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A3STRli.CT 

This study sets out to exa.rriine the development of 3ritish colonial 

policy towards West Africa between the years 1938 and 1947. It is 

primarily a study of the so-called 'official mind' of British colonialism 

because, as the sources indicate, the nationalists were mainly excluded 

from the review process. It has been decided to begin the thesis with the 

Colonial Secretaryship of Nalcolm !,:acDonald. With t:ie assistance of the 

West Indian Crisis, which propelled the colonial issue into the ?Olitical 

arena in Britain, and Hailey's African Survey, which set out the deficien­

cies of British rule in Africa, :MacDonald was supplied with the political 

lever and the requisite guidelines for him to successfully initiate a 

review of colonial policy in 1938. In particular EacDonald wished to see 

resolved the potential contradictions which existed in Britain's colonial 

policy. As he put it, "Important decisions may have to be taken in order 

to prevent Native Authorities on the one hand and Legislative Councils on 

the other from developing along divergent lines with undesirable resultsn. 1 

This theme dominated the British West African policy review until 1947, by 

which time constitutions designed to effect such a harl'!1ony had either 

been impleoented or announced. 

Three stages may be discerned in this review. The first occured 

between 1938 and 1943, during which tine the review was primarily a 

Colonial Office affair. There were, however, external pressures on the 

1. C0554/116/33501/68: I-IacDonald, cypher telegrams to the Governors o: 
British 1:!est Africa, 18 Decer.iber, 1939. 
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Office during this period. ?or example, after the signing of the Atlantic 

Charter, Anerican pressure resulted in the Colonial Office cooing to ;ri~s 

with the meaning of its avowed policy of self-goverr.ment for the colonies. 

Also, as a result of pressure from the Governors of the Gold Coast and 

Nigeria, the Office conceded the principle of African representation on 

Executive Councils. Nevertheless, until 1943, the Colonial Office 

remained basically in control of the policy review. At the end of this 

period, in addition to the above mentioned developments, the Office had 

produced a blueprint for the political advancee1ent of West Africa. T:le 

ulti□ate coal for this reGion, as it was r-or the.bulk of the E::1pire, was 

eventual internal self-governnent, and, havins rejected the notion of 

federation for British West Africa, this principal was to be extended or. -
the basis of existing colonial boundaries. The cachinery by which this 

aim was to be achieved was set out in a five stage plan produced by the 

1 T t . f . D. . . . th - 194-,·. es i--. rica i ·n..sion in e SurrtJ;Jer or ;; • This schece was based on a 

series of reports compiled by Lord Hailey who r.ad bee!l cornnissioned bJ 

1IacDonald to investigate native administration policy and the question of 

the future political development of the African colonies. The proposed 

plan retained the theory of indirect rule, although it restricted this 

system to the realm of local governr.1ent. 1--:ost important it suggested that 

the native administration system could be integrated into the parlia~entary 

institutions that had been created in Africa through a syste□ of regional 

councils, composed of Native Authorities, which would act as electoral 

colleses for the le~islatures. The ~ain t~..rust of the plan, however, was 

on local covernment, and, in this resard, the i;a.ti ~re Adr.lir..istratior.s were 

to be ~odernised. Si~ilar develo9~ents were to occur in those areas 

which had been granted municipal 0overnments. In the first sta;;;es of 
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this pro~ranr.:e powers were to be steadily devolved to tr..e local and 

regional levels. As for the legislative councils, which ±:'or:::ed the apex 

of this systeo, questior...s such as the granting of the unofficial ~ajority 

were to be delayed as long as possible. In fact, no developnents were 

envisaged at this level until such ti□e as the local and re0ioneJ. levels 

were functioning and had thus indicated the powers which were to re~ain 

central. Barely had these pla~..s been circulated in the Colonial Office 

when Governor Burns informed the Office of his intention to revise the 

Gold Coast Constitution. This even effectively ended the first stage in 

the policy review. 

Staee two in the reV'iew lasted fro□ the sur.uner of 1?43 until 

1945/46. In this phase the loni-ranse sche□es that the Colonial Office 

had been tryin3 to develop were suddenly foreshortened to the draftinc o: 

constitutional instruments for ir.ir.iediate adoption in \-lest Africa. 

The Gold Coast's lead was followed ir:rr:1ediately in Uiseria, and, 

as a result of the constitutional developt1ents in these two colonies, what 

oi::;ht be called a cor...stitutional model was developed for British \-lest 

Africa. Designed to harmonise the de-,lelo:pment of Native Authorities and 

Legislative Councils in the same territory, this model was basically 

consistent with Hailey•s recor..mendations. As such it contained ele□ents 

drawn from both Native a.11.d European political institutions, and it o:perated 

on tJ:1.ree levels. At its lowest tier, the □odel was co!:cerned wi t:1 local 

covernment, and, in this regard, it e□::loyed l:ative Adcinistrations and., 

in the urban areas uhe:re indirect rule die. r~ot fu:1.ct:.on, r:.un:.c:.-ccl 

coverr_r.:ents. The i:'1tercediate level also contained two eler.1e~ts. 0!1 the 

one hand were regionc..l councils w::ic:i, in essence, were rat~er contrive~ 

b ., ' ~ f ~ T t . r, t, . t . oaies com:9osea. o . ,a ::.. ve .½.u .. '1.ori ies. ':::'tese r-e:;io.nal councils were 
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ca:.nly advisory in capaci t~,, al thou:;h there were p.:-ovisio!l.S for so:.:e 

fina.11.cial and leeislative powers to be devolved to the□• In ad.di tio:::i, 

they had an integrative function to perform because they were to act as 

electoral colleges and were to nor.iinate rrative Authorit:.r representatives 

to the Legislative Council. On the other hand, there were a series of 

urban constituencies which, by democratic yrocess, were to elect 

representatives to the Legislative Council. Finally, at the apex, cane 

the Legislative Council itself which, if the i:::itermediate tier functioned 

as planned, was fully integrated with the native ad□inistration system. 

I:::i theory it was a sche~e which resolved the proble~ identified by Hailey 

o.nd r,1acDonald in 1938. ?Ioreover, it was a solution which took the theory 

of indirect rule to its logical conclusion, and, indeed, to its ultioate 

expression. Between 1943 and 1945 this pro,f;r8.4-:ur.e was adopted in theory 

by Sierra Leone and the Gambia. Howeve.:-, because of the relative lack of 

political development in the hinterlands of these colonies, little of the 

progranrne had been implemented by 1947. 

As the pressures of constitution-~ongering receded the Colonial 

Office was given the opportunity of turning its hand once again to □ore 

theoretical matters. During 1946 and 1947 the whole question of native 

ad.Dinistration policy came up for discussion. As a result of this debate 

the theory o: indirect rule, upon which all four British West African 

constitutions were based, was rejected in favour of local governr.1ent along 

the Zn~lish model. In addition, the Colo:::iial Office drafted a :o~ stase 

program.';!e by which representative and then respo:-..sible governr:ent was to 

be conceded. The era of decolonisation had been ushered i~, and it d~d 

so at a ti:1e when tte Colonial Off:.ce still dominated the nolic~J:---::a}dn~ ... _, 

:::rocess. 
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FROLCGUE 

During the Second World War a series of constitutional reforr.:s 

were initiated in British West Africa which, according to Michael Crowder, 

"marked the beginning of the era of decolonisation".
1 

Indeed, in the Gold 

Coast, Nigeria, and the Gambia new constitutions were promulgated shortly 

after the war; while in Sierra Leone draft constitutional proposals were 

announced. In addition, by 1947, all four of these territories had ~ade 

the decision to admit Africans to their executive councils. Referring 

specifically to these reform Crowder has written that "these constitutions 

proved to be the prelude to a rapid series of constitutional refor□s which 

brought Gha.~a self-government within six years and independence within 

twelve, and Nigeria independence within fifteen years". 2 
'.-Ii th the official 

files relatins to the planning and development of these reforms now O?en 

to public scrutiny it is at last possible to trace the development of 

these measures, and it is to this task that this study is devoted. 

As Ken Post has noted the years 1920 to 1945 in British West African 

historiography have not been dealt with adequately. 3 By examining the 

period 1938 through 1947 this study attempts to redress in part this state 

of affairs. The year 1938 has been selected to begin this work for three 

1. 

2. 

Nichael Crowder, ',vest Africa Under Colonial Rule (London: Hutchinson 
and Co. Ltd., 1968), p. 504. 

Ibid. 

?:en Post, "British policy a..nd representative government in '.-.'est 
Africa, 1920-1951", in Gann and Duignar. (eds.), Colcr.ialis~ i~ 
Africa: Volu~e 2: The Eistorv and F litics of Colonialis~, l?lh-1~60 

Car-:bridge: CambriQge University Press, lS?0, p. 31. 
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~a~or reasons which combined give weight to t~e argu□ent that it was a 

:pivotal year for British colonial policy. ~irst, 1S38 was the year in 

which a new Secretary of State for the Colonies took office. As will be 

seen Malcolm MacDonald1 provided □uch of the incentive which set the 

Colonial Office thinking along new lines. Secondly, 1938 was the year 

of the disturbances in the British West Indies. This unrest propelled 

the colonial issue into the political arena in Britain. Noreover, it 

profoundly worried the Colonial Office which thereafter began to pursue 

a more dyna.~ic policy. And, thirdly, 1938 saw the publication of Lord 

Hailey's African Survey. 2 This monumental ~ork played a very subtle 

role in the redirection of British colonial policy. As a critique of 

existing policy it led the Colonial Office to raise new questions, while, 

as a virtual encylopedia of Africana, it provided the Office with much of 

the factual information necessary for a reformulation of policy. Thus, 

1938 was a year in which a new Colonial Secretary, with the assistance 

of the West Indian Crisis and Hailey's African Survev, was supplied with 

the political lever and the requisite suidelines for hi~ to successfully 

initiate a review of colonial policy. At the other end of the spectru~ 

the year 1947 was selected to terminate the study for two main reasons. 

First, by that year the review precipitated by MacDonald had reached its 

culmination in a series of constitutions or constitutional proposals which 

were designed to remedy the defects in colonial policy that were identified 

back in 1938. Secondly, 1947 was itself a point of departure. I~ that 

year the Local Gov·ernment Des})atch, which effectively began the era of 

1. 

2. 

Biosra?hical notes of all rr.ajor characters are to be found in 
Appendix I. 

Lord Hailey, An African Survey: A Study of the Problecs Arisinr i~ 
Africa South of t:ie Sahara (London: Oxford Ur.iversit~r ?ress, 193.,: • 
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decolonisation, was issued. With the publication of this docur.ier.t the 

theory of indirect rule, which hitherto had been the accepted theory of 

a~~inistration in 5ritish West Africa, was rejected in favour of local 

govern.~ent along the Enelish model. Finally, in addition to these two 

arguments might be added the fact that the official files of the Colonial 

Office, upon which this study is based, are not available after the end 

of December, 1946. 

With regard to geographical considerations it has been decided to 

adopt a cross-territorial approach in order to obtain a ~ore balanced 

view of policy formation. British West Africa was administered by a 

regional desk in the Colonial Office, and, as a result, it is often 

difficult to appreciate what was happening in one colony without reference 

to one or r.iore of the other British 1:/est African colonies. To take but 

one example, it will be seen tha the decision to admit Africans to the 

Nigerian Executive Council cannot be fully comprehended unless events in 

the Gold Coast are taken into consideration. 

Basically, this study is an examination of the so-called 'official 

□ind' of British colonialism. This approach has been taken in co□plete 

awareness of Andrew Cohen's theory that constitutional progress is the 

product of interrelated pressures. As Cohen put it:
1 

The truth is that constitutional procress has depended on 
neither the action of governr.1ents nor on the pressure of 
local opinion, but on both. It has taken place as a result 
of what I propose to call interrelated pressures - on the one 
hand the pressu~e exerted throuch the actions ar..d policies of 
the British Government, the Goverrur.ents in the Territories, 
and public and parliamentary opinion in Britain, ar .. d on the 
other the nressure of nationalists and other oninions and . . 
attitudes in the Territories themselves. These ~ressures 

1. Andrew Cohen, 3ritish Policy in Chansing Africa (London: Routledze 2, 
I=esan Paul, 1959), pp. 36-37. 
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are of course not necessarily always e:<erted a;-ainst 
each other; often they are comple~entary. So~etimes 
one or the other is, so to speak, in the ascendent, 
and it then supplies the ~otive fo!'ce. Things work 
best when they are both operating effectively. 

However, from the evidence available, it becomes clear that, durins the 

period when the legislation under consideration was being drafted, the 

'imperial' side of this equation was in the ascendellt. In fact, in 

West Africa, the nationalists were mainly excluded from the review 

processe This situation was due to two main factors. First, the policy 

review was not the product of any specifically West African grievances. 

Rather it was conceived in London in the aftermath of the West Indian 

disturbances, and it sought to anticipate difficulties such as had 

arisen in the Caribbean. In addition, it sought to eradicate certain 

anomcdies in British adninistration policy in Africa which had co□e to 

the attention of Colonial Office theorists. Secondly, in British West 

Africa nationalis□ had not yet reached proportions whereby it had to be 

taken in as an active partner in the planning process. Indeed, at tte 

outset of the period under discussion British West Africa..~ nationalis~ 

was characterised by one authority as follows; 
1 

it has not proceeded beyond the ideals of early Victorian 
radicalism; its ambition is a larger representation in the 
legislature, and a greater share in Government employ; it 
see~s to make little appeal to the uneducated or rural 
element. 

1'-Ioreover, throughout the war, nationalism re□ained a basically docile 

force in British West Africa. As one resident observer recorded: 2 

It is significant that, at no time durins the war, not 
even in the bleak winter of lS,41-2, has there been any 

1. Lord Hailey, "t;ationalism in Africa", Journal o: t!le African Society, 
Vol. 36 (April, 1937), pp. 14o-l. 

2. :-:eyer Fortes, "The I.::::;act of t:1.e Wa:r on British 1.-!est Africn". 
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movenent of poli t:i.cal unrest in ~-Jest Africa. Sven tb.e :::ost 
extrer.:e African critics of the colonial Governr.:ents have 
never thou~ht of the war as an opportunity of gettins rid 
of the "British yoke". 

To cite a more recent cor...rnentator on the state of the nationalists 

movements in British ',vest Africa at the end of the Second '.vorld War, 

there was not "a truly organised nationalist movement seeking self­

governrr.ent" in the Gold Coast until Aucust, 1947, when the United Gold 

Coast Convention was formed.
1 

As for Ni6eria, "During the period 1945 

to 1951, the strugsle for independence was largely a verbal one. 

Newspaper agitations, petitions, violent verbal threats in political 

rallies and meetings were the weapons the nationalists employed to put 

th 1 . 1 t" 2 pressure on e co onia eovernmen • Meanwhile, in Sierra Leone, 

the nationalist movement remained 'moderate' until the late-194o's, 

when the initiative passed from the Creole to the Protectorate elite.3 

Finally, in the Gambia, "neither organised pressure groups nor party 

politics emerged ••• until 1951".
4 

As a result, at least until 1947, 

the review process in West Africa remained firmly in British hands. 

· In approach the thesis is essentially narrative as, in the first 

instance, it seeks to document a series of refor~s and shifts in policy 

which hitherto have not been dealt with adequately. Indeed, a serious 

study of the various forces at work in the Colonial Office which resulted 

in these reforms has not been possible until recently because the official 

sources have been classified. 

1. Olajide Aluko, "Poli ties of decolonisation in 3ri tish '.-lest Africa, 
1945-1960", ir. Ajayi and Crowder (eds.), History of 1,lest ii.frica, 
Volume T\·10 (London: Longmans, 1974), !J• 629. 

2. Ibid., p. 636. Ibid., p. 644. 

4. Ibid., p. 649. 
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The first :our chapters of the thesis deal with what this study 

has identified as the first phase in the planning process; that is to 

say the period from 193,3 until the sur:".mer of 1943 when planning was 

primarily a Colonial Office affair. The first chapter is introductory 

and attempts to identify the impetus behind the policy review initiated 

in 1938. In addition this chapter will reveal that the Colonial Office 

was a.cutely aware of the institutional duality of its policy in Africa, 

a.-'l'ld the fact that, if this dualism was not rationalised,then the native 

administration systems and the parliamentary syste□s it had fostered in 

the sa~e territories on this continent might develop alone divergent 

lines. This question was considered of fundamental im,ortance by the 

Colonial Of::ice and its resolution dominated the British West African 

constitutional debate throughout the war. In chapter two the thesis 

examines, in the light of the impact of the Atlantic Charter, the 

legacy of official policy statements proclaiming self-government as the 

ultimate goal of British colonial policy. As will be seen, under 

American pressure the Colonial Office's view of self-government came 

into sharper relief. By 1943 the Office had cone to define this eoal 

as internal self-government; a fa.et which made the rationalisation of 

native administrations and parliamentary institutions in the same 

territory even ~ore imperative. The Hailey nission, which was esta~lished 

by the Colonial Office to investigate native administration policy and 

the question of the future political development of the African colonies, 

and its applic~tion by the Colonial Office is the subject o: c~nr,ter 

three. It will be see!1 that the findings of this mission beca::1e tte 

Internntional Affairs, XXI, tro. 2 (1945), p. 210. 
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basis for planning in the Colonial Office. :-:oreover, l!l the case of 

British ·-_•/est Africa, the Eailey Reports becar.:e e□bodied in a :-1emoranda 

which represented the Office's first atte~pt at a lo~5-ran6e scherr.e for 

political adva-11.ce in this region. Only in one area was the Colonial 

Office pressured into formulating policy in advance of the over-all 

scheme that was being developed on the basis of the Hailey Reports. As 

will be seen in chapter four, pressure fro□ the Governors of the Gold 

Coast and i'.Tigeria resulted in the concession of A:::::-ica."1 representation 

on the Executive Councils of British West Africa. But, with t::iis single 

eJ:ception, the initiative in planning rested with the Colonial Office 

until the summer of 1943. 

When, in AuG1,1st, 1943, Governor Burns informed the Colonial 

Office of his intention to revise the Gold Coast Constitution a new 

phase in the planning :9rocess opened in West Africa. During this staGe 

the long-range sche□es that the Colonial Office had been trying to 

develop were suddenly foreshortened to the draftin[; of constitutional 

inst!'Uments for irnr.1ediate adoption in West Africa. As a result, new 

constitutions were pror.iulsa ted in the Gold Coast, r;iseria, and the 

Gambia, while in Sierra Leone draft constitutional pro~osals were 

published. Chapter five is devoted to the development of the Burns 

Constitution; a constitution which introduced representative goverru:ent 

to the Gold Coast. In chapter six our attention is focused on Iri0eria 

where the draftin_s of the Richards Constitution is examined. This 

constitution, it should be noted, introduced the principle of the 

unofficial r.iajori ty and laid the basis o: the federe.l systen :.n :r:.ce:!:'ia. 

!n addition it should be added that ooth these constitutions, throuch 



the creation of a series o~ electoral colle~es w~ich were to elect 

representa-tives of the Irative Adninistrations to the Le:islative 

Councils, atte□pted to provide a solution to the question o: how 

the native administration systeo.s and the parliar~entary systecs of 

British West Africa were to be har□onised. Finally, in cha!)ter seven, 

constitutional developments in the Ganbia and Sierra Leone are e;~an-;ined. 

As will be seen, between the years 1943 and 1945, both these de~endencieo 

came to accep:in theory the constitutional model which had been evolved 

in the Gold Coast and Nigeria. Moreover, it will be argued that it was 

o:nly due to the relative lack of Westernization in these colonies, and 

□ore particularly in the hinterlands of these colonies, that resulted 

i~ a lenzthy delay in the imple□entation of this policy. 

The thesis ends with a len0thy e:pilocue uhich reveals that by 

1946 the pressures on the Colonial Office resulting from the de~ands of 

the '.-Jest African and other constitutions had becun to recede, and that 

consequently the Office was able to turn once again to □ore theoretical 

matters. Indeed, during 1946 and 1947, the whole question of native 

adr:'~nistration policy car.ie up for discussion, and, as a result of this 

debate the theory of indirect rule, upon which all four British West 

African Constitutions were based, was rejected in favour of local 

government on the English model. The age of decolonisation had arrived, 

aJ1d it did so while the imperial side of the decision-r.:aking equasion 

·1 . '-- d t 1 
was sti .... l in t .... e ascen en • 

1. Althou~h the general thesis of this study argues t~at co~stitutio~al 
cha.">"lse in Eri tish ',-Jest Africa in the :period 1?38 to 1947 was esse::1t:..sll? 
r.1etropoli tan in ori;in; it does not reject the notio21 th2t t'.'."-.ere ;•rere 
local factors w!lich cor.tri'!Juted to this process. However, for reaso::1s 
of scale, it has not been possible to ir1vestiG:2.te this area. Suc:C, a~ 
investigation will undoubtedly prove fruitful, but it is unlikel-r to 
alter this study's ;eneral thesis. V 



CHAPrE.R I 

A SEE~I.NG OF THOUGHT 

When Malcolm MacDonald assumed the post of Secretary of State 

for the Colonies in 1938, he did so for the second time in three years. 

As a result of the experience he gained from his first very brief term 

as Colonial Secretary in 1935, MacDonald returned to the Colonial 

Office convinced that Britain's colonial policy would have to undergo 

a thorough revision. Indeed, it had been his intent to pursue such a 

course in 1935, but his premature transfer to the Dominions Office 

1 resulted in a lengthy delay. This situation was rectified in 1938, 

and the Colonial Office entered a period of critical self-examination 

which was precipitated by MacDonald who had called for a 'seething of 

2 thought' on the colonial issue. 

This is not to suggest that MacDonald brought with him to the 

Colonial Secretaryship any new diagnosis of the colonial situation. Indeed, 

his concern may be seen as a reflection of the awareness which had grown up 

in Colonial Office circles during the 193O's of the deficiencies of British 

colonial policy in general and British native administration policy in 

Africa in particular. But, what MacDonald did bring with him was a 

determination to tackle these problems. In addition, he brought with him 

a clearly defined view of the ultimate objective of British colonial policy. 

1. Interview conducted with Malcolm MacDonald, 8 October, 1974. 

2. co847/17/47135: F.J. Fedler, minute, 23 November, 1939. 
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From the outset MacDonald made explicit his views on the ulti:iate 

objective of 3ritish colonial policy. As he put it in his address to the 

Colonial Service Summer School of 1938. 1 

What is the main purpose of the British Empire? I think 
it is the graduaJ. spread of freedom amongst all His 
Majesty's subjects, in whatever part of the earth they 
live ••• ·• 

The spread of freedom in British countries overseas is 
a slow-someti~es painful-evolutionary process. The pace 
varies from place to place, according to local conditions. 
There may even, sometimes, be inevitable setbacks. But 
over the generations the evolutionary process goes on. 
In some countries the process has aJ.ready reached completion. 
The Dominions are already completely free, each of them 
equal in status with Great Britain herself, each of them 
clothed with all the constitutional rights and powers of 
fully sovereign nations. 

That same spirit guides our administration of the Colonial 
Empire. Even amongst the most backward races of Africa our 
main effort is to teach these people to stand always a little 
more securely on their own feet. In spite of the great 
variety of conditions and of circumstances we can, I think, 
say with confidence that the trend is towards the establishment 
of the various colonial communities as self-supporting and self­
reliant members of a great commonwealth of free peoples and 
nations. The objective will be reached in different places at 
different times and by many different paths. Before it is 
reached there may be rearrangements of political divisions; 
units at present separate may continue, others may be split 
into component parts. The important thing is to ensure so far 
as possible that whatever changes are necessary should be so 
affected as to be in harmony with the general aim. 

But it will be generations, perhaps even centuries before 
that aim is accomplished in some cases. In the meantime~ 
are, in greater or lesser degree, responsible for government 
over a vast space of the earth and over a multitude of peoples. 

The degree to which this view was a departure with previous statements of 

1. co323/1858 Part II/9057 /1A: ''Extract of a Speech by !-·:alcolrn LacDonald 
given at the University of Oxford Summer School June-July 1938". 
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policy was ir.i.mediately recognisable. As i-:acDonald himself has refelcted 
1

, 

"I recall Professor Coupland coming up to me afterwards and shaking me 

warmly by the hand and saying "You're the first Secretary of State who 

has made that absolutely clear". Indeed, contrary to what Albertini 

has written2 , this was the first time that a Colonial Secretary had 

declared Dominion Status to be the object of British colonial policy. 

It was a belief which, a year later, MacDonald voiced in clear terms 

in the House of Commons: 3 

In the case of the Dominions, this evolutionary process 
of gaining freedom has been completed. But there is no 
division of Imperial policy. We cannot have one policy for 
the Dominions and a totally different policy for the 
Colonies - the fundamental principle is the same. We seek 
that at any given time the peoples of the Colonial Er.lpire 
shall enjoy the maximum practicable amount of freedom. 

But MacDonald might well have been thwarted in his endeavour to 

initiate a review of colonial policy had the year 1938 not been a 

propitious one for such a re-evaluation. Two major events occurred in 

that year which placed the deficiencies of British colonial rule in sharp 

relief, and in actual fact transformed them into a political issue in the 

United Kingdom. The first of these events concerned the riots which 

took place in the British West Indies, while the second related to the 

publication of Lord Hailey's African Survey. 4 

1. 

2. 

3. 

4. 

MacDonald Interview. 

R. von Albertini, Decolonization: The Adr.iinistration and Future of 
the Colonies, 1919-1960 Crew York: Doubleday, 1971), pp. 170-171; 
states that the first such statement was made by Viscount Cranborne, 
in the House of Lords, 3 December, 1942. 

Hansard, 30 November, 1939. 

Lord Hailey, An African Survey: A Study of the Problems Arisin; in 
Africa South of the Sahara (London: Oxford University Press, 1938). 
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It was as a result of the failure of British colonial policy in 

the West Indies that the colonial question made one of its rare 

appearances in British politics. But, the adverse publicity which 

the Colonial Office received as a consequence was turned to advantage 

for, as Malcolm r-!acDonald later observed, the West Indian situation 

contributed greatly to the pressures for colonial reform. In 1-:acDonald's 

words: 1 

This West Indian crisis helped □e enor~ously to get not only 
my advisers ••• in the Colonial Office to look with great 
favour on a fairly urgent review, but I think that it also 
helped me to get such Ministerial colleagues as I needed to 
say, "Yes, this has become a political question which is 
quite critical and we must go into it in an energetic way' • 
• • • so the West Indian Crisis stimulated interest in 
House of Commons circles, in Civil Service circles, in the 
Colonial Office, in Whitehall, and anong □e~bers of the 
Cabinet, and therefore speeded up, I think, the sort of 
movement which I was hoping to push anyways. 

But the failure of British colonial policy in the West Indies did 

~ore than merely intensify the pressures of a re-examination of policy. 

In actual fact the collapse of law and order in the British West Indies 

added a sense of urgency to what otherwise might have been a so□ewhat 

academic exercise. This urgency was the product of the great fear that 

those concerned with colonial affairs had of political unrest. In 

particular it was thought that unless reforms were initiated then the 

difficulties experienced in the West Indies could be anticipated in other 

parts of the Empire. Lord Hailey echoed this fear when he wrote, in a 

confidential report on political conditions in Sierra Leone, that it was 

1. MacDonald Interview. 
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"only necessary to recall the recent history of the West Indies to realize 

the ease with which a populatior.. such as the Creoles can be aroused to 

violent ebullitions of feeling". 1 Thus, to again quote Hailey, one of 

the major objects of a revised colonial policy was to ensure that 

"dissatisfaction is as far as possible expressed in 'constitutional' 

methods, and takes channels other than those which lead to permanent 

2 racial estranger.1ent". 

clear. 

The 'Warning fro□ the West Indies' 3 was very 

The role played by the African Survey in the revision of Britain's 

colonial policy was of extreme i~portance. Indeed, as a compendiuri of 

information on a wide range of African social and economic problems, 

and as a critical cotru~entary on colonial rule in Africa the Survey 

provided the ensuing debate on colonial policy with much of its factual 

and intellectual content. The Colonial Office itself was quick to 

recognise the importance of this work, and no less than one hundred and 

thirty excerpts were taken from the Survey and placed in the files for 

4 future reference. 

1. co847 / 22 Part I/47100/8: "Native Ad.ministration Comparative Survey -
Report by Lord Hailey - Sierra Leone". Draft re~ort, undated 
typescript, Para. 54. This remark was subsequently omitted in the 
1944 confidential reprint of this report: t:ative Ad.ministration and 
Political Development in British Tropical Africa (London: ri.E.S.O., 
1944). This report is discussed more fully in Chapter III. 

2. co847/21/47100/1: 'TReport by Lord Hailey to the Secretary of State 
for the Colonies, 1941. :rati ve Administration and African Political 
Development", Paragraph 28. 

3 \/ 1\L •.' 11 • 11 l / • ,. th 1 1 t I d • P. T t "' th T'.'I • • · ..... ~·.ac.-,.i an, 1' arning rro□ e ,ies n 1.es: r'. rac ror • e .wr.1p1re 
(London: Faber & Faber, 1936); reprinted with a new Preface by 
Peng-u.in, 1938. 

4. co847/14/47002: F.J. Fedler, minute, 17 !-:ay, 1939. 
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In terr..s of its ir.ipact the African Survey caJmot be underestir1ated. 
aT1otJ 

As the followinc quot7testifies, it made a significant contribution to 

the development of the new colonial develop~ent and welfare policy 

initiated in 194o. 

Together with your Commissioner's Report /V.oyne7, this 
Survey played a chief part in leading up to the new Colonial 
Development and Welfare Policy. The allocation of ~500,000 
a year for research particularly due to Lord Hailey's 
recor.unendation. 1 

In the political sphere the SurveY's impact was equally as profound, 

although its tangible results were not so immediate. For example, the 

Survey pointed out that a policy based on indirect rule, but dedicated 

to 'self-government based on representative institutions' would come to 

crief unless detailed studies were initiated with a view to riaking the 

two systems more compatible. 2 As will be seen this theme was taken up 

by Secretary of State MacDonald, and becane a central issue in the 

deliberations which followed on the future political development of 

Africa. i-'.acDonald himself has freely acknowledged his debt to Hailey. 

In his words, "especially when his conclusions and comments fitted in 

with the sort of questions I wanted to raise a.'1.d ha",e fresh answers 

given I used his r:iaterial". 3 

The new direction of British colonial policy was first discerned 

in the economic and social sphere. It was a policy which Hailey endorsed 

fully for he believed that political progress could only be made if a 

1. co847/21/47100/1: Eastwood, minute, 14 February, 1941. 

2. Hailey, African Survev (1938), pp. 1639-1940. 

3. l !acDona.ld I~terview. 



sound social and economic basis was established. As he informed his 

..., 1· h d. 1 ~ng is au ience: 

The British people must realize the we ought to be more 
liberal in our attitude to the need for financing colonial 
development •••• It is all very well for Great Britain 
to hold out to the African the priceless boon of Self­
Government. We had to fight for our liberties ourselves, 
and perhaps we find it a little difficult to believe-that 
the path to health, happiness, or perhaps even heaven, 
does not lie in the possession of a vote. 

This was also the opinion of the West Indian Royal Commission Report, 

the so-called ?·Ioyne Report, which looked into the distu=bances in the 

West Indies. 2 r-~oyne' s recornmendatio:ns were a r.iixture of econo□ic and 

political reform. In the case of the former he recommended that a □illion 

pound West Indian Welfare Fund be established in order to finance agrarian 

reform, reduce unemployment, and to promote housing, education and welfare 

services. r-:eanwhile, in the political sector, he recommended increased 

participation by the people in the work of government. Given the 

seriousness of the West Indian situation these were recommendations that 

could not be ignored. But, as has been pointed out, the lesson of the 

West Indies could not be restricted to the Caribbean. The Economist, in 

fu~ article demanding 'a centrally directed colonial policy' which would 

be furnished with 'generous funds for develop□ent' warned that the 

"Troubles in the West Indies have disclosed the dangers of this negligence 

1. Lord Hailey, "Sooe Problems Dealt With In The African Survey", 
International Affairs, (!.:arch, 1939), p. 201. 

2. Great :aritain, Cmd. 6174: "West I:idia Royal Cor.unission 1938-1939. 
Reco~endations" (London: R.n.s.o., 19L10); the complete report was 
not published, because of security reasons, until 1945, see Cmd. 
6607: "West Indian Royal Commission Report" (London: R.n.s.o., 1945). 
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fJ...e. the lack of economic develo~~ent7, and t~ey are i~~licit i~ the 

1 details of the African Survey". As a result, a :-::ore zen.eral :;:::ol:.c:,. was 

conceived and er.:bodied in the Colonial Developr:ent and \'ielfa!'e Act of 

194o, which Crowder has described as the 11 r.1ost significa.."1.t chance in 

goverru:ient policy in this period". 2 

The Colonial Development and Uelfare Act of 194o was indeed a 

radical break with past tradition. \fuereas the Act of 1929 was drafted 

with a view to sti□ulating the British economy durin~ the Depression3, 

the 194o Act ·was air.1ed at the actual develo:prent of the colonies the:::-

selves. As Malcolm EacJonald put it when he defended the legislation 

. 4 in Pm-lianent: 

The bill we are discussing this afternoon bre&..s new sround. 
It established the duty of ta::-~•ayers in t:iis country to 
contribute directly and for its own sa.lce towards the 
development in the widest sense of t:ie word of the colonial 
peoples. 

1-Ioreo~ier, he declared, "Our ob: ect under this legisla tior: is to develop 

t:-~e colonies so that as far as possible they becor1e self-sup;ortins 

units". To this end the Act provided five r::illion pounds :E=•er anm.L-:1 for 

development projects and a further five hundred thousand pounds for 

1. 

2. 

4. 

"Africa's Need", The Econo!!list (12 Nover.iber 1938), pp. 31S, as quoted 
in Albertini, Decolonization, p. 113. 

Crowder, West Africa Under Colonial Rule, p. 502. 

?or further details of the 1929. Act see Georee C. Abbott, "A P.e­
ex.amination of the 1929 Colonial Developn:ent Act", Colonialisr.: and 
Underdevelopment in 2ast Africa: The Politics o: Eco~omic CtanRe 
1919-1939 (London: Heinemann, 1973) Cha:9ter 4: "British Une:;i~l~:l'!:ient 
and Colonial Aidtt; and E.J. 1,/icker, "Colonial Developr.1en t and 
Welfare, 1929-1957; The Evolution of a Policy", Social and Econor:1ic 
Studies, Vol. 7, 110. 4 (Dece□ber, 1958), pp. 170-191. 

Hansard, 21 Eay, 194o. 
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colonial research. 

Unfortunately, circumstances co□bined to delay the introduction 

of this Act by almost two years. Privately, 1 HacDonald has indicated 

that he began to consider a colonial development bill immediately upon 

becoming Sec~etary of State in 1938. His personal timetable was geared 

to the preparation of a bill during the summer of 1938, and the sub~~ssion 

of this bill to Parliament in the autumn of that year. However, the 

r·!u."'lich Crisis intervened. This delay was followed by one resulting fro□ 

a Treasury directive which was issued restricting new expenditures. The 

bill was re-drafted in December, but Treasury opposition continued and 

the legislation was witheld. Also, at this time, the Palestine situation 

came to the forefront, and consumed a great deal of the Coloni?-1 Office's 

time. Finally, there was the outbreak of war with Germ.any which diverted 

attention from 1-!acDonald's proposed act. After the declaration of war 

?·facDonald approached the Fri□e Minister a.'1.d argued that his development 

scheme should not be postponed because of the war. Further~ore, he argued 

that such a scheme might well be turned to advantage for it would be a 

means of ensuring colonial support during the war. With the backing of the 

Prime l·!inister MacDonald was then able to circumvent the Treasur.r' s ., 

opposition, and the legislation became law in 194o. However, it see~E 

clear that had the international and financial situation not been so grave 

the Colonial Development and Welfare Act of 194o might well have become 

law in 1938. In this respect it would seem that the recomnendations of 

the r-:oyne Commission were not as instru:-:iental in creating the Colonial 

Development and 1:/elfare Act of 194o as some have assu□ed. 1 

1. 1·1acDonald Interview. 

2. Crowder, West Africa Under Colonial Rule, p. 502. 
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>:eanwhlle, advar..ces were being made at the Colonial Office on 

the political front. One of the first suggest~ons made for the political 

developr.ient of British West Africa was federation. As will be recalled, 

MacDonald himself had warned at the Oxford Summer School that there 

might have to be some 'rearrangements of political divisions' in order 

that the goal of self-support could be achieved. The logic behind this 

declaration was that colonies, such as the Gambia, which were too small 

to be economically viable, were also too small to be politically viable. 

Therefore, the only salvation for such territories was for them to be 

amalgamated into a larger unit which would be self-supporting, and thus 

capable of self-governr:,ent. 

Lord Lugard was ar.ong the people consulted on this issue. In 

his confidential mer.iorandurn on the closer union of British West Africa 

1 he concluded: 

that no scher.ie of Federation or Union under a Govr. Genl. 
(whether combined or not with his Governorship) would at 
present time either relieve the Colonial Office of work, 
effect any economy in staff, or be effective in pror.ioting 
co-operation and progress. 

He based his conclusion of the view that the various colonial goverr~ents 

would guard their realms of influence, and thus thwart the ulti1nate 

objective. Also, he noted the fact that the territories were not 

conterminous thus making unification almost impossible. 

At the Colonial Office itself a West Africa Committee, under the 

c~.airmanship of the Parliamentary Under Secretary of State, Lord Dufferin, 

was crea~ed to investisate the matter. 2 Its interim report reveals that 

1. co554/122/33642: Lugard to Lord Dufferin, 20 Nove□ber, 1939. 

2. co554/122/33642: West African Committee Interim Repo'rt, 22 December, 
1939. 
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this co~~ittee had decided almost una.ntni□ously against federation. As 

the report put it, "The concept of a Unitary State of 'British West Africa' 

is, according to witnesses, a theoretical abstraction". Indeed, the 

report argued further that 

A West African Federation would be an artificial creation, not 
the outco□e of the natural growth of political consciousness in 
the four Colonies. It is only recently that the Africans of 
e.g. riigeria have begun to acquire a consciousness of political 
unity as 'Nigerians': to superi□pose the idea of unity as 
'British West Africa."1s 1 would set back the present healthy 
Growth of Colony-pride. 

If, however, it was decided to pursue this course the cor..rnittee stated 

that some sort of federal government would have to be adopted. 

Lord Hailey was not in 8-a"'TeeCTent with these suggestions. 1 Ee felt 

that a~alga~ation would be possible in West Africa, especially given the 

develop~ent of technology, and, in particular, air co~unications. 

Further□ore, he felt that the amalgar.iation of government services, such 

as forestry, medicine, etc., would make for greater administrative 

efficiency and reduce costs. However, he was opposed to including Higeria 

in any scheme of analgamation as he felt it was a large enoush unit to 

stand on its own. But, he did argue that a federation of the Gold Coast, 

Sierra Leone, and the Gambia should be considered. 

The Interim Report of the West African Comr.1ittee was submitted 

to the British West African Governors for cornment. The first to reply 

was Governor Bourdillon of Nigeria. In his despatch he agreed whole 

heartedly with the view expressed by the cor.imittee. 2 Governor Jardine 

1. C0554/125/33642: Lord 5ailey to Secretary of State, 9 January, 194o. 

2. C0554/125/33642: Bourdillon to Secretary of State, 11 r-:arch, 194o. 
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of Sierra Leone replied likewise. 1 Jardine also addressed himself to 

Hailey's me□orandum, and rejecte.d his conclusion that a union of Sierra 

Leone, the Gambia, and the Gold Coast should be considered. However, 

he did put fonvard his own view that a more lir::ited union, that between 

Sierra Leone and the Gambia, might be considered. Uere such a union 

to be affected he recocunended that the new colony should have a single 

sovernor and legislature, and that both should be located in Freetown. 

The Gold Coast reply was received from Governor Hodson in late April. 2 

Eodson saw no difficulty in ad.ministering Sierra Leone and the Gambia 

as a single colony, and in putting for\11ard this view he drew upon his 

experience as a former Governor of Sierra Leone. However, he saw no 

advantage to be gained from a general federation of West African colonies. 

In fact, he had a serious objection to such a policy for he believed 

that the net result would be for the economic level of the Gold Coast 

to be depressed to the level of the less wealthy West African dependencies. 

The Ga.11bia was the last to reply. 3 In his despatch Governor Southern 

declared hi~self opposed to any federation, whether of a general or ~ore 

linited nature. Southern argued that the Gambia's future was inti~ately 

linked with the river which it controlled, and he thus recommended closer 

co-operation with the surrounding French territories. Furthermore, he 

declared that it would be impossible for the Gar.ibia to surrender its 

legislature. 

1. C0554/125/33642: Jardine to Secretary of State, 3 April, 1940. 

2. co554/125/33642: Eodson to Secretary of State, 25 April, 1940. 

3. co554/125/33642: Southern to Secretary of State, 21 May, 194o. 
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In the face of sue~ opposition the r.:atter ,.,,as z.lloued 

As a result, the first major decision taken during the period u:r:.c.e~ 

consideration which affected the future of Eri tish ';! est Africa "v1ns :".;ade, 

namely, that ~olitical developments were to take place on the basis of 

existins colonial boundaries, and not on the basis of a federated terri~ory. 

At the same ti~e that it eY..amined the feasibility of federatio~ 

for nri tish \-lest Africa the Colonial Office becan to e.xc,rr:ir.e what Failey 

ter~ed the 'rr.ost difficult problem of all' for the political develoir.e~t 

of the . 1 recion. As Hailey saw it, the constitutional evider.ce availacle 

indicated that responsible self-covernQent was the ulti~ate goal :or this 

!'efion. However, in order to achieve this coal the existin; native 

ad.:-:2inistration policy would have to be e1odified. 

The principles of indirect rule, if not in cocpetition 
wi t!l the ic.eal of self-.sovern□ent b:i representative 
institutio!lS, are at all events so alie~ to it as to 
suggest that native institutions cust be caterially 
codified if they are to fit into any scher:e involvins 
an elected parlia~ent. 

::2:iis theme was adopted by ::alcol:-1 r '.acJo!lo.1:1. \'1ho, i:: callir:.: for ft 

'seethinz of thoucht' on the colonial issue, hoped to ~esolve ttis 

questio:i. 

The reconciliation of the potential contradictions wtich existed 

in British colonial policy in West Africa becace a ce~tral ::eature ., .,., ...... 

the constitutional deliberations which were to follow. There::ore, it 

is necessary to examine in so~e detail t2e i~stitutional ~ature of 

1. Survey (1~32), ?]• 250-253. 

2. Ibid., p. 164o. 
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British rule in West Africa before proceeding to document the recognition 

by those interested in colonial affairs of the fact that this duality 

eight lead to complications in the future. 

The cornerstone of British administration in West Africa was the 

policy commonly known as indirect rule. 1 Although initially developed 

in Nigeria the underlying principles of indirect rule2 came to be 

1. A comprehensive bibliography of works relating to indirect rule 
is beyond the scope of this study, therefore only the most 
important volumes on the subject are cited below. Prime ar.1ong 
these is Lord Hailey's Native Administration in British Africa, 
Part III: West Africa: Ni eria Gold Coast, Sierra Leone, Gambia 
(London: H.M.S.O., 1951 which remains the most comprehensive 
study of indirect rule in this region. For the basic docucents 
one would have to consult Lord Lugard himself: The Dual Mandate 
in British Tropical Africa, 5th edition with introduction by 
Margery Perham (London: Frank Cass & Co. Ltd., 1965), and the 
Political Memoranda: Revisions of Instructions to Political 
Officers on Sub·ects Chiefl Political and Administrative, 1913-
191 , with introduction by A.H.M. Kirk-Greene London: Frank Cass 
and Co. Ltd., 1970). For the restatement of indirect rule as 
indirect administration see Donald Cameron, The Principles of 
Native Administration and Their A lication (Lagos: Goverr.ment 
Printer, 193 • The work of Margery Perham is also of interest 
and importance. See her Native Administration in Nigeria (London: 
Oxford University Press, 1937), and "A Re-Statement of Indirect 
Rule", Africa, Vol. VII (1934), pp. 321-334. For historical 
accounts see A.H.M, Kirk-Greene, The Principles of Native 
Administration in Ni eria: Selected DocUt1ents 1900-1947 (London: 
Oxford University Press, 19 5; Michael Crowder, West Africa 
Under Colonial Rule; I.F. Nicolson, The Administration of Nigeria, 
1900 to 1960: Hen, Methods and M ths (Oxford: Clarendon Press, 
1970; and R. von Albertini, Decolonisation: The Administration 
and Future of the Col_onies, 1919-1960 (New York: Doubleday, 1971). 

2. Much confusion surrounds the terminology of indirect rule thus it 
is necessary to define our teros from the outset. To begin with 
the term 'indirect rule' will be employed to describe the form 
of colonial rule which relied upon traditional authorities for the 
discharge of local government functions. Hore-or-less synonomous 
with this term is 'native administration' which to borrow Kirk• 
Greene's definition (Principles of Native Adrninistration, p. 30), 
is defined as "the general process of administering all areas 1.n 
Africa outside those administered by the Township Ordinance". 
'Native Authority' is taken to refer to the actual offices 
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embraced throughout British West Africa. The inspiration behind the 

adoption of this form of native administration was purely pragmatic and 

financial, !:Uld, as John Flint has shown, was pioneered in Africa by 

Sir George Goldie and the Royal Niger Company. As Flint has put it: 1 

Indirect rule was not dreamed up in a historical vacuum, it 
was the logical consequences of British policy in the 188o•s 
and of the protectorate system. The inspiration for the idea 
of ruling through the African chiefs and Emirs lay in the 
company's ~oyal Nigeypoverty both in men and money. Goldie's 
genius lay in fitting these limitations, which in other areas 
could lead to administrative chaos and nullity, into a 
consistent theory of administration. 

However, the credit must go to Lord Lugard for the transformation of 

this form of indirect rule by chartered company into a system of 

colonial rule. 

1. 

2. 

In conception Lugard's system of indirect rule was interventionist. 2 

(normally a chief or chief-in-council) constituted by the various 
Native Administration or Native Authority Ordinances imple~ented in 
British West Africa. 'Native Administration' on the other hand refers 
to the actual administrative apparatus established by the afore­
~entioned ordinances. 

John Flint, Sir Geor~e Goldie and the Making of Nigeria (London: Oxford 
University Press, 19 0), p. 94. 

At this juncture it is necessary to note the different ways in which 
the development of indirect rule has been interpreted by scholars. 
Kirk-Greene has divided the development of this theo~J into three 
distinct stages. The first phase saw the origin of the theory and its 
"hardening through the years into dogma". During stage two indirect 
rule was 'liberalised' by Sir Donald Cameron and restated as 'indirect 
administration'. Finally, in stage three, the theory was replaced by 
the "British concept of local government". See Princi~les of Native 
Administration, pp. 3-4, and 28. Lord Hailey sub-divided what Kirk­
Greene termed phase one even further. In his view indirect rule 
during this period "passed through three stages, first of a useful 
administrative device, then that of a political doctrine, and finally 
that of a relieious dogma". See "Some Problems dealt with in An 
African Survey", International Affairs (Ha.rch/April, 1939), p.202. 
Michael Crowder provides us with an alternative model. In his analysis 
stages one and two of Kirk-Greene's model correspond to what he calls 
the transition in policy from 'non-interventionist' to 'interventionist' 
indirect rule. See West Africa Under Colonial Rule, pp. 217-221. 
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This fact becomes evident in the very first memo of the Political Memoranda 

where Lugard set out the broad objectives of his policy: 1 

The British role here is to bring the country all the 
gains of civilisation by applied science (whether in the 
development of material resources, or the eradication of 
disease,&c), with as little interference as possible with 
Native Customs and modes of thought. 

Having stated the goal of his policy,Lugard then proceeded to articulate 

its principles. It was a task which he accomplished with such precision 

that one of the major authorities on native administration has termed the 

Political Mecoranda as the "supreme source for the study of indirect rule". 2 

Near the end of his chapter on native administration Lugard 

summarised the principles of indirect rule. These principles were basically 

twofold: "To rule indirectly through the Native Chiefs ••• ", and "To 

maintain and develop all that is best in the indigenous methods and 

institutions of Native rule. 11 3 
• • • 

This support of traditional authorities was the essential ingredient 

in Lugard's scheme. Indeed, the prime directive in the Memoranda read: 4 

The de facto rulers who after the British conquest ••• 
had beenreinstated ••• and all other de facto Chiefs who 
had been recognised by Government, were to be supported in 
every way and their authority upheld. 

Moreover, "it was the duty of a Resident to rule through the Chiefs, to 

endeavour to educate them in the duties of rulers, to seek their co-operation 

1. Lugard, Political Memoranda, Third Edition, p. 9. 

2. Kirk-Greene, The Principles of Native Administration, p. 11. 

3. 

4. 

Lugard, Political Memoranda, Third edition, pp. 3-7-8. 

Ibid., p. 297. 
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and to maintain their prestige". However, Lugard made it clear that 

these rulers were not to be conceded sovereign rights. As he argued, 

"The Native Chiefs thus recognised were not to be regarded as independent 

rulers. They were the delegates of the Governor. " • • • Indeed, in the 

last analysis, a chief was required to comply with Government directives. 

The Dual Mandate put it in this rnan.ner: 1 "advice on matters of general 

policy must be followed, but the native ruler issues his own instructions 

to his subordinate chiefs and district heads - not as the orders of the 

Resident but as his own". 

This, in essence, was Lugard 1 s system of indirect rule. But, as 

Michael Crowder has pointed out2, it was a system which could have its 

spirit altered fundamentally according to how one interpreted the advisory 

role which the colonial administrators were to assume. If, for example, 

this role was to be interpreted as passive, then the form of indirect 

rule was transformed from interventionist to non-interventionist, from 

dynamic to static. Lugard's successors interpreted indirect rule in just 

this manner, and, as a result, indirect rule entered a phase of ossification. 

Under men like Girouard, Bell, and particularly Sir Charles Temple, 

indirect rule was redefined in Northern Nigeria. These r.1en treated the 

Native Administrations as though they were quasi-independent states, and 

encouraged minimal interference in their internal affairs by colonial 

administrators. Kirk-Greene has described the supporters of these views 

1. Lugard, Dual Nandate, Fifth Edition, p. 201. 

2. Crowder, t,,Jest Africa Under Colonial Rule, p. 218. 

3. Kirk-Greenet Princinles of Native Administration, p. 11. 
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the rigid school of thought of the 1920's, with its 
insistence on the rationale of indirect rule as the 
protection of the native against the disintegration 
that would, they sincerely believed, result from too 
rapid a contiguity with western civilisation. 

As Temple has been considered the epitome. of this school of thought, his 

philosophy may be taken as representative. 

Temple served as Chief Secretary in Northern Nigeria between 1910 

and 1913, and as Lieutenant-Governor of the territory from 1914 to 1917. 

He was thus in an admirable position to affect colonial policy in this 

region. In his writings he revealed himself as a propagandist for 

minimal interference with traditional institutions. 

to colonial administrators was1 

Indeed, his advice 

to create a situation resembling as far as possible that 
which existed, or might be imagined to have existed, were 
a thoroughly able, well-meaning, liberal-minded Emir 
ruling over a unit untouched by foreign influence. 

This non-interventionist philosophy resulted, as Crowder has pointed out, 

1.n a reluctance "to depose Emirs except in extreme and obvious cases of 

misrule". 2 Consequently, the situation arose where the Native Ad..ministra.-

tions, and especially those of Northern Nigeria which were the show pieces 

of indirect rule, began to develpp along autocratic lines. In fact, they 

actually began to militate against modernisation. 

Temple's departure from Lugard's interpretation of indirect rule 

is seen most clearly in the clash that erupted between these two men over 

the question of Native Treasuries. 3 Whereas Lugard believed that the 

1. C.L. Temple, Native Races and Their Rulers (Capetown: 1918), p. 67. 

2. Crowder, West Africa Under Colonial Rule, p. 221. 

3. Margery Perham, Lugard: The Years of Authority 1898-1945 (Hamden 
Connecticut: Archon Books, 1968), pp. 474-484. 
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Treasuries should contribute their funds directly to a central treas1.lr'"J, 

which would ±n effect maintain the subservience of the Native Administrations, 

Temple believed that the Native Treasuries should be more-or-less autonomous. 

1 The Colonial Office decided in favour of Temple, and, as a result, a 

centrifugal characteristic was added to native administration policy. This 

tendency later became manifest in the belief that the Native Authorities 

had 'inherent rights', and that the ultimate object of British rule was 

the return to these agencies, at some future date, of their sovereignty. 

It was a goal which Temple anticipated. 2 

I see no reason whatsoever /he wrote7, to take the more 
organised Filane Emirates and Yoruba Chieftainates as 
examples, why some of the more advanced communities should 
not enjoy cany of the advantages of self-government today, 
and why powers equal to those wielded in respect to the 
management of internal and domestic affairs by the Self­
Governing Colonies could not, if the policy of Indirect 
Rule should be consistently and intelligently applied, be 
granted to such units within one or two generations. In 
the case of those groups which are less advanced today 
the process will take longer, but that is all the difference. 

This interpretation, however, was fundamentally different from that of 

Lugard which regarded the Native Authorities strictly as organs of local 

government. 

These developments in turn precipitated a critical response3, and led 

1. Michael Crowder, The Story of Nigeria (London: Faber and Faber, 1973), 
p. 246. 

2. Temple, Native Races and Their Rulers, p. 79. 

3. For some representative works critical of this form of indirect rule 
see W.R. Crocker, Nigeria: A Critique of British Colonial Administration 
(London: George Allen and Um,rin Ltd., 1936); R.S. Rattray, ''Present 
Tendencies of African Colonial Government", Journal of the African 
Society (January, 1934); W.M. Macmillan, "The Government of Crown 
Colonies, the Development of Self-Government", Political Quarterly 
(1938); and Africa Emer5ent (London: Faber & Faber Ltd., 1938); and 
R. Coupla..~d, The Emuire in These Da~s: An Ir.terpretation (London: 
Macmillan & Co. Ltd., 1935. 
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to an attempt to liberalise indirect rule. The key figure in this 

process was Donald Cameron, the former Governor of Tanganyika, and, 

the Governor of Nigeria from 1931 until 1935. 

Cameron had begun to formulate his theory of 'indirect 

administration' as early as 1925, while he was still in East Africa. 1 

These views were expanded core fully five yea:rs later when he produced 

an important memorandum on the principles of native administration for 

the Tanganyika Territory2 , and they found their ultiCTate expression in 

the Nigerian memorandum he prepared on the same subject.3 

Margery Perham has indicated that Cameron's work was basically 

"a restatement of the principles of indirect rule laid down by Lord 

4 Lugard". Indeed, upon assuming the Governorship of Nigeria, Cameron 

reacted quickly against what he termed the 'feudal autocracies', the 

1. 

2. 

3. 

4. 

Kirk-Greene, Principles of Native Administration, p. 39, fn. 106. 
States that these views were expressed first in Tanganyika Circular 
Number 50 of 1925, which was later appended to the draft copy of 
the Native Authority Ordinance published in 1926. It was also 
included in the Annual Report for Tanganyika, 1925. This document 
and subsequent statements by Cameron on native adr.iinistration in 
TanganyiY..a, was circulated in the Gold Coast during the late-1920 1 s, 
and it was a contributing factor to the Gold Coast GoverDIJent's 
decision to transform indirect rule in that territory from the non­
interventionist to the interventionist variety. For further details 
see Robert Lewis Stone, "Colonial Administration and Rural Politics 
in South-Central Ghana, 1919-1951" (Cambridge: Ph.D. Thesis, 1974), 
p. 96, fn. 3. 

Donald Cameron, Princi les of Native Administration and Their 
Apnlication, second edition Dar Es Salaam: Government Printer, 1930). 

Cameron, Principles of Native Adr:linistration, 1934. 

Perham, Native Administration in Nigeria, p. 334. 
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"Native Administrations which are reactionary and repressive in their 

tendencies, in some instances depending for their authority on fetish 

and superstition for the most part11 •
1 As he continued: 

the judgement that I have been able to form is that in 
some measure we have departed from the intention and 
principles of Lord Lugard in this respect; particularly 
drifting into the habit of mind - I use the word 'drift' 
with intent - in drifting into the habit of mind that a 
feudal autocracy of this kind is the be-all and end-all 
of Indirect Administration. 

Cru:ieron began by advocating a policy of support for traditional 

political institutions. However, he carefully qualified the type of 

traditional authority which he considered acceptable. In his opinion, 

support could only be extended to an "authority which according to 

tribal tradition and usage has in the past regulated the affairs of each 

unit of native society and which the people of today are willing to 

2 recognise and obey". The words 'recognise and obey' were the operative 

words in Cameron's definition, and he rejected the notion that anthro­

pological exercises should be conducted in order to locate the traditional 

authorities which the people 'must at some time have obeyed 1 •
3 

If a measure of popular support was meant to militate against the 

autocratic tendencies that had crept into so~e of the Native Authorities, 

the same was true of Cameron's advocacy of a conciliar form of government. 

It was his firm belief that "Where the authority is vested in a council 

no question of the ascendency of an autocrat should arise". Moreover, he 

argued that no tribal head was 'constitutionally an autocrat' for his 

1. Catieron, Principles of Native Adr.!inistration, 1934, p. 13. 

2. Ibid., p. 7. 

Ibid. 
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powers were 'circu..~cribed by native tradition and custom'. However, 

where these traditional restraints had fallen into disuse they would 

have to be ascertained and revived. 1 

When it came to the role that indirect rule was to play in 

African society Cameron was quick to reaffirm Lugard's interpretation 

of it as a form of local government. According to Cameron's definition2, 

it was a system 

designed to adapt for the purposes of local government 
the tribal institutions which the native peoples have 
evolved for themselves, so that the latter may develop 
in a constitutional manner from their own past, guided 
and restrained by the traditions and sanctions which 
they have inherited, mounded and modified as they may 
be on the advice of British Officers, and by the general 
control of those officers. 

It was a system which was, to again use Cameron's words, 'a means and not 

an end13, and its object w~ "to grant our higher civilisation upon the 

soundly rooted native stock".4 

By defining indirect rule in this manner Cameron set hioself 

against those, like Temple, who regarded the Native Authorities as 

potential self-eoverning bodies. Indeed, he argued strongly against the 

Balkanisation that such a policy would entail.5 As for those who believed 

that the Native Authorities possessed an 'inherent right' to rule Cameron 

declared that "the Authority itself must understand that it has no right 

to its place and powers unless it renders proper service to the State".6 

1. Cameron, Princinles of Native Ad."!linistra tion (1934), pp. 15-16. 

2. Ibid., p. 1. 3. Ibid., p. 7. 

4. Ibid., p. 5. 5. Ibid., p. 4. 

6. Ibid., p. 26. 
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The Colonial Office's acceptance of this restatement of indirect 

rule meant a return to an interventionist form of native administration, 

and, during the 193O's this policy was systematically applied throughout 

British West Africa. Although this task may sound straightforward, it 

was not so, for in applying the principles of indirect rule to West 

Africa the Colonial Office was confronted with a bewildering array of 

traditional political systems to which this theory had to be adapted. 

Thus, while theoretically simple, in practice indirect rule was amazingly 

1 heterogeneous. 

The need to cater for this diversity had been made abundantly 

clear in Nigeria where an attempt had been made to establish a relatively 

uniform system of native administration. The model employed for this 

purpose was based upon British experience with politically sophisticated 

areas in the North such as the Hausa States of Sokoto, Kano Bornu, and 

Zaria. These states had highly developed forms of administration, systems 

of direct taxation, and, most important, readily discernable leaders who 

could be designated 'Native Authorities'. However, elsewhere in Nigeria 

authority was not so easily identified. Indeed, even in the North, with 

people such as the Tiv2 , difficulties were encountered. In the Western 

1. Hailey's Native Ad."!linistration in British Africa remains the best 
description of this very complex state of affairs. A more brief 
account is to be found in J.B. Webster and A.A. Boahen, The Growth 
of African Civilisation: The Revolutio Years in West Africa 
Since 1 00 London: 19 7, Chapter 17: "West Africans and Indirect 
Rule". 

2. David Craig Dorward, "The Development of British Colonial Administration 
Among the Tiv, 1900-1949", African Affairs, Vol. 68, No. 273 
(October, 1969), pp. 316-333. 
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and Eastern Regions the proble~~ were even more forcidable. Here a 

failure to appreciate the true nature of political authority led to a 

situation where Native Authorities were imposed. :?or example, in 

Western Nigeria Lugard mistakenly equated the position of Oba with 

that of a Hausa Emir. The promotion of such persons to Native Authority­

ships, and the subsequent attempt by these Authorities to collect taxes 

led to bitterness and bloodshed. 1 Moreover, it led to the fostering of 

a system contrary to tradition, a system which one Nigerian Governor 

described as "a thinly disguised form of direct administration by British 

Officers". 2 In Eastern Nigeria authority was even more diffuse, and the 

attempt to impose chiefs led to greater difficulties.3 As in the case 

of the Western Region the result was unrest and the outbreak of violence 

such as occurred in Aba in 1929. Thus it was that Cameron declared, 

when he came to the Governorship of Nigeria in the mid-1930's, that only 

Native Authorities 'which the people of today are willing to recognise 

and obey' could be appointed. Consequently, by the outbreak of the Second 

World War, indirect rule in Nigeria came to mean anything from rule by a 

single Emir in the North to rule by a broadly based clan or village 

council in the East. 

The introduction of the Nigerian form of indirect rule to the rest 

of British West Africa took place during the mid-1930's. This action was 

taken in order to rationalise a native administration policy which was 

1. 

2. 

3. 

Crowder, Story of Nigeria, pp. 246-249. 

Governor Clifford as quoted in P. Igbafe, "British Rule in Benin 
1897-1920: Direct or Indirect" Journal of the Historical Society 
of Ni6eria, Vol. III, No. 4 (June, 1967), p. 716. 

For details see A.E. Afi~bo, The '.Jarrant Chiefs:· Indirect Rule in 
Southeastern ?ligeria. 1891-1929 (London: Longr:ians, 1972). 
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either laissez-faire 1, direct2 , imposed
3

, or a combination of these 

features. 

In the Gold Coast native administration policy was of the 

laissez-faire variety, except for Ashanti which was under direct 

administration. The laissez-faire ap9roach in the Gold Coast led to 

a non-interventionist form of rule. Indeed, it resulted in a 

situation where the Government had little or no control over the 

appointment and dismissal of chiefs, and no constitutional basis for 

intervention in the internal affairs of the Native Authorities. r-~ore­

over, because of the recognition extended to the chiefs in the various 

treaties which collectively defined native administration policy in 

this colony, there was speculation that the Gold Coast chiefs actually 

possessed 'inherent rights•. 4 During the 1920's, what with the growth 

of the educated elite and nationalism in the Gold Coast5, the Government 

was forced to strengthen the position of the chiefs. Consequently, it 

was not until 1936, when the Native Treasuries Ordinance was introduced, 

that interventionist indirect rule was initiated. And it was not until 

1944, when the Native Authority and Native Courts Ordinances were passed, 

that the colonial authorities were able to exercise control over the 

1. Crowder, West Africa Under Colonial Rule, p. 221. 

2. Ibid., p. 230. 3. Ibid., p. 226. 

4. Hailey, Native Administration in British Africa, pp. 201-202. 

5. For details see David Kimble, A Political Bistory of Gha~a: The 
Rise of Gold Coast Nationalise, 1850-1928 (Oxford: Clarendon 
Press, 1963). 



Native Authorities in the manner that they did in Nigeria. But, as was 

the case in Nigeria, this control was exercised through agencies that 

the people would respect and obey. Thus, when indirect rule replaced 

direct ad.cinistration in Ashanti, the Prempeh, who had been deposed at 

the time of pacification, was allowed to return, and the Ashanti 

Confederacy Council was re-established and designated the Native Authority 

for the territory. 1 

Native administration policy in Sierra Leone was basically 

laissez-faire, although it is true that the Government did possess the 

power to depose chiefs. 2 However, as Kilson has pointed out, this system 

was geared mainly to the preservation of law and order, and therefore it 

was incapable of dealing with the socio-economic forces that were being 

felt in the Protectorate by the early-1930's.3 Thus, between 1933, when 

the Protectorate Ordinance was implemented, and 1937, when the Tribal 

Authorities Ordinance and the Chiefdom Tax Ordinance were passed, native 

administration policy in Sierra Leone was reconstituted along interventionist 

lines. 

In the Gambia a system of imposed chiefs, similar to that adopted 

in Eastern Nigeria, was the basis of native administration policy. However, 

unlike Nigeria this system flourished, for as Crowder has noted 'such an 

1. 

2. 

For details of the restoration of the Confederacy Council see Chapter 
XV of William Tordoff's Ashanti Under the Prempehs, 1888-1935 (London: 
Oxford University Press, 1965). 

