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To the Right Honourable L. C. M. S. Amery, M.P., Secretary of 
, State for the Colonies. 

CHAPTER I. 

INTRODUCTION. 
SIR, 

We were appointed by you in November, 1927, to oonsider 
certain questions relating to the closer union of the Dependencies 
in Eastern and Central Mrica, and allied subjects. The terms of 
our reference are set out in the following terms in Command 
Paper 2904 of 1927, entitled .. Future Policy in regard to Eastern 
Africa" ;-

(1) To make reoommendations as to whether, either by 
federation or some other form of closer union, more effective 
co-operation between the different Governments 'in Central 
and Eastern Mrica may be secured, more particularly in 
regard to the development of transport and communications, 
customs tariffs and customs administration, scientific research 
and defence. 

(2) To consider which territories could either now or at' 
some future time be brought within any such closer union, 
and, in particular, how best to give effect to Article 10 of the 
Mandate for Tanganyika. Territory, :which provides, that the 
mandatory may constitute the Territory into a customs, fiscal 
and administrative union or federation with the adjacent 
territories under its own sovereignty or control, provided 
always that the measures adopted to that end do ndt infringe 
the provisions of the Mandate. , 

(3) To make recommendations in regard to possible changes 
in the powers and composition of the various Legislative 
Councils of the several territories (a) as the result of the 
establishment of any Federal Council or other common 
authority; (b) so as to associate more closely in the responsi
bilities and trusteeship of Government the immigrant com
munities domiciled in the country; and (c) so as ultimately 
to secure more direct representation of native interests in 
accordance with (4) below. 

(4) To suggest how the Dual Policy recommended by the 
Conference of East African' Governors (i.e., the complementary 
development of native and non-native communities) can best 
be progressively applied in the political as well as the economic 
sphere. , 

(5) To make recommendations as to what improvements 
may be required in internal communications between the 

t671 AS 
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various territories so as to facilitate the working of federation 
or closer union. 

(6) To'report more particularly on the financial aspects of any 
proposals which they may make under any of the above 
headings. 

, In pursuance of our instructions we proceeded to Mrica in 
December, 1927, travelling through Egypt and the Sudan to 
Uganda, and thence 'through Kenya, Tanganyika, Zanzibar, 
Nyasaland, and Northern Rhodesia. In each Colony we received 
verbal and written evidence from all available sources of informa
tion, official and unofficial, including the natives and their repre
sentatives; we also derived considerable assistance from memoranda 
and other documents prepared for us beforehand. 

In the course of our journey from Nyasaland to Northern 
B.hodesia, we visited Southern Rhodesia, and from Northern 
Rhodesia we proceeded to the Cape,. We returned to London on 
7th May, 1928, where we took further evidence.* 

At Salisbury and at Cape Town all information relevant to our 
enquiry at the disposal of the Governments of Southern Rhodesia 
and of the Union of South Africa was placed generously at our 
disposal. We desire at the outset to thank those Governments for 
their assistance,' which has been of the greatest benefit to our 
enquiry. ' 

In view of the fact that all our formal sittings were held in 
private, and that several of the witnesses have requested that al1 
or part of their evidence shall be regarded as confidential, we have 
rf'commended to you that the evidence given to us should not be 
published. 

We wish to express our warm thanks for the kindness and 
hospitality so generously accorded to us by the Governments of 
the Eastern and Central Mrican Dependencies and of Southern 
Rhodesia, and also bv the various public bodies and individuals. 
both official and unofficial, in all the territories covered by our 
terms of reference. In each territory the most careful arrange· 
ments were made for our transport and accommodation, and con
venient office arrangements were made. Everywhere the purposes 
of our visit were furthered in every possible way and we were 
given the warmest welcome by all sections of the community . We 
desire also particularly to thank the Government of the Sudan for 
travelling- facilities on the Nile steamers, and the Government of 
the Union of South Mrica for the) tra'Ve11ing facilities most 
generously accorded to us on our journey through ,the Union and 
for the hospitality most courteollsly extended to us at Cape Town 
although our formal mission 'did not include the Union. 

• Details of places visited and evidence received will be found in Appendix I. 
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Our terms of reference cover a. wide field. It might perhaps have 
been possible, by including in our report nothing more than formal 
answers to the questions put, to confine our recommendations 
within the narrow limits of a few pra<:tical measures. BiIt there 
is hardly ODe of the questions to which even the most restricted 
answer could be given without first forming a. judgment on wider 
issues, so that without some general explanation of these issues 
and of the principles on which our recommendations are based 
our report could not be properly understood. 

Broadly speaking, two principal questions have been raised for 
our consideration; first, Is Federation or closer union between the 
different territories of Eastern and Central Africa to be adopted as 
a means to secure more effectifJe' co-operation betweep them 1 and 
secondly, What form of constitution is suitable for those territories 
in which non-native immigrant communities hafJe become per
manently domicil.ed 1 

On the first issue, our particular attention is directed to certain 
administrative services-transport and communications, customs, 
defence, and research. But we should state at the outset our con
clusion that although there do, in fact, exist possibilities for more 
effective co-operation in these matters of such importance as to 
deserve serious attention, nevertheless these are of minor sig
nificance compared with the need for a. common policy in dealing 
with all matters affecting the present position and future develop
ment of the natives, and their relations with the immigrant com
munities. The chief need in Eastern and Central Mrica to-day 
is that there should be applied throughout the territories as a. 
whole, continuously and without vacillation, a .. native policy" 
which, while adapted to the varying conditions of different tribes 
and different localities, is consistent in its main principles. 

The conclusion thus stated ha.s influenced the whole nature of 
our recommendations and the arrangement of our report. It has 
an intimate connection not only with the first of the two principal 
questions, as just explained, but also with the second. For, what
ever constitutional changes are introduced in any local legislatures, 
they must not be such as to jeopardise the maintenance of accepted 
principles on the vital matter of native policy, or, expressed differ
ently, if the immigrant communities are to be associated, as 
!;uggested in our terms of reference, in the trusteeship for the 
natives, this must not give them power to vary the terms of the 
tmst. 

Thus on both counts we are brought back to the necessity for 
defining the guiding principles of native policy, and an attempt 
at such a definition has been made a main feature of our report. 
The broad outlines have indeed already been laid down by His 
Maiesty's Government in the White Paper of 1923 entitled 
.. Indians in Kenya" (Cmd. 1922) n.nd that- which containR our 

• Omd.2904. 
2871 A 4 
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terms of reference', but there is need now for a more detailed defini
tion and for deliherate thought as to how they are to be applied in 
practice to the particular conditions which prevail in Eastern and, 
Central Africa. 

In attempting to formulate these principles we make no preten
sions to define them. exhaustively or finally. We have tried to 
iudic'ate what appear at present to be the most important matters. 
for regulation, but we advocate ample opportunity for 
local discussion, with adequate representation of the' un-

'official communities, before any policy is settled, and 
periodical review for the future. It is indeed neither de
sirable nor possible' to settle at the present day the full course 
for constitutional development in the territories which we have to 
consider. Conditions in all axe still uncertain and faU short of any 
approximation to equilibrium. Progress must be tentati ve and the 
time has not yet come for bold,experiments. It is.enoughto take 
one step at a time, leaving the exact nature of succeeding steps for 
decision in the light of experience thereby gained. But even 
before the first step is taken some idea must be formed of the 
general direction to be followed and for this and' all succeeding steps 
the guidance of definite principles is necessary. 

The outlook thus stated has led us to consider .. closer union .. 
, rather in 'the form of the creation of a Central Authority which 

could be the instrument for exercising a supervisory and co
ordinating influence in aU vital matters of policy more effectively 
than can be done by direct control from Downing Street; and it is 
the keynote of our recommendations on constitutional development 
in the various territories'that the measure of relaxation of detailed 
official control in the local legislatures must depend on' the degree 
to which effective Imperial control of the main lines of policy can 
be secured in this and other ways. 

