi-
ble enough to own land. However, bringing in outside landowners could
have potentially disastrous effects. His conclusion, though similar to
Dowson’s, was arrived at quite differently: the state was to remain as land-
lord of the majority of agricultural land, while the tribal system moved

slowly towards disintegration.'

From 1914 until 1932 there was little or no difference between the goals
set out for land policy by the British government in London and those of
the British staff working in Iraq. Land policy sought to maximize revenue
and support order. But until at least 1926 British attempts to achieve
those goals were confused and dislocated. Having begun by agreeing to
rule through Ottoman structures, they held to this improvised policy
until a scramble for land subverted it. Yet, even after 1926, no dominant
state-sanctioned policy was resolutely applied throughout Iraq.

The opposing sides of the land-tenure debate placed different explana-
tory weight on three different categories: the shaikh, the sarkal, and the
fallah. The nature of the modern state that all the Mandate officials were
actively involved in building meant that the units they deployed to
understand Iragi society had a profoundly homogenizing effect despite
their important differences. By arguing for the place of the shaikh at the
heart of Iraqi society, officials like Dobbs were transforming the relation-
ship between the shaikh and members of the tribe. The act of quantify-
ing what had previously been a nebulous relationship between shaikh and
tribe institutionalized it, and large amounts of power were given to the
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shaikh. If the conception of society promoted by Dowson had in fact
won out, similar homogenizing processes would have occurred. The
social unit of the rational individual would have been imposed across Iraq
in order to embody and enforce the state’s understanding of society.

The uncompromising imposition of either category, the shaikh or the
individual, did ontological violence to Iraqi society. This society had pre-
viously been made up of diverse social practices dependent on geo-
graphic, economic, and historical differences across the territory of what
was to become Iraq."" Hence, the various interpretations of “shaikh” or
“sarkal’ were dependent on local specificities. The terms would therefore
have had large variations in social and economic meaning across Iraq.
The imposition of a modern state, with its modern method of social
organization, meant that the terms shaikh, sarkal, or fallahwould have to
carry the same meaning across the whole country. The state could coun-
tenance no variations in category or land-tenure system however much
administrators might disagree among themselves about the most desir-
able model of political and social development.
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Chapter Seven
The Imposition of Order

SOCIAL PERCEPTION AND THE

“DESPOTIC” POWER OF AIRPLANES

With regard to military forces, the Royal Air Force . . . is the back-
bone of the whole organization. If the writ of King Faisal runs effec-
tively through his kingdom, it is entirely due to the British airplanes.
It would be idle to affect any doubt on that point. If the airplanes
were removed tomorrow, the whole structure would inevitably fall to
pieces. Any locally raised forces without assistance from the air could
not maintain internal order nor resist external aggression. I do not
think that there can be any doubt whatever on that point. Owing to
difficulties of transport and communications, ground troops however
efficient cannot replace air control. —Leopold Amery, 1925

[TThere are only two things to fear—Allah and the Hakumat al tayarrat
[government by aircraft] —A tribesman speaking to a Special Services

Officer, 1924

olonial officials sent to build the Iraqi state under the Mandate

had limited coercive and financial resources with which to order
society. By the time Britain had been awarded the Mandate, her Empire
was in crisis, beset by upheavals and strapped for cash.’ This meant
coercive resources, the use of British and Indian army troops, were from
1920 onwards a sensitive political issue, subject to increasing press and
parliamentary hostility in London. After the 1920 revolt, the campaign
against British involvement reached such a height that cabinet discus-
sions in London revolved around only two options: either a drastic
reduction in the costs of administration or complete withdrawal would
be necessary.

Winston Churchill’s plan was to stop criticism while continuing
Britain’s involvement in Iraq. His plan for controlling Iraq hinged on the
replacement of costly imperial troops by the newly formed Royal Air
Force (RAF). The interaction between the new, technological nature of
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state control and the resulting perceptions of state officials revolutionized
state-society relations in an unforeseen way.

Anthony Giddens has written that “All types of rule . . . rest upon the
institutional mediation of power.” Recent social theory views the state as
the handmaiden of a powerful modernity. For some theorists the essence
of the modern state’s power to discipline its population is the move from
“wholesale” to “retail.”* Individuals become specific targets of the state’s
power. They are inserted into the “micro-physics of power” where the
panoptical ability of the state and its allied human sciences force him or
her to internalize the rules governing personal behavior. This allows the
state to dispense with the costly spectacle of violence and rely on subtler,
more pervasive ways of exercising its power.

This move from wholesale to retail, crucial for understanding the
modern European state, never happened under the Mandate. The nature
and extent of the state’s power, constrained by time, international opin-
ion and most of all by lack of resources, never allowed for this concen-
tration of administrative power. In order to understand the type and
effect of the state’s power in Iraq, then, a different understanding of state-
society relations is needed. The political sociologist Michael Mann ana-
lyzes state power by breaking it down into three related aspects : ideolog-
ical, economic, and military.® The making of the state in Iraq depended
upon its ability to dispense largesse and upon the legitimacy conferred by
the international promise to honor the principle of self-determination.
Both of these attributes of the successful state, in the case of Iraq, were
heavily underpinned and ultimately guaranteed by the overt and frequent
deployment of organized violence. For Anthony Giddens a state’s power
is either allocative or authoritative.” Allocative power concerns the con-
trol of resources whereas authoritative power is the deployment of coer-
cion to control the activities of the state’s subjects. In the case of state-
society relations under the Mandate, it was the state’s ability to deploy
violence simultaneously with the influence given to it by the exercise of
largesse that defined the nature of its relations with the Iraqi population.
More important still is Giddens’s point that all power has to be mediated
through state institutions and is transformed by the essence of this medi-
ation. In Iraq, after 1921, the main institution mediating the application
of state power was the RAE The control of the population by airplane,
although comparatively cheap and superficially attractive, had a pro-
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found effect on the way the state ruled Iraq and heightened a particular
understanding of society.

Mann further distinguishes between infrastructural and despotic
power.® Infrastructural power is based on the “the capacity of the state to
actually penetrate civil society, and to implement logistically political
decisions throughout the realm.” It needs coherent and efficient state
institutions that reach across the whole extent of a state’s territory. The
state also needs legitimacy to negotiate with civil society and have its
presence and the extraction of resources seen as justifiable. Despotic
power, on the other hand, involves “the range of actions which the élite
is empowered to undertake without routine, institutionalized negotia-
tions with civil society groups.™ This can involve the extraction of
resources from society without consent and the arbitrary but frequent
deployment of violence to facilitate the state’s survival.

The financial constraints that the mandated state worked under from
1920 until 1932 meant that it did not have the resources to deploy state-
wide armed forces in great numbers or with any degree of permanence.
Nor did it have the ideological legitimacy or bureaucratic institutions to
extract greater military manpower from society by the enforcement of a
conscription law. It was forced instead to rely on bombing to guarantee
the collection of taxation and the enforcement of some kind of order.
This had two consequences. First, it gave the British administration an
overwhelming technological advantage over the population it was seek-
ing to dominate. The start of the First World War had seen the Middle
East flooded with modern, accurate and efficient rifles. This had greatly
narrowed the weapons gap between British forces and what had become
a heavily armed population and had made military domination a costly
business in terms of lives and resources. The use of air power, represented
a reversal of the weapons balance, with the state once again gaining and
retaining the upper hand.”

The second consequence of the reliance on airplanes was that the
power of the state in Iraq came to resemble that of Mann’s definition of
despotic power. The coercive manifestations of the state that carried the
most weight were the fleeting visits of government airplanes. They regu-
lated the broad parameters of permissible behavior by bombing tribes
who were “out,” rebelling against the government, or those which refused
to pay taxation. This dependence upon air power led to the neglect of
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other state institutions. Power—counter to Michel Foucault’s description
of it— became largely symbolic, based on the demonstration of aircraft
above recalcitrant tribes or the use of punitive bombing raids against
tribes as an example to others." The state through its dependence upon
air power not only became detached from society but also hung two hun-
dred feet above it, bombing people when they did not behave in the way
the state wanted.

The triumphalism within the British cabinet that resulted from the sign-
ing of the armistice of Mudros on October 30, 1918 was replaced relatively
quickly by the stark realization that Britain’s newly-achieved predomi-
nance in the Middle East had to be secured and sustained within strict
financial limits.”? In 1918 the government’s spending deficit was running
at £1,690 million a year, with British exports failing to recover their pre-
war levels.” It had also become clear that attempts to lure the United
States into the Middle East to share the burden of controlling the area
were not going to succeed.'

With the rising specter of industrial and political unrest at home,
domestic demands for speedy demobilization and the continuing prob-
lem of Ireland, the already stretched deployment of British troops
became unmanageable. In July 1920, the Chief of the imperial General
Staff summed up the situation:

In no single theatre are we strong enough, not in Ireland, not in
England, not on the Rhine, not in Constantinople, nor Batoum,
nor Egypt, nor Palestine, nor Mesopotamia, nor Persia, nor India.

To add to this problem, the defense budget was cut in half each year
between 1919 and 1923."" Before the First World War, the Empire had
been controlled by the use of Indian troops, and Indian tax to pay for
them, but political instability on the sub-continent had made this no
longer feasible. The head of the military, as early as 1919, had sought an
answer to these problems by suggesting the concentration of troops in the
“coming storm centers” of the Empire: Ireland, Egypt and India. His
advice had little effect on his political masters.'°

The precarious nature of the armed forces’ control in the Middle East
was brought home to those in Baghdad and London alike by the 1920
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revolt in Iraq. The incoherence of British policy towards Iraq from the
end of the war until 1920 had allowed A.T. Wilson, the acting High
Commissioner, to pursue his own vision of how Iraq should be run. By
the end of Ramadan in June 1920, his insensitivity to the politically active
in the Iragi population, the increasing desperation of Faisal and his
entourage to capture British attention and the disgruntlement of the
heavily taxed tribes in southern Iraq, had exploded into a widespread
revolt against the British presence in the country.” The revolt lasted
through July, August and September, with British control firmly re-
established only in February 1921. At its peak the rebels managed to field
an estimated 131,000 men across Iraq. Of these the British army esti-
mated that 17,000 had modern rifles comparable in accuracy, speed and
reliability to those of the imperial troops they were fighting against.'®
The 1920 revolt had the immediate effect of focusing the British gov-
ernment’s collective mind. How could order be maintained in such a tur-
bulent area, in the face of drastic budgetary restrictions, while the inter-
national responsibilities of the Mandate were being fulfilled? Churchill
(possibly with the public humiliation of the campaign in the Dardanelles
still fresh in his mind) forced both the cabinet and the administration in
Iraq to focus on the unsustainable nature of the current situation. From
May 1920 onwards he began suggesting drastic policy solutions in cabinet,
recommending the evacuation of outlying regions and then arguing that,
by pulling British forces all the way back to Basra, the cost of occupation
could be cut from £30 million to a more sustainable £8 million."” He cou-
pled this with direct threats addressed to the administration in Iraq, stress-
ing that the continuation of the British presence hung in the balance.”
The combined result of the revolt and the rise of a new realism in Lon-
don about British capabilities in the Middle East resulted in the conven-
ing of the Cairo Conference in March 1921. Churchill assembled over
forty military and civilian experts for a week in Cairo to determine the
best way forward for British policy in the region.?’ The overall conclu-
sions of the conference were that the emphasis of British policy should be
shifted in an attempt to rely more on ideological and economic power
than on force. Resources previously expended on military control would
be drastically reduced in favor of subsidies paid to indigenous rulers,
who, in theory, were to reign with the consent of the population.” Mili-
tarily, the success of the plan rested on a speedy and thorough reduction
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of imperial troops stationed in Iraq. The imperial garrison was reduced
to twelve battalions by 1 October 1921, and then to just four battalions by
a year later.”?

The success of the Cairo Conference scheme and the continued
British presence in Iraq depended on the ability of the Mandated state to
maintain order while simultaneously reducing the cost of Iraq to the
British exchequer. Order and economy were to dominate British con-
cerns until the end of the Mandate in 1932.* These apparently contra-
dictory aims could be achieved only by the massive technological inno-
vation represented by the development of air policing. The airplane
became “the backbone of the whole organization.”” Air power was the
“midwife” in the birth of the Iraqi state. Without it, the whole Mandate
project would have been in jeopardy.”

The Cairo Conference plan not only launched the air-policing scheme
but also set about creating indigenous armies in the hope that they would
eventually take over responsibility for the creation of internal order and,
ultimately, external defense. This, it was hoped, would assist in the
speedy reduction of imperial troops and cut the defense budget. But the
post-Versailles international system under which these armies were being
created complicated this task. At the heart of Churchill’s plan was the cre-
ation of indigenously run states with native armies under the banner of
Wilsonian self-determination. The Iraqi army was to be staffed, run and
funded by Iraqis. This division of control between a shrinking imperial
power and a growing yet untried indigenous élite was a constant source
of tension between Iraq and Britain. Combined with the acute shortage
of financial resources, this tension stifled the growth of the army, leading
to it becoming an appendage of a planned Iraqi air force.

The decision to create an indigenous army unleashed a struggle among
competing constituencies revealing different interests in, and disagree-
ments about, every aspect of the new Iragi army. The two constituencies
based in London were the Colonial Office, primarily concerned with
Britain’s international responsibilities and the cost of the Iraqi Mandate,
and the Air Ministry, which was responsible for British imperial forces in
Iraq and for Britain’s overall strategic interests in the Middle East. Yet,
although there were clear tensions between the Colonial Office and the
Air Ministry in London, the main battle, over the nature and size of the
army to be built in Iraq, was fought out in Baghdad.
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The main group in Iraq, who would ultimately inherit the state and
its army, consisted of King Faisal and the Hashemite officers he had
brought with him from Syria. There was also the British Mandate admin-
istration in Iraq, officials employed by the Colonial Office to oversee the
creation of the state. The violent disagreements between these two groups
about the growth and use of the Iraqi army had their roots in differing
conceptions of the role and nature of the state they were building, its rela-
tion to Iraqi society, and, ultimately, what the Iraqi nation was and what
it should become. Faisal and his Hashemite officers wanted to build an
army that would be the personification and instrument of a strong Arab
state. To this end they favored a mass conscript army that would act as an
institution of, and weapon for, the imposition of national unity. They
wanted to build an army through which young Iraqi conscripts would
learn Arabic and a Hashemite vision of Iraqi nationalism. Such an army
would become a powerful symbol of an independent Hashemite state.

The British High Commissioner and his staff saw the army in very dif-
ferent terms. Their approach was dominated by what they saw as strict
financial, but also social, constraints within which the new state would
be forced to work. The Mandate staff wanted to build a small and effi-
cient army that would guarantee internal order without bankrupting the
state. Dobbs especially feared the possibility of a larger army becoming
the tool of a government with despotic aspirations. Those British advis-
ers with influence on the growth of the army chose for the rank and file
those they considered the most representative and efficient.

How was the army to achieve the level of efficiency and strength it
needed to replace imperial troops and guarantee order across the coun-
try? How and where would the personnel for this army be found? Could
the state afford a professional volunteer army or was it strong enough to
enforce conscription on an unwilling and well-armed society? The finan-
cial and ideological impasse created by these questions was overcome
only when all sides agreed on the creation of an Iraqi air force.

From within the Iraqi political class, the most active, vocal and homo-
geneous group concerned with the issue of the army were those who can
be usefully classified as Hashemites.” Their positions of power, expertise
in military matters and close links to the Palace led them to become the
major pressure group from within the Iraqi élite — one which scruti-
nized British attitudes towards defense and demanded change. Aside
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from King Faisal, Nuri Said and Ja'far al Askari were two of the most
prominent and powerful of this circle.” Before Faisal’s arrival in Iraq, Ja-
far had actively promoted his kingship and by the mid-twenties Nuri had
in effect become Faisal’s right-hand man.”

Both Ja'far and Nuri had had wide-ranging experience and had fully
formed opinions on the role of the military in society. They had both
studied at the Military Academy and Staff College of the Ottoman army
in Istanbul. The leading authority on these men notes that there was
something of a “martial temper” about them; a “partiality for a forced
social change, for a push from above.”®

From the early days the issue of the Iraqi army had deeply divided
Iraqi politicians. Certainly Ja'far and Nuri were overly concerned with
military matters, constantly pushing for the expansion of the army to
the exclusion of wider issues of socio-economic development.® For them
the first step in state building was the creation of a strong and
autonomous army. This fuelled a series of clashes between the
Hashemites and more established urban notables in the nascent cabinet.
At a meeting of the Council of Ministers in May 1921, the proposed
appointment of Nuri as head of the army caused unease among those
present. The naqib, with a prescient reference to the Committee of
Union and Progress and Faisal’s short reign in Syria, warned of the dan-
gers inherent in building an army unrestrained by the rules and regula-
tions of civilian government. The Council, then, instead of agreeing to
appoint a largely autonomous head of the army, demanded to see a gen-
eral program for the building of a national defense force before they
would countenance Nuri’s appointment.*

In response to the bitterness that this debate fuelled, the High Com-
missioner wrote to the Council taking the Hashemites’ side. He pointed
out that the British Government regarded the making of speedy progress
with the creation of the army as the most important and urgent problem
which lay before the Arab Government, and he asked that army questions
should be given precedence over all other business in the council.

At the same time he wrote privately to the naqib promoting the
Hashemite cause, stressing that Nuri and Jafar were regarded by the
British as trustworthy allies, that their skills and experience made them
indispensable to the Iraqi army and that the government should rely on
them as much as possible.”
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This clash of opinions over the position of the armed forces in the new
Iraq caused the fall of the first cabinet appointed after Faisal’s coronation.
Against the background of increasing violence and raiding across the
southern desert from Saudi Arabia, Faisal demanded that a much larger
proportion of government expenditure be devoted to defense. Sasun
Hesgqel, the Minister of Finance, and also an important Jewish Baghdadi
merchant, refused to stop development projects in education and irriga-
tion to pump money into the army instead. The ensuing trial of strength
resulted in the fall of the government.**

This dispute was ultimately resolved in two ways. As the king and the
Hashemites began to gain ascendancy over other political groupings
within Iraq, it became less of an issue. More importantly, Nuri, Ja'far and
the king set about building a specifically Hashemite army, loyal to the
king and his retainers and not to the wider Iraqi government. Indeed, by
July 1922, when the naqib asked Ja'far whether the army was loyal enough
to be used to suppress internal uprisings, Ja'far could reply that “Arabs
could not be relied upon to fight against Arabs.” When asked the same
question shortly afterwards in private by the king, his answer was that
“the Iraqi Army would obey his [the king’s] orders to a man.”®

Throughout the Mandate period, the king used the army as the ulti-
mate symbol of national pride and dignity, tenderly nurtured by
Hashemite hands and easily trampled upon by British insensitivity or
mendacity. In this guise the extent to which the High Commissioner and
Colonial Office would acquiesce in the king’s military plans became the
personification of British sincerity and the primary test of the degree to
which they would deliver the long-promised independence. British Min-
isters for the Colonies and Air suggested in 1925 that the efficiency of the
Iragi army would be increased by the appointment of British officers in
positions of executive control. This was seen by the king and the Prime
Minister as an unmasking of Britain’s true intent. The Prime Minister
saw this as “the thin end of the wedge” designed to safeguard British
investments by keeping the army small and powerless. For the king this
was part of a general British policy used throughout the region to deprive
Arab armies of all power and secure the air-route to India.*

It was over the issue of conscription that the themes of state power,
army efficiency and the lack of mutual trust between Britain and Iraq
came to dominate the interaction among the Mandate officials, the king
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and his Hashemite courtiers. For the Hashemites conscription eclipsed
all other military matters. Ja'far had been Minister of Defense in the first
Iraqi cabinet for less than a month when he suggested it as the only way
to build an efficient army. The Hashemite vision of the role of the state
and the character of the nation therefore fused over the issue of con-
scription. Jafar saw compulsion as the only way to transform ordinary
people into satisfactory soldiers. The only suitable candidates for this
transformation were those with “a certain stake in the country.“*” These
people were not the “homeless wandering” Kurds and Bedouin, but those
property owners who were tied to the soil of the Iraqi nation.” Obviously,
the state could not afford to tempt such people into a volunteer army and
so had to resort to conscription. The bias towards townspeople by the
Hashemites was written off by the High Commissioner as a manifesta-
tion of the weakness of the state. But consistent with Ja'far’s first musings
on the subject, this commitment to an urban social base for the army rep-
resented the Hashemite ideal of the Iragi nation, one comprised of the
urban lower and middle classes—much the same as the Hashemites
themselves—not of the majority tribal population favored by the British.

The Hashemite vision of a mass conscripted army mirrored their con-
ception of the state and nation. Conscription of the urban population
into the army would forcibly create a homogeneous and loyal nation
through state action. The army was to be the primary tool of education
and state building. In the early 1920s, the Hashemites saw reliance on an
air force as being misplaced as it did not allow nation-building to hap-
pen. When Nuri was struggling to build a mass conscript army, the
resources diverted into the air force were a distraction. Although it could
exact revenge through bombing, the air force could not hold territory or
impress the government’s propaganda on the population.”

The British were philosophically opposed to the state vision of the
Hashemites. The High Commissioner, as the personification of British
power and responsibility in Iraq, embodied British opposition. He repre-
sented the overwhelming advantage in military power that Mandate offi-
cials had over Iraqi politicians. Dobbs summed up his power by claiming
that “the sheet anchor” of the British role in the country was the threat
to withhold military assistance to the Iraqi government.* Institutional-
ized by formal agreement, this meant that any decisions taken by the
Iraqi government against the High Commissioner’s advice which resulted
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in social unrest or violence would not be supported by the intervention
of imperial forces. This veto, although overshadowing the whole Anglo-
Iraqi relationship, was overtly threatened only on military matters, specif-
ically the issue of conscription.

Throughout the Mandate period, the High Commissioners were
aware of the constraints within which they were working. The conflict
was between furthering the strategic interests of Britain whilst meeting
the demands from London for a rapid reduction in expenditure. The pri-
mary and constant goal of those in London was to reduce the costs of the
Mandate by forcing the Iraqi government to take greater financial and
strategic responsibility for its own defense as soon as it could. But juxta-
posed against this was the contradictory goal of securing and furthering
Britain’s strategic interests in Iraq and the wider Middle East. These ten-
sions caused an incoherent and frequently changing policy towards the
Iraqi army.”

Added to these competing aims were the contradictory goals of Henry
Dobbs. Following the 1920 revolt, High Commissioners had been acutely
aware of the potential strength of tribal society in comparison to that of
the state. But, with his perception of the legacy of Ottoman despotism,
Dobbs was equally concerned by the ability and perceived desire of Bagh-
dad’s politicians to use the army to dominate and oppress the largely rural
society. This series of contradictions between power and economy and
state and society all came together over the Hashemites’ demands for a
large conscript army.

The creation of an effective Iraqi army was at the core of the Cairo
Conference plan but was always a major focus of dispute. By 1926 it was
listed in intelligence reports as the “first chief problem” remaining to be
addressed.” Even then it remained unclear to the High Commissioner
and his staff just what type of army Iraq should have and how they should
get it. After the Mosul dispute with Turkey had been settled, Dobbs saw
litcle chance of an invasion from either Iran or Turkey. This left internal
security as the principal problem. Dobbs worried about the heavily
armed rural population, but, unlike the Hashemites, he believed that
economic expansion and minimum taxation were essential for a quies-
cent society. The military was the main draw on government resources
and Dobbs saw a rapid expansion of the army as the most likely cause of
an armed uprising.” The army thus became for him not a tool of stabil-
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ity and national integration but a cause of instability and potential mass
rebellion. This clash of outlook with the Hashemites sprang partly from
Dobbs’s conception of state weakness, but also from a set of beliefs about
an attainable balance of power between state and society.

Faced with the continuing battle of wills and the shortage of funds,
Dobbs concluded by the mid-1920s that the creation of an Iraqi air force
was the only realistic way of guaranteeing internal order. A 10,000-man
army would act as the air force’s appendage. For Dobbs, accepting the Air
Ministry’s propaganda, the reach of the state would be limited only by the
role and utility of aircraft. The Hashemites would be denied the ability
of bankrupting the state and dominating society through the creation of
the all-encompassing institution of a mass army.*

If the Hashemite ideal for the Iragi army mirrored their vision of what
the Iraqi state and nation should look like, then Dobbs’s understanding
of the military equally reflected his own conception of Iraqi society and
his wishes for the state. Mirroring imperial cultural constructions of the
“martial races,” Dobbs saw the urban classes favored by the Hashemites
as being effete.”” He therefore constantly encouraged the recruitment of
tribal soldiers for the rank and file and sons of shaikhs for the officer
class.” This was reflected in recruitment for the military college, with the
enlistment forms sent to each /iwa stating that recruits had to be verifi-
ably the sons of a shaikh or head of a tribe.”

The results of this developing battle of wills over the social composi-
tion of the army were mixed. At the creation of the army, 640 ex-
Ottoman and ex-Sharifian officers were inducted into it. This largely
urban bias remained, with only 25 per cent of officers having a tribal ori-
gin. But amongst the rank and file the picture was more mixed, with any-
thing from 37 per cent to 74 per cent of each regiments’ troops being
drawn from the tribes, mainly those based between the Tigris and
Euphrates south of Baghdad.® It was conscription that revealed the true
depth of the fault lines dividing the Hashemites and the British.

From the early 1920s, both Henry Dobbs and Cornwallis, the Adviser
to the Ministry of Interior, saw that conscription would arouse the
intense hostility of the rural population across Iraq. Dobbs understood
this potential hostility as having its roots in Ottoman rule, when, he
thought, a general fear of the state was all-pervading. But this adamant
opposition to conscription did not subside throughout the 1920s. In 1925,
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the conscription bill was drafted for application in 1928. Dobbs argued
that Britain would have few imperial forces left in the country by then. If
the High Commissioner was asked to help impose the unpopular con-
scription law across rural Iraq, it would have to be done by aircraft. By
bombing the tribes to enforce a widely-resisted law, “the popular dislike
of it would concentrate itself on the British, and there would be every
kind of misrepresentation of British intentions.”

The British administration would be helping to enforce an unpopular
law at a time when the forces it had at its disposal would be at their weak-
est. Dobbs warned that not only would this focus discontent on the few

remaining British troops in the country, but

failure would be followed by a widespread tribal combination and
rising which might easily bring about a return of the conditions of
1920, conditions which ex hypothesi the Iraq Army would have to
attempt to suppress without any aid from British forces.”

As the debate surrounding conscription developed, both sides recognized
that the Iraqi state was not strong enough to conscript the tribal sections
of the population. This left the urban and suburban sections of society as
the only source of possible recruits. For Dobbs and Cornwallis this pre-
sented another set of problems. On a practical level, the removal of a large
section of the workforce would have a negative effect on “sub-urban agri-
culture.”" The supposed qualities of these potential recruits fuelled
British unease with the scheme. Cornwallis argued that the scheme
would fail to produce the “virile . . . tribal element so necessary for the
army” and was hardly worth pursuing.”> Dobbs agreed, believing that
even the “best townsmen” would not match the fighting skills and
courage of the “ordinary tribesman.” *

The British position resulting from these concerns created a policy
hostile to conscription. But because the Hashemites had made the army,
and by extension conscription, the touchstone of British sincerity, it
could not be actively opposed. Dobbs and Cornwallis recognized that
conscription offered a solution to the desperately needed expansion of
the armed forces, although they favored a volunteer army recruited on
the basis of attractive rates of pay. In the end, it was decided to let the
Iraqi government proceed with conscription if and when they believed
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their own armed forces were strong enough to enforce it independently
of any British support.”

The fiercely contested nature of military policy in Iraq, the growing
power of the Iraqi political élite, British indecision and the general
scarcity of finance all combined to undermine the growth of the Iraqi
army. Recruitment, training and deployment all suffered from changing
policy priorities and the confusion inherent in having two separate mili-
tary forces, two separate chains of command and two sets of objectives,
Iraqi and British, competing to administer order. It is hardly surprising
that as early as 1923, Iragi politicians were pressing for the creation of
their own air force. In addition to citing the same argument that had
made air policing so attractive to Churchill in Cairo in 1921— the eco-
nomic efficiency it gave state control— Iraqi politicians added a new ele-
ment. Air control developed as a way to defend state violence from neg-
ative press coverage in Britain. Air policing, the Iragi Prime Minister
stated, was “extremely efficient” and “a merciful instrument of govern-
ment.” The answer to the defense problems of the new Iraqi state would
be to equip it with airplanes.”” With the primary goal of the Colonial
Office in London being the reduction of both direct military spending
and the subsidies needed to support the Iraqi state, the logic of the posi-
tion was undeniable. By the end of 1923, the High Commissioner, whilst
fearful of the new power airplanes would give to the Iraqi state, was per-
suaded of their value and began to push for the creation of an Iraqi air
force.”* Despite opposition from the Air Ministry, fearful of nationalist
reaction in India and Egypt, the Military agreement drafted in 1924 and
attached to the new Anglo-Iragi treaty, foresaw the building of an Iraqi
air force. Iraqi pilots would be trained in England taking over responsi-
bility for the preservation of order once Iraq had entered the League of
Nations.”

The political contest over military policy from 1920 until 1932 effec-
tively stymied the development of a state-wide military force capable of
creating and preserving order. As the Hashemite political élite gained
greater power over the creation of the army, their goals for the nation, and
the military’s position within it, came increasingly into direct conflict with
British intentions. Ultimately, neither side in Baghdad had the resources
to create an efficient army. Reliance upon the air force remained the state’s
means of enforcing its will. Unlike that of the army, airplanes enabled the
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rapid deployment of retribution against rebels. This power was necessar-
ily a blunt instrument, however, mediating state-society relations in a one-
dimensional way. By relying on aircraft, the Iraqi state developed a mod-
ern but nonetheless despotic state power. State institutions did not pene-
trate society, and therefore the state’s presence became neither permanent
nor legitimate to the Iragi people. It was fleeting and violent with a lim-
ited and extractive purpose.