Crowder, West Africa Under Colonial Ru.le, p. 225. 

Martin Kilson, Political Change in a West African State: A Stud~ of 
the Modernization Process in Sierra Leone Harvard University Press, 
1966), p. 18. 
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ir.1position was not aJien•. 1 This state of affairs lasted until 1933, 

when a Nigerian-style Native AcL-ninistration Ordinar..ce was issued. 

This Ordinance was coupled with a pair of political ~emoranda, based 

on Cameron's 1926 Tanganyika Memorandum, which placed native administration 

policy in the Gambia firmly in the interventionist tradition. 2 

Although interventionist indirect rule had by the end of the 

inter-war period become the basis of local government policy in British 

West Africa, there was one important exception to this rule. In those 

urban areas where tribal authority had broken down or never existed 

indirect rule was simply not possible, thus it was found necessary to 

resort to a form of r.runicipal government. The areas so affected were 

those coastal townships which had long contact with Europeans and relatively 

large educated populations:~ that is to say, the four capitals of British 

West Africa; Lagos, Bathurst, Freetown, and Accra, as well as Cape Coast 

and Sekondi in the Gold Coast. In form these municipalities varied 

considerably. Host were like Lagos and possessed few powers and minimal 

African representation. On the other extreme was the Freetown City Council 

which existed between 1893 and 1925, and which was granted fairly extensive 

powers and an elected African majority. But, the fact remains that during 

the inter-war period municipal government remained something of an aberration 

in the native administration policy. 

As can be seen British colonial policy was quite consistent at the 

local level in British West Africa. Indeed, it is not until one examines 

the central political institutions of these colonies that the duality of 

1. Crowder, West Africa Under Colonial Rule, p. 226. 

2. Hailey, Native Administration in British Africa, p. 336. 



British colonial policy becomes apparent. At this level the political 

superstructure of Cro~m Colony Government was placed atop the ediflce 

of indirect rule. Although not necessarily incompatible with indirect 

rule the legislative and executive councils established under this 

system represented a different philosophy of political development to 

that of the native adi:linistration policy. As will be seen, by the out­

break of the Second World War, the Colonial Office had cor.ie to the 

conclusion that sooner or later it would either have to choose between 

these systems or find some method whereby they could be harmonised. 

The history of the development of-the legislative and executive 

councils in British colonial history is well known 1, and it is not 

necessary to repeat it here. However, it is necessuy to have some 

appreciation of the constitutional framework of British West Africa at 

the outset of the period under consideration. 

Next to the Governor the most ir.iportant political institution 

of Crown Colony Governnent was the Executive Council. In the case of 

British West Africa these institutions were constituted by similar 

constitutional instruments and were thus more-or-less identical. 2 Indeed, 

they all shared two major features. First, they were similar in composition. 

That is to say that their membership was restricted primarily to the heads 

of Government departments and other senior Colonial Service officers. 

Secondly, they were delegated identical functions. In this regard they 

1. 

2. 

See Hartin Wight, The Developr.1ent of the Legislative Council 1606- 1945 
(London: Faber & Faber, 1946), and H.V. Wiseman, The Cabinet in the 
Cormnonweal th: Post-War Development in Africa., the West Indies, and 
South East Asia (London: Stevens t Sons Ltd., 1958). 

Further details on this subject are to be found in Chapter IV: 
"The Seeds of Cabinet Governr.ient?". 
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were limited to a purely advisozyrole to the Governor, and were thus denied 

any right to initiate legislation. 

On the other hand, the Legislative Councils of British West Africa 

were delegated a wide range of powers and were of a more representative 

character. 

Although empowered to legislate for the 'peace, order, and good 

government' of the territories under their jurisdiction the Legislative 

Councils were subject to constitutional limits on their power. For example, 

the Legislative Council Orders-in-Council stated that: 1 

ordinances were not to affect treaty rights; they were to 
respect native laws relating to civil relations except in 
so far as 'the same may be incompatible with the due 
exercise of His Majesty's powers and jurisdiction or 
clearly injurious to the welfare of the said natives'; 
they were not to prejudice matters which were at the 
moment~ judice; nor were they to be repugnant to 
any imperial order in council. 

In addition, the Governor's Instructions enumerated a list of matters 

which could only be legislated upon with the Secretary of State's permission. 

This list included: 2 

1. 

2. 

divorce, grants of land or money to the Governor, currency 
or the issue of bank notes, the powers of banking associations, 
the imposition of differential duties, the making of treaties 
with foreign powers, the discipline of the armed forces, the 
perrogative, the rights and property of British subjects not 
residing in /British West Africa?, the trade of shipping of 
the United Kingdom and its dependencies, and finally any 
ordinance which differentiated against those who were not of 
European birth or which contained provisions to which royal 
assent had already been refused. 

Joan Wheare, The Nigerian Legislative Council (London: Faber & Faber, 
1950), p. 39. 

Ibid., pp. 39-4o; and Wight, Development of the Legislative Council, 
pp. 152-153. 



The final area in which the Council's powers were regulated was finance. 

In this regard, each colony had to submit all estimates of revenue and 

expenditure to London for approval. 1 

In terms of their memberships the Legislative Councils of British 

West Africa were also similar. Indeed, with the exception of the Gambia, 

all were constituted with an official majority and an unofficial, but 

partly elected, minority. 

The first territory in British West Africa to be granted elective 

representation was Nigeria. 2 By the provisions of the so-called Clifford 

Constitution a Legislative Council composed of twenty-seven officials and 

nineteen unofficials was established. Of these unofficials four, three 

to represent Lagos and one to represent Calabar, were to be elected. 

However, the franchise for this process was restricted to adult males who 

were either British subjects or natives of the Protectorate who had resided 

in the territory for a minimum of twelve months, and who had a minimum 

annual income of one hundred pounds. 

Sierra Leone followed the Nigerian example in 1924. The Legislative 

Council so established in that year was composed of twelve officials and 

ten unofficials. 3 Of the ten unofficials two were Europeans representing 

commerce, two were nominated to represent the Colony, three were Paramount 

Chiefs nominated to represent the Protectorate, and three were elected by 

1. Wight, 2l:_. cit., pp. 153-154; and Wheare, .9.E· cit., p. 4o. 

2. For details see \vheare, Nigerian Legislative Council, Chapter II: 
"The Constitution of 1922"; and Tekena N. Tamuno, Nigeria and Elective 
Representation 1923-1947 (London: Heinemann Books, 1966). 

3. Kilson, Political Change, Chapter 7: "The Eaking of the 1924 
Constitution". 



a Colony electorate. The three constitutencies established under this 

scheme were to represent the two urban areas of Freetown and Sherbro, 

as well as the rural area of the Colony. As for the franchise, it was 

to be given, in the urban areas, to all adults with a yearly salary of 

one hundred pounds, or to persons who were owners or occup a ... -r., of 

premises with an annual rent of at least ten pounds. In the rural 

constituency these qualifications were reduced to sixty and six pounds 

respectively. 

A year after the Slater Constitution had come into effect in 

1 Sierra Leone a new constitution was promulgated in the Gold Coast. In 

the reconstituted Legislature fifteen official members sat alongside 

fourteen unofficials. Of the unofficial representatives, three were 

directly elected: one each from Accra, Cape Coast, and Sekondi. The 

franchise for the electors of these members was restricted to those adults 

of these townships who occup--ied premises of a rateable value of six pounds 

per annu~. Of the remaining unofficials five were Europeans. Two of these 

represented mercantile and mining interests and were elected by their own 

professional organisations. The remaining three were nominated by the 

Governor. Finally, there were six African members which were to be elected 

by the newly established Provincial Councils. These Provincial Councils 

were the distinctive feature of the new constitution. Three such councils 

1. For further details see Martin Wight, The Gold Coast Legislative 
Council (London: Faber & Faber, 1947), Chapter II: "The 
Constitution of 1925"; and Kimble, Political History of Ghana, 
Chapter XI: "The Construction of the Legislative Council 1ci50-
192811. 
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were established, one for each of the three regions of the Gold Coast 

1 Colony. The basic function of the Provincial Councils was to act as 

electoral colleges for the Legislative Council. Indeed, each Council 

elected two of its number to positions on the Legislative Council. 

As the Provincial Councils were but a collection of Native Authorities 

the members they sent to the Legislature were all chiefs. As will be 

seen this novel feature was to assume prominence in the reforms under 

consideration. 

The final territory under consideration, the Gambia, possessed 

a Legislative Council with an official majority and an unofficial, but 

wholly nominated, minority. 2 By the late-1930's the unofficial 

segoent of the Council had come to be composed of one representative 

of the business community, two nominated African members representing 

the Christian and Moslem communities, and one African member nominated 

by the Bathurst Urban District Council. It was not until after the 

Second World War that the elective principle was extended to the Gambia. 

These then were the salient features of British administration in 

1. At this juncture a small note should be □ade concerning the 
jurisdiction of the legislative councils under consideration. 1 n 
the case of the Gold Coast, the Council legislated only for the 
area known as the Colony. Ashanti and the Northern Territories 
were nlaced under the direct authority of the Governor in Executive . 
Council. In Nigeria the Legislature's authority extended beyond 
the Colony and embraced the Eastern and Western Provinces of the 
Protectorate. The Northern Province, however, remained under the 
control of the Governor. Meanwhile, in Sierra Leone and the Gambia 
the Legislative Council legislated for both the Colony and 
Protectorate. For details see Wight, Develop□ent of the Le~islative 
Council, p. 155. 

2. ?or details see Harry A. Gailey, Jr., A History of the Gambia (London: 
Routledge & Kegan Paul, 1964), pp. 185-6. 
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tdest Africa. Basically, this policy was erected upon the traditional 

political systeC1S of the areas involved, but it was capped with infant 

parliamentary institutions. Thus, two lines of development existed. 

The question therefore arose: How were the potential contradictions 

between these two systems to be resolved? 

In his attempt to solve this problem which had been identified 

by Hailey and others Secretary of State HacDonald drew upon the 

expertise of authorities both inside and outside the Colonial Office. 

As he later recalled: 1 

I appointed a little committee of unofficial advisers, a 
little group who used to come periodically at my 
invitation to discuss problems with me as Secretary of 
State, and I think with some of my, in that case, top 
officials present, to express their views to me, and I 
listened to them and no doubt was influenced by them as 
well as by rny official advisers a great deal before 
I took decisions on policy, not afterwards. 

The most important of these meetings took place at the Carlton Hotel in 

October, 1939, where, for the first time, the question of the future 

2 political development of Africa was discussed at length. This meeting 

is extremely important because it both documents the views in currency 

at that time, and reveals clearly that the institutional dualism inherent 

in British colonial policy in Africa was recognised as being at the very 

heart of the __ matter. 

1. MacDonald Interview. 

2. co847/17/47135: "Future Policy in Africa: Record of a Discussion 
Held at the Carlton Hotel on 6th October, 1939". All subsequent 
~eferences in this section are to this document. At·this meetinc 
the Colonial Office was represented by i·:acDonald, the Marquess of 
Dufferin and Ava, Sir Cosmo Parkinson, Sir John Shuckburgh, Sir 
Henry I-Ioore, Sir Edrr.und Brocklebank, A.J. Dawe, and F.J. Pedler. 
The unofficials invited to this meeting included Lueard, Hailey, 
Professors Coupland and Hancock, Dr. Julian Huxley, and Margery 
Perham. 
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ViacDonald hir.iself bega...11 the proceedings by informins his audience 

that the fact that the r.1eeting had been called "did not si6nify that ariy 

important change in policy was being inaugurated". Having established 

that he sought the views of those assembled merely for his personal 

edification MacDonald turned the discussion to the question of political 

development. As the transcript records, he raised the basic question: 

Where indirect rule is the recognised policy it is time 
we got a clear idea of what we are aiming at. We should 
also have a clearer idea as to how the develop□ent of 
Native Authorities and of Legislative Councils in the 
sar.ie territories was to be harmonised. 

HacDonald felt that this question would have to be examined in depth, 

and that only when 'the necessary knowledge was available' would it be 

possible to frar.1e the 'ultimate objectives' of British colonial policy. 

Lord Lugard was the first to address himself to these remarks. 

He put forward the view that parliamentary institutions were not suited 

to the African. As he saw it, the goal to which colonial policy should 

have been directed was the gradual formation of central councils based 

on the precepts of indirect rule. 

While refraining from ~aking any concrete recommendations, Lord 

Hailey restated the problem, and injected a note of caution into the 

proceedings. According to the transcript he 

felt that the African Governr.ients were in a very dangerous 
political position. They were always being pressed to 
increase the powers of existing legislature, for example 
by conceding elected majorities. Such a step would be 
irretraceable. He had never seen any attempt to square 
native adr.linistration as we see it now with the develop~ent 
of parlianentary institutions. Any investigation of this 
question must assume that the ultimate goal is self-government. 
But □ust we assume that the form of self-government should be 
Parliamentary? 

This was indeed the central question. 



Professor Coupland believed that greater African representation 

on the legislative councils should have been conceded, and that Africans 

should have been ad.oitted to the executive councils. He argued for a 

programme of immediate constitutional reform in order to gain the 

support of the educated elements in the colonies. Failure to follow 

such a course would result, as he believed the Indian example clearly 

illustrated, in the alienation of the intelligentsia. Hailey retorted 

that this course could only be followed if this was the direction in 

which the native political institutions were to be developed, and he 

wondered if it might not be better to seek alternative means of 

integrating the Native Administrations. Coupland agreed and noted 

that he had been referring only to those areas in the Gold Coast and 

Nigeria where the intelligentsia was entrenched and where the Government 

was already committed to parliamentary institutions. He did suggest, 

however, that there was no reason why the Native Administrations should 

not be brought into the orbit of the Legislative Councils. 

Hargery Perham recognised that institutionally African politics 

were developing on two levels. In her words: 

There was the plane of the tribes which corresponded t"o 
realities. Then there was the plane of our big state 
system imposed artificially from above. We have related 
the Africans to the big state through the Legislative 
Councils and through the Civil Service. On the tribal 
plane political education through indirect rule is slow. 
Meanwhile, on the pla.,i,e of the big state the intelligentsia 
are very rapidly acquiring political consciousness and 
naturally wish to capture the big state system. We shall 
probably give in to them too soon. We ought to try to 
connect the two planes by setting up larse regional councils 
of native administrations. The object of this should be to 
speed up the political education of the native authorities 
and to head off the intelligentsia from the state system. 

She did concede however, that the regional councils, if developed 
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would for some time be as art~ficial as the bis state system. Lugard, 

Hailey, and Coupland all found ther.iselves in agreement with these 

remarY~. Sir Henry l-~oore, one of the Assistant Under-Secretaries of 

State, in closing the debate on political develop~ent, point out that 

they were involved in a 'race against time', and that if development 

was not to be along the lines of parliamentary institutions it would 

be imperative to state, as soon as possible, the lines upon which 

development was to proceed. 

The issue continued to be discussed at the Colonial Office where 

the views of Lugard and Perham came under attack. Arthur Mayhew, for 
~.~,, 

example, referred to~Perhan's attitude towards the African intelligentsia 

as rather 'loose talk'. Indeed, he complained: 1 

How can the English nation give hieher education to Africans 
without ma.king them politically conscious and how can we 
a,,oid trouble if we try to exclude the products of our own 
education from politics? 

We have much to learn from what has happened in India 
where very much of the trouble has been due to that 
attitude towards "the native intelligentsia" which is 
□a.i."'lifest in Hiss Perham' s remarks. You cannot keep educated 
Africa.'1.S within the sphere marked out for him by anthropologists 
and politically nervous administrators. 

J.L. Keith, an official in the Welfare Departnent, also disagreed with t\,s~ 

Perhar.l's recarks, and thousht that the Office should be endeavouring to 

harmonise the various political institutions in Africa. As he minuted: 2 

In suite of our endeavours to revise and adapt what we are ... -
pleased to call native customary institutions the Africans 
theciselves are increasingly looking towards our own political 
institutions, however absurd they may be, as the goal for their 
own political ambitions. I thin..l{ with Sir H. Moore that if we 
do not intend to allow the Africans to follow this line it is 
urgently necessary to say what political future we will allow 

1. co847/17/47135: Arthur Mayhew, r.iinute, 2 November-, 1939. 

2. co847/17/47135: J.L. Keith, □inute, 3 November, 1939. 
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ther.:. I do not think we reall:r have a:iy choice. 
I an glad to see that Lord Lusa.:-d and l<iss Perham 

admit that indirect ruler.rust be developed to give 
the Africans a wider political sphere but I do not 
believe that it is practicable or desirable "to head 
off the i:::itelligentsiau (I suppose this means the 
educated people) from the "state system" or that we 
should allow ourselves to be influenced by Lord Lugard's 
pontifical declaration that parlianentary institutions 
are not suited to Africans. I think that we should 
consider ways and means of marrying the dual political 
system in Africa as soon as possible. 

Similar views were being expressed in the Legal Department where Sir 

Gratten Bushe wrote: 1 

No matter what the Old Guard may say, you cannot turn 
Africa into Conan Doyle's 'Lost World', and I feel sure that 
British ideas, British institutions, and British law are 
going to prevail. Indirect rule, to my mind, had r.ruch better 
be used as a means to the end of educating Africans to take 
their parts in those institutions than as a means to preserving 
them as interesting rnuseuo pieces. 

Clearly then there was some consensus in the Colonial Office. Indeed, 

the Office was willing to maintain, and even build upon the edifice of 

indirect rule if investigations revealed this to be a viable course. But, 

it was not willing to go so far as to alienate the intelligentsia. To the 

Office indirect rule was merely a means to an end. It was a system which, 

to quote one Assistant Secretary at the Office, was not "necessarily 

superior to other systems or destined to survive beyond the initial stages 

2 of development". 

The foregoing reveals that two major questions were beginning to 

dominate the debate on the future political development of Africa: 

questions which i□plicitly raised the issue of political leadership in a 

colonial state. The first concerned the ulti:mate objectives of British 

1. co847/17/47135: Bushe, minute, 7 Nove□ber, 1939. 

2. co847/17/47135: Seel, minute, 11 Harch, 1939. 
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colonial policy. That is to say, whether or not self-governrr.ent was 

to be the final goal of colonial rule, or for that matter, what exactly 

was meant by self-government. As will be seen in the next chapter the 

need for an answer to these questions becar.1e more acute after the 

publication of the Atlantic Charter. Secondly, the debate focused upon 

indirect rule and its future role in the political development of Africa. 

Again, as will be seen, the resolution of this problem became the focal 

point in the constitutional debate that was to follow. 



In 1933, Lord Hailey wrote, "Tr:.e political future which British 

policy has assigned to the A:rican colonies rr:ust be understood to be 

that of self-govern.-nent based on representative institutions". 1 Haile;';" 

based this assumftion upon the constitutional docu~ents that were 

available to hi~, and upon the various declarations of policy2 which 

had been ~ade by past Secretaries of State. These statements reveal 

that, curing t~e inter-war ;eriod, the concert Qf eventual self-

_._ J:' "'"h 1 . h d b h . ' ' . h sovern..1'.'.len~ .1.or ..... e co on:;.es a ecome er1s r1nec. as a r.1.§: ::ioral 

principle. But, r.;ore than that, it had beco□e a platitude. It was 

nl . , . d t,., .... t . t 1 t d ' . 1 t . cor:1r::o y oe.J..ieve ... a\, .se~a !.ons a ... ec.s , ~1 more prooao y cer: ur::;.es, 

would have to elapse before- this state could be actieved. Consequently, 

it was considered suffi_cient · to □erely pay lip service to ... • J.. ... n1s rer:101,..e 

objective of 3ritish colonial policy. ~oreover, as Hailey has pointed 

out, it was ne,,er "in the British tradition to explore far-reaching 

constitutional issues until the force of circumstances /p.ady it 

essential to do " 3 so • ••• The publication of the Atlantic Charter 

provided such a force of circumstances and, as a result, the Colonial 

1. Hailey, African Survey (1938), p. 1639. 

2. This topic has been dealt with □ore than adequately elsehwere. 
For further detail_s see Kenneth Robinson, The Diler.:~n~t of 
Trusteeshi : As ects of British Colonial Folic 3etween the 1i"lars 
O:~ford: Oxford Un::.. versi ty Fress, 19 5 ; and the extrer.:ely valuable 
synopsis of these state8ents contained in Alcertini, Jecolonization, 
particularly the chapter entitled, "Trusteeship ar.d Self-Goverm:-!ent 
in the Colonies". 

Hailey, African Survey (1938), p. 252. 
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O~fice found it necesso.ry to take a hard look nt the ultim~te 6oal of 

On 14 August, 1941, on a warshir:• off Placentia Bay, I~ewfoundlce1d, 

11-linston Churchill and Franklin D. P.oosevel t signed a short state::ient 

which becar:1e l:Jlown as the Atlar1tic Charter. 1 T~e third clause o: 

this co~~nique was to have profound repercussions 1n the Colonial 

Office and read: 2 

Third, they respect the right of all peoples to choose 
the form of govern~ent under which they will live; and they 
wish to see soverei~n riGhts and self-government restored to 
those who have been forcibly deprived of them. 

mh ' al . ~. d t t t b B . t . ' ~ . '' . . t 1 d . t .:.. 1.s unqu 1.d .. e s a el:!1.en y a ri isn rrir::e r-.1.n.:i.s er e qu:1 e 

naturally to the conclusion that this pronounce~ent was to apply to 

1. ?or additional infor~~tion on the Atla.~tic Conference see the 
definitive study of this meeting by Theodore A. Wilson, 
m~e ~~-s~ Sum-i·•· Doosevel~ ~nd Cnu~ch1·11 ~• Pl~centia B~v 1ch1 .L•- .,i,. •• l, ..,..;..i..:.1 ""• ... 1.. .., ~-- ... .:.. - .. -- ~ \., ._ -a. 1. - i;;.-. / , 

London: nacdonald, 1970 • r:ore general accounts are to oe 
found in H.C. Allen, Great Britain and the United States: A 
H:.story of A!'lslo-Ar.1.erican Relations 1783-1952 (London: Cc.he.ms 
Press Limited, 195: ; and Ruth 3. Russell, A :~istory of the 
United :-rations Charter: The Role of the U:ii ted States 
(WashinGtor.: T::-te Brookings Institution, 195:S). The principals 
in this event have also set down their versions of the 
proceedin5s. See Winston S. Churchill, The Second 'dorld War: 
Voluce III: The Grand Alliance (London: Cassell & Co. Ltd., 
1950); · Su:;mer Welies fJnd.er Secre_tary of State, Stnte 
Departr:-:e~.V, 1,Jhere Are We Headinc:? (new York: Ha=per and 
Brothers, 1946); and David Dilks (ed.), The Diaries of Ale:~nder 
Cadogan LPermanent Under Secretary of State, Foreign Of:icy 
O::ondcn: Cassell & Co. Ltd., 1971). Although FrarJd.in ?.oosevelt 
has not leit us his account of t:iis eve:1.t his son, who was in 
attendance at the confere~ce, has provided us with a record of 
his father's role: Elliott Roosevelt. As He Saw It (HeH York: 
Duell, Sloan and Pearce, 1946). 

2. G!"eat Britain, Cmd. 6321: "Joil!t Declaration by tl:e F!"esic.ent 
of the United States of A:-:1e::-ica and r:r. Winston Churchill 

.j.. • .... ,. • .j.. ' G + . .1., U . .i. d ·~· ' represeni..1ng hJ.S 1··,aj es i..y s -overnr.:en .. in 1.,ne n-1 ..,e i .in,scor:1 
1~no\·rn as the ATLAl;rIC CHASTER.u (Londo!l: H.E.S .o., 1941). 
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l:::y this a.evelo:;r::ent and was forced onto the de:eri.Si ve. So too w2..s t?le 

British Governner.t w~ich round necessary to issue an inte~pretive 

state□ent on the Charter. 

In order that the ?rime J.·;inister could prepe..re his speech on the 

Charter both the Colonial and India Offices were required to subF-it 

draft state['1ents to the War Cabinet on the question -of the political 

The Colonial Office's me□orandu:i was dra:ted. 

sometic:e before 25 August, 1S41, and was entitled "The Constitutional 

Future of the Colonial Em!)ire". 1 

The Secretary of State for the Color~ies, Lo:-c r·:oyne, bege,~ his 

·•.ras "based on the assur.:ption that the aim ::1.ust 'oe the z!"adual 

develofment of local institutions leadins to fully reGponsiblc self-

r,;.ot t:iis 'les~cy' of the Dominions S!:ould be regarded c.s the so:u ticn 

for ~J.l tne colonies. As he ar0ued, "I e.m clear that we a:-e 

foster and promote t:-~e heal thy 5rowth of local ir.sti tutio:is • • • o~t 

I a~ not convinced that this necessarily irr.plies eventual self-:overnr:-:ent 

as se~cra.te units". 

lr-.'o-.tne . ., . believed that responsible self-cover~~ent be ~oss:ble ... 

in t:ie 'far distant :uture' in sor::e o:: the larr;er colonies t such as 

.. . . , t 
_{,16 er1.a; ou , in sr.~il coloniest such as the Gam'bia, or stratecicall:; 

1. co323/1853 Part II/9057: draft 
for the Colonies, undated. 
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depe:idencies, such ~3 Gibral"tar, 

be out of the question. For these terri -:o!'ies :-:ovne wo:1clered whether ., 

or ~ot 'other ~eans' could be found to per~it these colo:iies to take 

'their due place in the Govern~ent of the s~~ire'. ?or exar.rple, :1e 

suggested t~at it ~ight be possible to associate some of the African 

colonies with their 'neishbouring foreign colonies' in order to ~ake 

them economically more viable. Another possibility was to be found 

in the French practice of sendins colonial representatives to the 

metropolita...~ pa=liament. However, these ideas were merely suggestions, 

and t~oyne's major purpose was to FOint out that ."Gr8-dual developnent 

towards Docinion status ca~not be the only forn of co~stitutior.al 

e7oluti.on tn.at is consistent with the principles for w::ich we stand". 

r.i_: urr,_in;: to +:'.n.e A+lt:')....,_t1.' C Ch!')----+e ... ~ 1.· tse1 .&- ,·o•rne t,,,,.of-e• ·-- ..., • .. ~..Jo; <.;.J. .., ... .:. 1·. .; • \'<.i. ... • 

The phrase in Point III of the Atlantic Charter that 
"we respect the right of all peoples to choose the form of 
sovarnr.ient under which they will live" is fran1:ly an 
ur .. fortu..'l'late one from the Colonial point of view. It was of 

d . ' . ~ .1.• .1. "'" • "-, .1.h t. course, use ·, ns is oovious ... ro~ 1..ne con1.oex: .. , 1:12. 1..n 1... e na ions 
of Eu:-ope in :nind. But in the Colonies we can..11ot acni t t!:.e 
ri6ht of unfettered choice to those who, in the words of the 
Leagu.e of !rations Covenant, are "not yet able to sta~d by 
the~selves under the strenuous conditions of the nodern worl~'. 
Th . d b , . d . t uld ~ . .1. ~ • ' h e i ea enin 1 wo , .1. rom our po1.n" 0.1. vie\·/, oe r.1Uc. :.:ore 
satisfacitorily expressed by the phrase: "Govern.-::-:ent ~ust 
have the conse!!t of the 5overned". 

Moreover, I-:oyne argued that whatever the form of government to be 

adopted for the colonies it would have to be co□patible with 3ritish 

'ideas of freedom and justice'. But, once again ~e made it clear 

that 'der.:ocracy, pc.rliar.ientary i:isti tut:.ons and t:ie ballot aox' \·1er-e 

not to be considered the only ceans of 'Givinc effect to t~ese ide~s•. 

Indeed, in the case of Africa Hoyne confessed that the idea of 



to ..,.......: r~ I 
a, j ___ v , , 

J,.. "". .. 
uO I :r..c: 

process 0~· i~~-=1a:.. te discussion in 

li~:e to 

...,,,_,e -.;I"" s 
~-- c.. .. , •• ' a he saw it, was tq rrovide t~e 

colonial peo:ples with tb.e T-..... er.;~, r-o....,te·-'"+ \.,}.-ic1--- "·•.!...., --~ - .. J. -~ 'w ' ..... .- ... 1 

would be capable of extending to these peoples t~e ability to exr:ress 

t1:eir • J. • asp1.ra ... 1or..s. 

Prior to the '.:/ar Cabinet rr:eet:..ng called to discuss t::e Atlantic 

C::arter, tl:e India C::fice .:i..pproached the Color.ial Office with the 

•• .i.. "" t t . ~ "'J.. d ' • l-, J. f"'" 1 
Join" s ... a eme::i t:e urar l,e . cy l, •• ese 1.,WO o :u.ces. 

Unfortu...~ately, the subsequent ne5otintior. of this joint st~te~e~t 

foundered upon the India Office's desire to see the term 'self-s ove~~inc 

institutions 1 ap~-ear in the r.:er.iorar:dum. r:oyne set out the Colonial 

Cf.fice's ocjectio:'.1.S to this wordi:i.; in ve:-y clear terms: 2 

Thus, 

self-50·1erninc; institutions would pro~acly be ir:terpre"ted 
in ~any quarters to rule out all rese~ve powers. So~e 
Colonies are so small or strategice.lly so important that 
co□plete self-coverm:ient seer-s out of t:ie question: an.c. I 
car.no~ for instance, i~a6ine any cond~tions under which 
we would cra.'1t Dor.iinion status to Aden, Gibraltar, the 
Gambia or British Honduras. 

. ""h in 1.. e end, it was decided t~at both the Colonial Office and the 

1. co323/1858 Fart II/:057: Leo Ar:.ery to Lord ~-:oyne, 25 Au,sust, 
1 (',u.1 

.,/ ' . 
2. co323/1858 Fe.rt II/9057: 

1 cl.!.1 .,,.· . . Lord ..., I' 
c,. ::) 
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their fOSitior:. to 

The War Cabinet ~et to discuss this issue on the fourt~ of 

September. At this meeting the Colonial Off~ce suomitted a red!'aft 

of Eoyne' s me!:iorandur.1 which was now entitled, "In terr,rete_tion of 

Point III of Atlantic Declar&tion in ?.espect to the 3~it:sh Ecp~re". 2 

This submission followed closely the lines o~ its predecessor, ~owever, 

in response to the India Cff~ce's state~ent, it argued: 

It 

we should be careful ::ot to co:~ .. I~li t ourselves to fully 
responsible [;Overnr.:ent as the eo.::tl for the \v:iole Coloni.J.l 
Emnire. As self-~overn~ent ofte~ ~~a~$ th~ sa~e thi~~;,-

- u -

to the ?Opular u.i~d, I should prefer r-ot to r.e~tion self-
-o .. ern.,.,.e!'lr 0 1·-... 0 r T+ 1.'s r1ot r,eces-!).,...V ,1,.0 ~'-1e 

<.,j " ...... ... """ - l....L!.- • • • • - '"' ... _ 1.A. .:=ii-.;.. J l, ~ ...... 

~,.~u,...er+- and r,o Si"ou1c.' avo~d -.n,· il"!"''r11 l·c~.L~or. .L'.,~t .,_;.."IO -- o '·• ••" "'. •- ~ - C •J -"·.:.- • , ....., 1,_ • 1.. • • c;;. '----

free cl:oice of the r-,eoples of the Zr.:r,i:::-e would necesse.rily 
' "" , ... .a.. oe :or se-1.1-sovern□en1... 

was fovne's view u stater::e!'lt stould . . , 
ce 1ss1:eo., 

m~e Co,o~~-1 ~-~~-e co~n~~-~s -eo~1 e- P~.~ ter~--·tor·_·es ...... ..L .... J..a. -'I·•~ -- "·:· ~~,;;;; l' ,:.-.J.. ;;:, ~·- - - ¥ -

of IT.o.n~r d.ifferer~t ty:!;eS ar~d with a variety of :.nsti tut:.ons, 
wtich have evolved in accordance with a Iart~cula:::- tistory 
a nd ci--c"--t-:,•,1c 0 - o,;, eaC"'l C"',.. 0 l"!"l'\.,~J.. evol ,, J.-~on MUS~ ·"" -J.. lA..u .• .:::J ~ .. ._y _ .,._ c::;; ... o._. -~.t.c. l, -v. \., .... J. -·' w 

cont!nue on lices that accord with 3ritish conceptions o! 
freedoB and justice. 

, - t . . ., .i:-3 • , . J.. i. d , . ~ . , . , ~ .I-,.__ H- tne •"jee 1. ........ 1J..se 1 •• o•,,v,e r_ e--: , e.._,...ar.e _,.,_.,s cu.s .... 1.~e O! 1.ue i. ... ... , ,. ,.4G 1. .... .. • . ,; • - - ~ - ..i. 

ter.:1 self-Go~,er:ii::1.g :..z:sti tutions, a:id he ar;ued tha.t unless the ~~,._rase 

1. cc323/1258 ?art r:/9057: Leo A-::i.ery to Lord :<oy:ie, 2:; ;..u5ust, 
1941. 

2. 
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was qutli:ied it r:iight "oe interpreted as ~:iea.n::i.8' self cove:-n.."'1e.::: i.11 

the full se.:ise without any qualifications". 

cot:1:?ror:1ise was reached and it was ag.:-eed t~at the Atlantic Charter 

being a docu~ent agreed between'Prir.ie Einister and 
P~esident Roosevelt, was directed to the nations of 
~uro?e who~ we had hor,ed to free fror:: :razi tyranny, 
and was not intended to deal with the internal affairs 
of the British Empire, or with relatiori..s between the 
United States and, for exfu~ple, the Philippines. 

A second 1.-/ar Cabinet r.:eetin6 on this issue was held four da;ys 

later. 1 
At this meeting Cr:urchill read a cira.ft of the state::-.ent uhich 

he proposed to deliver in the House of Comr::ons. It read ir. part: 

The restoration of sovereignty, sel·f-covernr.ient a..vid 
national life at the earliest opportunity to t~e peoples 
of Europe now under the heel of !Iazi t:rrar..ny is cleD.rly 
a senarate nroble□ fro□ the ~ro,~ressive evolution of - . .. --
sel!-coverning institutions in the form ~ost appropriate 
to the cou~tries and peo9les tvl:ich owe cllegiD-nce to the 
.British Crown. 

The next day Churchill rose in the House ar:d issued what was in e:'fect 

3ritain's ~nilateral re-interpretation of the Atlantic Chorter. :~e 
::> 

stated:--

the Joint Declaration does not q_ualif:,r in ar:y way the 
va.rious staterrients of policy whic:i.. !lave been :1ade fro::1 
"" • J. .J. ' • t ti. ' ., t f ' . .i.. ' • l t...l~e t...O t...lce aoou ,,e aeve~oprnen o cor:s~~i..utiona 

t . - d. .,... ..,. 1 • ~ •l,-. P . t. , e:;overnmen in .!.n :.a, ..ourma or o .. ;1er pa!' t...S OJ. 1..._e ~r:::.. :i.sn 
Empire. We are pledged by the Declur2..tior. of August, 
1S4o, to help India obtain free and equal f·artnershi:p 
in the British Cor.-... 111o~wealth with oursel•res, subject, of 
course, to the fulfill~ent of obli6atio~s e.risin6 froill 
our long conn.ection with India ar-d our respm:sibili ties 
to its nany creeds, races ~nd interests. 3ur~a is also 
covered by our co~sidered rolicy o~ establishing 3ur~ese 

1. C0323/12-58 Part II/S057: rrE:-:tr2.ct Of A r-:eetinz: 0: '::he ',Jar Ca'ci:'.et 
Held At 10 Dcw.ninz Street Cn ~r.ursc~2.:;· 4 .Se:;te:.:oer, 1941 11 • 

2. ;:-:..,..,S'"''""d C 
• ...... ~ <;1...1. ' ./ 
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~e, .J:I • -- , ..a.... - , • 
"J ... .i.-SO'/er:r.ex:-c a.no. c:r ~.c':e :-nee.su!'es a..!.re,3.a.:_; :.n ~ro:::;ress. 
At t~e A tlc.ntic :-:iee tins, we r..ad. ir.. ::-.ir.d, :;:·ri r.iarily, t~e 
restoration of the soverei:::--nt·r, sel:-~ove!'!':J-:-.er..t and ~atione.l u .., '-' 

life of the States a:..o. n~tions of :Surope now ur:der the =~azi 
yoke, and the principles of 6overning ar.J alteration in the 
t . t . ~, ' ,.:i • • • • h .1.. • ' S t' t erri ori~ ooun.v1.ari.es wr..1cn r:iay .1.ave l-O oe r::aQe. o na 
is quite a separate p:-01.Jler.: fro::i the pro[;!'essive evolution 
of self-soverning i~stitutions in the recions and peopl es 
which owe alle5iance to the British Crowr.. 1,,'e :::ave r.:ad.e 
declare.tians on these matters which are complete in 
ther.isel ves, f:-ee from ambiCl':.i t:? e,nd related to the 

...... d . f ,L. • • • " cona1w~ons an c~rcu~star.ces o l,he territories anc peop~es 
o.::fected. '::hey will be ::ound to be entirely in :1arr:2ony 
with the hiGh conception of freedo~ and justice which 
ir..spired the Joint Declaration. 

This stater.:ent, and in particular its per.ultimate line, was to return 

to ~1aunt the Colonic:.l Office. 

The Pri:1e 1Iinister' s state~ent elicited a sharp ~esponse :.r: 

the House o: Co:m::o:is, and tr.e Colonial Office fou::d i tsel.f cal2.ed u;.,on 

to assist .. ,,._ e -~o,...""'u.~ t.: O"" ....... J. _ •• : .. ~.:.. •4 of c:.nswers to Parlia r::entary ·~uestions • 

:-:a;:tcn, Ste:ic:en, and !-rcGovern which deme,nded that self-[:'overnr:ent 'oe 

given ir.1!:'":edia tely to all t:ie colonial :peoples . 1 As a result of th:.s 

!:~otion eac:: clepa.:-tment of the Colonial O:fice was asl:ed to pre:r;:,c::-e e. 

~eT.or3..ndu:~ on the q~estior. of constitutional advance. These reports 

f "-' . _., . ,I. • ... t' give a ur l,r!er inc.ica 1.1.on or :ie r:1a:-.ner in whic:1 sel f-gove::-n::i.er:t ·.:1a s 

1. 

2. 

1941. 

2 The \'/est Africa Depart□ent' s report is the one r.:ost releva:it 

Hansard, 27 r·:ove!!lber, 1941: Amer.dr.:ent to the :1otion accepti r.0 
the :cins 's S::eech ( debate of 12 !';over:ber). ':1his ar::end::-:ent 

"1 1 d_ +'or 4-'_ne "-O"e,..nmeY>.:.. +o Bo~•te""'G.~ ~o1 .,. .. __ Q 1 •~-,..r:, ,·1e~.i.. ~ ~-ec•1· "te1 " c...:._..1..e ~ ""' u- "' _.:._u. J.~t. "" "" .. '-- ... !. • ..:,....,_..1... u J_.,,,_ ••. ·-l. _L ...... ~ ,..... -J 

.:..0 OU .... O'·["l" ,...o.,on-;,.,, r, c,o--·les • ·"· ~0'!"' ot~-e .... 01u 0 st.,,.,....,s s ee \., .., . -• V ~ 1-~ ;,._.1 - 2...J • - - u.... .. ., ,. ...,.. ..., .i....,,,, . .. 
r,':),_..e..,..,....J ;:,;:> O~J..,.,. i.., er "::"11' 1 • 2'"' ' fo~1e"1 he·~ 1° h1 • ?;- •·o~re~,·- er 1C.h1 • i,...:-....,c;._r..;., __ -.,l,vv , l _,. '"T , v • . ,, .., J., , ·· , , ~~ ! , .• . v , ,; , , 

~:d. 17 Dece:::ber, 1 S:41. 

co323/1859 Fc~t II/?057: 
:Ue::r.rtr.1ent, 22 ~fover::ber, 

:-:e::.ord.2.r:um 
1 C:l.!.1 .,,.· . . t he ';!est . ~ . 

...! ... , ... .., ,... ~ 

• ·- - -v......-.. 
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to t::is :.s C:",cl.:'acteri.stic of tl:.e C·:f:.ce t s 

.; .I. - l,' 
t::e r.:otic1: could not "ha:1e bee1;. intended to a~Dlv to the ~est A~rican 

-- u 

Ter!'itories". its view, it 1.;;as 

obvious that it would be i2possible to these 
r,.1."e'r'ri tor.; es 5o1 ,::- ~r-•re,,..,....,e..,,:.. .: ,-...,e.J-;' ~-+-A,•- Or .; ""~ee..:l °",I.. ~"'1•• • _..., - "-'--...l.-,. .. ,w;, -.1..!.J. •• .,J.\., ,.._;_..,.u ~-..-1--J..,/ ........ '-'- '-'- .:;..,t.,.. C .. .J. .. ..,' 

ti~e which et present can ~e forseen. Even if the present 
~"'\...,ce ,..o,,ic..· ~oe e"."'!"'e~.:..1 ·-· ~ccele.,..~+ed .: .a. ,,1ou1."' d ~..,~-e r--e ,.,er::-,+.: ,....,,-.,._"'c.=.. ~ \,.,\.... a- -""--J"""' _.._.., _1..,' 11,,0>c..... ... o -- ••'-'-"...J .. l..a.:> 
... ... • .i.· ,d .. .. ·., · 1, .i.,., ..... - , cerore e~uca\.,io~ cou~ - oe aosoroea in ~es\., A:rica oy a 
proportion of the poyulation, and U::? to a st~r~dn.:-d. 
Co"""n!':l""'a1--7 e •r-i t~ .!.~e -0s1.· .J..,..,! o- i·n -'-},e "'•ies..t.. .,...,...,c.'"'i 0 5 '·".J:::J~Cu- ,,_ •• l,_.;. ;! \..l.. .l l,s.;. ,, \, J..d -~ e 

01~ to :point out that ·..1ere ':)ut a 

'few very sr:mll detribalized l.frican cor..e:t,.--::-1: ties· with a thin ver-.. eer o: 

less uncle:--

.; J.. 

.;.. .., 

of tl-:.e 

Discussin6 tbese 

tl:eir own ra.cial ar:d cul tur-al O.,....; ,...; ..,s!f .... -8-·· • 

cone.: tio::s' • The 1 -tJ-e,.._ -~ ..., .L, 

the 

of 

of 

T1::..s ::. t 11-io.s e.r;:;ued, 

· 1 ... d r,,, , -,._-:, ~-e ···--- ~ - the creatior. of a~ Africa~ Adninistr~tive Staff, 

\·TOuld "co::sti tu. te a."'!. e~ier:. crea ter obstacle • • 

Se, -"-~~o~~er..,,..,e'!"'!+" - J.. c.; "V J. .u ... ~ - - ""' • As 

1::illi.0~1 odd t~iot1i ha:_d.ec: over to the 
e ,.,+-; .,,..el ~· u..,f".: t- ~---,r 

~-- ..,.... -J ·-- -- ..,, ~.,,c., 

:~ '·JOll1 ,.:i ·10+-- . .., -. -L:. 1 _ t..., 

O,r.l --:~ "'e :-, cr~el ..1..:~.: "' - to ........ v • ._, ......... \,,t•O:.-J. .. c do, 
D...3 1:Tell. 

::..ose 
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Africa General Department's mernorandur:: which carr:e to a sir:ii l ar 

conclusion when it closed with the st,:.t terr.ent: "to extend self--
government 'immediately' to a community which ha d not shown itself 

properly equipped and able to manage :L ts own affairs, would be to 

court disaster". 1 
From the foregoinc it becomes obvious that, 

operating under the assumption that col onial rule would continue 

indefinitely, the Colonial Office did not reall~ t oke the concept of 

self-government for the colonies at all seriously . 

However, the Office was force d to t ake this i ssue far more 

seriously a few months later when Arthur Creech J ones rc=,ised the 

question in Parliament. Creech Jones focused h i.s a ttention on 

Churchill's remark that the British Government hed made declarations 

on colonial policy which were "complete in themselves, free from 

ambiguity and related to the conditions and circumstances of the 

territories and peoples affected". If this w~s the case, Creech Jones 

wondered whether or not a White Paper could be JJr oduced for Parliament 

on colonial policy. 2 A fortnight later he again asked whether it 

would be possible to "publish as a White Paper the past declarations 

of Colonial policy upon which our relations with the Colonial peoples 

of the Empire are to develop".3 The Colonial Office turned its 

attention to the preparation of this paper, but was so~ewhat dismayed 

when it finally produced the required document. 

1. co323/1858 Part II/9057: memorandum prep~1.r ed b:r the General 
Department, 24 November, 1941. 

2. Eansard, 24 June, 1942. 

Hansard, 1 July, 1942. 
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It was c.ecided, r,:-obaol:,,· :;:iistakecl:·, tha.t the fro:r:osec. ·.-:hi te 

r-.,.,... , d ro.i-'er wou_ be of stater.:ents ri:ade forf.ler 

Secretaries o: State :or the Colonies ar_d Prir:e [-'.i!listers Ol'l the 

question of political };:ro6res.s towards self-governr.:ent ir. the color..ies. 

These state□ents were to be sub-divided i~to declarations on colonial 

policy in general, as well as those ~ade on political adva~ces made in 

. ~- 1 . 1 SFeciiic co onies. The docu~ent itself was submitted to t~e Colonial 

Office on 5 August, 1942, at wtich tir.:e its Emttor noted his personal 

dissatisfctction with what he had to fU"t 2 forward. 

draft ran to so[:le eisht pa~es, and was bas:..cally: 8..!1 antholo:;y o: excerpt.s 

from official declarations on colonial folicy ::1ade between 191S anc. 1S41. 

As this ~a:rer circulated th.rou;;h the Color:.i2.l O::fice it brou.;h: wit};. it 

the realize..tion colonial policy was not ' .:ree fro::-1 

as ~ad been sug~ested. 

The Head of the ~est Africa De~art~ent wa s a~on: tte fi~st to 

Like :astwood he 

with the prospect of this document bei~s released for ~u~lic co~sucJt~c~. 

Accord~ng to his ~inute: 

It is :ar :rom bein6 a.:1 ir.:press:.ve documer:t, ar.d, at 2,ny 
• , .._, ~ '/ +, ft f' ' T • 1 ,4 .j.. .._ h :-a1..e 1.n '-'ne case O.i. ,.es ... J".-rica, .L s:-~o-i;._~ e:-:i:·ec,., 1.. •• e 

..,. 1 -.l..: "-i'o·,.., 0~ Y\~'r"\eY' 1 .. r1n;r'tl .;S .-""·r+,..,~,.,-:--- 1 1,·1---e ~~--:~ .LO ~uo .... ea'., ~- - a l-'""-.t- ... • ... J. ... v! .L -..:i. •• ,/ _, .......... c;:; .... -· L..--~ ~ 

lead to a der:a:1.d - alr.10st a:1 outcr:r - fo:- sor.:e r::ore 
~ t · · "- .,_ t ~ ..._, .: "- ... ; s o+-a~equa e anQ precise s ... a,.,er::en o. ,.,tle _n1..en,.,_on ~ 

r·.:,.. ···-~e-tv's /'Tover ..... r-:er+- -=n .L. ..... is ,.._.1..1.er to .,, .... .;c;, a C..i...!..O l .. a.J ~.; \.l' _.1. ... .a..l. .1..i.u ..L.:. \.I.., ♦.- 1~.C:..~i... - ·•• .... .1..- _ ..,. 

S __ ,, ~u~ ~a~~ly ~,1~1,,e~.1.~- 1 sec~~o~ o~ .1.~e A~-~-~-·c~ .. ~ 
1 •• ~.' U '-1- .J. -· J._ .._ ..... .. J. ""'-'=2.- y.J.. ,LJ,, - y.... ... .. -

coci:':l.lnity, att~ch considerable icporta~ce. 

1. co323/18-4S/7322: I:r. Gent /Assista::1t Secretar::, Colo!1i2-1 0:::..r:;~.7, 
minute, 3 July, 1?42. 

2. C0323/1•342/7322: :-!r. Eastwood, 

C0323/1£48/7322: O.G.J. ',,/illiar::s, ::-:inute to A.J. Ja•.-.rn, 



However, the drc>.:t ;::hi te Fa;er cl.id lee_d ·,:i:.l :.a.':lS to c:.e velo~ et ne1.-1 i c eD.. 

7 ndeed ~e car.•e to ar0-. 1lle -• . t -~ -- V that if it was tot possible to sto--o .. 

publication of tnis me□orar.durr:, then the Office should consider t~e 

preriare.tion of a more precise stater'.'ient of polic;,r which could ".Je n:-:veiled 

when the inevitable agitation resulting :rom the 1.t~i te Paper erur,-ted. 

He put his case in this r.anner: 

Fer.sonally I should like to see the .sround cc.refully 
e:q::lored to deterr.:i~e whether it is pr2.cticable to 
. k. , ,l!' , • tl . .co t, ~· . ... Dave some .1na o. f.e.n in ou _ine o~ r.e ~e ... noc or 
ancroach to some sort of self-~overnment and the -· '"""" Vc.!'ious stages in that approach. If the plan in 
outliae were such that it would be possible to make 
it public, it ci6ht help t~e Gover~~ent·to resist 

~ • 1 • al . -'-" ~ressures vO e~oarK u~on pieceme concessions, ~~e 

, t. ..,/:' t f h. "' . ' t · · . cur.:u.La 1 ve e: .i. ec o w .. J.C.;.i. mic:i oe emoarassir..,G 
because it 1.·1as not f&rt of a considered _pla..'1. It 
ou2ht also af:ord so□e reassurances regardin6 the 
6enuine intentions o: :Iis :-:ajesty' s Goverr.r::er1t as 
to which a certain acount of sce~ticisc is freoue~tlv ... . ., 
being e:.:pressed in educated African circles. 

A year later this id.ea beca:-:1e embodied in C.G.R. Williar;;s' draft 

consti tutioual proposals for 3ri tish i.·.'est Africa . 

The rema.inder of the r.1inutes on the draft 1,fr.i te Paper c.ocu.::er:-t 

the Colonial Office's realization that not all w2.s well wi t1-: t:-.e s:olicj• 

which it had oeen thou6ht was so clearly thou,;:ht out, and r:.ake for 

me~orandu~ because it amounted to little ~ore than ~latitudes. 

Seel, an Acti~g Assistant Secretary in the Colonial Office, put it 

... . 1 
... n1s way: 

By and la:-ge this is :io doubt as [;OOd a selection as any, 
,,,,, • .1- ,....ersov,-11,~ T -f';nd -it ,....., .. .,,e.,.. de"' .... ess.:..,_ to ""e~d ~ c·ai.., t ,.__ '° vU w ~ ;.J.a--,.i • ..... - - - c;.;,. i........ ..... J;:• ..- • J.t, ..1.. L.J',,. v.0 -.:...1 t .L-

SOrt of unctuous -olati t1..de \-thic:1 has beer.. served out to tl1e ... 
.,.., 't' 1 , 1• , ~h , .Lt t T.1- ~o,...ol•• ;:-;r1 1.sn puc :::.c 1n .... e .i..as"' wen y years. ... ..... 1..,_ ... -,; 

· · t' , .;- ~ -1-, "'l _,,,, ,....:-0,,..,.,~-~ cor.1par1son w1 n our recorc. o ... ~c ... u.c.. ..t-e • .i. _ ••. c....HCe. 

1. CC323/1848/7322: ?-;r. Seel, r.:inute to A.J.Dawe, 26 Au91st, 1S42. 
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1 vein.: 

It seer.;s to :-:-1e -:l1at i-: ,,,1ot1""'_. ~ be ~1e""'., o~ ... -:: ".--. , e c::~ ~,..,.. , ., ·o 
- ....... L i. l""- .... I;,. t,.)..L., lt..J _ .... ;,_,..-.;;• .., 

re~:roduce t:--.e s:1.op-soiled :platitudes wb.i~h ha7e b ee~,.,_ 
produced for inclusion in this Sectio~. :r we can 
produce ~othine better tha~ this to cover a period 
of o•;er twer.ty yenrs, it 1.-rould. seerr, clearly l")!'."eferable 
to publish nothing at e,11. A ',Ihi te Pc-;.per will si r:-:?lJ 
call attention in a :ormal ar.d p!'etentious ·.-:ay to the 
barreness of the land. There are also stro:25 eler.:er:ts 
i:1 the populations overseas whose antagonis:n will be 

' , . ., 1 .J.. t . . . t ... , ~ ai-ousea oy i..~ese p ai.1. uces: anc. ~ seer:-,s, ;..ne::-e:.ore, 
more prudent in rrese~t c~rcurnstances ~ot to s i~e them 
f'• -4-' ,,_ , , • • .... ,.r _,__t t b , 1 • ..:i • _ar~ner ~uo~icl~J. Ne ou6:1 o e ac_e ~o uevise sorae 
way of r;-1ee tin; 1-:r. Creech Jones' d.er.::and. without the 

,.,. ·t •.1. '. t ·r1 ·t F puo.LlCl. y a i: .. acnlnG o a ·:in::. e aper. 

Upon his readins of the r:-:aterial Harold ~<ac:·-'.illan, the ?arliar..entarj' 

Under Secretary of 3ta te for t:ie Colonies, was forced to co~:rmer:t ~pon 

I do not thi~: the F1/ can have realized the true ~ake~~ess 
o: the land when he cade the s~ate~ent of Sef te~ber 9th, 
1;31 /sic7 - especially the last two sentences. ~~'1e 
decl~atior.s are not co~plete in the~selves, nor are t~ey 
free fro:;; ar.1bi;;u:. ty. They are scro.._;;py, obscure and jejune. 

T!n~s, it w2.s :-:acI<illc1.n' s consid.ered o~in io~ t hat uublica ticn of t~is 
.L -

docur.,ent 1,-1ould. be '~ost dan;erous a:1d foolish' , s.r.:.c. ther-e::o::-e he 

that a 

::e::-sonal ap1)eal should be r::ade to Creech Jones ::..n orde;;:- to :;et hir:-: to 

wi thdrm1 :iis Farliar.1enta:-y ~uestior.. 

suggestion. 
'Z 

As he argued:.,) 

1. 

2. 

'de wronsl~" assu..1.ed that the r.:a tericl at ou:- disposal 
..,,,as r.mch r!ore valuable tr:an it actually is. 

I feel bound to c.gree t!:.c:.. t it would 0e disast-rous 
for us to produce a White Paper of this character. It 

cc323/1S48/7322: 

C0323/1248/7322: 

3. co323/1248/7322: Sir Georse Gater, ~inute, 1 Septernc er, 1S42. 
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can best e~tr~ct ourselves 
from a very di~ficult ~csition. I think the o~lv ~ossible 

- v • 

line is a. re=-sonal appeal fro:n 1-:r. i iad'.illa1: to :-:r. Creech 
Jo~es, and I agree with hi~ that his a~peal would be ~ade 
with a ~reater prospect of success if our rler:s for the 
~e,~ar 0 ~~d ~evelo~~e~t ~d\,~so~s ~o-~~+te~ ~~~ -~o--ee-e~ ' - • "" --• .,t- ~ .. J -• '6\. ~ • V l .. ,1....,1._ i.., - _ _ ,:...,·-.4 i-'""- ::,.>- -0 \.,.... 

sufficiently :ar for rr. Creech Jones to be inforr.:ec! of 
his appointment as a ~e~ber of that body. 

The Secretary of Sto.te for the Color.ies \vf,s equally dist:::-auz)1. t wi-:h 

the situation. 

. ' . . 1 out !11.S views: 

this 

I a 6ree that t:ie ',1=-ii-:e Fa;-er will ::ot --do.. ::e8larc.tior:s 
on Co3..oniE!.l Folicy seem to have beerc r..ai!"' 1 J cor.s~icuous 
......... ~ .&..·r:e.:r --.....se~~,...&;:l _.,....,...., , 9 t"ler J,..~"'e~· h~•·e 1--e,.... ,,..,..~r:: 0 L,, .. e·· -.,J l, ~ .:.. O.v ••'-'-'t .:..:.uu, '!l~i ,.i. l, •• J ~ <"-< ,Jt;; d l .c;..~...,, I..!.~ ,j 

~,':""O ,r~::---11e ..:..., J.',-, o o-.•-1--,p.-~ o i'lv, .I.'\-~ o+-;,,.,e .... 1-...,~.:: O"',,.. _,._""' . -... 4c •. --• 1,,.. __ ,....., ._ ..... ~- _ ........ • v.;.1 ·.,, .... _ ......... ~ .;.. c;._.,._....,,, i..L ... 

,,.;t···r::..i..i·o..,., ..:s ""0 ..... - ~-,.....-·,. oro r-,1re ~~•"e"'"'.;~,.~,-,~ ~ ...... ~ ~,.. .. ,, .. ..; ~:- ... '-'- U.;.....w ~ 1 - ... t.. C.:. ..... (:...;_ ... 1.✓ J ,.._._. •• ... 1,,. • • • .;.-\.,,1.,...-,. ... _., -,......._..,_ •, ~ "'J-.,.1..,._ :'"_J 

J.,.~!")+ J..1,.e •J. 7 r'1r.LO:c ,....t--r.:..e...,.. s', ..... u--:~ , .... '° ,-.v-,, v- ~.:~ ... ~ :..r- ~ 0..,0 ...., .!_ .. 
:..,,._;:.,_y v!- "'· y_,_,;__.._....,__ v ... ...: ... "' ~ !.v ~ ....... U- ::.....-... ~·-=-·-~~-~A- \....,) V - -~-V.-
terri tories. 
- ~o1 o"i~, r~~-J. 0 r ~- -~ ~ ~~~.i...;or ~o t~.-~ .:.t,_. ~_v_._.+ic C'" \.J - _..__.......__ v_,,_c..-.. • .., ¥ .._. 1 ...... 0 C.+- ~- \•"•'-"" -.. 1,,,,-- ..,...:. """ -- _. - ...... ..,. -

Gh~.:::·ter. ',Je :ir--.ve :-es:_sted cot:-. t hese c~:-:1.s.::..ds 011 t::.e 
--,,.ou··,~~ +~-.,_ a, ,,,.. ._;• __ "-"4,.._; ...,. __ c;;.., i.. ""· 

C 1 O"'-...., }-~• ':l $O't"i p~ --c....... v.; 1..-o.. ""- .... -L...,: 

t~~t there ere ~o 
o~ declarat~ons. 
sue~ declaratio~s. 

• 

idea had been raised with the A~ericans 

c:: enue 

hc..d 'ceen vetoed. 

set 

but felt the.t it would not be possible to resort to suc:1 ;:-:earis. As 

he IJUt it: 

to 

:♦:ir.ister :~as 
declaratio~s o~ Yuture po:icy; our positio~ has al~e~i y 
'been ir.. dec2.aratio::1s? 
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'.f,...,,.,e,re ... 
'"'1.V ,..- • 4o- 1 

cc 1.1ld be evaded if an A~slo-Americen declarat~on was to :e 

this subject on the groun~s that this declaratioc would . oe -::re -=udiced. . .. 
Alttough the Secretary of 

State was not - 'ena..;1oured' oy t~1e pros:;;ect of ne;otiat:nc su~h a 

state~ent, he felt that it misht be 'the best way out' of a ffiost 

enbarassinc situation. 

T " --1- .&.1-, -. ·t· t.. .1-D. IaC,., t.. ..... e .=.irJ. lSr~ Govern::-;er::t the 

an An3lo-America~ joint declaration oe draftei. T~1e i~~ulse :or :~is 

state~ent ca~e mai~ly fro~ the A~ericans who bad reacted s~rocgly 

alone sho~ld issue a~ 

'l'te ne:;o:io.. tion of t!:e joint decle...!'a tio:i or: tte Atlantic Ctc:.rter 

Cler.:e:n.t A ttlee, drafted a 1.-lar Ca~inet Fa.~e!' on t:'le c:12,rter. 
2 

;,_fter ~:.1.-:.::~i 

'Z 

Gover:-i..~ent. ✓ 

this c.!'3.ft was re·.•rritter-.. aLd su'cr.1i tted to ti1e ~n:. ted 3:ates 

This docu~ent stated that the i~~ediate oaject~ve o: 

U~ited ~ations was ''to defeat the rrese~t ~csressio~ ~~d to render fu~ure 

As for long-ter~ objectives it was declared 

fear and wa:1t should be the assured FOSsession ~ot 

of so~e but of all peofles''• The delicate su~ject of t~e co:oni~l 

territories was dealt with in the seconi paragraph w:~ic:1 res.d: 

2. co323/185S Part :r/;057/B: 
1 January, 1?43. 
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fii,....,; - .J.."1""' 0 , ~ -_: s .L,_,..e e_~_._1 of' ..L ~ 0 ~J.. • ...... ~ ~J ,~ .... ..; ,.., ,..,,~ •:-o .i..---..::, :.., •- ... :.. t v•.\., __ - • - ""-·OS ..... !:,.. .. ..,10 .• - ·• •I.-C .. __ _.. . - , 
o,,r..;n ~· -'-'o --~s.1- e··,,:::..-..1-.- ,oe 0.... '.. :, - ,, ,_,.;-L- :, .o ·-..,... ,~~.: ~1.:1~+-.:05 

........ (~ \., ~·~ w, ·.--~.1w-u, C ,.!e C-1:. ... r ~e .. ... H.-v.1. .... r_u..:.✓ 0 ..... a.::------.w--..... 
-f'o.,.. +1 .. e L:>,,~u .... e o-"' t·· ,.. , .. .: 1 ~ ., - ~ · · .1- • • • ... 
- ..... ._,,,_.., ~ ~ V -~- - J. ~!.e 1..1O...L.O.:i_a_ ..:_.;eOp...i..ev. .:..:ll ~ : V :.s e1i .. r:.c.er_"" 
.1-•1,., .. h.:"' .. E' ' ..:i., t·· ' 
v~ ~-'.\,, w~ .1...l.e aome ~]eOti.L.es 2.re ... a.r ac·..ra~ce-..... a.;.or., .'.'::. s ro~.c. 
'to S 01 f-~ove,...,..,,..~e~t7- t'i"'\~-'- ,::e•rel Q"l''e..,.1- .., .,, a• ~e-:-ol·~~r.e~ 0~ / I., '-'- U - •••• , ... / t.O.. \., \.,.(. Ill - ...... , •• • 1 i.., CA.l• ' - a....; ,l..lr,. .J ~ -

o-:hers a.!"e not yet-such as to en;ble the::1 to ac:iieve 
securitv a~d ~,...osre.,..ity 'ov ~}e-isel~es T+ is t~ 0 .,..A~Or0 

" •• .-.. .._ ~.,, - - -.J v,_.., ~• V • .J,. w - ••""'- -- -

the dut:t o: "Pare~t or Trustee" States to ~"Uide .s.:,.d 
c.evelo-.:: t'he soc-: ..._, er-o•~o...-.: c """"c.· ~,011· i.i• ~~"1 ~ _,.. • .: .i.. • • .1..: o~--.... ., -~, - J.J. 1 .. .1 .... tA"'• ~ t., '-"c....L.. --•V"""~W\....ll.,- __ .:, 

of t}:e Colo~:..cl peor,iles until the~r o.re able, v:i thout 
dan[;er to tr.er.:sel ves a:1d. to others, to d.:::.scha.:-ee t!.-1.e 
responsibilities of 6overr~1ent. 

D. result of Ca:.:ad.ia: .. cri t:.cis:-:1s it was clec::..ded to make reference 

to the :.. tl~"ltic Charter ir. t?:e fir:cl te:-:t, d.espi te the f~ct thc:~t it 

m:..,s:it have raised once a.cain the unpleasz..ntr.ess o: 

Uni -'-ed ··'n.1--i Q"'1S 
· ·- ~ ;.. ,c:;. "" - ·-

'Z 
I nd.epe:1dence"...,,, v.1as received ::.n London. 

',:as ~'osolutely unaccepte.'.Jle to t:i.e B!'i tis:1 Govern.r.1e:1.t. ?or e:~_::1ple, it 

stated that t~e ''o~portunity to achieve independe~ce fer those people 

more ef~ective. fl • • • Eve~ ~ore sinister, in the 3ritish op~n1on, was 

t~e clause which read: 

1. 

2. ..,. '·· i ,-1 
-- •.J- ..... 