It is at this point that we find ourselves confronted with one of 
the wide issues to which we referred in our opening paragraph. 
For it appears to us that the problem of devising some form of 
'Imperial control confined to broad issues of policy and commanding 
the respect and confidence of the local communities, instead of 
their distrust and ,opposition, is one for which a solution is needed 
not only in ,Eastern and Central Africa but for the proper develop
ment of other non-sel£-governingdependencies. The wider 
significance vyhich we thus see in the question of the institutions 
of government extends also to the policy which these institutions 
are designed to control, particularly to native policy. For what
ever action is taken in matters affecting native interests and the 
relations between natives and non-natives has a significance beyond 
the particular subject or the particular country immediately 
affected, and will have its reactions over the whole field of policy 
and throughout all the territories of Africa. The contact between 
the white and black races in Africa ?onstitutes one of the great 
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probl~ms of the twentie~ century. It is a. problem the solution 
of which demands a. cOllSlstent policy carefully thought out, rather 
th~ emergency action de~gn~d to meet particular difficulties only. 
It 18 not safe to allow polIcy 10 Kenya. to be framed recrardless of 
what is being done in Tanganyika. and Uganda. It bshould be 
framed for Eastern Africa as a whole. But more than this, policy 
for Eastern Africa should be framed with regard to experience 
and policy in all other territories of Africa. South Africa and 
Eastern Africa haTe closely connected interests. They can learn 
much from each other and do much to help each other, while this 
inter-connection of interests extends even beyond the limits of the 
British Empire to all other European Powers who are responsible 
for the administration of African territories. We received striking 
evidence of the realisation of this inter-connection during our visit 
to Cape Town .. 

It is not strictly within the scope of our task to make recom
mendations as to measures for a. wider co-ordination of Imperial 
policy in Africa.; but it is relevant to our terms of reference to 
state that the territories with which we are concerned are them
selves part of a. still larger whole, and that if we recommend the 
creation of a. Central Authority for the co-ordination of policy ill 
Eastern Africa, 'we do 80 on a principle which has a much wider 
application and with the definite idea that this would be a step 

. towards a larger scheme, because co-ordination of policy by the 
Imperial Government for the whole of Africa will be easier if the 
various small units are first united in homogeneous groups. If 
this essential unity of African problems is borne in mind, it will 
help to avoid misunderstandings as to some of our recommenda
tions, and, we hope, to ensure their acceptance. For example, 
the maintenance of Imperial control over broad questions of policy 
for a country like Kenya may be less resented as an act of inter
ference with the local communities if it is recognised that Kenya 
itself is part of the larger whole of the British Empire in Africa 
for which a common policy is necessary and can only be assured 
by the existence of a central co-ordinating authority. 

While we thus regard co-or,dination of native policy as the mOst 
important matter for consideration, we do not belittle the value of 
more effective co-operation in the administrative services. Apart 
from the fact that these services are often instruments for carrying 
out measures affecting n!ltivepolicy, efficiency in scientific 
research, communications, and other important administrative ser
vices which affect the economic development and financial stability 
of a territory, reacts in a universal and searching. manner on the 
daily lives and well-being of every individual. native ,or i!Dmigrll~t. 

But in considering such services the im~rtance .of "!"llted ~tion 
in matters where the interests of the vanous terntones are 1Oter
connected must not be allowed to obscure the dangers of over
centralisation, and this consideration brings us in this department 
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also to look for the first step towarus closer union in the form of 
creating a Central Authority with power to settle policy on matters 
which affect Eastern Africa. as a. whole, rather than in any prema
ture scheme for unified executive management. 

In dealing with the questions which have been put to us, we 
have Jound it necessary to base the main framework of our report 
on a consideration of conditions in the three northern territories 
of Kenya, Uganda, and Tanganyika. Not only are these the most 
important of the territories as regards area and population, 
but they are those in whose interests there is the closest 
inter-connection. The difficulties of communication make it 
necessary for the present to treat Nya.saland and Northern 
Rhodesia separately, while the position of Zanzibar is in many 
respects quite distinct from that of any of the five mainland terri
tories. In spite of this distinction, the problems which must be 
considered, at least in all the five mainland territories, are 
essentially similar and the greater part of what is said as regards 
principles of policy in the discussion of the three Northern telTi
tories is directly applicable to the others. 

In accordance with the above considerations,the first part of 
Olir Report, covered by Chapters II, III, IV, and V, deals with 
the factors in the problem which we ha.ve to consider: such factors 
including the physical conditions and population of the territories, 
the principles which in our view must be observed in native policy, 
and the forces of which account must be taken, in both the political 
and economic spheres. 

In the second part, covering Chapters VI to XII, we set out our 
recommendations for dealing with such problems as in our view 
demand '1 solution, a.nd in these Chapters we deal chiefly with 
the three Northern territories. Our views as to the special require
ments of Nyasala.nd and Northern Rhodesia are contained in 
separate sections following the main Report for reasons explained 
in Chapter XIII. Our main recommendations with regard to 
Zanzibar are contained in Chapter XIV. Finally, in Chapter 
XV, we review the guiding ideas on which our proposals are based 
and state our recommendations in terms of answers to the ques
tions put to us in our terms of reference. A summary of recom
mendations Jl>ppears on pages 288-297. . 

There is one particular consideration which has been present in 
our minds throughout all stages of our enquiry and to which we 
must call attention in this introduction, as it should be present 
throughout in the minds of those who read. bur report if they are
to avoid misjudging the significance of much that we have to say. 

We have in fact been brought to the consideration of the sub
jects of our enquiry at a· time when many important changes have 
just been initiated, when many more are at the point of initiation 
or -under consideration, and when. generally speaking. a fresh 
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impetus has been given to thought on all subjects connected with 
the non-self-governing dependencies. 

It might almost be said that a new era was started with the 
despatch of the Parliamentary Commission under the Chairman
ship of Mr. Ormsby Gore to East Africa in 1924. That Commis
sion helped greatly towards a better understanding of the issues, 
and made many valuable recommendations-notably for the 
institution of a periodical Conference of Governors of the 
Eastern and Central African Territories, and for the regular 
holding of conferences of heads of departments. Other 
notable changes have also recently been introduced, such 
as the improvement of pay and other conditions of the 
civil service in Eastern Africa, the institution of a common East 
African Medical Service, the appointment of a Medical Adviser at 
the Colonial Office, the similar appointment of an Economic and 
Financial Adviser, the holding of a conference in London of 
Governors and other representatives of Colonial Governments and of 
an Imperial conference on Agricultural Research. Further changes 
of a fundamental nature are in contemplation for the organization 
of a Colonial Agricultural Service, and for an Imperial scheme for 
scientific research, while we understand that an Agricultural 
Adviser at the Colonial Office is also shortly to be appointed. There 
has not yet been time to gain full experience of the effect even of 
such of these new measures as have actually been introduced. If 
therefore on the strength of a judgment formed on the haRis ('If 
conditions as we found them in Eastern and Central Africa we 
recommend certain further changes. we may be met with the 
criticism that we have not taken sufficient account of the probable 
effeCt of all the new measures which have been or are to be started. 
nor of the new spirit and wider vision which is being introduced 
into the Colonial Service, largely indeed as a result of measures 
for which you have been responsible. 

It may be said, for example, if we recommend some c10Rer 
measure of oo-ordination than is afforded by the machinerv ot the 
East African Governors' Conference. that there has not yet been 
an adequate opportunity to test whether the Governors' Confer
ence, operating as it does subject to the single higher control of 
the Secretary of State, can meet all requirements at the present 
fltaQ'e. 

We feel that there would he some jllRtice in criticiRm of thiq ldnd. 
Dnd in several respects this feeling has caused us a diffic\1lty in 
framin" our recommendations. It is indeed quite arguable that the 
Gover:ors' Conference might have proved itself to be Ildel'J~at.e 
machinery for the next few years. On the other hand. even If It 
had worked perfectly at the beginnin~. i.t is s?itable <?nly as a stage 
in evolution nnd the mere fact of thl' diSCUSSions which have taken 
place with' their sequel in the appointment of our Commi!'sion, 
have 'hastened the end of that stage and made it less possible to 
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rely only on ·the. method of conference between equal Governors 
with real hope of success. 