The development of the military aircraft created a weapon with the
near-miraculous property of lengthening the arm of government
whilst shortening its purse. — Charles Townsend **

The development of a new strategy of air power and the use of Iraq as its
laboratory were not immediately popular amongst military and political
circles. For institutional reasons, it is not surprising that the main criti-
cism came from the army, the service it was designed to replace. Although
the scheme had been devised to meet Henry Wilson’s charge of imperial
overreach, the Chief of the imperial General Staff was not initially sup-
portive of the scheme.”

The very novelty of the new technology meant that its utility and
methods were doubted by those not directly involved in its development
and application. There was a need from the outset to construct an ideol-
ogy surrounding air power that would explain its use and promote its
effectiveness. The ideology first stressed air power’s uniqueness. The air-
plane gained a military identity by claiming to be everything that the
army was not. With the horrors of the static and bloody trench warfare
of the Western Front still very much in the public mind, the airplane was
sold as a break with the past, drawing a line separating the present from
past mistakes. For its promoters, it was cheap, precise and quick. It
involved small numbers of people on both sides, its effects were immedi-
ate, in contrast to the drawn out stalemate of ground war. Above all, its
targets were material not human. The strategy governing this new mili-
tary tool was to have an entirely different logic, one governed by RAF
personnel and distinct from anything that had preceded it.*

The ideology of air power bore all the hallmarks of its age. It was
explicitly developed as a technology of control not occupation. Whereas
at the height of imperial conquest large armies had stamped the charac-
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ter of Britain on the center of seized territory, the airplane’s effects were
diffuse. It was also to be deployed against a new category of the world’s
population, that of the “semi-civilized.” Linked to the philosophy of the
Mandate ideal, the “semi-civilized” were involved in a process of evolu-
tion, with a recognized and respected material and cultural civilization
that needed the distant discipline of the airplane, not the ever-present
occupation of the army.

Key to the promotion of air power was its definition as being an
explicitly moral instrument of social control. Those championing it
against charges that bombing was “hunnish” and unsportsmanlike con-
trasted it with the effects of sending a column of troops to subdue an
area. British public disquiet about this novel war technology was
blamed on a general lack of education. In 1920 A.T. Wilson argued that
the people of Iraq, being fully acquainted with the pros and cons of air
power, viewed it as “a legitimate and proper form of warfare.” Hence it
was only a matter of time before the British public would do the same.
Air power was novel not brutish.®’ The morality of using air power lay
in its alleged mercy. Although, if given full rein, its effects could be
“very severe,” this was rarely if ever necessary.”” Instead, it was claimed,
casualties were usually “remarkably small,” even “negligible.” ® Air
strategy made a virtue out of technological shortcomings. The chief tar-
gets of air action were not the miscreants themselves but their property.
Bombing would target the livelihoods of those tribes that were misbe-
having; it attacked livestock, grain and fuel stores and the houses of
those communities it wanted to punish. Because complete surprise

“was impossible”

the real weight of air action lies in the daily interruption of normal
life which it can inflict, if necessary for an indefinite period, while
offering negligible chance of loot or hitting back.*

The target was thus transformed. This was not a conventional attack on

individual life and limb, but a

moral attack upon the nerves, the habits, and the means of liveli-
hood of the peoples against whom it is necessary to take action, and
its moral effect is obviously enhanced in the case of semi-civilized
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people by the fact that it is a weapon against which they cannot
effectively retaliate.”

The symbolic effect of the planes themselves further expanded the
theme of the moral and comparatively cost-free nature of air power. In
reverse of Foucault’s dictum that modern power involves the move
from spectacle to intrusion, those developing the ideological promo-
tion of airplanes claimed their mere presence in the air above a trouble
spot was usually more than enough to halt a potential insurrection.
The power of “demonstrations” as opposed to actual bombing was first
noted by A.T. Wilson as early as 1918 and was again cited by him and
Sir A. Haldane, the Commander in Chief of British forces in Iraq, as
a reason why certain areas of Southern Iraq did not join the 1920
revolt.®

The “moral” use of the airplane in contrast to its capacity for vio-
lence was stressed throughout the 1920s and integrated into a theory of
state-building. Government could “show the flag” and emphasize its
capacity for influence in areas too inaccessible for regular administra-
tion by directing airplanes to patrol the area. This faith in the symbolic
power of planes appears to have sprung from the idea that the tribes-
men appreciated the awesome destructive potential of bombing and the
unbridgeable gap in technology between them and the state the planes
represented. If this appreciation began to fade with familiarity, then a
bombing mission or the threat of one would soon restore it.””

The disciplinary impact of planes was extended to their power of sur-
veillance. In March 1920 the Air Staff claimed that

It must be remembered that from the ground every inhabitant of a
village is under the impression that the occupant of the airplane is
looking at /im, and the frequent, and perhaps daily appearance of
aircraft apparently overhead will do much towards establishing the
impression that all their movements are being watched and
reported.®

This allowed supporters to claim a highly centralized but detailed intelli-

gence system as another benefit of the air-policing scheme.” The moral
defense of air policing lay in the limited effect it had as a weapon on
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humans. Its real attraction in the 1920s and 1930s was the economy of the
control it delivered. Crucial to this was the rapidity with which an air
operation could be launched:

almost before the would-be rebel has formulated his plans, the
droning of the airplanes is heard overhead, and in the majority of
cases their mere appearance is enough.”

Retribution for misdeeds could fall from the skies within twelve to
twenty-four hours of the act. In military terms, this allowed an almost
immediate response to challenges to government authority taking place
hundreds of miles from Baghdad.

The construction of the ideology surrounding air power gained its
coherence and strength from drawing a stark contrast with the use of
armed troops. With the horrors of the First World War still weighing on
the British population, the wasteful destructiveness of infantry was easily
contrasted with the clean and efficient deployment of airplanes. In the
time it took to organize a punitive expedition of troops, the rebels would
have had the space to find allies for their cause. Planes, on the other hand,
could be there in hours. By marching into an area troops offered a target
to well-armed rebels who wanted to strike out against a recognized gov-
ernment institution. By removing the target for retaliation, planes also
removed the chances of potential booty and so undermined one of the

alleged main incentives to revolt.

[Alir action rapidly taken at the focus of trouble, and before it has a
chance to spread, and discriminating in its incidence, is in every way
a less severe and yet a more powerful corrective than the visit of a col-
umn of troops to a then extended area of trouble, with its inevitable
accompaniment of destruction and tribal retaliation, and casualties
to both sides and long-remaining misery in the area visited.”

Trenchard, the Chief of Air Staff from 1919, and Churchill, Minister
for the Colonies from 1921, sought to promote air power as a solution to
the “crisis of empire” in the Middle East for their own reasons.”? But they
both agreed on the way it was to be promoted and defended. The vul-
nerability of the army as an instrument and the drawbacks of mass and
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unpredictable slaughter were to be escaped through deployment of a
clean, efficient and moral technology. Airplanes, as a new form of coer-
cion, combined with the Mandates as a new form of government, would
allow order to be brought to the Middle East in a time of British auster-
ity. What was not appreciated in the Colonial Office, the Air Ministry or
amongst the governing classes of Baghdad, however, was how the effi-
ciency and economy of air policing would directly influence the process
of state-building in ways no one quite imagined.

British perception of Iraqi society, the comparative weakness of both
British imperial forces and the nascent Iraqi army, and the ideological
climate all united to structure the way in which air power was used in
Iraq. The planes’ bombs and machine-guns were blunt instruments and
therefore dependent for their effect on a readily available intermediary
on the ground. The shaikh, as the dominant figure of the tribe, would
be the enforcer and guarantor of the order deployed by the state’s air-
planes.

Three dominant themes emerged as air power was tentatively tested in
the early years of the 1920s, institutionalized after 1923 and then used as
the main instrument for providing order until 1932. First, efficiency: it
could get to places troops could not or should not go. Secondly, knowl-
edge: the maps planes provided confirmed and consolidated the domi-
nant understanding of rural Iraq. Third, triumphalism: the destructive
force of the new weapon was widely celebrated as a vindicating testament
to western superiority over the world’s backward peoples.

The first period during which air power was used ran from the First
World War to October 1922 when the RAF took over responsibility for
the provision of order in Iraq. Internationally this was a period of great
turmoil and political uncertainty. The British government’s attitude to
Iraq underwent a profound change and policy, both political and mili-
tary, had to change with it. Until October 1922 air power was not the
main coercive tool used to enforce order across Iraq. It acted as a useful
and novel ancillary to the army. However, its utility became increasingly
apparent. In Kurdistan, around Rowanduz, and in the south of Iraq, in
the marshes around Suq and Hammar Lake, the British army struggled
with the geography as it attempted to impose the will of central govern-
ment on the more peripheral areas of Iraq. In both these areas it quickly
became apparent that the utility of airplanes greatly outweighed that of
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ground troops. Casualties were minimized and the novelty of the new
technology startled its adversaries.”

Although the rationale for the deployment of air power was not fully
articulated until 1923, the dominant discourse concerning Iraqi society
structured the use of airplanes from the beginning. It was tribal shaikhs
who felt the full force of the bombing. They were the targets of the air-
planes and it was their guarantees that would result in the order to stop
the planes from returning to bomb again.”* The initial success of air-
planes led the Commander in Chief in 1921, General Haldane, to make
the bold claim that “had I sufficient aircraft last year I might have pre-
vented the insurrection spreading from beyond the first incident at
Rumaitha.””

From the moment the Royal Air Force took over formal responsibility
for military order in Iraq from the army in October 1922,the need for a
large-scale operation against an unruly section of the population was
clear.”® It would enable the much trumpeted theory of air power to be put
into practice, silencing those skeptics who thought it unworkable. It
would also further refine the regular use of air power so that eventually it
could be perfected and exported to the rest of the Empire.

The first large-scale deployment of air power was against the Barkat
and Sufran sections of the Bani Huchaim confederation at Samawah on
the Euphrates. This early example of concerted air policing underscores
the way the social vision of the Colonial officials directed the creation of
the new state. That early bombing also helped put in place a set of rules
by which recalcitrant tribes were to be judged on whether they were suf-
ficiently deviant to be subjected to bombing. Ultimately, the bombing of
Barkat and Sufran draws attention to the combination of state vision and
new technology that determined the direction of the new state institu-
tions.

Political and technical reasons made the Samawah gadha in southern
Iraq the ideal choice for the debut of air power. Until the bombing at the
end of November 1923, this small area was portrayed as the epitome of all
the problems the new state faced in establishing its authority. Military
action in the area from 1914 onwards also highlighted the fitful nature of
the control that British forces, at their strongest—at the end of the war
and after the suppression of the 1920 rebellion—actually had over Iraq.
For the whole of the war and up to the autumn of 1920, British troops
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had not entered the area. When Glubb was preparing to survey the qadha
in October 1923 he complained that the civil authorities had no data on
it at all.” When he traveled through Samawah he was surprised to find
that “very few” of the shaikhs he met “had ever seen a British officer.””*

For those planning air action the area had been “untouched and intol-
erant of Government” under the Turks and had remained so for the
British.” The Barkat’s and the al Sufran’s constant defiance of govern-
ment had ranged from refusing to pay the rifle fines levied on them in the
aftermath of the rebellion, to the kidnapping and beating of the Mudir
of Roumeith and the chasing of both the Iraqi Levies and the Police from
the area when they attempted to make arrests. * Their proximity to the
Baghdad-Basra railway meant that their rebelliousness threatened
national communications, while their frequent raiding of major roads
and towns in the area highlighted the continued weakness of govern-
ment.”!

This instability was blamed on the sub-standard nature of the al
Sufran’s and the Barkat’s tribal solidarity. Their coherence as tribes had
deteriorated under Turkish influence contributing to high levels of intra-
tribal violence.®? Glubb on his second reconnaissance of the area noted
that the disintegration of tribal structures had led to the rise of a plethora
of smaller shaikhs with the power to make mischief. These “petty chiefs”
living in a state of anarchy were well armed and situated in over 44 forts
in 40 square miles.* They built unauthorized dams that cut off other peo-
ple from water supplies and also engaged in constant fighting.

The Samawah gadha exemplified social instability for the British. Its
tribal structures had begun to deteriorate so that its internal logic and
order were failing. It had escaped all governmental discipline and was ripe
to be taught an exemplary lesson. There were good technical reasons too
for choosing this particularly troublesome area. Part of the justification of
air policing was to distinguish it from the traditional uses of ground
troops. Samawah was the perfect place to demonstrate this alternative.
The failure of troops, both British and Iraqi, to enter the area could be
blamed for its instability. The area’s rebelliousness could be explained pri-
marily by its geography: the gadha was criss-crossed by numerous water
channels, making the passage of pack animals or motor vehicles almost
impossible. Hence the number of troops needed to dominate it would be
“out of all proportion” to the possible results of any operation.* A suc-
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cessful attempt to bring the area under control, carried out before reduc-
ing the British garrison to two battalions, would also boost confidence in
air policing and the ability of the remaining forces to control the coun-
try.® It was also claimed that this was exactly the type of area where the
intervention of ground troops would inflame the situation, uniting the
disparate sections of the tribe, allowing “the tribesmen to descend like a
swarm of bees on the troops.”

The geographic and strategic inaccessibility of Samawah meant that it
had to be thoroughly mapped before any coercive action could be taken.
Both the Administrative Inspector in the /iwa and the Air Officer Com-
manding stressed that the operations map drawn up in advance of the
bombing made it “possible and even simple.”®

Glubb mapped the area during two trips in November 1923. Social
cognition was clearly supported and was in turn reinforced by the deploy-
ment of air power. Glubb saw his task as “pin-pointing the shaikhs for
subsequent bombing purposes.” To this end he visited as many tribal
leaders as possible to establish which were important enough to warrant
bombing. The operations map that resulted was divided into two cate-
gories: the general positioning of the tribes; and “the location of the vil-
lages belonging to the Shaikhs and Headmen whose influence amongst
the tribes rendered them particularly suitable for attack.”

The society of Samawah had been “heroically simplified” by Glubb
using the discourse the British staff employed to create the state. First, the
area to be bombed was divided into the two sections of one tribe, the
Beni Huchaim, thought to dominate the district. Glubb then ranked the
shaikhs and headmen of each section in order of influence and size. The
point was to identify the “nominal shaikh” of each section. A complex
and “fuzzy” society was thus transformed, rationalized into discreet
objects of cognition and control. By deploying the collective social vision
through which they understood Iraqi rural society, the British ordered
Samawah in a way that they could understand. This ordering was seen
not as an imposition but as the delineation of authentic social structures.

The trigger for the bombing to start would be the issuing of a general
ultimatum. The “nominal shaikhs” identified by Glubb would be told to
surrender to the government in Samawah town within twenty-four
hours. They were to be informed of their long-standing delinquent
behavior, told they must deposit monetary security against their future
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good behavior, guarantee the safety of all government officials entering
the area and, finally, pay the arrears of their koda tax.*® The weight of
government-imposed order was to fall upon the shaikhs identified by
Glubb. For Glubb and his commanders these shaikhs represented their
communities. They were responsible for their tribe’s obeying these
orders.

The possibility of a mismatch between British perceptions of the posi-
tion of the “nominal shaikh” and their actual role became apparent before
the bombing started. Khashan al Jazi, the nominal shaikh of the Barkat,
and Azzarah al Ma’jun, the nominal shaikh of the al Sufran, both duly
arrived at qadha headquarters. Khashan and Azzarah were informed of
their duties and sent back to “their” tribes with a government official to
collect the bond for future good behavior. Much to the chagrin of the
Administrative Inspector, not only did Azzarah return the next day
empty-handed but he refused to accept responsibility for his section and
even requested police support to enable him to maintain his own village.
Khashan al Jazi delivered the same response the following day.*” Far from
being able to meet government demands, they had “made no real effort
to comply with the terms imposed” and were “merely attempting to
evade them.” So “as they refused to come in, their area was severely
bombed” for two days and nights.”

The effects of this sustained bombing raid surprised the tribesmen it
targeted. It also induced awe of bombing’s destructive powers in those
who had ordered the attack. The novel deployment of night bombing
caught villagers returning home after hiding from daytime raids. It also,
according to RAF reports, did “away with the idea that they [the targets]
will ever have any period of peace once an attack has begun.”" Night
bombing heightened the audiovisual spectacle of air power, making it
apparent to tribes in a wide area, imposing upon them an understanding
of the new might and reach of the state. A further technological innova-
tion increased the planes’ destructive power: incendiary bombs. With the
huts of southern Iraq being constructed from reeds, the effect of night
bombing was to spread fires throughout the target villages.”

The costs for these targeted villages were heavy. Flight Lieutenant
Bowen, who was sent into the area to assess the damage, conservatively
estimated that approximately 100 men, women and children had been
killed, and six villages destroyed, along with six horses, 71 cows and 530
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sheep.” This first foray into sustained aerial assault on the population of
Iraq considerably undermined the ideological promotion of air policing
as being humane. Indeed, the mismatch between the propaganda for air
policing and its effects is strikingly borne out in Glubb’s memoirs. Influ-
enced by considerable British public disquiet about its use, he claimed
that the whole two-day operation cost only one Iraqi life.”

If the damage to the population of Samawah had to be hidden from
the British public, the impression that air power was having on its targets
exceeded all expectations. The combination of night bombing and incen-
diary devices helped foster the apparent belief amongst tribes of the
neighborhood that airplanes could seek them out wherever they fled. The
shaikhs across the area surrounding the bombed villages all reported to
government officials the next day despite not having been sent for. Over-
all it was felt that the “moral” effects of the operation on Samawah would
be long-lasting. The tribes had formed “a most exaggerated idea of the
capabilities of aircraft,” which should be guarded for as long as possible.”

The order this new tool of modern social discipline could deliver when
employed as part of the awesome arsenal of the liberal state turned out not
to be as robust as the planners in Baghdad had hoped. The terms
demanded for an end to the bombing were issued. Specific tasks were deliv-
ered in person to the nominal shaikhs. General demands were delivered all
at once to all the shaikhs and sarkals gathered at a majlis. The meeting was
addressed by the Minister of the Interior, Ali Jaudat Beg, and his adviser,
Colonel Cornwallis, both of whom had flown down from Baghdad.”

The specific requirement delivered to the nominal shaikhs had three
components. Each section had to deliver a rifle fine of 300 weapons,
demolish its forts, pay one year’s back taxes immediately and arrange
terms for the phased payment of all other arrears. The latter two demands
were agreed to and fulfilled without much trouble. The “guilty con-
sciences” of the tribes meant that “many minor Shaikhs and sarkals have
been scraping together money, in order to bring in at least a portion of
their overdue taxes and make peace with Government.” However, the
personal nature of the tax liability imposed was highlighted by the spread
of indebtedness, with shaikhs and sarkals paying 6o per cent per half-
yearly interest to urban money lenders to meet government demands.”

The raising of the rifle fines proved much more difficult and pointed
to the limited authority of the shaikhs amongst the Sufran and the
Barkat. When the demands were set before the Sufran after the bombing,
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the destruction of forts and the payment of taxes were readily agreed to,
but the payment of 300 rifles within ten days was rejected as impossible.
It was only after further consultation and a threat to resume bombing
that the shaikhs reluctantly agreed to pay the fine.” Although these nom-
inal shaikhs agreed to the rifle fine it soon became clear that the tribes-
men themselves would not give up their weapons. ' The two shaikhs
managed to collect only 38 rifles each.

Since the tribespeople of the two sections were refusing to obey gov-
ernment instructions, both were subjected to another two days of bomb-
ing. But, by the time of the second bombing raids, Azzarah and Khashan
had been recognized as the official shaikhs of their respective sections. It
was also accepted that their efforts to collect rifles from their tribesmen
had been genuine and their villages were exempt from bombing in an
attempt to increase their prestige.'”'

The second deployment of extensive bombing on the Barkat and the
Sufran had unforeseen results. Instead of delivering 600 rifles and uncon-
ditional loyalty to the government, the population dispersed. Leaving
their villages and land, the people moved out of the area and took up res-
idence amongst other tribes not targeted by the bombing." Pursuing
them amongst these dispersed groupings was discussed, but finally
rejected because it would “entail serious slaughter” and was therefore
deemed not feasible."”

The contradictory and confusing results of this air policing in
Samawah were to become general and familiar themes in the deployment
of air power under the Mandate regime. While the operation was called
a success, the failure to extract the rifles and the loss of a large part of the
population understandably made for a rather uninspiring finale. The
weapons had worked well, with night bombing and the use of incendiary
and heavier munitions delivering greater than expected destruction of
houses and livestock. “Morally” the bombing had had a profound effect
on those targeted and the surrounding population. People were terrified
that this new technology could apparently target them night and day,
dropping high explosives into the middle of their villages from an unas-
sailable height. But the mixed utility of this awesome new power—good
for raising tax; bad for extracting rifles—puzzled those in Air HQ, the
Ministry of Interior and the Residency. On the face of it, the rifle fine had
not been harsh, amounting to one rifle per nine or ten men." The puz-
zle was that people would rather emigrate from the area than pay it. The
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conclusion arrived at was that they had fled in fear and not defiance. Air
policing could not co-opt tribes but could only punish them.'™

Despite the conundrums raised by the concluding stages of the
Samawah operation the exercise allowed for the development of a standard
template for justifying, deploying, and celebrating uses of air power. Its
comparatively low cost, in terms of protecting the lives of government
forces and lowering financial expenditure, meant that its role was secure.
From 1922, the use of airplanes grew rapidly and became essential for assert-
ing and defending the sovereignty of the state, internally and externally.
Their deployment in 1923, then, marked the institutionalization of air
power as the state’s main weapon of coercion. The RAF was also credited
with stopping a major threat to the sovereignty of Iraq by turning the tide
against the Zkhwan raiders who caused havoc along the Saudi-Iragi border
in 1924 to 1925 and again in 1928 to 1929." Again, it was the RAF that lim-
ited the political ramifications of the 1931 general strike by flying repeated
missions over the Euphrates to highlight the consequences of a tribal revolt
in support of the strike.!”” As the Mandate itself drew to a close, the RAF
was central to the expansion of order into the periphery of Iraqi Kurdistan.
Airplanes unleashed the full force of state-deployed violence against Shaikh
Ahmad of Barzan from 1931 to 1932." In the diverse geographical condi-
tions of both northern and southern Iraq, the airplane’s versatility against
those fermenting revolt was unrivalled. The social imagination of domina-
tion that accompanied air power was reinforced amongst British staff in
Iraq and eventually encouraged across the Empire.'” When Shaikh Mah-
mud finally surrendered in 1931, after many years of revolt against the cen-
tralizing Iraqi state, he pointed to the winged insignia on an RAF officer
present and said “You are the people who have broken my spirit.”"

The deployment of air power was clearly a blunt weapon; bombs
dropped from above 200 feet were wholesale in their effect. The power
deployed was authoritative but ultimately despotic. Air power could not
explain, it could not negotiate, and it could not distribute largesse. For
air power to have any infrastructural effect on the population, the state
needed a certain type of mediator. In theory, the office of shaikh would
take the place of extended state institutions and would sharpen the blunt
instrument of bombing. However, the figure of the shaikh did not deliver
the mediated access to society that the British had hoped for; his position
within society was secured only by the use of the state’s coercive power.
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Iraqs Past And Possible Iraqi Futures

If we think there is a fast solution to changing the governance of Iraq,
then we don’t understand history, the nature of the country, the divi-
sions, or the underneath suppressed passions that could rise up. God
help us if we think this transition will occur easily. The attempts I've
seen to install democracy in short periods of time where there is no his-
tory and no roots have failed. Take it back to Somalia.! —Marine Gen-
eral Anthony Zinni (retired) Head of U.S. Central Command from 1997 to
2000, 10 October 2002

.S. forces in Iraq today face the problem of how to deal with a coun-

try whose civil society was largely wiped out during the Baathist dic-
tatorship. Politics in modern liberal democratic states are based on for-
mal and semiformal legal rational links between the governed and the
governing, transparently relaying information and resources, mutually
constraining the behavior of both state and society. After thirty-five years
of Baathist rule, the last twelve of which were spent under a sanctions
regime explicitly designed to cripple state institutions, these intermediary
institutions in Iraq do not exist.

U.S. forces can look elsewhere for models of state building and reform
and seek out the best practices developed since the Cold War. Interven-
tions into failed and rogue states for humanitarian or political proposes
have become increasingly common since 1989.> But the most important
question at the heart of such interventions—can states be rebuilt and, if
so, how?—remains largely unanswered.” The evidence from post—Cold
War interventions is hardly inspiring. The Cambodia mission, the first
large-scale UN attempt at root-and-branch political reform, failed to
deliver meaningful change.* Intervention in Somalia resulted in the igno-
minious exit of U.S. troops and the collapse of the UN mission. Direct
U.S. military intervention in Haiti to facilitate regime change did little in
the long term to alter the underlying political dynamics of the country.
In the cases of Bosnia, Kosovo, and Afghanistan, the ongoing and very
mixed results of intervention mean that it is probably too early to draw
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any long-term conclusions. This suggests that for U.S. forces currently
involved in attempting to reform Iraqg’s political structures, the libraries
are full of books that provide no guidance.

After surveying the rather disheartening examples of recent interven-
tions L. Paul Bremer III, the former diplomat in charge of U.S. attempts
to reform the Iraqi state, could turn to the first attempt at state building
in the country, that of the British from 1914 to 1932. He would find in the
example of the Iraqi Mandate a genuine but confused exercise in state
formation, constrained by the international system of the time, domestic
British politics, but also by the demands of Iraqis, keen to take their inde-
pendence from the foreign state builders as quickly as they could. The
Iragis of the 1920s were deeply suspicious of British motives. Through
violence and political mobilization, they forced the colonial power to
leave much sooner than they had anticipated. Ultimately, however, it was
the way the British understood Iraqi society that came to undermine
their attempt to build a stable state. British colonial administrators, aware
of the short time they would be in Iraq, set about devolving power to
indigenous Iraqis they believed had social influence. Resources were
channeled through these individuals in the hope that they could guaran-
tee social order at the lowest possible cost. The resulting state was built
on extremely shallow social foundations. The governments that inherited
the state after independence had, like the British before them, to resort
to high levels of violence and patronage to keep the population from ris-
ing up and unseating them.

Another lesson for Bremer to learn from the British experience stems
from the ramifications of imposing order on an increasingly resentful
population. The way a modern state attempts to impose order shapes
both the society it seeks to repress and also the nature of the government
itself. The technology that a state has at its disposal mediates the nature
and extent of these attempts. Crucial to the dialectic of state-society rela-
tions is how soldiers and civil servants understand the way that society is
structured. The British in Iraq in the 1920s, because of a lack of finance
and soldiers, came to rely heavily on the coercive power of airplanes.
Governance was delivered from two hundred feet, in the shape of regu-
lar bombing and machine-gun fire. This meant that state institutions
never managed to fully penetrate society, mobilize resources, or ulti-
mately engender legitimacy.
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The two most important and urgent tasks facing Bremer are the
reestablishment of order and government services. Faced with congres-
sional worries about expenditure and the public’s concerns about casual-
ties, the strong temptation would be to cut corners, to search for local
intermediaries to work through while depending on brute force to
impose law and order. If Paul Bremer does succumb to this temptation,
then he will not have learnt from the British experience but will run the

distinct danger of repeating it.

Understanding Contemporary Iraqi Society

The country that the United States is struggling to pacify and reform is
in many ways politically distinct, even among the states of the Middle
East. Since seizing power in 1968, the Baath regime efficiently used
extreme levels of violence and the powers of patronage delivered by oil
wealth to co-opt or break any independent vestiges of civil society.
Autonomous collective societal structures beyond the control of the state
simply do not exist. In their place, society came to be dominated by
aspects of the “shadow state,” flexible networks of patronage and vio-
lence that were used to reshape Iraqi society in the image of Saddam Hus-
sein and his regime.

The danger for U.S. administrators trying to make sense of a society
they have little knowledge of is that they will grasp aspects of the shadow
state as authentic representations of the Iragi polity. In doing so they will
be reproducing the very structures set up by Saddam Hussein to guaran-
tee his own grip on power.

Another danger is that the United States, like the British in the 1920s,
will succumb to “primordialization.” This would involve them reimagin-
ing Iraqi society as dominated by the supposedly premodern structures of
tribe and religious authority.® However, in doing this, U.S. administra-
tors will not be discovering the “essence” of Iraq. They will again be pick-
ing up the structures of Baathist rule, aspects of society destroyed and
then rebuilt by Saddam to perpetuate his presidency. There is strong evi-
dence that in the early days of the occupation British and American
forces did just that.

In the post-1974 era, the Baathist regime astutely used its newfound
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oil wealth to tie the population, on an individual basis, to the state. From
1958 to 1977, for example, the number of Iraqis employed by the state
dramatically increased from 20,000 to more than 580,000, not including
the estimated 430,000 in the armed and security services. The most
recently available figures, produced in the aftermath of the 199091 Gulf
War, estimated that the civilian arm of the state employed 21 percent of
the working population, with 40 percent of Iraqi houscholds directly
depending on government payments.” This direct dependence on the
state was exacerbated by the emasculation of trade unions. Workers were
expected to petition the government, in the name of Saddam Hussein, on
an individual basis, for improvements in their working conditions and
wages.