\·Jh~ t re2-1ly horri:'i.ed the Color:i~.l Office wc~s the sectio:: w'l1ich 

:::omer. ts, elates upo!1 which the colonial peoples shall ce o.ccorC:ed t:ie 

status of :ull inde1,er..der ... ce • • • n. 

of -:he docu.r.:.er.t was directed towa:c.s its terr:: 

It wD.s noted th.?,t this ter:::: 1.-w.s e:::~lo:~e-:. :-;_ir:et-:.::en 

ti:::es i:: the r,-,,.~ f'.L 
"""- c~ ... '-' ' terr:1 b.o..c1. not 

occu:-red at all. the :~itis~ tad considered 

·:o ...... eo••~r 
... - It - ' 

t '!.io·•~•.c.l­.... ~u - l., tl1.e t.:~erican 

:..s ~,.,.,,,. -:.ut 
........... .i.. it: 

:i:nclependence is a pol.:. tictl c2.-tcn word 1:1b.ic~ l:2,s no re&l 
r.:ear..ir..c; a;art ~ro:-:-i ecm10:-!1ics. Tl:e Ar.:erico.r..s o.re quite 
r ,=.-~, .. .L.o ~-~\,-e .1.•:1°;.,... ~r-,re"' cle,.., ,.,.;~C' "'o,i•ic-11-.• fl.:'nc.er,enrsort" _:_..f."-'1..t.J "" J.~;..:......t... ~- .,.,..J....,. l,...i.,-_::-~ .~ . LL...., ............ l"' i.,_'-"- i,;;.._ ;: -·· !:' __ v4......., -

Hl:ile econo::1ic2.12.:r bound :1and nnd. foot to tl'"e::i 8J."1c_ see ~o 
inconsistency i~ this. 

In Eaatwood's opinion the ent~~e docuLlent wot..ld ~ave to be rewritten, 

but he ':/c.S that sor.:e so:-t of co:7t~:-or:use would be 

.., 
le 

2. 

Col O·~-: ,-,7 c ,~.:-.; "' 0 ,:,i --o cc~---~e.,,,+er1 o~ - L .... ~ __ ..,...._,.._., ~.;:> 4 ............... 1,,, \.A. ... .. 

.., .... 
C:: I 

.,.: , ..,, • .1..::-, 2.., ~-- r-il 
··-.J.. •• ...._ (,,,_ , I :·._;_~ -- ' 

. ~ 

re3.C.:.'..ec .• 

...i.. L 
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:.sst~es. 

of cor.-:i;lete 

'!'::.c ,·.rl-:ole t:1er.:e o: tl:e draft is w:-on,cl~~ co1:cei ~:ed. r•.r:d 
e::::ici ts or: the -oc-.:rt of the d.rc,.:'ts::-ier~ :.. -:r:c!'e..::ce of c..ctuo.l 

- w 

condition3 i~ Er~tis~ Colonies. 

to 

~ 0 ~ .,,., .:"l c.~ t'h 0 
-.I --·- .......... c~:oru.s 0 --~ ..; !"d..: --""""~.,.i· 0·1 o·•er .... • .:.s • .:.c..1., - • stress on ir..de:)er:d.e!lce 

Se .;...&...;,...~· 
V \, ...i- ... .._J ctJ:J.-:ior:ed. 

to 

t::.ere 

a distinct~on between these ter~s. Ee also 

issuin~ of a unilateral declaration. 

have tc 

a~Ycearance o: ir.:--.:-le::1enti:1r: the Atlantic Cl-la.rte:-" • ....,_ ... -

.... 
I• TI/Cl"'\:::.7/B• - ,,,,. ',.J.,,,, • 

2. Fe.rt 

-, J.. , 
~as 1..,'.:lOO(l ' 
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v1.e1,v in ,,.. .. . ., C ... A. 1 t ' . . ' . ' . 0 .LO,,.,., :;, j_ .• 't' l C e '=' l"". r • r e c: • - • ' ~ , ., '"' ,.. ¥ 16.-.- 4 • ,._..__ v . •• - _ ~ \.4.C. --- V l-

, . . 
'd!.L:.C .. "':. 

Office found itself. 

I rr.ust cor:fess that, with all due d.e f erer:ce 1 I do ::wt 
share his views about 'inde~endence'. It see~s to ~e utterlv 

~ ... 
wrong to set up independence as the goal for the greate~ 
number of t~e Colonies and even if we had said somethiLC of 
this sort in the past (which I do ~ot thin~ we have) I thin~ 
it would be a great mistake to say it again. I do not think 
the phrase 'self-government' is really r.iuch better. I 
suppose it does leave a loop-hole for ar_:uinz that what •.,..re 
really rr:ean is only local self-covermr.ent, but that would 
not be a very honest interpretation of the phrase. ~yself 
I b~lieve that 'independence• and 'self-6overn.--jent' both i~plies 
substantia.lly the sar.-.e goal, namely fifty different se1:-contair.ec. 
sove!."'eignties, which would be c.isasterous. The sooner we sta.rt 
e~phasising the i~~ortance of solidarity and 'inter-dependence' 
the better. Something like self-soverrur.ent. rr.ay be :possibl e 
for one or two Colonies (e.g. Ceylon) a~d for federations of 
other Colonies, but even so it should be li~ited by the 
responsibilities to lar£er units, both to their ~eighbours 
(hence the value of the 'regional' idea) 2nd to the 3ritish 
E~pire as a whole. 

The American position was discussed at t~e very hig~est level 

P t +- .,_h. t· "",,., T',e,..,,,.L.y p.,...; .... e ,·.;,....;,....,_er rese!'l a . ., 1., is r.:ee ir~z; were ., __ e :...,, l ~ ~ \, ...... ~- -· • .L J. .... .;:) 1.- , 

the Lord Fri TJ Sea:!., the Colonial Secretary, ~'1.d tte 

Secretary. In his cor..ments on the Ar::erica:i re-draft Lord Cranborrie 

Dependencies and that it would lead to recriminations between the United 

States and this country''• The meeting was in : eneral agreement with 

this view, and concluded by drawing up four r.:ajor objectior..s to the 

A . • ~t mer1.can c.ra .... First, they were dis~eyed by the e~;hasis on 

independe!'lce. It was felt that the Americans were atte~pting to rea d a 

new rr:ean:t!lG into t=ie A tlant:.c Starter which in their op:.nior_ had beer. 

directee to tte countries of ~uro~e over-ru~ by the Axis. 

1. cc323/1858 Fart !I/?.057/3: "I!ote o: e.. :-:eetir..c held at r:o. '11 
.,....o ,..,.; n ::::.a. e t o '·o d 3 1.'-::y. 1c.u3!T 0 w.J. ... .. 6 v 1...!" e n _._ n a:/ 1 ·"" , .,· . • 
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~ re..:..ro •-:·r~ d P a "" ~ • ........ ·- ster~. 

It was believed that inde!Jendence could only be cons::.dered for ::.ar6e 

political and economic units. Th . ,:, ,I..L • .,_ d L.\.. t . . lr~, .. n.ey re Jee "er 1,ue rso lOD 

tir::etable for the ~ · .:- · , d ' 1 ~ b,::;, ..,r1o~J..e,-1 1 ... ,~ ~'\-. 0 3rani..lnG 0.L inc.epen ence snou C .... -.:-.u 1.' V V. .,J v >. •~ 

colonial ~owers. According to t~is argument: 

This is not because H.~.G. desire for their owri selfish 
reasons to delay the introcuction of self-goverru::ent i~to 
any colonies administrated by the~ as soo~ as the latter 
are ready for it, but simply because on the o~e hand certain 
areas are so backward that even self-~overn~ent is at ~resent 

~ -
a distant dream, and on the other 'cecause racial or reli£;ious 
differences, the har::-,onisin6 of which cannot be gu.9.rar. -:eed 
in advance, must be allowed to adjust the~selves before self­
soverr£1ent has oeco~e a reality. 

And, fourthly, they objected to the e.dr:.inistra ti ·.re r.-.achir:ery 'tho..t the 

Americans ~rotosed :or the i~nlerr.entaticn of these. 
~ ... ..... T::ese :'our 

, • .J.. "" .s... , .,. d . ooJec~~ons were ~a~er e~oocie in an -------Aide-~e~oire which was to 

.L.h • · , , d · T rl 1 ..... e .,.r.-.erJ..cari r.~oa.ssa or in .1-:on ...... on. 

In the ~eantime the Secretary of State ~or t~e Colo~ies, ~ow 

Colonel .Star.ley, issued &.."l ic:1;orta!l t declarD.tio:1 on , . ., 1 · . CO • 0.,..,., :-: • ":,Q 1 CV ~ r, - ..... ___ .:;: ...., V - "'~ 

t '.".e TTO'US 0 0~ ~c=-o~s 2 
...... .._, - V !.:.!!.... "'.L • Ee sto..ted: 

1. 

2. 

The central r,uri::ose of our colonial ad::1inistration hf',s ofte2: 
been froclai~ed. It has been called the doctrine of 
tr•~s,l..ee,:,'hi ~, ~1t'!,.,our:·n I "-hO: n:.,.. '='Or>e o+" u~ .:'ee~ ro•·· .L.1,,!'.':f- t'.r.e 

1r,,,,f,, l.. ...--"--:' r- .... ....)•- t.,_ ......... ~ .._, "-~ J. L, - .L. ·- .-..: \,., .......... '- -

word "trusteeship" is rather too static in :: ts cor..!'~otati.or: 
and that we should prefer to co~bine with t he status of 
trustee the ;osition also of part~er. But we are ~le1ced 
to f:'U:. de c olon::..2.2. Feor,le alonz t l:e ro:1c~ to scl f-c ove:-:-..I"'.'le:-i: 

a:nd was appendec .. 
,. 2° •: 1" 1

' o::: 0 ,-.ay, ;4;. 
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arc ·,-·ler1 •- 0 c.· to '"1 e~,e1 O.,...· ....... 1°i .... r:::,-,+,--:--,.,1 .,...c,,-,,-,,,.,,..cc<:"'." -r_. t _.: .s -_~_,o ..,.""' ~ '""""~" ...,.. .- l-· ..,,. _._..;,_ ........... .....,~ __ c,.;_ --vv •.'· - ·-..J• --
~art of OU.!' .,..,ol ic··· .1-0 r~r..,r.1- Se, I.' -o·-,,,..,.. .... ,..."'r-:+ .i..,... +'-o•-::c. l' - .J • • • ;.. ::::) <---- - I,, .l. - - ,_:; • - - ~ ••.. '-' ';. V 

0
J '-' I.,~ L ..., '-' 

••1ho :::. ... .,...e not- vet .i.~·-=.: r:ec~ .: r: .: .:.Q u~·e 1-,,+- .: ... .: =- ,,~ +-o • - ...... ~- .... .; \., - ·-- - ... ~ ,,,;_ - J. l., ._. .:::, ' V -.... ..... • • • - .., - .._, 1.,.4.. !-' V 

.i.. .i..• t . t ..... J·-us vO see ~naw circums ances as soon as fOSS~2~e :11s~1ry 
r•oli tica.l advances and to ensure that as quickly 2.s :rossible 
peo~le a=-e trD.ined cmd equ:. r,~•ed for ever~tual Sel f-'Jovernr-.el!.t. 
Therefore the real test of sincerity and success of our 
Colonial Policy :..s b·lOfold: It :..s Tiot only th~ actual 
political advances that we cake, but it is al.so, ar:d I t hir:~~ 
rr:ore important, the steps we are ta}dng, economic and socia.l 
as well as ~olitical, to prepare the people for further and 
.&-.. '''l't· .ui..ure respons101._i 1es. 

This was undoubtecly the most com}'Jlete and e.uthori te. ti ve _p ... blic 

pronouncerr.ent ~ade on colonial policy by the British.during the Sec8n~ 

1 ' 1 ' ' 1 -r .,_ d .,j ' • hl · · ~ · -1- • ·' r .. · , C ~ ..:- · 1,or a. ,~ar • .1.i.. was rego.r e1;_ as n1.g~ y sicni ... 1.cani.. oj~ 1.-ne vOJ..OnJ.~ ·I..:.::.ce, 

which went so far as to send its text as a circular telecra~ to all 

Co, ..... o·.,, •. _.; ~ __ ,_, ,..0"0 r"' 1-e"'.:.S ,., •e . .,S . r-: S...:i. -'-. 1 
_ c;;;, ·•>J .•.. , ,at.. U .• C. r J..1.. JU .,_ GJ..C1,2.0n. 

Towards the 

,.. l . 1 Q.&-.:o · vO_Onl.a..:... .1. ... lCe that, in its opinion, A~erica~ insistance of a joi~t 

declara tio=i was bound Uf vii t}1 domestic A:::ericar: ?Oli ties ar.d, ir, 

:particular the election w:-,.ich was beins co::cucted. '=1::.e Foreiz;:1 C:f:.ce 

' • J,. ,_ • re5e.ra.ea. i..ne :?..ssue as 

Of"f'~,..e • 1 d so,.,.r::,, , .... ou~+er-..... ,...o,~os~,s' 2 ... __ ,.,, S!lOU..i. pre pare ... ., ..., .. _., ... "- 11 c..i.. • 

I ,... . n .veceeioer, 1943, t!1e Colonia.l Office pre.r:ared what tur::.ed 

out to be its final state~ent on the Atlantic Charter. Althou6h its 

'.Draft of a Jeclara tion by the United Nations on Colonies' 3 wc:.s ne~ter 

~ublished, it rerr:ai:r.s the r.:ost detailed sta ter:1ent dr2.fted. oy the C::fice 

1. 

3. 

cc-323/1858 Fart Circ~lar telegra~ :~~her 57. 

C0323/1858 Part II/S:·057/B: rr. Be!1so~:, 
relevant ~inute dated c December, 1943. 

to Colo:::el 

' ::er.-:ora:ic..ur.., 
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for the colonies read as follows: 

It is the duty a!ld :?Urpose of t~-:ose of the United :·ratio::.s 
h. h , . ,I. ~ -I. 'l ' ~ • ,1.., w ... :_c. na.ve, m-ang "'c i:as" ever."'s, oecor::e c:i&r6e ci W";_ .. n 

resfonsibilit~es for the future of color.ial area s to 
co-operate f~lly with the peoples of such areas tm-:ard 
their ~ecocing qualified for self-gove~r..r.:ent. \Tnile 
so?:e colonial peoples are far advanced e.loni this roaa. 
the develop:r.ent ar:d resources of others are not yet sue:: 
as to ecable the~ to assu~e and discharge the responsitilities 
of goverrur.er.t without dan6er to the~selves and to others. It 
is accordingly the duty and p~rpose of each natio~ havins 
political ties wit~ colonial peoples: 

(a) r""'l.'O ~1.· V 0 i· ~s co1 or.; - 1 -eo"'l 0 s ..... ,...0• 0 J..~ on e.,.., O"r-~.o....,A ..... 0 ... '- -4. _ ...... c;;:...:. .i:- ;,-' ,., ~- ... ~Cl. ... • , •• C I.A. ct.c.:; -- •" -u '-' , 

more..l support a.!ld. material a.id anc to r.ia.-::e cor:tirmous efforts 
to,,1ard their political, economic, socia.2. a:::d educe..tio:::.2-.l 
c.dvar..cer.:ent; 

( b) To r.:a~e a.vailable to qualified perso!:s :?.!'::one the 
colonial peoples to the fullest possible e~te~t Fositions 
in the various bra!lches of the local _soYerrl~enta1 or.:;,:;.n::..satio~s; 

(c) To Jrant prosressively to the colonial FeOf les such 
"'re::)su.,..es of self-,~ovo-,.'l"lment "'S +-,.,.., e~.r '='re c;:; ..,..,~h_l e o~.1..A _....,_a.-i"' •• ,ta-J.· r._in~. 
•• ,_., _. - •-} ~- ••-'• .l.o <;:, ..,..J. U 0....:.. -.:.' - - •. ( • - w -• - '-· 

in the lisht of the various ste.0es o: their develo:rr:e r;t; 

':?::e Colonial Office was well pleased with Kr·. Benson's effort which 

es re~ious docu~ent worthy of the St~te ~e~a rt~ent 

not needed. 

In t .....,e ~"'.r1 v ""'Ol')ths o~ 1,..h4 +1-, •• e r.:.ot.,_: .... ~!=; o_f' 7:he T!!"'.·7 h~~ ::::t~ tes 
• • .I- - -~ - ., " ' u • - .;. ; • . ' - - . - - w - - ... - - - ..., ~. -

Gove:-nmen-t becaw.e ::1ore clear. Discussions with Dr. 

of the principal advisors to the A~eric~n Secretary of !'evea led 

that the United States was willins to ~oderate the text of any 

St-~ 0 :n°nt on colo~~-, ~011.·c~· 1·n order ~~~t so~ ... e '.v.i·~_.c.~ o~.1. •_: ~ t~~ ... n.~ti·on __ ~,..1.. c;.. 1., .._,, ..,.._ + 1 .. ..i.~ ..!:' .J 1 v~Lc-, • u .., - - - --

colonial e.reas. / ... s Dr. Bow:.:an ex!)la i~ec. it; 

1. co323/18.58 Part II/9057 / B: East•.-1ood, 

2. Fart TT/C:Q,S'7/c)· • 
-- ✓ ,./i ~· 

'Tecord o~ a conversa tion between 
Dr. Ise.i~~ Bcwr.;a..'1. and ~-tr. Jebb at t h e Fore:...;!:. Cf:.ice" , 12 .~:;_:ril, 
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re:e.ted led Color.el Sta.::le·r ., 

in a rather di a -c-hanous ... cove::- of 

,., l . 1 
1...,,0_0::.ies 

to concltlde t112.. t 

it was -... ::-:1::..ir: that the real ob-iective of a::.v Colcr_:i.2,.l ...-;l.:.n is to er:c.ble u ., ... 

the tJ::i ted to 

-:he :::::.relines. IT 
• • • 

ter:':._ tc,ries 

u:.1acce~table to Eis ;:ajesty' s Gove!":-:.:-.-:ent. 

cour.te~ed th~t a 

re~air:.ea sceptical. The situation was fi~ally resolved five days late~ 

with the joint declaration on colonial For the Colonicl Cff:. ce 

the d.ifficulties -,.,ere e. t last 

at an e?:d. 

However, it will be apfreciated th&t the Atlc.ntic Chor1:e!' 

1. cc323/12'5B Fart Il/S85?/:3: 
.Sec:-:.--eto .. :7 o: 3tate for the 
Cf.:ice or. 12 A:pr/1:;'44". 

"r;ote of a Cor:.versc.tion 
,.,olOl'.; e~ .... ,,_. r:, D"""' t=o· 1 .. ·- V"i 'v •.:. ,-;;. ,:. •· _.. .!.. • - J '.' 1. .-.;; .... 

• J. 

l " 
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:orced t he Colo::::.e.l :o the 

This .: .L. 

not 

been 

Atlantic Ctarter, the Colonial Office arrived at a more co~ereLt 

defi:iition of this policy co~tai.ned three featu~es. 

~redicated upon the ~ew eco~omic policy whic~ had bee~ 

!)ro:;l~ir:i.ec. in the Colon:.al Development ar.cl i,-.'elfare .~et cf 1S·4C. :...s 

the ::ouse of Co1L~o:1s, ": t :.s not only t?:e 

actu~.l ~cl:. tical advances we rr:ake, but it- is - also, a.r..d I thi::~: :;.ore 

w;:ich •,,ms r .. ot to 

of the colo:1.i.al be 

noted 't?lat Stc.te :iad to 

t2.l-:e place 'as quic}:l;y self-

case of a few of the lar~er colon~es couli t~e zt~tus of 

~o~inion be considered. In Stanley's words: 3 

.., 
I • 

t!1ese pl~r~s are :~ot based on our objective for this £.re2. 
beinc that of 'Dor.:inion. Status' • ',.te have bee::i. very careful 
ii t:-ierto, in spite of t:ie wide di ~,ers e:::.cies :..n t ::.e 8olon.ial 
-=')~--.:rp --~ L.'rre o'-. .. ,~ou- f'-:i~~ .-'r-,J.. ,.,..,,n,v ~'l"P':>~ '·1;,l ~, 0 v 0 ---- t e 
......J ... ... l:' • - c.~ ..... !.\.A. l, J, u . ...... 0 - ~ -"-' .., 1,,, ...... ...;;.1,. l. l ... <..:,. ... !cl. ---- -- '-"---- ~ --- _ ,......., _ ,.. 

:t t, , ~O T''-0'"" 0 "'l0 0.,, st~J..us ._O CO'"'.:,.: .. -e .. 1-, e s-'-..,.1-or~e,..+ 0~ su~ a .... -'-e .!. r ~ ,.,l... ~.. c. .... . ' V .s.l..!.A. l-d <.,,:,<.,._ •. • ·-" -

13 .. T,~l ,~ 
.... :....-.., ' 
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:) l '"" 0'.J- ::-, f'l-L,~ ••o "-,-. .I,.~•:-, .;.. of" :;:::C'); T--r~,.~·("- '··, o::>-.!.. '-'~ .i. t, : , . ~1-.e .......__ • v_..., -.v~ ""'v ._.,_,....,.1,,,v - .._,._..:..J.. ,..:;,,u"'--• ... • •• -1~~ r·,- L.. ,. _ .. _ -

m,. ~ +­
.l ~ ... :,.:_""' 

-, . 
..:.r::r:..re. 

is to sa:.r, for the ·::,uJ.k of the 

cot::r.ii t ted to no thins more than t:.1e 

-- ___ .. 'V"'C, 

~•4~.: .. ~• - ' 

of loc8.l 

:?or British '.lest Africa th::..s r..eant a variation of the syste~:: o:: 

'indirect rule'. 



. ~s the Solonio.l 

the 

n3. t:. ve 

A:ri c~1 color.ies. 

c.iscussions in 

-.s J ,, c:.... ........ 

r,•~ •. -ri~ .... :I ,..., i ~~-:. .:.: - ~ -... 

C 
....... 1::.ce tow~..r.::.s o. clearer de fir . .::. :ior. o: 

of its hc.d to 

is -to 

the 

thinl-: 

. , cons::..c.er core 

o:t the 1:/e-st 

for t::e 

• • 1.-1::-.s ti--..e 

-l.n 

recalled ::1.:1t the ~-•.,,._e ~o" o'".: "l - 'v ..:..\ ..... ~;.,). 

O::iice 1,..~o -;,'.)'.; was to devise wherebv tte cu~stio~s r~ised i~ ., -

the ~0,3t ~\frica Ji visio::1 rejected the suz;sestio:1 th& t the .,\fr-ic:tri 

Gover~ors should be co~sulted because ~e felt ttat ~any of t~ese 
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to 
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a n::r h.; -'\-ie"""" co~..,,o .. -",::-,cto-r o~ si· rri' ..!"fc~.,.:,ce o· .,.. •r::i 1 ,·e - -L;-- ;;, \, ...... ,, u .L ~ - ... .;.;•. - ·- C.\.l~ - • ~~ .A • 
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.1,. ," - J.. 
\..!.c ... ' 

- . ..., 

rr~.: 1e··•-
.1. ... ~...:..- t.1' 0 o Oscr-:.,.,.v.. t i o~.3 • 
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of =1--~~oI··ec~:1 c: ,.t::.:.:.. ~ =-~ t: o :-_ 1..l:: c~: '. : e ~ : 
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- •-'C• - ::l v -.L \.C...-.. ~- ,,j . ...._ I ,._ L.,.i..0 .,_ <., 1 <.,;.. J •• C .... .;l, ';;; .._ 1.,--• . 
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CRAPrER IV 

THE SEEDS OF CABINET GOVERNMENT? 

The decision to admit Africans to the Executive Councils1 of 

the Gold Coast and Nigeria has been variously interpreted as the 

2 'breaking of the European monopoly of executive power' , and the stage 

at which the 'seeds of the cabinet system• 3 were sown in British West 

Africa. However, as this chapter will demonstrate, neither of these 

views are accurate. The first interpretation is erroneous because it 

assumes that executive power was vested in the Executive Council, 

whereas in actual fact it was vested in the Governor. Meanwhile, the 

validity of the second view is undermined by a faulty application of 

history which in turn has resulted in a fundamental distortion of the 

facts. That is to say that, although this interpretation is based 

upon historical analysis, its primary focus is the present and not the 

1. The standard works on the development of cabinet government are to 
be found in the published versions of two doctoral theses: 
H.V. Wiseman, The Cabinet in the Commonwealth: Post-War Develo ments 
in Africa, the West Indies, and South-East Asia London: Stevens & 
Sons Limited, 1958); and the more recent work of Bereket H. Selassie, 
The Executive in African Governments (London: Heineman, 1974). 
Additional information is to be found in Martin Wight's pioneer 
study, The Develo ment of the Le islative Council 1606-1945 (London: 
Faber & Faber, 19 • A specifically West African study is 
contained in E.V.C. de Graft Johnson's, "The Evolution of the 
Executive in the Constitutional Development of the Gold Coast" 
(Leeds: Ph.D. Thesis, 1958). 

2. Michael Crowder, West Africa Under Colonial Rule (London: Hutchinson 
& Company, 1968). 

3. Wiseman, 2£• cit., p. 22. 
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J 
past. The result of such a practice, as Butterfield himself poin~ out, 

"is to impose a certain form upon the whole historical story, and to 

produce a scheme of general history which is bound to converge 

beautifully on the present - all demonstrating throughout the ages the 

workings of an obvious principle of progress. " 1 • • • However, an 

examination of this event in its proper historical context reveals that 

l.·t t ·1 2 was no necessari y 'the start of a new train of growth'. Rather 

it was a modest reform; an event which amounted to little more than 

a modification in the personnel of a basically powerless body. 

Crowder's view is readily exploded by an examination of the 

origin and nature of the Executive Councils in British West Africa. In 

his volume on the development of the Legislative Council in British 

colonial history Martin Wight has revealed that the ancest ;:.J of both 

the Executive and Legislative Councils can be traced back to the advisory 

councils established to assist a governor.3 According to Wight 

the differentiation of this advisory council into executive and 

legislative functions occurred first in New South Wales between 1823 and 

1. 

2. 

Herbert Butterfield, The Whig Interpretation of History (London: 
Penguin Books, 1973), p. 18. 

According to Wiseman's historical model "the addition of unofficials, 
still mo·re of elected representatives, to Executive Council, whether 
because the Governor desired closer contact with unofficial opinion, 
or because the unnofficials desired representation, started a new 
train of growth. It enabled the unofficials to share in some part 
in the formulation of general policy, though the Executive Council 
remained a purely advisory body, and enabled them to gain 
experience". See Cabinet in the Commonwealth, pp. 18-19. 

This paragraph is based on Wight, Development of the Legislative 
Council, pp. 128-129. 



1825. Thereafter the precedent was extended steadily, and was adopted 

in Trinidad in 1831; in Mauritius and St. Lucia in 1832; in Ceylon in 

1833; and in the Cape in 1834. The only colony in British West Africa 

to be so modified was Sierra Leone which had its advisory council 

differentiated in 1863. Under such a constitutional arrangement, as 

Wight has noted, "the executive council perpetuated the advisory council, 

with more precise functions, and the legislative council was a new 
. 

creation". In those colonies established after the 183o•s such as 

the Gold Coast, the Gambia, and Nigeria, it was customary for both 

councils to be constituted from the very beginning. 

Ironically, the first territory in British West Africa to 

receive a formal Executive Council was the last to achieve independence. 

This occurred in 1843, when the Gambia was separated from Sierra Leone, 

and constituted with distinct executive and legislative instruments. 1 

Prior to this date local affairs in the area had been handled by an 

advisory council composed of the Lieutenant Governor, the Colonial 

Secretary, the Collector of Customs, and the Colonial Surgeon. In the 

new Executive Council which replaced this organ the Lieutenant Governor 

was succeeded by the Governor and the Colonial Surgeon was omitted. 

This body existed until 1866, when the Gambia was merged, along with the 

other British West African territories, into the West African Settlements. 

From 1866 until 1888 the Gambia was administered by a Governor-in-Chief 

stationed in Sierra Leone. As a result, the Executive and Legislative 

Councils established in the Gambia in 1843 were abolished as was the 

1. This paragraph is based upon Development and Welfare in the Gambia 
(Bathurst: Government Printer, 1943), Chapter III: "Political 
Developments: Central Government" pp. 1-4. 
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post of Governor. Once again local affairs were handled by an 

advisory council which this time was composed of the Administrator, the 

Collector of Customs, and the Magistrate. In 1888, the Gambia was 

separated for the last time from Sierra Leone, and the Executive 

Council was reconstituted. Its membership now included the Administrator 

Ltitle changed to Governor in 19017, the Treasurer, the Collector of 

Customs, and the Chief Magistrate. Although the Gambian Executive 

Council had finally reached the stage where it had become a permanent 

fixture in the body politic it should be noted that it remained a device 

drawn from the same narrow group of senior Government officials and that 

it continued to exercise the same basic functions as the Council that 

had been established in 1843. 

The Gold Coast was the next territory in British West Africa to 

secure an executive council. Established in 1850, when the Colony was 

separated from Sierra Leone, the Executive Council was composed of the 

Governor, the Judicial Assessor, the Collector of Customs, and, at the 

Governor's discretion, two representatives of the resident merchants. 1 

True to the English colonial mode1, it was a purely advisory body, and 

the Governor was not bound by its advice. This agency existed until 

1866, when,for austerity reasons, the Gold Coast became part of the 

West African Settlements. It was not ·until 1874, that the Gold Coast 

was finally reconstituted as a separate entity, and, at this time, the 

Executive Council was brought back into being. Similar in function to 

1. This paragraph is based upon T.O. Elias, Ghana and Sierra Leone: 
The Development of Their Laws and Constitutions (London: Stevens 
and Sons Limited, 1962), pp. 60-63. 
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the 185() Executive Council, the new Council's membership included the 

Governor, the Colonial Secretary, the Treasurer, the Attorney General, 

and the Inspector General. With minor adjustments this institution 

1 existed virtually unchanged for over half a century. 

A year after it was annexed in 1861, Lagos was granted its own 

Legislative Council. Unfortunately, when it comes to establishing the 

date at which the Executive Council was created controversy arises.2 

At any rate the situation was short lived for in 1866, Lagos was 

merged into the West African Settlements. After 1874, the area was 

administered by the Gold Coast, and Lagos did not re-emerge as a 

separate administrative unit until 1886. The Letters Patent of that 

year reconstituted the Lagos Executive Council, while the Royal 

1. For example, the Inspector General of the Military Forces was 
replaced on the Council by the Director of Public Works in 1903. 
Also, when the jurisdiction of the Council was extended to 
Ashanti and the Northern Territories in 1934, provision was made 
for the Chief Commissioners of these areas to sit on the 
Executive. 

2. According to Odumosu the Executive Council was founded in 1862. 
See Oluwole Idowu Odumosu, The Nigerian Constitutions: History and 
Develop~ents (London: Sweet & Maxwell, 1963), p. 175. But, Elias, 
unable to verify this point has merely relied upon the assumption 
that the Executive, as the twin administrative instrument to the 
Legislative Council, must have been created at the same time or 
shortly after the Legislature. See T.O. Elias, Nigeria: The 
Development of Its Laws and Constitution (London: Stevens & Sons, 
1967), p. 51. On the other hand Tamuno has claimed that the 
first meeting of the Executive Council did not take place until 
1886. See Tekena N. Tamu.no, "Unofficial Representation of 
Nigeria's Executive Council, 1886-1943" ~' new series, Vol. 4 
(October, 1970), p. 49. However, it would seem that Tamuno has 
made an error, in that he has referred to the Executive Council 
which was established after Lagos left the West African 
Settlements, and ignored the Executive Council which undoubtedly 
existed during the early 186O 1s. 
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Instructions confined its official membership to the Lieutenant Governor, 

the Queen's Advocate, the Senior Military Officer, the Colonial 

Secretary, and the Treasurer. Over the next quarter century various 

territorial consolidations took place which, by 1913, led to the creation 

of the geographical unit known today as Nigeria. New Royal Instructions 

were issued in 1913, which extended the authority of the Executive 

Council over the entire area. These Instructions were revised in 19221, 

and provided for an Executive composed of the Governor, the Chief 

Secretary, the Lieutenant Governor of the Southern Provinces, the 

Administrator of the Colony, the Lieutenant Governor of the Northern 

Provinces, the Attorney General, the Commandant of the Nigerian Regiment, 

the Director of Medical and Sanitary Services, the Treasurer, the Director 

of.Marine, the Comptroller of Customs, and the Secretary of Native Affairs. 

Although it now had a substantially enlarged sphere of influence and 

membership, the Nigerian Executive Council, as it existed in 1922, was 

not significantly different in character from that established in Lagos 

in 1886. In fact twenty years were to pass before this institution's 

character was to be altered significantly. 

In spite of the fact that Sierra Leone was the oldest British 

territory in West Africa, it was the last colony to be constituted with 

a formal Executive Council. Unlike the other British West African 

territories Sierra Leone's Executive Council evolved from a governor's 

advisory council. This advisory council was created in 1808, when the 

1. Clause IV of the Royal Instructions (Protectorate) 1922, designated 
the Executive Council of the Colony to be the Executive Council of 
the Protectorate as well, and in this manner the authority of the 
Colony Executive Council was extended over the entire area of 
Nigeria. 
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area first came under the jurisdiction of the British Crown. Elias has 

described this council as an 'all-purpose organ' which executed both 

legislative and executive functions. In addition, it performed 

municipal duties in Freetown, and acted as a Native Authority in the 

rural districts. 1 
This arrangement lasted until 1863, when orthodox 

Crown Colony Government was finally introduced. At that time the 

advisory council was differentiated, and separate executive and 

legislative bodies were constituted. In conformity with the British 

colonial model the new Executive Council was purely consultative, and 

was composed of the principal Government officers: the Governor, the 

Chief Justice, the Queen's Advocate, the Colonial Secretary, and the 

2 Officer Commanding the Troops. 

The fact that the Executive Councils, as they emerged in 

British West Africa, were virtually indistinguishable from one another 

is not surprising given that they were constituted and defined by 

constitutional instruments which contained almost identical provisions. 

Of particular importance were the Royal Instructions3 which merit a 

closer examination because they defined the one aspect of the Executive 

Council which Crowder has distorted: its nature. 

The most striking feature to emerge from a study of the Royal 

Instructions is the subservient nature of the Executive Council. Indeed, 

as a result of these Instructions the Governor was put in a position 

1. Elias, Ghana and Sierra Leone, p. 2,50. 

2. Christopher Fyfe, A History of Sierra Leone (Oxford: Clarendon Press, 
1962), p. 319. 

3. The Royal Instructions in force in British West Africa at the 
outbreak of the Second World War were those of 1915 for the Gambia; 
those of 1922 for Nigeria; those of 1924 for Sierra Leone; and those 
of 1925 for the Gold Coast. Subsequent references will refer to the 
o~-e1 T~~•-•~•~--- -~ ~~--- ~-~--
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where he could totally dominate his Executive. In the first instance 

the Royal Instructions delegated to the Governor the right to summon 

the Council
1

, and the right to pose all questions2• But, most 

important of all the Instructions made provision for the Governor to 

ignore the advice preferred by his Executive if he saw fit. In the 

words of the relevant article: 3 

The Governor may act in opposition to the advice given to 
him by the Members of the Executive Council, if he shall 
in any case deem it right to do so, but in any case he shall 
fully report the matter to Us by the first convenient 
opportunity, with the grounds and reasons for his action. 
In every case it shall be competent to any Member of the 
Council to require that there be recorded at length on 
the minutes the grounds of any advice or opinion he may 
give upon request. 

Thus, it may be seen that, although the Governor was required to consult 

his Executive Council 4, the Council could be rendered powerless by a 

determined Governor. Seen in this light the Executive Councils of 

British West Africa could hardly be described as having a monopoly of 

executive power., 

Attention should also be given to that section of the 

Instructions which determined the composition of the Executive Council. 5 

As already indicated the Council was an exclusively European preserve 

whose members rarely extended beyond the heads of the principal 

1. See Article IX of the Royal Instructions. 

2. See Article XII of the Royal Instructions. 

3. Ibid. 

4. Ibid. 

5. See Article IV of the Royal Instructions. 
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government departments. However, this situation was the result of 

practice rather than policy, because the Royal Instructions in 

addition to listing the~ officio members of the Council also made 

provision for the appointment to the Executive of any person whose 

advice might be of value to the Governor. In the phraseology of 

the Nigerian Royal Instructions the Council could contain: 

such other persons as may from time to time be appointed 
by any Instructions or warrant under Our Sign Manual or 
Signet or by Us through one of Our Principal Secretaries 
of State, or as may be provisionally appointed by the 
Governor in the manner hereinafter provided. 

Furthermore: 

Whenever upon any special occasion the Governor 
desires to obtain the advice of any person in Nigeria 
touching Our affairs therein, he may by an instrument 
under the Public Seal of the Colony, summon for such 
special occasion any such person as an Extraordinary 
Member of the Executive Council. 

In this manner the Royal Instructions provided a mechanism whereby 

Africans might be appointed to the Executive Councils of British West 

Africa. However, as far as can be ascertained, it was a possibility 

which was rarely seized upon before the Second World War. 1 

Having dealt with the origin and nature of the Executive 

Councils in British West Africa it remains to document the decision to 

admit Africans to these bodies. But, before proceeding any further, it 

1. For example, in 1892 Samuel Liater Sii7 Lewis, a prominant 
Freetown businessman and Vice-President of the Chamber of Commerce 
was appointed a temporary unofficial member of the Sierra Leone 
Executive Council. See Elias, Ghana and Sierra Leone, p. 250. 
Also, during the 1890•s, an African, Mr. Justice M'Carthy, served 
on the Gold Coast Executive Council when he was appointed Acting 
Attorney General. See Gold Coast Legislative Council Debates, 
27 February, 1941. And, according to Wight, unofficials sat on 
the Gambian Executive Council between 1892 and 1895. See 
Development of Legislative Council, p. 131. 



is necessary first to look briefly at the ~anner in which Dr. Wise~an, 

and indeed 'constitutionalists' in general 1, have interpreted this 

event. With this accomplished we may then turn to the documentary 

evidence which, as it has already been suggested, does not in fact 

support these contentions. 

According to Wiseman the Executive Councils of the Common­

wealth passed through several readily discernable stages during their 

'evolution'. 2 Each of these stages, as the example of the Gold Coast 

illustrates, involved a significant change in either the composition 

of function of the Council. 

1. 

2. 

In Wiseman's scheme the first stage in the evolution of the 

It has been decided to concentrate on Wiseman because it is in 
his Cabinet in the Commonwealth that we find the most comprehensive 
statement of the theory that the Executive Council evolved through 
a series of recognisable stages that began with the introduction 
of unofficials to the Council. However, Wiseman is not alone in 
advocating this interpretation which in fact can be traced back to 
Martin Wight. See his DeveloEment of the Legislative Council, 
p. 135. Perhaps the real charge against Wiseman is that he has 
uncritically accepted the view that Wight re-iterated in his Gold 
Coast Legislative Council when he wrote that the admission of 
Africans to the Gold Coast Executive Council was "the first step 
in the evolution of the Council towards a cabinet ••• ". (p.115). 
Indeed, to a greater or lesser extent, all the constitutional 
scholars cited in this thesis have accepted this theory. 
Certainly, none of them has taken the time to challenge its 
validity. As a result this interpretation has become an integral 
part of the secondary literature on constitutional developments 
from the university level to the West African General Certificate 
of Education A Level syllabus. See J.H. Price's Political 
Institutions of West Africa, Second Edition (London: Hutchinson's, 
1975), which conforms to the requirements of that syllabus, and 
which repeats the theory on page eighteen. 

Wiseman, Cabinet in the Commonwealth, pp. 5-9. 
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Executive Council took place when unofficials were admitted, and this 

point was reached in the Gold Coast in 1942 when three African 

unofficial members were created. This stage was further refined when 

the unofficials were at last drawn from the ranks of the Legislative 

Council. In the Gold Coast this refinement was made in 1951. At the 

same time the next major stage in Wiseman's scheme, the creation of an 

unofficial majority on the Executive Council, was reached. In terms 

of composition the Executive Council reached maturity when the last 

official was removed from the Council, and, in the Gold Coast, this 

occurred in 1954, when Kwame Nkrumah presided over the first all­

African Executive Council in Africa. 

Meanwhile parallel developments were taking place with regard 

to the Executive's function. Here the chang~ involved power which was 

gradually transferred from the Governor to the Executive. In this 

respect the turning point came when the judicial functions, which 

hitherto had been exercised by the Executive Council, were removed from 

the Executive's sphere of jurisdiction. At this juncture the Executive 

was designated what Wiseman has termed 'the principle instrument of 

policy'. Despite the fact that it remained a consultative body the 

Executive Council was granted a measure of power at this stage. For 

example, it was now authorised to prepare the annual budget, and its 

approval was needed before any Government measure could be placed before 

the Legislative Council. In effect, the Gold Coast by-passed this 

stage and proceeded directly to Wiseman's second stage, the point at 

which the Council began to exhibit 'an existence independent of the 

Governor's will'. At this stage the role of the Executive ceased to 

be set out in the Royal Instructions, and instead was embodied in a 
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special order-in-council. As a result of these new regulations the 

discretionary -powers of the Governor were limited, and the Executive 

itself could now demand that a meeting of the Council be convened. 

Furthermore, on certain specified issues, the Governor was even 

required to accept the advice of his Executive. This stage was 

reached in the Gold Coast when the Coussey Constitution of 1951 came 

into effect. Indeed, the reforms of this constitution went even 

further and encompassed Wiseman's third stage, the stage of ministerial 

responsibility, as well. By the provisions of the 1951 Constitution, 

all business not relating to security, defence, external affairs, 

finance and justice, was placed in the hands of eight African Ministers. 

Three years later this responsibility was extended even further to 

cover all aspects of internal self-government. 1 The final stage in 

Wiseman's model, of course, car.ie with independence when control, both 

internal and external, was assumed by the Executive Council. In the 

case of the Gold Coast this stage was reached in 1957, or a mere 

fifteen years after the 'seeds of cabinet government' were planted in 

that colony. 

This, then, is the Wiseman model. It started with the posing 

of the simple question: How did the cabinet system evolve in the 

Commonwealth?, and ended by producing a scheme whereby all Commonwealth 

states can be seen to be relentlessly progressing towards cabinet-style 

government from the point in time at which unofficials were added to 

their executive councils. However, as the ensuing pages will 

demonstrate, initially there was no such grand design behind Imperial 

1. Elias, Ghana and Sierra Leone, pp. 65-66. 
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policy-making in British West Africa. Instead what does e~erge is an 

answer to the more modest question that Wiseman should have asked: How 

was the decision to admit Africans to the Executive Councils of the 

Gold Coast and Nigeria arrived at? 

The Impulse 

It has been widely assumed that the decision to admit 

unofficials to the Executive Councils of British West Africa was 

prompted by the 'continued agitations• 1 of African nationalists. More 

recently Tekena Tamuno has suggested that this concession was made not 

so much in response to the pressures of African nationalism as from the 

weak position Britain found itself in during the early years of the 

Second World War. 2 According to Tarnuno's argument: 

The evidence already adduced portrays the failure of 
the initiatives by British Governors and African leaders 
till the middle of 1942, a very difficult period for the 
allied powers during World War II. It was at this stage 
that the British Government appeared most anxious to win 
and retain public support in its territories in West Africa. 
It was, therefore, willing in September 1942, to grant the 
principle of unofficial representation on the executive 
councils of two key territories - Nigeria and the Gold 
Coast. 

However, an examination of the recently declassified official records 

relating to this question reveals that this statement is unfounded. 

Indeed, the sources confirm the contrary, for this concession was made 

notwithstanding the initial opposition both of the Secretary of State 

and of Lord Hailey, at that time the most influential authority on 

African native administration, and at a time when nationalist demands 

1. Elias, Ghana and Sierra Leone, p. 63. 

2. Tamuno, "Unofficial Representation on Nigeria's Executive Council", 
p. 6o. 
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for admission to the Executive Councils of British West Africa were 

still very weak. 

It is true, however, that for some time Africans had been 

pressing for representation on the Executive Council. As early as 

1898, a petition was submitted by a Gold Coast deputation to the 

Secretary of State which incorporated demands for such representation. 1 

This petition, which was described by the Colonial Office as 'grotesque', 

and subsequent ones2 , failed to elicit serious consideration from those 

in authority. Nor did questions raised in the Legislative Council 

seem to make any impression.3 Indeed, in his reply to the last 

1. The reference here is to the deputation from the Kings and Chiefs 
of the Western Province of the Gold Coast, 1898, which requested 
that three Africans be appointed to the Executive Council. For 
details see David Kimble, A Political Histor of Gha.?)B.: The Rise 
of Gold Coast Nationalism, 1 50-192 Oxford: Clarendon Press, 
1963), p. 430. 

2. In 1921 the Aborigines' Rights Protection Society in their 
Manifesto called for three elected representatives (including 
one European) to be added to the Gold Coast E:~ecuti ve 
Cnuncil. Interestingly the Na:tional Congress of British 
West Africa, Gold Coast Section, during the same period, wished 
the Executive Council to remain 'as at present composed'. See 
Kimble, Political History of Ghana, p. 437. In 1930, however, 
the National Congress reversed its position when it adovcated 
reforms for British West Africa similar to those recently 
implemented in Ceylon. See Taimmo, "Unofficial Representation 
on Nigeria's Executive Council", p. 53. In 1932, the issue was 
raised again in the Gold Coast by the Joint Conference of the 
Provincial Councils. See Wight, Gold Coast Legislative Council, 
p. 107. Then in 1934, two petitions were submitted containing 
demands for the admission of Africans to the Executive Council: 
the Petition of the Delegates from the Gold Coast and Ashanti, 
1934, and the Gold Coast Aborigines' Rights Protection Society 
Petition. See Wight,~- cit., p.109, and Chin Sheng-Pao, The 
Gold Coast Delegations to Britain in 1934: The Political Back$round 
(Taipei, Taiwan: National Chengchi University Studies, 1970), 
p. 37. 

3. For example, see·Gdd Coast Legislative Council Debates: 31 July, 
1936; 17 March, 1937; and 17 April, 1938. 
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Legislative Council Question raised in the Gold Coast before Africans 

were actually admitted to the Executive Council, Governor Hodson 

stated that his administration had no objections to Africans serving 

on the Council, and he reminded the Legislature that Mr. Justice 

M'Carthy had served on the Council briefly when he was Acting Attorney 

1 General. The fact that the Governor had to go back to the 18901 s 

for his illustration seems to have made little difference. Altogether 

it was an issue which was interpreted by the Colonial Office as more 

or less beyond the realm of possibility, and moreover an issue which 

was seldom pressed with much vigor by Gold Coast Africans themselves. 

The situation was much the sa~e in Nigeria where early 

demands for the admission of Africans to the Executive Council were 

also rejected. 2 However, the Nigerian experience did differ 

significantly from that of the Gold Coast in one important aspect. 

That is to say that on two separate occasions during the 1930's the 

Nigerian Government itself actually considered the question of un­

official representation on the Executive Council. 

The first serious proposal that Africans should be admitted 

to the Executive Council was put forward by Governor Sir Graeme Thomson 

shortly after the Aba Riots of 1929. In a despatch of 27 June, 1930, 

he recommended that two unofficial members should be added to the 

1. 

2. 

Gold Coast Legislative Council Debates, 27 February, 1941. 

In 1905, Legislative Councillor C.A. Sarpa-Williams advocated 
such.a policy while on a trip to the United Kingdo~. Then in 
1906, a group of 'leading Africans', including Herbert Macaulay, 
petitioned for such a reform. See Tamuno, "Unofficial 
Representation on Nigeria's Executive Council", pp. 50-51. 
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Council. His proposal, however, was rejected later that year by Lord 

Passfield. 1 

During the Governorship of Sir Bernard Bourdillon the issue 

was revived. Bourdillon set out his views in an important minute 

which is quoted at length. In his words: 2 

I have been considering whether the time has yet come 
when we should have unofficial members on the Executive 
Council. It has been our almost invariable practice in 
the past to postpone political advances of this nature to 
the last possible moment, only yielding when the pressure 
becomes too strong to resist. The inevitable result is 
that what would have been regarded, had it been effected 
in time, as an act of far-reaching_generosity, is in the 
end regarded as a miserable surrender; the unofficial 
member, fnom the start, feels that he is an unwelcome 
intruder, and consequently looks upon himself as a critic 
rather than an advisor, an opponent rather than a colleague. 
It may be said with truth that there is as yet in Nigeria 
no demand at all for unofficial representation. I agree, 
but there is very much indeed to be said for making the 
concession before the demand arises. Quite apart from 
the political side of the question, I believe that the 
Executive Council would benefit a good deal from being 
able to learn African and European unofficial views on 
questions of importance first-hand. There are many 
matters of importance upon which we are not sufficiently 
informed as to these views, which would, I have little 
doubt, find freer and more honest expression in the 
Executive than they do in the Legislative Council. The 
only objection that I can see is that the presence of 
u.nofficials might hamper the present freedom of discussion. 
I doubt if there is much in this objection; nor do I think 
that there would be serious danger of leakages of any 
importance. 

It must be remembered that these views were not merely theoretical 

ramblings, but the views of a man who, as Chief Secretary in Ceylon 

1. Tamuno, QE• cit., pp. 55-56. Also, Sir Bernard Bourdillon, 
Memorandum on the Future Political Development of Ni eria 

Lagos: Government Printer, 1939, P• 12. 

2. Bourdillon, Memorandum, p.12. 
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between 1929 and 1932, had witnessed the first years of the working 

of responsible government in that colony. 

Bourdillon solicited the opinion of his Executive Council on 

this question and met with a favourable response. Unfortunately, 

subsequent discussions foundered on "the difficulty which would be 

experienced in finding an African unofficial member who would be 

acceptable to the whole country and who would at the same time be of 

real use. " 1 • • • 
2 Unable to find such a person, the Executive 

Council informed the Governor that, in their view, such a move should 

be deferred. Bourdillon accepted this advice, however, in doing so he 

noted that "the question should receive consideration at no distant 

date". 3 

As indicated the Nigerian case has been examined by Tamuno 

who has noted the failure of both African leaders and Nigerian 

Governors to secure African representation on the Executive Council, 

and has thus been led to the assumption that the initiative for this 

reform must have come from Britain. Indeed, he argues that because 

this concession was made during the most desperate period of the 

war for the Allies, it was granted in order to mollify African nation­

alists and "to win and retain public support in its territories in 

West Africa". 4 Certainly this act can be viewed as an exercise in 

1. Bourdillon, Memorandum, p. 12. 

2. Tamuno's purpose in writing his article, "Unofficial Representation 
on Nigeria's Executive Council" was to counter the 'unsuitable 
candidate' argument put forward by the Nigerian Government. As he 
has noted, when the decision was finally made to admit Africans to 
the Executive Council suitable candidates were found very rapidly. 

3. Bourdillon, Memorandum, pp. 12-13. 

4. Tamuno, .9.E. ci t., p. 60. 
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public relations, but, as the official records indicate, it was 

initiated from different quarters and for different reasons than 

Ta.mu.no has assumed. Tamuno's failure to appreciate this is not 

one of logic but of scope. He has restricted himself to a study of 

Nigeria and thus has failed to see that the initiative came from 

elsewhere in British West Africa. 

In fact the initiative behind the decision to admit unofficials 

to the Executive Councils of the Gold Coast and Nigeria can be traced 

directly to the Gold Coast and to Sir Alan Burns, the newly appointed 

Governor of that territory. Shortly after his appointment in the 

autumn of 1941, Sir Alan gave notice of his strong conviction that 

Africans should be admitted to the Executive Council. As he later 

confessed in his memoirs, the decision to press for African 

representation on Executive Council was not prompted by agitation; 

rather it was the product of Sir Alan's long experience as a colonial 

administrator. 1 In defence of his proposals he argued that African 

representation would be valuable because it would make available to 

the Governor the advice of those who knew "more about local conditions 

and the feelings of the people than the 'imported' official can 

possibly know • • •"• Moreover, he was of the opinion that such a 

concession might lessen the possibility of friction arising between 

the African nationalists and the administration. In his words: 

1. In a personal interview with the author, on 25 July, 1975, Sir 
Alan re-iterated this argument. He stated that his decision was 
very much influenced by his experience in St. Kitts, where as 
far as he was concerned the unofficials on the St. Kitts 
Executive Council were the most valuable members of all. His 
tour of the Bahamas led him to a similar conclusion. 



-115-

although there was no immediate demand in the Gold Coast 
for African membership on the Executive Council, I felt 
that it was better to anticinate this demand. Too often .. 
in our colonial history we have waited too long in making 
these concessions, waited in fact until they were 
practically forced from us, and given with a reluctance 
which robbed them.of any political value. 

Burns' strong views on this issue were quickly translated into action, 

and the decision to admit Africans to the Gold Coast Executive Council 

became the first policy-decision he made upon his appointment as 
1 

Governor of that colony. 

According to the official sources, Burns had resolved to 

follow this course of action while still several thousand miles away 

from the pressures of the African nationalists. Upon receiving 

notification that he was to succeed Sir Arnold Hodson as the Governor 

of the Gold Coast Sir Alan prepared and submitted a memorandum in 

which he set out the topics he wished to discuss with the Secretary 

of State. In this memorandum he expressed the view that, although 

his proposals might have repercussions elsewhere in British West Africa, 

at least two Africans should be admitted to the Gold Coast Executive 

Council. 2 This point came up for discussion at a meeting with the 

Secretary of State on 30 September, 1941.3 At this time Lord Moyne 

indicated that he had no objection in principle to a:Jl.Y such appointments, 

however, he did stipulate that Burns should consult the other British 

1. Sir Alan Burns, Colonial Civil Servant (London: George Allen & 

Unwin, Ltd., 1949), p. 195. 

2. co96/775/31444: memorandum by Sir Alan Burns submitted to 
D. Parkinson, 29 September, 1941. 

3. C096/775/31444: "Record of a Discussion with the Secretary of State 
Tuesday the 30th of September, 1941". 
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West African Governors before he made any attempt to implement his 

plan. But, this qualification amounted to little more than a courtesy 

to the other Governors because Moyne made it perfectly clear that 

developments in the Gold Coast were not necessarily to be prejudiced 

by the situation in any of the other British West African dependencies. 

Upon his arrival in West Africa,Burns complied with his 

instructions. He solicited the views of his fellow Governors, and, 

by the end of January, 1942, he was in a position to put forward 

concrete proposals to the Colonial Office. In his despatch1 he was 

able to record that only Governor Stevenson of Sierra Leone had 

raised any serious objections. Both Governor Bourdillon of Nigeria 

and Governor Southern of the Gambia anticipated that difficulties 

would arise from Burns' proposed measures, but they were both willing 

to suffer the consequences. Burns therefore requested that two, and 

perhaps three, Africans should be appointed to the Executive Council. 

He indicated further that he would attempt to convince one of the 

Paramount Chiefs to accept one of the positions, and, if successful in 

this endeavour, he would consider the appointment of the Asantehene as 

well. In his next despatch2 Burns forwarded his short list of 

possible candidates. It included the Omanhene of Akim Abuakwa, 

1. co554/131/33702: Burns to Secretary of State, 29 January, 
1942. 

2. C0554/131/33702: Burns to Secretary of State, 30 January, 
1942. 
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2 3 Korsah; James Henley Coussey; and 

Unfortunately for Governor Burns' plans a significant change 

had taken place in the Colonial Office since his departure for the 

Gold Coast. On 23 February, 1942, before a decision could be taken 

on the issue, Lord Moyne was replaced as Secretary of State for the 

Colonies by Viscount Cranborne. 

received a cool hearing. 

As a result, Burns' proposal 

So long as Lord Hoyne was Secretary of State Burns could 

anticipate support for his proposal, for Moyne had gone on record as 

supporting the admission of local representatives to executive councils. 

Indeed, one of the recommendations of his Royal Commission Report on 

the West Indies read: 5 

1. Elected Paramount Chief in 1912; Knighted in 1927; an Unofficial 
Member of the Gold Coast Legislative Council from 1915 until 
his death in 1943. 

2. Lawyer; Assistant Secretary of Cape Coast Branch of the West 
African National Congress, 1921; member of the executive committee 
of the Aborigines Rights Protection Society, 1922; elected Member 
for Cape Coast in the Legislative Council, 1928-1940; Member of 
Executive Council 1942-1945· member of Commission on Higher 
Education in West Africa 1943-1945; created Puisne Judge, 1945, 
created Chief Justice of Ghana, 1956. 

3. Lawyer; spent twenty years as legal advisor to Nana Sir Ofori 
Atta; appointed to Gold Coast Bench, 1944; chaired Committee on 
Constitutional Reform, 1949; Knighted, 1950; created Justice of 
Appeal of the West African Court of Appeal, 1952; created 
President of the West African Court of Appeal, 1955. 

4. Medical Doctor turned politician and newspaperman; member and 
one of the founders of the National Congress of British West 
Africa; Member for Accra in the Legislative Council, 1931-1935; 
owner and editor of the Daily Echo and the Gold Coast Independent. 

5. Great Britain, Report of the West India Royal Commission, 1938-39 
(London: H.M.S.O., 1945), p. 374. 
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we consider, that when selecting individuals for nomination 
on those bodies Governors should bear in mind the desirability 
of broadening the basis of their Executive Councils and giving, 
as far as is possible, representation thereon to all important 
sections of the community. 

It must be pointed out, however, that this was not a radical departure 

for the report emphasized that the "initiative in formulating policy 

should remain with the Governor in Executive Council " • • • • But 

Cranborne was not so disposed. It would appear that he took his 

advice from Lord Hailey, and Hailey was adamantly opposed to the 

admission of Africans to the Executive Councils of West Africa at 

this time. Thus it was that Burns found himself embroiled in a 

debate with not only the Secretary of State, but with the most highly 

respected authority in London on the native administration question. 

Lord Hailey had been in the ascendency at the Colonial Office 

throughout the Thirties. Indeed, in 1939, when it was decided to 

send a mission to Africa to examine native administration policy and 

to consider the future political development of the colonies, Hailey 

was the immediate choice for chairman. This mission produced a series 

of confidential reports relating to the political future of British 

West Africa, and it was here that Hailey set out his view on the 

· t· ·1 1 
admission of Africans to execu ive counci. Hailey was of the 

belief that 

the proposal must be viewed also as one of principle. 
The Executive Councils originated in the association of 
officials as adrisors to the Governor in the control of 

1. co847/22 Part I/47100/9: 'REPORT BY LORD HAILEY', September, 
1941. 'THE GOLD COAST'. Paragraph 174. 
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the territory. Logically, the appointment of Africar..s 
to the Council should be the last stage of a process 
which begins with their admission to the public services 
and is completed when they have risen to positions 
qualifying them to partake in the work of the Council. 

While Hailey agreed that such a policy would have a tremendous impact 

in West Africa on the nationalists, he urged caution because it would 

admit to the Executive an element "not bound by the same regulations 

to the Crown as their colleagues, and who often owe loyalty to 

sectional interests". In the end, however, he was forced to confess: 

that there arises in the history of every territory a 
stage when such inconveniences have to be faced; but 
it is a matter for consideration whether the advantages 
which can be forseen from admitting non-official Africans 
to the Executive Council of the Gold Coast will justify 
us in facing the difficulties of this nature at present 
or in the immediate future. 

Hailey's was clearly a policy of caution, of rebuilding the pyramid 

from its base and not its apex. Burns was certainly aware of these 

views 1, but, as long as Moyne was Secretary of State, he was insulated 

against them. 

In early March, 1942, the issue was considered in the Colonial 

Office by F.J. Pedler. Fedler, it may be remembered, was the Colonial 

Office official seconded to Hailey to assist in the preparation of 

the confidential reports on native administration and the future 

political development of the colonies. 
2 In his memorandum, Fedler put 

1. C0847/22 Part I/47100/9: A.C. Talbot Edwards, minute, 19 November, 
1941. Stated that Burns had both seen and discussed the renort 
with the Secretary of State. 

2. C0554/131/33702: "Proposal to Appoint Two or Three Africans to 
Executive Council Gold Coast", memorandum by F.J. Fedler, 
5 March, 1942. 
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forward the cases for and against the admission of Africans to 

executive councils. To begin with he acknowledged that such an act 

would prove very popular with the politically conscious elements in 

the Gold Coast. He admitted too that this manoeuvre might even 

assist the administration because "It would offer some prospect of 

identifying with the Government the very persons who, if in opposition, 

would be the most embarrasing opponents".Finally, he felt that this 

move would have considerable propaganda value abroad. This latter 

argument could be considered quite important given the interest that 

had been aroused about British colonial policy after the signing of 

the Atlantic Charter. Against these benefits Fedler arranged three 

major arguments. First, he felt it would result in an injection 

"into the inner councils of government men who are not bound by the 

same ties, either of loyalty or of secrecy, as their official 

colleagues". Secondly, he was certain that there would be repercussions 

elsehwere in British West Africa. And, thirdly, he feared that such a 

proposal might result in the C~lony area of the Gold Coast gaining an 

even greater political advantage over the Protectorate, especially if 

people like the Asantehene did not participate. As for the general 

impact of the plan, he wrote: 

The inclusion of Africans in executive council may 
stimulate demands for further constitutional concessions 
such a.s an unofficial majority on legislative council and 
ministerial responsibility. We may in any case expect that 
in the long run such demands will be pressed upon us; on 
the whole the presence of Africans in executive council may 
do as much to help us in dealing with them, as to hinder us; 
in the near future, in any case, it scarcely seems likely 
that such demands will be vigorously pressed. 

In conclusion Fedler argued that constitutional advance in one 

territory should not be retarded because- of considerations in a 
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neighbouring colony, and that, given the type of candidate the Governor 

had recommended for participation, the scheme should receive the 

Colonial Office's approval. However, in the first instance, this 

was not the view that was to prevail. 

By May, 1942, Hailey himself had been consulted on the issue. As 

the transcripts of this discussion reveal Hailey remained adamantly 

opposed to the proposal. 1 

He considers that the right line of development for Africans 
is to associate them more closely with provincial Councils 
and with the Administrative Service and gradually to build 
up from below. He thinks that we ought to avoid bringing 
in Africans at the centre too early and thus endeavour not 
to repeat the mistake made in India. If Africans are to 
come in at the centre, they should not be brought onto 
the Executive Councils but onto the Legislative Councils, 
the representative basis of which can be altered gradually 
and naturally to meet the pressure. 

Hailey could see little value in African participation on the Executive 

Council at this time. Furthermore, he felt that when the time came 

for action a common policy for West Africa would be desirable. As a 

temporary measure he recommended that 'West Africa War Councils' be 

created. These bodies could have African representatives and the 

African point of view could thus be solicited without modifying the 

formal institutions of state. Finally, Hailey concluded with a 

caution: 

Lord Hailey feels that if we make the concession now 
it may only encourage agitation for further concessions; 
and it will be difficult for us to know what more to 
concede. He argues that it is a great mistake to move 
in advance of agitation and that it is best to keep 
concessions in reserve so that when agitation arises 
there will, if necessary, be something to give. 

1. C05.54/131/33702: "Memorandum of Discussion with Lord Hailey", 
prepared by A.J. Dawe, 13 May, 1942. 
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For a newly appointed Secretary of State, who was not yet completely 

familiar with his portfolio, such advice was very difficult to ignore, 

especially when these views corresponded with Cranborne's own 

conservatism. 

1 In his official reply to the Gold Coast Cranborne stated 

that it was with regret that he had to turn down the proposal. It 

was, as he put it, "a measure which belongs properly to the stage at 

which a Colony moves forward from representative to responsible 

Government". Besides the Secretary of State was concerned lest they 

adopt a policy "which would limit the possibility of going forward 

with a sound policy of constitutional development after the war". 

Indeed, when that policy was arrived at he felt quite certain that 

it would have to be a common policy for the entire region. Finally, 

he objected to the plan because it would admit to the executive arm 

of government persons who were neither representatives of nor 

responsible to society. If access to African opinion was what Burns 

desired then the Secretary of State suggested that he seriously 

consider the establishment of informal war councils which would have 

no constitutional basis. With this despatch, as far as Viscount 

Cranborne was concerned, the issue was now closed. 

But, if the Secretary of State thought the issue would remain 

closed he was gravely mistaken. 2 In a strongly worded despatch Sir 

Alan Burns immediately reopened the debate. He began with an attempt 

1. co554/131/33702: Lord Cranborne to O.A.G. Gold Coast, 19 June, 1942. 

2. C0554/131/33702: Burns to Viscount Cranborne, 30 June, 1942. 
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to refute Hailey's claim that concessions should be witheld until 

such time as agitation forced Britain's hand. He wrote: 

I feel that on the grounds of expedience alone, which 
are not the only grounds on which I make my recommendations, 
it would be of the greatest advantage to make this concession 
now, as a voluntary act, and not to wait until popular 
clamour has made it necessary to do so. I have over thirty­
six years experience of colonial administration and I believe 
that the rising tide of Negro resentment of British government, 
and the disturbances which in recent years have been symptoms 
of this resentment, are due to the policy of deferring 
constitutional concessions until it is too late for them to 
be appreciated by the people. The Negro peoples, both in 
the West Indies and in West Africa, are learning that the 
colonial administrations take no notice of PQpular feelings 
until this feeling is manifested in disturbances. This is 
one of the principle reasons why the people of these colonies 
choose as their leaders, not the moderate and reasonable men, 
but those irresponsible agitators who stimulate racial feelings 
against the whites and political movements against the 
government. 

In putting forward this proposal for reform designed to pre-empt 

nationalist agitation Burns declared that any policy which would act 

to restrict political developments in the Gold Coast until such time 

as a common policy for the region was devised would be patently unfair. 