The question of the Governors' Conference raises a clearly defined 
issue; but the possible effects of aU the other new measures to 
which we have referred are less easy to estimate. Weare con
vinced that they will result in increased efficiency, and if we have 
based any recommendations on the need for increased efficiency and 
co-ordination of certain services, we do not wish to be understood as 
having failed to recognise that much is already being done for their 

,improvement. . 
There is one' further point to which we must call attention in 

reference to our report. It has been a special difficulty in the case 
of our enquiry that we have not had the opportunity to discuss 
a number of our proposals fully on the spot. Not only was our 
time limited, but we could not form our final opinions until we 
had visited all the territories, after which we had no opportunity 
to return for discussion. Therefore, in the case of certain matters, 
we have had to confine ourselves to general recommendations, 
leaving the details to be settled after further discussion with the 
local Governments and communities. 

CHAPTER n. 
THE PRINCIPAL FACTORS IN THE PROBLEM. 

A full account of the economic and social conditions in Eastern 
and Central Africa is given in the Report of the Parliamentary 
Commission published three years ago (Cmd. 2387), and the infor
mation contained in that report is supplemented and brought up to 
date by the statistics appended to the present Report. We do not 
propose to go over the whole of the same ground, but it is necessary . 
~u ~lve an account of the principal facts bearing on the political 
and administrative quegtions that have been referred to us. Any 
discussion of these questions will be valueless which fails to keep 
steadily In view the dominant realities of nature and life in Africa. 

The Country and Its Possibilities. 
The main factor affecting our problems is the character of 

t.he country. The area 'of the five mainland territories, Uganda, 
Kenya;. Tanganyika, Nyasaland,. and 'Northern Rhodesia; is 
rather more than a million square miles. The climatic conditions, 
and the soils of this great area are not yet sufficiently known to 
permit of any final statement regarding its full agricultural possi
bilities. The soil is by no means uniformly fertile, while there 
are great variations in 'climatic conditions. About half of the area 
of Kenya Colony is semi-arid country. Large areas in' other depen
dencies' are, on' account of soil or climate, agriculturally poor or 



useless, and considerable tracts are infested with the tsetse fly, 
On ~e other hand, there are irregularly 'distributed areas of very 
conSlderable extent and importance which possess soils of remark
able depth and high fertility. To the districts of proved agricultural 
value must be added areas of heavy soil, resistant to the tools and 
methods of th~ natives or of small farmers, but which, developed 
by those havmg command of adequate capital and machinery, 
might prove highly productive. 

The relative importance of the main products of the territories 
can be seen from the statistical tables (Appendices IV and VI). 
At present the principal export crops produced ~y immigrant 
enterprise are coffee, sisal, maize, and tobacco, while the 
chief exports of. native production are cotton, maize, ground
nuts, tobacco, coffee, and hides. The possibilities for per
manent crops such as coffee, which require special condi
tions of soil and climate, are perhaps limited, but the output 
of the other crops mentioned, as also of such articles as rice, 
sugar, starch crops, and the secondary production of power 
alcohol, might attain immense proportions if there were a. sufficient 
market. A ruling consideration affecting the opportunities for 
developing all these crops is the extent of the world's demand. The 
economic demand for food and taw materials from tropical and sub
tropical countries is not inexhaustible, and it must be remembered 
tha.t within a. geueration the whole of tropical Africa. has been 
added to the potential sources of the world's supplies. 

Great variations in temperature and general climatic conditions 
occur over the area owing to variations in altitude, and it is, of 
course, this factor which determines the possibilities of European 
settlement. For the purpose of illustrating the position maps 
ha.ve been prepared (Maps I and In showing the contours 
of 1,500 metres and 2,500 metres. An approximate idea of the 
extent and distribution of the districts suitable for European settle
ment may be gained from these maps. It can only be regarded as 
a rough approximation, because certain areas both below and above 
these contours are suitable. and the necessary minimum altitude 
decreases with the distance from the Equator. The factor of altitude 
alone does not necesl!arily determine the suitability of land (or 
development by' European farmers. Distribution of rainfall. 
general humidity, temperature, and soil have all to be tested before 
a reliable judgment can be formed. It remains to be proved, for
example, whether the highland areas lying BOuth of !ringa, in' 
Tanganyika Territory ,. can compare with areas of similar altitude 
and rainfall in Kenya, ~or the colder temperature of the former, 
and the less even distribution of the rainfall throughout the year, 
may make a decisive difference. 

It is important to realise, especially when weight is placed on 
economic considerations for determining policy, what wide varia
tions in suitable methods of economic exploitation are possible. 
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l'hus there are SOlIl,e areas which can produce the best economic 
results from a system of cultivation by natives each working II. 

small holding .on his own account. In other areas the most 
effective system may be the ownership arid working by European 
settlers of comparatively large farms-say a few hundred to a 
few thousand acres: Yet ag'ain there may be· areas where de
velopment is dependent on artifieial works on a large scale-sueh 
as an irrigation project or a comprehensive scheme of water boring, 
the execution of which requires large capital. These variations in 
conditions must of course greatly influence the part to be played 
by natives and immigrants respectively and the relations between 
the two. In' the first instance mentioned, all that the natives 
require is instruction and superv~sion from agricultural inspectors 
and the provision of the machinery of trade. In the second, the 
entry of settlers or planters with sufficient private capital, who will 
farm estates on their own account and employ native labour, is 
necessary for development. The third kind of economic exploita
tion generally involves financial provision on such a scale that it 
must be undertaken either by a joint stock company, or by the 
Government, or by a combination of the two. 

A good example of the first type is afforded by the development 
{)f cotton growing in Uganda. This territory, with its generally 
fertile soil and evenly distributed rainfall is, more perhaps than 
any of the territories of Eastern Africa, suitable for development 
on the basis of small native holdings, while actual experience 
throughout Africa seems to indicate that cotton (except in large 
irrigated areas) is a crop best cultivated in this way. Similar 
conditions suitable for small native cultivators prevail in large parts 
of Ta.nganyika and in such areas as the Kavirondo reserves in 
Kenya. 

An example of the second type, that is to say, of territory which 
can be most suitably developed in larger farms, may be found in 
the greater part of the highland areas of Kenya. It is clear that 
a.n equivalent production of maize, wheat, coffee, and dairy produce 
could not have been obtained in this area by native cultivators 
working individually on small holdings. 

An example of the third type, that is, of territory requiring a 
large co-ordinated scheme for its development-such as has been 
applied in the Gezira area of the Sudan-may possibly be found 
in the Kilom.bero and Rufiji valleys of Tanganyika. and elsewhere 
in the southern half of that territory, and possibly also along the 
course of the Tana river in Kenya. 

The economic possibilities in the whole area with which we are 
concerned are. mainly agricultural, but in c~rt.a~n ~reas. there is 
oonsiderable mmeral wealth. The full potentlahtles II' thIS respect 
are still unknown. Discovery and exploitation have advanced 
furthest in Northern Rhodesia, where mines of first-class import
ance are already being worked at Broken Hill, Bwana Mkubwa, 
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and other centres.' As other instances of ~ndertakings which have 
already reach~d th~. stage of .commercial exploitation, there are 
those for working dlamond-beanng formations in Tanganyika. Terri
tory between Tabora and Lake Victoria tin mines in the west 
of. Uganda, and v~ous smal~ gold and' copper mining projects. 
Mmerals ha.ve also been dIscovered in the territory around 
th~ so~th~rn end of Lake Tanganyika., in the Livingstone moun
tam dlstnct at the north of Lake Nyasa., and in the Sumbu area. 
in the southern part of Nyasaland. Nowhere, however, except in 
Northern Rhodesia. is the working of mines the dominant factor 
in the economic situation. The development of mining on a large 
scale has a.n important effect 011 native society and the re
lations between natives and immigrants, for it generally involves 
the concentration of large numbers of natives away from their tribal 
organizations and in contact with completely new conditions. The 
change effected is both more widespread and more acute than is 
normally caused by the demands of immigrant agricultural industry 
on native labour, and the Government of any territory where 
this occurs is faced much more quickly with the problem of devis
ing BOme form of social and political organization for the detribalised 
native. While mineral possibilities are a contingency not to be 
lost sight of, it is for all practical purposes a safe assumption 
that the main economic interest of the whole area. which we are 
considering will always lie in agriculture. 