The atomization of society and the dependence of individuals upon
the state increased dramartically after the 1990—91 Gulf War. It was (and
still is) the rationing system that provided food for the majority of the
population in the south and center of the country. Under United
Nations resolution 986, agreed to by Iraq in May 1996, Iraq was allowed
to import and distribute humanitarian aid under UN supervision. The
food is distributed through 53,000 neighborhood grocery shops and reg-
ulated through a government-controlled ration card. Applications to
receive a ration card gave the government crucial information about
every household under its control. The restrictions placed on ration
cards meant individuals could not travel between different areas of the
country and had to pick up their food within the same region each
month. The rationing system became an additional way in which the
regime secured loyalty from, and domination over, the population. Sixty
percent of the population depends on these handouts for their day-to-
day survival.®

Under the pressures of sanctions, the official institutions of the state,
with the exception of the rationing system retreated from society during
the 1990s, especially in the area of welfare and education.” The flexible,
informal arms of the shadow state replaced them. The shadow state,
with its structures of patronage and violence, underpinned Saddam
Hussein’s rule and guaranteed his survival throughout the 1990s. It is
through the shadow state that Saddam Hussein, and before him Hasan
al-Bakr, set about reshaping society so it could no longer pose a threat to
the ruling elite.
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At the heart of these distribution networks was Saddam Hussein’s
extended clan group, the al-Bu Nasir, based in Takrit, and the affiliated
tribes in the northwest of Iraq above Baghdad. The al-Bu Nasir and the
tribes linked to them provided the social cohesion needed to run this
unofficial system of regime power. This group consisted of up to 50,000
people, including their families, in a population of 23 million. They are
still spread throughout state institutions and dominate the official and
unofficial economies. Members of these clans held the top positions in
every state institution, they ran the command and control structures of
the Iragi army, dominating all major sections of the economy. Ultimately
they realized their safety and survival depended on the rule of Saddam
Hussein."

For these networks to be effective, they had to spread out from the
center of rule in Baghdad, through and beyond the al-Bu Nasir, to the
rest of Iraq. They protected Saddam by penetrating all corners of society,
Sunni, Shia and Kurd, rural and urban, north, central and south. The
conscious and utilitarian targeting and co-opting of specific members of
society profoundly changed the individual’s relations with the wider pop-
ulation and the ruling elite in Baghdad. They became conduits for regime
resources but in return had to guarantee the passivity of that section of
society they had become responsible for. In that respect the “figures of
social influence” that U.S. and UK forces are now using as intermediaries
are almost certainly the very same individuals picked by Saddam Hussein
to act as his eyes and ears. The UK and U.S. in selecting them did so for
the very same reason that Saddam would have. They would act as chan-
nels for resources from the central government, thus generating good will
but also power for the chosen individuals. In return they are expected to
provide intelligence about society and guarantee its passivity. However, as
Saddam fully understood (unlike the Coalition Provisional Authority),
these informal and highly personalized networks undermine the creation
of a legal-rational bureaucracy and have a flexibility and tenacity that
make them very difficult to root out. Coalition forces run the danger of
unconsciously bolstering the networks of the shadow state created by the
regime they ousted.

A good example of this process is the Baathist regime’s relations with
Iraqi “tribes” and its attitude to “tribalism.” In the late nineteenth cen-
tury, the introduction of a market economy in land and agriculture and
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the slow increase in the strength of the state transformed the nature of
rural life in what was to become Iraq. Tribal life and the role of the shaikh
were caught up in this transformation." On taking power, the Baathists
sought to exacerbate what they saw as the disintegration of “premodern”
tribalism, linked as it was in their minds to collaboration with British
Imperialism, backwardness and state weakness. This process was driven
forward by experiments in the collectivization of land ownership in 1970
and nationalization of land in 1971."

However, with the rise in dominance of the Tikritis within the ruling
elite and the increased personalization of power around Hasan al-Bakr
and Saddam Hussein, the stability of Baath Party rule came to depend for
its coherence on the al-Bu Nasir tribe, and within it the Beijat clan group
and Majid extended family. So as the Baath sought to extend their total-
itarian and patrimonial grip on society, they tried to either co-opt tribal
groupings, where they would be useful for the stability of the ruling elite’s
power, or break them where they were perceived as a threat.” This process
reached its peak in the 1991 Gulf War and the uprisings that swept across
the north and south of the country in its aftermath.” The ruling elite
where shocked at the hatred shown to senior Baath Party officials in the
conurbations in the south of the country. However, one of the main rea-
sons the rebellions in the south in 1991 did not succeed was that the rural
population largely refused to take part. Instead, they chose to remain pas-
sive until it was clear which side, the government or the rebels, would
prevail. This allowed the Iraqi army to move through the largely passive
countryside of southern Iraq dealing with one rebellious urban center
after another.

After 1991, as sanctions began to take effect, there was a rapid decline
in all the official institutions of the state. Baghdad was forced to cut back
on the resources they could devote to the armed forces and security serv-
ices. In the aftermath of the 1991 revolt, Saddam also marginalized the
Baath Party’s role as a vehicle for societal mobilization. The quiescence of
the rural population during the 1991 revolt allowed Saddam Hussein to
develop a further network of patronage. In effect he decentered respon-
sibility for the provision of order to reinvigorated and recreated tribal net-
works and tribal shaikhs. By appointing “recognized shaikhs” across Iraq,
Saddam Hussein targeted another group of people to receive state
resources in return for loyalty to him. He created yet another informal
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channel of power to run alongside the others that served him so well over
the twenty or so years of his rule. It is these very same “recognized
shaikhs” that the British and American forces have begun to look to for
the cost-effective provision of order in the post-Saddam era. It is no great
surprise that the reappointment of these figure has not been greeted with
universal warmth by the rest of Iraqi society.

Washingtons Approach to the Reform of Postwar Iraq:
The Coalition Provisional Authority

Although it can be argued that the neoconservatives spent most of the
1990s plotting how they would remove Saddam Hussein once they
returned to power, they appear to have put very little effort into planning
what the United States would actually do with Iraq once Saddam was
gone. There are two explanations for this apparent oversight. The first is
the ideological vision of Iraq and its state-society relations that domi-
nated key decision makers’ perceptions. Advisers to the government
anticipated that at the advent of the air war or in the immediate after-
math of the invasion, an uprising or coup would remove Saddam Hus-
sein while leaving the rest of his governing structures in place.” The U.S.
president himself, in a speech in the run-up to war, actively encouraged
the Iraqi armed forces to move against their leaders.' In addition to this,
the long and close association between one of the exiled opposition par-
ties, the Iragi National Congress, and the neoconservatives meant that
excessively optimistic predictions about the welcome U.S. troops would
receive once they reached Iraq where taken at face value.'” Under this
rubric, the need for large numbers of grounds troops or detailed planning
was negated. Upon liberation, it was assumed that U.S. troops would
find state structures largely in place and operating coherently. Civil ser-
vants, more than happy to serve their liberators, would staff them.

The reality of the war and its aftermath were quite different. Sections
of the mainstream army fought more tenaciously than most people
expected. The level of Iraqi resistance in the south, especially in Umm
Qasr and Nassiriyah, surprised U.S. Central Command, Iragi analysts,
and possibly even the government in Baghdad itself. There were two pos-
sible reasons why the regular army in the south fought much harder than
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expected. The first was that the Iraqi command and control had been
decentralized from Baghdad down to the level of each town. This means
that although Baghdad had effectively been cut off from its troops out-
side the city early in the war, the troops continued to fight on because
(unlike in 1991) the local commanders had been given executive power to
run the battle in the best way they could. Many of these commanders
were trusted high-ranking military figures, men like Ali Hasan Majid.
The second reason for the tenacity of troops fighting in the south was,
however, even more problematic: Iraqi nationalism. There is no doubt
that ordinary conscript soldiers, the majority of whom were Shia, hated
Saddam Hussein. But there exists in Iraq today a militant and aggressive
Iraqi nationalism, born of three wars and over a decade of sanctions. This
was rallied during the war to motivate troops fighting against U.S. forces
and has now come to dog the CPA.

Once the initial military opposition had been overcome and Baghdad
seized, plans to take state institutions more or less intact and use them to
rule Iraq also proved to be misguided. After twelve years of sanctions, the
fabric of Iragi government had been stretched very thin. In 2003, the
Iraqi state institutions faced their third war since 1980. This, combined
with the three weeks of looting and the general lawlessness that greeted
liberation, meant that large numbers of civil servants simply went home
and stayed there. The CPA, instead of finding a coherent state, found a
governmental shell that it will have to spend many years and a great deal
of money to reconstitute.

The second reason for the lack of substantive planning in the run-up
to the war has more to do with the internecine ideological battles that have
come to be a hallmark of the Bush presidency. Initially, the State Depart-
ment set up a series of committees, largely staffed by Iraqi exiles, to plan
for the future of Iraq. In January 2003, the President signed a secret
National Security Policy Directive authorizing the coordination of Iraq
policy." After much interdepartmental infighting, the Office for Post-War
Planning at the Pentagon was given overall responsibility for Iraq. Given
the long-running dispute between the State Department and the Penta-
gon, it was no surprise that the initial work done by the State Department
on the future of Iraq was largely unused. It was Douglas Feith, the Under
Secretary of State for Defense Planning, who gained overall responsibility
for the project’s management. The fact that Feith is a noted unilateralist
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signaled U.S. determination to thwart international coordination and
United Nations involvement in the reform of the Iraqi state.

A former General, Jay Garner, headed the team of mostly retired
diplomats, senior military figures and former CIA staffers who were
first charged with rebuilding the Iraqi state in the immediate aftermath
of the liberation of Baghdad.” The vast majority of the officials
appointed did not speak Arabic. They were assisted by what Garner
termed “the Michigan bunch,” a group of exiled Iraqis on short-term
contracts hired to act as translators. Below General Garner, three
regional coordinators for the south, center, and north of the country
were appointed. The division of the country into three governing sec-
tors was presented as an arrangement designed to efficiently manage
the huge task of administering Iraq. But the measure immediately gave
rise to fears that it was intended to establish the basis for a permanent,
decentralized federal structure, long promoted by neoconservative
think tanks in Washington. Under the guise of “consociationalism,”
this policy recommendation had been put forward by the Office of the
Vice President.

As the size of the administrative task began to dawn on U.S. officials,
such long-term grand designs had to be shelved. General Garner appears
to have been made to pay the price for lack of prewar planning and post-
war progress. His replacement to head the Coalition Provisional Author-
ity, Paul Bremer, was chosen in an attempt to bridge the battle lines
between the neoconservatives in charge of postwar construction and their
colleagues at the State Department. Politically close to the neoconserva-
tives in the Pentagon, Bremer was trained as a foreign service officer in
the State Department. With the president’s ear and with his authority,
the administration hoped that Bremer could weld together the CPAs dis-
parate factions and provide the U.S. effort in Iraq with unified strategic
leadership.

One of Bremer’s first decisions upon arriving in Baghdad was to delay
delegating power to a leadership council composed of the exiled parties.
Movement toward creating a democratic body had been both hasty and
ramshackle. The first two meetings, at Ur near Nassariyah on 15 March
and then in Baghdad, on 28 April, were designed to draw together Iraqis
into some form of representative assembly. In Ur the divisions between
the State Department and the Pentagon and their proxies in the Iraqi
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opposition, immediately made themselves evident in petty bickering.?
The meeting was even more notable for those who chose not to attend.
The large demonstration against the meeting outside highlighted the
small number of delegates (eighty) and the truth of the accusations that
the delegates represented little more than themselves. With three hun-
dred in attendance, the turnout in Baghdad was larger, but it did not
reach the two to three thousand predicted in advance. The American
organizers refused to reveal how many had been invited but did concede
that the meeting was “not sufficiently representative to establish an
interim authority”.”’ The fact that over half the attendees were recently
returned exiles indicates a larger problem of confidence in the U.S. occu-
pation. Many Iragis, aware of the unpopularity of the U.S. presence in
their country and believing it to be temporary, are still simply sitting on
their hands. Iragis are shunning involvement in government institutions,
political and administrative, until the situation becomes clearer and the
risks of political involvement fewer.

Aside from the unpopularity of their presence, the small numbers of
troops available for the commanders to deploy has plagued the U.S.
effort at reconstruction of postwar Iraq. Lack of an adequate number of
soldiers has determined both the nature and quality of the law and order
American troops have been able to enforce. In the run-up to war, Army
Chief of Staff Eric Shinseki in a senate hearing called for “hundreds of
thousands” of troops to guarantee order. Michael O’Hanlon, of the
Brookings Institute, based on his experience in the Balkans, took the fig-
ure of 150,000 as a minimum with at least 100,000 staying in the coun-
try for several years.? In July of 2003, there were only 21,000 U.S. troops
attempting to impose order on Baghdad. One hundred and forty-five
thousand troops were in Iraq overall.””

Interaction with Iraqi Society

The Coalition Provisional Authority, in the early going, was internally
incoherent and politically divided. Externally its interaction with Iraqi
society was, at best, intermittent. With very few Arabic speakers on their
staff, the coalition assumed the Iraqi exiles it was bringing back would
provide its eyes and ears. These intermediaries proved much less effective
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than was hoped. Despite setting up numerous offices around Baghdad,
publishing party newspapers, and spending large sums of money, the two
main exile groups, the Iraqi National Congress and Iraqi National Accord
have not put down roots in society. They have instead elicited hostility
and anger on the part of many Iraqi citizens. I spoke with one Baghdadi
who, under Saddam’s rule, had worked secretly for one of the exile
groups. He had been arrested and sentenced to death. After nine months
on death row in the notorious Abu Ghraib prison he survived only
because the regime collapsed. When I asked about the party for which he
had nearly lost his life, he replied, “I would have done anything to see the
back of Saddam. But since the exiles have returned I have been disap-
pointed; I do not trust them.”

Given the lack of troops and intelligence available to U.S. administra-
tors—and the “ad-hoc” nature of postwar planning—it is not surprising
that U.S. and UK troops have been searching for “figures of local influ-
ence.” Such individuals are needed to interpret Iraqi society, to guarantee
order, and ultimately to reform and rebuild governing institutions. But
the troops operating in chaotic circumstances on the ground have had lit-
tle alternative but to take those individuals who have presented them-
selves at face value. In lieu of a coherent understanding of the society they
are charged with ruling, they, like the British in the 1920s, are forced to
rely upon what they think Iraq should look like rather than upon empir-
ical knowledge supplied by experts with a deep knowledge of the social
forces at work.

In Basra, for example, there has been the speedy return of the shadow
state, both in its “tribal” and commercial guises. On 8 April 2003, a
British colonel, Chris Vernon, announced that coalition administrators
had appointed “a tribal leader, a shaikh” to form the civilian leadership
within Basra province. Although the colonel was reluctant to name the
shaikh, he assured journalists at the news conference—hastily convened
to announce this breakthrough in civilian government—that they had
ascertained that the individual was “worthwhile and credible and has
authority in the local area, particularly with the tribal chiefs.”* This indi-
vidual turned out not to be the authentic representation of tribal society
in and around Basra that Vernon had hoped, but Muzahim Mustafa
Kanan Tameemi, a former brigadier in the Iraqi army and a member of
the Baath Party. Tameemi’s appointment caused a near riot outside his
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house. Demonstrators demanded that they not be represented either by
a tribal figure or a member of the Baath Party.

In the aftermath of this embarrassing mistake, Tameemi was uncere-
moniously dropped. He was replaced by Ghalib Kubba, described as “the
wealthiest businessman” in the city. Besides mistaking the nature of tribal
representation in Iraq, the British army also misunderstood the nature of
entrepreneurial activity under Saddam Hussein. “He’s a partner of Uday
Hussein. Its well known,” asserted Abbas Mohammed Musa, forty-
seven, a fertilizer merchant. “All commercial people from the first-class in
Iraq, all of them are partners of Saddam Hussein. We want somebody
who is representative of Iraqi people.””

American and British commanders on the ground in Iraq are ham-
strung by a shortage of battlefield troops and have little accurate infor-
mation about the country. In this situation they are forced to accept
without verification or local knowledge Iraqis who present themselves
at the barracks” gate claiming to be able to represent the needs and
wants of the wider population. What appears “authentic” to these
commanders is revealing. British forces, faced with the ongoing crisis
in law and order across the south of Iraq, turned to their own history
of state building in Iraq. According to reports, they are “dusting down
the system of law used during the 38-year British mandate in Iraq in
an urgent effort to reach a workable interim criminal and civil code
before a new constitution and legal system is agreed.”* The law being
exhumed is the Tribal, Criminal, and Civil Disputes Regulations,
drawn up by British occupying forces in February 1916 and introduced
into Iraqi law by Royal fradah in 1924. It fundamentally misconceived
the nature of Iraqi society. By dividing Iraqi people into rural and
urban communities, it entrusted the rural population to the authority
of tribal shaikhs who had, even by the 1920s, lost any ability to influ-
ence the so-called tribal groups to whom they were meant to dispense
justice. It was this misconception that underlay the social unrest that
led to the bloody coup of 1958, resulting in the murder of the British-
installed monarchy and opening a new, even more oppressive chapter
in Iraqi political instability.”

Evidence from Umm Quasr suggests a different and more sustainable
approach to rebuilding Irag’s governing structures. The experiment there
has been acknowledged by American forces to be a potential model for
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the rest of Iraq.”® This time, instead of grand figures of social influence,
the Iraqis who presented themselves to British troops were modest,
midlevel civil servants—teachers. They were self-selected and approached
British soldiers asking when the schools could be reopened. The U.S.
Agency for International Development moved quickly to capitalize on
this development, giving the council formed by these men $41,000 for
offices and computers. This experiment in “micromanagement” implies
the value of a “root and branch” approach to the reform of Iraq’s govern-
ing dynamics. If carried to its logical conclusion, such a policy would
involve a sustained attempt not only to change the visible institutions of
the state and their interaction with society, but also to transform the
dynamics of the shadow state by creating the basis for social trust. This
would be an extremely ambitious undertaking, whose ultimate aim
would be to transform the values that have underpinned the last thirty-
five years of Iraqi public life.” By choosing low-level technocrats in Umm
Qasr over the remnants of the shadow state, a start has been made along
this ambitious road. It remains to be seen if UK and U.S. forces have the
local knowledge, resources, and staying power to sustain this immense
and truly transformative task.

Conclusion

Iraqi politics, from the creation of the state in the aftermath of the First
World War until the removal of Saddam Hussein, have been dominated
by four interlinked structural problems. These are: first, the deployment
of extreme levels of organized violence by the state to dominate and shape
society; second, the use of state resources—jobs, development aid, and
patronage—to buy the loyalty of sections of society; third, the use of oil
revenue by the state to increase its autonomy from society; and, finally,
the exacerbation and re-creation by the state of communal and ethnic
divisions as a strategy of rule. These interlinked problems have fuelled the
state’s domestic illegitimacy, its tendency to embark on military adven-
turism beyond its own borders, and even the Baathist regime’s drive to
acquire weapons of mass destruction. Seen in this perspective, Saddam
Hussein must be understood less as the cause of Iraq’s violent political
culture—or even of Iraq’s role as a source of regional instability—and
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more as the symptom, albeit an extremely consequential one, of deeper,
long-term dynamics within Iraq’s political sociology. The degree to which
these dynamics can be overcome—with what expenditure of resources—
is the crucial question facing U.S. and UK administrators.

U.S. policy makers and their allies will have to decide if they can com-
mit the time (up to ten years), resources, and personnel to tackle the
underlying structural problems dominating Iragi politics. Will they
instead choose simply to change the personnel at the head of government
and allow them to govern in a way very similar to that of the old regime?
This minimalist approach may very well come to dominate policy. Now
that the war has been won, the altruistic investment for U.S. involvement
in Iraq will have to compete with a U.S. economy in recession and a U.S.
public politically sensitive to increasing casualties. The long-term, costly,
and ambitious reform of Iraq may well be sacrificed to the short-term
electoral politics of the U.S.

Any serious postwar attempt to reform the state will have to take into
account the members of the shadow state. They are still in their posi-
tions of influence across the country. They still run state institutions and
still guarantee order. The temptation for U.S. administrators, short of
resources and time because of American domestic pressures, will be to
use these individuals to provide oppressive and violent stability at the
lowest possible cost. As in post-Taliban Afghanistan, the military victors
would, in effect, be choosing to use existing sociopolitical formations to
restore the old ruling formula, foreclosing any real attempt at effective
reform.

If this becomes the path chosen by the U.S. and its allies, resources are
likely to be distributed both through the new or reformed state institu-
tions set up by U.S. forces and through the remaining networks of the
shadow state. As U.S. troops are withdrawn and U.S. public opinion
loses interest in Iraq, the shadow state with new masters will once again
come to dominate. A new governing structure will not have been built.
Instead, a veneer of legal-rational bureaucracy will have been placed on
top of the shadow state with its tried and tested use of violence, patron-
age, and favoritism. The shadow state will slowly come to dominate as
international oversight diminishes. In the medium-term, Iraq will be
prone to insecurity—mitigated only by the degree of ruthlessness and
efficiency exhibited by the new rulers in Baghdad. The long-term result
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can be expected, at best, to resemble Egypt, with a population demobi-
lized and resentful. The state will dominate society through the use of
high levels of organized violence. The governing elite will colonize all
aspects of the economy and corruption will be the major source of the
regime’s longevity.



DODGE Conclusion 8/22/03 10:34 AM Page 1%



DODGE NOTES 8/22/03 10:35 AM Page 173 $

NOTES

Preface: Iraq and the Ordering of the Postcolonial World

1. See Hedley Bull, The Anarchical Society: A Study in World Politics (Lon-
don: MacMillan, 1995), p. 13.

2. See Robert H. Jackson, Quasi-States: Sovereignty, International Relations,
and the Third World (Cambridge: Cambridge University Press, 1993), pp.
2938, 61.

3. See Hedley Bull, “The Revolt Against the West,” in The Expansion of
International Society, ed. Hedley Bull and Adam Watson (Oxford: Clarendon
Press, 1989), p. 220.

4. Quoted in Robert H. Jackson, “The Weight of Ideas in Decolonization:
Normative Change in International Relations,” in Ideas and Foreign Policy, ed.
Judith Goldstein and Robert Keohane (Ithaca, N.Y.: Cornell University Press,
1993), p. 124.

5. On the power of this norm for diplomatic practice, see Douglas Hurd
Foreword to Regime Change: Its Been Done Before, ed. Roger Gough (London:
policyexchange, 2003), p. 12.

6. Michael Mastanduno, “Models, Markets, and Power: Political Economy
and the Asia-Pacific, 1989-1999,” Review of International Studies 26, No. 4
(October 2000): 499.

7. David Williams, “Aid and Sovereignty: Quasi-States and the Interna-
tional Financial Institutions,” Review of International Studies 26, No. 4 (Octo-
ber 2000): 568.

8. See Robert H. Jackson, “The Weight of Ideas in Decolonization:.” Jack-
son first made this argument in Quasi-States, originally published in 1990.

9. See Bruce W. Jentleson, Coercive Prevention: Normative, Political, and
Policy Dilemmas (Washington, D.C.: U.S. Institute of Peace, 2000), p. 27. The
fact that Jentleson was a foreign policy advisor to former Vice President Al
Gore and the Gore-Lieberman presidential campaign shows that the intellec-
tual heritage of the Bush doctrine in the United States is largely bipartisan.

10. Quoted by Nicholas Leman, “After Iraq: The Plan to Remake the Mid-
dle East,” The New Yorker, 17 February 2003.

11. See “U.S. Strategy Plan Calls for Insuring No Rivals Develop,” The New
York Times, 8 March 1992; Nicholas Leman, “The Next World Order: The
Bush Administration May Have a Brand-New Doctrine of Power,” The New

b



DODGE NOTES 8/22/03 10:35 AM Page 174 $

174 Preface

Yorker, 1 March 2002; and “Front Line Special: The War Behind Closed
Doors,” http://www.pbs.org/wgbh/ pages/frontline/shows/iraq/themes.

12. Richard N. Haass (director, State Department Policy Planning Staff),
“The 2002 Arthur Ross Lecture: Remarks to Foreign Policy Association,” New
York, 22 April 2002.

13. See Leman, “The Next World Order.”

14. Toby Dodge and Steven Simon, Introduction to fraq at the Crossroads:
State and Society in the Shadow of Regime Change (London and Oxford: Inter-
national Institute for Strategic Studies and Oxford University Press, 2003), p. 11.

15. See Bob Woodward’s description of the National Security Council meet-
ing on 12 September 2001 in Bush at War (New York: Simon and Schuster,
2002), pp- 43, 48.

16. See “The President’s State of the Union Address,” the United States
Capitol, Washington, D.C., 29 January 2002.

17. See Robert S. Litwak, “The New Calculus of Preemption,” Survival 44,
no. 4 (winter 2002—2003); and 7The National Security Strategy of the United
States of America, September 2002, http://www.whitehouse.gov/nsc/ nss.heml.
This was made even more explicit in the President’s 2003 State of the Union
address: “Today, the gravest danger in the war on terror, the gravest danger fac-
ing America and the world, is outlaw regimes that seek and possess nuclear,
chemical, and biological weapons. These regimes could use such weapons for
blackmail, terror, and mass murder. They could also give or sell those weapons
to terrorist allies, who would use them without the least hesitation.”

18. See remarks by the President at 2002 Graduation Exercise of the United
States Military Academy West Point, New York, 1 June 2002; The National
Security Strategy of the United States of America, September 2002, http://
www.whitehouse.gov/nsc/ nss.html, pp. 1, 2; Richard N. Haass, “The 2002
Arthur Ross Lecture”; and G. John ITkenberry, “America’s Imperial Ambition,”
Foreign Affairs (September/October 2002): 52.

19. For a comparable view of the dangers facing the hegemon, see Stephen
E. Ambrose and Douglas G. Brinklet, 7he Rise to Globalism: American Foreign
Policy Since 1938 (Harmsworth: Penguin Books, 1997).

20. See Michael Hirsh, “Bush and the World,” Foreign Affairs (Septem-
ber/October 2002): 24.

21. See, for example, Bob Woodward, Bush at War, pp. 192, 229.

22. See, for example, Edward Rhodes, “The Imperial Logic of Bush’s Lib-
eral Agenda,” Survival 45, no. 1 (spring 2003): 131—54.

23. For evidence of what might be hoped from this success, see David Frum,
The Right Man: The Surprise Presidency of George W. Bush (New York: Random
House, 2003), p. 232.

o



DODGE NOTES 8/22/03 10:36 AM Page 175 $

1. Understanding the Mandate in Iraq 175

24. President Discusses the Future of Iraq at the American Enterprise
Institute, Washington Hilton Hotel, Washington, D.C., 26 February
2003.

1. Understanding the Mandate in Iraq

1. John Glubb, reporting a conversation with the dying Fahad ibn Hadhd-
hal, Shaikh of the Amart division of the Anaizd, once “one of the most impor-
tant Bedouin shaikhs in Arabia.” In Glubb, Arabian Adventures: Ten Years of
Joyful Service London: Cassell, 1978), pp. 97-98.

2. In British society of the 1920s the ideology of rational individualism
was clearly dominant. But this position of dominance existed in an uneasy
relationship with older forms of ideational ordering, specifically a more col-
lective conception of social structures associated with the landed aristocracy
and previous epochs of economic organisation. See Antonio Gramsci, Selec-
tions from the Prison Notebooks, edited and translated by Quintin Hoare and
Geoffrey Nowell Smith (London: Lawrence and Wishart, 1998), p. 18. For
effects of this process on social perception see Martin J. Wiener, English Cul-
ture and the Decline of the Industrial Spirit, 1850—1980 (Harmondsworth: Pen-
guin, 1992). For its effects on the economics see P. J. Cain and A. G. Hop-
kins, British Imperialism: Innovation and Expansion, 1688—1914 (London:
Longman, 1993).

3. Ideational constructions of social reality, from high social theory through
political ideology to common sense, are dominated by the structure-agency
dichotomy. This ideational dichotomy focuses on the causal weight to be given
to individual agency and/or societal organization. The explanatory weight in
dominant discourses placed on one to the exclusion of the other is dependent
upon the construction of an organic ideology. This dichotomy runs through
all modern European discourses, intellectual and popular. It would be present
and influential in the common sense of colonial staff and its rationalization in
colonial policy. See Roy Bhaskar, Reclaiming Reality: A Critical Introduction to
Contemporary Philosophy (London: Verso, 1993), p. 74, W. H. Greenleaf,
The Ideological Heritage, vol. 2 of The British Political Tradition (London:
Methuen, 1983), p. 15, and Antonio Gramsci, Selections from the Prison Note-
books, pp. 327-330.

4. Two competing conceptions of society spring from the structure-agency,
society-individual dichotomy. The first would be centered on the explanatory
unit of the sovereign rational individual. Based upon the idea of societal vol-
untarism, society is ultimately reducible to the sum of its parts, individuals.
Facts are person-centric, limited to what the individual can know through sen-

o



DODGE NOTES 8/22/03 10:36 AM Page 176 $

176 1. Understanding the Mandate in Iraq

sory perception. The second approach views society itself as the ultimate unit
of analysis. Within this approach therefore, individuals are created wthin the
social structure they are born into; they are brought together and conditioned
by their interaction with society. This division is well represented by differing
conceptions of Iraqi society amongst the staff during the Mandate. Arguments
focusing on how the Iraqi population was to be ideationally and materially
ordered centered on which unit of analysis, tribal society or the rational indi-
vidual, best described Iraq. Crucially, the outcomes of such debates directly
shaped the institutions of the Iraqi state and how they interacted with Iraqi
society.