As for the idea that informal war councils should be established Burns 

retorted that the scheme was simply unworkable. 

In his next despatch1 Sir Alan resumed his attack. At this 

time he accused the Secretary of State of adhering too rigidly to 

Hailey's views. While conceding that 'Lord Hailey may be theoretically 

correct in his views about Executive Councils' Burns reminded Cranborne 

that the situation had a practical dimension with which Governors like 

himself had to cope. Burns hoped that the issue would be reconsidered 

1. co554/131/33702: Burns to Viscount Cranborne, 8 July, 1942. 
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and the practical problems involved would be examined. In closing he 

expressed his determination. "I am afraid", he wrote, "that I may 

be boring you with this argument but all fanatics are rather boring 

and I confess to being a fanatic in the matter of giving the Colonial 

people what they would like up to a reasonable point and not just 

governing them". 

The case for admission was taken up by the Governor of 

Nigeria as well. Initially Sir Bernard Bourdillon merely telegraphed 

1 2 his support, but later this was followed up by a lengthy despatch. 

In this letter he noted that rarely did he 'have the temerity to 

disagree with Lord Hailey', but that on this issue he felt obliged to 

lodge an objection. He began by putting forward the situation in 

Nigeria, and the practical considerations as he saw them. 

With the very rapid growth in political consciousness 
which has taken place in Nigeria in the last two years, 
and with the equally rapid development of the Trades 
Union movement, the need for such advice has become very 
much more pressing than it was then /J.n 193:}.7, and I have 
no hesitation whatsoever in saying that the Governor of 
Nigeria is now seriously hampered by the absence of that 
advice •••• I believe that some of the troubles we 
are at present experiencing in connection with the rise 
in the cost of living and the consequent demand for 
increased wages and salaries might have been averted or 
at a:r,.y rate mitigated, if I had been able not only to 
consult Africans informally, which I have recently done, 
but also to hear their views expounded in the more formal 
atmosphere of Executive Council. 

To the argument that African unofficial members of the Executive 

1. C0554/131/33702: Bourdillon, telegram to Viscount Cranborne, 

13 July, 1942. 

2. C0554/131/33702: Bourdillon to Viscount Cranborne, 21 July, 
1942. 
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Council would not bear responsibility Bourdillon countered that no 

Executive Councillor bore responsibility. To think that they did was 

to confuse their situation with that of a Cabinet Minister in Britain. 

As Bourdillon put it, "Members of the Council have neither individual 

nor corporate responsibility for the direction of policy; that 

responsibility rests upon the Governor alone". Bourdillon did not 

dispute the argument that the Executive would not be representative, 

but he did imply that the imperfectness of the Council was not, in his 

mind, sufficient grounds for entirely dismissing change. Also, like 

Burns, he was in complete disagreement with the Secretary of State on 

the point that colonies like Nigeria and the Gold Coast should be held 

back in their political development because of their less sophisticated 

neighbours. In short, he dismissed Cranborne's claims, and argued 

that there was but a single issue in question: How could a Governor 

be provided with the advice necessary for him to formulate policy and 

handle crises? 

The Secretary of State was now in an awkward position. 

However, before he reconsidered the issue he solicited once again the 

opinions of the Governors of Sierra Leone and the Gambia. In his reply 

Governor Stevenson of Sierra Leone indicated that he had no objection 

in principle to including African unofficials on his Executive Council, 

but that, at present, he had no intention of following such a course 

himself. 1 Governor Blood of the Gambia also agreed in principle, 

1. C0554/131/33702: Stevenson, cypher telegram to Viscount Cranborne, 
13 August, 1942. 
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but noted that he would not proceed for lack of a suitable candidate. 

Indeed, he noted that his predecessor had found great difficulty in 

finding a suitable candidate to nominate to the Legislative Council! 1 

But, through all this, the fact emerged that, in principle, all four 

British West African Governors were united on the issue of African 

representation on Executive Council. 

The debate then moved back to the Colonial Office. Here 

O.G.R. Williams, the Head of the West Africa Division, neatly summed 

up the quan~ in which the Office found itself.2 In his view, the 

Office's greatest liability lay in its lack of a comprehensive policy 

for constitutional development in West Africa. He saw this and other 

policy decisions being made on the basis of expediency, and thus he 

urged the office to adopt an overall programme for constitutional 

advance. As he warned: 

it is extremely important in any case that we should get 
clear in our minds what we want to do in West Africa as 
regards constitutional progress, and by what methods and 
what stages we propose to carry it out. The longer we 
put off facing up to this question the more difficult we 
shall find it to deal with the complications which are 
bound to arise in the future. 

Having made his point, Williams addressed himself to the immediate 

problem. He concluded that, despite all the objections, the appointment 

of Africans to the Executive Councils of British West Africa could not 

be considered a disast-t'ous course, and he recommended that the 

Secretary of State should reconsider the issue. 

1. co554/131/33702: Blood to Viscount Cranborne, 4 August, 1942. 

2. C0554/131/33702: Williams, minute, 24 August, 1942. 
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On 1 September, 1942, Lord Cranborne convened a meeting to 

consider the course of action to be taken. 1 It was decided that, 

owing to the strong pressures being exerted by the Governors of the 

Gold Coast and Nigeria, and because the Governors of the Gambia and 

Sierra Leone had agreed to the proposal in principle, permission 

should be given for unofficials to be admitted to the Executive 

Councils of British West Africa. Formal notification was despatched 

2 to the Governors two days later. The 'men on the spot' had secured 

their victory. 

Although the deed was done,the Colonial Office was still far 

from happy with the situation. As one official complained: 3 

I have never myself been convinced that the appointment 
of Africans to Executive Councils in West Africa was the 
right course. It has always seemed to me to be a hopelessly 
piecemeal and hand to mouth expedient: and that what is 
required ••• is a more consistent and properly thought out 
policy. But it was difficult to maintain this view in the 
face of the pressure from the two Governors and having 
accepted their views, it seems to me that we shall now have 
to accept unofficial membership as, in principle, a general 
policy for West Africa as a whole. 

Indeed, some months later, after Williams had finally completed his 

tentative plan for constitutional developments in West Africa, it 

was noted: 4 

1. C0554/131/33702: Williams, minute, 3 September, 1942. 

2. C0554/131/33702: cypher telegrams from Secretary of State to the 
Governors of Nigeria, the Gold Coast, the Gambia, and Sierra 
Leone, 3 September, 1942. 

3. C0554/131/33702: A.J. Dawe, minute, 21 November, 1942. 

4. C0554/131/33702: Williams, memorandum: "Constitutional Developments 
in West Africa", undated, but written in July, 1943. 
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that if H.M.G. had been in a position to point to a plan 
of constitutional developments on some such lines ••• 
it would have been found possible to avoid the premature 
introduction of unofficial members into Executive Councils. 
This subject has been forced upon us in West Africa by 
precedents elsewhere and considerations of immediate 
political expediency in West Africa itself. It is indeed 
a good illustration of the need for a plan to avoid further 
concessions which might prove more embarrassing. 

But all this was to no avail as the proposal had become general policy 

for the region as a whole. All that remained was for Sierra Leone 

and the Gambia to decide if and when they wanted to implement such a 

programme. 

From this point events began to move swiftly. On the 11th of 

September, Governor Bourdillon forwarded the names of his nominees to 

the Secretary of State. 1 This list included: A.A. Alakija2 , S.B. Rhodes3, 

4 and G.H. Avezathe. Six days later Cranborne informed Bourdillon that 

these men were acceptable to the Colonial Office. 5 

Meanwhile, Sir Alan Burns had submitted a progress report to 

1. C0554/131/33702: Bourdillon, cypher telegram to Secretary of State, 
11 September, 1942. 

2. Lawyer; Representative of the Egba Division in the Nigerian 
Legislative Council, 1934-1941; Knighted in 1945; became an 
Egba Chief in 1946. 

3. Lawyer; Representative of the Rivers Division in the Nigerian 
Legislative Council, 1939-1943; created a Nigerian Puisne Judge, 
1945. 

4. Manager of the Elder Dempster Lines; appointed to the Executive 
Council in order to represent the shipping interest; Member of 
the Nigerian Legislative Council in 1941. 

5. C0554/131/33702: Secretary of State, cypher telegram to Bourdillon, 
17 September, 1942. 



-129-

his superiors. 1 
In it he indicated that Korsah had accepted his 

invitation to participate on the Council, but that Nana Sir Ofori 

Atta had asked for time to consider the matter. Burns noted further 

that the Asantehene would not be approached until after this reply had 

been received. By the 21st of September, Burns was in a position to 

inform the Colonial Office that Nana Sir Ofori Atta had agreed to 

participate2, but that after some deliberation the Asantehene had 

declined. 3 

On 24 September, despatches were sent to both the Gold Coast 

and Nigeria which confirmed the appointment of the nominated men.~ 

Arrangements were then made for the simultaneous public announcement 

of the appointments which occurred on 29 September, 1942. 

In passing it might be noted that the Gold Coast's policy 

differed from that of Nigeria in one significant respect. Whereas in 

the Gold Coast unofficial. representation was restricted to Africans, 

in Nigeria it was extended to Europeans as well. Governor Burns' 

1. C0554/131/33702: Burrus, cypher telegram to Secretary of State, 
19 September, 1942. 

2. co554/131/33702: Burns, cypher telegram to Secretary of State, 
21 September, 1942. 

3. The Asantehene found himself unable to participate for two reasons: 
1) by Gold Coast native custom a chief was not permitted to conduct 
official business unless accompanied by an attendant, and such an 
attendant would not have been able to accompany him into the 
Executive Council; and 2) native custom also required the 
Asantehene to report back to his chiefs, an act which would have 
caused a breach in Executive Council secrecy. See Burns, 
Colonial Civil Servant, p. 196; Wight, Gold Coast Legislative 
Council, p. 194; and West Africa, 9 January, 1943, p. 4. 

4. C0554/131/33702: Secretary of State, cypher telegrams to Governors 
of Nigeria and Gold Coast, 24 September, 1942. 
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rationale for rejecting European unofficial representation on the 

Executive may be summarised in five points. 1 In the first place 

Burns contended that Europeans did not need additional representation 

because they already had easy access to senior Government officials. 

Secondly, he believed that they also had easy access to the Colonial 

Office in London itself. Thirdly, he argued against their inclusion 

on the ground that they were representatives of commercial interests 

and not independent members of the community. Fourthly, he noted that 

the representatives of the largest commercial interest, mining, would be 

unable to play an effective role anyway because they resided too far 

from Accra. And, finally, he noted that the most suitable commercial 

representative, that of the United Africa Company, would probably be 

generally unacceptable. Such a nomination he felt would confirm in 

the mind of the African that the Government was in collusion with the 

United Africa Company. Furthermore, it would be very unpopular with 

the other commercial interest. For these reasons unofficial 

representation on the Gold Coast Executive Council was confined to 

Africans. 

Although the Governor of Sierra Leone had issued strong 

objections to the.admission of Africans to Executive Council, his 

Government followed the lead of the Gold Coast and Nigeria within a 

year. Initially Governor Stevenson had objected because he found 

himself saddled with a rather difficult political situation. From 1938, 

a radical political organisation, the West African Youth League, had 

1. C0554/131/33702: Burns to Lord Moyne, 29 January, 1942. 
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been in the ascendency i~ Sierra Leone. Its activities had led to 

an acute political situation, and, at the outbreak of the war, its 

leadership was incarcerated under the Defence Regulations. 1 Despite 

the fact that the League's influence was on the decline the Governor 

continued to keep a firm grip on the situation, and wished to delay 

any political reforms until the political climate had stablized. 

Furthermore, the Sierra Leone Executive Council was responsible for 

the 'defended port' of Freetown, and the Governor feared that the 

admission of Africans to this body might result in a breach of wartime 

security. To prevent such an occurrence Stevenson informed the 

2 Secretary of State that the course of action he favoured was to 

declare his administration~s sympathy with the idea of African 

representation on the Executive Council, but to make it clear that, 

because of wartime considerations, no action could be taken for the 

time being. Conversely, if the Secretary of State insisted two 

Africans could be added to the Council and Stevenson forwarded the 

names of two potential candidates. The first was Mr. Fewell Boston, 

a Freetown lawyer, who was to represent the Colony area of Sierra 

Leone, and Chief Caulker, a Paramount Chief, who was to represent the 

Protectorate. In making these recommendations, however, the Governor 

made it clear that these nominations "would be based entirely on 

political expediency, and would not {repeat not) provide the Government 

• 

1. For details see Curtis R. Nordman, ''Rex Vs Wallace-Johnson: 
A Case Study of the Colonial Service's Response to Political 
Agitation in British West Africa, 1933-1939" (Dalhousie University: 
M.A. Thesis, 1972). 

2. C0554/131/33702: Stevenso~, cypher telegram to Secretary of State, 
27 October, 1942. 
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with advice of a special value commensurate with the disadvantages of 

such appointments in the present condition". Cranborne accepted 

Stevenson's preferred course, and suggested that the Governor take 

great pains in order to make it very clear that Sierra Leone's case 

was unique.
1 

In his statement to the Legislative Council2 Stevenson 

informed the Sierra Leoneans that their admission to the Executive 

Council would be temporarily delayed because, at this time, "the 

business of Government is closely connected with matters concerning 

defence and security to quite an exceptional degree". However, by 

the spring of 1943, the wartime situati~n had ~mproved considerably, 

and the Governor now found himself in a position to reconsider the 

issue. Indeed, he reversed his earlier decision and once again 

submitted the names of Boston and Caulker for the Secretary of State's 

consideration.3 Approval for these appointments was received from 

the Secretary of State's Office on the 7th of April. 4 And, two weeks 

later, Stevenson was able to inform the Office that his nominees had 

accepted his offer.5 

1. C05.54/131/33702: Secretary of State, cypher telegram to Stevenson, 
31 October, 1942. 

2. C0554/131/33702: Stevenson to Secretary of State, 11 December, 
1942. 

3. co554/131/33702/43: Stevenson, cypher telegram to Secretary of 
State, 25 March, 1943. 

4. co554/131/33702/43: Secretary of State, cypher telegram to 
Stevenson, 7 April, 1943. 

5. co554/131/33702/43: Stevenson, cypher telegram to Secretary of 
State, 21 April, 1943. 



Basically the delay in the Gambia was for practical reasons. 

Governor Blood had supported the policy in.principle and his 

administration regarded it as a measure which would allow the 

Executive Council to "function more efficiently". 1 However, 

difficulties arose when it came to selecting a candidate for nomination 

to the Council. As the Government pointed out2 

It is in connection with Protectorate affairs that the 
Governor-in-Council would most greatly profit from 
African advice and, until a suitable Protectorate 
candidate can be found the Executive Council will benefit 
little from the addition of any other African member. The 
inhabitants of Bathurst have many means of access to the 
Government and it is left in little doubt regarding their 
views and wishes. The appointment to the Executive Council 
of an African Legislative Councillor, or the equivalent, 
would no doubt be popular politically: equally it could -
at any rate at present - only be justified politically. 

So the matter rested until 194?. Although it is impossible for the 

moment, because the files for this year remain closed, to ascertain 

the precise reasons why the Government decided to add Africans to the 

Executive Council at this time; it is probably safe to say that this 

action was a part of the overall Government reforms of that yeax. At 

any rate on the 12th of December, 194?, Governor Wright announced in 

the Gambian Legislative Council that three Africans would be admitted 

to the Executive Council.3 To be included in the Council were E.F. Small, 

the elected member for the Colony in the Legislative Council; the Hon. 

1. 

2. 

Government of the Gambia, Development and Welfare of the Gambia 
1943 (Bathurst: Government Printer, 1943), See Chapter III: 
"Political Developments: Central Government", pp. 1-2. 

Ibid., p. 4. 

Gambian Legislative Council Debates, 12 December, 194?. 
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and the Rev. J.C. Faye, the representative of the Upper River Division 

in the Legislature; and the Hon. Seyfur Tamba Jammeh, the representative 

of the Central Division. 

Thus, by 1947, the principle of African representation on 

Executive Council bad been implemented throughout British West Africa. 

If we are to accept Wiseman's thesis then between 1942 and 1947 the 

'seeds of cabinet government' were sown in this region. However, 

from the preceeding pages it becomes obvious that those implementing 

this policy had no concept of 'planting' cabinet governmen?8 As far 

as Burns and Bourdillon were concerned there was but one motive behind 

their decision: expediency. Even the detractors of the scheme failed 

to see this proposal as has Wiseman. Had they done so they most 

certainly would have opposed this policy on the grounds that it, in 

Wiseman's words, started a •new train of growth'. It is only in the 

light of later experience that one can interpret this event as the 

genesis of cabinet government. However, as Butterfield has pointed 

out, such historical analysis is of marginal value. 

What this study does reveal is that the decision to admit 

unofficials to the Executive Councils of British West Africa must be 

attributed to the initiative of the Governor of the Gold Coast. With 

the active support of the Governor of Nigeria and the passive support 

of the Governors of the Gambia and Sierra Leone, Sir Alan Burns was 

able to force an unwilling Colonial Office to relent and to permit 

African representation on his Executive Council. Thus, it was a 

decision which was taken not in response to African nationalist 

pressures or from the weakness of Britain's position during the early 
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years of the war as has been previously suggested. Neither was it 

taken with a view to transforming the Executive Council into a modern 

Cabinet. Rather it was a decision based upon political expediency 

and the insistence of a determined colonial civil servant. Although, 

in the long run, it was a significant modification; by itself it 

represented a modest change. No one, least of all those Africans 

appointed to the Executive Councils, was deceived by the extent of 

change which had occurred. As K.A. Korsah, one of the Gold Coast 

Executive Councillors, observed in an interview conducted within a 

year of his appointment to the Council,-the Executive remained 

powerless. However, he noted that it was a forum where Africans could 

at last discuss policy at its formative stage; a forum where Africans 

could put forward their views, and, at times, even act as a 'brake' 

or a •spur' to Government policy. But, most important, Korsah saw 

it as an advance: 

It is indeed a step forward, and, with Gold Coast 
complacency, I would add that it is an admission on 
the part of Government that we have at last reached an 
advanced state of political maturi1y. Our progress 
should henceforth gather momentum. 

Undoubtedly Korsah himself must have been staggered by the remarkable 

accuracy of his last remark. 

1. "Mr. Korsah on Gold Coast Affairs", West Africa, 4 December, 1943, 
p. 1093. 



CHAPTER V 

CONSTITUTIONAL DEVELOPMENTS IN THE GOLD COAST: 
THE EVOLUTION OF THE BURNS CONSTITUTION 

The Burns Constitution was not merely a landmark in the 

constitutional history of Ghana, or as it was then called the Gold Coast, 

1 but a landmark in the constitutional history of Black Africa as well. 

As Martin Wight has pointed out, Sir Alan Burns' reform of the 

constitution resulted in the first introduction of representative 

1. For historical surveys of the Gold Coast one should consult F .r~. 
Bourett, Ghana: The Road to Inde endence 1919-1957 (Stanford: 
Stanford University Press, 19o0; and W.E.F. Ward, A History of 
Ghana (London: George Allen and Unwin Ltd., 1966). For the 
immediate political background to the period under consideration 
see David Kirnble's excellent study, A Political History of Ghana: 
The Rise of Gold Coast Nationalism 1850-1928 (Oxford: Oxford 
University Press, 1971); and E.Y. Twu□asi's, "Aspects of Politics 
in Ghana 1929-1939: A Study of the Relationships Between Discontent 
and the Development of Natior.alisrn" (Oxen: D.Phil. Thesis, 1972). 
The period of Sir Alan Burns' governorship is best dealt with in 
Burns' own autobiography, Colonial Civil Servant (London: George 
Allen and Unwin Ltd., 1949), which is indispensible. There are 
several volumes on the tra.r..sfer of power in Ghana, and all contain 
valuable background information. See David E. Apter, The Gold 
Coast in Transition (Princeton: Princeton University Press, 1956); 
Dennis Austin, Politics in Ghana, 1946-1960 (Oxford: Oxford 
University Press, 1964); Immanuel Wallerstein, The Road to 
Independence: Ghana and the Ivory Coast (Paris: Mouton & Co., 1964); 
and Richard Rathbone, "Transfer of power in Ghana 1945-1957" 
(London: Ph.D. Thesis, 1968). Two studies of value on the topic of 
local government are J.H. Nsarkoh, Local Government in Ghana 
(Accra: Ghana University Press, 1964); and Robert Lewis Stone, 
"Colonial Administration and Rural Politics in South-Central Ghana, 
1919-1951" (Cambridge: Ph.D. Thesis, 1974). Finally, there are 
three constitutional studies which prove of value: Hartin Wight, 
The Gold Coast Legislative Council (London: Faber and Faber, 1946); 
L. Rubin and P. Hurray, The Constitution and Governr.ient of Ghana 
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1 
government into Africa outside the colonies of white settlement". 

Dennis Austin has described the 1946 Constitution as the 'crowning 

point' of the reforms which Sir Alan initiated during his Governorship. 2 

In Austin's view these reforms had two main objectives: 3 

In sum, the reforms which Burns introduced during these 
yea:rs a.r.1ounted to a bold attempt to meet any widespread 
demand for political rights before it reached the final 
point of violent controversy. They were designed, in 
particular to bring into closer partnership with the 
officials the two leading groups of local opinion in 
the country, namely the chiefs as presidents of the 
reformed native authorities and the intelligentsia as 
representatives of the growing urban middle class. 

Moreover, the Burns Constitution represented an attempt to provide an 

answer to the question that Malcolm MacDonald had raised back in 1939: 

"how the development of Native Authorities and of Legislative Councils 

in the same territories was to be harmonised".
4 

As indicated in the previous chapter Sir Alan Burns was by 

nature a reformer. Therefore, it was not unnatural that he eventually 

directed his attention to constitutional reform. Indeed, at the time 

he assumed his new post he indicated, in a memorandum5, that he intended 

to r:Jake some modifications in the constitution. Prir.ia.rily these 

alterations were to involve an increase in the number of African members 

on the Legislative Council, but, as he noted, the positions of Ashanti 

and the Northern Territories would have to be clarified first. 

1. 

2. 

3. 

4. 

5. 

'.-light, Gold Coast Legislative Council, p. 207. 

Dennis Austin, Politics in Ghana, p. 8. 

Ibid., p. 9. 

See page • 

co96/775/31444: Burns, memorandum to D. Parkinson /Ex-District Officer, 
Gold Coast seconded to Colonial Offic!:_l 22 September, 1941. 



Conunenting on these proposals the Head of the West African 

Department indicated that they could anticipate 'strong pressures' for 

constitutional reform in West Africa from the intelligentsia. 1 As he 

put it, "A rather forced interpretation of the Atlantic Charter appears 

to have already raised undue hopes in some quarters". Turning to the 

specific case of the Gold Coast,Williams noted that this colony was 

the most politically developed in British West Africa, and he felt 

that it would be not only difficult, but unfair,to hold back its 

development because the other territories were not so advanced. 

Concerning the form of government to be adopted he expressed the view 

that it should not necessarily be assumed that democratic government 

was suitable for West Africa. 1-Ioreover, he noted that if it was 

decided not to pursue a line of development based on the parliamentary 

model then trouble could be anticipated from the intelligentsia which, 

because of its English-style education, assumed that the goal of 

British colonial policy was British institutions. But, all this aside, 

Willia.ms concluded that Burns should be given a free hand to experiment. 

Prior to his departure for the Gold Coast Burns met with Lord 

Hoyne to discuss the question of African representation on the 

Legislative Council and the more delicate question of the cranting of 

2 an unofficial majority on that body. For his part the Secretary of 

State indicated that he had no objections in principle to either proposal, 

but he did stipulate that Burns should consult the other West African 

1. co96/775/31444: Williams, minute, 24 September, 1941. 

2. co96/775/31444: "Record of Discussion with the Secretary of State 
on Tuesday the 30th of September 1941". 
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Governors before he took any action. Also discussed at this time was 

Lord Hailey's recommendation that three advisory councils be created, 

one for the northern Territories, one for Ashanti, and one for the 

Colony. According to Hailey's plan a central legislative council was 

to be superimposed above these councils. Burns, however, thought that 

this scheme was too 'cumbersome' and he proposed instead that Ashanti 

should merely be integrated into the existing Legislative Council. 

Once again Lord Hoyne expressed no objection in principle. 

Upon his arrival in the Gold Coast, Sir Alan began to eY~ine 

the whole question of the future political devel~pment of the dependency. 

By the summer of 1942, he had come to the conclusion that the best 

method of attacking the problem was through the development of 

1 municipal government. As he put it: 

I believe the best training for the further political 
adYance of the Gold Coast people is to be found in the 
management of the towns, and that in this management 
they will acquire a sense of responsibility. In the 
Legislative Council, where the African unofficial is 
always in opposition, and where there is no chance of 
his ever forming the "government", there is little 
encourageoent for him to think constructively, and 
every inducement to seek the plaudits of the public by 
violent and unbalanced attacks on the administration. 
By giving him a measure of responsibility in the 
government of the municipalities he will learn in 
time some of the real problems of government, and fit 
himself for a wider political life. 

Having set out his rationale Burns proceeded to elaborate his plan for 

the reforc of the Kumasi Town Council. 

At this point in time Kumasi was governed by a Public Health 

Board which was established in 1925. The president of this body was 

the Ashanti Chief Commissioner, and he was joined on the Board by four 

1. co96/773/31229/6: Burns to Secretary of State, 29 July, 1942. 
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Government officers appointed by the Chief Commissioner and five nominated 

rneobers. Of the nominated members two were selected by the Asantehene 

and his divisional councillors; two were chosen by the Chamber of 

Commerce; and one African of non-Ashanti lineage was chosen by the 

Chief Commissioner. Burns thought it was an admirable institution, but 

noted that it was resented in Ashanti because of its alien majority. 

Thus, Sir Alan thought that it was essential "for the evolution of 

popular responsible municipal government that the Africans should be 

given a majority on this body as soon as possible". To this end the 

Governor recornr.iended that the Kumasi Publi~ Health Board be abolished 

and replaced by the Kumasi Town Council. Again the Assistant Chief 

Commissioner was to preside, but provision was to be made for the 

Council to select its o~m president if the Governor thought it capable. 

Of the members of the Council three were to be nominated by the Chief 

Commissioner of Ashanti; two were to be nominated by the Asantehene and 

the Kumasi Divisional Council; one was to be nominated by the Kumasi 

Chamber of Commerce; and six were to be elected, one from each of the 

six wards of Kurnasi. It was thought that this scheme would yield a 

council of eight Africans and five Europeans. With regard to the 

electoral roll for Kumasi all persons over the age of twenty-one were 

entitled to vote provided that they either owned or rented a room in the 

city for a period of six months prior to an election. As for the 

candidates they had to fulfil three qualifications. First, they them­

selves had to be entitled to vote. Second, they had to possess real or 

personal property to the value of two hundred pounds or ~ay rates on a 

rateable value of twenty pounds. Finally, they had to possess a 

'reasonable knowledse' of both English and si~ple accounts. Havin~ 
0 



conceded the unofficial ~ajority on this body the Governor decided it 

would be nec.essary to reserve certain rights to himself. First among 

these was the right to approve or ·disapprove the annual estimates of 

supplementary expenditure. Secondly, he wanted to secure the final 

say with regard to the appointment or dismissal of township staff. 

Thirdly, he wished to retain the right to approve or disapprove the 

imposition of rates or other forms of taxation. Finally, he thought 

it would be necessary for him to have the right to appoint a comr:iittee 

of management in the event of the council refusing or failing to function. 

Burns thought further that these proposal~ would be acceptable to the 

Asantehene, and thus he requested that the Secretary of State should 

6ive his consent to the plan. 

Burns' proposed measures were received in the Colonial Office 

with some interest. 1 Arthur Mayhew described them as proposals "givine 

unofficial Africans more responsibility in the management of local urban 

affairs, as a measure of political training, and some risk to efficiency 

" • • • • Horeover, Mayhew regretted that the Governor had not been more 

explicit with regard to the delegation of powers. Also, he felt that 

all three of the Colony townships should be dealt with in this manner 

simultaneously. A.J. Dawe2 regarded the proposals as being 'in line 

with accepted policy and with the ideas advocated by Lord Hailey", and, 

as he put it, "the modest start with Kumasi which Sir A. Burns proposes 

can be open to no objection°. However, Dawe believed that they should 

give the new council 'real and effective powers'. In his words, 

"Otherwise we do not serve the real purpose which we have in view here, 

1. co96/773/31229/6: Mayhew, "Town Govermnent Reform in the Gold 
the Gold Coast", 2 September, 1942. 

2. C096/773/31229/6: Dawe, minute, 22 October, 1942. 
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i.e. to train the African to play a greater part in the management of 

his ovm local affairs." 

Burns proposals received the approval of treColonial Office, 

and by early November he was in a position to report that they had 

1 received general support in the Gold Coast press. A short time 

later Burns wrote to the Office to outline his ideas for the reform 

of the Accra Town Council. 2 These proposals stood in stark contrast 

to those put forward to deal with Kumasi. The essential difference 

between the proposed measures concerned the franchise. Whereas in 

Kumasi,Burns advocated adult suffrage, in. Accra he recommended 

that the franchise be withdrawn. Sir Alan based this decision on his 

evaluation of the performance of the present elected municipal councillors. 

To avoid the elective principle Burns adopted a suggestion put forward 

by Mr. Norton Jones, the District Commissioner for Accra. It was Jones' 

view that any new council should be composed of members nominated by 

the Ga authorities of Accra and the Governor. Thus, Burns proposed that 

the new Accra Town Council should be composed as follows: two members 

nominated by the Ga Mantse; eight members, each to be nominated by one 

of the subordinate Chiefs; one member nominated by the Chamber of Commerce 

and appointed by the Governor; and six members nominated by the Governor, 

either official or unofficial, African or European, to represent the non­

Ga interests in Accra. Further he stated that each of the subordinate 

Chiefs should be placed in control of the various Native Authorities in 

the area. Indeed, as these Native Authorities comprised the entire 

1. co96/773/31229/6: Burns, cypher telegram to Secretary of State, 
4 November, 1942. 

2. co96/773/31229/6: Burns to O.G.R. Williams, 29 December, 1942. 
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region of Accra, Sir Alan thought that they could be classified as 

'wards'. Burns had no illusions as to the reaction of the intelligentsia 

to these proposals, and he suggested that public opinion would have to 

be carefully sounded before any attempt could be made to implement such 

a plan. As he put it: 

I appreciate the fact that these proposals may be styled 
reactionary, and that we will be taking the franchise from 
the Accra people (who, however, only elect a minority of 
the members) while we have just given adult franchise to 
Kumasi which has never had it before. But we will be 
giving Accra instead a Council with an African majority, 
selected in accordance with African ideas, and with real 
instead of merely critical powers. 

When the Colonial Office finally commented on these proposals1 it 

approved of the idea of sounding out public opinion, but, at the sa~e 

time, it was made clear to Burns that two conditions would have to be 

satisfied before the Secretary of State would endorse such legislation. 

As it was noted, the "Secretary of State feels that if he is criticised 

on the matter in the House of Commons it may not be too easy for him to 

handle it11 • Thus, Sir Alan was informed that he would only be permitted 

to proceed if local opinion was "generally favourable to the scheme", 

and if the Governor could provide the Colonial Secretary with "a good 

brief for use in the House of Commons, indicating in some detail the 

defects of the present Town Council and of the present system of election". 

When Burns reported to the Colonial Office on his progress he was 

forced to a&nit that his proposals would not be well received in Accra. 2 

Indeed, he noted that a Sub-Cor.imittee of the Accra Town Council, co□posed 

1. co96/773/31299/6: Secretary of State, secret and personal telegram 
to Burns, 6 ~~arch, 1943. 

2. CO96/773/31229/6: Burns, cypher telegram to the Secretary of State, 
1 June, 1943. 
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entirely of unofficials, had drafted a new constitution for the Council 

which, although it would undoubtedly have been popular, was not acceptable 

to the Government. Thus, in order to circumvent the "extremists", Burns 

proposed to announce the Government's intention to grant to Accra a 

municipal government along the lines of that proposed for Kumasi. Sir 

Alan thought that this would be a popular move, and requested permission 

to make the necessary announcement. 

Ten days later Governor Burns provided the Colonial Office with 

the text of the announcement which he was to make that evening. 1 According 

to this statement the people of the Accra-were to be informed that the 

Colonial Office had approved the proposal to grant an unofficial majority 

on the Town Council. Basically the proposed ordinance conformed with 

that drafted for Kurnasi. It did, however, differ with regard to the 

number of members it was to provide for. In this case it was to consist 

of thirteen members: seven elected, under the same qualifications as the 

Kumasi Bill; three to be nominated by the Governor; two to be nominated 

by the Ga Mantse; and one member to be nominated by the Char.iber of Commerce. 

Both the Kumasi and Accra Town Council Ordinances were passed by 

the Gold Coast Legislature in August, 1943. As the Acting Attorney­

General of the Gold Coast noted the purpose of these measures was to 

"replace the existing municipal constitution/s7 ••• by a constitution 

more in accord with modern ideas and based on the principles of adult 

sufferage and a majority of elected oembers on the Council".
2 

However, 

as has been seen, in the case of Accra events ~ight have been far different. 

1. co96/773/31229/6: Burns, cypher telegram to the Secretary of State, 
11 June, 1943. 

2. CO96/773/31229/6: Raymond Bro~me, memorandum, 28 September, 1943 and 
attached as enclosure 3 of Burns despatch to the Secretary of State, 
4 October, 1943. 



-145-

While Sir Alan Burns was considering the grant of the unofficial 

majority on the municipal councils of the Gold Coast it would seem that 

he began to contemplate a similar concession for the Legislative Council. 

Indeed, at the end of his first year in office Sir Alan wrote to the 

Colonial Office to enquire about the formula adopted in the West Indies 

which granted a Governor powers of certification in the event that an 

unofficial majority was granted on the Legislative Council. 1 This 

enquiry provoked a sharp response in the Colonial Office. O.G.R. Williams, 

the Head of the West African Division, as his minutes indicate, was very 

cool to the idea. 2 He wrote: 

We are, I suppose, committed by precedent to the policy 
of conceding unofficial majorities in Legislative Councils 
subject to certain safeguards, but it is not clear to me 
that any West African Colony is ripe at present for such a 
development. 

Our experience of unofficial majorities elsewhere has 
been far from encouraging. It does not provide the local 
community with the kind of experience and training which 
would fit it for anything like responsible government. On 
the contrary, the mere fact that the unofficials cannot be 
called upon to assume administrative responsibility for 
their actions seems to produce a tendency to obstruction 
for obstruction's sake, which is entirely unhelpful, and, 
in some cases leads to a degree of friction with 
Government which may considerably hamper its efficiency. 

A.J. Dawe was even more-adamant in his opposition to the concept. 3 

This enquiry does not necessarily mean that Sir A. Burns 
is meditating proposals for an unofficial majority in the 
Gold Coast legislature. But we do know his enthusiasm and 
his keeness in forcing the pace. To be on the safe side, 
it might be well to sound a warning note. 

1. co96/77O/31O13/5: Burns, cypher telegram to Secretary of State, 
13 December, 1942. 

2. co96/77O/31O13/5: Williams, minute, 21 Dece~ber, 1942. 

3. CO96/77O/31O13/5: Dawe to Sir George Gater, 1 January, 1943. 
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There is a strong case against unofficial majorities in 
the central Legislatures in West Africa. All our Colonial 
eA-perience-and we have a good deal of it-is to my mind, 
against the idea. It is not a question of opposing 
political progress: but of opposing a type of constitution 
which can in itself be thoroughly bad and the enemy of 
progress. Unofficial majorities in central Legislatures 
mean power without responsibility. They encourage the 
evolution of native politicians who can impede Government 
and play to the gallery in the safe assurance that they 
can never be called upon to form an alternative Goverw.ent 
and that their obstructive tactics will not bring the 
ad.ministration to an end so long as they can force the 
Government to exercise its overriding powers. They 
encourage petty criticism at the expense of constructive 
ideas and are the worst form of educating native peoples 
in the management of their own affairs. 

1 Williams wrote the official reply to Burr..s, and in this despatch he 

referred the Governor to the Trinidad Letters Patent of 5 May, 1941, 

which served as the model. In addition, he cautioned Sir Alan with 

the words, "I think I ought to let you know at once that it is unlikely 

that the Secretary of State would be disposed to approve an innovation 

of this kind". To begin with Williams pointed out that the West 

African situation could not be compared to that of the West Indies. 

But, more important, he wrote: 

There is another point which must weigh strongly with 
the SecretarJ of State. The adoption of unofficial 
majorities in central legislatures anywhere in West 
Africa would at present put him in a most embarassing 
position in East and Central Africa. Lord Cranborne 
recently rejected a proposal for an unofficial majority 
in Northern Rhodesia: and for general political reasons 
in East Africa, the nature of which will be obvious to 
you, it is important for the present to maintain the 
immunity of our African Central Legislatures from the 
unofficial majority syste~. 

Consequently, Sir Alan abandoned this line of development; that is until 

circumstances led hio to reconsider the idea. 

1. co96/770/31013/5: Williams, despatch to Burns, 20 January, 1943. 
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Meanwhile Burns was involved in clarifying the political situation 

in Ashanti. As he informed the Secretary of State he had been considering 

the future political development of Ashanti, especially as it related 

1 to the advance of the Gold Coast as a whole. As a result of his 

deliberations Burns had come to the conclusion that Ashanti would never 

participate voluntarily in the Legislative Council. Thus, Sir Alan 

sought another line of development. In the end he adopted Hailey's 

recommendation that an advisory council be established for Ashanti. This 

council he believed would have to be created by ordinance, and he 

recommended the following composition: five members to be appointed by 

the Governor; seven members to be nominated by the Ashanti Confederacy 

Council; one member to be nominated by the Ashanti Chamber of Commerce; 

and one member to be nominated by the Kumasi Town Council. In addition 

the Chief Commissioner of Ashanti would sit on the council in his capacity 

of president. It was noted that the Governor's nominees were designed to 

represent interests not otherwise represented. At least two of these 

me~bers were to be officials, while at least another two were to be 

Africans. In terms of function Burns was emphatic that in the near future 

the council was to be purely advisory. However, it was to be consulted on 

all matters concerning Ashanti. Furthermore, Burns made it clear that the 

council did not advise on these matters by right. Rather its ability to 

advise was arrived at strictly through practice. The Secretary of State 

approved of the measure in principle in mid-March
2

, and five weeks later 

1. co96/772/31096/6: Burns, secret despatch to Secretary of State, 
12 February, 1943. 

2. co96/772/31096/6: Secretary of State, cypher telegram to Burns, 
16, March,1943. 
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it was published as the Ashanti Advisory Council Ordinance, 1943. Passed 

as Ordinance 19 of 1943, this bill was forwarded to London for the King's 

signature on the 8th of September. 1 

In the meantime Sir Alan had begun to examine the overall question 

of constitutional development. He set out his views on this issue in an 

important memorandum entitled, 'Memorandum on Constitutional Questions 

in the Gold Coast•. 2 

To begin with Burns considered the attitude of the Northern 

Territories and Ashanti towards the Legislative Council. With regard to 

the former he wrote: 

Most of the people ia the Northern Territories have 
never heard of the Legislative Council and even the 
chiefs know little or nothing of it. Their own Native 
Administrations are going concerns, and they have 
practically no "political" interests. 

As for Ashanti the Governor noted that, although it was somewhat resentful 

over the fact that the Legislative Council dealt with all important measures 

concerning the area, the Ashantis were not likely to participate in the 

Council. Burns based this belief on the Ashanti superiority complex, 

which dated from pre-conquest days, and by the fact that the Asantehene 

would undoubtedly oppose such a move because it would establish another 

focus of power. Moreover, Burns thought that the Ashantis would be 

satisfied for some time with the proposed Ashanti Advisory Council. 

Turning to the other Native Authority areas of the Gold Coast Sir 

Alan noted that through the three Provincial Councils of the Gold Coast 

1. co96/772/31096/6: Burns to Secretary of State, 8 September, 1943. 

2. co96/763/31013/5: Burns, memorandum, 5 July, 1943. 
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Colony and the Joint Provincial Council of the three there was ample 

means of soliciting opinion. Indeed, these bodies had a similar function 

to that of the Ashanti AdvisorJ Council in that they had all legislation 

concerning them submitted to them prior to their introduction in the 

Legislative Council. In fact, the Provincial Councils had even more 

power than the Ashanti Council because they had the ability to refer 

resolutions on matters of policy to the Legislative Council. 

Sir Alan reserved most of his comments for the Gold Coast Colony. 

On this subject he was quite candid: 

The people of the Gold Coast Colony are not satisfied 
with the constitution of the present Legislative Council, 
as they object to the official majority which can vote 
down unofficial opposition to Government measures. They 
believe that if there were an unofficial majority Government 
would be compelled to agree to more Africans being appointed 
to senior posts, and to better conditions generally for 
African Civil Servants. They think also that an unofficial 
majority would be able to counteract the sinister influence 
of the large European firms and to produce an economic 
millenium for the African. Actually, it is very seldom 
that the Government majority has to be used, but it is the 
fact of its existence that rankles. The unofficial members 
hardly ever oppose the Government on large matters, and 
practically never oppose a money vote. Their speeches and 
their votes are almost always directed towards getting better 
terms of African officials, or to abuse of European officials 
who are believed to treat their African subordinates badly. 

However, because of Colonial Office objections to the grant of the unofficial 

majority, Burns did not consider this measure as 'a possible solution', 

although he noted that, in his opinion, "the Africans would be satisfied 

for some time with an unofficial majority on the Legislative Council 

even if the Governor were endowed with over-riding powers •• ·"· In fact 

Burns was of the belief that the grant of the unofficial majority was the 

only concession that the Africans of the Gold Coast Colony would accept. 

Nor did he think it would be possible to find a substitute for the 
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Legislative Council, because the Africans were 'accustomed' to it, and 

regarded it as "a first step to full parliamentary control". 

Burns thus sought an 'alternative line of development' which 

would eventually bring Ashanti and the Northern Territories within the 

orbit of the Legislative Council. What he proposed was to create the 

equivalent of the Ashanti Advisory Council in the Northern Territories. 

Also, he thought it would be possible to enlarge the Provincial Councils 

of the Gold Coast Colony into a similar body. In the case of the latter 

the Governor thought certain minor legislative functions, such as the 

making of by-laws regarding prisons, sanitation, the production of 

cocoa, etc., could be delegated to the council. Ultimately, these 

councils would elect representatives to the Legislative Council. 

According to Burns' argument: 

The next step should logically be the election by the 
three Advisory Councils of the members of a central 
Legislative Council, but I feel that however pretty this 
may appear on the surface it would not be accepted by 
Ashanti unless Ashanti were given equal representation 
with the Colony ••• , and by the Colony unless there 
were to be an unofficial majority. For this reason I 
do not favour any attempt to change the constitution in 
this manner. 

Indeed, Burns was forced to the conclusion that no amendment could take 

place to either the constitution or the Legislative Council until such 

time as political developments had occurred at the local level. 

development, he felt, could be fostered through the Advisory and 

Municipal Councils. Also, he argued that there would have to be 

improvements in the system of native administration. Here he was 

This 

particularly concerned with the treasuries, the courts, and the present 

method of selecting chiefs which gave the Governor no power to intervene. 
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As he saw it the chiefs were the agents of colonial rule, and thus it 

was "preposterous that they should be independent of the Governor who 

represents the King from whom all jurisdiction flows". 

Barely a month had passed when events in Ashanti forced the 

Governor to reconsider his position. On the last day of August Burns 

1 telegraphed the Secretary of State to inform him that Ashanti had 

reversed its attitude towards the Legislative Council, and that it had 

written to the Governor requesting that Ashanti be granted three 

representatives on the Legislative Council. Furthermore, it was 

requested that these members should be chosen by· the Ashanti Confederacy 

Council. Burns was of the opinion that this request could not be 

reasonably refused, and that in fact it could be used to advantage. He 

noted that in the Colony there had been demands for the concession of 

the unofficial majority, and that by complying with Ashanti's demand 

this end could be achieved. So long as the Governor was granted powers 

of certification Burns could not see any great difficulties arising. 

However, he recognised that the Secretary of State, for his own reasons, 

had opposed such a course of action. If the Secretary of State still 

adhered to this view Burns stated that Ashanti's request could only be 

met by increasing the number of officials on the Legislative Council, 

and, in this event, he suggested that the Chief Commissioners of the 

Northern Territories and Ashanti be added to the Council. The resultant 

body would be composed of seventeen officials and seventeen unofficials, 

with the Governor holding the decisive vote. But, as he informed the 

Secretary of State, "any change of constitution which retained official 

1. co96/770/31013/5: Burns, cypher telegram to Secretary of State, 
31 August, 1943. 
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majority would provoke violent criticism in the Colony, where the demand 

for unofficial majority has been stimulated by the income tax debate". 

It remained for the Secretary of State to make a decision as to which 

course of action was to be followed. 

The Greater Evil 

The Colonial Office wasted no time in examining Sir Alan's 

proposal. 1 O.G.R. Williams was the first to comment on the despatch, 

and he recommended that they adopt 'the lesser evil': the retention of 

the official majority. He appreciated that this course would lead to 

controversy, but felt that it was essential. As he put it: 

Rather than attempt to avoid an immediate controversy 
at the expense of a continual series of recurrent crises 
every time the Governor has to exercise his overriding 
powers it would seem better to face the situation at the 
outset with a definite refusal of unofficial majorities 
in the Legislative Councils anywhere in West Africa at 
the present stage, it being explained that the intentions 
of His Majesty's Government are in the first place to 
foster as much as possible the development of municipal 
bodies with African unofficial majorities as one of the 
preliminary steps in the direction of a fuller participation 
of Africans in the government of their country. 

He noted further that the whole question of unofficial majorities had 

received little consideration. Indeed, in his own memo on constitutional 

development in West Africa he had placed this measure in the fourth 

stage; a stage which it was noted at the time would in all likelihood 

never be adopted. The Secretary of State accepted this advice as his 

reply to Burns indicates: 2 

1. co96/770/31013/5: O.G.R. Williams, 'Note on Question of Unofficial 
Majorities in West African Legislative Councils', 1 September, 
1943. 

2. C096/770/31013/5: Secretary of State, cypher telegram to Burns, 
6 September, 1943. 
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I still feel that there are strong arguments against 
the concession of unofficial majorities in Central 
Legislatures in West Africa and while I recognise that 
a change in constitution with official majority would 
provoke violent criticism I am inclined, as at present 
advised, to think that this would be a lesser evil. 

However, it was noted that the question could be discussed in greater 

detail later in that year when the Secretary of State made his tour of 

British West Africa. 

Perhaps at this juncture it would be best if we discussed some 

of the indigenous pressures for constitutional reform, as these pressures 

manifested themselves during the Secretary of State's visit, and there­

after became an important element in the constitutional debate. 

Much of the pressure for constitutional reform came from the Gold 

Coast Youth Conference, or more properly, from its founder and prime 

mover, Dr. J.B. Da.nqua.h. Danquah was a barrister and one of the leading 

spokesmen of the so-called intelligentsia. Active in Gold Coast politics 

since the late-1920's, Danquah had turned his attention before the out­

break of the war to the formation of a common front between the 

intelligentsia and the Chiefs. As Wight has noted, the purpose of the 

1938 meeting of the Youth Conference was "to build a bridge between the 

Provincial Councils and the Aborigines" Society
1

, which in a sense were 

2 the two parents of the new movement". But, as Sir Alan Burns has pointed 

1. The Aborigines' Rights Protection Society had been the most powerful 
political organ of the intelligentsia in the Gold Coast during the 
1920's. However, it had been badly split during the 1925 
constitutional debate. For a complete discussion of the collapse 
of the A.R.P.S. see David Kimble, A Political Histor of Ghana: The 
Rise of Gold Coast Nationalism 1850-192 (Oxford: University Press, 
1971), Chapter XI. 

2. Wight, Gold Coast Le~islative Council, p. 187. 
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out in his memoirs 1, the motives of the Conference were somewhat suspect: 

The idea behind these suggestions /of the Conference? was, 
of course, to give the so-called intelligentsia (horrid 
word), who lives in the towns, an influence in the 
legislature which could not be justified by their numbers, 
nor, I am afraid, by their public spirit. 

Indeed, it would seem that Danquah himself had personal ambitions that 

would have been fulfilled had the Conference been successful in its 

endeavours. 2 

In 194o the Youth Conference put forward a plan which had as its 

objective the integration of the Joint Provincial Councils into the 

Legislative Council. 3 Basically this scheme provided for a bicameral 

assembly, of which the upper chamber, or House of Chiefs, would have 

been dominated by the Joint Provincial Councils; while the lower chamber, 

or Legislative Assembly, would have been composed of between thirty and 

fifty members elected by manhood suffrage. 

A year later this document was refined into a more comprehensive 

4 programme. These proposals ran to some three hundred and ninety-three 

pages, and, among other things, advocated an unofficial majority. The 

constitutional proposals themselves recol'!llilended that any new government 

should consist of three bodies. The first it termed the Governor's Privy 

1. 

2. 

4. 

Burns, Colonial Civil Servant, p. 283. 

As will be seen the Conference's 1943 proposals advocated the creation 
of a powerful ministerial post entitled Home Affairs. In his memoirs 
Burns has noted, in an oblique reference to Danquah, that this 
proposal "emanated from the brain of a certain politician who hoped 
that he himself would be selected Minister for Home Affairs". See 
Colonial Civil Servant, p. 284n. 

See Wight, Gold Coast Le~islative Council, p. 199. The reference 
here is to "He□orandum submitted to Lord Hailey by the Executive 
Committee of the Gold Coast Youth Conference" (Accra: 194o). 

C096/775/31455: Things to Chance in the Gold Coast, Her.iorandur., by 
the Gold Coast Youth Conference for the Joint Provincial Councils for 
Changes to be Affected During or After the Present War (Accra: 1941). 
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Council. This body was to exercise the prerogative powers of the King. 

In composition it was to contain the Colonial Secretary, the Financial 

Secretary, the Attorney-General, the Secretary for Native Affairs, and 

four Africans, two chosen from the proposed !House of Chiefs and two 

from the House of Assecbly. The second agency of state was to be the 

Executive Council. The Conference believed that this body should have 

fifteen members: the four officials mentioned above, as well as the 

Governor who would preside; three representatives of the House of Chiefs; 

three African Provincial members; two African Municipal members; and 

two European unofficial members. In terms of function this council 

was to draft and initiate legislation. The final organ of state was to 

be the House of Legislature which, as recommended a year previous, was 

to be composed of two char:1bers. The first, or House of Chiefs, was to 

have thirty-two members. These members were to be either Chiefs or 

other persons elected by States with a population of forty thousand or 

more. The distribution of members was to be as follows: Gold Coast 

sixteen members, Ashanti eight members, Togoland four members, and the 

Northern Territories four members. The House of Chiefs was to elect 

its own Speaker, and it was to have equal legislative powers with the 

House of Assembly. The second chamber was to be the House of Assembly, 

and it was to have thirty-six members. Ten .of these members were to be 

officials, while, of the remainder,sixteen were to be elected 

Provincial members, but not Chiefs; six were to be municipal members; 

and three were to be European unofficial members. Of the Provincial 

members eight were to represent the Colony, four were to represent 

Ashanti, and both Togoland and the Northern Territories were to receive 



two each. Provision was also made for one religious member. As in the 

case of the House of Chiefs this body was to elect its own speaker. 

This document was received with much interest in the Colonial Office 

where it was considered a good indication of which way the 'wind 5,~7s 

blowing' in the Gold Coast. 1 

The visit of the Secretary of State to the Gold Coast in 1943 

was the occasion for yet another redraft of these proposals. As Martin 

Wight has recorded, this new memorandum drafted by Danquah took four 

hours to present to the Ashanti Confederacy Council, and its acceptance 

by that Council, as well as the Joint Provincial.Councils and the 

municipal members of the Legislative Council, marked the 'zenith' of 

Dr. Danquah's influence. 2 It should be noted that this memorandum 

differed from previous ones in two major respects. First, it not only 

called for an elected majority on the Legislative Council, but on the 

Executive Council as well. And, second, it called for the creation of 

an elected ministerial post for Horne Affairs. This minister was to be 

given wide powers, and he would only be removable by a majority vote 

of the Legislative Council. 3 Ratified by a wide spectrum of political 

opinion in the Gold Coast this document was presented to the Secretary 

of State. Although unacceptable to both Oliver Stanl~y and Governor 

Burns this document did provide Sir Alan with the starting point for 

his own re-evaluation of the constitution. 

1. 

2. 

3. 

Burns immediately began to rethink his o~m position and by early 

C096/775/31455: Hr. Talbot Edwards, minute, 14 August, 1942. 

Wieht, Gold Coast Le,gislati ve Council, p. 201. 

C096/782/31499: Memorandum entitled 'Constitution', undated and 
unsigned, but prepared for meeting of 10 Hay, 1944. 
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~ 
October he was writingvthe Colonial Office on the subject of Ashanti's 

1 volte face. In this despatch he informed the Office that as late 

as October, 1942, the Ashanti Confederacy Council had passed a 

resolution rejecting participation on the Legislative Council on the 

grounds that Ashanti would have found itself in a hopeless minority 

position on that body. At that same meeting the Confederacy Council 

requested the creation of an Advisory Council for Asha.~ti. This request 

was of course met, and was embodied in the Ashanti Advisory Council 

Ordinance of 1943. However, subsequent to the passage of that 

Ordinance opposition to the Advisory Council-erupted in Ashanti. 2 As 

a result of this situation the Governor proposed to leave this Ordinance 

on the Statute Books while not taking any action to implement it. With 

regard to Ashanti representation on the Legislative Council Burns stated 

that he planned to defer judgement until such time as the larger 

constitutional question was resolved. But, if the Colonial Office 

thought immediate action should be taken, Sir Alan indicated he would 

be willing to include three members nominated by the Ashanti Confederacy 

Council on the Legislative Council. Should the Office object to the 

creation of an unofficial majority which this action would involve Burns 

1. co96/776/31499: Burns, secret despatch to Secretary of State, 
5 October, 1943. 

2. Enclosure 2 to Burns' despatch was a memorandum from the Chief 
Commissioner of Ashanti, Mr. Hawksworth, to Governor Burns, dated 
21 September, 1943. This memorandum put forward two ma.in reasons 
for opposition to develop towards the implementation of the Ashanti 
Adirisory Council Ordinance. First, it argued that much of the 
opposition originated from the Coast Provinces where the Ordinance 
was regarded as an attempt to divide and rule. Secondly, and of 
greater i~portance, was the fear by some of the r-e□bers of the 
Ashanti Confederacy Council that the Advisory Council would 
encroach upon the authority of the Confederacy Council. 



expressed his further willingness to appoint to the Legislature the 

Chief Commissioners of Ashanti and the Northern Territories as well. 

But, once again, he tried to impress upon the Colonial Office that this 

move would be extremely unpopular. 

1 Two days later Sir Alan sent another despatch to London in which 

he took his views on the constitution a step further. In face the 

proposals he outlined at this time were in effect a counter position to 

those submitted by the Gold Coast politicians to the Secretary of State. 

Burns started with a discussion of his proposals for the Executive Council. 

Here his proposed reforms were modest because he.rejected the idea that 

elected members for the Legislature should by right be considered for 

membership of the Executive. In fact, in this area, the most he was 

willing to concede was to increase the number of African unofficials on 

the Executive from two to four. 

Burns then turned to discuss his plans for the Advisory Councils. 

He began with the Ashanti Advisory Council which, although not yet 

functioning, he thought should be put into operation. Moreover, he now 

thought that a clear elected majority should be granted to this body, 

and he thus proposed to revise the membership of the Council. On the new 

Council the membership would be confined to seven members elected by the 

Ashanti Confederacy Council; two members elected by the Kumasi Town 

Council, an increase of one; and five members appointed by the Governor, 

a decrease of one. Also, he planned to drop the representative for the 

Chamber of Commerce. He noted that at the outset the Chief Comr.iissioner 

1. co96/776/31499: Burns, secret despatch to Secretary of State~ 
7 October, 1943. 
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of Ashanti would chair the Council, but it was planned that the Council 

would eventually elect its own president. Burns had a similar plan for 

the Joint Provincial Councils which he thought could be enlarged to form 

an Advisory Council along the Ashanti model. This body, he anticipated, 

would consist of representatives of the Chiefs, the municipalities, and 

a few nominated officials and unofficials. However, it would have a clear 

elected majority. This majority was to be composed of Chiefs and municipal 

members, the latter being elected by adult suffrage. More specifically it 

would contain twelve Chiefs; four municipal members, two for Accra and 

one each for Cape Coast and Sekondi; and four nominated members. As in 

the case of the Ashanti Advisory Council, the Chief Commissioner would in 

the first instance preside over the Council, but provision was to be made 

for the Council to elect its own chairman. In terms of function the 

Governor recommended that they be given authority to legislate on minor 

matters, such as sanitation, cocoa production, etc. In addition, their 

other major role would be to act as electoral colleges for the selection 

of members to the central legislature. The Governor, of course, was to 

retain the power of certification. Turning to the situation in the 

Northern Provinces,Sir Alan noted that this region was not yet ready for 

an Advisory Council, and thus he recommended that they remain under the 

control of the Governor. 

Finally, Burns raised the issue of the reform of the Legislative 

Council itself. Burns' major recommendation for the Legislative Council 

was that it should be granted an elected majority, although this concession 

was to be qualified by the grant of overriding powers of disallowance to 

the Governor. As he envisaged it, the new Council would be composed of 

a President, which Burns thought should be the Colonial Secretary rather 
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than the Governor in order to free the Governor to act in a capacity more 

like the King or a Governor-General; five ex-officio members, including 

the three Chief Commissioners, the Attorney-General, and the Financial 

Secretary; three other members to be nominated by the Governor to 

represent such interests as mining and commerce; nine members elected 

by the proposed Colony Advisory Council; and three persons elected by 

the Ashanti Advisory Council. Such a measure would have produced a 

Council composed of twelve elected members as opposed to eight ex-officio 

and nominated members. 

These proposals were received with much interest in the Colonial 

Office, and were discussed with the Secretary of State on the 27th and 28th 

1 of October. As the minutes to these meetings indicate the Secretary 

of State was beginning to-waiver in his opposition to unofficial 

majorities. 

The difficulty which the Secretary of State said the 
Governor fully appreciated was that the creation of a 
Legislative Council which had an unofficial majority 
might have very awkward reactions elsewhere and it might 
not be possible to go ahead with proposals on this basis 
in the Gold Coast for that reason. If, however, it was 
felt that this could be done the Secretary of State's 
present feeling was that what the Governor had adumbrated 
would be very satisfactory. 

However, it was noted that any final judgement of the proposals would 

have to be deferred until the spring when Burns returned to England on 

leave, and could discuss the matter personally with the Secretary of 

State. Indeed, a short time later the Secretary of State wrote to the 

Acting Governor of the Gold Coast2 to inform him that there would be no 

1. co96/77O/31O13/5: Williams, 'Notes on Points Arising in Discussions 
with the Secretary of State on Wednesday, 27 October and Thursday, 
28 October, 1943'. 

2. co96/776/31499: Secretary of State to O.A.G. Gold Coast, 31 Dec., 1943. 
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official reply to Burns' despatches on the constitution until after 

the Secretary of State had met with Burns to discuss the issue. 

Sir Alan Burns did not arrive back in Britain until rJ:ay of 1944. 

But before he met with the Secretary of State he discussed the situation 

with senior Colonial Office officials. At this meeting1 he re-iterated 

his plans, and tried to impress his superiors that in his opinion any 

attempt at reaching a solution to the probleo would fail unless an 

unofficial majority was granted on the Legislative Council. In the 

course of this discussion Sir Alan elaborated his views on the electoral 

system. As he saw it 

It produced fluent orators who were popular because they 
abused the Government but were, in other respects, so 
inferior as political representatives to many of the 
Chiefs chosen as members of the Legislative Council by 
the present Joint Provincial Council, that he thought it 
possible that in time a movement might go up in favour 
of replacing the ballot box system by the system of 
indirect election, at present in force for the other 
African members of the Legislative Council, which he 
would propose to continue in the case of the two Advisory 
Councils. 

At the close of the meeting he defended the idea that there should be a~ 

unofficial majority in the Legislature. First, he argued that with the 

delegation of overriding powers to the Governor there would be ample 

safeguards. Secondly, he noted that he had discussed the proposal with 

the Nigerian officials, and, although they had no intention of pursuing 

such a course, they did not object to the innovation taking place in the 

Gold Coast. Finally, he argued that the argument that the concession 

could not take place in West Africa,because it might create a situation 

1. co96/782/31499: "Note of a Discussion with Sir Alan Burns on 
Wednesday, 10 May". 
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in East Africa,did not apply because the circumstances of the two regions 

were fundamentally different. 

It was almost two weeks later that Burns met 1 Oliver Stanley. 

At this meeting Burns set out to gain the Secretary of State's approval 

for his scheme. As the official transcript records: 

Sir Alan Burns made it clear that he did not not 
contemplate putting proposals such as those outlined 
above to the African political leaders as proposals 
approved by the Secretary of State. What he wanted 
from the Secretary of State was a definite assurance 
that if, as a result of negotiations with the Africans, 
he was able to recommend a modified constitution, on 
the lines outlined above, as being one which would be 
accepted locally, he could rely upon-the Secretary of 
State giving his substantial approval, subject to 
modifications or criticisms of minor details. He 
would make it clear to those with whom he was 
negotiating that he was prepared to put certain 
proposals to the Secretary of State but could give no 
indication as to whether or not the Secretary of State 
was likely to approve them. 

Stanley assented to this request with the single provision: that the 

franchise would be restricted to the four municipal members provided for 

in Burns' scheme. As for the negotiations themselves Burns was given 

more-or-less a free hand. 

Stanley's approval of Burns' constitutional proposals was put in 

writing a short time later. 2 In his words, "I am prepared to give the 

assurance which you desire and, if and when the time comes, to approve 

of a modified constitution on the lines which you have proposed, 

including as a basic factor the grant of an unofficial majority". However, 

1. C096/782/31499: "Gold Coast Constitution: Note of Conclusions Reached 
at Discussion with the Secretary of State on 23 Eay, 1944". 

2. C096/782/31499: Secretary of State to Governor Burns, 2 June, 1944. 
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he did repeat his condition concerning the franchise, and informed the 

Governor that he would notify the other British West African Governors 

of his decision. Also, he stated that the ultimate approval of his 

scheme would have to take place in the light of the 'circumstances of 

the time', which in effect was an oblique reference to the situation in 

East Africa. But, this aside, it was clear that the Colonial Office 

was now willing to opt for the greater not the lesser evil. 

D!tafting the Constitution 

On the 27th of July, 1944 Burns was able to report to the 

Secretary of State that the first meeting to consider the new constitution 

1 had taken place. Present at this meeting were six Chiefs representing 

the Provincial Councils; three representatives of the Ashanti Confederacy 

Council; the two Municipal Her.ibers of the Legislative Council; one 

lawyer; one medical doctor; one other Chief; and four officials. At the 

meeting he informed the gathering that the proposals set out in the 

memorandum submitted to the Secretary of State by the Joint Provincial 

Councils was unacceptable. After stating his objections to these proposals 

Burns outlined his own scheme for constitutional advance. In his opinion 

these proposals were favourably received, and he closed after having 

informed the Secretary of State that the various representatives had now 

returned home to discuss the proposals with their people. 

Later Burns gave more details of this meeting in a letter to 

O.G.R. Williams. 2 Once again he stated how well the meeting had gone, 

1. co96/782/31499: Burns, cypher telegram to Secretary of State, 
27 July, 1944. 

2. co96/782/31499: Burns to O.G.R. Willia.~, 30 July, 1944. 
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and he intioated it had done so because the more radical politiciai.'15, sue~ 

as Danquah, were absent froo the proceedings. Indeed, it would seem that 

Burns derived some satisfaction from Danquah's reversal. As he wrote: 

In the meantime, Dr. Danquah and some of his friends are 
trying to make mischief. Danquah was very annoyed at not 
being selected as a representative by the Joint Provincial 
Council (what a good thing it is that I decided to let the 
Council choose their o~m representatives), and further 
annoyed when he heard from the Chiefs that I would have 
nothing to do with the appointment of a Minister for Home 
Affairs, a post which Da.nquah hoped to fill. 