To sum up the purport of the preceding paragraphs, it may be 
said that the area as a. whole has enormous agricultural possibilities, 
but that it contains a. variety of conditions and that its proper 
development requires thorough, continuous study of all the factors, 
nnd the adaptation of methods to varying conditions. A policy 
based on sweeping generalisations is likely to be dangerous in every 
field, whether it be policy on economic projects such as railway 
development, or policy for native advancement and the relations 
between natives and immigrants. 

The Native Population. 

The second dominating factor in the problem is the nativ.e 
population. The native inhabitants of the five mainland tern
tories under consideration are estimated to number about 12 
millions. They constitute more than 99 per cent. of the total 
population. . ' 

They belong to tribe~ diverse in physica! .trpe! 1D cus~oms, In 

natural capacity, and 10' the degree, of CIvilIsation. attal.ned, so 
that generalisations are difficult and apt to be mIsleading, and 
danrrerous. But the question of the capacity for progress of the 
peoples of Eastern and Centrnl Africa is so fundamental for our 
inquiry that some consideration of it is unavoidabl~. . 

There are no strictly scientific ground~ on w~lch a Judgment 
regarding the degree of progress of whICh AfrICan peoples are 
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capable can be' based. All that we have to guide us are the broad 
facts of history and uf personal experience, and it is not surprising 
that opinions, should widely differ. Those whose contact has been 
chiefly with raw natives employed as labourers may easily form a 
low estimate of their capacity for progress. It is true also that the 
Bantu peoples have never evolved an advanced civilisation of their 
own. They have never reduced their languages to writing. They 
have made no roads. One may travel through the length and 
breadth of tropical Africa without coming across any permanent 
building or monument of the past which has been constructed by 
them. 

Yet none of these facts is decisive of the future. The present 
backwardness of African races is capable, of explanation by causes, 
both physical and social, which need not persist. Physical 
obstacles, which only modem science has been able to over
come, have in the past shut Africa off from external stimulus. 
Now for the first time the peoples of the continent are being sub
jected to the continuous influence of an advanced civilisation. What 
effect it will have on their development only the future can show. 
It is possible that they may for generations, or conceivably 
for all time, lack the capacity to maintain all the activities of 
a complex modern civilisation without support froni without. 
No one can foretell to what level they are capable of advancing, 
but that they' will progress far beyond their present state, and 
that under the pressure of new forces the advance will be com
paratively rapid, seems certain. 

'rhat the Bantu peoples are capable of producing natural leaders 
of marked ability. possessing gifts of organization and state!'lman
ship, is shown by the history of such chiefs as Moshesh, Loben
gula, Lewanika, and Khama. The progress of the negro race in 
America in the half-century since their emancipation has within 
certain limits been remarkable. Between the years 1866 and 
1922 the number of farms owned by negToes increased from 20,000 
to 1,000,000. Literacy increased from 10 per cent. to 80 per cent. 
The negro's capacity to learn and adopt modern methods of farming 
has been proved by the very large number who have succeeded under 
the same economic conditions as white men in maintaining the!D
selves and their families in reasonable comfort on the land. 

In South Africa 14,000 natives have gained admission to the_ 
electoral roll in Cape Colony. The question of the representa
tion of natives in the Union Parliament has during the past two 
years been one of the main political issues before the country. 
The political aspirations of the more advanced natives have found 
expression in the National Congress. Still more significant is the 
growth within the last few years of the Industrial and Commercial 
Workers' Union, which claims a membership. of over 80,000, has 
obtained affiliation with the Amsterdam International and is 
pressing for recognition by the International Dabour Organ~.zation in 
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Geneva. Native trades unionism has also made its appearance. in 
Southern Rhodesia. 1'he rise in the native standard of life and in 
native self-consciousness in South Africa is generally recognised to 
be one of the outstanding facts in the history of the last q~arter of a 
century. 

In West Africa. the natives are already taking an important share 
in the political development of the country. Apart from the highly 
developed native political and administrative organizations in 
Northern Nigeria, the Legislative Councils in the Gold Coast and 
Nigeria contain native representatives. Similarly, in French West 
Africa the natives take an active share in government. In the 
Colonial Council in Senegal the natives largely outnumber the 
Europeans. 

In Eastern and Central Africa the various governments have be·· 
gun in the past few years to give serious attention to native educa
tion. In Uganda, Makerere College will in three or four years be 
undertaking work of university standard. At Tabora in Tanganyika 
a large institution has been established for the sons of chiefs, 
where the education will be on the lines. of an English public 
school adapted to the conditions of African life. Within a genera
tion there will be thousands of natives in Eastern and Central 
Mrica. able to read and speak English and to absorb modem ideas 
through books· and through the press, and a very much larger 
number receiving new ideas through the medium of Swahili. 

In the economic sphere whatever view may be taken of the 
extent and rate of the progress of the native peoples, they consti
tute, notwithstanding their present backwardness, the dominant 
factor in the territories under consideration. What Eastern 
and Central Africa produces must be produced largely by 
their labour. The. greater part of the territory is not suited 
for white settlement, and througbout this area the produc
tion of most crops must be in the main native production. 
Even wbere European settlement is possible, non-native 
enterprise must always to a large extent be dependent on 
native labour. It has already been shown that agricultural ex
ploitation in these territories may take different forms. In all of 
these the native, whether cultivating his own small plot, or working 
8S an employee of large farmers, or providing his unit of co-opera
tion in a large irrigation project, is an indispensable element in 
production. The economic development of these vast areas can 
be brought about only by .the united efforts of the whole 
population, of which the natives constitute the overwhelming 
majority. Their progress in every direction is necessary to the 
prosperity of the territories. They must be induced to become 
willing and increasingly intelligent co-operators in development. 

There is already striking evidence of the capacity of natives, 
even when working on tbeir own account, to produce quantities of 
f'Xport crops of a size quite sufficient to have an appreciable effect on 
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the trade of the Empire. In Uganda, for example, in 1925 there was 
an export of about 180,000 bales of cotton, worth over £4,000,000, 
practically all produced by natives working on their own account, 
and althoug'h there was some falling off in the next two years, the 
crop for the current season is estimated at about the same number' 
of bales; in addition other crops such as coffee are being taken up 
by native cultivators. In Tanganyika for 1927 the value of ex
ports produced entirely by natives is estimated at about £1,200,000. 

Even when an' optimistic 'view is taken of the possibilities of 
white settlement in Eastern Africa, it would be" true to say that 
it is not so much as a home for the white race, but as providing a 
source of supply of food-stuffs and raw materials, and a market for 
manufactured goods that these territories can become a factor of 
major importance in the economy of the British Empire. The 
main contribution that European settlement in Eastern and Central 
Mrica can make to the wealth of the world will be the stimulus 
it can give to the vast potentialities of native production. * 

The native peoples are thus from every point of view a factor 
of central importance in the whole problem. A far-sighted policy 
must take account not merely of what they are to-day, after only
one generation of contact with Western civilisation, but of what 
they may become after two or three generations of education. 

White Civilisation. 

The third main factor in our problem is European civilisation. 
Its religion, its stores of literature, political experience and 
scientific knowledge, its wealth of material resources, hold out, 
if European civilisation gives of its best, the one great hope of 
progress for Mrica. Western science is alone capable of combat
ing the diseases by which the continent is ravaged. Through 
Western science alone can its great agricultural possibilities be 
realised. Only from Don-natives can the native peoples obtain the 
education which will enable them to advance to higher levels of 
civilisatIOn and to turn to advantage the natural resources of their" 
land. 