5. “Industrial production, which had been growing at an annual rate of
about 4% in the period 1820 to 1840 and about 3% between 1840 and 1870,
became more sluggish; between 1875 and 1894 it grew at just over 1.5% annu-
ally, far less than that of the country’s chief rivals . . . in 1870 the United King-
dom still contained 32% of the world’s manufacturing capacity, this was down
to 15% by 1910; and while its share of world trade was 25% in 1870, by 1913 this
had shrunk to 14%.” Paul Kennedy, The Realities Behind Diplomacy: Back-
ground Influences on British External Policy, 1865—1980 (London: Fontana, 1985),
pp- 22-23.

6. See Kennedy, The Realities Behind Diplomacy, p. 148; and Giovanni
Arrighi, “The Three Hegemonies of Historical Capitalism,” in Gramsci, His-
torical Materialism and International Relations, ed. Steven Gill (Cambridge:
Cambridge University Press, 1993), p. 175.

7. See Paul Kennedy, The Rise and Fall of the Great Powers: Economic Change
and Military Conflict from 1500 to 2000 (London: Fontana, 1989), p. 363; and
Karl Polanyi, The Great Transformation: The Political and Economic Origins of
Our Time (Boston: Beacon Press, 1957), p. 20.

8. See Arrighi, “The Three Hegemonies of Historical Capitalism,” p. 180;
and Geoffrey Barraclough, “From the European Balance of Power to the Age
of World Politics: The Changing Environment of International Relations,” in
An Introduction to Contemporary History, by Geoffrey Barraclough (Har-
mondsworth: Penguin, 1990).

9. See E. H. Carr, The Twenty Years Crisis, 1919—1939 (Basingstoke: Macmil-
lan, 1978).

10. See for example John Stevenson, History of Britain: British Society,
1914-1945 (Harmondsworth: Penguin, 1984); A. ]. P. Taylor, English History,
1914-1945 (Oxford: Oxford University Press, 1990); and Greenleaf, 7he Ideo-
logical Heritage.

11. See Kennedy, The Realities behind Diplomacy, p. 25.

o



DODGE NOTES 8/22/03 10:36 AM Page 177 $

2. The Mandate System 177

2. The Mandate System, the End of Imperialism, and the
Birth of the Iraqi State

1. Gareth Stedman Jones, “The History of U.S. Imperialism,” in Ideology in
Social Science: Readings in Critical Social Theory, ed. Robin Blackburn (Lon-
don: Fontana/Collins, 1979), pp. 227-28.

2. See Geoffrey Barraclough, An Introduction ro Contemporary History (Har-
mondsworth: Penguin, 1990), p. 118.

3. See Baraclough, An Introduction to Contemporary History, p. 93. E. H. Carr
is a partial exception to the general view that the international system of the
period was fundamentally adrift; he was aware of the fundamental difference
in international relations in the post-war era but did not focus on the specific
outcomes. See Friedrich V. Kratochwil, “Politics, Norms, and Peaceful
Change,” The Review of International Studies 24 (December 1998): 194, special
edition: “The Eighty Years” Crisis, 1919-1999,” ed. Tim Dunne, Michael Cox,
and Ken Booth.

4. “[W]hen we turn our attention to President Wilson . . . we are struck first
of all by his amateurishness, by the vagueness and incoherence of his ideas, and
by his lack of contact with European or world affairs.” Richard W. Van Alstyne,
“Woodrow Wilson and the Idea of the Nation State,” International Affairs 37,
no. 3, p. 305.

s. Philip J. Baram, The Department of State in the Middle East, 1919-1945
(State College, Penn.: University of Pennsylvania Press, 1978), p. 4.

6. John A. DeNovo, “On the Sidelines: The United States and the Middle
East Between the Wars, 1919-1939,” in The Great Powers in the Middle Fast,
19191939, ed. Uriel Dann (New York: Dayan Centre for Middle Eastern and
African Studies, Holmes & Meier, 1988), pp. 230-33.

7. William Stivers, Supremacy and Oil: Iraq, Turkey and the Anglo-American
World Order, 1918-1930 (Ithaca, N.Y.: Cornell University Press, 1982), pp.
67-68.

8. Friedrich V. Kratochwil, “Politics, Norms and Peaceful Change,” p. 204.

9. Paul Kennedy, The Realities behind Diplomacy, pp. 161, 211.

10. Briton Cooper Busch, Britain, India, and the Arabs, 19141921 (Berke-
ley: University of California Press, 1971), p. 481.

11. Even after the power of a hegemon that set up an international institu-
tion has declined, the institution itself can still function efficiently. See Robert
O. Keohane, After Hegemony: Cooperation and Discord in the World Political
Economy (Princeton, N.].: Princeton University Press, 1984).

12. See Cooper-Busch, Britain, India, and the Arabs, p. 481.

o



DODGE NOTES 8/22/03 10:36 AM Page 178 $

178 2. The Mandate System

13. Cooper-Busch, Britain, India, and the Arabs, p. 477.

14. Peter Sluglett, Britain in Iraq, 1914-1932, (London: Ithaca Press, pub-
lished for the Middle East Centre, St. Antony’s College, Oxford University,
1976), p. 18.

15. T. E. Lawrence’s letter to The Times, 22 July 1920, quoted in Sluglett,
Britain in Iraq, p. 61.

16. Public Records Office (PRO), Foreign Office (FO) 371/5227, paper
E6509.

17. See Stephen Longrigg, frag, 1900 to 1950: A Political, Social, and Eco-
nomic History (Oxford: Oxford University Press, 1953), pp. 122-126; and David
E. Omissi, Air Power and Colonial Control: The Royal Air Force, 1919—1939
(Manchester: Manchester University Press, 1990), p. 22.

18. See A. T. Wilson, Loyalties, Mesopotamia, vol. 1, 1914—1917: A Per-
sonal and Historical Record (London: Oxford University Press, 1930), pp.
140, 261.

19. See Sluglett, Britain in Iraq, p. 26.

20. See Robert Jackson, Quasi-States: Sovereignty, International Relations
and the Third World (Cambridge: Cambridge University Press), 1993.

21. Major Sir Hubert Young, The Independent Arab (London: John Murray,
1933), p. 40. Young served in Basra with the expeditionary force.

22. See Sir Ronald Evelyn Wingate, “Mesopotamia and South-Eastern Ara-
bia During and Just After the War,” a talk given to the Middle East Centre,
Oxford, on 2 March 1965, p. 8, Box 132/9/1, the Sudan Archive, University of
Durham. Also see Philip Willard Ireland, frag: A Study in Political Develop-
ment (London: Jonathan Cape, 1937), p. 81.

23. See Ireland, fraq, pp. 148—49; and Longrigg, Iraq, 1900 to 1950, p. 119.

24. India Office Library (IOL), L/P&S/18 B281, “The Future of
Mesopotamia,” Note by Political Dept., India Office, on points for discussion
with Sir Percy Cox, p. 1; also see Sluglett, Britain in Irag, p. 18; and Ireland,
Irag, p. 108.

25. See David Gilmour, Curzon (London: Papermac, 1994), p. 474-

26. A. T. Wilson, Loyalties, Mesopotamia, vol. 1, pp. 103, 110.

27. Quoted in Gilmour, Curzon, p. 48s.

28. Wilson, Loyalties, Mesopotamia, vol. 1, p. xi.

29. Gertrude Bell, From Her Personal Papers, vol. 2, 1914—1926, ed. Elizabeth
Burgoyne (London: Ernest Benn Limited, 1961), p. 104. Also, “Throughout
the country there is very little belief in an Arab Government. Basra frankly dis-
likes it, the tribesmen scoff at it.” Copies of letters from Gertrude Bell to Sir
Valentine Chirol, 1916-1923, 29 November 1920, Box 303/4/245, Sudan
Archive, Durham University.

o



DODGE NOTES 8/22/03 10:36 AM Page 179 $

2. The Mandate System 179

30. See PRO, Colonial Office (CO) 730/34, p. 782; and Sluglett, Britain in
Irag, p. 18 n. 35.

31. See Stivers, Supremacy and Oil, p. 42.

32. On the negative effect of Wilson’s rhetoric in 1918 see Mejcher, Imperial
Quest for Oil: Iraq, 1910-1928 (London: Ithaca Press, published for the Middle
East Center St. Antony’s College, Oxford University, 1976), p. ss.

33. Woodrow Wilson, “Address Delivered to the Senate, 22 Jan. 1917,” in
Readings in World Politics, vol. 2 (Chicago: American Foundation for Political
Education, 1957), p. 113.

34. Colonel House, Wilson’s chief troubleshooter in Europe, was charged
by the President to set up an inquiry team to look into the potential problems
facing America in the post-war world. G.L. Beer was a member of this com-
mittee. See Sluglett, Britain in Irag, p. 18 n. 35; and George Louis Beer, “The
Future of Mesopotamia,” written for the inquiry team, finished 1 Jan. 1918, in
African  Questions at the Paris Peace Conference, with papers on Egypt,
Mesopotamia and the Colonial Settlement, edited with introduction, annexes
and additional notes by Louis Herbert Gray (London: Dawsons of Pall Mall,
1968), pp. 413-27.

35. Beer, “The Future of Mesopotamia,” p. 424.

36. Beer, “The Future of Mesopotamia,” p. 425.

37. Point three centered on the right to equality of trade conditions for all
states. Point five stated, “A free, open-minded, and absolutely impartial adjust-
ment of all colonial claims, based upon a strict observance of the principle that
in determining all such questions of sovereignty the interests of the popula-
tions concerned must have equal weight with the equitable claims if the gov-
ernment whose title is to be determined.” Point twelve stated that non-Turk-
ish nationalities in the Ottoman Empire “should be assured an undoubted
security of life and an absolutely unmolested opportunity of autonomous
development.” Woodrow Wilson, “A Speech Before a Joint Session of Con-
gress, 8 Jan. 1918,” Readings in World Politics, vol. 2 (Chicago: American Foun-
dation for Political Education, 1957), pp. 23—25.

38. Mark Sykes, “Our Position in Mesopotamia in Relation to the Sprit of
the Age,” FO 800/22, reproduced in full as appendix 1 in Mejcher, Imperial
Quest for Oil.

39. IOL, L/P&S/18/B281, “Future of Mesopotamia,” Note by the Political
Dept., India Office, on points for discussion with Sir Percy Cox, 3 April 1918,
p. 2. “The main new factors in the situation may be classified broadly under
two heads, viz. : (i) the general trend of the war in Europe; and (ii) the general
change in outlook in regard to questions of imperial policy which the war has
brought about, and, in particular, the spread of the doctrine of ‘self-determi-

o



DODGE NOTES 8/22/03 10:36 AM Page 180 $

180 2. The Mandate System

nation’ under the powerful advocacy of the President of the United States”
(L/P&S/18/B281, p. 2). “ ‘Autonomy’ and ‘separate national conditions’ do not
seem compatible with annexation (as was contemplated by His Majesty’s Gov-
ernment in the case of Basra) in any form; while it is not easy to reconcile them
even with British suzerainty or a British Protectorate, unless the people con-
cerned, or the local chiefs or leaders on their behalf, can be induced to accept
our assistance and supervision of their own accord” (L/P&S/18/B281, p. 3).

40. IOL L/P&S/18 B284 Eastern Committee, The Future of Mesopotamia,
E.C. 173, Note by Sir Percy Cox, p. 2.

41. See H. Duncan Hall, “The British Commonwealth and the Founding of
the League Mandate System,” in Studies in International History: Essays Presented
to W. Norton Medlicott, Stevenson Professor of International History in the Univer-
sity of London, ed. K. Bourne and D.C. Watt (London: Longman, 1967), p. 346.

42. H. Duncan Hall, “The British Commonwealth and the Founding of
the League Mandate System,” p. 354; and H. Duncan Hall, Mandates, Depen-
dencies, and Trusteeship (New York: Klaus Reprint Company, 1972), p. 352.

43. Thus the former German colonies that the countries of the British
Empire delegation wanted to have annexed were allocated to them, placed in
the C category and were in a very different situation to those in the Middle
East. Independence was to come, but in the distant future. See Duncan Hall,
Mandates, Dependencies, and Trusteeship, p. 93.

44. “The whole idea of the international supervision of dependent territo-
ries was revolutionary. The normal assumption was that European Powers had
a natural right to rule ‘natives.” ” E S. Northedge, The League of Nations: Its Life
and Times, 19201946 (Leicester: Leicester University Press, 1986), pp. 201-2.

45. Wilson quoted in Hall, “The British Commonwealth and the Found-
ing of the League Mandate System,” p. 354.

46. Sluglett, Britain in Iraq, p. 14.

47. PRO, FO 371/5227, paper E6830. Also see telegram no. 344436/75/19,
Office of the Civil Commissioner, Baghdad, 15 November 1919, P.8253/19, Dis-
patch from the Civil Commissioner, Mesopotamia, to Secretary of State for
India, Sudan Archives, Durham, Box 303/1/67 and ST48/12 (2), Baghdad, 15
November 1919, from Wilson to the Secretary of State for India; accompany-
ing note by G. Bell, “Syria in 1919,” the British Library Official Publications.

48. See Cooper-Busch, Britain, India, and the Arabs, p. 279.

49. See I0OL, L/P&S/18, B31r7, Mesopotamia: Future Constitution, letter
from A. T. Wilson, Baghdad, 6 April 1919.

so. See A. T. Wilson, Loyalties, Mesopotamia, vol. 2, 1917—920: A Personal
and Historical Record (London: Oxford University Press, 1931), pp. 99, 140,
240, 261 and PRO FO 371/5227, File 2719, E6509, 16 June 1920 and E6830, 21
June 1920, Inter-Dept.al Conference on Middle Eastern Affairs.

o



DODGE NOTES 8/22/03 10:36 AM Page 181 $

2. The Mandate System 181

s1. PRO, FO 371/5227, File 2719, E6830, 21 June 1920, p. 54.

s2. See Thomas Lyell, The Ins and Outs of Mesopotamia (Cambridge: All-
borough Publishing, 1991), p. 168.

53. In August of 1920 the draft instructions to be given to Cox as High
Commissioner were placed before the cabinet in London. These stated that
Faisal was to be king, with a government that “must be as completely Arab as
possible. That is to say, that it must be composed, as far as, or as soon as, prac-
ticable, of Arab ministers for each Dept. of State, responsible to the Arab Ruler,
cach assisted by a British expert as Secretary, such experts to be considered
employees of the Arab Government.” Britain would be responsible for Foreign
Affairs and would oversee finances as long as the Exchequer was wholly or
partly financing the Iraqi state. IOL, L/P&S/18, B.347, Appointment of Sir
Percy Cox as High Commissioner: Instructions of His Majesty’s Government,
Draft Instructions submitted to the cabinet, 5 August 1920.

54. “Finance not merely the governing but the only factor in the eyes of the
British public.” H. W. Young to Shuckburgh, Baghdad 23 October 1921, CO 55863,
Affairs in Iraq, CO 730/18, p. 504. Also see Sluglett, Britain in Irag, pp. 47-8.

ss. See CO 730/34, Note prepared by the Middle East Dept., Colonial
Office, printed for the cabinet, Dec. 1922, Secret .R.Q.3., p. 783.

56. See Sir Percy Cox, “Historical Summaries,” in The Letters of Gertrude
Bel, by Gertrude Bell, vol. 2, selected and edited by Lady Bell (Har-
mondsworth: Penguin, 1939), p. s41.

57. “Broadly speaking, the root principle is that official control as such
should be exercised by no one but the High Commissioner. In order to enable
him to decide at what points his intervention is necessary, he must be kept fully
informed, at every stage, of action which the Iraq Government propose to
take.” Minute by H. W. Young, CO 16522, 7 April 1922, “The Finances of
Irag,” CO 730/33, p. 309.

58. The Council of Ministers met for the first time on 2 November 1920.
IOL, L/P&S/18/ B36s, Establishment of Council of State for Irag, no.
S.D./170A, dated 30 November 1920, issued by P.Z. Cox, High Commissioner
for Mesopotamia, to all officers of the Civil Administration in Mesopotamia,
signed by C. C. Garbett, Secretary to the High Commissioner.

59. Longrigg, fraq, p. 129. Under the British Civil Administration the coun-
try had been divided into fourteen divisions. The Council of Ministers divided
the country into ten lwas, thirty-five gadhas, and eighty-five nahiyahs on
December 12 1920. See Ireland, frag, pp. 294—96.

6o. Indian National Archive, Baghdad High Commision Files (BHCF)
BHCEF File no. 23/2, Proceeding of Council of State, from November 1920 to
April 1921, Draft Instructions for the Council of State, p. 4; and IOL
L/P&S/18/ B36s, Note on the proceedings of Cox since arriving in Basra, p. 4.

o



DODGE NOTES 8/22/03 10:36 AM Page 182 $

182 2. The Mandate System

61. “The question of ultimate responsibility, as between the British and
Arab Governments, is perturbing alike the king, the ministers and the public.
At the meetings of the Council it is the subject of frequent informal discussions
and the ministers, including Sasun Effendi, are all of opinion that an explicit
definition of their powers and position cannot be delayed.” Intelligence Report
no. 26, Baghdad 1 December, 1921, BHCE, File no. 19/1, vol. 2, Intelligence
Reports.

62. CO 730/16, CO 5618 10 NOV 21, British Staff in Iraq, extracts from
Major Youngs letter of the 23 October 1921 from Baghdad, p. 20s.

63. See, for examples of this approach, BHCE File no. 19/1, vol. 2, Intelli-
gence Reports, Intelligence Report no. 25, Baghdad, 15 November 1921, Pro-
ceedings of the Council of Ministers, File no. 19/1, vol. 4 (4), Intelligence
Report no. 14 Baghdad, 15 July 1922, Intelligence Report no. 23, Baghdad, 1
December 1922.

64. In 1920 there were 2,035 officials of the Government of India in Iraq, by
1923 this number had fallen to 1,270. In 1920 there were 364 British gazetted
officers in Iraq, by 1923 there were 181. See Ireland, frag, p. 367.

65. In October 1921 H. W. Young described the role of the adviser thus, “it
will be sufficient if the second-in-command of the Arab minister, whether you
call him an Under-Secretary or Inspector-General or a Director, is an English-
man.” CO 730/16, CO 5618 10 NOV 21, British Staff in Iraq, Extracts from
Major Young’s letter of the 23 Oct. 1921 from Baghdad, p. 205. L/P&S/18/,
B365, Note on the proceedings of Cox since arriving in Basra, p. 4. CO 5618 10
NOV 21, British Staff in Iraq, Extracts from Major Young’s letter of the 23
October 1921 from Baghdad, CO 730/16, p. 205s.

66. The problem of having such an informal understanding between the
adviser and the High Commissioner’s staff was recognized by the Colonial
Office in 1921 but not acted upon: “we know by experience that British offi-
cials appointed to posts in the service of a foreign Government rapidly lose
their British political status and become more native than the native himself.”
CO 730/18, CO 63592 24 DEC 21, Affairs of Iraq, to Shuckburgh from Young,
Baghdad, 8 December 1921, p. 595.

67. See IOL, L/P&S/18, B.347, Appointment of Sir Percy Cox as High
Commissioner: Instructions of His Majesty’s Government, Draft Instructions
submitted to the cabinet 5 August 1920.

68. Terence Ranger argues that in colonial Africa the notion of kingship
provided a structure of ideational and material order for Imperial rule. See
“The Invention of Tradition in Colonial Africa,” in The Invention of Tradition,
ed. Eric Hobsbawn and Terence Ranger (Cambridge: Cambridge University
Press, 1993), p. 211. At the Cairo Conference in March 1921 T. E. Lawrence

o



DODGE NOTES 8/22/03 10:36 AM Page 183 $

2. The Mandate System 183

argued that the scattered and backward peoples of Iraq needed the unifying
figure of a king. See Mejcher, Imperial Quest for Oil, p. 77.

69 For the role Faisal was to play in the Iraqi state see, Note on the Organic
Law, CO 63592 24 DEC 21, Affairs of Irag, CO 730/18, p. 609.

70. For Bell, Sassun Effendi summed up the situation well when he argued
that “no local man would be acceptable as head of state because every other
local man would be jealous of him”; Gertrude Bell, The Letters of Gertrude Bell,
vol. 2, p. 489. The naqib of Baghdad, Abd al-Rahman al-Gailani, was dis-
counted because he was both too old and too closely associated with the Sunni
population. Saiyid Talib, the naqib of Basra, was considered to be too closely
associated with the regional interests of Basra, an area which had a long-
expressed wish not to be included in an Iraqi state. He had also had a violent
reputation under the Ottoman administration. He was unceremoniously bun-
dled out of the country and sent into exile when his presence was seen as desta-
bilizing. See Sluglett, Britain in Iraq, pp. 36—4s.

71. See Sluglett, Britain in Iraq, pp. 44—46. For a wider discussion of this
approach, with reference to Transjordan, see Toby Dodge, An Arabian Prince:
English Gentlemen and the Tribes East of the River Jordan. Abdullah and the Cre-
ation and Consolidation of the Transjordanian State, (London: Centre of Near
and Middle Eastern Studies Occasional paper 13, SOAS, 1993).

72. On 18 August 1921 the Interior Minister informed the Council of Min-
isters that 96 percent of those who voted in the referendum had voted for
Faisal. Faisal became king on August 23. CO 730/4, CO 41616, Rulership of
Iraq, Reports on conversations with Faisal regarding the difficult position in
which he now finds himself & submits suggestions for a settlement, paraphrase
telegram from the High Commissioner to Secretary of State for the Colonies,
17 August, 1921, p. 256. Faisal went so far as to refuse to be crowned if this pro-
viso was not removed. See Sir J. Richmond, “G. L. Bell as a Political Influ-
ence,” text of a talk given at the Ashmolean Museum, Oxford, 16 May 1977,
Box 639/8/1, The Sudan Collection, University of Durham, p. 18. Also Sluglett,
Britain in Iraq, p. 70.

73. CO 730/4, CO 41616, Rulership of Irag, Reports on conversations with
Faisal regarding the difficult position in which he now finds himself & submits
suggestions for a settlement. paraphrase telegram from the High Commis-
sioner to Secretary of State for Colonies, 17 August 1921, p. 256.

74. CO 730/4, CO 41616/21, paraphrase telegram from Secretary of State
Colonies to High Commissioner, 20 August 1921, pp. 260—262.

75. Mr Churchill telegraphed to Sir P. Cox on the 20 April as follows: “The
question which the king should now address himself to is the following. Does
he desire us to quit Iraq forthwith?” “We could begin the evacuation immedi-

o



DODGE NOTES 8/22/03 10:36 AM Page 184 $

184 2. The Mandate System

ately after the hot weather, and all British troops and civilians could be out of
the country before the end of the Christian year. If this is the king’s wish, he
should say so, with the knowledge that the responsibility for what follows will
rest with him.” CO 730/34, CO 62086, cabinet committee on Irag, p. 749.

76. “Six months ago we were paying his hotel bill in London, and now I am
forced to read day after day 8oo-word messages on questions of his status and
his relations with foreign powers.” CO 730/16, 24 Nov. 1921, Note by Secretary
of State, the Colonial Office, Downing Street, p. 387.

77. See Bell, The Letters of Gertrude Bell, vol. 2, pp. 279, 285; BHCF File no.
19/1 vol. 4 (4); Intelligence Report no. 17, Baghdad, 1 September 1922 and CO
730/34, CO 36475 26 JUL 22, Pan-Arab Activities, p. 91.

78. BHCF File no. 19/1, vol. 4 (4), Intelligence Report no. 17, Baghdad, 1
September 1922, Notes on Public Opinion and Affairs in Baghdad and News
from Provinces, pp. 4—5. Also see Cox, “Historical Summaries,” in Bell, 7he
Letters of Gertrude Bell, vol. 2, p. s524.

79. BHCEF File no. 19/1, vol. 4 (4), Intelligence Report no. 17, Baghdad, 1
September 1922, p. s.

80. “T realise that the success or failure of Faisal as king of Iraq and of our
policy involved therewith is a matter of much more than local import, and that
collapse of project in pursuance of which we brought him here, besides being
humiliating to us vis-a-vis France, would probably involve recasting of our Ara-
bian policy as a whole.” “I quite recognise that, having put up Faisal and Iraq
having accepted him, it may not be possible for us or worth the candle to con-
template any change and that Faisal and Iraq must take their chance.” Telegram
from the High Commissioner for Iraq to the Secretary of State for Colonies,
Secret and Personal, 24 August 1922, CO 730/34, pp. 263—264. Also see para-
phrase telegram from Churchill, the Secretary of State for the Colonies, to Cox,
29 August 1922, CO 730/24, CO 43045 29 AUG 22, Political Situation, p. 209.

81. Telegram from the High Commissioner to the Secretary of State for the
Colonies, no. 605, 26 August 1922, CO 730/34, p. 263.

82. See CO 44086, The Political Situation in Iraq, CO 730/24, p. 261.

83. CO 730/4, CO 41616; Rulership of Irag; Reports on conversations with
Faisal regarding the difficult position in which he now finds himself & submits
suggestions for a settlement, p. 253. Sluglett suggests that this was apparent to
Montagu, the Secretary of State for India, as early as the summer of 1920. See
Sluglett, Britain in Iraq, p. 42.

84. Paraphrased telegram, from the High Commissioner to the Secretary of
State for the Colonies, no. 163, dated 27 February 1922, pp. 323-324.

8s. See Cox, “Historical Summaries,” pp. 522—523; paraphrased telegram
from the High Commissioner to the Secretary of State for the Colonies, no.

o



DODGE NOTES 8/22/03 10:36 AM Page 185 $

2. The Mandate System 185

163, dated 277 February 1922; CO 730/20 (vol. 2), Iraq 1922, p. 323; Shuckburgh,
CO 62086, cabinet committee on Iraq, further memorandum by the Middle
East Dept., Colonial Office, 12 December 1922, CO 730/34, p. 798. Or, to
quote Faisal’s explanation, “the people have acquired a repugnance towards the
term ‘Mandate,” its terms, and interpretations, which is a result of what they
have observed in the way of abuse by the [French] Mandatory of his Mandate
and his employment of the authority vested in him under the said Mandate for
the realisation of private aims and objectives.” Translation of a letter from King
Faisal to Sir Percy Cox, dated 23 February 1922, CO 1354 9 MAR 22, treaty
With Faisal, CO 730/20 (vol. 2), Iraq 1922, pp. 319-320.

86. Paraphrase telegram from the High Commissioner to the Secretary for
State for the Colonies, 17 August 1921, CO 730/4, p. 254.

87. CO 62086, cabinet committee on Iraq, 12 December 1922, CO 730/34,
p. 797

88. See telegram no. 163, from the High Commissioner to the Secretary of
State for the Colonies, dated 27 February 1922, CO 730/20 (vol. 2), Iraq 1922,
pp- 321-23.

89. A coffee-shop anecdote, expressing al-Wadha al-Shadh [the perplexing
predicament] of relations between Iraqi statesmen and the British advisers,
reported by Gertrude Bell to her father, 16 February 1922, Bell’s Letters, New-
castle Library.

90. See Gilmour, Curzon, p. 543.

91. See Barraclough, An Introduction to Contemporary History, p. 72; and A.
. Thornton, The Imperial Idea and its Enemies: A Study in British Power (Lon-
don: Macmillan, 1959), p. 190.

92. See Thornton, The Imperial Idea and its Enemies, p. 185 and A. J. P. Tay-
lor, English History, 1914-1945 (Oxford: Oxford University Press, 1990), p. 163.

93. Bonar Law’s response to the Chanak Cirisis in a letter to The Times, 7
October 1922, quoted in M. E. Yapp, The Near East Since the First World War:
A History ro 1995 (London: Longman, 1996), p. 380.

94. Law quoted in Paul Kennedy, 7he Realities Behind Diplomacy, p. 267.

95. On the role of Iraq in the election campaign see Ireland, /rag, p. 377;
and Elizabeth Monroe, Britains Moment in the Middle Fast, 1914—1917 (Lon-
don: Chatto and Windus, 1981), pp. 77-78.

96. Bonar Law and Ormsby Gore reflecting in the House of Commons on
Law’s election statements, quoted in 7he Times, 21 February and 2 March 1923.

97. See The Times, 21 February 1923; and Ireland, Irag, p. 377.

98. The Times, 21 February 1923.

99. Law’s election manifesto promised: “The nation’s first need is, in every
walk of life, to get on with its own work, with the minimum of interference at

o



DODGE NOTES 8/22/03 10:36 AM Page 186 $

186 2. The Mandate System

home and of disturbance abroad.” Quoted in A. ]. . Taylor, English History, p.
196. British taxes per head of population had risen six fold from 1914 to 1922.
See Thornton, The Imperial Idea and its Enemies, p. 184.

100. See Ireland, frag, p. 377.

101. Cox’s advice was deemed so important that it was printed and circu-
lated to the whole of the cabinet. See I.R.Q. 30, Secret, copy no. 103, Reply to
Questionnaire by Sir P. Cox, printed for the cabinet, February 1923, CO 6851
7 FEB 23, cabinet committee on Irag, CO 730/s3.

102. See CO 730/53, CO 6851 7 FEB 23, cabinet committee on Iraq; Slu-
glett, Britain in Iraq, p. 80; and Ernest Main, lraq From Mandate to Indepen-
dence (London: George Allen and Unwin, 1935), p. 84.

103. The Times, 21 March 1923.

104. Secret, to the High Commissioner Sir Percy Cox, from the Secretary of
State for the Colonies, Duke of Devonshire, CO 19114 17 APR 23, Organic
Law, CO 730/47, p. 430.