Sir Alan then turned to the constitutional proposals which he placed 

before the meeting, and which he listed under seven headings. His first 

recommendations dealt with the Legislative Council. According to his 

revised scheme the Council was to consist of six officials: the Colonial 

Secretary, the three Chief Commissioners, the Attorney-General, and the 

Financial Secretary; seven Provincial Members for the Colony (the 

unofficials at the meeting had requested nine); three members for Ashanti 

(the unofficials had requested five); five r.iunicipal members (to be 

elected using the same franchise qualifications for municipal councillors); 

a..~d six nominated members. Burns now proposed that the Council would be 

presided over by the Governor, but that he would no longer have a casting 

vote. Burns' second recommendation concerned any extraordinary members 

on the Council which if he had his way would have no vote. Thirdly, he 

wanted to abolish the post of Secretary of Native Affairs, and to replace 

this official with a Chief Commissioner for the Colony. Fourthly, he 

wished to see the number of Provinces reduced to two. Fifthly, he 

recommended that the Provincial Hembers should be elected by the Joint 

Provincial Council, and that the Ashanti Members should be elected by 

the Ashanti Confederacy Council. Sixthly, he suggested that the 
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electoral colleges should be given some financial powers, and at a 

later date some legislative powers. Finally, in order to offset the 

grant of the unofficial majority, he recommended that the Governor be 

granted reserve powers. 

Towards the close of his letter Burns elaborated on his sixth 

proposal. Here he advocated granting to the Joint Provincial Councils 

and the Confederacy Council a sum equivalent to the amount of direct 

taxation collected in each area, or the amount of money spent on 

development in each area, whichever was the lower amount. These sums 

would be voted to the councils by the Legislative Council, and would be 

spent and supervised by the councils concerned on development. In the 

case of the Northern Territories these sums would be voted to the Chief 

Commissioner until such time as an Advisory Council was established. for 

that region. As Burns saw it: 

the main idea is that the State which collects revenue by 
direct taxation {i.e. not in rents from mining companies) 
and spends it on development (i.e. not on salaries for 
the Chiefs) should be helped to do more development. I 
hope by this to stimulate taxation and a better distribution 
of the proceeds, thus killing several birds (I hope) with 
the same stone. 

The Constitutional Conference was reconvened on the 17th of August, 

1944. The next day Burns was able to inform the Colonial Office1 that 

the delegates had endorsed a programme which roughly corresponded to 

that set out in his despatch of 30 July. He did note, however, that 

two amendments were put forward by the delegates which he considered 

unacceptable. The first called for the creation of a Standing Committee 

of the Leg~tive Council, while the second involved the appointment of 

members of the Legislative Council to the Executive Council. 

1. C096/782/31499: Burns, cypher telegra.~ to Secretary of State, 
18 August, 1944. 
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Burns set out his objectiorus to these proposals in a letter to 

W·11· 1 1 iarns. In Sir Alan's opinion a Standing Committee of the 

Legislature would have been a redundant body because it would simply 

have duplicated the functions of the Executive Council. Therefore, he 

recomcended that the Secretary of State reject this idea. Concerning 

the appointment of Legislative Councillors to the Executive Council 

Burns was willing to compromise. In his words: 

It was pointed out to me that they appreciated my argument 
that it would not do to have the members of the Executive 
Council elected by the Legislature, and they proposed that 
I should choose freely from among those persons whom the 
public trusted and had elected. It is not an unreasonable 
request, and I should not mind if the Secretary of State 
accepted it, although I think it a dangerous precedent. 
But I am quite prepared to choose another member of 
Executive Council from the Legislature (making three in 
all, two of whom would be elected members), thus giving 
them in effect what they have asked for as an act of 
grace and not as a right. 

A few days later Burns submitted a detailed report of the 

d
. 2 procee 1ngs. In enclosure two of this despatch he enumerated nine 

main features which the delegates wished to see incorporated into the 

new constitution. In the main these proposals followed closely those 

set out by Governor Burns. The two major exceptions have been outlined 

above. However, there were other exceptions which differed on points 

of detail. For eY..alnple, the delegates demanded that there should 

be seven Provincial ~embers for the Colony and five members for Ashanti 

under the new constitution. Burns was amenable to the idea for seven 

members from the Colony, but thought that five members for Ashanti was 

1. co96/782/31499: Burns to Williar.tS,19 August, 1944. 

2. co96/782/31499: Burns, secret despatch to Secretary of State, 
21 August, 1944. 



out of proportion. In the end a compromise was arrived at, and Ashanti's 

representation was increased to four. The delegates also asked that any 

unofficial member of the Legislative Council should be permitted to 

introduce bills into the House. Burns pointed out that, with the 

exception of financial rr,a.tters, this was already the case, and he did not 

feel that an a.i-nend.-:ient was necessary. After some discussion this proposal 

was dropped. Another issue to be raised concerned the question of 

selecting the nominated ~embers of the Legislature. Burns indicated to 

the meeting that he did not want to be bound in his appointments. As he 

put it, "In rrry view the Nominate Members should be selected for their 

personal abilities rather than because they represent particular interests". 

He stated further that he intended to consult bodies such as the Chamber 

of Cornr.1erce before making any nominations. In the end it was decided to 

leave the question of nomination to the Governor's discretion. 

With this Burns recommended that the amended constitutional 

proposals put fon-1ard by the Conference should be accepted. Moreover, 

he requested that the Secretary of State should indicate his approval as 

quickly as possible "in order to prevent agitators from usinc the interval 

to make mischief". 

At this point it should be noted that it was Burns' intention to 

legislate two of his recommendations in advance of his constitutional 

package. Indeed, he noted to Creasy
1 

that it was his hope that the 

Secretary of Native Affairs would have been replaced by a Chief 

Commissioner for the Colony, and that the number of Provinces in the 

Colony would have been reduced to two by the 1st of April, 1945. 

1. C096/782/31499: Burns to Creasy, 19 August, 1944. 
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There was also one other area in which Burns felt it would be 

necessary to legislate before proceeding with any constitutional 

reforms: native administration. As noted earlier, Sir Alan was somewhat 

concerned with the system of native administration, and, in particular, 

with the situation whereby the Governor was deprived of effective 

control over the appointment or removal of chiefs. To this end a new 

Native Authority Ordinance, Number 21 of 1944, was drafted and implemented 

in the Gold Coast. As Stone has indicated 1, this legislation established 

at last an interventionist form of indirect rule in this colony. As a 

result, rural local administration was brqught up.der the firm control of 

the colonial administration. According to Governor Burns such control 

was absolutely essential if the Government was to consider the grant of 

an unofficial majority on the Legislative Council. 2 In his words: 

The connection between these Bills and the Constitution 
is this. If I am not to have some control over the Native 
Authorities as I thought I would have when I made my 
recommendations, I should like to consider further the 
question of having an unofficial majority in Legislative 
Council. If the Chiefs cannot be trusted to stand by 
their expressed convictions (regarding the Bills) against 
the intrigues of Danquah and company, I do not thin.~ that 
they can be trusted to elect responsible persons to be 
Provincial Members of Councils. 

So convinced was Burns of the importance of this ~easure that he was 

prepared to force it through the Legislature with the official majority. 

Once these measures were in hand Sir Alan was at last free to 

pursue his constitutional reforms. By the 25th of September he was 

1. Robert Lewis Stone, "Colonial Administration and Rural Politics in 
South-Central Ghana, 1919-1951" (Cambridge: Ph.D. Thesis, 1974), 
p. 180. Ironically, as Stone has concluded, "Most of the new 
elements in the Ordinance represented, at most, changes in legal 
principle which did not materially affect the actual practice of 
native administration". Ibid., p. 181. 

2. co96/782/31499: Burns to Creasy, 4 September, 1944. 



ready to move, and thus he wrote to the Secretary of State to sub□it a 

draft press release on the introduction of the new constitution. 1 In 

this statement it was noted that the Secretary of State was prepared to 

agree to all but two of the points set out in the brief of the 

Constitutional Conference. These two points of course involved the 

question of the Standing Committee, which was rejected outright; and the 

question of the appointment of elective Legislative Councillors to the 

Executive Council, which was to be conceded, not as a right, but as a 

privilege. 2 The Secretary of State replied two days later, and informed 

Burns that this statement was satisfactory. However, he asked the 

Governor to refrain from issuing the statement until after the other 

British West African Governors had been consulted and their approval 

secured. Exactly a week later Sir Alan rose in the Legislative Council 

to inform the Gold Coast that the Secretary of State had accepted their 

constitutional proposals, save the two already mentioned. 3 The next 

day a similar statement was made in the House of Commons by the 

Secretary of State himself.
4 

It remained, of course, to draft the 

various constitutional instruments, which was a long and involved 

process, and resulted in the implemention of the constitdi.on being 

delayed until ~.arch, 1946. 5 But, the salient features of the new 

1. 

2. 

3. 

4. 

co96/782/31499: Burns, secret telegram to Secretary of State, 
25 September, 1944. 

co96/782/31499: Secretary of State, cypher telegram to Burns, 
27 September, 1944. 

Gold Coast Le5islative Council Debates, 4 October, 1944, pp. 85-6. 

Hansard, fifth series, 5 October, 1944, columns 1759-60. 

For details of the drafting of the constitutional instrucents see 
C096/782/31499/1. IncidentoH~J the full te:ct of tl:e l ?25 a~d l~·L.6 
Constitutions is to be f ou:id in a::: appendi:c in I-~artin \·Ji:h t' s, 
~old Coast Lerislative Counc~l, p~. 203-267. 
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constitution were there for all to see and Burns was well pleased with 

the result. As he wrote to the Colonial Office1 only the more radical 

nationalists had opposed the constitution. In his words, "I feel that 

things have gone very well, that the people believe that they have got 

the Constitution they asked for (and not what I suggested), and that we 

should be able to start working the new Constitution in a good 

atmosphere". 

1. co96/782/31499: Burns, semi-official letter to Creasy, 13 October, 

1944. 



CHAPTER 'VI 

CONSTITUTIONAL DEVELOPMENTS IN NIGERIA: THE 
EVOLUTION OF THE RICHARDS' CONSTITUTION 1 

As James Coleman has pointed out, the name of Sir Arthur Richards 

was almost universally despised by African nationalists in Nigeria. 2 

Sadly, this reputation was earned principally by the arbitrary manner 

1. 

2. 

For the historical background to the __ Richar_ds' Constitution one 
should consult Michael Crowder's The Story of Nigeria, 3rd edition, 
(London: Faber & Faber, 1973); and James S. Coleman's Nigeria: 
Backround to Nationalism (Berkeley: California University Press, 
1958, the latter of which, despite its age, remains essential 
reading. Eore recently, and more specifically on the period under 
discussion, we have G.O. Olusanya's The Second World War and 
Politics in Nigeria 1939-1953 (University Of Lagos: Evans Brothers 
Limited, 1973) which unfortunately does not prove as useful as its 
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studies, and in this regard one should see Joan Wheare, The Nige.rian 
Legislative Cou.~cil (London: Faber &Faber, 1947); Kalu Ezera 
"Constitutional Developments in Nigeria 1944-1956" (Oxen: D. Phil 
Thesis, 1957), which later appeared as Constitutional Developments in 
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and Political History" (London: Ph.D. Thesis, 1959), and later revised 
in The Ni erian Constitution: Histor and Develo rnent (London: Sweet 
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of Federalism 1862-1954" (Clark University: Ph.D. Thesis, 1957); and 
J.A. Ballard, "Administrative Origins of Nigerian Federalism", 
African Affairs, Vol. 70, No. 281 (October, 1971), pp. 333-348. 

Colema~, Op. cit., p. 275. 

-171-



-172-

with which ]ichards introduced the constitution which bears his nane. 

However, to once again quote Michael Crowder, "The constitutional 

proposals of Sir Arthur Richards in March, 1945, though they were 

attacked on almost every side by Nigerian nationalists, mark the real 

turning-point in Nigeria's progress towards independence11 •
1 In 

retrospect, a constitutional expert like T.O. Elias has seen this 'last 

. 2 
of the Governor's Constitutions' as remarkable for several reasons. To 

begin with he saw it as a "real advance in the direction of representative 

government". Secondly, it established the principle of regionalism which 

was carried forward in subsequent constitutions.3 Thirdly, it attempted 

to incorporate the Native Ad.ministration system into the Legislative 

Council. And, finally it abolished the official majority. Although 

deficient in many respects, this constitution contained, as Richards 

himself stated at the opening session of the Legislative Council which 

4 it reconstructed, "the seeds of further progress". 

The Bourdillon Years 

Any discussion of the constitutional reforms initiated during Sir 

Arthur Richards' governorship must deal first with the important proposals 

put forward by Sir Arthurs' predecessor Sir Bernard Bourdillon. Beginning 

1. Crowder, The Story of Nigeria, p. 273. 

2. 

3. 

4. 

Elias, Nigeria, p. 37 

For a discussion of this tonic see J.A. Ballard, "Administrative 
Origins of Nigerian Federalism". 

Nigerian Legislative Council Debates, 20 March, 1947, p. 8. 



in 1939, Sir Bernard began to formulate what he termed as 'largely 

speculative' and 'personal views' on the direction which he felt 

constitutional reform should take in Nigeria. 1 Between 1939 and 1943, 

the year of his retirement, he:ssued a series of memoranda2 in which 

he refined his ideas. In retrospect these proposals can be seen to be 

the genesis of the Richards' Constitution, and many of them, such as 

regionalism3, were actually incorporated into that document. 

It is not the object of this chapter to trace out the development 

of Bourdillon's views on the constitutional issue. Rather our concern 

lies with the man's mature thought on the--issue, and this is to be found 

in a single memorandum prepared by Bourdillon for the Colonial Office 

while he was on leave in the United Kingdom pending retirement from the 

Colonial Service. As the views expressed in this document were elaborated 

further by Bourdillon in a series of meetings held at the Colonial Office 

1. 

2. 

co583/244/30453: Bourdillon, personal and confidential despatch to 
to Sir Cosmo Parkinson /Permanent Under Secretary of State7, 
23 November, 1939. - -

Sir Bernard Bourdillon, Memorandum on the Future Political Development 
of Nigeria (Lagos: Government Printer, 1939); Apportionment of Revenue 
and Duties as between the Central Government and Native Administrations 
(Lagos: Government Printer, 1939); Comments by the Governor of Nigeria, 
Sir Bernard Bourdillon G.C.H.G., K.B.E., on Lord Haile 's Renert on 
Native Administration and African Political Development Lagos: 
GoYernment Printer, 1942); A Further Memorandum on the Future Political 
Development of Nigeria (Lagos: Government Printer, 1942); and Comments 
on Lord Hailey's Re~ort on Nigeria (Lagos: typescript, 1943). 

Interestingly enough a regional solution to the Nigerian constitutional 
problem was developed simultaneously and independently at the Colonial 
Office by Mr. Sidebotham of the West Africa Department. Without any 
'first-hand knowledge' of the country Sidebotham put forward plans 
for a •tripartite scheme of political development' for Nigeria. For _ 
details, see co583/244/30453: J.B. Sidebotham, note ffiest Africe Dept.!.1 
14 November, 1939. 
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these too merit our examination. 

After four years of considering co:nsti tutional reform for Nigeria, 

Sir Bernard had become such an avid supporter of the idea that his 

superiors began to express concern lest he compromise the freedom of 

action of his successor. As the then Resident Minister of West Africa, 

to 
Lord Swinton, wrotevthe Secretary of State on the occasion of Bourdillon's 

final address to the people of Nigeria: 1 

Did you know that Bourdillon was going to announce 
in his farewell message his intention to present proposals 
for Nigerian constitutional reform? His statement has 
caused a good deal of embarassment here, where the local 
press has assumed Nigeria is to have a new constitution 
like Jamaica, and is asking what the Governor of the Gold 
coast is going to do here. Unless Bourdillon had your 
authority "il a manque une belle occasion de se taire". 

The Secretary of State was equally distressed with Sir Bernard's action 

as his reply to Swinton indicates. 2 

I am extremely worried about this reference to the 
Constitution which he had no authority or encouragement 
from me. Such a flatulent farewell makes it difficult 
both for his successor and for his neighbours. Of course, 
there will have to be some constitutional move after the 
war, but it is the kind of thing that I naturally wanted 
to discuss with you before we took any action. 

Upon his return to England in 1943, Sir Bernard went in effect 

into retirement. However, this did not deter him from forwarding his 

views on constitutional reform. Indeed, at a de-briefing meeting at 

the Colonial Office3 , he made clear his intention to write a memorandum 

in which he would outline his constitutional proposals. Hore than that, 

1. 

2. 

co583/261/30453: Lord Swinton, personal and private letter to 
Oliver Stanley, 2 June, 1943. 

co583/261/30453: Stanley, personal letter to Lord Swinton, 11 June, 
1943. 

co583/263/30560: "Discussion Between SirArthur Dawe and Sir Bernard 
Bourdillon on June 10 f:194"'£l at which Mr. O.G.R. Williams and Er. 
Cohen were, present. 
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however, he began to agitate for the establishment of a Royal Commission 

to investigate the matter. These views were received very cooly in the 

Colonial Office. 1 
At b t t · 2 h d · d f 11 a su sequen mee ing e iscusse more u y 

his proposal for a Royal Commission. According to his argument: 

There was a public demand in Nigeria for constitutional 
changes and he was convinced that the people should be 
given a full chance of expressing their opinions on any 
proposals put forward. He also believed that the final 
scheme would be more acceptable if it had previously been 
the subject of public enquiry. 

In the end Stanley found it necessary to write personally to Bourdillon 

to caution him about any public expression of his views. 3 Moreover, he 

informed Sir Bernard that as a Governor on leave pending retirement he 

no longer had the locus standi to write a despatch to the Secretary of 

State. However, Stanley did invite Bourdillon to submit a confidential 

memorandum in which he could outline his proposals for constitutional 

reform in Nigeria. 

Bourdillon submitted his memorandum to the Colonial Office in 

the first week of September.4 He began by enumerating four objectives 

which formed the basis of his proposals. The first three of these 

objectives were inter-related. To begin with he sought to widen the 

basis of representation in the Legislative Council with a view to 

1. co583/263/30560: Cohen, "Subjects For Discussion with Sir Bernard 
Bourdillon", 21 June, 1943. 

2. co583/263/3056o: "Note of a discussion with Sir Bernard Bourdillon 
on July 2, 1943, regarding proposals for the development of Nigeria". 

3. co583/261/30453: Stanley to Bourdillon, 10 July, 1943. 

4. co583/261/30453: "Outline Proposals for Constitutional Reforms in 
Nigeria", memorandum by Sir Bernard Bourdillon with covering letter 
to Sir George Gater, 5 September, 1943. 
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securing more adequate representation for the 'peasant producer'. 

Secondly, he advocated the direct representation of Northern Nigeria. 

Thirdly, he recommended that the Native Administrations should be 

associated more closely with the central government. And, finally, it 

was his opinion that the distinction between unofficial and official 

members of the Legislative Council should be abolished. 

To this end Bourdillon put forward a scheme of regional councils 

that were to work in parallel with the Legislative Council. He envisaged 

three such councils, one for the North, one for the East, and one for 

the West. The membership of these councils was to consist of officials, 

representatives of the Native Administrations, and unofficials. In 

order to comply with his fourth objective these members were henceforth 

to be called ex-officio, elected, and nominated members. Only in the 

case of Lagos and Calabar, which formed special cases, was election to 

be by franchise. All other members were to secure their positions by 

some form of popular selection. Here Bourdillon was very vague, and 

merely stated that whatever system was arrived at it would have to be 

adapted to local circumstances. In terms of function the regional 

councils were to be delegated limited powers. In addition, all major 

pieces of legislation would be submitted to them before they were 

presented to the Legislative Council. The budget too was to be examined 

by the regional councils before it proceeded to the Legislature. 

Finally, because the regional councils would have unofficial ~ajorities, 

Bourdillon argued that the governor should be given the power of 

certification. 

Turning to the central legislative council Sir Bernard stated 

that here too the distinction between official and unofficial members 

was to be abolished. The ex-officio component of the Legislature was to 
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include the members of the ExecutiYe Council, including the unofficial 

members of that council; the presidents of the regional councils; the 

senior Residents; and the heads of certain government departments. So 

that the Native Administrations could be more closely associated with 

the central government Bourdillon recommended that the regional councils, 

which in effect would be composed predominantly by representatives of 

the Native Administrations, should elect the bulk of the non-ex-officio 

component in the Legislature. In addition, certain non-regional members, 

such as those to represent the trade unions or commerce, might be added 

to the council. However, the total number of members he felt should 

not exceed forty. With regard to function,the Legislative Council 

would continue to exercise its present role, with the exception that 

regional ma~ters might no longer need to be referred to it. 

At the Colonial Office Bourdillon's memorandum came under the 

scrutiny of D. Parkinson and Andrew Cohen. In a len6 thy minute 1, 

Parkinson expressed general sympathy with the proposals. He thought 

that the first and third objects that Bourdillon set out were of 

fundamental importance. Moreover, he agreed that in all likelihood 

the best means of achieving these goals was through the representation 

of the native administrations on the Legislative Council. He wrote: 

At the present stage of development, it is difficult to 
see what nractical alternative could be found to ... 
representation through the native authorities, but if 
Native Authority members are to be appointed to serve 
on the Legislature, it becomes necessary to define the 
capacity in which they are to serve. 

1. C0583/262/30453: D. Parkinson /Ex-District Officer, Gold Coast, 
seconded to Colonial Office?, 'Note on Sir Bernard Bourdillon's 
Proposals for Constitutional Reform', 13 October, 1943. 
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Here Parkinson was raising one of the basic issues to emerge fro~ the 

Hailey Reports: whether or not the native administrations were to be 

relegated to the sphere of local government as Hailey advocated, or 

whether they would evolve into some sort of federation and assume the 

role of the central government as some Northern Nigerian officials 

believed. For his part, Parkinson expressed the fear that "unless a 

line of policy is laid down soon the issue, at any rate in the North, 

will go by default". 

To the proposition that the North should receive direct 

representation in the central government Parkinson expressed complete 

agreement. As he expressed it, "it seems generally agreed that it is 

high time this was achieved, and the only reason no demand has yet 

arisen in the North hitherto is that the situation has not been fully 

appreciated by the Native Authorities". 

With regard to Bourdillon's fourth objective he had little 

comment. The issue involved 'no major question of principle', and 

Parkinson doubted whether "at this stage the educated members will be 

much impressed by mere changes of title and seating". 

But, Parkinson was not entirely satisfied with the Bourdillon 

memorandum. Indeed, he was somewhat disappointed by Bourdillon's lack 

of definition as to who was to be represented on the regional councils, 

and he was decidedly opposed to such ideas as the representation of 

'special interests'. However, his main criticism of the document lay 

in its political ramifications, and here it is worth quoting at length. 

In his view they could anticipate an 'unenthusiastic' welcome in Nigeria 

to such a programme. 
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The main effect of the proposals is to widen the basis of 
representation on the legislative machinery. This however 
is achieved by giving representation to the Native Authorities 
amongst whom so far as I am aware no demand for representation 
exists, while at the same time it will have the effect of 
watering dowri the influence of the educated Africans who have 
hitherto constituted the sole direct representatives of 
Native interests. The latter might to some extent be mollified 
if it were found possible, as Sir Bernard suggests to arrange 
for unofficial majorities on the Regional Councils, but they 
realise clearly enough that as long as the Governor retains 
the right of veto and certification the constitution of the 
legislative bodies makes little real difference. In fact 
the only real progress they will recognise is complete 
responsible self government~ Sir Bernard's proposals on 
the other hand will not carry the ship very far towards self 
goverru:ient; they are more in the nature of a trimr.iing of the 
sails and a slight alteration of course which will eventually 
shorten the journey. I imagine that there are few features of 
the proposals which could not have been introduced with equal 
if not greater facility twenty years ago. They are therefore 
1:Qbt~ to be condemned as unprogressive if not reactionary by 
the more advanced elements who as explained above already 
have a vested interest. This does not in any way condemn the 
proposals since the extravagent demands of the "progressives" 
will be satisfied by the grant of nothing short of full 
democratic institutions. 

In conclusion, Parkinson stated that "some readjustment on the lines 

suggested by Sir Bernard is inevitable before Nigeria can really start 

to mal{e progress". The unfortunate thing, as he saw it, was that more 

advanced colonies were receiving more progressive reforms, and this had 

led the inhabita..11.ts of West Africa to "expect so much more than their 

present state of development would justify their receiving". 

Andrew Cohen's analysis1 of the memorandum led to a similar 

conclusion. He too was concerned with the political repercussions to 

be expected from such a scheme, but beyond that raised the questions of 

r.nmicipal government and the democratisation of the native adninistrations. 

As he minuted: 

1. co583/261/30453: Andrew Cohen, ~inute, 14 October, 1943. 
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Sir Bernard's scheme will do little to satisfy the 
educated Africans in the southern towns a~d particularly 
in Laeos. The scheme has no relation to the ideas for 
political ::i.dvancement nut forward in Azikiwe's recent 
memorandum1 , which no doubt represents the beneral 
aspirations of the more advanced of the educated Africans. 
Many of them may, moreover, regard it in one sense as a 
back\vard step, since it would greatly increase the 
representation of the rest of the country at the expense 
of the educated fringe. The memorandum says nothing about 
the development of municipal government, in which field 
there is probably most scope for educated Africans, nor 
does it say anything about the democratization of Native 
Authorities themselves. 

Cohen then summarised the Colonial Office's objections to the memorandum, 

and drew up a position paper to serve as the basis for subsequent 

discussions with Sir Bernard.2 

As r.iight be expected-'Cohen's first concern was with the particular 

question of the representation of Lagos, and the more general question of 

municipal government. As to the former,Cohen noted that there was a 

divergence between the views of Bourdillon and Hailey. Bourdillon,he 

noted,wished to see Lagos merged into the Western Regional Council, while 

Hailey thought that Lagos should have separate status. When questioned 

Bourdillon admitted that an exception might have to be made for Lagos, 

but went no further than that. On the more general question of municipal 

government he was equally undecided. As the trar.script of the first 

1. Reference here is to the memorandum submitted to the Secretary of State 
by the West African Press Delegation on 1 August, 1943. This memorandum 
was entitled, "The Atlantic Charter and British West Africa", and was 
drafted by Dr. Nnamdi Azikiwe. Among its proposals was a plan whereby 
representative government would be instituted throughout British West 
Africa. This form of government would be in effect for a period of ten 
years, and was to be followed by the introduction of full responsible 
government. This state of affairs was to last for five years and was 
to be followed by the grant of complete independence. 

2. co583/261/30453: "Note of a Meeting Held in Sir George Gater's Room on 
21 October 1943 to discuss Sir Bernard Bourdillon's proposals for 
Constitutional Reform in Nigeria". 
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meeting to discuss these points records: "He agreed that local 

government was to be regarded as a school of training for wider 

responsibilities, but he did not consider that this question was one 

which need form part of any constitutional proposals". 

The second point that Cohen wanted to see elaborated concerned 

the question of representation for special interests. On this issue 

Cohen agreed with Parkinson that it was not a very good idea. However, 

Cohen was forced to conclude that it might have to be a "temporary 

expedient until selection or election on a broader basis is practicable". 

Bourdillon saw such a course as unavoidable. But, as he noted, no group 

was to be given a statuatory right to representation, thus he felt there 

was no danger of a vested interest being created. He agreed that this 

expedient would enable a governor if he were so inclined to wei8h the 

legislative bodies as he liked, but sincerely believed that there was 

no alternative course. 

The other major point that Cohen wanted examined involved the 

financial powers to be delegated to the Regional Councils. In his view, 

without specific financial powers "regional political power cannot 

become a reality". He was concerned that in the short run the result 

of a division of financial powers, and of dual consultation, might 

seriously delay necessary legislation. As he put it, "The administrative 

machinery of Nigeria is already cumbersome. It is important that it 

should not be made more so". To this Bourdillon simply replied that 

his proposals would provide a valuable means of political education which 

would on balance offset any disadvantages. Moreover, he stated that the 

establishment of the re6ional councils did not necessarily mean that 

resional administrations would be created. Indeed, as the transcript 



records, "He regarded the proposed Regional organisation as a temporary 

structure which might disappear at a later stage of political development 

in favour of a single Governr.ient on parliamentary lines". 

In conclusion,Sir Bernard stated that his proposals did not 

represent "a radical advance in political responsibility''. He agreed 

that they would probably be opposed by the educated sector of the 

population, but believed that this opposition would not be strong enough 

"to constitute a serious obstacle to acceptance of the proposals". 

Sir Bernard was last consulted by the Colonial Office on 8 

November, 1943. At this meeting 1, at which the Secretary of State was 

present, Bourdillon made one significant modification to his proposals. 

Previously, he had proposed that a 'free voting' syste~ be adopted for 

the Legislative Council. This concept was consistent·with his proposal 

that the distinction between officials and unofficials should be 

abolished, and by it both officials and unofficials would have been free 

to vote as their consciences dictated. However, this idea was considered 

impractical by the Colonial Office. As a result, Sir Bernard reversed an 

earlier decision, and came out in favour of an unofficial majority on the 

Legislative Council. In defence of this proposal, he argued that this 

was not a really sisnificant concession, for the council was, by 

definition, merely an advisory body. Moreover, he did not see such a 

concession as a step in the direction of responsible government, because, 

as he put it, "The transition from non-responsible to responsible 

Goverm1ent could not ••• be effected by a cradual process: when the 

1. co583/261/30453: 'Note of a cieeting with the S of 3 on 8th of 
November 1943, to discuss Sir Bernard Bourdillon's proposals :for 
constitutional reform in Nigeria'. 
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•• "ime came there would have to be a definite step from one to another". 

Despite the fact that Bourdillon's pro~osals were ill-defined, 

and in many respects deficient, they did represent the point of 

departure for both the Colonial Office and Sir Arthur Richards. Indeed, 

Sir Bernard's memorandum, and the Colonial Office's criticis~.s of that 

memorandum, served as the basis for the preliminary discussions between 

Richards and the Secretary of State on the Nigerian constitutional issue. 

It fell to Andrew Cohen to draw up the position paper that was 

to be used as the basis for discussions with Richards. In this important 

. 1 h minute , Co en drew together not only the --standard criticisms of 

Bourdillon's proposals, but also his o~m views as to how they might be 

made more palatable to the educated Africa.~. To this end he put forward 

three sugeestions. First, he indicated that it might be advisable for 

His Majesty's Government to release a general statement on constitutional 

development in West Africa to coincide with the publication of the 
I 

Nigerian proposals. In this manner, he hoped that it would be possible 

11 to bring it home to educated Africans that we mean business about 

constitutional reform and that any changes now are only a first step 

towards the ultimate goal". Secondly, he recommended that any 

announcement "be accompanied by or preceded by a statement in definite 

terms with regard to educational expansion, the development of health or 

other social services and the establishment of secondary industries 

with African participation". And, thirdly, he felt that they should 

stress those reforms which did "afford some immediate opportunity of 

1. co583/261/30453: 'Constitutional Development in tTigeria Note for 
discussion with Sir A. Richards', undated but written mid-November, 
1943. 
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of greater political responsibility to educated Africans". 

So strongly did Cohen hold the view that the educated African 

should not be alienated that he again raised the issue when discussing 

the questions of unofficial majorities and the position of African 

members of the Executive Council. With regard to the former Cohen 

indicated that a decision would have to be made as to whether or not an 

unofficial majority would be permitted on the Legislative Council. In 

this regard he noted that such a policy would "without sacrificing the 

substance of power ••• give great satisfaction to educated African 

opinion". Concerning the Executive Counc±i Cohen suggested that they 

consider attaching the African unofficial □embers to certain government 

department~ or groups of departments, with a view to creating a 

situation whereby "Africans might eventually become heads of departments, 

and in the more distant future, ministers". Again, the logic behind this 

suggestion was to □ake the proposed constitutional reforms "more acceptable 

to educated.African opinion". 

Turning to the question of the Regional Councils, Cohen stated 

that, as everyone was agreed in principle on this issue, the only question 

to arise concerned the future role of these bodies. As he put it: 

Once the Regional Councils have been set up, r.mst we not 
look forward to a stage in the future when they will become 
true regional legislatures, bearing similar relationship 
with the Central Government to the relationship between 
the Dominion GoverTh~ent and the Provinces of Canada or even 
the Federal Government and the States in the United States? 

If the answer to this question was in the affirmative then Cohen argued 

that they would have to consider the whole question of the estaolishr.ient 

of regional administrations. 

Finally, Cohen raised the question of the developr.ient of local 

rovernment, both at the crunicipal and native administration level. In 
0 



his v::..ew, advance in this area was ir.1portant for two r.iain reasons: 

because the development of local ~overnment bodies is the 
only sure basis for constitutional develon□ent on a lar~er 

- 0 

scale, but also because, in presentins any proposals for 
constitutional reforc, it is ir.iportant that we should be 
able to point to immediate adva...~cement in the sphere of 
local government. 

Under this topic Cohen included the specific issue of Lagos, and stated 

that a decision would have to be made as to whether or not it would be 

granted separate status. 

Richards met with the Secretary of State and his top advisers 

on the 19th of November, to discuss the constitutional question. 1 From 

this discussion it becomes clear that Sir Arthur had accepted the 

Regional Council principle and intended to proceed in this manner. How­

ever, when it came to the question of the representation of the North on 

the central legislative council Richards was less certain. He feared 

that the Emirs night feel that their authority was being undernined, 

~'"ld that consequently British rule in the North r.iight be prejudiced. 

Sir Arthur suggested that the catter be discussed fully with the Emirs 

in order to gain their confidence. This process, he stated, would take 

tice, but, in his view, was absolutely essential. The Secretary of.State 

appreciated this point, and suggested that in restructuring the central 

legislature they might leave a eap for the North which might be filled 

at a later date. In addition, Stanley indicated that he very much 

favoured the consultative approach that Richards had put forward as 

opposed to Bourdillon's suegestion that a cocunission be created. 

1. co583/261/30453: '!:otes of a meeting held in the S of S roor.i on 
Friday 19 November, 1943 1 • 
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The discuss1.·on then moved on~ ~, t· ~ th ~f· · 7 • _ ~o ~ne ques ion o •• e uno: iciat 

majority on the Legislative Council. On this point there wa.s no serious 

objection in principle. Indeed, the Secretary of State pointed out that 

they would undoubtedly be forced to move in this direction in Nigeria 

because of events in the Gold Coast. As the transcript recorded, ''it 

would be □est difficult to concede an unofficial majority in the Gold 

Coast without also doing so in Nie;eria". Moreover, Stanley believed 

that in conceding this point they were really conceding little, because 

in any event the Governor always had the power of certification at his 

disposal. 

With regard to the question of the status of La6os, Richards 

declared that he was inclined towards Hailey•s view tha-t Lagos and its 

e~Yiron.s should be granted separate status, and not merely be merged 

into the Western Regional Council. The Secretary of State informed 

Richards that Sir Alan Burns had cone to a similar conclusion with regard 

to Accra and Kur..asi in the Gold Coast. Furthermore, he noted that it was 

Sir Alan's intention to grant these urban areas direct representation on 

the Legislative Council. Stanley was very much in favour of this proposal 

which he described with the adjective 'wise'. Before leaving this topic 

Sir George Gater brought up the point that the question of the development 

of local government did not occur in Bourdillon's proposals, and he wished 

to r.1ake it clear to Richards that the Colonial Office considered this area 

to be "a very important part of constitutional development". 

Towards the end of the meeting it wa.s suggested that the Colonial 

Office oight produce a white paper on the political future of the West 

African colonies. Richards a-onroved of this idea wholeheartedl~~ and ·-



noted that if the Colonial Office provided the general policy, then it 

would merely rer.iain for the Governors to fill in the details. The 

Secreta..ry of State, however, was otherwise inclined, and argued that 

policy should not be formulated until after the Governors of Nigeria 

and the Gold Coast had submitted detailed proposals for the political 

advance of their territories. 

Thus, when Sir Arthur Richards left England at the end of 

November, 1943, to take up his new post, he did so c}?.arged witb the 

task of drafting a new constitution for his ward. The age of 

'co:r1sti tution-r.iongering' had arrived in Nigeria. 

On An I□nerial Scale 

Richards submitted his despatch on the political and constitutional 

future of Nigeria to the Colonial Office on the 19th of July, 1944. 1 It 

was a task that he had found rather daunting, because, as he put it, 

Nigeria was •a potential Empire in itself', and consequently planning 

needed to be 'on an Imperial scale'. 

In formulating his views Richards confessed that he had been 

2 influenced to a large degree by the work of Hailey and Lugard. His 

reading of these men convinced him first of all that 'political progress 

must be planned deliberately', and that the resultant system would have 

1. co583/286/30453: Richards, secret despatch to Secretary of State, 
19 July, 1944. 

2. Richards in fact consulted Lugard over the Constitution, despite 
initial objections by the Colonial Office. According to Richards, 
Lugard was in •complete agreement' with his proposals. See Oxford 
Colonial Records Project: Mss. Brit. Er:1p. s. 368: "Interview with 
Lord Milverton, formerly Sir Arthur Richards, which took place at 
his hor.1e in Maidenhead, on 22nd February, 1969". Interview con­
ducted by A.H.H. Kirk-Greene. 
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to be 'flexible'. With this in mind he proceeded to the essential 

problem: 

The main problem in Nigeria to-day is how to create a 
political system which is itself a present advance and 
contains the living possibility of further orderly 
advance - a system within which the di vers·e elements 
may progress at varying speeds, amicably and smooothly 
towards a more closely integrated economic social and 
political unity, without sacrificing the principles 
and ideals inherent in their divergent 'ways of life'. 

Towards this goal Richards rejected any notion that the territory should 

be fragmented, or that they should attempt to create an "artificial 

political unity based on false analogies of the United Kingdom". Indeed, 

with regard to this latter point, he wrote: "It is not the "Westmin-ster 

model" but the principles which lie behind it and make it work that I 

have tried to apply. The "model" is a facade of purely local and 

national value and perishable; the principles are of universal 

application and imperishable". 

Under Richards' scheme, three regional councils were to be 

established. Those for the Eastern and Western Provinces were to consist 

of a single chamber, or House of Assembly, while that of the North was 

to be bicameral, and was to contain a House of Chiefs in addition to a 

House of Assembly. Sir Arthur had briefly considered the suggestion 

that the Northern Province be divided into two regions, or that some of 

the non-Mohammedan sections be merged into either the ',vestern or Eastern 

Regions. Despite of the size of the Northern Province,Richards regarded 

it "desirable to keen the Northern Provinces heterogeneous and to avoid ,. 

the creation of a Moha.~medan bloc - a Pakistan - looking to Cairo rather 

than to Lagos for guidance". 

Each of the Regional Councils was to be delegated certain 

financial and legislative powers. In addition, each region was to be 



Provided with administrative machinery in the form o~ regional heads of 

all □ajor government depart~ents. 

In terms of financial powers, the Regional Councils were to be 

given control over their own budgets. These budgets involved all 

expenditures on services, other than central services, in each region. 

As for revenue, this was to be derived from direct local taxation, which 

Richards proposed should no lon8er be shared with the central eovernment. 

Richards also noted his intention to supplement these funds by block 

grants from general revenues. These budgets were to be passed by the 

Regional Councils and then submitted to the Governor for approval or 

oodification before being included in the central estimates. 

The question of the legislative powers of the Regional Councils 

was still a very open issue. Until such time as a cocnnittee was able 

to report on what legislative powers could be devolved to the Regional 

Councils, the Legislative Council was to continue to initiate all 

legislation for Nigeria. However, all bills, except those of an urgent 

nature, were to be submitted to the Regional Councils for discussion 

before they were considered by the Legislative Council. It should be 

noted though that this concession involved merely advisory powers for 

there were no plans to grant the Regional Councils power to veto or 

amend government measures. 

With regard to composition, the Regional Councils were all to 

have official majorities. In the Northern House of Assembly there were 

to be nineteen officials, twelve provincial members to represent the 

Native Authorities, and six other unofficial mer.:bers to represent such 

interests as industry or minority groups. The Western House was to be 

composed of fourteen officials, three Chiefs, six provincial members 



to represent the Native Authorities, and four other unofficials to be 

nominated by the Governor. In the Eastern House the distribution was 

to be between thirteen officials, seven provincial members representing 

the Native Authorities, and five other unofficial members. As already 

mentioned, the North was to have a Council of Chiefs as well as a 

House of Assembly. This Council was to have the same composition as 

the Chief's Conference: thirteen first-class Er.lirs and thirteen 

representatives of the other Emirs and Chiefs. Initially, all these 

members were to be nominated by the Governor. However, it was hoped 

that eventually it would be possible to substitute "a form of nomination, 

by choice according to African custom instead of by the Governor, for 

membership of the Regional Councils. " • • • 

Before turning to discuss the Legislative Council some mention 

should be made of the Colony. This area was to continue under the direct 

control of the Legislative Council. Lagos, however, was to be constituted 

as a municipality, and was to be granted extensive powers. As for the 

rural areas of the Colony, they were to continue to be ad.ministered by 

three Native Authorities. 

The Legislative Council itself was to see its jurisdiction 

extended to the whole of Nigeria. Like the Regional Councils this 

institution was to have an official majority. The official component 

of the Legislature was to number nineteen, twenty if one included the 

Governor who was not to possess an original vote. The unofficials were 

to include four members from the Northern Provinces, to be nominated by 

the Northern House of Assembly from its ovm ran..~; three me~bers from 

the Western Provinces, to be nominated by the Western House of Assembly 

from its ranks; four members from the Eastern Provinces, nominated from 
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the Eastern Regional House as above; one member from Caneroons, to be 

nominated by the Governor; two members from La_sos to be no~inated by 

the Hunicipal Council; one member from the Colony, to be nominated by 

the Governor; and three members, no~inated by the Governor to represent 

Bankin- Sh. . d C I h · 1 t a, ipping, an ornrnerce. n addition, t e Counci was o 

include four Emirs to be nor:1inated by the Upper House of the Northern 

Provinces, and two Chiefs from the Western Provinces to be nominated by 

the Governor. Excluding the Governor, and assuming that the commercial 

representatives would be Europeans, this proposal would have created a 

Legislative Council of twenty-two Europeans and twenty-one Africans. 

Under the heading, 'General RernarY..s' Richards indicated that 

this constitution should remain in force for a period of nine yeaxs. 

However, he did think that at the end of the third and sixth years that 

they might investigate the question of nomination. At this point he also 

declared that he had decided to retain the official majority in all the 

Councils "in order to give them stability ~d a chance of success". 

Outside of Lagos,Richards had little to say of the development 

of municipal government. He had considered the idea of a r.ru.nicipality 

for Port Harcourt, but had come to the conclusion that neither this 

town nor any other in the Eastern Provinces was ready for such a move. 

As for the rest of Nigeria he wrote: "The Municipal idea in the Northern 

Provinces and Western Provinces has not yet taken the public i~agination 

and runs counter to established ideas". 

In conclusion, Sir Arthur had this to say: 

my chief difficulty in considering this difficult question 
has been how to bring the Northern Chiefs willingly into a 
scher.ie devised to develop into real Ni;erian unity. It would 
be useless to pretend that any such unity at present exists 
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or that clu.~sy attempts to achieve it would result in 
a thins less than accentuated opposition. The verbiage 
of democracy neither impresses nor deceives the Northern 
Emir whose judgment of men and motives is more acute than 
is cor.:unonly supposed. 

The type of Emir is slowly changing and the new ones 
tend to be English spea..~ing and educated. But we have to 
remember that their counsellors are not so advanced. They 
represent the forces of reactionary Conservatis□ and have to 
be cajoled along the road of progress. Progress is in the 
air and the pace can be accelerated, but too great haste 
or too great carelessness in dealing with ingrained sentiment 
and belief can only defeat its object. I have reason to 
believe that the Chiefs might accept the proposals which I 
an submitting to you, with the elaborate safeguards of their 
dignity and position. 

The proposals also provide for the individualism and 
craving of each to paddle his own canoe, which distinguishes 
the aspiring Eastern Provinces people. 

Not the least merit is the opportunity given to let Lagos, 
its Press and its politicians, sink into their true Nigerian 
perspective. 

At the Colonial Office the Richards' plan for the constitutional 

1 developr.ient of Nigeria was examined first by Andrew Cohen. To begin 

with Cohen noted that although this programme had the 'very great merit 

of filling in the more serious gaps in Sir Bernard Bourdillon's proposals' 

it did not 'differ in its principal features' from Bourd.illon's scheme. 

With regard to Richards' assertion that the proposals were designed 

"to create a political systec-which is itself a present advance and 

contains the living possibility of further orderly advance" Cohen conduded 

that only the second of these objectives had been achieved. As he 

r.iinuted: 

The scheme ••• does not itself constitute any advance 
at all. In this respect it goes even less far than 
Sir Bernard Bourdillon's scheme, which was itself 
thought not to be sufficiently progressive. 

1. co583/286/30453: Cohern, minute: 'Nigeria Constitution Sir Arthur 
Richards' Proposals', 9 August, 1944. 
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There were, however, three notable aspects to the plan. First, it 

effectively unified the country by bringing the Northern Provinces into 

the Legislative Council. Secondly, by delegating control over regional 

finances to the Regional Councils, the scheme gave the Councils 'a 

concrete function to perform'. And, finally, Cohen was pleased to see 

that the proposals provided for an administrative foundation for the 

regional legislative bodies. 

Not surprisingly Cohen was very concerned with the probable 

response of educated Africans towards the scheme. He noted that if Sir 

Arthur's proposals were accepted then direct election to the Legislative 

Council would be abolished.
1 

In addition, the proposals were designed 

to restrict municipal representation on the Legislative Council because 

Lagos, instead of having three elected members, was to be reduced to 

two nominated me~bers; while Calabar, with its single elected mem~er, 

was to receive no representation at all. Where representation was 

conceded, it was conceded to representatives of the Native Authorities. 

However, as Cohen pointed out, "Native Authority representatives cannot 

be regarded as wholly unofficial". All this was calculated to alienate 

1. The fact that elective representation in Nigeria might well have 
been suspended had Sir Arthur Richards had his way has been 
obscured. For example, Tamuno in his Nigeria and Elective 
Representation 1923-1947 makes no reference to this proposal. 
Had he been aware of this fact he would most likely not have 
written that 'the slow pace of widening the franchise' in Nigeria 
was due to "the presumptions of British officials who, aware of 
the slowness of parliamentary reform in their own country, could 
not have gone too far too fast in this respect among subject 
peoples deemed to be inferior to the alien rulers". Op. cit., 
p. 118. Instead, he might have passed the judgeoent that this 
study suggests: that greater progress was not made in this area 
because the debate over whether or not the 'Westminister model' 
was to be adopted had not yet run its course. 



the educated African, and Cohen thus anticipated that the proposals 

"would be regarded as reactionary be educated African opinion". Indeed, 

he was led to the conclusion: 

I find it impossible to avoid the feeling that the scheme 
would to some extent be prejudiced by the fact that it 
does nothing to mitigate the present complete bureaucratic 
control over politics in Nigeria. I think that we ought 
to consider the possibility of making this control less 
rigid while not sacrificing the substance of power. In 
effect Sir Arthur Richards' scheme means that there would 
be no political advancement for a period of nine years. 
In the present state of public opinion both in this 
country and West Africa can such a position be sustained? 

Cohen was also critical of Richards' rejection of Bourdillon's 

proposal that the unofficial majority should be conceded. He saw this 

issue as a political expedient which in fact did not concede the 

substance of power. As he argued: 

Provided that a solid Government block were retained, 
could not the numbers of unofficials safely be increased 
without endangering the control of the Government? In 
the most improbable event of solid unofficial opposition, 
it is most unlikely that the Government would wish to 
proceed with any measure unless it were absolutely vital 
to do so, thus justifying the use of the Governor's 
reserve powers. 

This argument, he believed, applied to both the Houses of Assembly and 

the Legislative Council. Furthermore, he noted that in the Gold Coast 

Sir Alan Burns intended to grant an unofficial majority. Cohen thus 

found it necessary to raise the question: "can this essential difference 

be justified for the two Territories?" 

Turning to the method of selecting unofficial members, Cohen 

argued that it trwould be both more satisfactory in practice and more 

democratic if nomination by the Governor could be dispensed with". He 

found it difficult to believe that some scheme whereby the Irative 

Authorities would nominate their own representatives could not be devised. 
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However, he did concede that if such a syste□ were develo~ed, tr..e 

Governor would have to be granted the power of veto in order to er.sure 

that 'unsatisfactory of exceedin0ly reactionary □er.bers' were not 

appointed. 

The Colonial Office also sought the advice of Lord Hailey on 

these proposals. 1 
Hailey fully endorsed the Regional Councils concept, 

and, i!1. general, felt the scheme to be '\torkable' • However, Hailey too 

antici~ated an outcry fro□ the educated Africa..11.S. As a result of the 

relegation of Lagos to a minor role; the recognition of the I'Tative 

Authorities as sources of representation;--the failure to expand the 

electoral system; and the retention of official cajorities; Hailey 

believed that "The Secretary of State will be as:-<ed in England whether 

this can-actually be said to represent a substantial step forward 

towards the grant of self government which many here resard as the 

inevitable result of the warn. In Hailey's view, these charges could 

be answered, and he recor.rrnended that they stress the theme that the 

'primary objective' of the proposals was "to create in Ni0eria that 

sense of unity or nationhood which is an essential preli~inary of 

self government for the territory". 

While, it formulated its views the Colonial Office took the 

op:portunity of i:1terviewing the Nigerian Colonial Secretary, Er. Grantham, 

h 1 . B ·t . 2 ten on eave in ri ain. Grantham informed the Office that, in his view, 

the proposals provided a practical basis for constitutional development 

in NiGeria. Althou6h he anticipated sorae opposition to the scher.1e fr9m 

1. co583/286/30453: Hailey, 'Comments on Richards' Sche~e•, 5 Septe~ber, 
1944. 

2. co583/286/30453: Cohen, 'Note of Hr. Granthar.i's Views', 28 August, 
1944. 



the African intelligentsia, Grantham did not think that it would prove 

a 'serious obstacle' 1:/hen questioned about the possibility of granting 

an unofficial majority he declared himself willing with regard to the 

Houses of Assembly, but 'definitely opposed' to such a concession in 

the Legislative Council. One major point which did emerge from this 

discussion concerned the procedure by which the constitutional issue 

might be considered in Nigeria. It may be remembered that Governor 

Bourdillon had recol'!lr.:!ended that the constitutional debate should take 

place in as public a manner as possible. This was a view which Grantham 

believed was not only desirable, but necessary. 

The arrival of the Nigerian Financial Secretary, Er. Farquhar, 

in London provided the Colonial Office with yet another opportunity to 

dis~uss the natter with a Nigerian official.
1 

This time the discussions 

revolved around the financial aspects of Sir Arthur's proposals, which, 

as this conversation revealed, were somewhat am~iguous. The debate 

here involved the dee;ree to which the Nigerian bud6et was to be central­

ised. Farquhar himself had no doubts that the financial arrange□ents 

should re□ain as near as possible to those then existing. Thus, he 

advocated a system whereby there would be a single set of accounts, a 

single surplus, and a single reserve for Nigeria as a whole~ As a 

centralist, he wanted the estioates for the entire region to be 

considered by his office. In addition, he stressed that the power of 

ap~ropriating revenue and voting expenditure should remain with the 

Legislative Council. 

At this point in the debate Andrew Cohen attempted to synthesize 

1. co583/286/30453: 'Financial Aspects of Sir A. Richards' Proposals', 
submitted by Cohen, 27 Septeober, 1944. 
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what had transpired. First, however, he asked :·-:r. Shute and I-~r. Fedler 

to ~ut their views on the subject or. paper so that they L:ight be 

included in this resume. 

Shute strongly supported the Regional Councils idea, and thus 

reserved his criticism for the method of representation. 1 As he saw it, 

they could anticipate trouble froo four directions. First, "The 

citizens and especially the politicians of Lagos, who will resent the 

limitation of their immediate activities to the narrow confines of a 

municipality". Secondly, they could expect trouble from the intelligentsia 

"who hanker after the Westminister model,·distrust native administrations 

as an instrument of local government and will therefore doubly dislike 

a system of nomination weighted in favour of Native authority 

t t . " represen a ion •••• Thirdly, the people of Calabar would be angered 

because they were to be deprived of the privilege of direct election. 

Finally, he thought the Chiefs of Yorubaland would be unhappy because 

they would "grudge the Northern Provinces their House of Cl1iefs and will 

be loath to see their Chief's Conference ••• disappear". Despite the 

pressures that would result from these quarters Shute believed that the 

scheme would work. He also strongly defended nomination because, as he 

put it, "Systems of public election may suit European and American 

democracies but Nigeria is far from ripe for them". 

F.J. Fedler set out his views in a strongly worded minute.
2 

Fedler too declared himself basically in favour of the proposals, but was 

very unhappy with the prospect of excluding the educated Africans, 

1. co583/286/30453: Shute /temporary administrative officer, Colonial 
Office, retired 19437, secret and personal minute to Cohen, 
29 September, 1944.-

2. co583/286/30453: Fedler, minute, 29 September, 1944. 



especially in the Northern Provinces. Indeed, on the specific issue of 

the North, Fedler was quite outspoken: 

In the Northern Provinces we have hitherto supported a 
conservative regime which is rapidly becoming reactionary. 
Though it is the home of the native authority policy, it 
is the place where that policy works worst. The 
fundamental weal<ness is that, while in our dealings with 
the Emirs, we go to extreme lengths to avoid offending 
the susceptibilities of the Emirs and their imr.iediate 
advisers, the Er.lirs rarely follow the same practice in 
the arrangements they made for governing their o~m people. 
The Emirates, unlike native authorities in most other 
parts of Africa, are too big for the native authority to 
be in direct contact with more than a tiny section of its 
people. The contact is therefore throueh headnen. These 
headmen are entirely dependent on the central Emirate, 
and their duty is to act in its interests and not in the 
interestes (sic) of their own village people. Meanwhile, 
we are sending out from the schoools a class of educated 
young men to whom we have commended high principles of 
government and public conduct. When they see the feudal 
graft and oppression which goes on they cannot understand 
why we tolerate it unless we are sharing the rake-off. 
If the true state of affairs.in Northern Higeria were 
really known, I believe it would be more damaging to 
British Colonial prestige than any other situation in 
Africa. It is therefore most important that these reforms 
should be worked in such a manner that a platform will be 
given for educated elements in the North, who are not 
associated with the interests of the E□irates. 

In addition, he opposed the rejection of the unofficial majority, the 

disenfranchise~ent of Calabar, and the reduction in the representation 

of Lagos. The cumulative effect of these measures, he ,...,rote, "might 

spoil a very sound sche□e". 

Cohen's further memorandtlr.l on Richards' proposals was asseobled 

in preparation for Sir Arthur's return to London, in November, for tal}-..s 

on the constitutional question. 1 In effect, it was the agenda for these 

discussions. 

The first noint that Cohen felt merited discussion concer~ed ... 

the legislative machinery. He r-oted that there was general agree□ent 

1. co583/286/30453: Cohen, 'Analysis of Sir Arthur Richards' Pronosals 
.L 

.i__or Constitutional Development in Nigeria', 16 October, 1S'44. 
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that the proposals formed "the proper frar::ework for consti tutio:-~ 

development in ?T.izeria", but needed to be elaborated in two areas. 

First, he thou0ht that Sir Arthur's original proposal that a House of 

Chiefs be created for the \'/estern ?.egion should be exaoined. Secondly, 

Cohen questioned, as did l{r. Grantham, whether or not a single annual 

meeting was sufficient for the Regional Councils. 

~'lith resard to the adr.linistrative machinery to be established 

under the Regional Councils, Cohen noted that the fundru:!ental question 

o: how far the process of decentralisation would be perr.ri.tted to develop 

would have to be a.~swered. On this point·Cohen·susgested that the 

solution □ight be found in the establish~ent of executive councils for 

the Chie: Cor.unissioners. These bodies would be coCT~rised of the chief 

technical officers in a region., and w~ile placed in charge of re6ional 

policy would ultimately be responsible to the central government. 

The leGislative powers of the Legislative and Regional Councils 

was another a:ea that Cohen felt would have to be exanined. In a very 

real sense this meant determining the 'ultinate objective' for which 

the Regional Councils were to be established. Were they to be •temporary' 

'-
institutions, as envisaged by Sir Bernard Bourdillon, or were they to be 

permanent fixtures, and if so, to what degree was power to be devolved 

to them? 

Another aspect related to this question pertained to the fina.~cial 

powers of the Regional Councils. Here the issue was polarised between 

the centralists, as represented by Hr. Farquhar, and the op!)osite extreme 

which advocated that each Regional Council should be given separate 

accounts, separate surpluses a.~d reserves, and full power over the 

appropriation of revenue and expenditure. r't was Cohen's belief that the 
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solution "probably lies somewhere between these two extrece views": a 

system which, while r.iaintaining a central accounting system, delegated 

concrete financial functions to the Regional Councils. 

Cohen's mer.iorandurn then proceeded to the potentially explosive 

issue of the membership of the Legislative and Regional Councils. 

According to Cohen: 

The principal point of criticism will probably be that 
all the regional councils are to have official majorities 
and the the Legislative Council is only to have an 
unofficial majority if Emirs and Chiefs are counted as 
unofficials and that even so there would be a majority 
of Europeans over Africans. 

As he pointed out further: 

Critics of the proposals will draw a sharp contrast 
between them and the new Gold Coast Constitution. The 
question for discussion is whether the possibility of 
the acceptance of the new arrangements could ·not be 
greatly increased by conceding unofficial majorities in 
the regional councils and a clear unofficial majority 
in the Legislative Council, while retaining effective 
control in the hands of the Government in all cases 
through the fact that all the counci:Scontain unofficial 
members with widely different interests. This point is 
probably the most important respect in which Sir A. 
Richards' scheme is open to doubt. 

Related to this problem was the equally thorny question of the method by 

which the mecbers of these councils were to be selected. In Cohen's 

words, "The other main point of public criticism of Sir A. Richards' 

proposals would probably be the failure to provide for a democratic 

method of selection of the members of the councils". Cohen conceded 

that nomination was :Probably the 'only possibility at the present time', 

but hoped that they could arrive at a □ore clear idea of the system that 

would replace it. He noted that both Hr. Shute and the Actinc Chief 

Cor..missioner of the Western Provinces had proposed the develo:9ment of 

ree;ion.al committees whic::1 would be charged with the task of selectin:; 
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representatives to the ~esional Councils. This Cohen felt would be a 

'key point' in the future constitutional machinery of I-Tigeria, and an 

issue which they should discuss at an early date. 

Finally, Cohen turned to the procedure for cor..si~ering the 

proposals which had been raised by Mr. Grantham. Very sioply, the 

issue involved here was whether or not the Chief's Conferences in the 

North and West and the unofficial mer.ibers of the Legislative Council 

were to be invited to state their views on the co:r..stitutional proposals. 

The Secretary of State met with his top advisers for a 

preliminary discussion of these questions-some three days before the 

meeting with Sir Arthur Richards. 1 At this meeting Sta..l'u.ey made explicit 

so□e of his views. First, he found himself in agreement with the 

pri~ciple of decentralisation on a regional basis, which he termed a 

'sound' policy. Secondly, he appreciated fully that the proposals 

would arouse criticism both in West Africa and England. As the 

transcript records: 

The Secretary of State said that the introduction of the 
scheme would be difficult politically since it might be 
held to take away more than it gave, while it contained 
no important counter concession such as the grant of an 
unofficial majority. It was important that the new 
constitution should be acceptable to all parties in this 
country. Otherwise there would be a danger that it mi6ht 
be thrown over in the event of a change of Government in 
the United Kingdom. 

Personally Stanley saw little objection to the concession of an uno:ficial 

majority, and, in answer to one of Cohen's questions, he stated that for 

1. co583/236/30453: 'Hote of a Eeeting held in the Secretary of State's 
Roon on the 30th of October /f.941+7 to discuss Sir Arthur Richards' 
proposals for constitutional-development in l';igeria'. 
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all practical purposes 'political opinion' in England would regard Srnirs 

and Chiefs under the classification of unofficial. One aspect of the 

proposals which Stanley did regard as a 'mistake' was the withdrawal of 

direct representation from Lagos and Calabar. Indeed, he argued: 

It must be accepted that Lagos was a cosmopolitan centre 
in a special position; and he could not see that there 
was any serious objection to retaining the vote in Calabar 
if this was stronsly favoured by local sentiment. 

With regard to the procedure by which the proposals were to be discussed, 

the Secretary of State introduced a new concept. As the transcript 

reveals, he thought that 

the introduction of the new Nigerian constitution would 
have to be treated in this country quite differently 
from that of the Gold Coast constitution. A White 
Paper would have to be prepared which would not merely 
explain the proposals themselves, but would set out in 
some detail, the historical and political background of 
Nigeria and in particular its natural division into three 
distinct area. 

Finally, Stanley stated his views on the ultimate objective of the 

proposals. As he saw it, the regional framework concept was in no way 

'temporary', rather, "the scheme seemed to him to lead eventually to a 

federal system". 

At the meeting between Richards and the Secretary of State, which 

took place on 2 No"1ernber, fundamental changes in the proposals were 

. d 1 require. The first such change involved the proposed official majority 

in the Legislative Council. The Secretary of State infor□ed Richards 

that, because of political considerations in Britain, it was considered 

important that not merely an unofficial majority be granted, but that an 

absolute African majority be introduced in the Legislative Council. To 

1. co583/286/30453: '1Iote of a meetinc held in the Secretary of State's 
room on November 2nd fr.941:!J, to discuss Sir Arthur Richards' proposals 
for constitutional development in l'rigeria'. 
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this proposition Sir Arthur replied simply that the composition o: the 

Legislature could be so adjusted. 

The second requirement was also occasioned by the political 

climate in England, and demanded that the Governor reconsider the 

question of direct election for Lagos and Calabar. On this point Sir 

Arthur resisted. He opposed this policy in principle, and stated that 

if retained "even in one place, it would constitute a focus for demands 

for its extension elsewhere". It was suggested that a distinction might 

be made between the long established claims of Lagos and Calabar and any 

new demands, but Richards continued to oppose the policy which he termed 

a 'farce'. However, under pressure, Sir Arthur agreed to reconsider 

this aspect of his proposals. 

Next Richards was asked to amplify his views on the functions to 

be delegated to the Regional Councils. He stated that, in the short 

run, the Regional Councils would merely consider legislation in a sort 

of 'second reading' fashion. Only urgent bills were to be exempt from 

this procedure. In addition, the Councils were to be empowered to move 

resolutions which would eventually find their way to the Legislative 

Council. As for financial powers, these "would correspond in the 

regional sphere to those of the Legislative Council for the whole country". 

Richards was then asked if this decentralisation was to be extended to 

development funds. To this he replied that, while there would have to 

be a large measure of central control over this type of expenditure, the 

Chief Commissioners nshould be responsible for the local application of 

development schemes within the general framework of the approved overall 

scheme". The Secretary of State noted that this would make metropolitan 

control over development funds difficult, and consequently this issue 
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would have to be considered more carefully. 

After briefly discussing the relationship between the upper and 

lower houses in the Northern Provinces Regional Council; the number of 

times per year that the Regional Councils would have to meet; and the 

advisability of creating Committees of Regional Councils to deal with 

special subjects; the meeting turned to examine the important question 

of the membership of the Regional Councils. Here Richards elaborated on 

his proposal that all members should, in the first instance, be nominated. 

He stated that this practice would 1.n effect "amount in most cases to 

the confirmation of candidates put up by the Native Authorities through 

the Residents". However, he did note that election might be possible in 

the immediate future in the North where the Native Authorities were 

'firmly established', but that such a policy would be difficult in the 

West, and particularly so in the East where, outside of the Ibos, 

'corporate feeling' did not exist. The Secretary of State felt that this 

aspect of the proposals would have to be explained very carefully so that 

it would be "clear that the intention was to provide for selection by 

the Native Authorities themselves, but that as the machinery was in a 

experimental stage, some safeguard was necessary in the beginning". 

Continuing on the theme of the machinery of the Regional Councils, Sir 

Arthur indicated that below the·level of the Councils the political 

system would continue to operate as it had in the past. 

On the question of taxation powers for the Regional Councils 

little progress was oade. This was not the case, however, with regard 

to the proposal that the Councils should be granted unofficial majorities. 

Once again the Secretary of State indicated that such a concession would 

assist the 'presentation' of the scheme. In reply Sir Arthur indicated 
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that there would be no objection to this □ove in the North, but that it 

would be r.1ore difficult in the East and West. Also, he stated that 

the adoption of this principle "would make it necessary to be more 

careful in the selection of the unofficial members". 