Western civilisation is present in E'astern and Central Mrica in 
three distinct forms, and it is important for our subject that the 
distinction should be kept clearly in view. This will enable us 
to avoid the mistake, which is sometimes made, of identifying white· 
civilisation exclusively with European settlement; or, ou 

• Tbe Report of Lord Lovat's Committee on Agricnltural Services (Cmd. 3049) 
recently pointed out tbe important port played by tbe non-self-governin~ C-olorual 
dependencies in tbe trade of tbe Empire. For 1925 tbe villue of exports to, and 
imports from, tbe United Kingdom were £80,000,000 and £61,000,000 respectively. 
Tbis is ohviously capable of enormous development. Tbe total area is abont. 
2,000,000 square miles and tbe total population about 50,000,000. Afdcan 
dependencies account for a large sbare in tbese figures, and a moderate increase
in tbe native standard of living and production would bave a large effect on trade_ 
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the other haud, of supposing that it is only when settle
ment takes place that there is a conflict hetween the interests of 
natives and of non-natives. In the first place, in the activities 
of Governments and of Christian missions the relation of 
European civilisation with the native peoples is largely paternal. 
Its functions are those of ruler, guide, educator. Secondly, it 
i~ present in Africa in the form of European capital, initiative, 
and enterprise, directed to the exploitation of the natural 
resources of the territory, without any attempt on the part of its 
agents to establish themselves permanently in the country. 
Thirdly, in those parts of Africa where climatic conditions are 
suitable, its representatives are Europeans who seek to set up their 
hODles and to create a society in accordance with their own tradi
tions and ideals. All these are alike the expression of white civili
sation; it can be identified exclusively with none of them. 

It if.' in practice .almost inevitable that the advent of European 
civilisation should create, if not a conflict, at least a duality of 
interests between the Europeans and the natives. It might be 
thought that in the first of the forms mentioned there need only 
be a single interest--the advancement of the natives. But this 
interest in itself creates new activities. The government cannot 
be conducted in a manner consistent with British traditions with
out some attempt being mada to introduce law and order and to 
improve the material conditions of the people. This involves the 
establishment of administrative, judicial, medical, agricultural, and 
other services, and such services can only be provided if a sufficient 
revenne can be derived from the territory under administration. 
This revenue cannot be obtained without the development of eco
nomic resources, and the establishment of an export trade. As the 
Government cannot carry out all such activities through its own 
organization, the entry of private traders and the consequent intro
duction of the second form of civilisation is inevitable. This has 
a double significance. In the first place it creates obligations for 
the Government to consider the interests of the immigrant traders. 
And in the second place it means that the introductiol) of the sort 
of government which British tradition demands into any of the 
African territories involves setting in motion a. process of economic 
and SOCIal change which, once started, cannot be stopped and 
which 800ner or later must inevitably introduce a new form of 
society. Whether modem European civilisation, so largely 
Jependent for its maintenance and progress on a system of 
private property and the money-making motive. represents, in 
spite of its greater material comforts, something which in a true 
sense is better than the communal organization of the primitive 
African tribes, is a matter for philosophical speCUlation. The 
answer is, in a sense, immaterial to our present enquiry, because. 
for better or worse, the process has everywhere been started and 
cannot be stopped. But it is of practi.ca:l si~fic~nce to r~o~.ise 
thd the mere introduction of good admmlstratlOn mto the prumtlve 
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African countries inevitably starts a process of fundamental change 
in native conditions, and. creates a second class of interests side by 
side with those o~ the natives, which a just Government cannot 
afford to ignore. 

But it is when Western civilisation is introduced in the thirJ 
form, of permanent settlement, that the problem of dual interests 
becomes most difficult. For in the case of permanent settlement 
new complications tend to appear in the form of competition· 
between immigrants and natives for the ownership of land, of 
urgent and rapidly-increasing demands for labour, and lastly, of 
the political problem' caused by the natural desire of the settler 
for self-government. 

It will be clear from this analysis, on the one hand, tha,t it is 
not only through permanent European settlement that the benefits 
of contact with Western civilisation are to be obtained for Africa, 
and, on the other hand, that it is not only when there is such 
settlement that the difficulties arising from a duality of interests 
occur. The extent to which non-native settlement may be 
encouraged must depend on the natural conditions. There are in 
Eastern and Central Africa considerable highland areas where the 
native population is sparse, and where, as we have already pointed 
out, undoubtedly the best results can be obtained by a system of 
'large farms in the ownership of settlers. Where there is a place 
for it, and the settlers are of the right type, white settlement can 
become a powerful reinforcement of Western civilisation and 
increase the benefits which that civilisation can bring to the 
peoples of Africa. It is. quite certain, for example, that nothing 
like the present development of the highlands of Kenya could have 
been achieved without the introduction of a vigorous community of 
European settlers. While this development has increased' the 
wealth of the world it may at the same time benefit the natives 
since on the best European farms natives may receive, through con
tact with their white masters, an education more practical and 
more formative than anything that they can be taught in. the 
schools. Notwithstanding the difficulties to which it gives rise, 
white ,settlement provides a stimulus and example which may in 
the long run promote and hasten the progress of the natives. 

The export figures for Kenya and Tanganyika illustrate also the 
value of the enterprise of European immigrants in helping to take 
full advantage of all the economic possibilities. The existing 
coffee and sisal industries could not have been built up without 
European management, while European farmers making use of 
machines have opened up new possibilities for such crops as maize 
and wheat. European farmers in Kenya produced coffee to the 
value of £1,140,000 for export in 1927, sisal to the value of 
£468,000, and maize to the value of £430,000. In; Tanganyika for 
the same year the sisal exports were £1,160,000. Enterprise of 
this kind is of great value to a territory, especially in the early 
days of administration. . 
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Since the political problems with which we are concerned arise 
almost entirely from the existence of European settlement, it is 
necessary to form some idea of the present extent of white settle
ment, of its possible growth, and of the probability of its being 
able to maintain and perpetuate itself. 

We give the figures taken from the last returns available of the 
total European community (including Government officials and 
women and children) in the five mainland territories and, so far as 
statistics are available, of those returned as engaged in agriculture: 

Total Europeans. 
Uganda 1,752 
Kenya 12,529 
Tanganyika 5,274 
N yas!\land 1,716 
Northern Rhodesia 5,581 

Engaged in 
Agriculture. 

2,199 

415 

The total number of Europeans affords no guide to the number 
permanently resident in the country, and there is no means of 
ascertaining accurately the latter figure. A large proportion of 
the European population consists of officials, missionaries, and 
traders who have no intention of settling in the country. Of those 
returned as engaged in agriculture a proportion (in Kenya a third) 
are employees and many of these may not intend to set up per
manent homes. Even of those who own estates a considerable 
number do not intend to settle finally in Africa and to bring up 
their children there. It is doubtful whether of the 20,000 
Europeans in the three northern territories of Uganda, Kenya, 
and Tanganyika as many as a third (i.e., 6,000 or. 7,000 including 
women and children) can be regarded as having their homes 
permanently in the country. On the other- hand, it must be 
borne in mind .that settlement in these areas is comparatively 
recent and that the number of children born in the country is 
increasing from year to year. 

A further guide to ths extent of white settlement is found in 
the amount of land alienated to non-natives. The figures for 
the different territories are as follows:-

Kenya 
Uganda 
Tanganyika 
Nyasaland 
N orthem Rhodesia 

Total area. 
Square miles. 

208,320 
110,300 
373,494 

39,964 
291,000 

1,023,078 

Alienated to 
non-nati1)es. 

Square miles. 
]0,511 

253 
3,430 
6,268* 

18,197t 

38,659 

• Inclndinl( 4,300 square miles beld by the Brili8b South Africa Company in 
NI'IJ'them N'yaMIRnd. . d 

t Includinl( 14,300 square milea beld by tbe Nortb Cbarterland Exploration an 
Britisb &uth Africa Companies. 
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As regards further aJienation of land for non-native settlement, 
in Uganda there is little or no land available. It is estimated 
that, after excluding the spar8ely popula,ted areas in the north 
and deducting the areas of water, swamp, and forest in the rest 
of the Protectorate, the remaining land allows only ten acres 'per 
head of population. It may be concluded that there is no room in 
Uganda for non-native settlement on any considerable scale. In 
the Kigezi district, which has been suggested as climatically suit
able for white settlement, half of the total area of 2,000 square 
miles is unsuitable for cultivation, and the district has a native 
population of 177 ,000. There may be room for a few white farms 
as examples to the natives of modern methods of agriculture, but 
not for any settlement on a large scale. 

In Kenya, besides the land already alienated, about 1,500 square 
miles have been. surveyed for alienation and a further 3,000 square 
miles have been earmarked for possible alienation. The rest of the 
Colony, apart from the native reserves, is forest, waste land, or 
semi-arid country which demands a considerable amount of capital 
for development by expensive water schemes. The census report 
of 1I:J26' states that, apart from land already alienated, thele is 
very little (rown land suitable for farming on a small scale, and 
80, failing the opening up of fresh land as a result of well-boring, 
an increase in settlement can be promoted only by the sub-division 
of existing estates. 