105. General instructions as to the manner the High Commissioner for Iraq
discharges his duties, Iraq Confidential B, from Devonshire, the Secretary of
State for Colonies, to Sir Henry Dobbs, the High Commissioner for Iraq,
Downing Street, 20 September 1923, Sudan Collection, University of Durham
Library, Box 472/13/141, pp. 1-14.

106. For example, “The aim of our policy in Iraq is, after all, to leave the Iraq
Government strong enough to hold its own and friendly to us and it would be
an absurd anti-climax if we simultaneously weakened and antagonised that
Government by insisting on its always tamely accepting our views.” “The first
necessity of this situation was to convince the politically minded part of the Iraq
people of the disinterested attitude of Great Britain and to disabuse them of the
suspicion that she was aiming at the perpetual domination of Iraq. A suspicion
which persisted in spite of the expressed reluctance of the newly elected Con-
servative Government of Great Britain to accept the Mandate for the country.”
From Sir Henry Dobbs, the Residency, Baghdad, 10 January 1924, to Devon-
shire, the Secretary of State for the Colonies, CO 730/57, Iraq 1924, vol. 1, Dis-
patches (January—February), pp. 282-83 and 276—77. Also see CO 8563 23 FEB
25, CO 730/73, Iraq 1925, Despatches (21 February—18 March).

107. See Secret from H. Dobbs, High Commissioner to the Duke of
Devonshire, Secretary of State for the Colonies, 22 November 1923, CO 60034
10 DEC 23, cabinet crisis, CO 730/43, Iraq 1923, Dispatches (October—
November).

108. From Sir Henry Dobbs, the Residency, Baghdad, to the Duke of
Devonshire, Secretary of State for the Colonies, 10 January 1924, CO 730/57,
Iraq 1924, vol. 1, Dispatches (Janu—February), p. 282.

o



DODGE NOTES 8/22/03 10:36 AM Page 187 $

2. The Mandate System 187

109. See, for example, private letter from Dobbs to Shuckburgh, 7 Febru-
ary 1924, CO 8246 20 FEB 24, Relations between the High Commissioner and
the Colonial Office on economic questions, CO 730/71, Iraq 1924, vol. 15,
Individuals, p. 165.

110. See Minutes, no. c.f. 15656, Appointment of an additional Assistant
Secretary to the High Commissioner, CO 730/107/67, Iraq 1926, and Minutes,
C. 1845 29 SEP 1926, Meeting of the PMC, Nov. 1926, CO 730/95, Iraq 1926,
vol. 4, Dispatches (August—September).

11, British Gazetted Officers in Iraq in 1923 numbered 181, by 1926 they
numbered 148. British non-Gazetted Officers numbered 361 in 1923 but only
53 in 1926. Indian Officials numbered 1,270 in 1923 but only 250 in 1926. See
Ireland, Irag, p. 367. According to Dobbs, by December 1926 there were
only 104 British officers holding senior appointments in Iraq and only 12
officers responsible for regional administration, compared to 473 and 91 in
1920. See Sir Henry Dobbs, oral statement on Iraq by the accredited repre-
sentative, League of Nations Permanent Mandate Commission, tenth ses-
sion, Provisional Minutes of the Seventh Meeting held on Monday, 8
November 1926, CO 730/96, Iraq 1926, vol. 5, Despatches (October—
December), p. 714.

112. See Ireland, Jraq, p. 367.

113. To Shuckburgh from Young, Baghdad, 8 December 1921, CO 63592 24
DEC 21, Affairs of Iraq, CO 730/18, p. 595; and to Shuckburgh from Young,
London, 20 February 1922, CO 6360 9 FEB 22, High Commission Staff, CO
730/19, vol. 1, Iraq 1922, p. 641.

114. Although his resignation was explained on health grounds, Slater’s
“attitude,” taking the side of the Iraqi Government against both Dobbs and the
Colonial Office in London was a strong contributing factor to his dismissal.
See CO 55465 26 NOV 24, CO 730/71, Iraq 1924, vol. 15, Individuals, p. 302.

115. To Henry Dobbs from J. E. Shuckburgh, Private, NC/62556/23, Down-
ing Street, 4 January 1924, CO 62556 21 DEC 23, Financial adviser to the Iraq
Government, CO 730/44, Dispatches, December 1923, p. 322.

116. To Sir Henry Dobbs from S. H. Vernon, Baghdad, 21 September 1924,
CO 59869 23 DEC 24, S.H. Slater, the late Financial Secretary to the Iraq Gov-
ernment, CO 730/71, Iraq 1924, vol. 15, Individuals, pp. 339—40.

117. Dobbs, quoted by Shuckburgh, to Dobbs from J. E. Shuckburgh, Pri-
vate, NC/62556/23, Downing Street, 4 January 1924, CO 62556 21 DEC 23,
Financial adviser to the Iraq Government, CO 730 /44, Dispatches, December
1923, p. 312.

118. Personal note prepared by Sir Hugh Trenchard in regard to his views
on the situation that has arisen in Iraq, in answer to a request by Sir Samuel

o



DODGE NOTES 8/22/03 10:36 AM Page 188 $

188 2. The Mandate System

Wilson, no. go1o4, part 1, Defence Forces Reorganisation, Irag, CO
730/114/4, p. 39.

119. It was viewed with suspicion at the Colonial Office which complained
that Henry Dobbs, as acting High Commissioner, had not kept it informed in
enough detail about the issues surrounding the legislation. See Young’s minute
dated 6 April 1923, Administrative Inspector Regulations, CO 13465 16 MAR
23, CO 730/38, 1923, p. 298. Cox wrote to the Council expressing his concern
“that the very important change in practice which was proposed should be put
into effect in such manner as not to deprive the High Commissioner of the
opportunity of watching the development of the administration and its bear-
ing on the interests of H.M.G., with special regard to the employment of
Imperial forces.” BHCE, File no. 19/1, vol. V (5), Internal Intelligence Reports,
Intelligence Report no. 4, Baghdad, 14 Feb. 1923, p. 2.

120. See the Administrative Inspectorate Regulations, CO 13465 16 MAR
23, CO 730/38, 1923, p. 301. Both Cox and then Dobbs recognized that this
effect was inherent in the legislation but by this time could not insist that this
part of the legislation be dropped. See BHCE, File no. 19/1, vol. 5, Internal
Intelligence Reports, Intelligence Report no. 4. Baghdad, 14 February 1923.

121. Confidential letter from P. Cox to Shuckburgh, 27 April 1923, CO 23128
9 MAY 23, Instructions for the High Commissioner, Irag, CO 730/ss, p. 48.

122. Confidential letter from P. Cox to Shuckburgh.

123. See Shuckburgh’s Minute, CO 8563 23 FEB 25, CO 730/73, Iraq 1925,
Dispatches (21 February—18 March).

124. For the growing power of the Permanent Mandate Commission see
Northedge, The League of Nations, pp. 198—201.

125. See CO 730/169/7, 1931, no. 88379/1, part 1, Conditions Governing Ter-
mination of Mandatory Control, League of Nations, C.2M. 1210 (1), Geneva,
26 June 1931, Permanent Mandates Commission, Twentieth Session, p. 2.

126. For a summary and the conclusions of the Commissions report, see
CO 730/119/10, part I, 1927 Iraq, no. 40299, Admission of Iraq to League of
Nations and Revision of the Anglo-Iraq treaty, pp. 166—70.

127. CO 730/119/10, part 1, 1927 Irag, no. 40299, Admission of Iraq to
League of Nations and Revision of the Anglo-Iraq treaty, pp. 167-68.

128. See Peter J. Beck, “ ‘A Tedious and Perilous Controversy’: Britain and
the Settlement of the Mosul Dispute, 1918-1926,” Middle East Studies 17 (April
1981): 265.

129. CO 730/119/10, part 1, 1927 Iraq, no. 40299, Admission of Iraq to
League of Nations and Revision of the Anglo-Iraq treaty, p. 169.

130. See Sluglett, Britain in Iraq, p. 125.

131. See DO no. SO 448, from Sir Henry Dobbs, the Residency, Baghdad,

o



DODGE NOTES 8/22/03 10:36 AM Page 189 $

2. The Mandate System 189

24 February 1927, to Leopold Amery, the Secretary of State for the Colonies,
CO 730/119/10, part I, 1927, p. 180. Also see Sluglett, Britain in Irag, p. 130.

132. DO no. SO 448, from Sir Henry Dobbs, the Residency, Baghdad, 24
February 1927, to Leopold Amery, the Secretary of State for the Colonies, CO
730/119/10, part 1, 1927, pp. 187-88.

133. J. Hall, 26 June 1927, CO 730/119/10, part 1, 1927 Irag, no. 40299,
Admission of Iraq to League of Nations and Revision of the Anglo-Iraq treaty,
Minutes 1-35, p. 16.

134. See Sluglett, Britain in Iraq, pp. 156—67.

135. DO no. SO 1334, Secret and Personal, from Sir Henry Dobbs, The Res-
idency, Baghdad, 14 June 1927, to Leopold Amery, Secretary for State for the
Colonies, CO 730/114/4, 1927 Iraq, no. 40104, part 1. Although he said this
after a state dinner when he was drunk, it was one of a number of such state-
ments Nuri made during 1927. See DO/2¢/9, from E. L. Ellington, Head-
quarters Iraq Levies, Mosul, 15 June 1927 to Trenchard, CO 730/120/1, part 2,
no. 40299, Admission of Iraq to League of Nations and Revision of Anglo-Iraq
treaty, p. 3.

136. See DO no. RO 213, Immediate and Secret, from Bourdillion, the Res-
idency, Baghdad, to King Faisal, 22 July 1927, CO 730/120/1, part 2, no.
40299, Admission of Iraq to League of Nations and Revision of Anglo-Iraq
treaty.

137. “If we go in 1928, the State will fall to pieces.” Leo Amery describing
the Iraqi state after a month’s visit in 1925. CO 730/82, CO 22162 15 MAY 25,
The Situation in Iraq, Memorandum by the Secretary of State for the Colonies
dealing with his visit to Iraq, draft report, p. 17.

138. See Sluglett, Britain in Iraq, p. 156.

139. Document no. 402994, Revision of the Anglo-Iraq treaty, Middle East
Dept., Colonial Office, September 28, CO 730/120/2, p. 3.

140. Memorandum by the Secretary of State for the Colonies, dealing with
his visit to Irag, CO 22162 15 MAY 25, CO 730/82, Iraq 1925, vol. 11, Colonial
Office (January—May), p. 18.

141. Memorandum by the Chancellor of the Dutchy of Lancaster, 17 June
1927, Paper C.P. 182 (27), SECRET O.P. 182 (27) cabinet, Entry of Iraq into
the League of Nations, CO 730/119/10, part 1, 1927 Iraq, pp. 3—4-

142. See Thornton, The Imperial Idea and its Enemies, pp. 298—99. Also A.
J. P Taylor, English History, 1914—1945, pp. 51, 264—71.

143. See Sluglett, Britain in Iraq, p. 168.

144. Secret B, from Gilbert Clayton, the High Commission, the Residency,
Baghdad, to Lord Passfield, the Secretary of State for the Colonies, 22 July
1929, CO 730/148/8, 1929 Iraq, part 1, pp. 145—59.

o



DODGE NOTES 8/22/03 10:36 AM Page 190 $

190 2. The Mandate System

145. Draft Memorandum for the cabinet, Future Policy in Irag, CO
730/148/8, 1929 Iraq, part 1, pp. 96-97.

146. See Wm. Roger Louis, 1 the Name of God Go! Leo Amery and the British
Empire in the Age of Churchill New York: W. W. Norton and Company, 1992).

147. Sir Henry Dobbs, in retirement, predicting the future of Iraq after the
1929 declaration in a letter to Shuckburgh at the Colonial Office, 28 Decem-
ber 1929, CO 730/150/12, 1929 Iraq, pp. 4— s.

148. See Taylor, English History, 1914—1945, p. 272.

149. Paul Kennedy, The Realities Behind Diplomacy, p. 243; and Taylor, Eng-
lish History, 1914—1945, pp. 272—98.

150. Kennedy, The Realities Behind Diplomacy, p. 244.

151. Article 22 quoted by Henry Dobbs; CO 730/119/10, part 1, 1927 Iraq,
no. 40299, Admission of Iraq to League of Nations and Revision of the Anglo-
Iraq treaty, pp. 172—73. The terms for ending a Mandate were further codified
by the PMC in January 1931, see CO 730/166/8, League of Nations, Permanent
Mandates Commission, Minutes of the Twentieth Session, Annex 3. Condi-
tions to be fulfilled before the Mandate Regime can be brought to an end in
respect of a country, pp. 195—210. Also see Wilbur Laurent Williams, 7he Stare
Of Iraq: A Mandate Attains Independence, Foreign Policy Reports, Foreign Policy
Association, vol. 8, no. 16 (12 October 1932), p. 186.

152. CO 730/166/8, League of Nations, Permanent Mandates Commission,
Minutes of the Twentieth Session, Annex 3. Conditions to be fulfilled before
the Mandate Regime can be brought to an end in respect of a country, p. 196.

153. DO no. SO 448, Secret Draft, from Sir Henry Dobbs, Baghdad, to the
Secretary of State for the Colonies, London, 24 February 1927, CO 730/119/10,
part 1, 1927 Iraq, no. 40299, Admission of Iraq to the League of Nations and
Revision of the Anglo-Iraq treaty, 1927, p. 173.

154. Dobbs compares Iraq “to the Papal States between 1849 and 1870, with
a French garrison maintained in Rome at the request of the sovereign Pope and
somewhat similar to that of Haiti and Cuba, which are members of the
League.” DO no. SO 448, Secret Draft, from Sir Henry Dobbs, p. 173.

155. Dobbs, DO no. SO 448, Secret Draft, pp. 174-75.

156. Colonial Office, Special Report by His Majestys Government in the
United Kingdom of Great Britain and Northern Ireland to the Council of the
League of Nations on the Progress of Iraq During the Period 1920—1931 (London:
His Majesty’s Stationery Office, 1931), pp. 10-1I.

157. Sir Francis Humphrys’s opening statement to the sixteenth meeting of
the twentieth session of the Permanent Mandates Commission, Provisional
Minutes, Iraq: Examination of the Special Report for the period 1920-1931,
CO 730/166/7, Iraq 1931, no. 88149, part 1, p. 38.

o



DODGE NOTES 8/22/03 10:36 AM Page 191 $

3. British Visions of Ottoman Iraq 191

158. See Ireland, lraq: A Study in Political Development, p. 148 and Sluglett,
Britain in Iraq, p. 211.

3. Corruption, Fragmentation, and Despotism:
British Visions of Ottoman Iraq

1. See for examples of this A. T. Wilson, Loyalties, Mesopotamia, vol. 1,
1914—1917: A Personal and Historical Record (London: Oxford University Press,
1930), p. 21; and Sir Ronald Evelyn Wingate, “Mesopotamia and South-
Eastern Arabia during and just after the War,”a talk given to the Middle East
Center, Oxford, 2 March 1965. Text in the Durham University Sudan Collec-
tion, Box 132/9/1-34, Sir Ronald Evelyn Wingate (1889-1978).

2. See Stephen Hemsley Longrigg, Iraq 1900 to 1950: A Political, Social and
Economic History (Oxford: Issued under the auspices of the Royal Institute of
International Affairs by Oxford University Press, 1953), p. 85. Also see, Public
Records Office (PRO), Colonial Office (CO) 696/1, Iraq Administration
Reports, 1917-1918, p. 11.

3. PRO, CO 730/121/1, no. 40311, Report on Iraq by Ahmed Fahmi,
Accountant-General, Baghdad.

4. See Nick Hostettler, “The Asiatic Mode of Production.” Unpublished
paper, Department of Political Studies, School of Oriental and African Stud-
ies, April 1993, p. 3.

s. The debacles at Kut and Gallipoli saw the supposedly inferior
Ottoman troops inflict stunning defeats on allied forces. The Gallipoli cam-
paign in the Turkish Dardanelles, started as an ill-fated attempt to break the
stalemate on the Western front by marching on Constantinople. After a
259-day siege, Commonwealth and British troops retreated with each side
suffering a quarter of a million casualties in bloody trench warfare. At Kut
al-Amara, a small village on the Tigris, British troops suffered a grueling
146-day siege, only surrendering to Ottoman forces when their rations had
run out. See David Fromkin, A Peace to End All Peace: Creating the Modern
Middle East, 1914-1922 (Harmondsworth: Penguin Books, 1991), pp. 128-66,
200-3.

6. See Bruce Westrate, The Arab Bureau: British Policy in the Middle East,
1916—1920 (State College, Penn.: Pennsylvania State University Press, 1992), pp.
11, 58, 140.

7. See Graham Dawson, “The Blond Bedouin: Lawrence of Arabia, Impe-
rial Adventure and the Imagining of English-British Masculinity,” in Manful
Assertions, Masculinities in Britain since 1800, ed. Michael Roper and John Tosh
(London: Routledge, 1991), p. 123.

o



DODGE NOTES 8/22/03 10:36 AM Page 192 $

192 3. British Visions of Ottoman Iraq

8. Bryan S. Turner, Marx and the End of Orientalism (London: George Allen
and Unwin, 1978), p. 166.

9. See Haim Gerber, The Social Origins of the Modern Middle East (Boulder:
Lynne Rienner Publishers, 1987), p. 4.

10. For the role of such a construct in colonial India see Bernard S. Cohn,
“Representing Authority in Victorian India,” in 7he Invention of Tradition, ed.
Eric Hobsbawn and Terence Ranger (Cambridge: Canto, Cambridge Univer-
sity Press, 1993), pp. 166-167.

11. Public Records Office (PRO), Colonial Office (CO) 696/1, vol. 1, Reports
of Administration for 1918 of Divisions and Districts of the Occupied Territories
in Mesopotamia. Iraq Administration Reports, 1917-1918. Basra division. Admin-
istrative Reports for Basra Division for the year 1918, p. 240. This theme was more
explicitly developed in Mosul in 1919, see CO696/2, Iraq Administration reports,
1919, Mosul Division Report by Lieutenant-Colonel L. S. Nalder, p. 13.

12 Longrigg, Four Centuries of Modern Iraq (Oxford: Oxford University
Press, 1925), and fraq, 1900 to 1950.

13. For details of S. H. Longrigg’s career see Indian National Archive Bagh-
dad High Commission Files (BHCF) File no. 6/3/104 I, Ministry of Finance,
Major S. H. Longrigg.

14. Longrigg, Four Centuries of Modern Iraq, p. 321. We find a very similar
attitude in A. T. Wilson’s book, see ‘Prologue’ in Loyalties Mesopotamia, vol. 1.

15. Longrigg, Four Centuries of Modern Iraq.

16. For examples of the book’s influence on policy see BHCF File no.
6/34/22, DO/9894, from Secretariat of the High Commissioner to Longrigg,
19 August 1926, pp. 74—s5. Also Gertrude Bell had a copy of Four Centuries of
Modern Iraq in her small library when she died. See BHCEF File no. 35/143-1,
The Estate of the late Miss G.L. Bell, CBE, p. 201.

17. See Asli Cirakman, “The Prejudice of Montesquieu: Intellectual Roots
of Modern Eurocentrism,” paper presented at the Middle East Studies Associ-
ation, 32nd Annual Meeting, Chicago, Illinois, 3-6 December, 1998 p. 20.

18. See Asli Cirakman, p. 20; and Albertine Jwaideh, “Midhat Pasha and the
Land System of Lower Iraq,” St Antonys Papers 16 (Oxford, 1963), p. 112.

19. Eugene L. Rogan, Frontiers of the State in the Late Ottoman Empire:
Transjordan, 18s0—1921 (Cambridge: Cambridge University Press, 1999),
p- 13.

20. See, for example, Selim Deringil, The Well Protected Domains: Ideology
and Legitimation in the Ottoman Empire, 1876-1909 (London: 1.B. Tauris,
1998).

21. Lady Anne Blout, Bedouin Tribes of the Euphrates, vol. 1 (London: Frank
Cass, 1968) (first published in 1870), p. 109.

o



DODGE NOTES 8/22/03 10:36 AM Page 193 $

3. British Visions of Ottoman Iraq 193

22. Longrigg, Iraq, p. 35.

23. Longrigg, Iraq, p. 36.

24. Minute signed by Young, CO 13377, 20 March 1924; The murder of
Taufiq el Kh'alidi, CO 730/71, vol. 15, Individuals, p. 139.

25. See the Sudan Archive, University of Durham, Box 472/13/127, letter
from Sir Henry Dobbs, High Commissioner, to Leopold Amery, Secretary of
State for the Colonies, 4 December 1928, p. 4.

26. Glubb argued that Hameed Beg, the ¢4’ immagam of Ana, “was con-
vinced that a European suit and a smattering of French placed him in a differ-
ent world from the good people of Ana,” John Glubb, Arabian Adventures. Ten
Years of Joyful Service (London: Cassell, 1978), p. 73.

27. See Gokhan Cetinsaya, “Ottoman Administration of Iraq, 1890-1908,”
(Ph.D. diss., University of Manchester, 1994), pp. 43—57; and Sluglett, Britain
in Irag, p. 235.

28. Cetinsaya, “Ottoman Administration of Iraq,” pp. 54—s5. This role was
not exclusive to the naqib of Baghdad. A similar position involving state soci-
ety mediation and even Persian Gulf diplomacy was taken by the nagib of
Basra in the 1880s and 1890s.

29. See Jwaideh, “Midhat Pasha and the Land System of Lower Irag,” p. 112.

30. Namik Pasha was removed from office in Baghdad in Oct. 1902. See
Cetinsaya, “Ottoman Administration of Iraq,” pp. 133-138.

31. Gertrude Bell, “The Basis of Government in Turkish Arabia,” Arab Bul-
letin 24 (5 October 1916), p. 320.

32. Sir Edgar Bonham Carter, the man who wrote the judicial code for the
nascent Iraqi state, in Gertrude Bell, Mesoporamia: Review of Civil Administra-
tion, E13898, FO 371/5081, 1920, p. 96.

33. See C. A. Hooper, Note on the extent to which Ottoman Law is in force
in Iraq, 40641, CO 730/125/16, 28 December 1927, p. 4.

34. A. T. Wilson, Loyalties, Mesopotamia, vol. 1, p. 68.

35. CO 730/35, CO 15296, 31 March 1922, the Organic Law, p. 339.

36. Minute from Bullard to Shuckburgh, on the Organic Law, CO 15296,
CO 730/35, p. 400.

37. See Longrigg Irag, pp. 166, 201.

38. Preliminary Note II, On Settlement of Rights in pump areas, BHCF
File no. 6/34/65, opened January 1931. Subject: Report by Sir Ernest Dowson—
on land settlement in Iraq and allied subjects—p. 6. For other examples see
Gertrude Bell’s letters, Newcastle Library, 9 November 1921, Trip to Kurdistan,
Administration Report of Diwaniyah district, CO 696/1, Iraq Administration
reports 19171918, vol. 1, Reports of Administration for 1918 of Divisions and
Districts of the Occupied Territories in Mesopotamia, p. 197.

o



DODGE NOTES 8/22/03 10:36 AM Page 194 $

194 3. British Visions of Ottoman Iraq

39. See The Times, 22 July 19277, Imperial and Foreign News, “Irrigation in
Iraq, Progress in recent years,” by ‘our own correspondent in Baghdad,” and
The Dujail Plain, Administrative Report, Samarra District, 1917, CO 696/1,
Iraq Administration Reports 19171918, p. 9.

40. See Gertrude Bell, Mesopotamia: Review of Civil Administration, 1920,
E13898, FO 371/5081, p. 22.

41. Lt. Col. E.B. Howell, Revenue Secretary to the Civil Commissioner,
“Land revenue demand: Turkish theory and practice,” Administration Report
on the working of the Revenue Dept. for the year 1919, CO 696/2, Iraq
Administration Reports, 1919.

42. Sir Ernest Dowson (Formerly Surveyor-General of Egypt, and later
successively Under-Secretary of State for Finance, then Financial Adviser to
the Egyptian Government), Government of el Iraq: An Inquiry into Land
Tenure and Related Questions with Proposals for the Initiation of Reform
(Letchworth, England: printed for the Iraqi Government by the Garden City
Press, 1931); BHCEF File no. 6/34/65. Subject: Report by Sir Ernest M. Dow-
son—on land settlement in Iraq and allied subjects—p. 20. Also see Thomas
Lyell, The Ins and Outs of Mesopotamia (Cambridge: Allborough Publishing,
1991), p. 164.

43. S. H. Longrigg, Inspector-General Revenue and Acting Director,
Annual Report on the Operations of the Revenue Dept. for the Financial Year
1927-1928, CO 696/6, Iraq Administration Reports, 1925-1928, p. 4; and A. T.
Wilson, Loyalties, Mesopotamia, vol. 1, p. 77.

44. Jwaideh, “Midhat Pasha and the Land System of Lower Iraq,” p. 106.

45. Jwaideh, “Midhat Pasha and the Land System of Lower Iraqg,” p. 108.

46. Note by the High Commissioner, Sir Henry Dobbs, 10 July 1926,
BHCEF File no. 6/34/22, heading Finance, sub-head Revenue. Subject: Mr S.H.
Longrigg’s note on Revenue Policy in Iraq, p. 2.

47. Longrigg, Four Centuries of Modern Irag, p. 306.

48. Note by the High Commissioner, Sir Henry Dobbs, 10 July 1926,
BHCEF File no. 6/34/22, heading Finance, sub-head Revenue. Subject: Mr S.
H. Longrigg’s note on Revenue Policy in Iraq, p. 3.

49. Dobbs, Note by the High Commissioner, p. 1s.

so. Dowson, Government of el Iraq.

s1. S. H. Longrigg, Ministry of Finance, 25 June 1926, Note on Land and
Revenue Policy, BHCF File no. 6/34/22, heading Finance, sub-head Revenue.
Subject: Mr S. H. Longrigg’s note on Revenue Policy in Iraq, p. 120.

s2. Longrigg, Iraq, p. 37.

53. See Glubb, The Changing Scenes of Life: An Autobiography (London:
Quartet Books, 1983), p. 75.

o



DODGE NOTES 8/22/03 10:36 AM Page 195 $

3. British Visions of Ottoman Iraq 195

4. Note by the High Commissioner on pump irrigation on the rivers of
Iraq and connected questions, CO 730/95, Iraq 1926, vol. 4, Despatches
(August—September), C. 16338, 23 August 1926, Pump Irrigation, p. 9.

ss. Glubb, The Changing Scenes of Life, p. 77.

56. Longrigg, Four Centuries of Modern Iraq, p. 307.

57. See Timothy Mitchell, Rule of Experts (Berkeley: University of Califor-
nia Press, 2002), p. 57.

58. See Sluglett, Britain in Irag, p. 231; and Jwaideh, “Midhat Pasha and the
Land System of Lower Iraq,” p. 119.

59. See Charles Issawi, ed., The Economic History of the Middle East,
1800—1914: A Book of Readings (Chicago: University of Chicago Press, 1975), p.
166; Jwaideh, “Midhat Pasha and the Land System of Lower Iraq,” p. 119; and
Cetinsaya, “Ottoman Administration of Irag,” p. 31.

60. See Assistant Political Officer Mylles, IOL, L/P&S/10/621, p. 75 P6705,
Notes on the Tribes and Shaikhs of Anah-Albu Kamal District, by Captain
C.C. Mylles, APO, 1920. Ireland and Longrigg both describe ‘primitive com-
munities’ still living untouched by civilised government and unable to visualise
any alternative to their lives. Ireland, /rag, p. 89; and Longrigg, Four Centuries
of Modern Irag, p. 289.

61. BHCE File no. 6/34/22, DO/8165, from R. S. M. Sturges, Secretariat to
the High Commissioner, to S. H. Longrigg, Revenue Secretary, Ministry of
Finance, 14 July 1926, p. 1. This perception also runs through pre-war travel
writing on the Ottoman Empire, see Lady Anne Blunt, Bedouin Tribes of the
Euphrates (London: Frank Cass, 1968), vol. 1.

62. Gertrude Bell, Mesopotamia: Review of Civil Administration, 9
November 1920, FO 371/5081, E13898, p. 94. Also see A. T. Wilson, Loyal-
ties, Mesopotamia, vol. 1, p. 77; and Lyell, The Ins and Outs of Mesopotamia,
p. 164.

63. Longrigg, Iraq, p. 25. For a similar attitude see also Administration
Report of Sug-esh-Shuyukh and district for the year 1916-17, by H.P.P. Dick-
son, Assistant Political Officer, 9 May 1917, IOL, File no. 1736, L/P&S/10/618,
p. 506.

64. BHCEF File no. 6/34/22, DO/8165, from R. S. M. Sturges [for Henry
Dobbs], Secretariat to the High Commissioner, to S. H. Longrigg, Revenue
Secretary, Ministry of Finance, 14 July 1926, p. 56.

6s. BHCEF File no. 6/34/22, DO/816s, p. s.

66. BHCEF File no. 6/34/22, DO/8165, pp. 3—4-

67. See Cetinsaya, “Ottoman Administration of Iraq, 1890-1908,”
p- 198.

68. See Jwaideh, “Midhat Pasha and the Land System of Lower Iraq,” pp.

o



DODGE NOTES 8/22/03 10:36 AM Page 196 $

196 3. British Visions of Ottoman Iraq

130-131; and Cetinsaya, “Ottoman Administration of Iraq, 1890-1908,” pp.
198—206.