The final point for discussion concerned the presentation of 

the proposals. In the North, Sir Arthur intended that the proposals 

would first be discussed at a r.1eeting between the Emirs and the Chief 

Commissioner. Once the Emirs had had an opportunity to consider the 

scheme, the Governor intended to call a conference, chaired by himself, 

at which he would seek a formal committmeht from the Er.lirs. In the 

Western Provinces it was his intention to talk personally to the 

important chiefs, while in the East he thought it would suffice to hold 

confidential discussions with the unofficial members of the Legislative 

Council. In this manner he hoped to meet the obligation which his 

1 predecessor left. The Secretary of State then gave his views on the 

1. In fact, Richards only consulted a few of the major Native 
Authorities, such as the Sultan of Sokoto. This failure to consult 
the Nigerian people, as already indicated, served merely to embitter 
the nationalists. Richards, in his interview with Kirk-Greene, has 
elaborated on the reasons behind his action: "I did not think that 
it would be a good thing to have this sort of consultation because 
it would have created nothing but confusion in a country which was 
still very noticably divided into tribal sections who were suspicious 
- to say the least - of each other and the first and major thing 
which one had to do would be to give the people something which they 
could give serious consideration to without any of these prejudices, 
and that means that ·the idea of there being one Nigeria could not 
really be created until we had given them a chance over a period of 
a few yea:rs of trying working together and for the idea slowly to 
evolve with the fading away of the very marked tribal divisions that 
they could work to0ether, and then would be the ti~e to thin~: about 
the details which one Iligeria would involve •••• To 't'!Y mind it 
would sir.1ply be askin6 for confusion, r.1ental and otherv1ise, to have 
orisinally asked the people of Niceria their views on a subject 
which would have been completely beyond their com~rehetsio~, because 
there was nothing in their past which would have given them anythirg 
to concentrate their thoughts onJ' 
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procedure that would have to be followed in Britain. He informed 

Governor Richards that a White Paper would have to be produced for 

Parliament, and that there was even a possibility that the House of 

Commons might require a debate. As a result, the ti~ing of the 

announcements in both countries was iciportant, and would have to be 

carefully planned. As for the White Paper, Stanley suggested that it 

might take the form of a despatch from the Governor. 

Prior to his next meeting with the Secretary of State, Sir 

Arthur met with a group of senior Colonial Office officials to resolve 

1 the difficult problem of the financial arrangements under his proposals. 

It was decided that the system of accounting would remain unchanged, 

with a single reserve and surplus for the whole territory. However, 

each ?.egional Council was to have its own estimates. The expenditure 

side of the estimates was to include all items pertaining to the region. 

That is to say, it would even include 'main services functioning in the 

region', such as agriculture, medicine, etc. Central services, such as 

posts and telegraphs, on the other hand, were to be calculated in the 

estimates of the central government. The revenue side of the Regional 

Council's budgets was to include two items: the revenue derived fro~ 

direct taxation in the regions and any other form of regional revenue, 

and the block grants from central revenues. These two components were 

designed to equal the expenditure column of the budget. 

With regard to the functions of the Resional Councils, a la.rser 

question was raised. In the first instance, the Council's were to 

consider the estimates presented to ther.i. These were to be prepared by 

1. co583/286/30453: 'Finar1cial Arranr;er.ients Under l;ew Consti tutior:al 
¥roposals', Cohen, □inute, undated. 
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the Chief Commissioners in consultation with the re~ional heads of 
0 

departoents. There was also to be consultation with Lagos at this 

stage in order to ensure that the regional estimate "was in accordance 

with the general policy laid down by Goverm:1ent for these Departr:2ents". 

After the Regional Councils had approved or amended the estimates they 

were to be submitted to the Governor who in turn would approve or ar.end 

them before authorizing their publication as appendices in the central 

estinates. The larger question arose with regard to the long-term 

functions of the Councils. It was recognised that if legislative power 

was to be devolved to the Councils, then so too would financial power. 

However, no decision was made in this respect, and it was left to a 

cor.rr:iittee, to be struck off after the Councils had come into operation, 

to determine the degree of devolution. 

The short-term implications of these proposals for the ce~tral 

estimates were not great. On the expenditure side of the ledcer it r::ee.nt 

that regional expenditures were to be deducted from the central accounts. 

In their stead the credit transfers and block votes granted to the 

Regional Councils would be listed. Heanwhile, on the revenue side, there 

would be no change at all. However, once the aforementioned cor.imittee 

had decided the financial powers to be granted to the Regional Councils 

this state of affairs would be transformed dramatically. It was also 

decided that Colonial Development and Welfare expenditures would be listed 

in the central estimates, although they were to be divided up "into central 

expenditure and expenditure in the three regions". 

One final point that came up for discussion concerned the 

supplementary expenditure. On this point it was decided to give as much 
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latitude as possible to the regions. Indeed, it was sucgested that 

supplementary e:q)enditure by the regions should only be referred to the 

central finance comr.iittee if and when it involved an increase in the 

block vote. 

Sir Arthur Richards' second meeting with the Secretary of State 

was held on the 9th of November. 1 
The first topic for discussion was 

the composition and membership of the Legislative and Regional Councils. 

At this time Sir Arthur re-iterated that he was prepared to concede an 

African majority on the Legislative Council, and an unofficial majority 

in the Houses of Assembly. However, on the issue of direct election for 

Lagos and Calabar,Richards still objected in principle. In support o: 

his case he mentioned that, during confidential discussions with Lord 

Lugard, Lugard had agreed 'wholeheartedly' with his proposals, and 

"in particular welcomed the movement away from the 'llestr.iinister r.iodel 

represented by the exclusion of ballot box election". Searching for a 

co~promise Richards wondered whether the granting to Lagos of three 

rather than two nominated members would suffice. Oliver Stanley areued, 

and the Duke of Devonshire agreed, that the measures would have to 

receive widespread support in Parliac,ent and that the withdrawal of the 

vote for Lagos would prejudice this. Sir Arthur then put forward another 

proposal. He asked the Secretary of State if he was amenable to a process 

whereby Sir Arthur would informally sound local opinion to see if it 

would accept indirect election of the Lagos Eernbers of the Legislative 

Council in return for extended powers for the Lagos Municipality. If, 

1. co583/286/30453: 'Note of a further meeting held in the Secretary 
of State's roor.1 on November 9th /19447 to discuss Sir Arthur 
Richards' proposals for constitu"fional developr.ient in Iligeria'. 



after these efforts, the Governor was unable to bring forward any 

further argunents in support of his case he would 'pay the necessary 

price'. Sta....-uey agreed to this proposition. 

Concerning the method of appointment of representatives of 

Native Authorities to the Houses of Assembly Richards agreed that it 

would have to be made clear that the Native Authorities themselves were 

selectins their own representatives. However, he did put forward 

the qualification that the Governor would have to retain the risht of 

certification, although, if the proposals were successful, this risht 

eight be removed at the end of the third or sixth yea.:r of their operation. 

Richards also ~'Teed to investigate the proposal that Provincial Councils 

be created as a 'link' between the House of Assembly and the native 

Authorities. This idea, it may be remembered, had been stressed by 

Cohen as a possible ~eans of re~oving nomination as it would provide an 

a£ency to select the Native Authority representatives in the Houses of 

Assembly. The Secretary of State thought that this proposal would help 

in the presentation of Richards' overall scheme, and thus asked the 

Governor to oake some reference to it in his final despatch on the 

constitution. 

The Governor's power of certification was also raised with regard 

to the Legislative Council, and this in turn led to a discussion of the 

position of the Governor· in that Council. The point at issue here was 

whether or not the Governor should have a ea.sting vote in the Lesislature. 

It was Richards' view t~at the Governor should be eiven the vote, but that 

"it should be understood that he would not use this vote in favour of the 

passage of a measure unless the measure was of such i□portance that he 
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·would have been prepared to use nJ.s power of certification •• " • • 

Regarding the financial question the Secretary of State was 

prepared to approve the arrangements set out in the mer.iora.ndum, 

"Financial Arranger.ients Under New Constitutional Proposals". However, 

he did expect the Governor to deal with this topic 'fairly fully' in 

his final despatch. At this point a question was raised as to the power 

of unofficial members of the Regional Councils to alter the regional 

budget. After some discussion it was decided that this power would be 

the sar.ie as that for unofficial members of colonial legislatures: that 

' 
they could propose .only reductions in expenditure. It was a point which 

the Secretary of State asked once again to be r.iade explicit in the 

Governor's final r.iemorandum. 

Turning to the administrative machinery that would have to be 

established in order to make regional government viable the Governor 

stated that it would be necessary to issue a policy statement on the 

relationship between the central and regional administrations. Basically 

he saw a situation developing in which the Chief Commissioners, in 

consultation with their depart-:.~ental directors, would have full 

jurisdiction over regional matters, and would only have to turn to the 

central administration when questions of overall policy arose. 

As at the previous meetinc the question of the presentation and 

introduction of the scheme was raised last. On this point it was agreed 

that the Governor should submit a draft despatch in which he would outline 

in detail his constitutional proposals. Once approved this document 

would be published sir:rul taneously in r-:igeria as a Sessional Paper and 

in Eligland as a Command Pa:per. Hith regard to the timing of the 

introduction it was decided that the papers should be published in time 
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for the next r1eeti:r.s of the Niserian Lesislative Council, which was due 

to meet i:i l1arch, 1945. Also, it was proposed that the tentative date 

for the implementation of the constitution should be r-Iay, 1946. 

The Finished Product 

Having been briefed as to the modifications that the Colonial 

Office required of his proposals Sir Arthur Richards· returned to 

Nieeria to prepare his second despatch on constitutional development. 

This task was completed and the document despatched to London by the 

first week of December. 1 

Richards' redraft, although it contained the amendments required 

by the Colonial Office, was not favourably received at the Office. As 

Gerald Creasy minuted: 2 

I was, quite frankly, rather disappointed by the 
Governor's re~.rised despatch ••• which seemed to me, 
if I may say so with all respect, rather a matter of 
scissors and paste, but of course Sir Arthur Richards 
was working very r.iuch against time. In particular, 
it seemed to me that the despatch needed some fairly 
drastic rea.."Tangement, and that it was essential to 
brins into it some clearer indication of the reasons 
why changes had to be contemplated. 

Andrew Cohen thus set about to rewrite the Governor's memorandum. Indeed, 

so well did Cohen redraft the memorandum that his version literally 

became the final draft, and earned for him the Secretary's of State 

co~ndation. As Stanley himself minuted, "This is really a splendid 

piece of work by Hr. Cohen".3 

1. co583/286/30453: ?.ichards, secret despatch to Secretary of State, 
6 December, 1944. 

2. co583/286/30453: G. Creasy, minute, 19 December, 1944. 

3. co583/286/30453: Oliver Stanley, minute, 25 December, 1944. 
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In a fairly lengthy minute Cohen set out the rationale behind 

his revision of Richards' draft. 1 
He made it clear that in his draft 

he had only re-arranged or amplified what the Governor had himself 

written. Indeed, he noted that he had only cut one passage from the 

despatch, and he did this because it was 'difficult to follow; and 

basically 'unnecessary'. 2 The passage read: 

No religion is more democratic than Islam, the 
religion of the majority of the people; there is 
therefore a natural sense of social democracy in the 
Emirates and it is growing as the numbers of educated 
youths increase. One of the principal tasks of 
administrators is to teach the people that political 
democracy is not a political system-on a Westminister 
or any other pattern, but a way of life, a habit of 
thought, of thought for others. The proposals which 
I have made for the political development of the 
Northern Provinces on lines familiar to the Chiefs 
and people should, I feel, do this. 

Undoubtedly, Cohen was fully justified in this single deletion. 

According to the Richards/Cohen memorandum3 the draft 

constitutional proposals had three objectives: "to promote the unity 

of Niceria; to provide adequately within that unity for the diverse 

elements which make up the country; and to secure Greater participation 
, 

by Africans in the discussion of their own affairs". Unity was to be 

achieved throueh the extension of the jurisdiction of the Legislative 

Council to the whole of Nigeria. Diversity was to be catered for 

through the establishment of Regional Councils. And, increased 

participation was to be gained through the creation of unofficial 

majorities on both the Legislative Council and the Regional Councils. 

1. 

2. 

co583/286/30453: Cohen, minute, 18 Dece~ber, 1944. 

co583/286/30453: Richards, secret despatch to Secretary of State, 
6 Dece~ber, 1944. 

co583/286/30453: Cohen, redraft of Richards' despatch, undated, 
but accordins to minutes submitted 18 December, 1944. 
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In addition, the scheme provided a link between the Legislative Council 

and the Native Authorities because the Regional Councils, which were to 

be composed mainly of representatives drawn from the Regional Councils, 

were to act as 'electoral colleges'. Referring to the Native Authority 

system, or as it was more commonly called, indirect rule, the ~e□orandum 

stated that "it must keep pace with the development of the country and 

it must find a place for the more progressive and better educated men". 

The major change in the Regional Houses of Assembly involved 

the granting of the unofficial majority. In the Northern Provinces 

House of Assembly this was to be accomplished by increasing the number 

of provincial members nominated by the Native Authorities from twelve to 

fourteen. As a result the number of unofficials was raised to twenty, 

while-the number of officials remained at nineteen. In the Western 

Provinces House the number of officials was left at fourteen while the 

number of unofficials was increased to fifteen. This was done throueh 

the addition of one provincial member to be nominated by the Native 

Authorities, and through the addition of one member to be nominated by 

the Governor. Similarly in the Eastern Provinces House the unofficial 

component was to be increased by two. Both of these additions were to 

be increased by two. Both of these additions were to be provincial oembers 

nominated by the Native Authorities, and this was to result in a ratio in 

the House of fourteen unofficials to thirteen officials. Unofficials it 

should be noted were defined as persons of African descent do~iciled in 

Nigeria, and these members were to hold their fOSitions for a period of 

three yeaxs. As for the House of Chiefs in the :rorthern Provinces, it 

-
was to remain constituted along the lines of the Chiefs' Conference as 

the original memorandum had suegested. 
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me□orandum had little to add to what had already been decided. 

Legislative functions roughly corresponded to those outlined by the 

Governor at his meetins with the Secretary of State on the 2nd of 

November, while the financial powers of the Councils were·more-or-less 

those set out in the Colonial Office's memorandum, 'Financial Arrangements 

Under New Constitutional Proposals'. But it must be remembered that both 

of these areas would in all likelihood be altered as soon as the cor.nittee 

created to consider the division of powers between the regional and central 

governments reported on the functions to be devolved on the regions. How­

ever, there was one significant innovation contained in the redrafted 

memorandum, and this pertained to the creation of 'special subjects 

committees'. These committees were to deal with such topics as finance, 

eduaation, and development, and were created "in order that the members 

of the Houses of Assembly might keep in touch with administration and to 

give them practical experience •• " • • 

Again, until such time as the aforementioned committee determined 

the degree of devolution to the Regional Councils the functions of the 

Legislative Council would remain the same, although its jurisdiction was 

to be extended to the whole of Nigeria. However, in accordance with the 

Secretary's of State directive the composition of the Legislative Council 

was to be amended significantly so as to yield not only an unofficial 

majority but an unofficial African majority. Thus, the new constitution 

provided for an unofficial membership composed of four Emirs, to be 

nominated by the House of Chiefs; two Chiefs from the Western Provinces, 

to be nominated by the Governor; five members from the Northern Provinces, 

four members from the Western Provinces, and five members fro~ the Eastern 
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Frovinces, each to be nominated by and from their respective Houses of 

Assembly; one me□ber for Calabar and three members for Lagos, each to 

be elected as per the provisions of the 1922 Constitution; one member 

for the Colony, to be nominated by the Governor; and four members to 

represent bankins, shipping, industry and cor.1r.1erce, and ~ining, each to 

be nominated by the Governor. As the Governor was to have only a 

castin6 vote the resultant council was to have an unofficial majority 

of twenty-nine to twenty. But, if one assur.1ed that the business 

representatives were to be Europeans, then the final result would be a 

Leiislature of twenty-five Africans ranged against twenty-four Europeans. 

Under these circumstances, the Governor was entrusted with reserve powers 

in order to safeguard '~ublic order and good govern.~ent'. -r,• 1 1 ~_·.t 
l' l. !laL y ' 

should be noted that as with the case of unofficial members of the 

r.egional Councils, the unofficial legislative councillors -were to be 

appointed for a period of three years. 

As has been seen it was at the Secretary's of State insistence 

that the franchise was retained for Lagos and Calabar. Althoush Richards 

agreed to this concession he did so r,rud6ingly, and clearly indicated 

this in the rnenorandurn. As he put it: 

The systeo of election by ballot is not, in CT'J view, 
a suitable method in Nigerian conditions for securing 
t1:e proper representation of the people, nor would it 
be understood by the mass of the population. I should 
therefore be opposed to any extension of election by 
ballot, but at the sane time I do not propose any 
variation in the present electoral arrance~ents either 
at Lazos or at Calabar, although the s~all nunoer of 
voters in pro~ortion to those entitled to vote does not 
indicate any 0~eat attachment to this nethod of selectin~ 
ner;ibers. 

It was Cohen's view that this paro.graph should be retained because as 
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he put it, "it is better to come out ir.. the open about this". 1 

Turning to the question of municipal Government the me~orandu~ 

noted that Lagos was to be constituted a municipality with 'extensive', 

although undefined, powers. The Colony, however, was to remain under 

the control of the Legislative Council, and under the administration of 

a Commissioner, three District Officers and Native Authorities. With 

regard to the introduction of municipal government to other urban areas, 

the memorandum stated that the 'possibility' had been investieated, but 

that it was considered that the time was not 'ripe' for this development. 

On the issue of the administrative machinery to be established 

under the Regional Councils the Governor barely went beyond the position 

he set out at his November 9th meeting with Stanley. However, he did go 

so far as to describe the resultant body as a de facto 'regional 

executive council'. 

Towards the end of the memorandum Richards expressed the belief 

that the proposed constitution would provide "an outlet for political 

thought so far as it has emerged •• " • • But, he did feel that it was 

necessary to issue a caution. As he put it: 

if the mass of the population are to play an effective part 
in the constitutional scheme, it will be necessary to foster 
more resolutely the formal meetings of district and village 
councils as part of the system of native administration. 
It is in these councils that the habit of political thought 
will be inculcated so as to make possible the wise choice 
of the nrovincial members of the House of Assembly. . . 

Interestir.gly though no concrete proposals were put forward to this end. 

Finally, Richards argued, as he had in his first despatch, that 

the constitution should remain in force for a period of nine years. 

1. co583/286/30453: Cohen, minute, 18 December, 1944. 
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During this period, at either the third or sixth years, he thought it 

night be possible to reconsider the question of nomination, but that, 

outside of this specific issue, no alterations should be made. 

With minor adjust~ents this document became the Sessional Paper1 

which was placed before the Nigerian Legislative Council, and which 

received the unanimous support of that body. The despatch was also 

2 incorporated into the Command Paper placed before the House of Commons. 

The latter document, however, differed in one i~portant respect, and 

that was it contained an extensive introduction which was designed for 

its British audience. 

Cohens redraft of Richards' despatch was sent to the Nigerian 

3 Governr.ient on the 1st of January. In addition to supplying Richards 

with a copy of the redraft, which it was noted did 'not alter the 

substance' of the original, the Colonial Office gave the Governor 

permission to begin his consultations with the Emirs, Chiefs, and 

unofficial members of the Legislative Council. But, it was made clear 

that there was to be "no question of circulating anything in the form of 

the draft despatch at this stage". 

Meanwhile, the Colonial Office set about drafting the introductory 

note to be attached to the Command Papers. The note itself was a straight 

1. 

2. 

Government of Nigeria, Political and Constitutional Future of Nir⇒eria: 
Governor of Ni~eria's Des atch to the Secretarv of State for the 
Colonies dated the oth December, 19' , Sessional Paper No. of 1945 
(Lagos, Governnent Printer, 1945). 

Great Britain, Froposals for the Revision of the Constitution of 
Nigeria, Cmd. 6599-(London: s:.n.s.o., 1945). 

co583/286/30453: Sir George Gater, secret despatch to Richards, 
1 January, 1945. 
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forward historical sketch of the development of the political institutions 

of Nigeria,
1 

and merits little comment. However, its drafting did 

occasion renewed contact with Lord Hailey2 , which gave Hailey the 

opportunity to comment on the Cohen redraft. 

As a result of this conversation certain adjustments were made 

to the redraft in order to make it more politically acceptable. 3 In the 

□ain these amendments simply involved words or phrases. For example, 

Hailey was not in favour of the use of the word nomination, "unless the 

Governor was prepared to go into greater detail regarding the form which 

'nomination• would take • • " • • As a result, in the final draft, the 

provincial members were said to be 'selected' by the Native Authorities 

rather than 'nominated'. Again, concerning the Governor's attitude 

towards the franchise, Hailey suggested that the words 'at present' 

should be inserted at the end of the sentence which read: "I should 

therefore be opposed to any extension of election by ballot ••• ". In 

this manner he ho:ped they would convey the idea that 'it was not 

necessarily the intention to maintain this opposition for all time', and 

that 'criticism' could thus be avoided. Incidently, this particular 

4 
recommendation received the expressed support of the Secretary of State. 

1. co583/286/30453: 'Draft Introductory Note', undated and unsigned. 

2. co583/286/30453: D. Parkinson, minute, 19 January, 1945. 

3. co583/286/30453: 'Points raised by Lord Hailey in connection with 
Sir Arthur Richards' despatch on the Nigerian constitution', 
undated, but arising fro~ the meetins on 16 January, 1945. 

4. co583/286/30453: Gerald Creasy, minute, 26 January, 1945. 
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Hailey's most si~nificant contribution to the final draft of the 

Sessional Paper concerned the paragraph added by Cohen which described 

the system of native administration. As the ~inute of the conversation 

with Hailey recorded: 

Lord Hailey expressed the view that, looked at from 
the point of view of potential criticism from left wing 
opinion in this country and the 'intelligentsia' in West 
Africa, this was one of the most important paragraphs in 
the despatch. Under the new constitution popular 
representation would be largely through the mediu□ of the 
Native Authorities and direct election through the ballot 
box, is as far as possible to be excluded. Public 
opinion in this country cannot be expected to distinguish 
between different types of r,:ati ve Authorities and to the 
great majority the term will merely 9onjure up the 
popular idea of an African Chief who is an independent 
autocrat. Opinion here may therefore be expected to be 
suscept i .ble to protests from the African intelli0entsia 
that the form of representation is undemocratic. 

Hailey suggested that this criticism could be an.s\vered with the reply 

that "many of the Native Authorities are already organised on democratic 

lines and that where this is not already the case it is the policy of 

the Government to modernise them progressively according to democratic 

principles •• " • • Consequently, in its final form the memorandum was 

modified alone these lines. 

Richards replied to the Colonial Office's despatch concerning 

the Cohen redraft on the 16th of January, at which time he expressed 

general agreement with the revision.
1 

However, b~ this time, the 

Colonial Office had decided to incorporate so~e of Hailey's modifications. 

Thus, Richards was written to once again to see if these new recor.unenda-

2 tions were acceptable. The Governor's reply was received on the 7th 

of February, and in it he expressed agreement with the proposed changes, 

1. co583/286/30453: Richards to Secretary of State, 16 January, 1945. 

2. co583/286/30453: Sir George Gater to Richards, 27 January, 1945. 
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1 and recomr.1ended some minor phrase chances of his own. At this point it 

2 was decided to proceed with the publication of the Corrunand Paper, and 

although the Nigerian people were unaware of the fact, the Richards' 

Constitution had more-or-less reached its final form. 

Over the next month the Colonial Office was preoccupied with the 

publication and then the release of the White Paper. The tentative date 

for tabling the document in the House of Corr1.mons was the 5th of Earch. 

The Secretary of State was most anxious that the proposals should be 

debated in the House, and to this end he approached Creech Jones, who, 

at Stanley's prompting, agreed to raise a-Parliamentary Question askin; 

for the issue to be debated in Parliament.3 Creech Jones submitted his 

question which was scheduled for oral reply on the 6th or ?·~arch. The 

debate itself, however, was delayed and did not ta~e place until the 

middle of November.
4 

It remains to deal with the response to the publication of the 

constitutional proposals for Nigeria, and the meagre amendments which 

resulted from that pressure. The reaction o: the Nigerian nationalists . 
has been well docuoented5 , and it is not intended to examine this aspec~ 

1. 

2. 

4. 

co583/286/30453: Richards, telegram to Secretary of State, 7 February, 
1945- I 

co583/286/30453: Gerald Creasy, minute, 10 February, 1945. 

co583/286/30453: Gerald Creasy, oinute, 1 i·~arch, 1945. 

Hansard, Fifth Series, Volume 416, 19 November, 1945. 

?or details see Coleman, 1;igeria, pp. 271-295; and G~O. Olusanya, 
The Second World.War and Politics in Nigeria, pp. 72-92. 
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in detail. Rather, our concern lies with the Colonial Office ar..d the 

inter~retation which it placed on the asitation which erupted in both 

Ni;eria a.i."'1.d the United Kingdom. 

In Nigeria the major antagonist of the Richards Constitution 

was the National Council of Nigeria and the Carneroons. This body was 

effectively the mouthpiece of Nnamdi Azikiwe 1, and opposed the new 

2 
constitution on several grounds. Undoubtedly, the most important reason 

for this opposition lay in the fact that, fro□ the National Council's 

point of view, the constitution was unprocressive and undemocratic. To 
? 

begin with it was ansvierai by the cavalier- fashion in which the consti tu-

tion was introduced. But, it also opposed the constitution because it 

did not extend the elective principle, and because it failed to increase 

African representation on the Executive Council. The !':ational Council 

also attacked the so-called establishment of unofficial r.1ajorities on 

the central and regional le0islative bodies on the crounds that the 
I 

unofficial □ajorities were arrived at through deception. The question 

here revolved around whether or not the Emirs and Chiefs could be 

interpreted as unofficials, and the national Council had no qualcs about 

1. 

2. 

Nnamdi Azikiwe (1904-). Educated: !-:ethodist Boys HiGh School, Lases; 
Howard University, Washington D.C; Lincoln University; and ColuCTbia 
University. Career: editor, African i-'!orninr, Post (Accra), 1934-6 
/during this period he was convicted of sedition; a charse .w!lic}: he 
later successfully ap,Eealed7; founder a.11.d editor-in-chief, 1.'lest 
African Pilot, 1937 /first-of a series of newspapers which car:ie to 
comprise the Zil-: ChaI.!9'; Eer.1ber of the Let;islati ve Council, 1';'4,3-
1951; Hember of t:ie 'destern House of Assembly, 1 S52; Prerr:i er o: tri.e 
Eastern Region, 1?54-1959; Member of the House of Representatives, 
1S59-1960; President of the Senate, 1960; Gove::.--nor General of 
N'igeria, 1960, and upon Nigeria's becoming a Republic, President of 
Niceria, a post he held until the coup in 1966. 

See :rational Council of Iri[;eria a!ld the Carr.eroon.s, 1 :e~orandur:1 on :::.e 
Eew Constitution (Lagos: 1?45). 
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a:i_swerinc this question i~ tne necative. 

Al thouc;:1 deeply suspicious and ever watchful of the ::a tional 

Council, both the Trigerian Governr.ient and the Colonial Office totally 

disregarded its de□ands. In his reports to the Colonial O:fice Richards 

described the streneth of the Council: 1 

The National Council is reallv a two-man show centred in u 

Lagos and inspired by Azikiwe. The Tribal Unions in Lagos 
are not political in origin but are primarily associations 
for social purposes and for mutual assistance. Fro□ ti~e 
to time they have tried unsuccessfully to interfere in the 
politics of their home towr...s where they are viewed with 
distrust by the Native Authorities. So far from representinc 
six million Ni5erians the National Council car.not be said to 
represent 6,000. It is just a f acad-e built up by I-Iacauley 
and Azikiwe to impress opinion outside of Nigeria. 

To counteract the agitation of Azikiwe and the nationalists Sir Arthur 

supplied the Colonial Office with the views of r-rigerians that he saw 

more representative of the country. 

2 
\o/TOte: 

For example, the Oba of Benin 

1. 

2. 

The new Political and Constitutional future of Nigeria 
as proposed by His Excellency the Governor seems to be very 
good. No better reform.can be proposed at the present 
political development of Nigeria. I can see no justification 
for the criticism that has been leveled against the proposal 
in certain quarters - irresponsible quarters of course. The 
development plan do much to further the future of Nigeria to 
the benefit of the Provinces one can very well understand the 
reason why political fanatics are raising a hue and cry about 
the proposed political and constitutional reform for Niseria, 
but no sensible reformer can place powers into the hands of 
fanatics. To do that is to play the Nazi. So r.iuch for that. 

co583/286/30453: Richards, confidential telegrar.i to Secretary of 
State, 29 z.·:arch, 1945. 

co583/286/30453: Copy of a letter fro□ the Oba of Benin to Captain 
Pullen of the Niberia.n Administrative Service, 23 March, 1945, 
and submitted by Richards to Gerald Creasy as proof of the kind 
of support his proposals had. 
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For its part the Colonial Office ·was inclined to agree with the Gove:-nor. 

As D. Parkinson minuted about the National Council: 1 

It represents that limited by disproportionately vocal • 
section of the comr.iunity which would be satisfied with 
nothing less than Dominion status and a universal ballot, 
and which has established a vested interest in the 
unofficial representation of the Legislative Council, 
which will be seriously affected by the introduction of 
the Native Authority representatives (who are regarded 
by the 'intelligentsia' as little better than Civil 
Servants!) ••• The Council is no doubt capable of 
making some trouble, but Sir Arthur Richards is, I 
think, equally capable of dealing with it satisfactorily. 

Indeed, the Colonial Office was far more interested in the response that 

the constitutional proposals elicited in.the. Legislative Council. To 

J.,. D p l • 2 aGain quo~e • arKl.nson: 

The Constitutional debate makes interesting reading. 
Evidently the African Unofficial tembers sot together and 
agreed to ask that consideration of the proposals should 
be deferred until they had time to consult their 
'constituents', but when it calile to the point they all 
ratted and supported the i~.rnediate acceptance of the 
proposals! 

The record of the debate r.1ah:es it quite clear ,,.,hy 
Sir Arthur Richards is anxious that the proposals should 
be brought into force at an early date. The Unofficial 
Her.ibers are all obviously under the impression that t:ieir 
resolution in favour of the proposals will result in their 
introduction almost immediately; and they are goine to be 
very disappointed when they find that this is not the case. 
It is clearly most desirnble, that the inevitable delay 
should be reduced as ~uch as uossible. 

As a result, the Office began to channel its efforts into acceleratins 

the preuaration of the constitutional instruments. - ... 

With regard to protest in the United Kingdor.1 the central person 

to e:•:::a.'!line is Arthur Creech Jones. As will be recalled Creech Jones 

1. co583/286/30453: D. Parkinson, r.iinute, 28 I:arch, 1945. 

2. co583/286/30453: J. Parl(inson, minute, 5 April, 1945. 
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was brousht in on the Nin;erian constitutional proposals shortl:r be::ore 

they were released for publication. However, the assistance which he 

cave Sta..11ley at that ti□e did not signify that he accepted the ~ro~osals 

in total. In fact he had reservations about some of the measures 

contained in the \fni te Pape!' which he conveyed to Stanley on the 17th 

f ~ ·1 1 o .1.pri • Althoush he regarded the proposals 'a sreat step forward', 

and hoped that his criticisms did not seem to •~inioise their value 

and wisdom' Creech Jones did raise seven points with which he was uri..11.appy. 

?irst, he thought that the eligibility for the franchise, which set at 

E100, to be too high. Secondly, he regretted the lack of a develop~ent 

schece for the introduction of 'de□ocratic municipal councils'. Thirdly, 

he thoucht that the approach that sranted an African ~ajority of only 

one on the Lesislative Council "errs on the side of over-caution and 

should be □ore e;enerous". Fourthly, he objected to the erantine to 

the cor..nercial interests a blocl: o: four seats on the LeGislative 

C · 1 ~ 'I--, t · t J.'h • "!',, .. ,.,.,ost ::is rooa" as +he ··•hole OU..'1.Cl. • il.S _.:.e pu ]. ' 1.,,..l.S was c;.W.. .. , - u v- • .., 

re?resentation of the ~tern Provinces". He also disa0reed with 

what he ter~ed 'this syndicalist proclivity' and wondered why groups 

such as the trade unions were to be excluded. Fifthly, he had 

reservations about the establishment of the House of Chiefs in the 

northern Provinces. Sixthly, he was not pleased with the relationship 

between the Zxecuti ve Council and the Legislative Council, aJ1d wondered 

when this situation was to be adjusted. And, finally, he was 

disa~~ointed that the constitution stipulated t~at t}::.~ee of t~e unofficial 

representatives of the Western Provinces House of Assenbly were to be 

1. co583/286/3c453: P..rthur Creech Jones to Oliver S:anle:r, 17 A:9ril, 
1S45. 
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Chiefs. In closinG he hoped that the proposed system would p~oduce 

not a stiffeninb of the inflexible feudal ele□ent in 
the provincial and central authorities, but an elasticity 
which will permit of adjust□ent to changinG conditions 
and needs, effective check.sof (sic) public opinion and 
democratic safeguards, an increasing place for the educated 
and able men and women in government and administration and 
an adaptability which eliminates the feudal character of 
indirect rule and find representative people (by democratic 
machinery) instead of hand picked chiefs and others who 
conform to 'official' needs. 

Perhaps here lies the kernel of the Local Government Despatch which 

Creech Jones himself would put forward two years later when he was 

Secretary of State. 

The Creech Jones letter was forwarded to Sir Arthur Richards 

for comment.
1 

In his reply2 Richards attempted to answer Creech 

Jones' points. Concerning the franchise Sir Arthur indicated he was 
I 

willinc to reduce the qualification to the level of that in force in 

the Gold Coast. However, when it ca~e to the question of democratic 

~unicipal governr.1ent the Governor reacted in a hostile manner. 

A new constitution is not the place for specific 
· statements of future possibilities in this line. 

Surely one should not force r.iunicipal status upon 
an unwilling recipient - also incidentally wholly 
unready and unequipped ones. Is not this 
do&watically importinc outside and foreign views? 
Deoocracy and municipal structures on Western lines 
are surely not one and indivisible. As a CTatter of 
fact what is holding up Port Harcourt is the desire 
to have municipal status combined with a determination 
not to pay for it. They want municipal status without 
rates - the worst possible training in responsibility. 

It is only a very few men of straw of the Zik clique 
who clar.iour for r:iunicipal status for Onitsha. They 
have no idea what it means and in any case they would 
not be the people to pay. 90;; - at a low esti□ate - of 
the neonle have not the faintest idea what it ~eans ~or 

..: J,; 

1. co583/286/30453: Creasy to Richards, 20 April, 1945. 

2. co583/286/30453: Richards to Creasy, 22 April, 1945. 



do they want it. T~e time is not ri~e for anythinr of 
- 0 the sort. It would be a wicked aba..'1do~ent of the people 

to a minute group of irresponsible agitators. 

With regard to Creech Jones' third and fourth noints Sir Arthur stated .. 
that if it pleased any one he was willing to reduce the off~cial co□ponent 

of the·Le;islative Council by four. Also, he would consider droppinz 

the unofficial member to represent bankinc. However, he thoucht there 

was anple justification for the S?ecial representation o: shipping, 

industry and comr:ierce, and □ining. As for Creech Jones' desire to see 

trade unions represented Richards stated that he could not "see any 

ar1alos-J between Trade Unions and the ~ofessions· and these vital aspects 

of the country's life. Besides, they are otherwise represented". m . • urnins 

to the question of the role to be played by the House of Chie:fsin the 

Northern Provinces Richards replied that he conceived it to be "roughly 

aIJ.alaGOUS to that of the House of Lords"; an interesting cor.i.~ent fror:1 a 

□an deternined not to i:.iport a Westmin-ster □odel" As for the proposition 

that the role of the African on the Executive Council should be eA'})anded 

Richards stated that it would be "forcin6 the pace too hard". H'. nal7 ... i. ,'.) -Y' 

he dismissed Creech Jones' last point with the re~ark "that is just 

icnorance of local conditions". 

Richards' views were then incorporated into a letter fror.1 the 
1 

Secretary of State to Creech Jones. In this letter Stanley conveyed 

the Governor's readiness to adjust the franchise qualifications, and 

to reduce the number of officials in the Le6islative Council. Howev-er, 

he made ::o mention of the possi 'oil:. ty that the unofficial represe~ t"2.ti ve 

1. co583/286/30453: Stanley, confidential despatch to Creech Jones, 
20n ,,ra~r 1045 

a. J ' ./ • 
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r.isht be removed, a_~d in actual fact stoutly defer.ded the policy o: 

Ul"'.'i v-in.f"':..,· cor.u.1erce ... ,...epresenta+i· o .... _.. Concern.; n t'1e Emirs St...,..., 1 e"I- ~ r,....eed 
-- V J.S •• • -• s .i. ' u_._.. J 0.c_, -

"thcl.t we should not do anythi:nc to consolidate this feudal trc:.di tion 

but at the same tine we can.."lot ignore that it still exists1r. I:oreover, 

he stated that the nprocess of de□ocratisation ••• cannot safely be 

accelerated beyond a certain limit, and in the mea..~time we ~ust ~rovide 

for thin:s as they are a!'ld not as we r.is-:1. t wish ther:: to be". Conse­

quently, the House of Chiefs would be created in the l;orth, and it 

would ap~roxi□ate the House of Lords in Britain. Turninc to the question 

of the Executive Council, Stanley informed Creech Jones that this was 

another area where the pace of development could not be increased. In 

de:ence of the proposal to have a number of Chiefs appointed to the 

1.-/estern Provinces House of Assembly, Stanley noted that there were not 

enough 'najor' Chiefs in the Western Province to justify a House of 

Chiefs on the Northern model, out what major Chiefs there 1;rere 1:ad to 

catered for. This policy was not folloued in the East because there 

were no chiefs of 'co□pa.rable' sta."1dinc. Stanley was in acreer.:ent \·:i th 

Creech Jones on the issue of the future role to be :played by r.m.nicipnl 

governments. But, as he put it: 

I think we have to recognise that it is not the only 
possible channel for the development of respor..sible 
local Government, and that even in areas which have 
become urba....-1ised the Native Authorities may still have 
an important ~a.rt to play. The democratisation of 
existin:-:-- institutions on the lines foreshadowed in 

'-.J 

••• the Governor's despatch is, I think, likely to 
prove □ore f:-uitful than an attenpt to introduce 
ready-wade denocracy on a Europe2-n :-:1odel, and we rr.ust 
be careful to avoid the innortation of alien ideas ... 
and methods against the wishes of all but a sr.iall 
section of t~e community. 

h ~, ~ 1 ·a1 o~~-This letter is of interest for it reveals that w erec.s 1.ne vO oni J. ... ice 

was unwilling to a:9pease nationalist ;rou:ps, like t:1e national Council of 
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I:izeria ru1d tr..e Ca"le:-oons, it was willin~ to r.1ake rr.inor concessions to 

notential critics in the House of Cor.1~ons. 

On the 7th of June, Creasy wrote to Richards to ask hi~ if he 

wished to make a public announcece:it in T!iceria concernin; his decision 

to reduce the franchise qualifications for the electors of Lagos and 

1 
Calabar. Creasy set out the rationale behind this request the ne~:t 

d . . t 2 ay in a minu e: 

I attach □inutes and correspondence about the sugcestion 
that recom.~endations which Sir Arthur Richards has made to 
the Secretary of State on the new Constitution should be 
announced in Lasos some time towards the end of next week, 
so as to forstall the claim that these modifications (if 
they are eventually approved), have been made in deference 
to the clamour of Zik and his National Council. 

The Governor accepted this recommendation, and, as a result, the Secreta.i.ry 

of State sent the following cable to the Actin.~ Governor of Ni6eria on 

the 12th of June: 3 

Governor has recommended to me that nronosed official . -
1 h" .. L . 1 •· C ·1 , ul"' , d d b ~e~oers ip o: ecis a~ive ounci sno a oe re uce y 

excluding Director of Marine, Comptroller of Customs 
and Excise, General Hanager of the Railway, and 
Commissioner of Police; and that unofficial membership 
should be reduced by excluding proposed member to 
represent ban.tdng •••• he has also recor..mended that 
the franchise qualification for Lagos and Calabar should 
be reduced from noo to ~50. 

1" 
The Secretary of State also wroteVcreech Jones to inform him of these 

d ·r· t· 4 mo i ica ions. 

1. co583/286/30453: Creasy to Richards, 7 June, 1945. 

2. co583/286/30453: Creasy, minute, 8 June, 1945. 

3. co583/286/30453: Secretary o~ State, telesram to O.A.G. iTiceria, 
12 June, 1945. 

4. co583/286/30453: Sec=eta..ry of State to Creech Jones, 23 June, 1945. 



By the aiddle of IIovenber, the :9ro:posals rece:.ved the sa~c::.on 

of the Secretary of State, a."1.d the date of 19 r;over.iber was set :or the 

debate of the proposals in the House of Cor.:i~ons. 1 However, the actual 

acceptance of the Secretary of State was not sent to NiGeria until the 

4th of December.
2 

This despatch, from the new Colonial Secretary, Er. 

Hall, reveals that two more modest changes had occured in the constitution. 

The first involved the three members that were to represent the con~ercial 

interests. In the final version of the constitution these □embers were 

not to be defined as specifically commercial representatives, but rather 

as ::ie□bers representing "important aspect~ of li_fe not otherwise 

represented ar:1ong the official me□bers". Secondly, althouch the nur.!ber 

of Provincial mer.ibers to be sent to the Houses of Assembly were to be as 

set out in the t,Jhi te Paper no specific ::ient:.on of these numbers was to 

be □ade in the constitutional instru~ents so that these numbers could be 

altered at any tir.1e without havinc to wait three, si:=, or nine years for 

a ;eneral review. Having set out tne a.r.1endnents that were to be made to 

the \Pni te Paper the Secretary of State concluded: 

1. 

2. 

I have reached the conclusion that the proposals as now 
amended not only represent the most substantial immediate 
advance that can satisfactorily be □ade in the present state 
of development in Nigeria, but also provide a framework 
within which the development of respor...sible governr.1ent can 
(sic) be expected to nake further procress, given the 6oodwill 
and co-operation of the creat mass of the people, which the 
reception of the proposals in Nigeria has led me to hope will 
be forthco□in6• Furthermore, I believe that they give o.r.:rle 
scope for the exercise of the talents of all public S:?irited 
IJicerians who wish to serve their country and to hasten her 
progress alone the road to self-sovernment. 

co583/28_§/30453: A.TI. Thor:1as ffissista.!1t Private Secretary to Secretary 
of Staty, r:1inute, 23 November, 1945. 

C0583/286/30453: Secretar:,'" of State to :1ichards, 4 ::)ecer.:ber, lS·~5. 
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1.!i th this all that rer'!ained was for th L 1 e e5cJ. De:partr.1ent of the Colon::..e.l 

Office to translate these proposals i~to the turcid lar:;uase of 

constitutional law. 1 

1. For the constitutional i~struments see co583/268/30453/2: '?uture 
Political Developrnen t of I~igeria - Constitutional Instru□en ts' • 



CHA.PrER VII 

CONSTITUTIONAL DEVELOPMENTS IN THE GAMBIA AND SIERRA LEONE 

As a result of constitutional developments in the Gold Coast and 

Nigeria what might be called a 'constitutional model' had evolved for 

British West Africa. Designed to harmonise the development of Native 

Authorities and Legislative Councils in the same territory, this model 

contained elements drawn from both Native and European political 

institutions, and operated on three levels. At its lowest tier, the 

model was concerned with local government, and, in this regard, it 

employed native administrations and, in the urban areas where indirect 

rule did not function, municipal governments. The intermediate level 

also contained two elements. On the one side were the so-called 

Provincial Councils which, in essence, were rather contrived bodies 

composed of Native Authorities. These Provincial Councils were mainly 

advisory in capacity, although there were provisions for some financial 

and legislative responsibilities to be devolved to them. In addition, 

they had an integrative function to perform because they were to act as 

'electoral colleges' and were to nominate Native Authority representatives 

to the Legislative Council. On the other side, were a series of 

constituencies which, by democratic process, were to elect urban repre­

sentatives to the Legislative Council. Finally, at the apex, came the 

Legislative Council which, if the intermediate tier functioned as planned, 

was fully integrated with the native administration system. 

-231-
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However, when it came to applying this model to the Gambia and 

Sierra Leone a problem arose. This problem was a product of the fact 

that the hinterlands of these colonies were, relative to Bathurst and 

Freetown, politically underdeveloped, or to use Governor Stevenson's 

1 phrase, "in a backward state of political development". A few words of 

explanation are necessary here. It is not meant to suggest that these 

areas were totally politically underdeveloped, because, of course, they 

had their own indigenous political institutions which the colonial 

authorities employed to t~eir own advantage. What is meant is that the 

hinterland areas were underdeveloped when it came to appreciating and 

operating European-style political systems. By way of an illustration 

take the case of Sierra Leone where the politically motivated Creole 

had had contact with the Legislative Council since it was established in 

1863, and with the democratic process at the municipal level since 1893. 

The political leadership of the Protectorate, on the other hand, had never 

been brought into the orbit of the Legislative Council. Thus, when it 

was proposed to rectify this situation the Government realised that these 

leaders, with their lack of experience, would be placed at a serious 

disadvantage vis-a-vis their Colony counterparts. This disparity between 

Colony and Protectorate was revealed further at a more fundamental level 

by Lord Hailey when he noted that in terr.tS of education the Colony had 

enrollment figures of 7,241, while in the Protectorate the figure stood 

at 8,242, although the population of the latter was sixteen times greater 

2 than that of the former. The relationship between the spread of 

1. 

2. 

Sierra Leone Legislative Council Debates, 16 N0 vember, 1944. 

co847/22 Part I/47100/8: 'Report by Lord Hailey: Sierra Leone', 
Paragraph 4. 
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education and the development of nationalism has already been well 

established
1

, therefore, it is not surprising that the relative absence 

of education in the Protectorate would prove a major constraint to 

the Governments of Sierra Leone and the Gambia in their efforts to 

st~mulate political advance. Indeed, in the Gambia, the situation was 

so grave that the Governor's programme could not proceed beyond its 

most elementary stages because of the "low level of literacy among the 

chiefs11 •
2 

In Sierra Leone this situation was further compounded, because 

Sierra Leone was the only colony in British West Africa which was to 

experience the emergence of radical nationalism before the outbreak of 

the Second World War.3 If one holds to the proposition that there is 

a direct relationship between nationalist agitation and the granting 

of political concessions by colonial authorities, then, the Sierra 

Leone case is an aberration, because Sierra Leone was alone in British 

West Africa in not receiving a new constitution during the period under 

consideration. In fact, it may be argued that the existence of radical 

nationalism in Sierra Leone in 1939 actually delayed political reform 

for it was not until after the supposed danger of the West African 

Youth League had passed that serious consideration was given to the 

1. See Austin, Politics in Ghana, pp. 13-18; Martin Kilson, Political 
Chan e in a West African State: A Stud of the Modernization Process 
in Sierra Leone Cambridge: Harvard University Press, 19 , pp. 3 -
46; John R. Cartwright, Politics in Sierra Leone 1947-67 (Toronto: 
Toronto University Press, 1970), PP• 24-25. 

2. Harry A. Gailey, A History of the Gambia (London: Routledge & Kegan 
Paul, 1964), p. 186. 

3. For details see Curtis R. Nordman, ''Rex Vs Wallace-Johnson: A Case 
Study of the Colonial Service's Response to Political Agitation in 
British West Africa, 1933-1939" (Dalhousie University: M.A. Thesis, 
1972). 
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reform of the constitution. According to Martin Kilson: 1 

as the process of colonial development required 
constitutional reform, the colonial authorities granted 
such reform in a manner disproportionately favorable to 
those African elements which at any given period were 
likely to exert a moderating influence. 

Therefore, in a situation where the moderates were almost totally 

eclipsed by the radicals, there· could be no question of constitutional 

reform. 

The argument most frequently employed by the Sierra Leone 

authorities in rejecting demands for political reform related to the 

strategic importance of that colony at a critic~ moment in the war. 

According to this argument, the opening of positions of political 

authority, such as those on the Executive Council, to Africans could 

not be contemplated because such an action might result in a breach of 

wartime security arrangements. Undoubtedly there is some substance to 

this argument as Freetown was considered of sufficient military import­

ance for it to be designated a 'defended port•. However, beneath this 

argument there almost certainly lurked the recognition of the fact that 

the radicals were in the ascendency. This situation was certainly 

apparent to Lord Hailey who, as a result of his 194o tour of the colony, 

wrote: 2 

It is unfortunate that there is not in the Colony any 
African association which is in a position to make a 
serious study of matters of public interest as to 
exercise some influence over less responsible elements. 
The West African National Congress, which has for some 
years had its headquarters in Freetown, has lost its 
influence, if it is not actually moribund. The more 
radical Youth League, though it exercised a decisive 
influence during the last elections, seems to have been 

1. Kilson, Political Change, p. 145. 

2. C0847/22 Part I/47100/8: "Native Administration Comparative Study -
Report by Lord Hailey - Sierra Leone". Draft report, undated 
j:ypescri'O±. Paragraph _54. 
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mainly an ad h2£_ creation, under very irresponsible 
leadership, and there seems little chance that it can 
ever become a useful organ of public opinion. 

By 1943, however, both the seriousness of the wartime situation and the 

menace of Wallace-Johnson's Youth League had begun to recede. As a 

result consideration could be given to the question of the future 

political development of Sierra Leone. 

But the basic fact remains that, until such time as political 

consciousness had been fostered in the Protectorates of the Gambia and 

Sierra Leone, it was only possible for these two colonies to embrace 

but a part of the constitutional model developed· for British West 

Africa. However, they did embrace the model, as the rest of this 

chapter will clearly reveal. 

The Blood Constitution1 

The tiny Gambia was the last of the British West African 

possessions to be granted a new constitution in the period immediately 

after the end of the Second World War. As Harry Gailey has pointed 

out, it was a reform that operated in something of a political vacuum, 

because the constitution was conceded at a time when there were no 

strong nationalist pressures for reform. 2 Perhaps as a result the 

the document itself was hardly remarkable. However, it did contain one 

notable innovation in that it granted, for the first time in British 

West Africa, the principle of universal suffrage. 

1. The Gambia is poorly served by secondary literature. Of the 
available historical surveys the best is Harry A. Gailey's, ! 
History of the Gambia (London: Routledge & Kegan Paul, 1964). 
The Gambia also lacks any specifically constitutional study. 
There is, however, an important government publication which is 
indespensible for background information on the constitution: 
Development and Welfare in the Gambia (Bathurst: Government 
Printer, 1943). 
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For the Gambia the process of constitutional reform can be traced 

from 1943. In February of that year the Gambian Government wrote to the 

Colonial Office
1 

concerning a possible change in the unofficial 

composition of the Legislative Council which, at that point in time, was 

restricted to a representative of the Moslem community, a representative 

of the Bathurst Advisory Town Council, and one other nominated member. 

According to the Governor, political advantage could be secured by 

altering this situation. In his words: 

if constitutional changes can be contemplated in wartime, 
I see great advantage in dealing with the matter now: 
particularly since one ·of the two proposals· I have to 
make will be regarded by an admittedly small, but by no 
means unimportant section of the community as a 
constitutional advance - though I do not offer it 
primarily as such - and the other will help to link the 
Chiefs more closely with the government of the country at 
a time when considerable calls are being made on the 
Protectorate, and plans are under consideration for its 
development. 

Thus, Sir Hilary proposed that the unofficial component on the Legislative 

Council should be altered to provide for one elected member, to be chosen 

on a wide electoral basi~, to represent St. Mary's Island; one member 

to represent commerce; one nominated member to represent the Protectorate; 

and one other African nominated member. Concerning the elective principle 

the Governor had this to say: 

As regards the elected member, I should like to make 
it clear that, although the question is raised from time 
to time, no great pressure has been brought to bear on 
Government to introduce the electoral principle. Little 
interest is taken in the Bathurst Advisory Town Council 
elections, and at the present stage of develop~ent in 
the Gambia the nominated system works very well. I 
should also make it clear that I do not regard the 
introduction of the electoral principle as a first step 
toward an eventual Legislative Council on House of 

1. C087/253/33037/3: Despatch drafted by Governor Blood but signed by 
E.R. Ward, Governor's Deputy, to Secretary of State, 18 February, 
1q4~- -
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Commons lines •••• we cannot at the present stage 
forsee what form the ultimate legislative body in any 
of the West African Colonies will take. But whatever 
form it does take, the urbanized head quarter 
population which has experienced the full force of 
European impact will have to be allowed to elect its 
representative. The introduction of the electoral 
principle will not, therefore, in any way compromise 
the future. On the other hand, I am satisfied that, 
in the area I suggest, it is the only satisfactory 
alternative to the present limitations imposed on the 
Governor's power of nomination, and that it will be 
gladly accepted as an alternative. There will also 
be the additional advantage of seizing one of the 
opportunities which but rarely arises to meet a 
desire for a constitutional change before it assumes 
difficult proportions. 

For his part, the Secretary of State did not 'rule out' the possibility 

of constitutional change during the war, but he did ask the Governor 

to refrain from making any decision until such time as he had returned 

to England and had discussed the matter with officials at the Colonial 

Office. 1 

The opportunity for these discussions arose in the summer of 

1943. At his first meeting Blood met with A.J. Dawe. 2 He began the 

meeting by informing Dawe that it was his considered opinion that the 

time had arrived for constitutional reform, although, if the Colonial 

Office wished, he would defer any alterations until after the war. 

But, the major portion of this conversation dealt with Blood's proposals 

for the replacement of the nominated member from the Bathurst Town 

Council by an elected member; and the replacement of the representative 

of the Moslem community by a nominated member to represent the 

Protectorate. With regard to the former,Governor Blood noted that the 

1. C087/253/33037/3: Secretary of State to Blood, 3 June, 1943. 

2. C087/253/33037/3: A.J. Dawe, memorandum: 'Conversations with Mr. 
Blood on 9 July, 1943•. 



object was to employ "a democratic form which would be very much more 

acceptable to local opinion''. Concerning the latter, Blood stated that 

it was his hope that a situation could be created whereby he would be 

able to draw upon the advice of a representative of the Protectorate, 

rather than upon the representative of a sectional interest in the 

Colony. In terms of procedure, he proposed that the Governor should 

nominate a candidate from a list drawn up by the Chiefs of the 

Protectorate. In closing, Sir Hilary revealed that he had raised the 

question of reform at this time because the term of office of the 

present Moslem representative was about to expire which thus afforded 

the Government with 'an ideal opportunity' to amend the constitution. 

When Blood met with the Secretary of State a short time later these 

same items were discussed. 1 

In the Colonial Office itself Blood's proposals were favourably 

received. Arthur Dawe regarded them as both modest and consistent with 

Colonial Office policy.2 As Arthur Mayhew minuted: 3 

Sir A. Dawe observed that the proposed changes seemed 
quite simple to make and that they involved so far as West 
Africa as a whole is concerned, no new principle. Gambia 
had the only Legislative Council in which there were no 
elected members. The representation of Protectorate 
interests had already been secured in Sierra Leone and 
would be consistent with Legislative Council constitution 
in Nigeria and the Gold Coast. He was inclined, therefore, 
to consider favourably the proposal. 

Consequently, in mid-October, Governor Blood was given permission to 

to reconstitute the Gambian Legislative Council along the lines he had 

1. C087/255/33222: 'Gambian Affairs - Points Raised by Mr. Blood in 
his Talk with the S of Son 30/7/43•. 

2. Co87/253/33037/3: Dawe, minute, 9 October, 1943. 

3- C087/253/33037/3: Mayhew, minute, 12 August, 1943. 
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suggested. 1 

However, it was not until the new year that the Gambian 

Government was in a position to inform the Colonial Office of its 

progress.
2 

At this time the Office was told that the constitutional 

measures were being prepared, but that it would be some time before 

they could be implemented. Therefore, it was decided that the Moslem 

member of the Legislature should be reappointed, although his new term 

of office was to be reduced to one year. A short time later, Governor 

Blood wrote to the Colonial Office3 to inform his superiors of the 

findings of a committee appointed by himself to advise on the boundaries 

of the proposed new constituency, and to make recommendations concerning 

the franchise. This committee had been appointed on the 23rd of 

December, 1943, and recommended that a constituency comprising the 

Island of St. Mary and the Kombe St. Mary District should be created. 

As for the franchise it reported that the vote should be given, without 

sex discrimination, to any British Subject or Native of the Protectorate 

who had lived in the constituency for a minimum of twelve months prior 

to registration day, and who was a minimum of twenty-one years of age. 

In closing, Blood noted that he was entirely in sympathy with these 

recommendations. Indeed, the only point with which he took exception 

was a minority rider which called for the creation of two constituencies, 

the second to represent Bathurst. This proposal Blood dismissed because, 

1. Co87/253/33O37/3: Duke of Devonshire §arliamentary Under-Secretary 
of Stat2_7 to O.A.G. Gambia, 12 October, 1943. 

2. CO87/256/33O37/3: Governor's Deputy, secret despatch to Secretary 
of State, 31 January, 1944. 

3. co87/256/33O37/3: Blood to Secretary of State, 28 February, 1944. 
This report was later published: Government of the Gambia, Report 
of the Committee on the Le islative Council Franchise, Sessional 
Paper No.? nT 19 Bathurst: Government Printer, 1944). 
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as he put it, "It is an excellent example of the outlook of the older 

generation of Akus, which regards itself as superior to, and does all 

it can to keep itself apart from anything outside the Island of St. 

Mary". This was precisely the kind of division which the Governor was 

trying to eradicate. In the Governor's opinion, over time, the Kombo 

St. Mary District, which was hitherto administered as a part of the 

Protectorate, and the city of Bathurst would develop along similar lines, 

and thus their differences would become marginal. Moreover, he thought 

that the creation of a single consitiuency for the area would provide 

an excellent opportunity for integrating a Colony and a Protectorate 

area. Therefore, he rejected the rider, although he did express a 

willingness to concede two elected members for the combined constituency. 

But, this aside, Sir Hilary was in favour of the recommendations, and, 

in a later despatch 1, he strongly supported the position. As he put it: 

Whether you will find yourself in a position to accept the 
proposals appears to me to depend on whether His Majesty's 
Government is prepared to undertake a bold experiment, so 
far as West Africa is concerned, by agreeing to universal 
franchise in the Gambia. I believe that in this country 
such an experiment has a good chance of success and I very 
much hope that it may be undertaken. 

Governor Blood also discussed his proposals with the Chiefs of 

the Protectorate.2 He informed his audience that, under the present 

arrangement, the unofficial members of the Legislature were all citizens 

of Bathurst who had little understanding and little inclination to 

attempt to understand the problems of the Protectorate. In order to 

1. 

2. 

C087/256/33037/3: Blood to Secretary of State, 11 May, 1944. 

Government of the Gambia, Proceedings of a Conference of Chiefs 
held at Geor etown on the 7th and 8th of March 1944, Sessional 
Paper No. of 1/ Bathurst: Government Printer, 1944), pp. 5-6. 
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remedy this situation Blood proposed that a Chief from the Protectorate 

be appointed to the Legislative Council. The question then a.rose of 

the manner in which this member was to be selected. The Governor gave 

the Chiefs a choice: either they could leave the matter of selection 

to the discretion of the Governor; or they could confer and submit a 

list of possible candidates for the Governor to choose from. However, 

Blood ma.de it clear that if the latter course was chosen the Governor 

would not be bou..~d to choose from the list so provided, although in all 

likelihoaihe would do so. After some discussion the Chiefs expressed 

the uDBnjmous view that the choice of representative from the 

Protectorate should be left to the Governor. 

Towards the end of May, Blood set down in detail his views on 

the political and constitutional future of the Gambia. 1 This document 

he prefaced with a statement of principles: 

The ultimate aim remains the sar:ie - "that of setting 
Gambian feet firmly in the centre of a long path which 
leads to self-governr:,ent"; and the principle of guiding 
the various stages to be remains the same - "the process 
of affording to the African the opportunity for training 
himself in the administration of local affairs" - so 
that he may develop the knowledge and skill necessary to 
administer the Gambia. 

All of Blood's proposals were based on the Williams memoranda on 

constitutional development in West Africa, and, like that document, 

were based on "the axiom that political building must start from the 

bottom up". Only in this r.ianner, he argued, could they pursue 

the immediate aims which a.re the delegation by the 
central Government of e;reater powers and responsibility 
to local authorities predominately African in composition, 
the discussion of purely local affairs in their proper 
setting, and the greater appreciation of Protectorate 
aims, and the use of its inherited political experience 
in a fuller and more practical way than by cerely adding 

1. co87/259/33237: Blood, memorandum: 'Political and Constitutional 
Development in the Gar.ibia', 26 Hay, 1944. 
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Protectorate cembers to the legislative council or its 
equivalent. 

Blood envisaged that constitutional measures would have to be 

developed on three levels: the local level; a level he termed the 

'middle structure'; and at the 'apex•. The first of these levels, of 

course involved the Native Administrations and the municipal 

governments. Taking the latter first, it was noted that the Bathurst 

local governing authority was intended to develop along the lines of 

1 'conventional' municipal governments. As for the Native Administra-

tions, Sir Hilary stated that they were d~velopi~g slowly, but 

satisfactorily. He noted further that the Native Authorities were 

totally African in their membership, and that no provision was 

contemplated for an official majority on these bodies. Moreover, he 

made the point that the Governor's control over them was limited to 

the approval of their estimates, and the appointment of their officers. 

1. Municipal government in Bathurst was modified by the passage of 
the Local Government (Bathurst) Ordinance, No. l of 1946, which 
transformed what had previously been an advisory town council · 
into an elected town council with a restricted range of functions. 
The new town council was composed of the Commissioner of the 
Colony, who acted as ex-officio chairman; four members nominated 
by the Governor; and fifteen elected members. The franchise was 
granted to any person who either owned or rented premises of an 
annual rental value of eight pounds; who had lived in the area 
for a minimum period of twelve months; and who had attained the 
minimum age of twenty-one (twenty-five if the person was illiterate 
in either English or Arabic). For details see C087/259/3324o/1: 
"Bathurst Local Authority Legislation". Unfortunately, the range 
of functions delegated the the town council were very restricted. 
Indeed, tiie central government continued to administer the supply 
of electricity, water works, education, roads, and hospital 
services. Thus, as Hailey has written, "With such a limited 
range of functions, there is little to stimulate the interest or 
the sense of responsibility of the elected members of the Council; 
and as it has no executive officer, and seems unwilling to delegate 
authority over its subordinate staff, there inevitably many 
complaints of its lack of activity''. See Native Administration, 
Part III, p. 331. 
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According to the Governor no changes in the 'general nature' of the 

native administration system was proposed. Instead, 

What is contemplated is a development of their powers; an 
increase in their responsibilities, financial and 
administrative; and a generaJ. widening of their field of 
action to cover certain activities at present carried out 
by the central government, and to include local development 
and betterment schemes 1. They must be primarily working, 
not debating bodies, and their discussions should be limited 
to subjects within the sphere of their activities. 

Above these local authorities was to be a 'middle structure'. 
~ 

In this area Blood proposed to creat two new councils, one for the 

Protectorate and one for the Colony. These councils were to be 

strictly advisory and consultative agencies. It was Blood's hope that 

the Chief's Conference, which was established in the Protectorate in 
I 

1944, would provide the nucleus for his proposed Protectorate Council. 

At its inception, the Governor suggested that the Senior Commissioner 

might preside over the council, but that at a later date the council 

might be given power to elect its own chairman. He recommended further 

that no official should be given a position on this body, although he 

did recommend that official might attend council meetings in order to 

explain Government policy. Turning to the Colony Council, Sir Hilary 

suggested that it might be composed of eight members: two members 

nominated by the Bathurst Local Authority; two members nominated by the 

1. The financial and administrative responsibilities of the Native 
Authorities were extended through the Native Authority (Amendment) 
Ordinance, No. 19 of 1941+, al;ld the Protectorate Treasuries 
Ordinance, No. 13 of 1945. As Hailey has noted, by these bills 
"the Native Authorities were authorized to impose a local rate, 
under the name of a District Tax, and to establish Treasuries to 
administer the funds derived •• •"· See Native Administration, 
Part III, n. 337. All this, however, was nothing more than a 
logical extension of existing policy. 



Kombe Local Authority
1

; two elected members; and two members nominated 

by the Governor to represent other interests. In the first instance 

this body was to be chaired by the Chief Commissioner of the Colony. 

At the apex of Blood's scheme was what he termed the 

'Legislative Authority•. It was a term which the Governor hoped to 

employ in order to get away f;om the impression that they were about 

to develop the existing Legislative Council along the lines of the 

Westminister model; a model which he felt was probably not adaptable 

to the Gambian situation. As for the composition of this authority, 

Blood suggested that they consider the granting of an unofficial 

majority, but, because this measure was not accepted policy in West 

Africa, he hesitated to press this point. Instead, on the official 

side, he recommended that the Colonial Secretary, the Legal Advisor, 

the Registrar-General, the Senior Commissioner, and representatives of 

the major government departments should be allowed to participate. 