In Tanganyika the principal area of non-native settlement is 
in the MOtiJu and Arusha districts, but the limits of alienation in 
this neighbourhood have been approached. The pressure of the 
growing native popUlation in these districts is already making 
itself felt. The chief other area in Tanganyika suitable from the 
point of view of climate for white settlement is the south-western 
highlands. In the Iringa Province there are about 25,000 square 
miles of high country, but the general suitability of this tract as we 
have already stated remains to be proved. Moreover the 
extent of effective native occupation is not exactly known 
a.nd the prospects of white settlement must . remain uncer
tain until detailed surveys have been completed. As regards 
the remainder of Tanganyika the choice of areas available 
for white settlement is limited, either for climatic reasons or on 
account of the density of the native population. We were informed 
that there were some favourable tracts lying to the north of 
the Central Railway, west of Dodoma.. But too little is known 
of the country to make any accurate estimate. Such areas as 
there are would be small in' relation to the total country and 
would be surrounded by predominantly native areas. 

The land alienated in Nyasaland includes 4,300 square 
miles' owned by the British South Africa Company in the 

• Report on the non-native census, Kenya, 1926, page 12. 
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district of North Nyasa.. The development of this large 
estate is dependent on the improvement of communications. 
The rest of the land a.lienated is in the Zomba and 
Blantyre districts in the south, where the land available 
fo~ nat~ves is already.insu!liciellt for their requirements and further 
ahenatlOn to non-natIves IS cont>equently impossible. The remain
ing part of the Protectorate, with the exception of a few scattered 
and relatively BIDall areas, it is proposed to set aside as Native 
Lands. 

In Northern Rhodesia, of the 18,000 square miles that have been 
alienated, nearly 10,000 are held by the North Charterland Explora
tion Company and 4,300 by the British South Africa Company. 
Only a small proportion of the areas owned by these companies has 
been developed, European settlement being confined practically to 
the neighbourhood of Fort Jameson, where a tobaccl)-growing in
dustry has been established. Future development will depend 
largely on the improvement of. communications and on the discovery 
of minerals. Most of the settlement on the rest of the alienated 
land adjoins the railway, the chief areas being the agricultural 
district on both sides of the Kafue river and the mining area. about 
Broken Hill and Bwana Mkubwa. More than one-third of the 
total area of the Protectorate has been set aside for native reserves. 

It will be apparent from the above figures that the areas in 
which white settlement is likely to take place, while con
siderable in themselves, are limited in· extent and small in 
proportion to the total area. The white population which they can 
support is a matter on which it would be unsafe to prophesy. In 
agriculture it must depend on the type of farming suitable in the 
different areas, and alBO on the supply of labour available. The 
discovery of minerals in large quantities would lead, as it did in 
South Africa, to a large influx of population, but, except in 
Northern Rhodesia., no large mineral developments are at present 
actually in sight. 

As regards the further question of the ability of white settlement 
to take permanent root in the highland areas of Eastern and 
Central Africa and to perpetuate itself opinion is sharply divided 
both among medical authorities and among settlers themselves. 
Among the latter some as~rt confidently that Eastern Africa is a 
white man's country, while others say that to maintain full health 
and vigour a holiday at home is needed every few years. It has 
been proved that Europeans can live a healthy life in the highland 
areas, but prolonged residence is ap~ in many in~tances to 'produc~ a 
nervous strain, even though phySICal fitness 18 otherwIse ma.In
tained. There is not yet sufficient experience to judge whether 
children born in the country maintain the vigour of the .s~ck. 
Here again opinions based on the limited evidence available differ 
widely. 
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The difficulties which confront white settlement in Eastern and 
Central Africa. are not only climatic, but social. European settle
ment in ·these territories does not constitute a. self-sufficing com
munity. As in South Africa, it is economically dependent on non
European labour. In contrast with South Africa not only un
skilled, but semi-skilled and skilled work is mostly done by Indians 
and Africans._ Nearly all the retail trade outside the big centres 
is in the hands of Indians. Climatic conditions in the greater part 
of the country make a colour bar inipossible. Natives are being 
trained as carpenters, blacksmiths, fitters, masons, motor drivers, 
engine drivers, signallers, stationmasters, telegraphists, and for 
other similar occupations. Since all the unskilled, and increasingly 
the greater part of the skilled, labour of the country will be per
·formed by natives, the only opportunities for Europeans apart from 
farming will be found in the professions and in positions of manage
.ment and oversight. Consequently those Europeans who througn 
lack of natural ability or through insufficient education are un
fitted for the higher posts will be unable to find employment, 
since the only work of which they are capable can equally ·well 
be done by n~tives at a much lower rate of pay. . 

There thus arises the grave problem of the •• poor white " which 
presents itself wherever two races with widely different standards 
of living exist side by side and come into economic competition. 
This problem has already made its appearance in Kenya but it 
is not yet present in an acute form. Settlement in the territories 
of Eastern and Central Africa has not, except in a few" isolated 
cases, got beyond the stage of one generation, and the first genera
tion of settlers is naturally of a high quality because the difficulties 
of obtaining a first footing in a new country operate as a process 
of selection. But as time goes on, a community which has not 
been subjected to any such process will grow up, and it cannot 
be expected that among the descendants of the first comera all 
will maintain the original high standard. There is no apparent 
means by which the problem of the poor white can be wholly 
avoided. While such evidence as is available suggests that the 
general level of ability is at· present higher in the white race than 
in the black, that evidence at the same time makes it clear that 
there is a definite overlapping in resPect of intelligence as between 
the two races. A certain proportion of white children", that is to 
say, in their hereditary endowment may fall below tJlie capacity 
of, the more advanced natives. The difficulties can be 
mitigated, but not entirely avoided, by the white com
munity providing for all its children an education which will 
equip as ~any of them a~ possible for filling the higher posts 
remunerated at a scale that makes it possible to maintain the 
European standard of living. But it will obviously be difficult 
for a small and largely scattered community to provide what must 
necessarily be a very expensive system of education. . 
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It will thus appear that European settlement in tropical Africa 
~us.t ~e re~arded as still ~ the experimental stage. This does not 
diUllDJsh Its present lmportance. While it creates new 
problems, it is rendering, as has been shown, important services 
to Eastern and Central Africa. It represents an immense fund 
o~ ene~gy introduced i.nto these territories. Though its present 
dime?81?ns a~e smaIl, It has an enhanced importance through its 
assoclation WIth the larger European civilisation of which it is 
the outpost. Among the present inhabitants of the territories, the 
initiative and the political capacity are to a large extent con
centrated in the European community. It is a manifestation of 
living energy, charged with purposes and ideas which must pro
foundly influence the future of Eastern and Central Africa. 

The Asiatic Question. 

The human problem in Eastern Africa is not simply one of 
finding the right adjustment of the relations between the white and 
black races. To the three main factors in the problem already 
(.'onsidered must be added a fourth, namely, the presence of a con
siderable Asiatic population. 

In Kenya particularly the political representation of the large 
Indian community has been a matter of controversy in the past 
and requires special consideration in relation to the constitutional 
issues raised by our terms of reference. There is no acute ques
t.ion except in that territory, and· the following paragraphs refer, 
except where otherwise stated, particularly to Kenya. . 

At the last census the immigrant population of Kenya was 
classified as follows :-

Erwopea... .Arab. I"dia... OtMr Racu Total 
12,529 10,557 26,759 3,824 53,669 

Of the II other races" the most important are the Goan,;, 
Baluchis, and Seychellois. 

TaB .ARAB COMMUNITY. 