69. See for example Martin J. Wiener, English Culture and the Decline of the
Industrial Spirit, 1850—1980 (Harmondsworth: Penguin, 1992); Gerard J. Deg-
root, Blighty: British Society in the Era of the Great War (London: Longman,
1996); and Mark Girouard, The Return of Camelot: Chivalry and the English
Gentleman (New Haven, Conn.: Yale University Press, 1989).

70. Alexis de Tocqueville, Democracy in America, vol. 2 (New York: Vantage
Books, 1990), pp. 221-22.

4. Rural and Urban: The Divided Social Imagination of Late Colonialism

1. Bernard S. Cohn, Colonialism and its Forms of Knowledge: The British in
India (Princeton, N.].: Princeton University Press, 1996), p. s.

2. Gertrude Bell, Preface to The Desert and the Sown (1907; reprint, Boston:
Beacon Press, 1985).

3. Public Records Office (PRO), Colonial Office (CO) 730/33, Letter,
GHQ British Forces in Iraq, 27 March 1922, from Haldane, Head of British
Forces, Iraq, to Winston Churchill.

4. Indian National Archive (INA), Baghdad High Commission Files
(BHCEF), File no. 19/1, vol. 4, Intelligence Report no. 22, Baghdad, 15 Novem-
ber 1922, paragraph 1097.

5. PRO, AIR 23/44s, 1/2106, part 8, Euphrates, Samawah to Fallujah, 1923,
p 10. D/s82 of 27 December 1923, to ‘T Branch Air Staff, from Special Service
Officer (SSO) Nasiriyah.

6. CO 730/21, CO 21941 9 MAY 22, Situation in Iraq, from Cox to Shuck-
burgh, Baghdad 28 April 1922, p. 389.

7. CO 730/21, Cox, Situation in Iraq, p. 389. CO 730/24, CO 43361, from
Cox, the Residency, Baghdad, 31 August 1922, p. 22.

8. CO 730/114/4, Secret and Personal, DO no. SO 1334, the Residency,
Baghdad, 14 June 1927, from Dobbs to Amery, appendix 1, note dated 2
August 1923. The theme of sexual depravity found wider purchase in a report
by the Adviser to the Ministry of Education who claimed that “fifteen hun-
dred years ago Ammianus Marcellinas stated that the Arabs of both sexes
were inordinately addicted to matrimonial pleasures’ and it is today, I
believe, the unanimous opinion of every European connected with educa-
tion in Iraq, that a very large part of the adult Moslem population has been
permanently dulled, mentally and morally, by premature and excessive
indulgence in various sexual vices which induce a general moral degradation.
The Christians are less open to reproach in this respect but the very precau-

o



DODGE NOTES 8/22/03 10:36 AM Page 197 $

4. Rural and Urban 197

tions which they take tend to produce a character lacking in strength and
virility. The only remedy lies in some application of the English Public
School and Boy Scout ideal.” The results of such activity were seen “in the
middle classes of the urban population of Iraq, where, after the age of
puberty, an inveterate dignity allows to few the indulgence of more vigorous
hobbies than tea drinking and gossip in public and in private certain unmen-
tionable indoor sports. It is not from this soil that we can expect to grow such
humble virtues as a sense of duty, self sacrifice and sober patriotism.” See CO
730/14, to the High Commissioner from the Adviser to the Ministry of Edu-
cation, “The Education Dept. in its Relations to the Mandate and the
League of Nations,” p. 103.

9. CO 730/120/1, part 2, Reference DO/2¢/9, Headquarters Iraq Levies,
Mosul, 15 June 1927, Very Secret, from E. L. Ellington to Trenchard.

10. CO 730/123/10, Secret, Note on the Political Situation to 27 September
1927, from C. J. Edmonds, p. 129.

11. BHCE, File no. 5/1/1, vol. 2, Correspondence with the Ministry of Edu-
cation, 27 December 1929, Note on the Present State of Education in Iraq,
C/165, from the Inspector General of Education, p. 44.

12. CO 730/22, Iraq Intelligence Report no. 10, dated 15 May 1922, para-
graph 408, p. 148, by Major Yetts, Adviser to Mutasarrif of Nasiriyah.

13. CO 696/3, Iraq Administration Reports 1920-1921, Administrative
Report of Kirkuk Division, 1 January 1920 to 31 December 1920, p. 7.

14. CO 730/59, Iraq 1924, Despatches (May), CO 27354 9 JUNE 1924,
Intelligence Report, the Residency Baghdad, 29 May 1924, Intelligence Report
no. 11, Iraq Internal Affairs, p. 434.

15. Haj, The Making of Iraq, p. 146; and Owen, “Class and Class Politics in
Iraq Before 1958.”

16. Foreign Office (FO) 371/5227, E8267, Copy of Sir H. Dobbs’s memo on
the Proposals of Sir E. Bonham-Carter's Committee, 14 July 1920, p. 2.

17. Stephen Hemsley Longrigg, Four Centuries of Modern Irag (London:
Oxford University Press, 1925), p. 322.

18. See, for example, Colonial Office, Iraq: Report on Iraq Administration,
April 1922-March 1923 (London: His Majesty’s Stationery Office, 19240; Colo-
nial no. 4., p. 5; and CO 696/1, vol. 1, Reports of Administration for 1918 of
Divisions and Districts of the Occupied Territories in Mesopotamia, Shamiyah
Division Annual Administration Report, 1 January to 31 Dece 1918, p. 67; Lon-
grigg, Irag, 1900 ro 1950: A Political, Social, and Economic History (Oxford:
Oxford University Press, 1953), p. 10.

19. Gertrude Bell, August 1920, From Her Personal Papers,1914—1926, vol. 2,
ed. Elizabeth Burgoyne (London: Ernest Benn Limited, 1961), p. 157. Bell to

o



DODGE NOTES 8/22/03 10:36 AM Page 198 $

198 4. Rural and Urban

her father, 3 October 1920, the Letters of Gertrude Bell, Newcastle Library.
This points to the development of an Orientalist view of Islam as having its
roots in an analysis of Britain’s own normative march to modernity. The per-
ceived negative effect of the Shia Mujtahids on the development of a strong and
modern state is comparable to Rome’s resistance to the independence and
development of the modern British state.

20. Gertrude Bell letter to her mother, 14 March 1920, Bell’s Letters, New-
castle Library. Sudan Archives, Durham, Box 303/1/82, Mesopotamia Lecture
by Lieutenant-Colonel Sir Arnold Wilson, given after leaving Iraq, p. 5. AIR
23/382, 1/130, Intelligence Reports on Internal Politics, Baghdad, 1930-1932,
from Special Services Officer, Baghdad, to Air Staff Intelligence, Air Head-
quarters, Hinadi, I/Bd/39, 18 March 1931.

21. See CO 696/3, Iraq Administration Reports, 1920-1921, Administrative
Report of the Muntafiq Division for the year 1920, p. 19. See BHCF File no.
19/1, vol. 4, Intelligence Report no. 17, 1 September 1922, p. 4; and BHCEF File
no. 19/1, vol. 5, Intelligence Report no. 9, 1 May 1923; and CO 730/57, vol. 1,
CO 3273, 21 January 1924, Intelligence Report no. 1, p. 139. See BHCF File No.
7/44/2, Letter from the Adviser to the Ministry of Interior, Mr. Edmonds, to
the High Commissioner, 12 October 1931.

22. Bell, Letter to her father, 3 October 1920, Bell’s Letters, Newcastle
Library. But strategic reasons would have had a greater part to play in official
calculations on the inclusion or otherwise of Mosul; see Robert Olson, “The
Battle for Kurdistan: The Churchill-Cox Correspondence Regarding the Cre-
ation of the State of Iraq, 1921-1923,” The International Journal of Turkish Stud-
ies (1993); and Robert Olson, “The Second Time Around: British Policy
towards the Kurds (1921-1922),” Die Welt des Islams 27 (1987).

23. Longrigg, Iraq, 1900 to 1950, p. I0.

24. CO 696/1, vol. 1, Reports of Administration for 1918 of Divisions and
Districts of the Occupied Territories in Mesopotamia, Shamiyah Division
Annual Administration Report, 1 January to 31 December 1918, p. 65. Also see
AIR 23/382, 1/130, Intelligence Reports on Internal Politics, Baghdad,
1930-1932, p. 26a.

25. See, for example, Martin J. Wiener, English Culture and the Decline of
the Industrial Spirit, 1850~1980 (Harmondsworth: Penguin, 1992), p. 6.

26. See, for example, the discussion of Sir Thomas Munro’s early career in
India in Eric Stokes, The English Utilitarians and India (Oxford: Oxford Uni-
versity Press, 1959), pp. 12-13; and P J. Musgrave, “Social Power and Social
Change in the United Provinces, 1860-1920,” in Economy and Society: Essays in
Indian Economic and Social History, ed. K. N. Chaudhuri and Clive J. Dewey
(Delhi: Oxford University Press, 1979), p. 10.

o



DODGE NOTES 8/22/03 10:36 AM Page 199 $

4. Rural and Urban 199

27. See V. G. Kiernan, The Lords of Human Kind: European Attitudes ro the
Outside World in the Imperial Age (Harmondsworth: Penguin, 1972), p. ss.

28. See Lord Lugard, The Dual Mandate in British Tropical Afvica (London:
Frank Cass, 1965), p. 79.

29. See Tim Youngs, Travellers in Africa: British Travelouges, 1850—1900
(Manchester: Manchester University Press, 1994), p. 89.

30. Henry Dobbs to L.C.E.S. Amery, Secretary of State for the Colonies, 4
December 1928, Box 427/13/127, Durham University Library, Sudan Collec-
tion, p. 4.

31. CO 730/40, CO 33280 4 JULY 1923, Local forces in Iraq, Minutes, by
Meinertzhagen, 10 November 1923, p. 734.

32. CO 730/1, Iraq (Mesopotamia), vol. 1, Dispatch 9829, Mesopotamian
Intelligence Report no. 4, 31 December 1920, Proceedings of the Council of
Ministers.

33. Durham University Library, Sudan Archives, Box 303/1/67, P 8253/19,
Dispatch from the Civil Commissioner, Mesopotamia, to Secretary of State for
India, no. 344436/75/19, Office of the Civil Commissioner, Baghdad, 15
November 1919, p. 7.

34. Batatu, The Old Social Classes and the Revolutionary Movements of Iraq,
p. 35.

35. Batatu, The Old Social Classes and the Revolutionary Movements of Irag,
p- 13. Batatu details this movement of people without drawing the wider ana-
lytical conclusion that tribal allegiances, although changed by modernity, can
and do survive these transformative effects.

36. See Batatu, The Old Social Classes and the Revolutionary Movements of
Iraq; Haj, The Making of Irag, p. 146; and Owen, “Class and Class Politics in
Iraq Before 1958,” p. 158.

37. See, for example, CO 730/14, p. 189, Report by His Britannic Majesty’s
Government on the Administration of Iraq for the Period April 1923—Dec. 1924
(London: His Majesty’s Stationery Office, 1925), Colonial no. 13, section 28;
Report by His Britannic Majestys Government to the Council of the League of
Nations on the Administration of Iraq for the Year 1925, (London: His Majesty’s
Stationery Office, 1926), Colonial no. 21, p. 138; CO 730/1, Iraq vol. 1,
Despatch no. 9829; CO 730/40, CO 33280, 4 July 1923, letter from Dobbs to
Devonshire, 20 June 1923, p. 739; CO 730/57, CO 3271, letter from Dobbs to
Devonshire, 10 January 1924, to name but a few sources.

38. As described by an RAF Intelligence Officer in April 1924, quoted in
Sluglett, Britain in Iraq, p. 267.

39. J. B. Glubb, The Changing Scenes of Life: An Autobiography (London:
Quartet Books, 1983), p. 71.

o



DODGE NOTES 8/22/03 10:36 AM Page 200 $

200 4. Rural and Urban

40. Gertrude Bell, Mesopotamia: Review of Civil Administration, Novem-
ber 1920, Foreign Office (FO) 371/5081, E13898, p. 150. See also BHCE, File no.
19/1, VI Internal, Intelligence Report no. 4, Baghdad, 21 February 1924; and
Longrigg, Iraq, 1900 to 1950, p. 114.

41. India Office Library (IOL), L/P&S/18, B284, Note by Sir Percy Cox to
the Eastern Committee, The Future of Mesopotamia, E.C. 173, 22 April 1918,
p. 5. IOL, L/P&S/18, B3ry, enclosure no. 9, in a letter from A.T. Wilson on
the future of Iraq, dated 6 April 1919, by R.E. Wingate, Political Officer,
Najaf, p. 8.

42. Great Britain, Report on the Administration of Iraq, April 1923—December
1924, p. 214, quoted in Batatu, The Old Social Classes and the Revolutionary
Movements of Iraq, p. 93; and BHCE, File no. 7/20/19, Ministry of Interior, Per-
sonalities of Diwaniyah Division, “Muhammad al Haji Hassan,” p. 2.

43. BHCF File no. 4/691, Conscription Bill, no. SO/1715, from R. S. M
Sturges, Political Secretary to the High Commissioner, to the Ministry of
Defence, p. 2; and no. C/1670, from Cornwallis, Adviser to the Ministry of
Interior, to the High Commissioner, 1 July 1926, p. 27.

44. CO 730/5, CO 489631, Mesopotamian Intelligence Report, no. 20, 1
September 1921, p. 125.

45. See Bell’s Letters, Newcastle Library; to her father, 16 February 1922.

46. Summed up by the Special Services Officer, Baghdad, 1/Bd/39, 19 May
1931, PRO, AIR 23/282, p. 32a. See Glubb, Changing Scenes of Life, p. 81.

47. CO 730/5, CO 50265 10 OCT. 1921, Report of Divisional Adviser,
Dulaim, 15 August to 31 August, p. 245.

48. BHCE File no. 19/1, vol. 4, Intelligence Report no. 16, Baghdad, 15
August 1922.

49. BHCE, File no. 6/34/5s5, heading Finance, sub-head Revenue, DO/816,
from the Secretariat to the High Commissioner, to S. H. Longrigg, 14 July
1926, p. 57.

s0. Sir Ronald Evelyn Wingate, “Mesopotamia and South-Eastern Arabia
During and Just After the War,” a talk given to the Middle East Centre,
Oxford, 2 March 1965. Text in the Durham University Sudan Collection, Box
132/9/1-34, Sir Ronald Evelyn Wingate (1889-1978). He entered the Indian
Civil Service in 1912 and served in Mesopotamia from 1917 to 1919.

s1. Sudipta Kaviraj, “On the Construction of Colonial Power: Structure,
Discourse, and Hegemony,” in Contesting Colonial Hegemony, State and Soci-
ety in Africa and India, ed. Dagmar Engles and Shula Marxs (London: British
Academic Press, 1994), p. 43.

s2. Timothy Mitchell, Colonizing Egypt (Berkeley, Calif.: University of Cal-

ifornia Press, 1991), p. x.

o



DODGE NOTES 8/22/03 10:36 AM Page 201 $

4. Rural and Urban 201

53. Owen, “Class and Class Politics in Iraq Before 1958,” p. 158.

s4. A. T. Wilson, Loyalties, Mesopotamia, vol. 1, 1914—1917: A Personal and
Historical Record (London: Oxford University Press, 1930), p. 21.

ss. See Longrigg, Iraq 1900 to 1950, p. 85. Also see CO 696/1, Iraq Adminis-
tration Reports, 1917-1918, p. 1I.

56. Both Owen, “Class and Class Politics in Iraq Before 1958,” and Tarbush,
The Role of the Military in Politics, mention British attempts to carry out a cen-
sus but Ahmed Fahmi, the Accountant-General of Iraq in 1927, states “it is
quite impossible to give the exact census of the inhabitants who live within the
rice area, as no general census has as yet been carried out in the country.” CO
730 /12 /1, no. 40311, Report on Iraq by Ahmed Fahmi.

57. Longrigg states that “no civilised country” is without a cadastral survey:
BHCEF File no. 6/34/22. Subject: Mr S. H. Longrigg’s note on Revenue Policy
in Iraq, p. 16.

s8. CO 696/1, Iraq Administration Reports 1917-1918, Administrative
Report, Samarra District, 191, p. 10.

59. For example, Secret, Office of Special Services Officer (SSO), Basra, 23
January 1926, Visit to Amara, “I proceeded by River to Amara on 15 Jan., arriv-
ing on the 17th, visiting many of the Shaikhs on the way up to obtain correc-
tions for the tribal lists, which are now being copied out and will be forwarded
when completed’. AIR 23/101, 1/5/3, part 1, Intelligence Report, Lower Tigris,
from October 1924 to September 1926, p. 22.

60. See for examples of these lists BHCE, File no. 24/44, Gazette and Pub-
lications, Mesopotamian Tribal Lists.

61. Longrigg, Iraq, 1900 to 1950, p. 8; and A. T. Wilson, Loyalties,
Mesopotamia, vol. 2, 1917-1920: A Personal and Historical Record (London:
Oxford University Press, 1931), p. 78.

62. P 8253/19, Dispatch from the Civil Commissioner, Mesopotamia, to the
Secretary of State for India, 15 November 1919, Box 3030/1/67, Durham Uni-
versity Library. CO 730/95, Iraq 1926, vol. 4, Despatches August to September,
Secret, from Dobbs to Amery, September 1926.

63. IOL, L/P&S/10/619, p. 304, Land Revenue Report on Kirkuk, Bagh-
dad, 12 March 1919, sub-heading the British Administrative System.

64. See, for example, CO 696/1, Iraqi Administration Reports, 1917-1918,
p. 10.

6s. Longrigg, Irag, 1900 to 1950, p. 23.

66. Wilson, Loyalties, Mesopotamia, vol. 2, p. 71.

67. For a wonderful example of this see John Glubb, Arzbian Adventures:
Ten Years of Joyful Service (London: Cassell, 1978), p. 97.

68. Air 23/447, 1/2106, part 10, Euphrates-Samawah to Fallujah, 1924, Con-

o



DODGE NOTES 8/22/03 10:36 AM Page 202 $

202 4. Rural and Urban

siderations of the Abdul Wahid Land Case, by the Special Services Officer
Hillah [Glubb], 19 July 1924, pp. 76-77.

69. IOL, L/P&S /1/621, P6705, Notes on the Tribes and Shaikhs of Anah-
Albu Kamal District, by Captain C.C. Mylles, Assistant Political Officer
(APO), 1920, p. 7. See also Administrative Report by Major C.E MacPherson,
Political Officer, Hillah District, 1917, CO 696/1, Iraq Administration Reports,
19171918, p. 106. Also see Glubb, Arabian Adventures, p. 6.

70. See, for example, CO 696/1, Iraq Administration Reports, 1917-1918, p.
119, Hillah Division, Review of District Administration Reports, 1 January to
31 Dece 1918.

71. D. G. Hogarth, Arab Bulletin: Bulletin of the Arab Bureau in Cairo,
1916—1919, with introduction by Dr Robin Bidwell (Archive Editions, 1986),
no. 32, 26 November 1916, vol. 1, p. 489.

72. Dispatch no. 10/223, the Office of the High Commissioner, Baghdad, 1
July 1920. Further correspondence on the future of Baghdad, note by Mr. H.
R. C. Dobbs, CS.I, C.IE, LC.S, Proposals for a Constitution on
Mesopotamia, The British Library.

73. Gertrude Bell, Mesopotamia: Review of Civil Administration, Novem-
ber 1920, Foreign Office (FO) 371/5081, E13898, pp. 150, 197.

74. IOL, L/P&S/10/761, P. 2581, Memo no. 7442, dated 5§ December 1920,
from the Political Officer, Nasiriyah Division.

75. PRO, CO 696/4, Iraq Administration Reports, 1921-1922, Report by
His Majesty’s High Commissioner on the Finances, Administration and Con-
dition of the Iraq for the period from October 1, 1920 to 31 March 1922,
Administrative report on the Muntafiq Division for the year 1921, written by
A. H. Ditchburn, Divisional Adviser, Muntafiq Division, Nasiriyah, p. 4.

76. PRO AIR 23/18, part 1, from December 1924 to June 1925, Memorandum
on the Relations between Hamud as Suwait and Lizzam aba Dhrahi of the
Dhafir, signed by Glubb and date stamped by Air Staff Intelligence 20 April 1925.

77. See Sluglett, Britain in Iraq, p. 240. For further examples see BHCE, File
no. 6/34/22, heading Finance. Subject: Mr. S. H. Longrigg’s note on Revenue
Policy in Iraq. Note by the High Commissioner, 10 July 1926, pp. 43—44.

78. See, for example, Bell’s letter to Sir Valentine Chirol, 29 January 1918,
Box 303/4/189, Durham University, Sudan Archive.

79. For a more detailed account of his continual rebellion see Sluglett,
Britain in Iraq.

80. PRO CO 730/163/6, 1931, Iraq no. 88069, part 1I, Shaikh Mahmud,
Report by the Air Officer Commanding Iraq on the operations in Southern
Kurdistan against Shaikh Mahmud from October 1930-May 1931, Note by
Captain V. Holt on Shaikh Mahmud, pp. 44-77.

o



DODGE NOTES 8/22/03 10:36 AM Page 203 $

5. Using the Shaikhs 203

s. Using the Shaikhs: The Rational Imposition of a Romantic Figure

1. See Hanna Batatu, The Old Social Classes and the Revolutionary Move-
ments of Iraq: A Study of Iraq's Old Landed and Commercial Classes and of its
Communists, Ba athists, and Free Officers (Princeton, N.J.: Princeton University
Press, 1989), pp. 77, 99, 110.

2. Indian National Archive (INA), Baghdad High Commission Files
(BHCEF), File no. 6/34/22, Finance, sub-head revenue. Subject: Mr S. H. Lon-
grigg’s note on Revenue Policy in Iraq, Note by the High Commissioner, 10
July 1926, p. 33.

3. BHCE, File no. 19/1, vol. 6, Intelligence Report no. 23, 1 December 1923,
p- 6.

4. BHCE, File no. 19/1, vol. 6, Intelligence Report no. 23, 1 December 1923,
p- 6.

5. See Sudipta Kaviraj, “On the Construction of Colonial Power: Structure,
Discourse, Hegemony,” in Contesting Colonial Hegemony: State and Society in
Africa and India, ed. Dagmar Engles and Shula Marxs (London: British Acad-
emic Press, 1994), pp. 21-32.

6. BHCE File no. 19/1, vol. 5, Intelligence Report no. 12, 7 June 1923, p.1.

7. Public Records Office (PRO), Foreign Office (FO) 371/5072, p. 75.

8. BHCE, File no. 19/1, vol. 5, Intelligence Report no. 11, Baghdad 1 June
1923, p. 4. Also see PRO, Air Ministry Files (AIR) 23/546, dated 4 June 1923,
Operations in Basrah, Amarah and Nasiriyah, part 2.

9. See India Office Library (IOL), L/P&S/18 B. 342, Mesopotamian Con-
stitution, Memorandum by Mr. H. R. C. Dobbs, C.S.1., Foreign Secretary to
the Government of India, on the proposals of the Bonham-Carter Committee,
26 May 1920, p. 3. Here Dobbs is intimating that these residue of tribes are an
unimportant minority, not representative of the wider social order.

10. BHCE File no. 7/22/151, heading Ministry of Interior, sub-head Dulaim
Liwa. Subject: Shaikh Ali al Sulaiman, Chief of the Dulaim tribes, DO no.
203, from: L. M. Yetts, Office of the Divisional Adviser to Cornwallis, 30 Jan-
uary 1922, pp. 1I—I12.

11. From L. M. Yetts, Office of the Divisional Adviser, to Cornwallis, 30 Jan-
uary 1922, pp. 11-12.

12. BHCE File no. 7/22/151, heading Ministry of Interior, sub-head Dulaim
Liwa. Subject: Shaikh Ali al Sulaiman, Chief of the Dulaim tribes, extract from
Revenue Report of the Administrative Inspector Dulaim Division for the
period 27 August to 13th November 1924, pp. 89—90.

13. BHCE File no. 7/22/151, heading Ministry of Interior, sub-head Dulaim
Liwa. Subject: Shaikh Ali al Sulaiman, Chief of the Dulaim tribes, no. C/2779,

o



DODGE NOTES 8/22/03 10:36 AM Page 204 $

204 5. Using the Shaikbs

to Secretary to the High Commissioner, from Adviser to Interior, Cornwallis,
9 December 1924, p. 92.

14. BHCE File no. 7/22/151, heading Ministry of Interior, sub-head Dulaim
Liwa. Subject: Shaikh Ali al Sulaiman, Chief of the Dulaim tribes, from H.
Dobbs to Cornwallis, Adviser, Interior, 17 October 1925, pp. 103-s.

15. See BHCE File no. 19/1, vol. s, Intelligence Report no. 9, 1 May 1923, p.

16. BHCE, File no. 7/22/151, heading Ministry of Interior, sub-head Dulaim
Liwa. Subject: Shaikh Ali al Sulaiman, Chief of the Dulaim tribes, DO no.
C/3079, from Cornwallis, to Dobbs, 21 October 1925, pp. 108-109.

17. Sir Percy Cox, quoted in Peter Sluglett, Britain in Iraq, 1914—1932 (Lon-
don: Ithaca Press, published for the Middle East Centre, St Antony’s College,
Oxford University, 1976), p. 42.

18. The Bonham-Carter Committee which drew up proposals for the con-
stitution of Iraq also included E. B. Howell, Revenue Secretary; H. E M. Tyler,
Political Officer Hillah; E. C. C. Balfour, Military Governor and Political Offi-
cer for Baghdad; and R. W. Bullard, Deputy Revenue Secretary. See British
Library, S.T. 48/12 (1), no. S/138, Office of the Civil Commissioner, Baghdad,
30 April 1920, IOL, L/P&S/18, B.342, Mesopotamian Constitution, PRO FO
371/5227, E8267, pp. 193-197.

19. Official Publications Library, British Library, 48/12 (1), no. S/138, Office
of the Civil Commissioner, Baghdad, 30 April, Reference Committee on pro-
posals for a constitution for Iraq, Appendix C. Method of election to Legisla-
tive Assembly, p. 10.

20. He was then Foreign Minister to the Government of India, having left
Iraq after his first term of service there. See IOL L/P&S/18, B. 342,
Mesopotamian Constitution, Memorandum by Mr. H. R. C. Dobbs, 26 May
1920.

21. IOL, L/P&S/10/759, P. 7367, 1920, Note on Proposals for the Electoral
Law for Mesopotamia, written by E. L. Norton, I.C.S, Secretary to the Com-
mittee of ex-Turkish Deputies on Electoral Law, 20 August 1920.

22. IOL, L/P&S/10/759, Minute Paper, P. 7366, Mesopotamia, Proposals
for an FElectoral Law, written by R. Marrs, 12 November 1920.

23. See PRO, CO 730/1, Mesopotamian Intelligence Report no. 4, 31
December 1920, Proceedings of the Council of Ministers; also Stephen Lon-
grigg, Iraq, 1900 ro 1950: A Political, Social, and Economic History (Oxford:
Oxford University Press, issued under the auspices of the Royal Institute of
International Affairs, 1953), p. 128; and Gertrude Bell, From Her Personal
Papers, vol. 2, 1914-1926, ed. Elizabeth Burgoyne (London: Ernest Benn Lim-
ited, 1961), p. 190.

o



DODGE NOTES 8/22/03 10:36 AM Page 205 $

5. Using the Shaikbs 205

24. See Batatu, The Old Social Classes and the Revolutionary Movements of
Irag, p. 95; and Mohammad Tarbush, The Role of the Military in Politics: A Case
Study of Iraq to 1941 (London: Routledge Kegan Paul, 1985), p. 27. The regis-
tering of a large numbers of tribesmen as primary voters in the run up to the
elections for the 1924 Consultative Assembly meant that the British were
happy to see the provision of 20 percent of the seats for tribal shaikhs set aside
thereafter; see CO 730/61, p. 187 and CO 730/76, p. 198.

25. Longrigg’s term, used in Jrag, 1900 r0 1950, p. 150.

26. PRO CO 730/22, Iraq Intelligence Report no. 10, 15 May 1922, p. 147.

27. Gertrude Bell, From Her Personal Papers, vol. 2, p. 302, November 1 1922.

28. Mamdani sees similar divisions in African colonialism as having been
consciously created or exacerbated whereas both with the case of Lugard in
Africa and the Mandate official in Iraq, policy was driven by far more subcon-
sciously structured perceptions than consciously enacted agency. Mahmood
Mamdani, Citizen and Subject: Contemporary Africa and the Legacy of Late
Colonialism (Princeton, N.J.: Princeton University Press, 1996), p. 23. Also see
Batatu, The Old Social Classes and the Revolutionary Movements of Iraq, p. 24;
and Roger Owen, “Class and Class Politics in Iraq before 1958: The ‘Colonial
and Post-Colonial State,” ” in The Iraqi Revolution of 1958: The Old Social
Classes Revisited, ed. Robert A. Fernea and Wm. Roger Louis (London: 1. B.
Tauris, 1991).

29. See PRO CO 730/74, CO 15898. Also see Philip Willard Ireland, /rag:
A Study in Political Development (London: Jonathan Cape, 1937), p. 85; and A.
T. Wilson, Loyalties, Mesopotamia, vol. 2, 1917—1920: A Personal and Historical
Record (London: Oxford University Press, 1931), p. 8s.

30. See A. T. Wilson, Loyalties, Mesopotamia, vol. 1, p. 68; and Report by His
Britannic Majesty's Government to the Council of the League of Nations on the
Administration of Iraq for the Year 1927 (London: His Majesty’s Stationery
Office, 1928), p. 122.