With regard to the unofficial members, he suggested that initially they 

should be restricted to four: one nominated by the Colony Council; one 

nominated by the Protectorate Council; one nominated by the Governor; 

and one elected. Once established Blood envisaged that the Legislative 

1. Created by the Colony Ordinance, No. 14 of 1946, and the Kombo St. 
Mary Division Ordinance, No. 15 of 1946. By these ordinances this 
district ceased to be administered as a part of the Protectorate. 
The rural authority so established was composed of the Commissioner 
of the Colony, who acted as Chairman; three ex officio members; and 
an unspecified number of nominated members to be appointed by the 
Governor. However, the impact of this institution was negligible 
because, as Gailey has pointed out, rrthe duties of the Authority 
are minimal because most of the functions that would normally be 
performed by the agency are handled by the central government. The 
money available to the Authority is so small that no oajor task 
could be undertaken. The Authority was and is primarily a paper 
experiment in local governmentu. See History of the Gambia, p. 188. 
For further details see co87/258/33191. 
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Authority would exercise three main functions. First, it would have a 

deliberative role, which it was hoped would be reduced as the 'middle 

structures' were developed. Secondly, it would have a legislative 

role, which, until such time as powers could be devolved to the local 

authorities, would remain more-or-less the same as those of the 

existing Legislative Council. On this subject the Governor wrote: 

if the Governor is vested with adequate powers to insist 
on necessary, and to veto undesirable monor (sic) 
legislation passed by local authorities, the more 
legislation there is by delegation the better both from 
the angle of ready acceptance by those whom it affects and 
from freeing the Legislative Authority from detail which 
should not be its concern and with which it-is rarely 
adequately equipped to deal. 

Finally, the Legislative Authority was to have a financial role which, 

as was the case with the legislative role, was to remain unchanged in 

the first instance. 

Basically the Colonial Office expressed a willingness to accept 

Blood's proposals. As Gerald Creasy minuted: 1 

Constitutional developments are rather to the fore in 
Africa these days, and even little Gambia comes into the 
picture. The alteration to be made in her case, however, 
is not a very substantial one and consists of providing 
that one of the four unofficial members shall in the 
future be elected to represent the one urban 
constituency, the other three being nominated as before. 

Indeed, the only real objection to be raised in the Office concerned 

the franchise. When Sir Hilary was in London during the summer of 1944, 

he discussed this issue with Williams and Creasy~ who informed him that 

the Secretary of State was not likely to be disposed to the proposal of 

1. co87/256/33O37/3: Creasy, minute, 27 June, 1944. 

2. Co87/256/33O37/3: Williams, minute, l August, 1944. 
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universal suffrage. In reply the Governor stated that he would comply 

with any directive from the Colonial Secretary, but 

that he would be sorry if the proposal for universal 
suffrage were to be turned down. Any basis for suffrage 
which were to be adopted would inevitably involve the 
same people, though with a certain number of o~issions, 
and he was by no means convinced that the persons who 
would be omitted would be any less fit to exercise a 
vote than those who would be included. He regarded the 
inhabitants of the villages of the Kombo St. Mary area, 
despite their primitive appearance and surroundings as 
much more sensible and reasonable people in may ways 
than the average Creole of Sierra Leone. They were well 
used to managing their own affairs and the method of 
exercising the vote which would be adopted would not 
necessarily follow the Westminister model. He was 
confident that some appropriate means could. be devised 
which would be quite well understood and appreciated 
by the persons concerned. 

Sir Hilary again defended his proposal in a letter to Sir George Gater 

1 in which he answered two questions raised by the Secretary of State. 

The first question related to the Kombe people, and whether or not 

they were ready for the process of election. To this Blood replied: 

the area has a distinctly European flavour; and conditions, 
already far removed from those obtaining in the 
Protectorate will approximate more and more closely to 
Bathurst conditions when the population moves out as 
envisaged in the Kombe development proposals. An electoral 
roll and the ballot box will therefore be required at no very 
distant date. 

The second question concerned the franchise, and the desirability of a 

universal basis. On this issue Sir Hilary noted that he was not 

inclined to limit the franchise by sex, but that he would consider 

raising the age limit fro~ twenty-one to twenty-five. He also rule out 

a property qualification, because he said it would exclude the bulk of 

the people in the urban area, and would restrict the vote to that class 

1. co87/256/33037/3: Blood to Sir George Gater, 13 September, 1944. 
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of people already over-represented in the political arean. As for the 

idea that a literacy qualification might be instituted, Blood wrote 

that this too would eliminate a large number of voters. Moreover, it 

would probably benefit the younger members of society who were more 

likely to be literate. In concluding he stated: 

No doubt there will be political repercussions 
elsehwere, but there are always repercussions when any 
colony makes a political advance. For example, the 
appointment of Unofficial Members to the Executive 
Councils in Nigeria and the Gold Coast led to iIIlr.led.iate 
repercussions in Sierra Leone; and I have no doubt that, 
if the political advances under consideration in the 
Gold Coast are approved, there will be repercussions both 
in the Gambia and Sierra Leone. As I said in my despatch, 
I think the Gambia is a good place in which.to experiment 
with universal suffrage in West Africa. If it is a 
success, well and good: if it is not a success, less harm 
will have been done than if a similar experiment was 
tried elsewhere. 

In this manner, Sir Hilary places the onus on the Colonial Office. 

In the Colonial Office the consensus was that, if the age limit 

was raised to twenty-five, Blood's proposals for the franchise could be 

accepted. Both O.G.R. Williarns1 and Gerald Creasy
2 

were of this 

opinion. However, there were dissenters. For example, Sir George 

Gater minuted: 3 

It is untidy and inconsistent with our general arrangements 
"' in West Africa for representation of Africans outside the 

towns. The Africans in question are evidently primitive 
village communities although I recognise they may be 
included in a greater Bathurst. 

In the end the Secretary of State approved the policy with qualification 

1. co87/256/33037/3: Williams, minute, 17 October, 1944. 

2. co87/256/33037/3: Creasy, minute, 18 October, 1944. 

3. C087/256/33037/3: Gater, minute, 20 October, 1944. 
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that the age li□it be raised to twenty-five. 1 However, it was e1ade 

clear to the Governor that this □ea.sure was to be considered as 

"experimental and subject to review". Also, the Secretary of State 

asked that the Gambian Government should contact the Sierra Leone 

Government in order to keep it inforoed of developments. On the 1st 

of November, Sir Hilary was able to report to the Colonial Office 

that the Sierra Leone Government did not feel that these ~easures 

would be embarassing, ·and consequently, on the previous day, he had 

notified the Gambian Legislative Council of the decision. 2 

Sir Hilary was back in Britain in June, 1945, and at that time 

he discussed the drafting of the constitution with the Secretary of 

State. As a result of these discussions Stanley wrote to the Gar.1bian 

Government to notify them that because of the large number of 

constitutions that were being dealt with by the Colonial Office there 

would be a considerable delay before the Gambian Constitutional 

Instruments could be prepared.3 Indeed, it was not until July, 1946, 

that the first drafts of the Letters Patent and the Royal Instructions 

were despatched to the Gambia.
4 

By this time Sir Hilary had decided 

upon one major modification in the constitution. This alteration 

concerned the number of unofficials to be appointed to the Legislative 

CouJ1cil. As he argued5: 

1. co87/256/33037/3: Secretary of State, cypher telegra~ to Blood, 
20 October, 1944. 

2. co87/256/33037/3: Blood to Secretary of State, 1 November, 1944. 

3. co87/256/33037/3: Secretary of State to O.A.G. Gambia, 18 June, 1945. 

4. co87/256/33037/3A: Miles Clifford to Blood, 10 July, 1945. 

5. C087/256/33037/3A: Blood, secret despatch to Secretary of State, 

30 August, 1946. 



In the time which has elapsed since I wrote my secret 
despatch of the 18th of February, 1943, ••• political 
consciousness has been carefully fostered, especially in 
the Protectorate mainly by the annual Conference of 
Chiefs •••• I anticipate that it ~ay be possible to 
increase the unofficial representation of the Protectorate, 
a highly desirable proposal in the comparatively near 
future •••• 

Thus Blood proposed that in the final draft of the constitutional 

instruments they omit any reference to a specific number of officials 

or unofficials. In this manner they could alter the composition of 

the Legislative Council at any time without recourse to an amendment 

in the Legislative Council Order-in-Council. In fact, as a result of 

this amendment, when the Constitution finally came into effect in 1947, 

the number of unofficials representing the Protectorate was increased 

to four. However, it would seem that much of the Governor's optimism 

concerning the political development of the Protectorate was somewhat 

premature because "due to the low level of literacy of the chiefs"1 

the Governor's plan to use the Chief's Conference as an electoral 

college had to be postponed. The fact re~ains though that despite the 

manner in which these representatives were selected this amendment 

resulted in the unofficials on the Legislative Council gaining parity 

of numbers with their official counterparts. 

From the foregoing it becomes obvious that constitutional 

developments in the Gaobia were far from remarkable. African represent­

ation was increased and the elective principle introduced, but little else 

was achieved. In a very real sense the Gambia had merely reached the 

stage that Nigeria and the Gold Coast had been before the passage of the 

1. Hailey, History of the Gambia, p. 186. 
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Richards and the Burns Constitutions. This situation was the result of 

a lack of political consciousness in the Protectorate, which caused only 

a portion of the constitutional model which had emerged in Nigeria and 

the Gold Coast to be embraced. Sir Hilary's solution to the problem was 

to initiate reform of the institutions at what he had termed the local 

level in order to foster political consciousness. This was the corner­

stone of his system. As he put it: 1 

In considering the establishment of a form of local 
government for one small area in the Gambia it is important 
not to lose sight of the final political structure which is 
envisaged for the whole country. The Government hopes to 
build, on the foundation of the experience and technique 
required to run efficiently local government bodies, the 
next storey in the edifice of which the apex is self­
government- the declared aim of British colonial 
Administration. The inauguration of Protectorate Treasuries 
and of the Bathurst Town Council should nrovide opnortunities ... --
to lay solid foundations. The eYentual Kombe St. Hary Rural 
District Council ••• should supply a further part. The 
Colony Council, to which reference has frequently been ~ade 
as a parallel organisation to the Chief's Conference (later 
to be the Protectorate Council) can then come into being. 
These two Councils should be the policy making local authorities 
for internal affairs. After that the Government can do little 
more. The sneed with which the higher storeys of the edifice 
can rise wili be determined by the wisdom with which the people 
of the Gambia choose their representatives on the local 
government bodies and the readiness which they show to have 
their affairs administered by those bodies, and by the industry.,:. 
courage and efficiency with which local authorities carr-J out 
their tasks. 

Sadly, these solid foundations proved difficult to sink. At the end of 

Sir Hilary's Governorship most of his constitutional proposals remained 

on paper. 

1. co87/258/33191: Blood to Secretary of State, 6 August, 1946. 
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Prelude to the 1951 Sierra Leone Constitution1 

Constitutional developments in Sierra Leone may also be said to 

date from 1943. In the summer of that year Governor Stevenson was in 

London, and at that time he discussed the constitutional issue with 

officials of the Colonial Office. In his talk with the Secretary of 

State
2 

Sir Hubert emphasized the disparity of political consciousness 

that existed between the Colony and Protectorate regions of his charge. 

Furthermore, he noted that this gulf had produced antagonism between 

the Colony Creoles and the people of the Protectorate; the latter 

objecting to the disproportionate influence of the Creoles, and the 

former regarding the latter as an 'inferior race'. This basic mistrust 

Stevenson regarded as one the the fundamental problems standing in the 

way of a constitutional settlement. 

As for the type of settlement that should be sought at that point 

in time the Governor was quite clear. To begin with there was to be no 

question of a reconstitution of the Legislative Council. In his words: 

1. 

2. 

The unofficial members of the Legislative Council as at 
present constituted cannot yet in the interest of the country 
be given a wider measure of control than they possess now. 
Protectorate interests are inadequately represented by the 
three nominated unofficial (African) ~embers. The mere 
addition of more Protectorate members would not meet this 
difficulty. 

For background information on the Stevenson Constitution one should 
consult Martin Kilson, Political Change in a West African State; 
John R. Cartwright, Politics in Sierra Leone 1947-67; T.O. Elias, 
Ghana and Sierra Leone: The Development of Their Laws and 
Constitution (London: Stevens and Sons, 1962); and E.W. Blyden III, 
"Sierra Leone: The Pattern of Constitutional Change 1924-1951" 
(Harvard: Ph.D. Thesis, 1957). 

C0267/683/32375: "Sierra Leone Affairs"A note on points emphasised 
by Sir Hubert Stevenson in his talk with the Secretary of State on 
the 16th of July, 1943", handwritten report by Stevenson, 27 July, 
1943. 



-252-

Indeed, in Stevenson's opinion, "The line of constitutional development 

should be through the expansion of the powers and responsibilities of 

the Freetown City Council and through the steady development of Native 

Administrations and Treasuries". 

In the Colonial Office the Head of the West African Division 

was in basic support of Stevenson's approach. As William's minuted: 1 

No appreciation of the constitutional problem of Sierra 
Leone would be of any value which did not take into account 
the strongly contrasting circumstances of the Protectorate 
and Colony •••• These circumstances constitute a marked 
differentiation between Sierra Leone and the Gold Coast, 
where the social advancement, though patchy in both the 
Colony and Ashanti, is oruch more widely spread in those two 
areas as compared with the Protectorate and Colony of Sierra 
Leone respectively. 

Although, therefore, the line which Sir Hubert Stevenson 
proposed to take may at first sight appear reactionary having 
regard to what is going on elsewhere, I think that it is on 
sound lines and that it would be a good thing for the 
politically-minded elements of the Colony to have the 
realities of the position presented to them rather 
emphatically. 

i 
It was not until June, 1945, that detailed proposals for the 

future political development of Sierra Leone were forwarded to the 

2 
Colonial Office. In a lengthy despatch the Acting Governor submitted 

Governor Stevenson's thoughts on this issue. One of the prime proposals 

outlined in this despatch concerned the development of regional councils. 

This policy was designed to 

ensure that the various Tribal Authorities are more closely 
integrated into the administrative machinery and are able 
to take a larger part in the general administration of the 
Protectorate. 

1. co267/684/32010/9: Williams, minute, 10 November, 1944. 

2. C0267/684/32009: Acting Governor Ramage to Secretary of State, 
16 June, 1945. 



What was envisaged was the creation of a council in each of the twelve 

districts of the Protectorate. The District Councils, as they were to 

be called, were to be composed of two representatives of each of the 

chiefdoms in the district. The Government thought that one of these 

representatives should be the chief himself, but that the other could 

be appointed by a full meeting of the Tribal Authority. However, the 
I 

second member did not necessarily have to be a member of the Tribal 

Authority. In terms of function the District Councils were to perform 

three tasks. First, they were to "advise on any matters brought before 

them by direction of the Governor or Chief Commi:5sioner •• •"• 

Secondly, they were "to make recommendations to Government or, where 

more appropriate to the Protectorate Assembly, on ~atters affecting the 

welfare of the people of the district as a whole " • • • • And, thirdly, 

"where such recommendations involve expenditure, to suggest the source 

or sources of funds necessary". The District Councils were to proceed 

by resolution, however, no councillors were to be entitled to ~ove a 

resolution involving expenditure. When in session the Councils were to 

be presided over by the District Commissioner. In closing this 

particular part of the discussion the Acting Governor noted that, 

through the encouragement of the Governor, District Councils had already 

been created in ten districts. 

Above the District Councils it was proposed to establish a 

Protectorate Assembly. In its initial stage, this council was to be 

purely advisory, and was to be composed of the Chief Commissioner, who 

would act as president; nine official members: the three Provincial 

Commissioners, representatives of the Medical, Education, Agriculture, 

Public Works, and Forestry Departments plus the Planning and Development 
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Officer; and thirty unofficial members: two renresentatives from each 
- I 

of the twelve districts; four African members nominated by the Governor 

to represent interests such as trade unions which otherwise would not be 

represented; one member nominated by the Governor to represent Commerce; 

and one member nominated by the Governor to represent the Missions. In 

addition, there was to be provision to nominate extraordinary members 

should the occasion arise. The Protectorate Assembly was to be charged 

with four duties. First, it was to advise on any matters referred to it 

by the Governor. Second, it was to make recommendations to the 

Government on any issue affecting the Protectorate. Third, it was to 

consider any matter referred to it by a District Council. And, finally, 

it was to have a say in the expenditure of funds derived from the 

Protectorate Mining Benefits Fund. Like the District Councils the 

Assembly was to proceed by resolution, and again no me~ber was entitled 

to propose a resolution involving the expenditure of Government funds. 

These were the Governor's major proposals. However, Stevenson 

had also begun to consider the reconstitution of the Legislative Council, 

although in this area it was made clear that his view ~as purely tentative. 

To begin with it was proposed that the eleven existing official members of 

the Legislative Council should be retained in order to provide for the 

membership of all the 'principal officers' of Government. The unofficial 

contingent on the Council, however, was to be greatly expanded in order 

to yield an unofficial majority. At this stage it was proposed that the 

unofficial membership of the Legislative Council should embrace the three 

elected me□bers from the Colony; twelve representatives drawn from the 

ranks of the Protectorate Assembly; two nominees of the Governor, who 
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would 'in practice' be Europeans, to represent commerce; and one African 

member to be nominated by the Governor to renresent "interests which 

might otherwise not have adequate representation". The resultant 

council would thus have a clear African majority. However, in order to 

safeguard 'public faith, good order and good government' it was thought 

that the Governor should be invested with reserve powers. 

Whether or not it was appreciated at the time, this despatch 

contained the salient features of the 1947 proposals for the reconstitution 

of the Legislative Council. And, of course, these proposals in turn were 

the basis of the Sierra Leone Constitution of 1951. 

Between 1945 a.~d the issue of the Constitutional Proposals in 1947, 

the Sierra Leone Governoent focused its attention of the development of 

local government which was considered the precursor of constitutional 

change. In the words of one Colonial Office official: 1 

it will be remembered that it was his /Stevenson's7 intention 
that the Protectorate Assembly which is to be created should 
in due course send representatives to the Legislative Council 
and so provide an organic link between the Council and the 
people, on lines which have already been adopted elsewhere in 
Africa. He did not propose, however, that a change of this 
nature should take place in the near future. So far as the 
Protectorate is concerned the first thing is to get the local 
Councils and the Assembly well established, while as regards 
the Colony the Governor, of course, intended that the new 
Freetown Municipality Ordinance should be the first step, 
with consti tutioz1a.l changes to follow. 

In the Protectorate,Stevenson's scheme depended upon the 

development of the District Councils. As Hailey has pointed out such 

councils had been contemplated as early as 1905, althouch it was not until 

194o that the Government began to pursue this policy systematically. 2 

1. C0267/684/32010/9: Gerald Creasy, minute, 26 November, 1945. 

2. Hailey, Native Administration, Part III, P• 315. 
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Established by the Protectorate (Amend.111ent) Ordinance, No. 27 of 1945, 

the District Councils were constituted in the manner elaborated in 

Acting Governor Ramage's despatch of 16 June, 1945. In addition to 

the functions that Ramage had outlined for the District Councils in his 

despatch the Councils were delegated what Hailey has described as1 

a more specific function in framing Rules altering or 
modifying native customary law in the District, which, 
when approved by the Governor, were to have effect in 
all the Native Courts of the District. 

The first meetings of the District Councils were held in 1946. 

Another integral comp~nent of Stevenson's Protectorate programme 

was the Protectorate Assembly which, like the District Councils, was 

created by the Protectorate (Amendment) Ordinance. In terms of 

composition and function the Protectorate Assembly was constituted as 

per Ramage's despatch. The first meeting of the Assembly was held at Bo 

in July, 1946.2 

While developments in the Protectorate proceeded smoothly the 

same could not be said of the Government's attempt to revitalise municipal 

gover11t1ent in Freetown. As one of the earliest experiments in self­

government in Africa the Freetown City Council was far from a success. 

According to Hailey, throughout its history it was plagued by chronic 

inefficiency and failed consistently to collect its rates.3 Hatters 

1. Hailey, Native Administration, Part III, p. 315. 

2. Government of Sierra Leone, Protectorate Assembl, Proceedings of 
First Meeti~ at Bo, 23rd to 2 th July, 19 Freetown: Government 
Printer, 19 ) • 

3. Hailey, Native Administration, Part III, PP• 287-88. 
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reached crisis proportions in 1925, when several of the Council's officers 

were convicted of fraud. 1 
In order to combat this inefficiency and 

2 corruption the Goverru:1ent reconstituted the Council two years later. 

By this legislation the old Council, which was composed of fifteen 

elected and three appointed members, and which chose its own Mayor, was 

replaced by a body composed of an ex-officio president, in practice the 

Chief Commissioner; four appointed councillors, three of whom were to be 

Government officials; and three elected councillors. With the exception 

that a fourth elected councillor was added to the Council in 1934,3 this 

was the situation as it existed at the outbreak of the war. 

Having decided that the reform of the Freetown City Council was 

an integral part of his overall programme of reform Governor Stevenson 

proceeded to create a cor.unittee to investigate the whole question of 

municipal governr.ient. In its report4 the committee recomr.iended that a 

new council should be constituted, and that the unofficial majority should 

be conceded. In addition, the committee added the qualification that the 

Governor should be given ultimate control over the Council's estioates. 

This qualification, along with the committee's other recornr.1endations, was 

translated into legislation, and became Ordinance No. 1 of 1945. 5 

1. For details see C0267 /616/XF5148: "Criminal Proceedings Against C. 

2. 

4. 

5. 

May (Ex Mayor of Freetown) and Others"; C0267/616/XF702: "Freetovm 
Hunicipali ty", and C0267 /617 /XF69Q6: ''Freetown l·!unicipali ty Report 
on Affairs". 

Ordinance No. 38 of 1927. 3. Ordinance No. 12 of 1934. 

Sierra Leone Government, Reconstitution of the Freetown City Council, 
Sessional Paper Ho. 4 of 1944 (Freetown: Government Printer, 1944). 

For details of the drafting of this legislation and the subsequent 
difficulties encountered by the Government see co267/688/32348/1: 
"Freetown Hunicipali ty Leeislation"; a."ld C0267 /690/32397 /1: 
"Freetown City Council-Reconstitution". 
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Unfortunately, the clause concerning the Governor's control over the 

estimates met with resistance. This resistance took the form of a non-

registration campaign by the potential voters of Freetown. So successful 

was this campaign that the Government was forced to withdraw the 

legislation, and the 1927 Ordinance came back into effect. The Government 

tried to implement the 1945 ordinance once again in 1946, but a similar 

campaign of non-registration was begun, and the attempt failed. In 

fact, the situation was not resolved until 1948, when a new ordinance 

was drafted upon the recommendation of yet another committee. This 

legislation omitted any reference to Gubernatorial control over the 

Council's estimates, and was successfully implemented.
1 

Despite the difficulties encountered in Freetown the Governor 

had decided by 1947, that the time had arrived for the publication of 

concrete proposals for the reconstitution of the Legislative Council. 

Stevenson began by discussing his ideas with the members of the 

Protectorate Council. On the basis of these discussions he drafted and 

submitted to the Secretary of State plans for a new constitution.2 

In his despatch Stevenson re-iterated that the establishment 

of the District Councils and the Protectorate "were essential conditions 

precedent to reconstruction of the Legislative Council". With this 

having ~een accomplished in 1946, the Governor believed that the 

the situation justified "a further advance in the political development 

of this territory''. 

1. Hailey, Native Administration, Part III, p. 288. 

2. Sierra Leone Government, Proposals for the Reconstitution of the 
Le-islative Council in Sierra Leone, Sessional Paper No. 2 of 1948 

Freetown: Govern.~ent Printer, 19 o). See Stevenson to Secretary of 
State, 13 October, 1947. 



This development, he stated, would have to fulfill two basic conditions: 

First, it must have a majority of elected members if it 
is to be acceptable to the people and if it is to serve 
as a step towards further political development. 
Secondly, it must provide for the people of the 
Protectorate to take an increased and increasing 
effective share in the management of the affairs of 
the country. 

With this in mind he put forward his recommendations. 

Briefly, the new Legislative Council was to be composed as 

follows. On the official side of the Council there were to be seven 

members: the Colonial Secretary, the Chief Commissioner, the Attorney 

General, the Colonial Treasurer, and the Directors of Medical Services, 

Education, and Agriculture. Meanwhile, the unofficials were to number 

sixteen, and included: four members elected to represent the Colony; 

nine members elected by the elected members of the Protectorate Assembly 

to represent the Protectorate; one African nominated member of tne 

Protectorate Assembly chosen by the elected members of the Assembly; 

and two members to be nominated by the Governor to represent the 

commercial interests. The Governor himself was to preside over the 

Council, but was to have neither an original nor a casting vote. In 

addition, there was to be provision for the nomination of extraordinary 

members. However, assuming that no extraordinary members were on the 

Council, it would have been composed of fourteen African members as 

compared with nine Europeans. 

Stevenson was not entirely happy with the ratio of members 

proposed for the Colony and Protectorate, but he did concede that the 

country was not ready for proportional representation. In his words: 

the present proposals represent one stage only in 
development and it would not, in fact, be practicable 
suddenly to provide for representation of the whole 
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territory on the basis now applicable to the Colony. 
I have accepted throughout, therefore, that the Colony 
should, at this stage, continue to receive ~ore 
generous representation than the Protectorate although 
there should be a marked improvement in favour of the 
latter as compared with the present Constitution. 

Moreover, Sir Hubert noted that the figure of four elected members to 

represent the Colony was arrived at only after much pressure was brought 

to bear from the Colony for the Governor to modify his original proposal 

of three members. 

With regard to the Protectorate representatives the Governor 

noted that of the nine members, four would repreoent the Northern 

Province, while the South-Western and South-Eastern Provinces were to 

be represented by three and two members respectively. This ratio , he 

stated, was determined by the number of members each Province sent to 

the Protectorate Assembly. As for the means by which these representatives 

were to be selected the Governor was adamant that they should be selected 

"by the members representing that Province in the Protectorate Assembly". 

As he wrote: 

It is important that the members of Legislative Council, 
elected to represent the Protectorate, should be members of 
the Protectorate Assembly. This provision will ensure that 
any member elected by the Protectorate Asseobly has been 
chosen as a representative in the first place by a full 
meeting of a Tribal Authority and subsequently by a District 
Council. There will thus be a direct lin.~ between the 
people in the Chiefdoms and the elected representatives on 
the Legislative Council. To depart from this principle 
would mean disregard of the possible wishes of the people. 

In the Governor's opinion this form of election would be better understood 

in the Protectorate, and would "ensure membership on a more truly 

representative basis than any other". 

If the disparity that existed between Colony and Protectorate 

was reflected in the ratio of seats given to each area; it was also 
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apparent in the section of Stevenson's despatch which dealt with 

literacy. Here he recommended: 

It is clearly desirable that members of the Legislative 
Council should be literate, but after considerable 
thought and a number of discussions, I have reached the 
conclusion that it would be unwise initially to exclude 
potentially useful members on the grounds of their 
inability to pass a literacy test in English. It is 
important that interest in the newly constituted 
Legislative Council should be aroused and fostered 
throughout the Protectorate. Efforts to this end would 
be considerably handicapped if a literacy test for 
members was imposed in the case of the first members to 
be elected for the Protectorate. 

Therefore, he suggested that they permit the system to operate for at 

--
least three yea:rs before they considered the question of literacy 

qualifications. 

In his closing paragraphs, the Governor proposed that membership 

of the Council should be for a period of four years, and that, because 

of the grant of the unofficial majority, the Governor should be invested 

with sufficient reserve powers to safeguard ~~y situation which might 

arise. Also, it was made explicit that in terms of function and 

general procedure the Legislative Council would remain unchanged. 

The franchise qualifications were set out in an appendix to 

Stevenson's despatch. By these the vote was to be given to any British 

Subject or native of the Protectorate provided that he or she was a 

minimum age of twenty-one; had resided in the constituency for a minimum 

period of six months before the date of registration; was the owner or 

occupier, for a similar period, of premises rated at an annual value 

of six pounds or was in receipt of a minimum salary of sixty pounds per 

annum; and was literate in either Arabic or English. 

These proposals were the direct descendant of those set out in 

Acting Gover~or Ramage's despatch o: 16 June, 1945. They were also in 
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accord with Colonial Office policy, and received the support of the 

1 Secretary of State on 11 February, 1948. However, these proposals 

touched off what Cartwright has called a 'constitutional crisis•. 2 As 

a result, Governor Stevenson's proposals, with minor modifications3• 

did not actually become law until 1951. 

From the forgoing it becomes obvious that, between the yea:rs 

1943 and 1945, both the Gambia and Sierra Leone came to accept, in 

theory, the constitutional model which had evolved in the Gold Coast and 

Nigeria. Indeed, according to the colonial authorities, it was only the 

relative lack of Westernization in these colonies, and more particularly 

in the hinterlands of these colonies, that resulted in a lengthy delay 

in the implementation of this policy. However, the policy was embraced, 

1. 

2. 

Sessional Paper No. 2 of 1948: Secreta:ry of State to O.A.G. Sierra 
Leone, 11 February, 1948. 

See Cartwright, Politics in Sierra Leone, pp. 43-54; and Kilson, 
Political Change, pp. 161-170. 

As a result of the clash between the Colony Creoles and the 
Protectorate Chiefs over the constitutional proposals a Select 
Committee was formed to consider what modifications could be made 
to the proposals. These revisions were set out in Sierra Leone 
Government, Reconstitution of the Le islative Council in Sierra 
Leone, Sessional Paper No. of 19 Freetown: Government Printer, 
1948), and recommended that the number of representatives from the 
Protectorate should be increased from nine to thirteen, while those 
from the colony should be increased from four to seven. In 
addition, the period of membership of the Council was increased 
from four to five years. Also, it was decided that there would be 
no reference to literacy qualifications. Finally, it was 
recommended that the principle of appointing elected members of 
the Legislative Council to the Executive Council should be adopted. 
Unfortunately, these concessions did not terminate the conflict 
between the educated elite and the chiefs. Thus, in 1950, the 
Governor made two additional concessions which involved the 
institution of literacy qualifications, and made provision for 
more educated men to be appointed to the District Councils. See 
Sierra Leone Government, Reconstitution of the Le islative Council 
of Sierra Leone, 1950, Sessional Paper No. 2 of 1950 Freetovm: 
Government Printer, 1950). 



and thus at this early date the constitutional fate of these colonies 

was linked to that of their more rapidly advancing neighbours. 



EFILCGUE 

Throughout this study of the development of British colonial rolicy 

towards West Africa between the years 1938 and 1947, our concentration has 

been directed towards the individual strands which collectively made up 

policy for this region. Indeed, the detailed documentation of these 

specific reforms and shifts in policy was, of necessity, one of the major 

objectives of what is in fact the first thesis on this tonic to be based ... 

on official records. With this task accomplished, it remains to draw 

these strands toeether into a coherent whole, and from this whole to 

comment on the development and nature of this refor~in£ process. 

This study began with the proposition that, by the close of the 

inter-war :period, the Colonial Office had become acutely aware of the need 

to rationalise its policy in Africa. In particular, the Office sousht to 

devise a plan whereby the two types of political syste~s it had erected 

in Africa could be integrated. As the Secretary of State for the Colonies 

at that time put it, "We should. • • have a clearer idea as to how the 

development of ?1ati ve Authorities and of Legislative Councils in the same 

territories was to be harrnonised".
1 

Although essentially a short-term 

problem, this question had long-range implications as its resolution would 

establish the institutional framework in which future political develop-

1. co847 /17 /47135: Halcolm !-:acDonald addressing the Carl ton Eotel 
Conference, 6 October, 1939. 
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r:ents would occur. Thus it was that, in the policy review that i-:alcol:-i 

EacDonald initiated in 1938, the terms of reference were extended be~iond ., 

the native administration problem to e~brace the broader question of the 

future political development of the African colonies. Consequently, the 

review process under consideration onerated on two levels. On the one .. 
hand there was a general, and often theoretical level, at which the basic 

principles and ultimate objectives of policy were discussed; while on the 

other hand, there was a nore pragaatic plane which dealt with proble□s of 

a specifically regional nature. Although this study has been concerned 

with the latter, elements of the former have ·been dealt with in order to 

place the West African case in its proper context. 

In fact, the British West African aspect of the colonial policy 

debate which took place in the decade after 1937 was dominated by the 

question of how the native Authorities and the Legislative Councils were 

to be made □ore compatible, and it can be divided into three staGeS. 

First, there was the period from 1938 until 1943, when planning was 

pri~arily a Colonial Office affair. Admittedly, there were external 

pressures on the Office during this ti~e. For example, there was the 

Atlantic Charter which had a catalytic effect and forced the Office to 

brine the ultimate objectives of its policy into sharper relief. Also, 

there were specifically West African pressures. These pressures caR:e 

mainly from the Governors of the Gold Coast, and resulted in the 

admission of Africans to the Executive Councils of British West Africa. 

But, despite these pressures, this period saw the Colonial Office firr.:ly 

in control of a methodical, if sor.iewhat slow, planning process. Then, in 

~ of 1S43, the initiative in -r:lan .. "lins shifted c.ranatically to t:ie sur:1r.1er , 1.: 

11 t ~f · a I.n this the seco~d sta~e of the policy debate the lon~-~- es "· r::..c • _ ~ 
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ranr;e schemes that the Colonial Office had been tryins to develop were 

suddenly foreshortened to the draftinc of constitutional instruments for 

im.'Tlediate adoption in British West Africa. By 1946, these constitutional 

reforns had been more-or-less finalised, and the Colonial Office had the 

opportunity of turning its attention once again to more theoretical 

matters. As will be seen, in this the third stage of the colonial policy 

debate, a new direction was plotted; a direction which was to l'!lake much 

of the work accomplished during the previous decade redundant. 

The yea:r 1938 was chosen as the starting point for this pla.'1Iling 

process for three reasons. First, in that· year a new Celenia:l Secretary, 

Malcolm i-':acDonaJ.d, was appointed. MacDonald had held this post some 

three years previous, and, as a result of his earlier experience, he 

returned to the Colonial Office convinced that fundamental changes would 

~ave to be □ade in Britain's colonial policy. Secondly, this reforrnins 

Colonial Secretary came upon the scene at the very ~o~ent when the 

colonial issue, because of the trouble in the West Indies, had been 

propelled into the political arena in Great Britain. This crisis, as 

MacDonald himself has acknowledged, greatly facilitated colonial reform. 

And, thi=dly, 1938 was the yea:r of publication of Lord Hailey's African 

Survey which set out clearly the deficiencies of British rule in Africa. 

The questions raised by Hailey and others were echoed by MacDonald, and, 

in fact, became the point of departure in the colonial debate which was 

to follow. Thus, the year 1938 was one in which a reformin; Colonial 

Secretary was supplied with both the political lever and the requisite 

ruidelines for the initiation of a policy rev1e"t.•1. 
0 

The first evidence of :undar:ental change under racDonald's 

stewardship came in the social and economic sphere with the passas e of 



the Colo:-iial Development and Welfare Act of 194o. This Act, which was 

i!1Spired jointly by Hailey' s African Surve·· and Lord i-fovne' s reyort on ______ __,;,,,1/...J ., -

the West Indian Disturbances, was a ::-adical break with tradition, and was 

designed, to quote ?-~acDonald, "to develop the colonies so that as far as 

possible they becor.ie self-supporting units". 1 So important did !~acDonald 

consider this piece of legislation that, had domestic political and 

economic crises not inter'1ened, this Act may well have been dated 1938! 

In the years that followed, the ir.iportance of social and econor.nc 

development became a cardinal feature of British policy, and the notion 

grew that political advances in the colonies·should be made contingent 

upon it. 

Indeed., this economic arQ.Ir.tent was at the very heart of the 

proposal put forward in 1939 for the federation of the British West 

African dependencies. Accordins to the prevailing view, federation was 

desirable because small territories, such as the Ga.~bia, were incapable 

of becomine an economically viable unit, and thus were not capable of 

becoming a politically viable unit. Eowever, in the case of British West 

Africa, federation was rejected as a 'theoretical abstraction' because 

the areas concerned were not coterminous, and because colonies such as 

the Gold Coast and Nigeria had progressed to the point where it would be 

difficult to arrest national develop~ent. Thus, the first major decision 

affecting the political future of British West Africa was ta.1-<en: that the 

region was to be developed on the basis of existing boundaries and not O!"l 

the basis of a federated territory. 

~lhile the federation question was oeing discussed the Colonial 

1. Hansard, 21 He.y, 194a. 
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Office initiated a 0reneral re~~·iew of its noli·cv ... ~n ~.frica. T" th · .::.' ., _ .r: _ _ rte me .. oc. 

devised for this review was a!1 independent cor.imission. Lord Hailey was 

chosen to head this mission which was charged with the respor~ibility of 

investigating the problems of native adtlinistration and the question of 

the future political development of the African dependencies. Basically, 

Hailey was placed in charge of a fact finding oission which was designed 

to supply the necessary inforr.ia tion and recommendations upon which a ne1.•1 

policy could be framed. 

The Hailey mission spent the early months of 1940 in Africa, and 

the period between 4 February and 16 r-:arch in British Tdest Africa. 

However, the much awaited re!)orts were not available until 1941. In 

addition to a great deal of factual material the Hailey Reports put 

forward a solution which, while relegating the nati'le adr.Jinistration 

system to the sphere of local government, er:iployed that system as the 

basis for future r,arliarnentary institutions. As such it was a polic:,r 

which attempted to both contain and re-vitalise indirect rule. 

Lord Hailey's pri~e directive was for the development of efficient 

local institutions. This in effect meant a continued reliance on the 

Native Authorities, althouch in those areas where the Authorities did ~ot 

function it □eant a reliance upon institutions of a yet to be determined 

nature, and in the urban areas a relia~ce upon ~unicipal governr.ents. 

However, anongst thEEe three groupinGS, the Native Authorities were 

massively in the preponderance. Above this level of adninistration Hailey 

· d · o~ re,...1· o.,.,al cou .... cils These councils were to be env1.sa6e a series .J. u -~ u • 

composed of representatives of the Native Authorities, the townshi? 

authorities, and of those bodies creD.ted in the distr:.cts •.-rhere the 

Authorities did not erist. Eailey recon~ended further th~t fro~ t~e 
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outset these bodies should have been granted specific duties, such as 

t:i.e revieu of by-laws, and that if they proved ca:9~tble then further 

powers could have been considered for devolution fro~ the central 

adninistration. Moreover, he suggested that the regior..al councils 

should act as electoral colleses for the legislative councils. Indeed, 

in this nanner he hoped to ~arry the rrative Authorities and the 

Legislative Councils. With regard to the Le6islative Councils, Hailey 

reco~.mended no change at all until such time as the regional cou!lcils 

had become operative a.""!d had indicated the degree to which central 

fu:tctions could be deveolved. Clearly Eailey's solution was one which 

catered to the traditional leaders. The educated elite, however, was 

not totally omitted f~o~ Hailey's sche□e, although the concessions □ade 

to this group were more ~odest a..~d restricted to the less sensitive 

areas of r:runicipal government and the civil service. 

'I\10 yea.rs were to pass befor the Colonial Office was to employ 

the Hailey Reports for anything other than reference material. In the 

interi□, the Office had to respond to external pressures whic~ furthered 

the review process. 

One of the major pressures on the Colonial Office during this 

period was world, and in particular American, opinion on the colonial 

issue. This opinion was focused as a result of the Atlantic Charter 

which, if taken literally, called for the extension of self-deternination 

to all subject ~eoples. Churchill's repudiation of this interpretation 

in the House of Commons broucht both the British Government and the 

Colonial Office 1L~der attack, and forced both of these a6encies to 

consider ~ore carefully the concept of self-govern□ent for the colonies. 

This encounter brouGht with it the realisation that Britain's position 
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on the questio!l of self-goyerr1.'7lent for the colonies ,.,,as not as e:-=?lici t 

as had been thou;:ht. Bet\·ree~ 1941 a..11d 1943,rnainly as a result of 

negotiations with the America.."lS over the drafting of a . . .... JO~r.. ,., stater:1ent 

on the interpretation of the Atlantic Charter, Britain arrived at a ~ore 

coherent position on the question of self-government. This policy had 

tli..ree main features: First, it was predicated on the new economic 

policy which had been proclaimed in the Colonial Development and Welfare 

Act of 1940. Secondly, it was a policy which was not to be bound by a 

timetable as the United States had ur6ed. And, thirdly, self-goverri.r.ent 

was interpreted, not as independence, but·· as occurinr; within the context 

of the British Empire. That is to say, self-covernment for most of 

Britain's colonial dependencies was to mea.~ local self-governr.ient. ?or 

British West Africa this effectively meant a form of indirect rule, and 

thus the question of harmonisinc the Native Administrations and the 

Lesislative Councils took on even creater importance. 

In one other area the Colo~ial Office was pressured into forr:ru.­

lating policy in advance of the over-all sche:::ie that was to be developed 

on the basis of the Hailey Reports. This decision was as a resul t of 

pressures fror.i the Governors of the Gold Coast and !liseria for the 

adr.lission of unofficials to the Executive Councils of those colonies. 

This modest reform was as a result of the initiatiYe of Go-;rernor Burns 

of the Gold Coast wh9,with the active support of the Governor of Ni.::;eria 

and the passive support of the Governors of Sierra Leone and the Ga~bia, 

,-,as able to force a-'1 unwillin~ Colo:iial Office to relent ar1d. 
.I. ..... "'o per□i l, 

Africar.. representation on his Executive Council. This :-eforr.i. was r::odest 

because t~e Executive Councils, as the~ constituted, we~e purely ndvisory 

bodies. Tnus, uny African appoi~ted to these Councils was not s ranted 
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any additional pov:ers. However, this action was an import~'"'lt consti tu-

tional !)recede!lt, a.."'ld one which was adopted b:r the rest of the British 

1,·/est African Goverzunents by the end of the period under discussion. 

This first phase in planning was brought to a close in the SUl'l'lLler 

of 1943, when the 1:lest Africa Di vision of .the Colonial Office finally 

completed its plans for the political advance of its region. This plan, 

entitled 11Constitutio=ial Develop□ent in West Africa", was based on the 

Hailey Reports, a.I'-d provided the Colonial Office with its first state~ent 

of 9ossible lons-rar..ge political objectives for this region. 

Al though based al□ost exclusively·· on Hailey' s recor.ir,endations 

these proposals differed in one i[1portant respect: they advocated the 

reform of the lesislative council in order to ,rever.t the educated elites 

f . . a1· • d rom oeing iena~e. However, the !)lans were in agreer:1ent 1.!i th Hailey 

on two fundanental points. First, the.t political develo!=•ments should be 

nade co~tingent upon social and economic development. And, secondly, 

that in developing a constitutional :policy for Uest l!.frica there was no 

need to take into account possible reactions in British East Africa. 

The scheme was divided into five staces, the first t:-:.ree of which 

e~phasised the development of local govern~ent. In the r.::unicipal sphere 

increased responsibilities were to be devolved to the municipal councils, 

and African representation was to be increased with a view to first 

establishing African elected majorities and finally all-African councils. 

Meanwhile, the Native Administrations were to be modernised through the 

introduction of younger and better educated members, the eradication of 

authoritarian regimes, and the devolution of greater responsibilities. 

Parallel to these developments it was proposed that rebional councils 

should be established. These bodies were to be created in all areas where 
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□unicipal authorities could not be created, ~d were to be composed of 

rrc.tive Authorities. In t· e 1~· t · • .. , t , d · · n irs ins~ance ~ney were o oe a visory in 

canacit., .. 
- .J t althoush durinc stage tri.ree they were to receive increased 

functions and responsibilities. Also, at this stage, the resional 

councils were to bebin to act as electoral colleges for the le6islative 

councils. As for the legislative councils, during these sta6es their 

representative nature was to be increased either throush an increase in 

the number of directly elected African members or throu;h nomination • 
., 

The final stages of this scheme were very loosely defined. In 

stage four a decision was to be made as to 1,•1hether or not the unofficial 

r.iajori ty would be conceded, •.1hile in staGe five, entitled "Tow~ds Self­

Government", no concrete proposals, outside of ones for the prosressive 

Africanisation of the senior civil services, were made. In fact, it was 

thousht that at this point a series of constitutional conferences would 

have to be called in order to work out the details of future plans. 

Unfortunately, these proposals, which were to be affected over a good 

n-2.ny ge~eratio!1s, were only discussed once before the bala..'1.ce in planning 

shifted to West Africa. 

From this it can be seen that the first stage in the policy 

review process was r.iainly deliberative. Those decisions that were taken, 

such as the decision to admit Africans to the Executive Councils, were 

the result of external pressures, and were r.iade in advance of the 

develop□ent of cor.tprehensive constitutional proposals. However, it can 

be said that by 1943, the Colonial Office had reached the point w:-1ere it 

had a clearer idea of the ultimate objectives of its policy, and what 

could be called a blueprint for the political developr.1ent of its 1.·iest 

African territories. 
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B 1 , , .:.• C 1 · 1 O -.c · , are y r1ao. vne o on1a_ :: .L'.:.Ce oeGun to co~side!" the te~ tati ve 

constitutional ~roposals :_)repared bJ the West Africa Di vision t-then, in 

Aucust, 1943, Governor Burns informed the o~r· ~ h" · t t· to ~ - - ice o~ ~is in e~ ion 

revise the Gold Coast Constitution. This event effectively ended the 

first stage of the policy review and started the second which was to see 

the draftinc of new constitutions for the Gold Coast, Hizeria, and the 

Gambia, a.~d the publication of draft cor.stitutional proposals for Sierra 

Leone. 

Burns' lead was followed i~ediately in t:igeria, and, as a result 

of constitutional develo:pments in these tiiio colonies, what micht be called 

a 'constitutional model' ·was developed for British Uest Africa. !)esicned 

to harr.ionise the develo!x:1ent of !Tn.ti ve Authorities and Lee:;isla ti ve Councils 

in the sar.1e te::-ritory this r.:odel operated on tl'lree levels. At its lowest 

tier, the oodel was concerned with local governnent, and, in this rer:;ard, 

it e::mloved !'Ta ti ve Ad□inistra.tions and, in the urban areas where indirect 
♦ ., 

;,tle did not fu..'tlction, CTUnicipal 6o7ernr~ents. The i~terr.iediate tier also 

contained two eler:1ents. On the one hand were recional councils which, in 

essence, \·rere a.sser.2blies of Native Authorities. These councils were 

r.;ainly advisory in capacity, al thouch there were :pro\'"isions for so□e 

financial and le;islative pot.·1ers to be devolYed to the□• In addition, 

the:i" had an intesrati ve function to perform because they were to act B.s 

'electoral colleGes', and were to nominate Hativ·e Authority representn.tives 

to the LeGislative Councils. On the other hand, there were a series of 

constituencies which, by de::iocretic process, were to elect ~ba.:i 

representatives to the Lesislat~ve Councils. ca.r.:e 

t,.,. • • .c t· . • d. • ' . the Lesislative Councils thenselves \~~icn, i_ ne in~erne ia~e ~ier 

functioned as planned, were fully :..ntegrated with t:1e native ad!":'linist:-2.tio:1 
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system. In theory, it was a schew.e which resolved what teen Post has 

termed 'the cur.1ulative structural proble~s of yea!'s of pragmatis~• 1 

which were identified by HaileuY and racDonald 1· n 10-zR - _,,.,.1c: . 

1943 and 1945 both the Gambia and Sierra Leone came to embrace this 

constitutional model, although, because of the relative lack of 

Westernization in the hinterlands of these col9nies, full i~ple~entation 

of this prograr.nne was severely delayed. 

As the pressures of consti tution-r.ioniering receded the Colonic.l 

Office was given the opportunity to turn its hand once again to ~ore 

theoretical matters. Indeed, in 1946, the whole question of rrative 

administration policy came up for discussion· in the Office, and a new 

chapter in the policy review was opened. 

The debate was prompted by the confidential 11 Eemorandur.i on 

factors affecting Native Administration policy" which was drafted by a 

former Gold Coast District Commissioner who was secor.ded to the Colonial 

2 
Office at the end of the war. Althoush this memorandum did not make any 

recommendations as to the direction which native administration policy 

s~ould take, it did call for revision, and, as a result, prompted 

considerable discussion on the issue. An examination of this memora~dum 

and the response it elicited is instructive because it reveals that a 

significant shift in opinion had occured in the Colonial Office. Indirect 

rule was no longer merely subject to criticism; rather it was in the 

process of wholesale rejection. Indeed, the views to be expressed a 

year later in the Local Governr:ient Despatch were already beins voiced. 

1. Ken Post, "British policy and representative gover:r:.-:ent 1n ':lest Africa, 
1920-1951", in Colonialism in Africa, p. 34. 

2. co847 /25/47234: Cartland, 11r::emorandum on factors ctffecti!lg Native 
Adr.1inistration policy", undated, but early l S-·46. 
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Cartland' s personal view of native adr.~inistration policy \·!as 

~az-ticularly damning. As he FUt it: 

In rnany parts of Africa the Native Adninistration has 
achieved little and is little more than a rather ine:ficient 
school for givinG local disnitaries and their clerks some 
rudimentary training in adr.linistrative work. If the :policy 
of Native AdL1inistration is justified then the native 
Authorities I!lUSt be transformed into reasonably efficient 
orsa.n.s of local Government, which nust fulfil some useful 
local fu!1ctions now while their personnel is Ga_inins 
experience. 

Cartland noted that indirect rule, or as he preferred to ter~ it 'the 

philosopher•s stone of Colonial ad.r.linistration', had come under attack 

eve:i before the war, a..'1d he enu□erated three □c:..j'or cri ticis:,s t:-iat ,-,ere 

levelled against it at that tir.ie. To begin with, it was arcued that the 

basis of the Irative Administrations \•/as too narrow. Secondly, it WDE 

felt that the:r were not 'sufficiently efficien~' to carry out the duties 

ioposed upon them. And, finally, there was the opinion that the tice 

had arrived for a general review of policy 'with a vieu to reinforcecent 

a.."'!d re-direction'. He noted further that durin0 the war ti;,10 new factors 

had er:1erced: 

(1) Na.tive Administrations as at present constituted r.1.1y 

find it difficult to satisfy the r.1ore critical de~ands of 
the returnin;; Africa::1 troops, experienced as they \·till be, 
whether literate or illiterate, in the affairs of the \·Torld. 

(2) the new policy of development on which we 2.re now 
e□barking will r:io.ke increasing der.iands on the r.!achinerJ of 
the Native Adr:iinistrations and ir.1pose upon it a sreater 
strain tha!1 in ~re-war years. It is essential that re2J. 
tioli tical devel~:pr.;ent should l:ee:p pace with the r:iaterial 
~1d social develo::;:r.:e1:t which is yla:ined, both in order to 
--~ -'-1,~ s.!'~· t 1ne ,._r..; a,er•J.· ~ ~ ":"".,ol ~ ticnl horizon of the ne\·,' classes o~ - ~J ''-'- •- --0 .; -

i~cl~din7 the returned soldiers, and in order to play an 
'-' 

effective -cart i::: the e::ecution c1:.d. adr.1inistr2..tion of t?:e 
new develo~~ent policy. It is no lon~er sufficient for 
the Fati ve Ad."'2inistratio!1.S to be a r.ere e:·~ed.ient to 
prov·ide the Central Gover:::--~":lent with chea:9 local asents to 
carry out the details of its d[J..y to da:,r ad1:1irdstration 
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but it is necessary that it should become a:i active :part:ier 
in, a-~d an essential instru□ent of, the developLient policy. 

As a result of these factors, Cartland felt that the time hac arrived for 

the issuing of 'an authoritative statement of policy'. 

In this statement, Cartland hoped that the opportunity would be 

taken to rename the system and "to describe it as local Government or 

or African local government". He felt that such a change would have three 

main benefits. First, it would eliminate the term 'native'. Secondly, 

it would distinguish 'the new phase of policy from the old'. And, 

thirdly, it would indicate 'the proper and intended sphere of this for~ 

of Government 1 • 

Also, Cartland hoped the opportunity would be taken to answer 

the important question that Hailey had raised in 194o. That is to say, 

"whether the Central Government should ultimately be for□ed of a 

federation of Native Administrations or whether the Central Government 

should co!ltinue in its present form with the Native Administrations 

acting as its local agencies". 

The replies to the Cartland Me□orandum reveal there were still 

strong supporters of the more conservative form of indirect rule in the 

Colonial Office. For example, Mr. Footman was of the belief that "the 

final ai~ should be that the Central Gov·ernr:ient should ulti□ately be 

f 1 al G t I T t • IA ..J- • . ., t • II 1 formed of a federation o oc O"lernrnen s or ',a 1. ve i"'.u..:11.nis 1..ra 1.ons • 

Others, such as Mr. Varvill, argued that the proposed new constitutions 

for British West Africa, which were based on the native administration 

1. C?8~7(25L472?4: .. Foot□a~ Lprinc;pal officer East and Central Africa 
D1.v1.s1.o.!:.7, m1.nu1..e, 15 ~-~arch, 1 .,, 46. 
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system, had not yet been tested. In his words:
1 

Plainly the answer must depend on the speed with which native 
adr.'!inistrations develop a.~d the reality of their hold on 
public opinion. The new constitutio~s of the Gold Coast and 
!lir;eria are perhaps the first steps towards federation but a 
decision on the political goal of these two colonies must 
necesse~rily await the success or failure of these two 
experiments. 

Furthermore, Varvill was not overly impressed with the idea of redefinine 

native administration as local governr.!ent. As he rather sarcastically 

put it, "I thin.'!{ that the London County Council or the Borough of Stepney 

~ight ••• be dismayed at the prospect of finding their administration 

classified as local government with that of a naked pae;an tribe in the 

Nigerian }?lateau11 • o.s. Wallace was ir. agreel'!lent with Varvill that the 

pla.'1.s made during the war we!'e adequate for the moment , but he departed 

from Varvill as to the ultimc.te goal. In his vie',v:
2 

It is inevitable that a system of governr.1ent .... which 
was built up around hereditary chieftainship and councils 
should require adaptation in the course of time: to brinG 
it into more democratic form. I believe that as the scope 
and function of tbe native authorities increases, there 
will be plenty of work for highly educated and skilled 
Africans to undertake. As the native authorities get ~ore 
help fror.1 these folk they will see the necessity to 
broaden the structure of their councils, and constitute 
the~ on more democratic lines. 

Then there were those who looked on indirect rule with far less 

reverence. Mr. C. Rafudn was one of those who argued that "often a 

Native Adr.linistration is a useful means to our end; but if the makings of 

one aren't there, or an existine one is a stu□blinG-block, in tte one 

case we need not worry, and i~ the other we need have no qual~.s about 

1. co847 /25/47234: Varvill ffiistrict Officer, l'Ii6eria, seconded to 
Colonial Office 1943-77, minute, 19 ?ebruary, 1~4G. 

2. co847 /25/47234: 1,·/allace /District Officer, northern Rhodesia, 
seconded to Colonial Office 194-y, ninute, 23 Februa=y, 1946. 
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. . t . d 1 
sweep1.n5 J. asi e". J .3. \·/illia~s was ~'1ot:-ier who oelieved t!:at 

indirect rule £.nd little intrinsic value. As he declared, "If the native 

administrations are to become anything more than an interestinG historical 

relic, the only possible line of development seems to be to transform the~ 

2 gradually into orbans of local goverri ... .-rienttr. 
-

The views of A.H. Dutton may be taken to represent the views of 

the disillusioned former Adninistrative Officers. In his □inute3 , Dutton 

freely confessed that his experience as an Administrative Officer in West 

Africa before the war led him to the conclusion that the native ad□inis­

trations "only serve to crystalise a 'status quo' which existed w!len we 

first took over from the Trading Corporations". Dutton condemned the 

1ne!)otis~• and self-interest exhibited by the Native Authorities, ar..d 

noted that 

the use of traditional councils elected by archaic custor.1 
:put most undesirable r.1en in what might have been responsible 
positions,and left many able and public spirited Africans 
outside to form an inevitably disgruntled minority. 

As a general observation he stated: "I carne back to England in 1939 with 

the feeling that the H.A.'s, forr.ied as they were, created a definite 

barrier to progress and an ir.cite□ent to discontent a~ong educated Africans". 

However, Dutton stopped short of advocating the abolition of the Native 

Administrations, although he did urge their "reforl'!1 to represent all 

classes of African". 

C.Y. Carstairs' criticism of indirect rule, or as he called it 

1. co847/25/47234: Rankin, cinute, 27 February, 1946. 

2. co247/25/47234: T:,1illia.r:is §ssistant Secretary, Colonial OfficiJ, 
. t 11 J 1ch' ~inu e, ~ une, ~ .o. 

3. co847/25/47234: Dutta~, r.ii.nute to F.J. Fedler, 9 Harch, 1946. 
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lT d" ' 1 .LU0rar ,l.SI::! • Was even m_·,Ore ""C"t'l-.1· n--
, 1:, 0 c.<. .. 1. •5. T h" ... .:'.'l ... lS opinion, indirect rule had 

failed because circur.ista.'1.ces were nO't.•1 fundarnentall v different. 1.Ihereas ., 

'Lusardism1 had been devised to deal with 'ele~entary' duties, such as 

the preservation of law and order, the present situation was one which 

had ttadvanced beyond eleraentary fundamentals into a period where probler.:s 

" are far ~ore complex and difficult to grasp, let alone solve •• • • 

a result, the native Administrations had degenerated, and e;d'iibited 

'lie1pness and inefficiency'. Like Cartla.i.d, Carstairs did not suGsest 

'what form policj· should in future take', but he did conclude 1,,.i th a.vi 

important warning: 

we are being carried along in a tide of change whic:1 we 
could not stop if we would and the best we can do is to 
understand and if possible suide the forces so released 
into che..nnels likely to fa·vour the createst possible 
development of Africar..s as rr:oral beings. We are cornni tted 
to a policy of 11 developmer:t11 •••• We do not know our 
facts and ca.l'lnot wait until we haYe the□ all, and our 
gocls will change the mr,re we find out and the more we 
k.'l'low of the success or failure of the r.ieasures ,.,e tal-:e. 
The time ,;-,hen there could be a clear and sir.is,le "polic:r" 
laid dow:i, obviating the painful e:mJnination of funda.':lentals, 
has sone, if it ever existed, and we need not regret its 
passi!".!£. 

Here e..t last was recognition of the fact that Britain no longer had 

generations in which to modernise her native ad.":'linistration policy. 

As 

But, perhaps the r.iost severe critic of the existing policy was the 

Colonial Office official who had worked r.iost closely with Lord Hailey in 

providi!'lg the basis for a post-war colonial policy: F.J. Fedler. In his 

minute
2

, Fedler agreed with Cartland that there was "a r.ost ur.sent and 

~..ri tal need for a definitive -oolicy • " • • • As he put it, "Luzard's ideas 

1. C0847/25/47234: c~rstairs ffiead of Research Department/, ~inute to 
Cohen, 5 1-·rarch, 1946. 

2. co847/25/47234: Fedler, r:iinute to Co:ien, 11 I-:arc:l, 1S·46. 
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• •• have played the~..selves out. Decades have r.:-one bv, and the nresent .__, ... -

acSe der.:ands so□ethinc r.:cre u:9 to date' 1 • D
. . .L.' ~ iscussi~c ~ne reasons ror 

failure, h-e wro~e· - - \, . 
The main reason why Lue;ardism ceased to be valid as 

theory and rractice in African Governr:ent w.?..s that it 
attempted to find in the native authorities sonetti~g ~ore 
thc.n r.iere local authorities. It always played with the 
idea that the native authorities were in fn.ct the 
sovereisn power governine the land before the British 
cane •••• On the □ore purely political side, this 
idea ••• led towards the notion that central lesislatures 
night be cooposed as a sort of pinnacle on a pyra.~id of 
native ac1~inistrations. In so~e Cclor.ies this has had 
very undesirable results, in 2articular alienatinc the 
class of educated Africans •••• The very phrase 
"indirect rule" carries with it the notion of this 
soverei3n authority residin6 in the r..ative authorities, 
a.!".d it is a bad a.~d misleadinc phrase. 

Indeed, Fedler felt that this not:..on hc.d reta:-ded the growth of the :·~ati ve 

11 "' • • ~ t · ons ...,or e·~_,,,..,...,l · "'' t· 111
• • • tb · · 1l,c.r:11n1.s .. ra 1. • • l' _ • ...,;,u.11., e, in 1-,or !lern 1:1.6er1.a wnere .1s view pre-

vailed, there could not be any advance in the ta:~tion systec until such 

ti~e as the colonial adr.tinistrators ceased to conceive t~at system as one 

of the inherent rishts of the E~irs. 

HO\·rever, Fedler did co!lcede that the t-:ati "'le Adr:1inistra-tions had 

. • l t 1 • ,... • th . 'I" .:.. .: I been 'adr.11.rao e .11n.~s in ._e1._ 1..Lr.le • Horeover, he was of the O!)i::::ion 

that they could still "form an excelle:1.t basis U?On ·which to construct c:. 

new storeyn. Despite their linitatior.s, they provided "a vehicle throush 

which local gover~ent of a prosressive kind can be operated using forrr..s 

a-l'ld titles •,:hich are far.:iliar to the na. ti ve inh.abi tants, ar1d in which 

therefore they find it ~uch easier to partici1ate •• 11 • • :Sut, the 

creation of this ne·--1 storey was to involve a substa..~tial re-ir~ter:p:r-etc>.tio:: 

of nntive adninistratior: '?'Jolicy. Fedler then set out the direction \·rhicll 

he thou6ht !)olicy should t~tke: 

The nuti~,e av..thoritv nolic~, r.eeds re-d.efin:.n,s as a policy 
., ... <J 



:or local governnent in Africa. He should see that it 
functions as a local o t Th t · t h g ver~~en. _ a is o say , were 
the units a.re so biG that they can only lead to a sort 
of local despotism, where the native authority is too 
remote from the ordinary villager to be effective as 
local government in the proper sense of the word, we 
should break down those units •••• Si□ilarly, where 
native authorities are too small we ought to be working 
towards amalgamation •••• 

Not only their size but their functions ought to be 
those of local governments; and they ought to be led to 
undertake, and be provided with the means of undertaking 
the functions which are annronriate for local c:"overn.':lents. 

- - - 0 

In particular, the function of levyin~ taxes for local 
purposes. • ... 

It ought further to be a definite element in the 
forefront of policy to ~ake the native authorities as 
democratic as possible •••• This is absolutely vital 
and it ought to be pushed along as quickly ~s possible. 

In effect, Fedler was calling for Sir Donald Cameron's theory of indirect 

administration to be taken to its ultimate expression. ',·lhereas Cameron 

had advocated a system of representative local government to safecuard 

against autoc~acy; Fedler now called for the democratic element i~9licit 

in representative government to be made explicit. F~rthermore, he called 

for the pace by which this process was to be accom~lished to be trans­

formed from one of gradualis□ to 'as quickly as possible'. Less than a 

year later the principles that Fedler had elaborated in his rne~ora~dum 

were official British colonial policy. 

On 25 February, 1947, the Secretary of State for the Colonies, 

Arthur Creech Jones, issued a despatch to the Governors of all the 

British African territories. In its opening remarks, the so-called 

Local Government Despatch read: 
1 

I believe that the key to success lies in the development 
of an efficient democratic system of local government. I ' . wish to e~nhasize the words efficient, de□ocratic and local. 
I do so, n~t because they import any new conception into 

1. As quoted in Kirk-Greene, Principles of Native Adr:inistrntion, ?• 238. 
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African administration; indeed these have bee~ the air.1S of 
1 . .r 

our po icy ~or :iany years. I use these words because the:r 
seem to me to contain the kernal of the whole ~atter; local 
because the systew of goverrJ.1ent r.rust be close to the 
co~.r.ion people and their ~roblems, efficie~t because it must 
be capable of raanagins the local services in a way whic!l 
will help to raise the standard of livinG, and de□ocratic 
because it r.iust not only find a place for the srowin;-
class of educated CTen, but at the sar.te tine con.~and the 
respect and support of the mass of the people. 

This process, he stated a few paragraphs later, was "to procress everywhere 

as rapidly as possible to the stage at which it can play its effective 

part in the development of the Territories11 •
1 

\-/it:!:J. this stater::ent, as Kirk-Greene has noted, Creech Jones wrote 

"the official finis both to Lugard's indirect rule and its restatenent in 

C- ' . d. • dm. . t t. rr 2 .,,. "' th " "' . 1 - , c-.::ieron s in 1.rec l, a .. 1.n1.s rn. ion • • • • nenceror • , .fl.lrican ocai. 

governrr:ent was to be developed along the lines of the British r:iodel. 3 

However, as R.E. Robinson has pointed out, there was really no 

4 
"reYolutionary brea.1..c with the past11 • Indeed, he has sumr.ied up this 

transfor□ation as follm-,s: 

the change in nomenclature fror.i "Indirect Administration" 
to "Local Government 11 signifies a loi:;ical a.-rid consister..t 
development of tendencies of thought already apparent in 
Cameron's thought. At the same time it s~bolises the 
adoption for Africa of the democratic ideal of Enclish 

1. As quoted in Kirk-Greene, Principles of llati ve Adninistration, p. 24o. 

2. Kirk-Greene, _2E. cit., p. 28. 

3. However, the i□pact of this new policy \'/as not imr.1ediatel:.r apparent 
for local govern□ent ordinances were not placed on the statute books 
of British 1ilest Africa until the early 1950' s. For further details 
see Ursule. K. Hicks, De·:elo~ment fro□ :Selow: Local Goverr..:-:-:er..t ar:d 
Finance in Develo!)inG Countries of tr.e Cor.r:or.wccl th ( O~:ford: 
Clarendo~ Press, 19611, pp. 167-205. 