Emigration from Southern Arabia to Eastern Africa dates .from 
the earliest times. Internal dissensions in Arabia in the eighth 
century led to the estabIishment of independent Arab States on the 
African coast. The advent of the Portuguese in 1498 was followed 
by two centuries of strife between them and the Arabs, but even
tually the Arabs from Oman became undisputed rulers of the 
coost. Arab traders penetrated far into the interior and esta~ 
Iished .. route through Tanganyika. to the Great Lakes, but .thell 
effective occupation ot the mainland was confined to a. strip oC 
about 10 miles wide along the coast. In 1887 the Kenya. part of 
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this strip was leasea to the British East Africa. Association, and 
in 1888 the remainder was leased to Germany. Arab sovereignty 
is still maintained in Zanzibar, where there is an Arab 
population owning most of the land. The Arabs flourished 
on the proceeds of the slave trade. Large numbers of 
slaves were exported to Asia, and others were employed as labourers 
on plantations in the coastal strip. There are still many Arab 
landholders in this area, but they are no longer prosperous. The 
Arab commQnity is represented on the Legislative Council of Kenya 
by one elected and qne nominated member, the latter being an 
official. 

THE INDIAN COMMUNITY. 

The connection of India with the East Coast of Africa is of 
very long standing. Several references in the Puranas show that 
the ancient Hindus had a fairly accurate idea of the locality and 
its peoples. The voyages of Vasco da Gama at the end of the 
15th century opened up direct sea communication between the 
two countries and stimulated trade. When the Arabs drove out 
the Portuguese from Mombasa at the end of the 17th century that 
trade languished but did not die out. In 1811 Captain Smee of 
the East India Company reported that there was a considerable 
interchange of goods between Zanzibar and various ports on the 
Bomba.y coast, especially Surat. Colonel Rigby in 1860 reported 
tha.t neu.rly all the shops in Zanzibar were kept by Indians, mainly 
of the trading classes of the Bombay Presidency, both Hindu and 
MQhammedan. Sir John Kirk, who was first Indian Political 
Agent and then Agent and Consul-General at Zanzibar from 1866 
to 1887, stated in his evidence before the Sanderson Committee 
on Indiau Emigration in 1910 that the whole trade of Zanzibar 
was in the hands of Indian merchants when he went out there 
in 1866 and that there was then no English trade. He added
" But for the Indians we should not be there now . It was entirely 
through gaining possession of these Indian merchants that we 
were enabled to build up the influence that eventually resulted in 
our position." 

A new Indian element was introduced in 1895 when the British 
Government took over the direct administration of the territory 
previously assigned under charter to the Imperial British East 
Africa Company, and decided to construct the Kenya-Uganda Rail
way. At first an attempt was made to carry out the work by 
native labour, but it was found impossible to obtain a sufficiently 
large or continuous supply, and an appeal was therefore made to 
the Government of India for assistance. Eventually the work 
was completed mainly by Indian labour from the Punjab. 

The majority of the Indian labourers returned to India on com' 
pleting their term of service on the railway, but a certain number 
remained. A few settled on the land, as market gardeners near 
the coast ports and Nairobi, or as ·farmers at Kibos near Kisumu, 
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where ther or their successors are growing sugar and other crops 
on a considerable scale. Others ,found work as artisans, chiefly 
as carpenters or en.,aineers, and still more of them became petty 
traders and money-lenders. The railway itself found it neces-
8IU}' to retain the services of a considerable number, both for clerical 
work and for skilled and unskilled labour. The clerical staff was 
almost entirely Indian, chiefly Goanese, and the overseers of the 
labourers were about half Indians and half Europeans. The un
skilled Indian labour has since been replaced by native labour anJ 
in recent years the supply of, skilled African labour has greatly 
increased and is being utilised to a growing extent in place of the 
more expensive Indian artisan. 

There can be no doubt that in the past the Indian community 
has played a. useful, and in fact an indispensable, part in the deve
lopment of these territories. Apart from the construction of the 
Kenya-Ugallda Railway, the services of Indian artisans and mech
anics have been widely used by the public at large on works for 
which European agency would have been too costly and which the 
native is not yet fitted to perform. The Indian trader has been 
a potent factor in the process of civilising the African. The 

, If dukawala," or petty shop-keeper, has carried his wares far and 
wide into remote native areas, and introduced the products of 
European industry among the most primitive tribes. By increasing 
their wants he has created an incentive to effort and thus sown the 
first seeds of economic progress. The Indian dealer has performed 
another useful function in marketing the products of native agri
culture. For instance, the greater part of the valuable cotton crop 
in Uganda is handled by Indian buyers, and their activities have 
nndoubtedly stimulated the spread of cotton cultivation. We have 
heard complaints of unfair dealings by Indian traders, both as 
buyers and sellers, low prices secured by the former and exorbitant 
prices charged by the latter, and false measures used by both. 
Sucb charges are brought against middlemen all the world over, 
and no doubt the ignorance of the African offers special oppor
tunities to the unscrupulous. But the middleman generally 
survives as a necessary link in the chain of distribution, and it 
mnst be recognised that the Indian middlemen are doing useful 
work for which no other 8.l!encv is at pre!lent available. The 
European cannot afford to trade ·on the small scale and with. the 
small margins on which the Indian subsists, and the Afncan 
generally is not yet sufficiently advanced to do so. 

lt will thus be seen that in the economic organisation of the 
Eastern African territories the Indian, both as trader and as 
artisan, occupies an intennediate position betwee.Ji the European 
and the African. The question whether the Indla~ hold on that 
position is likely to be strengthened or weakened 10 the future. 
and consequently whether the Indill:n populatio~ may be ~xpec~ed 
to increase or decrease, is of some unportance 10 connectlon With 



the controversy regarding the political status of Asiatics. Apart 
from the possible effect of immigration restrictions, to which we 
shall refer later, the following economic tendencies have a close 
bearing on this question. 

As regards artisans and mechanics, there is already a certain 
amount of active competition between the European and the 
Indian, as for instance, in motor driving and in various branches 
of engineering, and that competition will increase wherever white 
settlement establishes itself on a permanent basis. Among the 
native-born Europeans there will always be a certain number 
unfitted by nature for more intellectual pursuits, and in the absence 
of the colour bar, these men will have to compete on equal 
terms with the Indian mechanic and. artisan. It is by no 
means certain that the Indian will come off best in this competi
tion ,because he has a higher standard of living in Africa than in 
India and consequently demands higher wages, and he is 
threatened on the other flank by the increasing efficiency of cheap 
African labour. The Bantu has undoubted capacity for mech
anical work of a certain type. There are over 1,200 artisans 
employed in the railway and marine workshops, and 160 appren
tices, many doing excellent work. They appear, however, to. 
prefer repetitive tasks where no initiative is required and where 
the workman is little more than a. cog in the machine. 
The day-to-day monotony has' no terrors for them and the 
work seems to make very little mental impression on them. 
We were told that when they go back to their villages they show 
no desire for regular work and make no attempt to turn to account 
the knowledg~ that they have acquired in the workshops. It is 
possible that, if their mechanical training were superimposed OIl 

the basis of a better general education, they would become more 
intelligent workmen, but so far as we were able to judge from 
their present state of advancement, the competition of the native 
artisan with the Indian is likely to be more effective in mechanical 
processes than in tasks -which require more initiative and resource. 
On the whole it appears improbable that the Indian artisan, in the 
:near future at any rate, will be wholly squeezed out between the 
European and the African, though the competition from both sides 
makes. it unlikely that there will be any substantial increase in 
numbers. 