31. See IOL, L/P&S/10 /618, File no. 1854, 1918, Tribal Disputes Regulation,
p- 46I.

32. Gertrude Bell, writing in 7he Arab Bulletin: Bulletin of the Arab Bureau
in Cairo, 1916-1919 (Slough: Archive Editions, 1986), no. 24, 5 October 1916, p.
318. Also see PRO, CO 696/1, Iraq Administration Reports, 1917-1918, Admin-
istration Report, Amarah Division, 1918, p. 253.

33. CO 730/168/8, no. 88271/31 Iraq, J. B. Glubb, An Annual Report on the
Administration of the Shamiya Desert & the Defence of the Iraq Frontiers
lying therein 1 May 192915 May 1930, part 3, Administration of the TCCD.
Regulations.

34. CO 730/103, Iraq, 1926, Individuals, (A-D), no. 1301, from the Resi-

o



DODGE NOTES 8/22/03 10:36 AM Page 206 $

206 5. Using the Shaikbs

dency, Baghdad, 18 October 1923 to E. M. Drower, Esqr., C.B.E. Adviser to the
Ministry of Justice, Baghdad, Proposed Amendments to the Tribal Disputes
Law, p. 284.

35. PRO CO 730/96, Iraq 1926, vol. 5, Despatches (October—December),
League of Nations, C.2PM./10 Session/PV.8, Permanent Mandates Commis-
sion, Tenth session, Provisional Minutes, Eighth Meeting, held Monday, 8
November 1926, p. 735.

36. Bell further develops this example by comparing Iraq with Britain: “In
our own history, from the Moot Court through Magna Charta, to the Imper-
ial Parliament was the work of centuries, yet the first contained the germ of all
that came after. The tribes of the Iraq have advanced but little beyond the
Moot Court, and should the shaping of their destinies become our care in the
future, we shall be wise to eschew any experiments tending to rush them into
highly specialised institutions a policy which could commend itself only to
those who are never wearied by words that signify nothing.” The Arab Bulletin
24, p. 322.

37. CO 730/103, Iraq 1926, vol. 12, Individuals (A-D), no. 1301, from the
Residency, Baghdad, 18 October 1923, to E. M. Drower, Adviser to the Min-
istry of Justice, Baghdad, p. 280.

38. BHCEF File no. 8/4, vol. 1, DOSO no. 2140, 28 September 1924, Dobbs
to Pulley (Interior); quoted in Sluglett, Britain in Iraq, p. 242.

39. See PRO CO 696/1 and 2; and David E. Omissi, Aér Power and Colo-
nial Control: The Royal Air Force, 1919—1939 (Manchester: Manchester Univer-
sity Press, 1990), p. 168, for an explanation of this policy and its problems.

40. See Report by His Britannic Majesty s Government on the Administration
of Iraq for the period April 1923—December 1924 (London: His Majesty’s Sta-
tionery Office, 1925), p. 59; and CO 730/6, CO 52858 24 OCT 21, Adminis-
tration of Justice in the Tribal Areas, Confidential Memorandum no. S. 679,
July 1921, from the Judicial Adviser, Baghdad, to the High Commissioner,
Baghdad, p. 148. Also see CO 730/74, Iraq 1925, Despatches, March 30-April
1925, CO 15898, Tribal Criminal and Civil Disputes Regulations.

41. Tribal Disputes Regulations, Appendix, pp. 144-156, Tribal Criminal
and Civil Disputes Regulation (Revised), Iraq Occupied Territories. Defini-
tions in Report by His Britannic Majesty's Government to the Council of the
League of Nations on the Administration of Iraq for the Year 1925 (London: His
Majesty’s Stationery Office, 1926).

42. See CO 730/168/8, no. 88271/31, Iraq, J. B. Glubb, An Annual Report
on the Administration of the Shamiya Desert & the Defence of the Iraq Fron-
tiers lying therein 1 May 1929-15 May 1930, part 3, Administration of the
TCCD Regulations and BHCEF File no. 7/32/57. Subject: Proposed Conven-

o



DODGE NOTES 8/22/03 10:36 AM Page 207 $

5. Using the Shaikbs 207

tion between Syria and Iraq for the regulation of the affairs of nomadic tribes,
to the Acting High Commissioner, Beyrout, pp. 64—63a.

43. See Intelligence Report no. 1, 1 January 1922, BHCE, File 19/1, vol. 2,
Internal Intelligence Reports, p. 4; and BHCE File no. 7/22/151, heading Min-
istry of Interior, sub-head Dulaim Liwa. Subject: Shaikh Ali al Sulaiman, Chief
of the Dulaim tribes, from H. Dobbs to Cornwallis, Adviser, Interior, 17 Octo-
ber 1925, p. 105.

44. CO 696/2, Iraqg Administration Reports, 1919, Mesopotamian Judicial
Dept., Report on the Administration of Justice for the Year 1919, p. 6; and CO
730/6, Memorandum no. A. 12/1571, 12 April 1921, from the Judicial Adviser to
the Adviser to the Ministry of Interior, Baghdad, p. 154.

45. CO 730/6, pp. 154-155.

46. CO 730/6, p. 153.

47. CO 730/103, Iraq 1926, vol. 12, Individuals (A-D), p. 286, copy, DO no.
S/142, Ministry of Justice, Baghdad, 21 October 1923, to Sir Henry Dobbs from
E. M. Drower.

48. E. M. Drower, Ministry of Justice, Baghdad, p. 287.

49. Al Shd ab, no. 6, 17 April 1924, CO 730/59, Irag, Despatches (May), CO
22547 12 MAY 1924, Intelligence Reports, no. 9, Baghdad, 1 May 1924, Press
Supplement.

so. Al Iraq, no. 1198, 18 April 1924, CO 730/59.

st. ‘Ali Mahmud Al Mahami writing in A/ Istiglal, no. 491, 9 November
1924, CO 730/63, Iraq 1924 Dispatches (November—December), CO 55054 24
NOV 24, Intelligence Reports, no. 23, Baghdad, 13th November 1924, press
supplement, p. 165.

52. See CO 730/6, p. 151

53. CO 730/103, Iraq 1926, vol. 12, Individuals (A-D), pp. 263—88.

54. CO 730/103, Iraq 1926, vol. 1, Individuals (A-D), Confidential, the Resi-
dency, Baghdad, 9 June 1926, DO no. SO 1177, from Dobbs to Cornwallis, p. 277.

ss. BHCE File no. 6/34/65. Subject: Report by Sir Ernest Dowson—on land
settlement in Iraq and allied subjects, p. 20.

56. This view springs from the same philosophical heritage as James Mills’s
conception of India; that the progress of any country can be judged by the level
of encouragement of rational thought and individual action. For similar exam-
ples see Shamiyah Division, Annual Administration Report, 1 January—31
December 1918, vol. 1, Reports of Administration for 1918 of Divisions and Dis-
tricts of the Occupied Territories in Mesopotamia, CO 696/1, Iraq Administra-
tion Reports 1917-1918, p. 72. Also Administration Report of the Suq al Shuyukh
for the year 1921, by G.C. Kitching, Assistant Divisional Adviser, CO 696/4 Iraq
Administration Reports 1921-1922, p. 56.

o



DODGE NOTES 8/22/03 10:36 AM Page 208 $

208 5. Using the Shaikhs

57. See, for example, J. B. Glubb, The Story of the Arab Legion (London:
Hodder and Stoughton, 1948), p. 8; and Glubb, Arabian Adventures: Ten Years
of Joyfiul Service (London: Cassell, 1978), p. 65. That the tribal system was killed
by the effects of modernity, the advance of “civilization” and urbanization was
the dominant view. See, for example, frag: Report on Iraq Administration, Octo-
ber 1920—March 1921 (London: His Majesty’s Stationery Office, 1922), p. 19;
and IOL, L/PS/10/619, File no. P433, 2 December 1918, The Future of the
Tribal System by the Assistant Political Officer, Hillah, p. 526.

58. Glubb, Arabian Adventures, p. 6s.

59. Diary entry for April 1923, quoted in Glubb, Arabian Adventures, p. 73.

6. The Social Meaning of Land.: State, Shaikh, and Peasant

. A. T. Wilson speaking about land policy in 1918; see his Loyalties,
Mesopotamia, vol. II, 1917-1920: A Personal and Historical Record (London:
Oxford University Press, June 1931), pp. 76—77.

2. For a more detailed discussion of this, see chapter 3.

3. See A. T. Wilson, speaking of Dobbs’s role in organizing revenue, finance,
and education in 1915 and 1916 in Loyalties, Mesopotamia, vol. I, 1914—1917: A
Personal and Historical Record (London: Oxford University Press, 1930), pp.
70-72.

4. James C. Scott, Seeing Like a State: How Certain Schemes to Improve the
Human Condition Have Failed (New Haven: Yale University Press, 1998), p. 22.

5. For the transformative effects of “military Keynesianism,” see Michael
Mann, A History of Power from the Beginning to A.D. 1760, vol. 1 of The Sources
of Social Power (Cambridge: Cambridge University Press, 1986), pp. 146-ss.
For the application of this concept to Trans-Jordan under the Mandates, see
Vartan Amadouny, “Infrastructural Development under the British Mandate,”
in Village, Steppe, and State: The Social Origins of Modern Jordan, ed. Eugene L.
Rogan and Tariq Tell (London: British Academic Press, 1994), pp. 129-31.

6. See Scott, Seeing Like a State, p. 4; and Sudipta Kaviraj, “On the Con-
struction of Colonial Power, Structure, Discourse, Hegemony,” in Contesting
Colonial Hegemony, State, and Society in Africa and India, ed. Dagmar Engles
and Shula Marxs (London: British Academic Press, 1994), p. 21.

7. Scott, Seeing Like a State, pp. 2-3.

8. See Kaviraj, “On the Construction of Colonial Power,” p. 32.

9. See Scott, Seeing Like a State, p. 80.

10. See Anislie T. Embree, “Landholding in India and British Institutions,”
in Eric Frykenberg, ed., Land Control and Social Structure in Indian History
(Madison: University of Wisconsin Press, 1969), pp. 37-39.

o



DODGE NOTES 8/22/03 10:36 AM Page 209 $

6. The Social Meaning of Land 209

11. See Scott, Seeing Like a State, p. 83; also pp. 33—49, 80-82.

12. See Saree Makdisi, Romantic Imperialism: Universal Empire and the Cul-
ture of Modernity (Cambridge: Cambridge University Press, 1998), p. 15; and P.
J. Cain and A. G. Hopkins, British Imperialism: Innovation and Expansion,
1688-1914 (London: Longman, 1993), p. 84.

13. See Jan P. Nederveen Pieterse, Empire and Emancipation: Power and Lib-
eration on a World Scale (London: Pluto Press, 1990), pp. 30-31.

14. See Mahmood Mamdani, Citizen and Subject: Contemporary Africa and
the Legacy of Late Colonialism (Princeton, N.J.: Princeton University Press,
1996), p. 139.

15. See Nicholas B. Dirks, “From Little King to Landlord: Colonial Dis-
course and Colonial Rule,” in Nicholas B. Dirks, ed., Colonialism and Culture
(Ann Arbor: University of Michigan Press, 1995), p. 177.

16. See Michael Richard Fischbach, “State, Society, and Land in ‘Ajlun
(Northern Transjordan), 1850-1950,” 2vols., Ph.D. diss., Georgetown Univer-
sity, 1992, pp. 244—245; and Matthew H. Edney, Mapping Empire: The Geo-
graphical Construction of British India, 1765—1843 (Chicago: University of
Chicago Press, 1997), p. 334

17. See Scott, Seeing Like a State, p. 6.

18. See Kaviraj, “On the Construction of Colonial Power,” p. 29.

19. See, for example, Fischbach, “State, Society, and Land in ‘Ajlun,” p.
246—47; and Dirks, “From Little King to Landlord,” pp. 176-84.

20. See Scott, Seeing Like a State, p. 36.

21. See Nader Saiedi, The Birth of Social Theory: Social Thought in the
Enlightenment and Romanticism (Lanham, Md.: University Press of America,
1993); and Charles Taylor, Philosophy and the Human Sciences, Philosophical
Papers 2, (Cambridge: Cambridge University Press, 1995), p. 160.

22. See chapter 2.

23. See E. Hilton Young and R. V. Vernon, fraq: Report of the Financial Mis-
sion Appointed by the Secretary of State for the Colonies to Enquire Into the Finan-
cial Position and Prospects of the Government of Iraq (Baghdad, 1925). The aim
of dramatically raising taxes was never realized. In 1911 under the Ottoman
Empire, taxes from land accounted for 42 percent of national income. By 1933
this had actually fallen to 14 percent. See Peter Sluglett, Britain in Iraq,
1914-1932 (London: Ithaca Press, for the Middle East Centre, St Antony’s Col-
lege, Oxford University, 1976), p. 232.

24. See, for example, Gertrude Bell, 14 February 1920, The Letters of
Gertrude Bell, vol. 2 (Harmondsworth, U.K.: Penguin, 1939), p. 468. In 1926
the settlement of land tenure was listed as the second most important policy
aim after the creation of an effective army. See Intelligence Report no. 10,

o



DODGE NOTES 8/22/03 10:36 AM Page 210 $

210 6. The Social Meaning of Land

Baghdad, 29 April 1926, Baghdad High Commission Files, Indian National
Archives, New Delhi (BHCEF), File no. 19/1, vol. 10, p. 4. Also see Report by His
Britannic Majesty' s Government to the Council of the League of Nations on the
Administration of Iraq for the Year 1928 London: His Majesty’s Stationery
Office, 1929), p. 47.

25. “There is at the moment in this Ministry no recorded agreement on any
matter of Land or Revenue policy at all: no authoritative reply can be given to
any question on such matters of fact: and it must be admitted (as I have
pointed out to the Adviser) that we seem to be rather further from, than nearer
to, a considered policy than we were in 1919.” DO 3317, Ministry of Finance,
30 June 1926, to R. S. M. Sturges, Political Secretary to the High Commis-
sioner, from Longrigg, BHCE File no. 6/34/22, heading Finance, subhead Rev-
enue. Subject: Mr. S.H. Longrigg’s note on Revenue Policy in Iraq. Also see
Ernest Dowson, Preliminary Note 5, BHCE, File no. 6/34/65. Subject: Report
by Sir Ernest Dowson on land settlement in Iraq and allied subjects, p. s2.
Samira Haj, The Making of Iraq, 1900—1963: Capital, Power, and Ideology (New
York: State University of New York Press, 1997), pp. 28—32.

26. See Albertine Jwaideh, “Aspects of Land Tenure and Social Change in
Lower Iraq During Late Ottoman Times,” in Land Tenure and Social Transfor-
mation in the Middle East, ed. Tarif Khalidi (Beirut: American University of
Beirut, 1984), pp. 349—50.

27. Report of the subcommittee appointed under paragraph 17 of the Min-
utes of 21 March 1917, 27 March 1917, Mesopotamian Administration Com-
mittee, India Office Library (IOL), L/P&S/18/B254. This was reconfirmed in
1926. Mr. S. H. Longrigg’s Note on Revenue Policy in Iraq, BHCE File no.
6/34/22, p. 7. Also see Sluglett, Britain in Irag, p. 239. Added to this desire to
perpetuate the status quo was an international legal requirement. The Turkish
legal code had to be used until a state of war had officially ceased. This did not
happen until the signing of the treaty of Lausanne, 23 July 1923. For the effects
of this on revenue policy see Bertram Thomas, Alarms and Excursions in Ara-
bia (London: George Allen & Unwin, 1931), p. 80.

28. See Ahmed Fahmi, Accountant-General, Baghdad, Public Records
Office (PRO), Colonial Office (CO) 730/121/1, no. 40311, Report on Iraq.

29. See E. Hilton Young and R. V. Vernon, Iraq: Report of the Financial Mis-
sion, p. 14.

30. Ahmed Fahmi, Accountant-General, Report on Iraq, p. 10.

31. The British government began to consult Sir Ernest Dowson in 1926 as
the debate about Iraqi land became urgent. However, until they employed him,
Colonial Office officials appeared content to let Dobbs and Longrigg develop a
policy for land tenure; this was despite their being well aware of the long-

o



DODGE NOTES 8/22/03 10:36 AM Page 211 $

6. The Social Meaning of Land 211

running dispute the two men had had over the matter. See J. Hall’s minute, 28
August 1926, and H. W. Young’s minute to Shuckburgh, 4 October 1926, C.
15136, 2 August 1926, Revenue Notes, CO 730/94, Iraq 1926, vol. 3, Dispatches.

32. A note by the High Commissioner on pump irrigation on the rivers of
Iraq and connected questions, C. 16338, 23 August 1926, CO 730/95, Iraq 1926,
vol. 4, Dispatches (August—September), pp. 1—2.

33. A note by the High Commissioner on pump irrigation on the rivers of
Iraq and connected questions.

34. BHCE File no. 6/34/22, heading Finance, subheading Revenue. Sub-
ject: Mr. S. H. Longrigg’s Note on Revenue Policy in Iraq, Note by the High
Commissioner, 10 July 1926, p. 33.

35. See the conclusion of chapter 3 for a more complete exposition of this
argument.

36. See L/P&S/10/618, no. 74, 19769, 20 Sept. 1918, Revenue Notes on Qizil
Rabat, Kadhimain, Diwaniyah, Musaiyib, Samawah, Shamiyah and Ramadi,
by C. C. Garbett, First Revenue Officer, p. 125.

37. L/IP&S/10/618, no. 74, 19769, p. 125.

38. Iraq: Report on Iraq Administration, April 1922—March 1923 (London: His
Majesty’s Stationery Office, 1923), pp. 67—68. The ideational and material cen-
trality of the Amarah shaikhs as representative of tribal society for the British
administrators remained to the end of the Mandate in 1932. See Secret from
Flight-Lieutenant Howes, Special Services Officer Basra, to Air Staff Intelli-
gence, Air HQ, Hinaidi, 17 March 1932, PRO Air Ministry File (Air) 23/102
1/5/3, part 2, p. 5.

39. See Haj, The Making of Irag, p. 29.

40. See extract from summary of outstanding events in the Dulaim Liwa for
the year 1931, Intelligence Reports Upper Euphrates from 1927 to 1932, AIR
23/119, 1/5/6, part 7, p. 64a.

41. See extract from Revenue Report of the Administrative Inspector
Dulaim Division for the period 27 August to 13 November 1924, BHCE, File
no. 7/22/1s1, p. 89.

42. See Extract from Revenue Report of the Administrative Inspector
Dulaim Division, p. 67.

43. See Notes on Provincial Affairs, Mesopotamian Intelligence Report no.
5, I January 1921, CO 730/1, vol. 1, p. 94.

44. See Notes on Provincial Affairs, Intelligence Report no. 24, Baghdad, 1
November 1921, BHCE, File no. 19/1, vol. II, Internal Intelligence Reports, p. 5.

4s. See BHCE File no. 19/1, vol. 5, Internal Intelligence Reports, Intelli-
gence Report no. 4, 14 February 1923, p. 8.

46. See Thomas, Alarms and Excursions in Arabia, pp. 76-77.

o



DODGE NOTES 8/22/03 10:36 AM Page 212 $

212 6. The Social Meaning of Land

47. See Revenue Notes on Qizil Rabat, Kadhimain, Diwaniyah, Musaiyib,
Samawah, Shamiyah, Ramadi, by C. C. Garbett, First Revenue Officer,
Administration report of Suq-esh-Shuyukh and District, 1916-17, for Suq
tribal affairs and the situation generally, L/P&S/10/618, no. 74, 19769, 20 Sep-
tember 1918, p. 506.

48. CO 696/2, Iraq Administration Reports 1919, Administration Report of
the Muntafiq Division for the year ending 31 December 1919, by Captain A. H.
Ditchburn, Officiating Political Officer, Muntafiq Division, Nasiriyah, p. 3.

49. See chapter 3.

s0. See BHCEF File no. 19/1, vol. 5, Internal Intelligence Reports, Intelli-
gence Report no. 4, 14 February 1923, p. 7; and a report on the Accountant-
General’s tour in Shamiyah, printed at the Government Press, 1926, CO
730/121/1, no. 40311, p. 25.

st. BHCE File no. 19/1, vol. 4, Intelligence Report no. 16, Baghdad the 15
August 1922, p. I0.

s52. Rauf Kubaisias was appointed as Mutasarrif in November 1921. In
August 1922 it was reported that he had travelled to Muntafiq with a personal
injunction from the king to “bring the shaikhs to heel. Upon his arrival he
immediately surrendered to the extremists.” See Intelligence Report no. 16,
Baghdad, 15 August 1922, p. 10.

53. See Notes on Provincial Affairs, Iraq Intelligence Report no. 2, 15 Jan.
1923, CO 730/38, p. 120.

54. See CO 730/23, CO 43319 30 August 22, Activities of the tribes of
Nasiriyah District, CO 528, from Percy Cox, to the Secretary of State for the
Colonies, London 17 August 1922, p. 699; and BHCE File no. 19/1, vol. 4,
Intelligence Report no. 16, Baghdad, 15 August 1922, p. 10.

55. See appendix A, Sadun history and activities leading up to the present
state of affairs between the landlord and tenant, 1/Bd/39, secret from the office
of the Special Service Officer Baghdad to Air Staff Intelligence, Air 23/105,
1/5/4, part 3, Lower Euphrates, p. 7f.

56. See, for example, Intelligence Report no. 2, 15 January 1923, CO 730/38;
and appendix A 1/Bd/39, Air 23/105 1/5/4, part 3, p. 7£.

57. Administration report from the Amarah Division for the year
1920-1921, written by the Official Adviser, ‘Amarah Division, to the Revenue
Secretary, Baghdad, 11 November 1920, CO 969/3, Iraq Administration
Reports 1920-21, p. 25.

58. Administration report from the Amarah Division for 192021, p. 26.

59. See Secret no. D/2(a), from the Office of Special Service Officer, Bagh-
dad to Air Staff Intelligence, October 26 1924, AIR 23/113, 1/5/6, part 1, Upper
Euphrates from October 1924 until March 1925.

o



DODGE NOTES 8/22/03 10:36 AM Page 213 $

6. The Social Meaning of Land 213

60. Extract from Revenue Report of the Administrative Inspector
Dulaim Division 27 August to 13 November 1924, BHCE, File no. 7/22/15,
p- 90.

61. See Intelligence Report no. 12, 15 October 1925, CO 730/79, p. 3.

62. No. C/1771, from Cornwallis to the Political Secretary to the High
Commissioner, 4 July 1926, BHCE, File no. 7/18/36, p. 147.

63. See BHCE File no. 7/22/151, p. 86.

64. No. M.1./2567, 24 February 1926, from Cornwallis, the Adviser to the
Ministry of Interior, to the Administrative Inspector Ramadi, Memorandum,
BHCE File no. 7/22/151.

65. See Intelligence Report no. 20, 1 October 1925, CO 730/78, vol. 7, Dis-
patches (September), CO 46166 13 OCT 25, Intelligence Reports, p. 693.

66. Intelligence Report no. 20, CO 730/78, p. 693.

67. S. H. Longrigg, Note on Land and Revenue Policy, 25 June 1926,
BHCE, File no. 6/34/22, p. 14.

68. Longrigg, Note on Land and Revenue Policy, p. 13.

69. See Do/8165, from the Secretariat of the High Commissioner for Iraq,
14 July 1926, pp. 55—59; and Do/9894, from the Secretariat of the High Com-
missioner, 19 August 1926, pp. 74—76, BHCE File no. 6/34/22.

70. Captain A. H. Ditchburn, Officiating Political Officer, Muntafiq Divi-
sion, Nasiriyah, Administration Report of the Muntafiq Division for the year
ending 31 December 1919, CO 696/2, Iraq Administration Reports, 1919, p. 4.

71. Administration Report of the ‘Amarah Division, CO 696/2, Iraq
Administration Reports, 1919, p. 26.

72. See Ahmed Fahmi, Accountant-General, Report on Iraqg, p. 26.

73. See Revenue derived from properties, no. 1/n/25, Nasiriyah, 19 March,
1927, Air Staff, AIR 23/105, 1/5/4, part 3, lower Euphrates, January 1927 to
November 1927.

74. Colonial administrators in India at the peak of utilitarian influence
drew similar conclusions. See Clive Dewey, Anglo-Indian Attitudes: The Mind
of the Indian Civil Service (London: Hambledon Press, 1993), p. 16.

75. AIR 23/119, 1/5/6, part 7, Intelligence Reports, upper Euphrates, from
1927 to 1932, p. 68a.

76. See Philip Ireland, Iraq: A Study in Political Development (London:
Jonathan Cape, 1937), p. 149.

77. See, for example, IOL L/P&S/10/618, A. L. Gordon Walker, Revenue
Officer, Basrah, 31 May 1918, p. 122.

78. Bernard S. Cohn, “Representing Authority in India,” in 7he Invention
of Tradition, ed. Eric Hobsbawn and Terence Ranger (Cambridge: Cambridge
University Press, 1993), p. 166.

o



DODGE NOTES 8/22/03 10:36 AM Page 214 $

214 6. The Social Meaning of Land

79. Charles Townsend, “Civilisation and Frightfulness in Air Control in the
Middle East Between the Wars,” in Warfare Diplomacy and Politics: Essays in Hon-
our of A. J. P Taylor, ed. Chris Wrigley (London: Hamish Hamilton, 1986), p. 143.

80. Dobbs served on the North West Frontier as Judicial Commissioner and
was from 1909 to 1911 Revenue and Judicial Commissioner, Baluchistan.
Humphrys was personal assistant to Chief Commissioner, North Western
Frontier Province in April 1905. See CO 730/148/9, no. 68444, part 2, p. 105;
and CO 730/149/9, no. 68509.

81. See Thomas Henry Thornton, Colonel Sir Robert Sandeman: His Life
and Work on Our Indian Frontier. A Memoir, with Selections from His Corre-
spondence and Official Writings (London: John Murray, 1895).

82. “I am a fervent admirer of the Sandeman policy . . . in Iraq . . . I intro-
duced the same system for the management of the tribes”: Dobbs comment-
ing on Colonel C. E. Bruce’s lecture, “The Sandeman Policy as Applied to
Tribal Problems of Today,” both reproduced in The Journal of Royal Central
Asian Society 19 (1932): 45-67. For the wider influence of Sandeman in the
Middle East see, Riccardo Bocco and Tariq Tell, “Pax Britannica in the Steppe:
British Policy and the Transjordanian Bedouin, 1923-39,” in Village, Steppe,
and State: The Social Origins of Modern Jordan, ed. Eugene L. Rogan and Tariq
Tell (London: British Academic Press, 1994), p. 241.

83. For example, PRO, CO 730/103, Iraq 1926, vol. 12, Individuals (A-D),
C. 12513, Tribal Disputes Regulation, p. 280, no. 1301, from Dobbs, 18 October
1923, to E. M. Drower, Adviser to the Ministry of Justice, Baghdad. Also see
Sluglett, Britain in Iraq, p. 242.

84. Thornton, Colonel Sir Robert Sandeman, p. 304.

8s. Philip Woodruff, 7he Guardians, vol. 2 of The Men Who Ruled India
(London: Jonathan Cape, 1954), p. 146.

86. Edward Said, Orientalism: Western Conceptions of the Orient (Har-
mondsworth, U.K.: Penguin, 1991), p. 36.

87. See T. E. Lawrence, Observer, 8 August 1920, quoted in Wilson, Loyal-
ties, Mesopotamia, vol. I1, p. 110.

88. Earl of Cromer, Political and Literary Essays, 1908—1913 (London:
Macmillan, 1913), p. s0.

89. Cromer, Political and Literary Essays, p. 254.

90. BHCE File no. 6/34/65. Subject: Report by Sir Ernest Dowson—on
land settlement in Iraq and allied subjects, to His Excellency the High Com-
missioner, Baghdad, from Ernest Dowson, p. 128—29.

91. See Fischbach, State, Society, and Land in Ajlun, p. 257.

92. BHCE, File no. 6/34/65, Reply to Longrigg’s Note on Land and Revenue
Policy, H. Dobbs, 10 July 1926, pp. 38, 42.

o



DODGE NOTES 8/22/03 10:36 AM Page 215 $

6. The Social Meaning of Land 215

93. BHCE File no. 6/34/22, note by H. Dobbs, 10 July 1926, p. 36.

94. C. 16338, 23 August 1926, note by the High Commissioner on pump
irrigation on the rivers of Iraq and connected questions, CO 730/95, Iraq, 1926,
vol. 4, Dispatches (August-September), p. 22.

95. BHCE File no. 6/34/22, H. Dobbs, 10 July 1926, pp. 43—44.

96. BHCE File no. 6/34/22, DO 3826, from Longrigg to Sturges, Secretary
to the High Commissioner, 22 July 1926, p. 2.

97. S. H. Longrigg, Annual Report on the operations of the Revenue Dept.
for the financial year 1927-1928, 1 July 1928, Iraq Administration Reports,
1925—26 to 192728, CO 696/6, p. 5.

98. Provisional Note on Land Reform, no. 4, 27 February 1931, BHCE, File
no. 6/34/4 11, Alienation of Government Land, p. 4.

99. Note by Dobbs, the High Commissioner, on pump irrigation on the
rivers of Iraq and connected questions, C. 16338, 23 August 1926, CO 730/95,
Iraq 1926, vol. 4, Dispatches (August—September), p. 9.

100. Letter to the Prime Minister, Abdul Munshin Beg al Sadun, from B.
H. Bourdillon, Secretariat to the High Commissioner, DO no. RO. 215, 27
August 1925, BHCE File no. 8/10/7-1.

1o1. See Letter to Leopold Amery, Secretary of State for the Colonies, from
Sir Henry Dobbs, Baghdad, 4 December 1928, Box 472/13/127, Durham Uni-
versity Library.