4. ?..E. TI.obinson, "Whv nrndirect Rule" Eas Been ::e:placed B::- "Local 
G ~,, ".. l t r,,~ 3 ·t· i. " T .1.1.·•·e i\,;-i...,.;_.;s~ .... '"'~.;on" ·overnme:1 i.. In The 1ior.:enc a ure vI , ri is ... r;n. \, " u ..... , .... .:.... "-'- ..... i... - , 

Journal of African Adr.iinistr~tion, Vol. III, I-:o. 3 (July, 1950), 
pp. 14-15. 



local gove:-r.rrtent to an extent hi tterto u!l}:now::, al tnou:7h 
foreshadowed by t:ie later exponents of Indirect ~ 
Adninistration. Jut continui tj~ with the p2.st polic:r is 
ensured in that in territories o: Indirect AdLin~stration 
the traditional authorities will continue to be envisa0ed 
as the basis upon uhich development should nroceed. - -

But, this was only the begin."1.ing. 1947, a 'nigh level' 

Colonial Office co:n.~ittee, formed to consider 'the possibility of more 

ra.pid :political, economic, and social development', had produced a report 

which set out a four stage procrai-rr.-ne for the establish.r:ier..t of internal 

In this docucent's first stage African 

legislative councillors were to be ap:9ointed to the e:-:ecuti ve cou:1cil. 

Durinc stase two these rr:en were to be give:i res:ponsibility for the 

direction of goverr ... ~ent depart□ents concer!'led ,-ri th inter!"lc:1.l affairs; 

while, in the third stage, the;y ,.,ere to be Granted full ninisterial 

status. Finally, ?roper cabinet go·:ernr:1en t with collective res:ponsibili ty 

to the le3islature was to be established. !1eanwhile, the t.fricanisation 

of the senior civil service was to oe accelerated, and the 1:1.ative 

ad..":'l.inistration. system was to be democratised. Professor ~obinson has 

styled this docu□ent the 'Durhar.1 Report of Africa', and he dates 

decolonisation fror.i this point. A new era had dawned, and one ,.,,.hich 

, · t 1 -.,. Post ·nas ... no1· n. ted out, that the constitutions of r;axes 1 c ear, as : .... en 

1946 and 1947 11must be resarded as the culmination of the de"relopr.ients 

of t:-Le 1920's, and 1930's, rather than as the besi!lnins of a new e!'e,n.
2 

1. This paragraph is based on i~for□atio~ contai~ed in a paper deli~ered 
bv Prof esso!" Robinson to the Oxford Cor.:r.:onweal th Histor-:,r Ser'.ii!"le.r, 

" ~ ,I.,_ D 1 . .1.. • ~ • .ro • 

T.,..1.·n~-1,, .. ~ rner..., 10,....,( ~. IL\ndre\-/ Cohen U..."10. ,.,ne eco or..isat.1.on o r .i'.rrica, .._ ..,..._ u.,Y .L •• L' - / ,./ • • • 

1943-19511'. 

2. T_ren Dost 11":J ..... i· +i· 5 ~ ""'1oli cy and .,....e;')resen.ta ti ve 0overn .. ':ler.:.t i n '.-Jest ·- ... - , .i....·• ..,, .1.. ..... - ... .. - • • f .ro • 5.., 
r·:. f'..,,..; r.~ 102v'"'-1 c ~111 in r.01 oriicl:.s:::: :.r: .'...i.~:ca, T-'• ;; • . . ... ... -- -' _,. - ,,, .,/ ' ~~...::.;;~;,_·,;.;_ _______ _ 
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It remair..s to comr..ent or. the nature of t h e review-}:rocess •:1e 

been considerinf;; a task which also pernits us to + , • '"'l cor.i.r.1en.,, or~e: y upo!1 the 

historiography of the devolution of power in 3ritish Africa. ·~-1i th re r.-ard 
0 

to this latter task no pretense is made to completeness, indeed, the 

vastness of the historiography of decolonisation precludes such an 

examination at this time. However, sorr:e appreciation of t"he manner in 

which the decolonisation literature has inter,reted the period under 

consideration is necessary in order to place this study in its acader.-iic 

perspective. 1·:oreover, this contrast will reveal the standard ir..terpret­

ation to be misleading. 

In retrospect, the nature of British colonial decision-~akin; i n 

the period 1938 through 1947 was, in a single word, bureaucratic. Tt.is 

interpretation differs so□ewhat with what has been the do:::i~ant view of 

the mechanics of decolonisation. There is a slight problem here because, 

in studying decolonisation, scholars have tended to concentrate on the 

"" . d pOSi,,-war perio. Thus, their interpretation of the transfer of power has 

been based □ore on develop□ents in the 1950 1 s than in the 194o's. 

r·:evertheless, the r.1odel developed has been accepted, if not expli citly, 

implicitly as applyin; to the ir.imediate post-war :period in West Jifrica. 

Accordinc to the conventional wisdom, decolonisation has been the product 

of nationalist pressures and Ir.1perial design. This interpretation has 

been conveniently summarised by C.E. Carrington. 
1 In his words: 

1 • 

It is in the history of the Gold Coast from 1948 to ••• 
1957 that the du.al :1ature of the political process b:r •,.,rhich 
British colonies attain independence ~ay r.iost clenrly be 
studied. On the one hand there was Dr. Nkrur.1~h, leadinr- a 
11 fight for li be:-a tion11 ar.d obligir.~ the authorities to 
confine him in prison fro□ which he e~erged a hero and a 
martyr; on the other hand there was the colonial 

~ th ~ "t' h ~ . ( c. E. Carrington, The Liquidation o... e .::-ri isH .r::.r:1p1re Toronto : Clarke, 
Irwin & Company Li□ited, 1961), p . 62. 



adr.1inistrc~tor, patiently preparin3 t:i.e ste!)s by whic:-.. he 
advanced to1..'ard the roal which both had in view. 

(..) 

As indicated, this internretation has been transuosed to the i~mediate . -
post-war period in West Af~ica. . 1 For example, ?..en Post !!as written: 

The post-war governrnents of Britain and France were aware 
of this £nationalist agitation stimulated by wartime social 
and economic unrest?. New constitutions were sranted to the 
Gold Coast in 194band Nigeria in 1947, while a third, for 
Sierra Leone, was first suggested in 1947, though it was not 
in fact introduced until 1951. In acting like this the 
British governn1ent was taking the ':lest African territories 
one step further along the path of colonial constitutio~al 
developl'!lent which had begun at the time of the Durham ~eport 
on Canada in 1839. 

However, as this study indicates, the decisions ·tal:en to i~ple~ent the 

Burzi..s an.d Richards Constitutions \·rere taken in e.dvance of nationalist 

nr;itation by civil ser,,ants, both in London and 1,·/est Africa, 1,1ho were 

motivated prir:arily by considerations of 'efficiency' and 'expediency', 

ra.ther al truism. Consequently, this study goes sor:1e ·wa.y to confirl7l 

1.-J .?.. Crocker' s adac;e that "Colonial ad~inistra tion, not Colonial !)Olicy , 

. " 2 is the question •••• 

The proposition that decolonisation wa.s the product of r..atione.list 

a s itation is the result of early studies of the post-war period which 

focused on African nationalism. Perhaps the most influential of these 

studies was James S. Coleman I s, Ni,ceria: Back;,;round to Nationalisr., •,1hich 

set out the nationalist interpretation in its introduction:
3 

1. 

2. 

During the period 1945-1951 the outside world wc,s 
shocked ir~to a realization t!'lat Afric&"ls were determined 

Ken Post, The i·!ew States of West Africa (Lo::1.don: Penguin 3 001'-E, 1?68), 
p. 20. 

\'1 .R. Crocker, :;:-.rIGE2IA: A Cri tioue of British Colonic~l Ad:':',i:iistr:-.tion 
(London: Georr;e Allen & Unwin Ltd., 1936), P• 263. 

Coleman, Nir,-eria ..... 3 
·J ' l-'• • 
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to assert control over the t~ce a~d direction o: their 
political develop□ent. In both the Gold Co~st ••• 
and :·Iige!'ia the 3ri tish govern;o:;er:t was co!:!:pellec. to nake 
radical poli ticaJ. concessions poi:t;.tin;- toward the ea:-l~r 
creation of independent African states. These concessions 
were forced by nationalist ~oveCTents inspired by the 
doctrine of national self-dete~~ination. 

Sy his choice of dates, Cole~an has created the illusion that the Burns 

Constitution, the Richards Constitution, the 3lood Constitution, and the 

draft co~stitutional proposals for Sierra Leone, all of which fall into 

this period, were the result of nationalist compulsion. There is, however, 

no evidence to support this view. Indeed, the years 1945 throu,sh 1S47, as 

the inabil~ty of the I-rational Council of Hi;;eria- and the Caneroons to 

\•;rest cha!lges in the Richards Constitution reveals, indicG.te that r.:ass 

nation2J.isr.1 hD.d not :,et achieved the kir:d of power !1ecessary to coe:rce a 

colo~ial sover~~ent. T~e refor~s under consideration, therefore, ~ust ~o~ 

be seen in ter~s of n2tionalist coercion, but, as Der~~is Austin ~as 

cha:-acterised the:n in the Gold Coast, "a bold attenpt to r.1eet any wides:pread 

dema~d for political rights before it reached the final point of wides?reaa 

1 con troYersy'' • Above all, these refor~s attempted to ensure, a.s Lord Haile~--., 

had recor.lF.:ended., t11at lldissatisfaction is as far as nossible eXDressed in ... -

'constitutional' □ethods, and takes char..nels other the.n those which lead 

to perr.ianent racial estra.11.ger.:ent". 
2 

Recently, the nationalist inter~retation has co□e under :und~ental 

attacx. In his study of constitutional decolonisation in JaDaica, Trevor 

·' • to the CO!"•C-1 usi· on, "'S ~as this study, the~ t "Ccnce;Jtions r·.unroe nas come __ -• - c-. ~~ _ 

, • .. J..:J. •• ,., 1 .:.dr::i:iistrati ve e;9edier:cy were at the cas1s o:i cons ,J.;. 1.,U 1.,l0.~e. 

1. Austin, Politics in Ghane, p. S. 

2. Se0 nar--e 13 ._ ..... CJ • 

... ..... 
chnnse" • .,, 

o: 

Trevor 1--lunroe, The Politics of Co::stitutio::e..l Deco7 0::1..:.s2t:.._2,!", : ,J:?,:-;::,1ca 

1°44-62 (Lo!'ldon: Unwin Brot:,S.ers, 1)?2), ~- 33. 



I".unroe is of the o-ni· ""~ o.,... 
~ -·- .. 1. that constitutional co!lcessions •::ere rw.c.e 1.n. 

res,on.se to social and econocic u~est, a..~d in order to prevent t~e fusio~ 

of natior.alis□ with the ine,,i t[:.ble protest that this unrest bred. P.s he 

would have it, 1 r.1ass rebellion' and not '~2.ss nationalis~ r \-1a.s the ,:rea t 

fee..r of the Color..ial Office. In his words, 11 con.sti tutiona.l ::-ecor.1r.1e:1da tions 

were desi;ned in ,a~t to deflect nationalist agitation into cover::1I'.'.ent~i 

cooperation and thus re~ove any vested interest in - indeed to create a 

counter interest cZ-Gainst - any mass rebellion'1 • 
1 Thus, in his ,,rim-,, 

"Judicious con.stitutioncl retreat at the first sisn of trouble, but before 

it was necessary, r.1eant that mass nationalisr: was invariablJ un..:.'1.ecessary 

for the creation of the new state out of the for~er dependenc~ 1 •
2 I~oreover, 

11!:ot only was !latior..alisr: unnecessary to tri.=;~er off the hi0hly sensitive 

constitutional-concession □echanisL. of the Colonial Office, but it could 

oecone a positive liability, threatening the agreed progr&'':'ir::es of the joint 

pe..rtnershi p". 3 

Fro;:i the evidence available, this radical view hc'-5 ap9l:.ce.tion to 

the British \·jest Africa:1 situation i:1 the period u:1der consic.eration. In 

the first place this study a 6rees with r:unroe' s er::!):ic.sis on adr::inist!'a t:. ve 

e~ediency. Secondly, it supports the proposi tio:i t~~c.t natior:alis::1 ·.-:as 

not absolutely necessary for the ;ranting of constitutio:1.cl concessio~s. 

After all, the concessions r.;ade in British Hest Africa beb·1een 1')33 ru-:d 

1947 were r.1ade in the absence of strong ~ationalist :pressure. And, fo!"' 

the:r were r:12.de in the absence of na tio:1alist t:art:.ci ~~.t i on. ... -

3-..ten in t~1e Gold Co2.st, \·lhere the ccnsti tutio::ie.l :oeasures ',•rc:-e disct1.ssec. 

publicly, there wo.s little n.ationtlist inl)ut bec2.use t::1e :.:easu res were 

1. 
' . 

i.-:.,_ir..roe, ~he Poli ties o:.: Consti tut:.ontl :Decolonis2.tio:1 , :-.i. 32. 

2. 3. Ibirl., p. 33. 



in fact presented as a fait acco~~li. Thirdly, evider:ce e~ers es from t~is 

thesis to support Eun.roe's contention t::at natio!1alisr:: could. actue.ll:r 

constitutional reform. As has been s 0 e~ Si L t~ l ~ ·t·, - ~ .... .. , err a -eone was .:..e O"D.-Y __,r1 2s.:1 

':lest African possession to experience the et!lerger.ce of radical ne.tior:alisri 

before the outbrea.k of the war, and the only colony in this re:;ion r:ot to 

receive a new constitution at the end of the war. Undoubtedly, there is a 

relationship between these two events, a.lthough a deeper exaf.'!ination of 

Sierra Leone politics will be necessary to make the connection fir::1. And, 

finally, this study concurs with Viunroe' s suggestion that consti tutiona.l 

concessions were designed to 'def [ect' na_!:io~ali_st agitation into cooper­

ation. Indeed, this notion ma.y almost be considered axiome.tic. However, 

the West African situation, unlike the West Indian situation, was cor.:plicated 

by the presence of a larse number of traditiona.l rulers. Tb.us, t he 
,,., 

constitutional reforms of this period were ones t~at had to acco~odate bot~ 

traditional and nationalist leaders. Unfortunately, and it falls to others 

to docur.1ent the colla:pse of these arrangerr.ents, the formula a.rri ved at fo:r 

r.:1aking concessions to these two potentially anta;onistic 3rou~s wo.s a 

failure. The sche~e was conceived early in the We.I' while the Colonial 

Office was still strongly cor.1r.1itted to the theory of indirect rule. 

Consequently, nationalism was not effectively alisned against r:;ass 

rebellion; a fact which the Gold Coast Riots of 1948, which have yet to 
I 

be examined from the viewpoint of I-:unroe's 'riot-ae;itation-concession-

peace' □odel, amply demonstrate. The bureaucrats ha.d erred. 

On the face of it, the ar[;Ument t:ie.t colonial decision-~a~-cir.s we.s 

the product of ad□inistrators would indicate th~t decolonisa tion was t ~e 

result of I~perial design. However, there is no evidence that the Colo:::ial 

Office was r.Jotivated by what Schaffer has ter!'!1ed the 
1 'pre:p~ation theory'. 

1_ B.3. Schaffer, "T!'le Concept of Pre~m'~ti on: Sor.2e Questior..s rrbou't t~e 



Accord.ins to the preparatior .. theory, each 3ri t:.sr:. colo::y wa.s cor.sciousl~­

readied for self-sovernment, a"'!d to this e=id passed tbrou:;h a series of 

sta.s-es which besan with the se;o.ration of executive ar.d ler,islative 

functior..s and ended with Dom1· ni' on ~ta+:us. 1 s al d een t' .; s •.r .... ~ r.r1· s..,,., . ..., - .,.;. =ea y s .... ,:! .... .. ••-'-ou .... 

notion of progress stands out prominently in the constitutione.l literatu.re. 1 

Thus, in the Imperial historiosra:phy, we have the irnae;e of the Colonial 

Office ai1d the Colonial Service 'guidinc• 2 or 'patie:itly preparing the 

steps' 
3 

by which the colonies were to achieve self-sovernr:-1ent. :-rowever, 

as Schaffer has pointed out: 4 

Studies of particular colonial records show that it is 
difficult to trace ar.y continual ?reparatory process at 
work, or a.J1.y signs of a prepani.tory polity, until after the 
war. The colonicl polity was essentially bureaucratic. 
Colonial government was dominated by the secretcriat. Its 
aim was efficiency. 

The evidence produced by this study indicates that Schaffer's interpretation 

is absolutely correct. 

K.S. · Robinso!l has atter.pted to e;q:la.in the cer~esis of the 

c:: 
preparation theory. In his words: ✓ 

1. 

2. 

3. 

4. 

Solon.; as Legislative Councils existed. they were bound 
to suggest development by well-recognised stages - elected 

Transfer of Systems of Government11 , Horld Politics, Vol. XVIII 
(October, 1965), PP• 42-67. 

Hight, Develo:)r:ent of the Le~islative Council, 1606-11;45 [1.nd T::e 
Gold Coast Le;.;islati ve Council; Hheare, The 1ri geria.'1. Le:::.sla.ti ~.,..e 
Council; Uiser:ie.n, The Cabinet in the Cor:1.':lom1eal th; Price, Poli tice.l 
Institutions of Vest Africa; etc. 

Sir Ch.s.rles Jeffries, Tre..r..sfer of Power: T':1e P.!'o8lecs of the Pass~_-:-e 
To Self-Goverr.r,;ent (London: ?all i-~sll, 1~60), p. 20 . 

Carrincton, Licui~ation of the British 62. 

Sc~affer, On. cit., p. 52. - -
5. Robinson, Dilemr.:as of Trusteeship, P• SO. 
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The co~bined ef~ect of this fact a~d t~e ~ahit o~ ~i~d 
I have tried to descr-ibe w2.s the :::;rac.ual develo:::r~ent .:.n 
the inter-war :;:eriod that \·1hile 3:-i tis~ overall 
responsibility would continue for an indefinite ~-eriod, 
colonial covern,"'.'len-t would ;ass t~rou6h :procressi ve 
staGes to self-6overn~ent. 

Indeed, by 1933, this notion had begun to ta::e hold as :-~alcolr: ::o.cDor.cld' s 

Sumner School Speech of that :rea:r indicates. 1 However, 7~acDo!1c).lc2' s 

subordinates 2.nd successors were not so convir..cec., and hesitated to cor.1!':'!it 

themselves to Dominion Status. However, a.s Robinson has ":ointed out, theJ 

failed to rut fo:nvard an alternative to the Hestr:1in~ster !":'lodel whic~ t~us 

won the debate by default.
2 

As a result,-with the publication of the 

Cohen :-:e~orandun3 in 19474, pre_paration beca'Je the acce:-9ted :,olicy. 

In the interim, polic:l was dictated, to belabour the ?oint, 

co:-.:.Sidera tions of eA-pediency and efficiency. Recall, f0r e:-:ar.1ple, Sir 

Ala..ri Bur!ls o.dvocacy of African re:i:-resentation on his E:(ecu ti ve Council 'on 

tr..e grounds of e~q)ediency alor:e' , or Sir Berr1ard Bourd.illon' s ar_s""Ur:1ent 

that the e~bsence of Africans on Executive Cou::1.cil 'seriously ha-:1pered' 

c:: 
the ,-1or~:inc of goverrrr:1ent.,.,, Even the critical debate of 1946/47 ,.-1hich led 

to the rejection of indirect rule ',.-12.s conc.ucted with a view to crea ti~s 

efficient local government. 

That the key to the reforms under cor..sideration in t:-iis studJ 

lie in the bureaucratic mind should cone as no surprise. After all the 

reforr.1in,:; process which led to the ad□ission of Africa.."lS to their :r::::{ecu ti ~.-e 

1. See pace 10. 

2. ~obinson, Diler~~s of Trusteeshi~, 
.;..;....;.,. ___________ _ 

4~ Schaffer ergues (:9. 5-5) t:iat the adopt:.o:l of the pre,,:,.ratio~ t::.eory 
was :iot 'even i!':'1 .. eecliately post-war'. In this he is i:,.co:-rcct. 
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Ee~oritv on the Lesislative Councils, ... .., the case 

representative sovern..':'!ent; to t~e establish:::er.t of t he fec1ercl s:tster; i:-. 

Iri:;eria; w.'1.d t!le e:~erir;1enta.l i:'ltroduction of u!:i versal si.;.:f:ra~e i:-~ 

Ga--::bia; Has the result of er.. aer.:inistra ti Ye decisio:1 to ~a.t~onc:.l:ise 

Britain's colonial :policy in Africa. Hm·1e"'1er, the 'seethinc of t~our:;ht' 

uhic:i :i- :clcol□ ! :acDoneld had initiated in 193,3 did not terr:.in.ate \·Ii th 

i.~0le:Jentz.tio:1 of the 3ur:-~ and Ric;-,:.ards Consti tutior.s. Indeed, the 

process ·w.h.ic!'l had ., . ., ~~c-, 
oegun in .J.::;;:;u 

·'"'olo...,..; ..., , 
V ••-'-'-·..J.. Office to 7 on---1"'.,nre 

- J. .:.;, - <.:•-·u , rather 

the co::-:.tinua:1ce of this debv.te led to t:ie re j ection o: t:~e t~:eor:t of 

:.r:direct rule at the ~iery :.1or:ent u::e~ 

Cor.Eti tu-tions, which vrere pred.icated on i::direct rule, 
, . wers oe1.r_;-; 

the !;ia tson Coru::ission ?.eyo:-t, 

11.-f-r-1.·c..,1 cc.,.,c7ure~ 1·,., 1°~3 that t~:e Burr:s 
• •-- (..4 ' ..,., - -..4 ~~ •• ,' I • 

1. 

2. 

.... .I. 
c..,. .. 
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Parliament for South Dorset (1929-1941); Parliamentary Under 
Secretary of State Foreign Office (1935-1938); Paymaster General 
(194o); Secretary of State, Dominions Office (194o-1942); called 
to Lords (1941); Secretary of State, Colonies (1942); Lord Privy 
Seal, (1942-1943) and (1951-1952); Secretary of State, Dominions 
Office (1943-1945); Secretary of State, Commonwealth Relations 
(1952); Leader of the House of Lords (1942-1945) and (1951-1957); 
Chancellor, Order of the Garter (1960); Director Westminister Bank 
(1957-1968); Director British South Africa Company (1957-1961). 



CREASY, Gerald Hallen, K.C.M.G., O.B.E. (1897-) Service: military 
(1916-1919); entered Colonial Office (1920); Chief Secretary to 
West African Council (1945-1947); Assistant Under Secretary of 
State (1945); Governor and Commander-in-Chief, Gold Coast (1947-
1949); Governor and Commander-in-Chief, Malta (1949-1954); 
retired (1954). 

CREECH-JONES, Arthur (1891-1964) Service: clerical staff, War Office 
(1907); Secretary Borough of Camberwell Trade and Labour Council 
(1913-1922); conscripted, but refused to serve in a fighting 
unit and court martialed (1916); imprisioned (1916-1919); 
National Secretary, Transport and General Workers Union (1919-
1929); Executive Member London Labour Party (1921-1928); Member 
of Parliament, Shipley Division, Yorkshire (1935-1950); Member 
of Parliament Wakefield Division, York.shire (1954-1964); member 
Colonial Office Advisory Committee on Education in the Colonies 
(1936-1945); Vice-Chairman, Elliot Commission on Higher 
Education in West Africa (1943-1944); Governor of Ruskin College, 
Oxford (1923-1956); Governor Queen Elizabeth House, Oxford (1954-
1964); first Chairman Fabian Colonial Bureau (194o); Parliamentary 
Private Secretary to Ernest Bevin (1940-1945); Parliamentary Under 
Secretary of State, Colonies (1945); Secretary of State, Colonies 
(1946-1950); Privy Council (1946); Chairman, British Council of 
Pacific Relations (1952-1954). 

DAWE, Arthur James, K.C.M.G., O.B.E. (1891- ) Service: Military 
(1914-1918); temporary appointment in Colonial Office (1918); 
appointed second class clerk in Colonial Office under reconstruction 
scheme (1919); assistant principal (1920); Private Secretary to 
Mr. Amery (1920); Private Secretary to Mr. E.F.L. Wood (1921); 
principal first (1921); Deputy Secretary to Imperial Economic 
Conference (1923); visited Sierra Leone as Secretary to Commission 
of Enquiry into the affairs of the Freetown Municipality (1926); 
accompanied Parliamentary Under Secretary of State to Palestine 
and Cyprus (1930); Secretary of Malta Royal Commission (1931); 
mission to Malta (1933-1934); assistant secretary (1936); Deputy 
Under Secretary of State, Colonial Office (1945). 

EASTWOOD, Christopher Gilbert, C.M.G. (1905-) Service: entered Home 
Civil Service (1927); appointed to Colonial Office (1932); acted 
as Private Secretary to High Commissioner for Palestine (1932-1934); 
Secretary of International Rubber Regulation Committee (1934); 
Private Secretary to Lords Lloyd and Mayne when Secretaries of 
State (1940-1941); Principal Assistant Secretary, Cabinet Office 
(1945-1947); Assistant Under Secretary of State, Colonial Office 
(1947-1952); Commissioner of Crown Lands (1952-1954). 

GATER Geor~e Henry, G.C.M.G., K.C.B., D.S.O. and Bar (1886-1963). 
Servic:: Oxfordshire Education Committee (1911-1912); Assistant 
Director of Education Nottinghamshire (1912-1914); military service, 
Gallipoli, Egypt, France; twice wounded, awarded D.S.O. Commander 
Legion of Honour, Croix de Guerre (1914-1919); Director of 



Education, Lancashire County Council (1919-1924); Education Officer 
London County Council (1924-1933); Clerk, London County Council ' 
(1933-1939); Permanent Under Secretary of State, Colonial Office 
(1939-1947); seconded as Joint Secretary Ministry of Home Security 
(1939-1940); Secretary Ministry of Supply (194o); Secretary, 
Ministry of Home Security (1940-1942); retired (1947). 

HAILEY, Lord, P.C., O.M., G.C.S.I. (1872-1969) Service: Indian Civil 
Service (1895); Colonisation Officer, Jhelum Canal Colony (1902); 
Chief Commissioner, Delhi (1912-1918); Major India Defence Force 
(1912-1918); Member of Executive Council of Governor General, and 
in Finance and Home Departments (1919-1924); Governor, Punjab 
(1924-1928); Governor of the United Provinces (1928-1930) and 
(1931-1934); Director of African Research Survey (1935-1938); 
Member of Permanent Mandates Commission, League of Nationa (1935-
1939); Chairman, Air Defence Committee (1937-1938); Chairman 
Committee for Co-ordination of Work on Refugees (1938-1939); Head 
of Colonial Office Mission to Africa (194o); Head of Mission to 
Belgian Congo (1941); Chairman, Governing Body of School of 
Oriental and African Studies (1941-1945); Chairman of International 
African Institute (1945-1947); President, Royal Central Asian 
Society (1943-1947); Chairman, Colonial Research Committee, Colonial 
Office (1943-1948); President, Research Defense Society (1945-1954). 

MACOONALD, Malcolm, O.M., P.C. (1901-) Service: member, London County 
Council (1927-1930); contested Bassetlaw Division, Nottinghamshire, 
in 1923 and 1924 elections; Member of Parliament, Bassetlaw Division 
(1929-1935); Parliamentary Under Secretary of State, Dominions Office 
(1931-1935); Secretary of State, Colonial Office (1935); Secretary 
of State, Dominions Office (1935-1938); Secretary of State, Colonial 
Office (1938-194()); Minister of Health (1940-1941); High Commissioner, 
Canada (1941-1946); Governor General Malayan Union and Singapore 
(1946); Governor General Malayan Union, Singapore, and British Borneo 
(1946-1948) Special Ambassador at inauguration of the Indonesian 
Republic (1949); Commissioner General in South East Asia (1948-1955); 
United Kingdom representative of South East Asia Defence Treaty 
Council (1955); High Commissioner, India (1955-196o); Governor and 
Commander-in-Chief, Kenya (1963); High Commissioner, Kenya (1963-
1965); British Special Representative in East and Central Africa 
(1965-1966); Special Representative of Her Majesty's Government in 
Africa (1966-1969); Special Envoy to the Sudan (1967); Special Envoy 
to Somalia (1967); Leader of British Delegation and Co-Chairman of 
International Conference on Laos (1961-1962); Chancellor of University 
of Malaya (1949-1961); President of the Royal Commonwealth Society 
(1971-); Chancellor of Durham University (1970-). 

MAYHEW, Arthur, Innis, C.M.G. (1878- ) Service: entered Indian 
education service (1903); education advisor Hyderabad State (1910); 
director public instruction, Central Provinces (1913); Acting 
Education Commissioner to Government of India (1921); member of 
Eton College staff (1922-1929); Joint Secretary to Advisory Committee 
on Education, Colonial Office (1929). 



MOYNE, Lord, (1880-1944) Service: South African War, awarded Queen's 
medal with four clasps; unsuccessful Conservative candidate, 
Stowmarket Division (1906); Member of Parliament Bury St. Edmunds 
Division (1907-1931); Member of London County Council (1907-1910); 
military service, reached rank of Lieutenant Colonel, and awarded 
D.s.o. and Bar (1914-1918); Under Secretary of State, War Office 
(1922); Financial Secretary, Treasury Department (1923); 
Secretary to Chancellor of Exchequer (1924-1925); Privy Councellor 
(1924); Minister of Agriculture (1925); Peerage (1932); Chairman, 
Departmental Committee on Housing (1933); Chairman, Royal 
Commission on the University of Durham (1934); Financial Commissioner, 
Kenya (1932); Chairman, West Indian Royal Commission (1938-1939); 
Chairman, Polish Relief Fund (1939); Parliamentary Secretary to 
Minister of Agriculture (1940); Secretary of State, Colonies (1941); 
Leader, House of Lords (1941); Deputy Minister of State, Cairo (1942); 
Resident Minister, Middle East (1944); assasinated by terrorists 
from the Stern gang in Cairo (6 November, 1944). 

FEDLER, Frederick Johnson Kt. (1908-) Service: entered Colonial Office 
(1930); seconded to Tanganyika (1934); Secretary to Commissioner 
on Higher Education in East Africa and the Sudan (1937); Secretary 
to Lord Privy Seal (1938); Secretary to Lord Hailey in Africa (1939) 
and the Belgian Congo (194o); Chief British Economic Representative, 
Dakar (1942); Finance Division, Colonial Office (1944); joined 
United Africa Company (1947); Director, U.A.C. (1951); Deputy 
Chairman, U.A.C. (1965-1968); Director Unilever Limited (1956-1968); 
Chairman, Council for Technical Education and Training for Overseas 
Countries (1962-1973); Chairman, East African and Mauritius 
Association (1966-1968); Director William Baird Limited (1968-); 
Treasurer, School of Oriental and African Studies (1969-). 

RICHARDS, Arthur, K.C.M.G. Knight of the Order of St. John of Jerusalem, 
later Lord MILVERTON, First Baron of Lagos and Clifton (1885-) 
Service: Cadet, Malayan Civil Service (1908); District Posts, 
Federated Malay States (1910-1920); Second Assistant Colonial 
Secretary, Straits Settlements (1920); Secretary, Select Committee 
on Constitution of the Legislative Council (1921); First Assistant 
Colonial Secretary, Straits Settlements, Clerk of Council; 
Secretary to Trade Commissioners Straits Settlements and Federated 
Malay States:, General Secretary Straits Settlements Retrenchment 
Committee (1922); Secretary to High Commissioner Malay States (1923); 
Chairman, Executive Committee British Malaya (1924); Secretary, 
Opium Committee, British Malaya (1924); Secretary, Committee on 
Postal Services, Straits Settlements, Federated and Unfederated 
Malay States (1924); Under Secretary to Government Federated 
Malay States (1926); Acting General Advisor to Government of 
Johore (1929); Governor, North Borneo (1930-1933); Governor and 
Commander-in-Chief, the Gambia (1933-1936); Governor and Commander­
in-Chief, Fiji, and High Commissioner for the Western Pacific 
(1936-1938); Captain General and Governor-in-Chief, Janaica (1938-
1943)· Governor and Commander-in-Chief, Nigeria (1943-1947); part­
time Director, Colonial Development Corporation (1948-1951); 
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i',iedicine ( 1948-1951); Directo:- '.-lest India!! .Su6ar Cor.ir:any Li:.1:. ted 
( 1950-1965) ; Director, Bank of '.i/est Africa ( 1950-1965) ; Director 
Kar:runinc (Perak) Rubber and Tin Company Limited (1 956-1965); 
received Peerage (1947). 

STANLF:Y, Oliver ?rederick George, N.C. (1896-1950) Service: r1ilitary, 
awarded 11.C. a..,i.d Croix de Guerre ( 1914-1918); entered law ( 1s·19); 
elected Conservative Hember of Parlia.~ent for Westmorland Division 
(1924); Parliar.ientary Private Secretary to President of the Board 
of Education (1924-1929); Parliar:entary Under Secretary of State, 
Hor.,e Office ( 1931); l-1inister of Tra.."lSport ( 193-3-1934); l!inister 
of Labour (1934-1935); Privy Counceller (1934); Board of Education 
(1935); President, Board of Trade (1937-194-o); Secretary of State, 
War Office (194D); joined Army (1940); Secretary of State, Colonies 
( 1942) ; r-:ember of Parliament for Bristol ',lest Di vision ( 1945) ; 
Chai!:"r:ian of Conservati v·e PartY Coomi ttee on Finance and Imperial 

~ -
Affairs (1945-1950). 

S'l',t;1/ENSON ·Hubert Craddock, K.C.M.G. Kt., O.B.E., 1-i.C. ( 1888-1972) 
Service: Eilitary (1915-1919); Nigerian Adrninistrative Service 
(1920); Resident (1934); Chief Cor..rnissioner, Ashanti (1936); 
Governor and Cor:1r.1ander-in-C~ief, Sierra Leone (1941-1947). 

WIUIA?-!S, Owen,.., Gwyn Revell, C.J:,I.G. (1886-1954) Service: entered 
Secretary's Office, Internal Revenue (1910); Second Class Clerk, 
Colonial Office, (1911); Private Secreta.ry to Er. Steel-1-":e.itland 
(1916); Private Secretary to Mr. Hewins (1917); Private Secretary 
to Colonel Amery (1919); First Class Clerl: (1910); Principal f1919); 
Assistant Secretary (1926); Head, West Africa Departr.1e=-it (1930). 



NOI'E ON SOURCES 

This work has been based principally on the records, hitherto restricted 
to scholars, of the Colonial Of:ice. These files provide the thesis 
with both its rationale and its originality. The series consulted 
included: 

co87 Volumes 253-259 (GaJnbia) 

co96 Volumes 753-782 (Gold Coast) 

co267 Voltunes 676-690 (Sierra Leone) 

C0323 Volumes 1692-1871 ( Colonies General). 

co554 Volumes 11a-14o ,, (Africa West) 

co583 Volur.ies 244-286 (Nigeria) 

co847 Volur.1es 13-25 (Africa General) 

In addition to these previously unexariined sources this work has consulted 
the relevant Farlianentary Debates, Command Paters 1 Sessional Paners, 
Le6islative Council Debates, Gazettes, Staf: Lists, and 3lue Books which 
hal,e formed the basis of earlier studies. These sources are well tno·11n 
a.~d readily accessible, thus it is considered superfluous to list in 
detail what can already be found in the standard bibliographies. 

Private papers have also been exa□ined, but this avenue has proved to be 
of marginal value. In the first place, ~ost of the □ajor papers reCTain 
confidential, e.g. those of l-!alcolr.1 gacDonald and Sir Alan Burns. On 
the other hand, those that are available are notable for the lack of 
insight they give into the questions raised in this thesis. This state­
ment is true for all the papers listed below, which incidentally are 
housed in Rhodes House Library, Oxford. 

The Papers of Sir Hilary Blood 
The Papers of Arthur Creech Jones 
The Papers of the Fabian Colonial Bureau 
The Papers of Lord Hailey 

Interviews have provided one very profitable source of information. This 
is particularly true of two interviews conducted by the author and one 
conducted by A.H.l·':. Kirk-Greene. By far the most important interview 
conducted was a two part conversation with lialcolm MacDonald which took 
place on 26 September, and 8 October, 1974. Also of importance was an 
interview conducted with Sir Alan Burns on 25 July, 1975. Both of these 
interviews, it should be noted, have been appended to eY~stin6 co4fidential 
interviews in ?..hodes House. The Y:irl-:-Greene interview of sizni ficance was 
conducted with Lord Eilverton /Sir Arthur Richards7 on 22 Fearuar:r , 196S'. 
This latter interview is one of a series whic~ co~prise e. , ortio~ of the 
Oxford Colonial Records Project which is housed in Rhodes House. 



Secor.dcrry sources ha"v .. e p~oved to be a r.:ajor dis9.~r,:-oir~t:-,~ent, cltr.01,; _ _zh !'lot 
an entirely unexpected disap:point:-nent r:iven the fact t:::at r..one of the:';1 
ne:,re been based on official files. While r.1ost of the mc.teri?.l cited 
below has failed to provide a.ny si_snific~.nt details o: t!1e deliberations 
under exariination in this thesis it does supply valuz.ble back.:;round 
information. Howe,:er, it should be noted that this list is in no \·1ay 
exb.austi ve, nor does it contain all of the studies draw!l. u?on in this 
w·orl:. 

For a brief introduction to the period one should consult KeP-~eth 
~obinson's excellent study, The Dilea~a of Trusteeship: Aspects of 
British Colonie.l Polic Between the 1.-/ars ( Oxford: 0:{ford Uni 'f-tersi ty Press, 
19o5 ; and Andrew Cohen's equally concise :Sri tish Poiicz 1n Chaz1gins Africa 
(London: Routledge and Kegan Faul, 1959). These works nay be supplenented 
by Rudolf von Albertini's fine su~.mary of the printed materials of 
aecolonisation contained in his Decolonization: ~he A~~inistration and Future 
of the Colo!l.ies in 1919-1960 (New· York: Doubleday, 1971), a somewhat shortened 
version of which is to be found in his article, "The Inpact of T',vo World ',Jars 
on the Decline of Colonialism", Journal of Conten::_:,orary History, Vol. 4, l·;o. 1 
(January, 1969) 1 P?• 17-36. For details of the role of colonial affairs in 
British polities one should consult J .H. Lee, Colonial Develo!x:1ent e,nd Good 
Goverru';'ient: A StudY of the Ideas E;~ressed by the British Official Cle.sses i!l 
Plct1~in~ Decolonisation 1939-190: Cxford: C:::ord University P~ess, 1S~7; 
~ ~ U ~~qqi ~~e Colo~i·~, Pol~~v 0~ ~~e r~~ou~ Go,~e~~~e11t c~,ir~rh T~ dia• u••·•••• ... c;;. -, -•- -- c.,_ --"'-":t' - "'•• ..:...,~~; - 'J •#<-••·' .1...L-c ~c;;..._,. ... , ........... "'-'""'"• 

Eusli:1 University Press, 1S-·60) ,; and D.J. GolcLs".1orthy, "Colonial 1L:fairs in 
3ritish Politics 1?.45-1959" (Oxon: D.Phil. T'.::esis, 1969). Of the r.iany \•ror~:s 
deru.ing sy,ecifically with the transfer of power to the colonies the followins 
are the ~ost useful: Sir I·1or Jennin6s, The A:9:r,roach to Self-Gove,r~.1.nent 
(Cambridge: Car.brid.;e University Press, 1S56); Si:- Charles Jeffries, Transfer 
of Powe:-: Problems of the Passo.::;e to Self-Go~,rer:-.r.1ent (London: Pall i-~all :?ress, 
1S·60); u.:·-=· I-Iadiillar:, T'.r.e Road to .Self-Rule: A Studv in Coloni2.l 2v-olution 
(London: Faber and Faber, 1959; C.~. Carrinston, The Liquidation of the 
British Er.1:!')ire ithe :rtei th Lectures, 19597 (London: Georce C. Hc::.Eap t Co. Ltd., 
1961); B.3. Sc~1affer, "The Concept of Preparation: Sor.:e ~uestio::is about the 
Transfer of Systems of Govertunentn, World Poli ties 1 Vol. }CVIII, (October, 
1965), pp. 42-67; a.I1d Trevor l'!unroe, The Poli ties of Constitutional 
Decolonization: Ja'!laica, 1944-62 (London: Unwin Brothers, 1972) • 

. 
The economic side of British colonial policy has not yet been dealt with 
adequatelyA The available □aterial has concentrated on the Colonial 
Development and t,Jelfare Act of 1929, and in this regard one should consult 
George-C. Abbott, "A Re-e:~..mination of the 192~ Colonial Develo!)ment Act", 
3cono~ic History Review, Vol. 24 (1971), pp. 60-81, and E.A. Brett, 
Colonialism end Ur.derdevelo~rnent in East Africa: The Politics of Econo~ic 
Chanre 1919-1939 (London: H~ineman..~, 1973), Cha,?ter 4: 11?.-ritish Uner.:plo:nnent 
and Colonial Aid". The or.ly publication on this topic to so beyond the 
inter-war is E.R. Wicker's rather unsatisfactory article, "Colonial 
Develour.1ent and Welfare, 1929-1957: The Evolution o:: a Pclicyn, .Social 2Xd 
3conornic Studies, Vol. 7, No. 4 (Dece□ber, 1958) _pp. 170-1S·1. Jese2-1·c=-~ J..r: 
tlliS area is desperately needed, and should prove to be very fruitful. 



Th:..s t:1esis has also atter.ipted to co:itribute to the literature o::i. the 
Atlantic Charter by revealinc the ir:1p2.ct of thc.t doc1l:-:1ent on t!-le 
Colonial Office. Previous wor:.~ have decl t \·ti tl: the necotiations, 
ther.;selves or with Anglo-Ar.ie:-ican relations. Anyone co:nsultin6 these 
r:aterials should besin with Theodore A. Uilson's definitive study of 
the Atlantic Conference: The First Su~:r.1it: Roosevelt and Church;ll at 
Placentia Bay 1941 (London: i·~acdonald, 1S70). i,~ore ceneral accounts 
are to be found in E.C. Allen, Great Britain and the United States: A 
Histor~ of Anrlo-American Relations 1703-1952 (London: Odhai."1.S Press 
Ltd., 195' ; and Ruth B. Russell, A ~istory o:( the U::i.ited Nations Chc?..rter: 
The Role of the U~i ted States (Washington: 'l1~e 3roo1cincs Institution~ 1950). 
The principals in this event have also set down their versions of the 
proceedinss: Winston S. Churchill, The Second World ':le..r: T:le Gra.r!d Alliance 
(Lone.on: Cassell e~ Co. Ltd., 1S•5O); .Sur:ner 1.-Jelles /under Secretary of State, 
State Dep~tr.:ie!lt7, }"lb.ere Are We Hea.din,s'? ( z.;ew York: Harper a.."ld Brot~1.ers, 
1946); and David Dill::s ( eo.l, Tl1e Diaries of Alexa:ider C::>.do.-::an /Perrranent 
Ur .. der Secretary of Stc'..te, Forei6n Office/ (London: Cctssell ·::.: Co. Ltd., 1?71). 
Al thou6h Fra.n1d.in D. Roose~rel t has not left us :his account of this event 
his son, who l,-r.?..S in attendance at the conference, has provided U.3 with a 
record of his father's role: Elliot Roosevelt, As He Saw It (Ire\-! Yo:-1:: Duell, 
Sloan and Pearce, 1S46). 
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e~:,r,r.1ination should be[;i!l with 1-Iichael Crowder' s fine survey, 'dest Africa 
U.,..,,.."l.o.r Coi on~;"'.\, Pule (London· Hutch.:.,.tson 1°t::8) mhis m---.:r be s ,....,..,,1 .., t d -•-A ... _ - _c;....., .... ... -• .. · .... .L. .1. , 7v • J.... ,.,;,.., Uy.!:' e ... en e 
by tile iraluable second volur.1e of the Historv of \·Jest Africa (London: 
Lon.r;maJ~s, 1974) edited by Aja:ri a'ld Crowder. Of particular 'interest are 
chapters si:,~een, seventeen, and eighteen: "Political Acti ,,i ty in British 
Heat Af::-ica., 1900-194011 by J.B. Webster; "T:ie 1939-1945 ::lar and \-lest Africa11 

by Crowder; and "?oli ties of decolonisation in 3ri tisb. ~Jest Africa, 1S45-
1S60" by Ole.jide Alu1:o. ?or an econor.iic history of this re6ion there is no 
·oetter ... ou,...ce tt...,,?n II G T1·o'!"'l..·;n' ~ recer.-'- of+'er; n,.. -~n "'cor.oM; c u; storu o+' i.res.,I,,, ftJ _ -•~ i~. - •• ~....... 4,.,,,1 -.Ll- .J.. -"" 0 .:t. ... _ -' _.:. :. .... _ n- .; ~ o L-

.t1.:rica (Lendor..: Loncr.1ans, 1973). For seneral histories of the Gold Coast 
one can consult F.i:. Bourett, Ghana the ~oad to Indeyendence 191S-1957 
(Stanford: Stanford University Press, 1So0 ; and 1:I.3.?. ·,:Je..rd, A Eistory of 
Gha-11e. (London: Georsc Allen a.11.d Unwin Ltd., 1<;66). For the ir:1r.:ediate 
back~round to the period under cor..sidere.tion see David Kir.:'ble t s e::ccllent 
A Political Histor-.::- of Ghc.!la: The Rise of Gold Coast Hationalis:-:: 1850-1 ?22, 

( O;,:ford: O::ford Uni ~,ersi ty Press, 1971 ; and E. Y. 'J:,,,:ur.iasi, 11As~ects o: 
Poli ties in Ghana 1929-1939: A Study of the :Relatior:shi:9s Bett·1een Disco!1tent 
a11d the Development of Hationalisr.i" (Oxon: D.Phil. Thesis, 1972). The 
period of Sir Ala..11. Bur:'ls' soverno!'ship is best decl t with with Bv.r~s' m·1n 
~.utobioGra:phy: Colonie.l Civil ServaJit (Lo:iion: George Allen r.: U:n·:in Ltd., 
1949) ~,1hich is indespensable. There a.re several voltL":'les on the transfer 
of ~ower in Ghar2., 2.ncl e.11 contai:;:i v-eJ.uable ba.c~~3round i:ifo:-~ntion. See 
Da .. .rid E. Apter, T'ne Gold Coe.st ir.. TrC--1'1.Si tio:l ( Pri:r .. ceton: Fri:1ceton U:-ii ve~si ty 
Press, 1S'56) ; Dermis .t" ... usti::-1, Eol i ties i:1 Gl10.r~~~ 1 ')46-1960 ( O::fo:::-d. : O:::ord 
u~i·rcrsity Press, 1964); I~i.1';lanuel Utllerstcin, The :~oe~d to I~de:;>ende::ice: 
Ghnr...:-.. c::..Yld. t:i.e Ivo:::-;r Coast (Paris: i·foutor.. 2: Co., 195l+.); ~icha!'d :}at:'lbo~e, 
11Trc.asfer of pm·1c:- in Gh221a 19~-5-1957" (London: Ph.D. T~:esis, 1-;6C); c..::c. 
Rathbo:!e' s "The Governnent of the Gold Coast z\fter the Seco:id Horld ';Jar", 
Africa?: Affairs, Vol. 67, l'!o. 268 (Jul~:-, 1963), pp. 20S-21 ,~ . Tl:e Des~ 
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.)!"'~ ea.i 1.o::!..0::.1 .!..,one.on: = aoe:- an ~ aDer, :; ;; , c_ thoucn S:..r .\1.-:m Eur~s' 
~:..sto:-y of IJireric., 3th edition (Lor ... c.o:i: Georce .''.lle::1 an.d. u~1:•1in, 1S;72) is 
clso of i.r:terest. I:i addition Jaces s. Colerr.a1:' s Hi.~eria: 3ac1:,..:-ou~d 
to E~tionclisn (Ber~::eley: California University Pres~. 1'950), d~spite its 
ase, :-enc.ins essential reading. ?-':ore recently there has bee!'l 2obert 
Heussler' s contribution The British in I•:orthern i'r:.~eria (Lonc.011: Oxford 
Unversity Press, 1968), ar..d G.O. Olus~:ra's T:ie Second ·.·Jorld \fr,._r c.r!d 
Poli ties in Ni~eria 1939-1 J53 (University of Laces: 3var..s 3rot:-i.ers Lii~i ted, 
1973). TJ1e latter of which, ho,,,e,.rer, does not prove as useful as the title 
suggests. Turnin5 to Sierra Leone, the work of the zreatest i□:;:ortance is 
nartin Kilson' s Political Change in a r-·/est Africcn S-;ti.te: A Study of the 
i•:odernization Process in Sierra Leone ( Car:1brid:e: Ha:-vard Uni ·-.rersi ty 
Presa, 1966). Valuaole backsround infor~ation is c.lso co~taiP.ed in John 
E.. Car-tw1"ir~ht's Politics in Sierra Leone, 1947-1967 (Toronto: '1.,oronto 
Uni Vt:!'Si t:," 1-'ress, 1970). Yor details of the noli tictl situation in Sierra 
Leone at the outbrecl: of the war see Cu:-tis ~- Nordma.n, 'Te:: Vs \-Jallace­
Jo~~YiSon: A c~~e Study of the Colonial Service's Response to Political 
Az;itation in British ~-lest Africa, 1933-1939" (Dru.housie U:1.i·..,·ersity: E.A. 
Thesis, 1972). Sierra Leone does not nossess a decent renercl histor· ... , -- '-' .., 
and rece:it offerin6s sucl1 e.s A.P. Eup' s Sierra Leo::e: !~ Concise H:.stor;,: 
(ilancouver: Da.-rid ~ Charles, 1975) are too concise to be of c.r~y value • 
..., • 1 1 +• . ..~ G b . h. · h . . .J.. • • t .:. ' . .. · ~ :i.~a_ y 1..nere is 1..r .. e a'J 1.a w 1.c.n ~~as a n:.s 1..or1.05ra:p:1y o na 1.ocrr i .... s s1z;e. 
It does, however, possess a good 6eneral history in Ec.rry A. Gailey Jr., 
A H:.stor~r of t!le GeJ":'!bia (London: P.outledge e~ Keean Paul, 1964). 

Of all the aspects of British West Africa history there is no!'le that :1as 
recei •-1ec. □ore ~-ttent::.on thn.1: indirect rule or, if one prefers t::e r::o:-e 
r:odern te::::-r::, loccl ,covernr::ent. As a cor.1prehe1:si ·•.re bibliocra;h:p of ·Horl:s 
role.tine to indirect rule is "veyond t:1e sco:9e of this stu.~y only the 

.1. • t .1. 1 .L'h • • .&.. • .1-e~ ',e .. .Lot r.,o a ~-- :--:_ .. , ~o-::os l, J..c_nor ~"' vo u.mes on 1.. ... _e .suo-:ec1.. cl!'e c:::..l, "" v ·r. 1 .::: r ___ _ 
V -

:;r~.phic study see 03)eyeni Ola., "The Stttdy o: West Af:-ican Local Go1rerr~::er.t11 , 

Jo:t=::.'lcl o: Eodern Africa."! Stuc.ies, Vol. 6, 1·:o. 2 (Ausust, 1;·52), ?P• 233-24f7 ----------------~.-=d~.- t , . T ~ V ·1 A~. -?ri:ic ar::o~s the sources on J.r:.. ::.rec ru .... e J.S .wO!'r; ..... .:u. ey: ;~:ric~ vU:'~.:-esr 
( T , • O·,..:-- -~ u .;.., .. ,,..;t.., .. 'D..-. 1° 7- C: )· n..,4-.;,re .'1c~-ir-; ...... r..,~-io.,., ' H 1 ' -:::c13·.i..: ~1 ~one.on. .. .. .:.O ... C. n ... ver..:i.:..,; ~ ... ess, , -,,,v , i.,t;;..1,.i. •• -··----vw ""'"'- .. \;..--D. __ ·'---C '--'-

Develo-pc;ent in Bri tich Troniccl ~\frico., Re-:r.:ort 1940-1}2 (London: Con:ide::1.t::.cl 
H.1-:.s.o. PrintiY;.~, 1S': ' ; and Native .Ac.:':lir-istration i!:. British .Africo. Pc-rt 

• 1 • • G ld C J.. '"'. L ~ . . T ~ -- • ' ,... 0 ITT: '1'lest Afr1.ca: r~i::er:1.a, o oas", ;:;:;.errc:1. eone, ~e::~::nc>. .wo::a..on: rt.1-.• ..:i •• , 
1951) which rer.1air1s the r.~ost comprehe:?:Si ve studJ of indirect rule in t~is 
re~ion. For the basic docunents one would have to consult Lord Lu.:;ard 

. . t. ,_ T . - , ~ ... . 5J..• , . .. . . J..,., :iir::self: The Due.l liandc..te in 3ri lS!l ro"vica.J. r..:i:rJ.ca, ;..n ec.:.i .. ion u1 ....... 

ir:troduction by Har.;ery Perh~.i: (London: FranJ..: Cass & Co. Ltd., 1S·65), a::d 
the Political l!enora.r..da: Revisions of !Y;.structions to Politiccl O::icers....9n 
Subjects Chiefly Pcli".:ictl and Adninistro.ti~re, 1913-1918, with ::.~"troductio:n 
b .. , ~~~.H.I~. Kirl:-Groene (Lo:idon: ?rank C.:-.ss n.nd Co. Ltd., 1970). :,,or the 
r~stc.te:-:1e:1t of i:!direct rule as indirect nCJ~inistration see Donald 

m"" ~ • •• , ~ ,., t-=- l\c_.,.,.,..:n..:5.&...,...,t.;o,,.. -!1 ...J rm.....e..;.,,.,, ,.._"'"',.;Cr-t~~O C...,,.,..e1"'O,1 , ,.,e ,~, ... ::..:nc1 0J.eS o ... 1iC. .:..•re •••.. .1. ... . 1.. ... c.- .... -.:. ,;;.. •• 1... -'-·• .... _ 1,. 0,, ..:.._ ............. n 
v..J.~• - • ' ...... ·- - - ... -

(T G ' -t . ..,..; ...,.e.... 1 0 -:;' r,i~,e •·J0..,.1, 0+' 7-·..,.....,r,,_.,...,~ D~,-."h..,r ; "" .., 7 ,...0 0-_.~ "'"'e..;os: -overnr.1e.i.A r .... ..:...1.."' • ... , .,·.,,, • ... ... , - - - .._ • -'-I. r...; -~ .. , - -- •• c.;.... _._, c..., ... o 
. t ~ . - t"' C! ,,., ..... if .. J..; ··c .~ ,.1r.,i ...,.; ~.l.,...!'l.i..; O"' .: -. .., !-: .; ~e· .... ·,., (To--,~ • 111teres - Q...."'lCl 1.r.1,.Jor ~"lee. 0ee ... e ... • ,<.:,...,.~.,. --~--- -·---.:.Ov.<;;.,I., ... a~ ..:. •• .I.,.:. , ... l e...., .!.J -~ ·~: 0!1, 

O:::ford Uni ve::-si ty Press, 1937) ; c:-.nd 11 .!'1. :Re-Ste.tcr:ie:rt of In.direct 2 v.le", 
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:"~=rica, Vol. '1II ( 1S'34), p::;. 321-334. ?or ::istorica2 £-..ccounts see :\ .~.=-• :·::.r~:-
Gre·ene• s e::cellent The Princi'I)les of I~ati7e Ad.:-'iinistr['..tion :.:i ~~=-~e:-i.?.: 
Selected Docur.:en.ts 1s·o0-1S'-+7 London: O:c.:ord. University ?::ess, 1t;'o.5 ; 
J.L. Cor:ilinire, "Urba.."l. ?Iative Adr.'.inistration in Tro:piccl A:rica: Jrit:.sh 
e.nd 3elsiann (0:-:on: D.Phil. Thesis, 1949); n.u. Akpan, ::::9ital!h :o I:1direct 
Eule: A Discourse o~ Local Govern.~ent (London: Cassell ~r.d Co. Ltd., 1956); 
£. 1dra.i th, Local Ad□inistration in \'lest Africa, 2nd edition (London: Georie 
Allen. e: Unwin Ltd., 1972); L. Gray Cowan, Local Gover:nme!lt in :·lest Africa 
(new York: Coluobia University Press, 1953); a..11.d the relevant cha::;:ters in 
Crowder, West Africa Under Colonial Rule a.Y!d Albertini, Decoloniz2.ti.o:1. 
One further study of a general nature that is still extrer.:ely valuable is 
U .I~. Hicks, Develon~ent fron Below: Local Government and Fi:r.aJ1ce in Develo~in~ 
Countries of the Cor.1r.1onweal th Oxford: O;~ford University Press , 1 So1 • ?or 
some interestin.s case studies see Obaro Il:ime, "Reconsiderinc Indirect Rule: 
The Nigerian EY..a.mple", Journal of the Historical Societ;, of I;i;eri~, Vol. IV, 
i'Io. 3 (December, 1963), 9p. 421-433; I.F. !ricolson, Tne Ad.-ninist!'ation o:: 
Niceria, 1900 to 1960: !·!en, 1-:ethod.s, and 1-.-~yths (Oxford : Clarer:don ?ress, 1970); 
Alvin 1-:asid, "Britis~ Rule and Indice::::.ous Or0anization in Higeria.: A C2..se­
Study in Norr:1ative Institutional Chansen , __ Journal of African Historv, Vol. IX, 
Ho. 2 (1$68), pp. 299-313; David Craig Dorward, "The Development o: British 
Colonial Adr.linistration Anong the Tiv, 1900-1949", African Affairs, Vol. 68, 
Ho. 273 (October, 1969), pp. 316-333; J.A. Atanda, "Indirect Rule in Yoruoaland", 
rrar; , .... ~ Vo1 3 I·.ro 3 ( 1970) "'P 1r-c-2r. · ri. ::;, !\ +-1.· -bo rr1---e ~,,ar .... ~'r'lt ci.,i· e4!',.. • 
- ..,..,:;~,!. 1 - e ' 'I • ' ~ • _. ' J·a. e :...J• ~';,,. J,.. (> ' - .;. J. Ill .i.. C.: • .&.,.. •• .J- 0 • 

Indirect Rule in ,Southeastern J'T.i~eria 1891-1S2S (London: Lonz;r::~ns, 19721; 
Kalu ~(. Ocba, nThe De .. relop~ent of Local Government in Sa stern iiiceria." ( Oxon: 
B. Litt. Thesis, 1958); J .H. I-Tsarkoh, Local Govern~ent in Gh2.na (Acc::-a: Ghana 
Ur:i·versity Press, 1964) and Robert Lewis Stone "Colonial Administrc?.tion e.nd 
::1.ural Politics in South-Central Ghana, 1919-1S51" (Ca.r.10ridge: Ph.D. Thesis, 
1S74). 

?inally we may turn to the con.stitutional literatu::-e. In this area the 
losiccl place to start is with EclZ"tin Hight 1 s Th.e Develo;r~e~t of t he 
Ler:-isla-tive Council 1606-1945 (London: Faber a..d li'aber, 1S46). This r.:e.:,-· be 
suppler..ented oy the various papers contained in Sir Ala.'1 Burns (ed.), 
Farlio.r:-ient as an Ex~ort (London: Geor0e .Allen and Unwin Ltd., 1966); a.r.d 
t:"1.e rather dated a..11d elerr:entarjr· volur.1e :gut out bJ the Ha.ns2.rd Society: 
Proble~s of P8:r~iamentary G~vernl'!!ent in- the Colonies (London: Hansard Society, 
1953). Of sir.iilar vintage is David Kir.:ble' s The l·~achinery _of Sel:-Goverr..!'.:lent 
(London: Penguin Bool-:s, 1953). For specifically '.-lest Africa."1 studies see 
J .. H. Price's Political In.sti tutions of \·/est Africa, 2nd edition (London: 
Hutchinson, 1975); N. Nwanodi's, "Problems of Elections and Tieprese!ltation 
in British West Africa" (0~,:on: B. Litt. Thesis, 1958); and re:r. Post's recent 
interestins contribution: "British policy and representative govern.~ent in 
West Africa, 1920-1951", in Gann and Dui[1'na.-ri. (eds.), Color..ialisr.'! in Africa.: 
Volume 2: The History and Politics of Colonialis~ 1914-1 960 (Canbr:d;e: 
Ca.~b::-idge University Press, 1970). 

Of the four British Uest African territories I-;i0eria has bee:.1 t he best 
served by constitutio~al studies. In this reca.rd one s~ould consult 
Joa."1 ',lhecre, The rJir~erian Lecislative Council (Londorr: Fa.b e:- and ?c.oer, 
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For details of constitutional developr:1ents in t}1e Gold Coc:.st see 1 ;art:.n 
Wisht, 'I'he Gold Coast Ler;islnti ve Council (Lo:r.do!'l: Fabe:- and Fa~er, 1?li-6); 
a._71.d. T. O. 3lias, G:hana and Sierra Leone: T"i:e Deve·10,x::en.t o: T~eir Le.1.-,s ~"'!d 
Constitution (London: Stevens and Sons, 1962). • 

Sierra Leo~e and the Ga□bia are the cost ~oorly served by co~stitut~oncl 
studies. Sierra Leone has only the El~as study ~entio~ed above, a!'ld the 
r-ather dated and superficial study by E.':!. 31:/den, III: nsierre. Leone: 
':1he Pc..ttern of Constitutional Change 1924-1951u (Harvard: Ph.D. Thesis, 
1957). The Gambia on the other hand possesses no s:;:ecifictll::t cor..sti-
tu tional study. However, for the pur2)oses of this thesis there is a...'1 
:.:-Jporta."'lt go·1ernr.1ent publi ea tion which has been consulted: Develonr:1ent a.:i.c~ 
Uelfa.re in the Gar1bia (3athurst: Governrnent Printer, 1943) which :..s o: sreat 
vclue. 

Ox:e as!)ect of the cori.stitutional the::-ie which has received a measure of 
t J.. ' • • ~h d 1 .i.. "' ~, t. · 1 I ""h. a 1.,,en-:10!1 .1.s ""' e eve ... opr.1en 1.,, or l.,ne e::ecu i ve counc:1 • n v __ is a:-ea on 

should begin with H. V. Wiser.ian' s The Cabinet -in the Cor.i.r.:om·1eal th: Pcst-'.l2J" 
Develo-:;rr.ents i:1 Africa, the West Indies and. South-East Asia (Lone.on: Ste•1en·s 
a.'1.d So;s Ltd., 1958). This work is an expanded v·ersion of Hiser:m.n' s 
doctoral thesis: 0 The Colonial Executive Council: The Zvolution of the 
Colonial Executive Council into a Responsible Cabi;:iet 'di th P.2.rticulc.r 
~eference to the period 1944-1954, and to the Colonial Territo~ies of 
Sierra Leone, Ja'?laica, Barba.dos, Trinidad, l';i6eria, the Gold Coast, 
Horthern Rhodesia and Ealaya" (Leec.s: Ph.D. Thesis, 1955). A !';!Ore recent 
account is to be found in Bereket H. Selassie's The ~xecutive in African 
Goverru:1ents (London: Heiner.iari_n, 1974). For details o: develop:-r:ents i::. the 
Gold Coast one s~ould see \·liseman' s three part article ~n Parliar.:entar,t 
Affairs, Vol. X, rlos. 1, 2, and 3 (1957): "The Gold Coast: From Z::ecutive 
Council to ResIJonsible Governr.:enttt. In add.i tion t:1.er-e is E. V. C. d.e G:-aft 
Johnson•s ''The Evolution of the 3xecutive i~ the Co~stitut~o~al De~e l o;c e!1.t 
of the Gold Coast" (Leeds: Fh. D. Th es:.s, 1953) • Fi:1allj· , fo:- c.eveloi::r.~er: ts 
..: .,., ·p.; --er; - -:::e~ T 01.:-e-,,!"l :·~ rn.J....,"'1u~o IITT:..,o.!"~.; c.;...,, De~~r-1s1=>,...+ ..,, ti 0., on n ~ -:-e,.....: ""."',.. .... _ • f --. ..,j -C::::. V - - .:.."" ... ~ .. ~. c;.i..J. •• •• t U ... -~- - <,.:......,J,,. • · .:,' -- -•-wC. - - •- • ..;. •- ~7:J ---~ a=> 

E:::ecutive Cou:1cil, 1G26-19L~3,,, ODU, r~e,;..: ser-ies, Vol. l +, (October, 1S70), 
? :J. "f(p-b'-, 