102. See telegram no. C.O./1375, from Dobbs, to Amery, 22 October 1926,
CO 730/96, Iraq 1926, vol. 5, Dispatches (October—December), p. 345.

103. See BHCE File no. 6/34/22, Note by the High Commissioner, H.
Dobbs, 10 July 1926, p. 41.

104. BHCE File no. 6/34/22, p. 38.

105. BHCE File no. 6/34/22, p. 45 also see pp. 40 and 44.

106. To the High Commissioner, from Ernest Dowson, BHCE, File no.
6/34/65, pp. 119—-128.

107. Dowson, BHCE, File no. 6/34/65, p. 19; and Dowson, Government of'
el Iraq: An Inquiry Into Land Tenure and Related Questions with Proposals for the
Initiation of Reform (Letchworth, U.K.: Garden City Press Limited, 1931), p.
26.

108. Dowson, Government of el Irag, p. 26. Jwaideh argues that Dowson’s
understanding was based on a historical fallacy, that tribal rights were allotted
a status inferior to Ottoman law. See her “Aspects of Land Tenure and Social
Change in Lower Iraq during Late Ottoman Times,” p. 335.

109. Dowson, Government of el Iraq, p. 20.

1o. Longrigg, 25 June 1926, BHCE, File no. 6/34/22, pp. 11-16.

1. Longrigg, Note on Land and Revenue Policy, pp. s, 14.

o



DODGE NOTES 8/22/03 10:36 AM Page 216 $

216 6. The Social Meaning of Land

2. Longrigg, Note on Land and Revenue Policy, p. 14.

113. Longrigg, Note on Land and Revenue Policy, pp. 14-15.

114. For the “fluidity in the meaning and the contestation over the title
‘shaykh’ among the tribes of southern Iraq,” before the arrival of the British,
see Haj, The Making of Iraq, p. 3.

7. The Imposition of Order: Social Perception and
The “Despotic” Power of Airplanes

1. Leopold Amery, Secretary of State for the Colonies, summing up the sit-
uation in Iraq after returning from a month-long tour of inspection in 1925.
Public Records Office (PRO), Colonial Office (CO) 730/82, Iraq 1925, vol. 2,
p. 2.

2. A tribesman speaking to G. A. Moore, the Special Services Officer (SSO),
Hillah Liwa, 7 January 1924, PRO, Air Ministry Files (AIR) 23/44s5, 1/2106,
part 8, p. so.

3. See John Gallagher, “The Decline, Revival, and Fall of the British
Empire,” in The Decline, Revival, and Fall of the British Empire: The Ford Lec-
tures and Other Essays, ed. Anil Seal (Cambridge: Cambridge University Press,
1982), p. 94. Also see Keith Jeffery, The British Army and the Crisis of Empire,
1918-1922 (Manchester: Manchester University Press, 1984).

4. Antony Giddens, The Nation-State and Violence, vol. 2 of A Contempo-
rary Critique of Historical Materialism (Cambridge: Polity Press, 1985), p. 10.

5. See Michel Foucault, Discipline and Punish: The Birth of the Prison, trans.
Alan Sheridan (Harmondsworth: Penguin, 1991), p. 137.

6. See Michael Mann, “The Autonomous Power of the State: Its Origins,
Mechanisms, and Results,” in States, War, and Capitalism: Studies in Political
Sociology, ed. Michael Mann (Oxford: Blackwell, 1988), p. 4.

7. Giddens, The Nation-State and Violence, p. 7.

8. See Mann, “The Autonomous Power of the State,” pp. 5—7.

9. Mann, “The Autonomous Power of the State,” p. .

10. See Sir Philip Sasson (Under-Secretary of State for Air), Anniversary
Lecture, “Air Power in the Middle East,” Journal of the Royal Asian Society 20
(1933): 399. Also see Michael Howard, “The Military Factor in the European
Expansion,” in The Expansion of International Society, ed. Hedley Bull and
Adam Watson (Oxford: Clarendon Press, 1989).

11. See Foucault, Discipline and Punish, p. 9.

12. See John Darwin, Britain, Egypt, and the Middle East: Imperial Policy in
the Aftermath of War, 1918—1922 (London: Macmillan, 1981), p. 205.

13. See Paul Kennedy, The Realities Behind Diplomacy: Background Influ-

o



DODGE NOTES 8/22/03 10:36 AM Page 217 $

7. The “Despotic” Power of Airplanes 217

ences on British External Policy, 1865—1980 (London: Fontana, 1985), p. 226; and
Gallagher, “The Decline, Revival and Fall of the British Empire,” p. 9s.

14. See Darwin, Britain, Egypt, and the Middle East, p. 168.

15. Quoted in Gallagher, “The Decline, Revival and Fall of the British
Empire,” p. 96.

16. See Darwin, Britain, Egypt, and the Middle East, p. 30.

17. See John Glubb, Arabian Adventures: Ten Years of Joyful Service (London:
Cassell, 1978), pp. 28—29.

18. See David E. Omissi, Air Power and Colonial Control: The Royal Air
Force, 1919-1939 (Manchester: Manchester University Press, 1990), pp. 22, 123.

19. See Darwin, Britain, Egypt, and the Middle East, pp. 197—202.

20. See Jafana L. Cox, “A Splendid Training Ground: The Importance to
the Royal Air Force of its Role in Iraq, 1919-1932,” The Journal of Imperial and
Commonwealth History 8, no. 2 (January 198s): 161.

21. For descriptions of the Cairo Conference see Omissi, Air Power and
Colonial Control, p. 25; William Stivers, Supremacy and Oil: Iraq, Turkey, and
the Anglo-American World Order, 1918-1930 (Ithaca, N.Y.: Cornell University
Press, 1982), pp. 76—78; and Mohammad A. Tarbush, 7he Role of the Military
in Politics: A Case Study of Iraq to 1941 (London: Routledge Kegan Paul, 1985),
p- 78.

22. Churchill summed up these conclusions thus: “I wish to make it per-
fectly clear that I have from the outset contemplated holding Mesopotamia not
by sheer force, but by the acquiescence of the people of Mesopotamia as a
whole in a Government and Ruler whom they have freely accepted, and who
will be supported by the Air Force, and by British organised levies, and by four
Imperial battalions. At a later stage I contemplate still further reductions, and
look forward eventually to the country being in the condition of an Indepen-
dent Native State friendly to Great Britain, favourable to her commercial inter-
ests, and costing hardly any burden upon the Exchequer.” Quoted in Stivers,
Supremacy and Oil, p. 78.

23. Note prepared by the Middle East Dept., Colonial Office, by the
instruction of the Committee to implement the skeleton statement; circulated
as LR.Q.2, Secret I.LR.QQ.3, cabinet Committee on Iraq, December 1922, CO
730/34, CO 61243 11 December 1922, p. 778.

24. See Dobbs’s letter of appointment, 20 September 1923, University of
Durham Library, Sudan Collection, Box 472/13/141, p. 4.

25. Situation in Iraq, Memorandum by the Secretary of State for the
Colonies dealing with his visit to Iraq, CO 730/82, Iraq 1925, vol. 2, p. 12.

26. See Omissi, AirPower and Colonial Control, p. 37.

27. These were the officers, about 300 in all, who had deserted the Ottoman

o



DODGE NOTES 8/22/03 10:36 AM Page 218 $

218 7. The “Despotic” Power of Airplanes

army to fight with the Hashemites during the Arab Revolt. See Hanna Batatu,
The Old Social Classes and the Revolutionary Movements of Iraq: A Study of Iraq s
Old Landed and Commercial Classes and its Communists, Ba thists, and Free
Officers (Princeton, N.].: Princeton University Press, 1989), p. 319.

28. Jafar and Nuri personified the Hashemite circle around Faisal. They
were both of urban middle- or lower-class origin (one the son of a brigadier the
other the son of an auditor), linked to each other by marriage and alienated
from the tribal, religious, merchant, and landowning elites who saw them as
upstart adventurers. See Batatu, The Old Social Classes and the Revolutionary
Movements of Iraq, pp. 115-17, 319-33.

29. See Batatu, The Old Social Classes and the Revolutionary Movements of

Irag, p. 333.
30. Batatu, The Old Social Classes and the Revolutionary Movements of Iraq,
p- 321

31. For examples of this drive for military expansion at other times during
the mandate period see: Defence of Iraq, CO 19004 27 APR 25, Memorandum
of discussions, CO 730/74, p. 5; and CO 16563 11 APR 25, Re-organisation of
Iraq Army, CO 730/90, p. 6.

32. See Proceedings of the Council of Ministers, Intelligence Report no. 14,
1 July 1921, CO 730/3, p. 294.

33. See Proceedings of the Council of Ministers, Intelligence Report no. 14,
1 July 1921, CO 730/3, p. 295.

34. See BHCEF File no. 19/1, vol. 3, Internal Intelligence Reports, Intelli-
gence Report no. 7, Baghdad, 1 April 1922, p. 5.

35. The High Commissioner’s Secret Intelligence Report no. 13, dated 1 July
1922, CO 730/32, pp. 670—71.

36. See Notes of conversation with the Prime Minister and King Faisal on
2 April 1925, CO 730/82, Iraq 1925, vol. 11.

37. View of Ja'far Pasha al Askari regarding the formation of an Army for
the Arab State, signed by him, 12 November 1920, AIR 23/439, p. 17.

38. See view of Ja'far Pasha al Askari, and also notes from a conversation
with Ja'far Pasha, Confidential GSOI, initialled W.]J.B, AIR 23/439.

39. See no. 58047, Defence Forces Re-organisation, Personal letter from
Nuri Said, Minister of Defence, to Henry Dobbs, dated 27 October 1928, CO
730/128/1, p. 5.

40. Secret paraphrase telegram no. 423, from the High Commissioner to the
Secretary of State for the Colonies, 17 August 1928, CO 730/134/12, p. 65.

41. Dobbs, when faced with complaints about the inefficiency of the Iraqi
army, complained that “the Iraq Government has persisted in the face of the
most discouraging changes of policy on the part of the British Government in

o



DODGE NOTES 8/22/03 10:36 AM Page 219 $

7. The “Despotic” Power of Airplanes 219

pressing for the rapid expansion, better training and better equipment for the
Iraq Army. They have been ordered to cut it down; the best of their British offi-
cers have been taken away; their Training College has been abolished; there
have been inordinate delays in the provision of material by the Crown Agents;
they have not received the inspection and attention from British officers which
they had hoped to receive.” Confidential memorandum by the High Com-
missioner reviewing the policy of HMG as to the progress made by the army
and difficulties encountered by it, 1 April 1925, CO 730/82, vol. 11, pp. 12-13.

42. See Intelligence Report no. 10, Baghdad, 29 April 1926, BHCEF File no.
19/1, vol. 10, Internal Intelligence Reports, p. 4.

43. See C.18358, 28 September 1926, the organisation of the Defence Forces,
secret, from the High Commissioner to the Secretary of State for the Colonies,
16 September 1926, CO 730/95, pp. 5—6.

44. Even this plan would stretch Iraqi government finances to the limit. See
personal and secret letter to Leopold Amery from Henry Dobbs, 23 June 1926,
CO 730/103, p. 304.

45. See for example V. G. Kiernan, The Lords of Human Kind: European
Attitudes to the Outside World in the Imperial Age (Harmondsworth: Penguin,
1972), pp. 55-56.

46. See Iraq: Report on Iraq Administration, April 1922—March 1923 (London:
His Majesty’s Stationery Office, 1924), p. 112; and secret letter from Dobbs to
Devonshire, Secretary of State for the Colonies, 20 June 1923, CO 33280 4 JUL
23, Local forces in Iraq, CO 730/40, pp. 742—43.

47. The military college was opened as early as 1921 but then closed as part
of the financially motivated cutbacks on the growth of the military. It opened
again in 1924. See Mark Heller, “Politics and the Military in Iraq and Jordan,
1920-1958: The British influence,” Armed Forces and Society 4, no. 1 (Novem-
ber 1977): 83-84. See Regulations for the Admission of Tribal Cadets into the
Iraq Royal Military College in September 1929, no. C.R.I1.A./423 (A) 2, 34/2,
Iraqg Army H.Q., 23 June 1929, BHCF File no. 4/75 1, p. 13.

48. See Tarbush, The Role of the Military in Politics, p. 78; Iraq: Report on
Iraq Administration, April 1922—March 1923, p. 112; Report by His Britannic
Majesty s Government to the Council of the League of Nations on the Administra-
tion of Iraq for the Year 1925 (London: His Majesty’s Stationery Office, 1926), p.
1053 and Report by His Britannic Majesty's Government to the Council of the
League of Nations on the Administration of Iraq for the Year 1928 (London: His
Majesty’s Stationery Office, 1929), p. 110.

49. Memorandum of Discussion between the High Commissioner, the Air
Officer Commanding and General Daly, 23 June 1926, BHCF File no. 4/691,
Conscription Bill.

o



DODGE NOTES 8/22/03 10:36 AM Page 220 $

220 7. The “Despotic” Power of Airplanes

so. No. SO/st0, from the Secretariat of the High Commissioner, 10 July
1926, BHCF File no. 4/691, Conscription Bill, p. 4s.

st. See Secret, C. 17572 14 SEP 1926, Conscription for Iraq, from Henry
Dobbs, to Leopold Amery, Secretary of State for the Colonies, 1 September
1926, CO 730/95.

52. See no. C/1670, from Cornwallis, to Henry Dobbs, 1 July 1926, p. 26;
and no. C/2341 8/3 from Cornwallis to Dobbs, 22 August 1926, p. 64, BHCF
File no. 4/691, Conscription Bill.

53. See no. SO/1715, from the Secretariat of the High Commissioner for Iraq
to the Ministry of Defence, 13 July 1925; BHCEF File no. 4/691, Conscription
Bill, p. 2.

54. For a justification of this policy see, secret letter from Sir Henry Dobbs,
to Leopold Amery, Secretary of State for the Colonies, 4 December 1928, Uni-
versity of Durham Library, Sudan Collection, Box no. 427/13/127, pp. 11-12.

55. See secret from the Secretariat of the High Commissioner to Air HQ,
Baghdad, 26 May 1923, CO 730/40, p. 748.

56. See paraphrase telegram from Sir Percy Cox, High Commissioner to the
Secretary of State for the Colonies, 7 December 1923, CO 730/44, p. 36.

57. See telegram from the High Commissioner to the Secretary of State, 10
January 1924, CO 730/57, p. 153; Organisation of the Defence Forces, Secret,
from the High Commissioner to the Secretary of State for the Colonies, Bagh-
dad, 16 September 1926, CO 730/95, p. 2; and C. 19845 22 OCT 1926, Train-
ing of Iraqi Air Officers, CO 730/9s, p. 253; Formation of Iraqgi Air Force, C.
15845 14 AUG 1926, CO 730/103, p. 298.

58. Charles Townsend, “ ‘Civilisation’ and ‘Frightfulness’ in Air Control in
the Middle East between the Wars,” in Warfare, Diplomacy, and Politics: Essays
in Honour of A. J. P Taylor, ed. Chris Wrigley (London: Hamish Hamilton,
1986), p. 143.

59. See Omissi, Air Power and Colonial Control, p. 18.

60. See Townsend, “ ‘Civilisation’ and ‘Frightfulness,” ” p. 144.

61. See Memorandum by the Air Staff on the effects likely to be produced
by intensive aerial bombing of semi-civilised people, CO 8212 22 NOV 21,
CO 730/18, pp. 39, 40, 96. Interestingly the deployment of another and widely
reviled technology, gas, was defended in exactly the same way during the First
World War. See Paul Fussell, The Grear War and Modern Memory (London:
Oxford University Press, 1975), p. 10.

62. BHCE File no. 26/2/65, vol. 1, Confidential, Air Staff Memorandum
no. 14. Some Points on the Administration of Air Control in Underdeveloped
Countries, 1 September 1929, p. 98.

63. See Statement by Air Marshal Sir J. M. Salmond of his views on the

o



DODGE NOTES 8/22/03 10:36 AM Page 221 $

7. The “Despotic” Power of Airplanes 221

principles governing the use of air power in Iraq, CO 62797 29 DEC 23, CO
730/46, p. 209; and BHCE File no. 26/2/65, vol. 1, Confidential, Air Staff
Memorandum no. 14, p. 98.

64. See Statement by J. M. Salmond, CO 730/46, pp. 209-10.

65. Confidential, Air Staff Memorandum no. 14, Notes by the Air Staff on
the regulation of air control in undeveloped countries, BHCF File no. 26/2/65,
vol. 1, p. 98.

66. See A. T. Wilson, cited in Note on use of air force in Mesopotamia in
its political aspects and as to its utility actual & potential in support of the civil
government of the country, CO 730/13, p. 449; and Report by Sir A. Haldane,
C. in C. Mesopotamia E.E on the work of the RAF in O/184/106, d/25.11.20,
CO 58212 22 NOV 21, CO 730/18, p. 401.

67. See CO 730/18, p. 32.

68. On the Power of the Air Force and the Application of this Power to Hold
and Police Mesopotamia, Air Staff, March 1920, IOL, L/P&S/10/762, p. 2.

69. Iraq: Report on Iraq Administration, April 1922—March 1923, p. 66.

70. Report by His Britannic Majesty s Government on the Administration of
Iraq for the Period April 1923—December 1924 (London: His Majesty’s Stationery
Office, 1925), p. 27.

71. Statement by Air Marshal Sir J. M. Salmond, CO 62797 29 DEC 23,
CO 730/46, p. 209.

72. See Omissi, Air Power and Colonial Control, p. 38.

73. See for example, note on the use and effect of aircraft during the Rania
disturbances, 14 to 22 August 1921, by Major H.A. Goldsmith, P. 2036/7/4, CO
58013 22 NOV 21, CO 730/7, p. 120; and Intelligence Report no. 19, 15 August
1921, BHCE File no. 19/1, vol. 2, Internal Intelligence Reports, p. 10.

74. See, for example, “Air raids on recalcitrant tribes,” a paraphrase telegram
from the High Commissioner to the Secretary of State for the Colonies, 8
December 1922, CO 61179 11 DEC 22, CO 730/26, p. 414. He lists nine oper-
ations along the Euphrates. In every case a shaikh was explicitly targeted,
bombed and told to supply guarantees of future good behavior.

75. Quoted in Peter Sluglett, Brizain in Iraq, 1914—1932 (London: Ithaca
Press, for the Middle East Centre, St. Antony’s College, Oxford University,
1976), p. 262.

76. Jafana Cox, “A Splendid Training Ground,” p. 167.

77. Glubb, Arabian Adventures, p. 106.

78. Report on a second reconnaissance of the Beni Huchaim area, D/ 495,
18 November 1923, to ‘T’ Branch Air Staff, Air 23/443, part 6, 1/2106, Euphrates
Samawah to Fallujah (Beni Huchaim Operations) 1923, p. 14.

79. See statement by Air Marshal Sir J. M. Salmond of his views upon the

o



DODGE NOTES 8/22/03 10:36 AM Page 222 $

222 7. The “Despotic” Power of Airplanes

principles governing the use of air power in Iraq, CO 62797 29 DEC 23, CO
730/46, p. 207.

80. See Memorandum from the Ministry of Interior to the Secretary to the
High Commissioner, 3 October 1923, AIR/505/B, part 1, operations against the
Beni Huchaim tribe, Samawah district, AIR 23/548, p. 414; and Report on the
possibilities of operations on the Beni Huchaim, by Special Service Officer,
Nasiriyah, AIR 23/443, part 6, 1/2106, p. 1.

81. See AIR 23/548, p. 41s.

82. See Glubb, Arabian Adventures, p. 107.

83. See telegram from the High Commissioner to the Secretary of State for
the Colonies, no. 67, 2 February 1924, AIR 23/549.

84. See letter from L. N. Reed, Administrative Inspector Diwaniyah Liwa,
to the Adviser to the Ministry of Interior, 12 October 1923, AIR 23/548, p. 417.

85. See telegram from the High Commissioner to the Secretary of State for
the Colonies, no. 67, reviewing the reasons for the operation, 2 February 1924,
AIR 23/549.

86. AIR/505/B/23, letter from Sir J. M. Salmond, to the Secretary Air Min-
istry, 12 December 1923, AIR 23/548, p. 41.

87. Letter from Sir ]. M. Salmond, AIR/s05/B/23, p. 41.

88. The tax demand was placed at the bottom of the list because of British
press and parliamentary disquiet about bombing tribes into paying tax. See
secret memorandum no. C/2667, from K. Cornwallis, the Ministry of Interior,
to the Administrative Inspector, Diwaniyah, 19 November 1923, p. 403.

89. See Secret no. 20, from Reed, Administrative Inspector, Diwaniyah, to
the Ministry of Interior, 3 December 1923, AIR 23/444, 1/2106, part 8, p. 9; and
BHCEF File no. 19/1, vol. 6, Internal, Intelligence Report no. 24, 15 December
1923, p. 4.

90. CO 5682 5 FEB 24, telegram from the High Commissioner describing
the operation to the Secretary of State for the Colonies, 2 February 1924, CO
730/57, p- 570.

91. Report of the bombing from the Special Services Officer, Hillah, 7
December 1923, AIR 23/443, part 6, 1/2106.

92. Report on operations against the Barkat and Sufran, 30 November to 1
December 1923, from the Special Services Officer (SSO), Hillah, AIR 23/443,
part 6, 1/2106, p. 122.

93. See estimated casualties inflicted on Barkat and Sufran, Air 23/443, p.
128. The Iraqi police estimated a higher toll on human life as did Internal Intel-
ligence Report no. 25, 27 December 1923, which was the official record of the
Mandate authorities, BHCE, File no. 19/1, vol. 6, Internal.

94. Glubb, Arabian Adventures, p. 119.

o



DODGE NOTES 8/22/03 10:36 AM Page 223 $

7. The “Despotic” Power of Airplanes 223

95. See report on operations against the Barkat and Sufran, Air 23/443, part
6, 1/2106, p. 124. The fear induced by airplanes was prolonged by the refusal of
flights to tribesmen so that they would not know that the planes did not com-
municate with each other or that visibility from them was not as great as those
on the ground believed.

96. Seventy shaikhs and headmen of the Beni Huchaim tribes were assem-
bled on December 10 to meet the minister and his adviser. It was arranged for
a flight of Snipe airplanes to fly over the tent as the meeting began. It had the
desired effect of imposing a sombre atmosphere: “The shaikhs thought their
last moment had come.” Gertrude Bell, From Her Personal Papers, vol. 2,
1914-1926, ed. Elizabeth Burgoyne (London: Ernest Benn Limited, 1961), p.
322; also see AIR 23/44s, p. 15; and AIR 23/548, pp. 48, 65—66.

97. See telegram no. C/21, from G. N. Moore, SSO Diwaniyah, to Air Staff
Intelligence AHQ), 21 December 1923, AIR 23/444, p. 113.

98. See telegram C/2, from SSO Hillah, to Air Staff Intelligence HQ, 2 Jan-
uary 1924, AIR 23/44s, p. 33.

99. See report on operations against the Barkat and Sufran 30 November
and 1 December 1923, from SSO, Hillah, AIR 23/443, p. 119.

100. The distinction between the shaikh and “his” tribespeople began to be
made in explanations of why the rifle fine had not been paid. But it was never
explicitly investigated. The dynamic of the supposedly consensual relationship
between the two was never raised as a subject.

1o1. See AIR/505/B, part 2, second operation against Beni Huchaim tribe,
Samawah, AIR 23/549, p. 43.

102. See report on the operations against the Barkat and Sufran, second
phase, AIR 23/445, 1/2106, part 8, pp. 16-18.

103. Air Commodore Chief Staff Officer, note for file Air/so05/B, 21 Decem-
ber 1923, AIR 23/548, p. 214.

104. Or, if the bedouin section of each tribe was excluded, one rifle to every
five cultivators. AIR 23/44s, p. 19.

105. Report on operations against the Barkat and Sufran, from the SSO,
Hillah, 7 December 1923, AIR 23/443, part 6, p. 124.

106. See Omissi, Air Power and Colonial Control, p. 37.

107. See Ministry of Interior, Baghdad, 12 October 1931, to the High Com-
missioner, copy of a further note by Edmonds, the Adviser, Ministry of Inte-
rior, 12 October 1931, C/3/32, BHCE, File no. 7/44/2, p. 18.

108. See CO 730/174 /11, no. 96393, part 1, Activities of Shaikh Ahmad of
Barazan.

109. Omissi’s investigation of colonial air power in India and Aden clearly
indicates a comparative perception of society being deployed. Shaikhs or other

o



DODGE NOTES 8/22/03 10:36 AM Page 224 $

224 7. The “Despotic” Power of Airplanes

tribal leaders were made to take collective responsibility for their tribes. See
Onmissi, Aéir Power and Colonial Control, pp. 166—67.
110. Quoted in Cox, “A Splendid Training Ground,” p. 171.

Conclusion: Iraqs Past And Possible Iraqi Futures

1. Speech by retired Marine General Antony Zinni, head of the U.S. Cen-
tral Command from 1997 to 2000, the Middle East Institute, Washington
D.C., October 10th 2002.

2. Of the fifty-four peace-keeping operations the United Nations has
mounted since its formation, 8o percent have started since 1989. See Americas
Record on Nation Building, RAND, forthcoming,.

3. The two definitive reports on intervention, “Report of the Panel on
United Nations Peace Operations,” UN document A/ss/305 S/2000/809,
chaired by Lakhdar Brahimi, and “The Responsibility to Protect,” Report of
the International Commission on Intervention and State Sovereignty, IDRC,
2001, between them take many hundreds of pages to say how intervention and
reform should be carried out with greater technocratic efficiency but do not go
into any detail about how institutions can be built, reformed, or gain accept-
ance amongst the population.

4. See Steve Heder “Cambodia, 1990—98: The Regime Didn’t Change,” in
Regime Change, Its Been Done Before, ed. Roger Gough (London: policyex-
change, 2003).

5. See Charles Tripp, “After Saddam,” Survival 44, no. 4 (winter 2002~
2003): 26; and “What Lurks in the Shadows?” The Times Higher, 18 October
2002, p. 17.

6. See Isam al Khafaji, “A Few Days After: State and Society in a post-
Saddam Iraq,” in [raq at the Crossroads: State and Society in the Shadow of
Regime Change, ed. Toby Dodge and Steven Simon (London and Oxford:
International Institute for Strategic Studies and Oxford University Press,
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7. See Isam al-Khafaji, “The Myth of Iraqi Exceptionalism,” Middle East
Policy no. 4 (October 2000): 6.

8. Federick D. Barton and Bathsheba Crocker, “Winning the Peace in Iraq,”
The Washington Quarterly 26, no. 2 (spring 2003): 10.

9. A visit to any government institution during this decade was a sobering
event. In the middle of May 2001, I secured an interview with a provincial gov-
ernor in the south of the country. On entering the building I had to step over
a pool of raw sewage to reach his office door. Clearly the power of the state was
no residing in this building.
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10. See Toby Dodge, “Cake Walk, Coup, or Urban Warfare: The Battle for
Iraq,” in lraq at the Crossroads: State and Society in the Shadow of Regime
Change, ed. Toby Dodge and Steven Simon (London and Oxford: Interna-
tional Institute for Strategic Studies and Oxford University Press, 2003); and
Amatzia Baram, “Building Towards Crisis: Saddam Husayn’s Strategy for Sur-
vival,” Policy Paper No. 47, The Washington Institute for Near East policy,
1998, pp. 7-31.
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ments of Iraq: A Study of Iraq's Old Landed and Commercial Classes and Irs Com-
munists, Bathists, and Free Officers (Princeton, N.].: Princeton University Press,
1989), p. 22; and Peter Sluglett, Britain in Iraq, 1914-1932 (London: Ithaca
Press, 1976), p. 239.

12. Charles Tripp, A History of Iraqg (Cambridge: Cambridge University
Press), 2000, pp. 205—6.

13. Faleh A. Jabar, “Sheikhs and Ideologues: Deconstruction and Recon-
struction of Tribes under Patrimonial Totalitarianism in Iraq, 1968-1998,” in
Tribes and Power: Nationalism and Ethnicity in the Middle East, ed. Faleh A.
Jabar and Hosham Dawod (London: Saqi, 2003), pp. 69-101.

14. See Amatzia Baram, “Neo-tribalism in Iraq: Saddam Hussein’s Tribal
Policies, 1991-99,” International Journal of Middle Eastern Studies 29 (1997):
I-31.

15. “British government sources admitted yesterday that there had been a
general expectation’ on both sides of the Adlantic that ‘the Iraqi people would
revolt against Saddam as they had in 1991 or at least that there might be a coup
‘with in the higher echelons’ of the regime.” See R. Beeston and T. Baldwin,
“Washington Hawks Under Fire for Ignoring Advice,” The Times, 28 March
2003, p. 5.

16. “It is not too late for the Iraq military to act with honor and protect your
country.” George W. Bush’s address to the American People, 17 March 2003.

17. “When Makiya and two other Iragis were invited to the Oval Office in
January [2003], he told President Bush that invading American troops would
be greeted with ‘sweets and flowers.” ” See George Packer, “Kanan Makiya,
Dreaming of Democracy,” New York Times Magazine, 2 March 2003. Some
Middle East experts were also prone to over confident analysis, see Fouad
Ajami, “Iraq and the Thief of Baghdad,” New York Times, 19 May 2002. Ajami’s
prediction that Baghdadis would greet U.S. troops with joy was quoted by Vice
President Cheney in a speech at the Veterans of Foreign Wars 103rd conven-
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Iraq,” Conference, American Enterprise Institute, Washington D.C., 3 Octo-
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