With regard to retail trade European competition is limited at 
present to comparatively large shops, mostly in towns., The main 
rival that the emaIl Indian shopkeeper will have to face in the future 
is the African. The natives generally are not yet sufficiently edu
eated to engage in this trade, but native shops ha.ve already been 
darted in, BOme parts of the reserves, and their numbers are almost 
certain to increase with the advance of education. Whether this 
increase. will keep pace with the pioneering Or the Indian traderit is 
impossib1e to say, but it will certainly operate as a limiting factor on 
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the growth of the Indian population. As rtlgards the marketing 
of native produce the Indian will have to meet increasing European 
competition. In Nyasaland the native growers of cotton and 
tobacco are glad to sell their produce to agents of British companies, 
and in Uganda a part of the cotton crop is marketed by European 
buyers. This is a field in which European enterprise seems likelv 
to be able to hold its own. • 

The only other industry which has been suggested as likely to 
lead to a. large influx of Indian immigranto is agriculture. In 
the White Paper of 1923* His Majesty's Government finally con
firmed the policy, which had been approved by Lord Elgin as 
Secretary of State for the Colonies in IU06, of reserving the agri
cultural land in the Highlands for grants to Europeans and of 
restricting transfers of these grants in such a manner as practically 
to confine the occupation of land iu these areas to Europeans. At 
the same time it was announced that an area of land in the Low
lands would be temporarily reserved for Indians under similar 
conditions in order to ascertain byexperieuce what demand there 
was on their part for agricultural Jand. In accordance with this 
decision two areas were provisional~y earmarked for this purpose, 
VJ:l •• , 100,000 acres on the south of the Taua River, and 1,000,000 
acres to the north of the Voi-Tavet:i. Railway, and' the Eastern 
Africa Indian National Congress was invited in January, 1924, to 
co-operate with the Government in drawing up a scheme of settle
ment. The Congress replied that it would send a party to inspect 
the land, but the party was not actually sent until about a year 
later. Meanwhile the Government of India were asked whether 
they wished to depute an officer experienced in Indian settlement 
and agricultural methods to report on these two, areas, but the 
Government of India eventually decided that it would be inadvisable 
to act on this suggestIon. . Finally the Eastern Africa Indian 
National Congress reported that the party which they had deputed 
to inspect the land had been unable to furnish a report of any 
appreciable value, and there the matter rested. The truth seems 
to be that there is no real demand at present for Indian settlement 
in thess areas. 

Nor is there any likelihood of agricultural settlement from India 
on a large scale. Such settlement in other distant countries over
seas has almost always originated in the assisted emigration of 
labourers financed by their prospective employers. All forms of 
assisted emigration of agriculturists. whether as labourers or settle~s, 
are now prohibited, by Indian legislation except where a defimte 
scheme, which would have to be guaranteed by the Government of 
the country of immigration, is approved by the Government of 
India with "the concurrence of the Indian Legislature. It is highly 
improbable that the Government of Kenya would be willing to 

• Cmd.1922. 
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finance any scheme'of a kind acceptable to the anthorities in IndIa. 
There remains the bare possibility of unassisted emigration; there 
have been occasional attempts by small paxties of agriculturists 
from Northern India to emigrate of their own accord to other 
countries as a result of the pressure of population on the soil in 
their home villages; but such persons cannot a.s a rule take enough 
money with them to acquire and develop land in new countries, 
and they are not likely to attempt land settlement in Kenya in any 
considerable numbers. 

The clerical classes constitute another element in the Indian 
popUlation which deserves a passing reference. We have already 
referred to the railway staff, and there are also many Indian clerks 
employed in other Government departments, and commercial offices. 
As the education of the natiyes progresses, African competition may 
be expected to become more and more effective in this field, and a 
decrease seems just as likely as an increase in the number of Indians 
employed. 

Our general conclusion from the above considerations is that eco
nomic forces are already operating as a check on Indian immigration 
and are likely to operate still more strongly in tJ1e future. This con
clusion is corroborated by the 'results of .the last non-native census 
in Kenya. In the Report for 1926* it is stated that in the five years 
1921-1926 "the increase in the Indian population was 3,937 or 
17 per cent., but if allowance is made for the cession of J ubaland 
and the exclusion of the Baluchis the probable rate is 21 per cent. 
This increase is more than accounted for by the 4,607 children in 
the age group 0 to 5, so it appears that the number of Indian immi
grants is at least equalled, if not exceeded, by the number who have 
left the country." 

During the same five years the European population increased 
by 30 per rent. 

RESTRICTIONS ON IMMIGRATION. 

In the White Paper of 1923t the question ·of con
trolling immigration into 'Kenya was discussed and two prin
ciples were laid down, viz.: (1) that His Majesty's Govern
ment would not countenance the ,introduction of any legislation 
involving racial discrimination between immigrants from different 
parts of the British Empire, and (2) that immigration policy must 
be governed by. purely economic considerations, and that strict 
regard must be paid to the interests of the African. • 

In pursuance of this second principle the Governor of Kenya 
was instructed, in concert with the Governor of Uganda, to submit 
proposals for giving effect to that amount of control of immigration 
which the economic interests of the natives of both Dependencie& 
might require. Attempts were then made to ascertain the extent 

• Report on the non-native censu8, Kenya, 1926, p. 15. 
t Cmd.1922. 
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t)( Indian immigration, but no reliable statistics were found to be 
available, and ~e Secretary of State for the Colonies accordingly 
made the followmg announcement in the House of Commons in 
August, 1924:-

' .. M>: position is that if the danger arises of such an influx 
of unmlgrants of whatever class, race, nationality or character 
as may be likely to be prejudicial to the economic interests 
of ~he natives, I hold myself entirely free to take any action 
which may be necessary. The conflicting statistics which have 
been laid before me have not enabled me to reach a definite 
conclusion as to the extent of the net Indian immigration. 
Accordingly steps will be taken to create a statistical depart
ment to obtain accurate information with regard to persons 
of all races arriving in, or departing from, Kenya. Mean
while, the Kenya Immigration Ordinance will not be enacted." 

A statistical bureau was subsequently set up, but it has not yet 
8ucceeded in compiling the figures required owing to the fact that 
immigrants to, and emigrants. from, practically the whole of Kenya 
and Uganda and parl of Tanganyika pass through the porl of 
Mombasa, and no satisfactory means have yet been devised for 
distinguishing between the destination, or origin, of these different 
streams. We have consequently been unable to obtain later or 
more reliable figures than those given in the Census Report for 
1926 which we have already cited. 

But even if the Indian population of Kenya does not increase 
materially it will always be 'an important factor which must be 
taken into account in attempting to solve the political problem. 

South Africa and Eastern Africa. 

The maps at the end of the Report illustrate a geographical fact 
which is of great imporlance in relation to the problems of Eastern 
and Central Africa., n~mely, that the high plateau of land more than 
3,000 feet above sea-level which forms the greater part of the Union 
of South Africa and nearly the whole of the Rhodesias extends 
right up through Eastern Africa into Abyssinia. For considerable 
stretches the elevation is over 5,000 feet. The result is that the 
Ilighiand areas, notwithstanding their proximity to the ~~ua~r, 
enjoy a climate scarcely less agreeable than that prevailing m 
t.he southern temperate 1JOne. Although, as has alrea~J beeu 
pointed out, it is not yet certain to what extent the whIte l'lI:ces 
can take permanent root in these tropica.l regions, the geo~phical 
conditions indicate that if white settlement does succeed m estab
lishing itself it will occupy a more or less continuous belt .stretching 
from the Cape to Kenya. It is natural that ~he Ideas a~d 
tone of thought prevalent in the much larger white commuDlty 
in South Africa should nerl an influence on the thinking and 
outlook of the small communities further north. Among those 
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whose lives are rooted in· the soil of Africa. there exists a bond of 
a common experience and of mutual understanding which is lack
ing in those, whose contacts with the continent are more super
ficial and transient. 

Notwithstanding these links of geography and of sympathy, there 
are two deep and far-reaching differences between conditions in 
South Africa and those in Eastern Africa. 

In the first place, the effect of the difference of climate between 
the teinperate and the tropical zones is an important and as yet 
imp~rfectly kno:wn factor. In South Africa if the black popula
tion were to. disappear the white community could, with however 
great difficulty, adjust itself to the change; whereas in the tropics, 
at whatever altitude, non-native enterprise is in a far more funda
mental way depende'nt on native labour. Moreover, as has already 
been pointed out, a colour bar in Eastern and Central Africa is for 
climatil} reasons impossible, and a far larger proportion of the 
general activities of the country than in South Africa will be 
undertakeriby natives. The material prosperity of the white 
community. is inseparably and permanently bound up with that 
of the black,· and white settlement and enterprise can be main
tained only through the co-operation of the native races. 

A difference no less fundamental lies in the relative proportions 
of the .two races. The white population of the territories with 
which we are dealing is only one-eightieth of that of South Africa, 
while the native population .is more than· twice as large. 
\Vhile in South Africa the .proportion . of white to black 
is 1 to .4, in Eastern. and Central Africa taken together it· is 
at present less than 1 to 400. After every allowance has been 
made for the possible increase of the white population, the 
differences between the numbers of the two races and between 
the areas occupied by each makes the problem of Eastern Africa 
quite different in character from that of South Afr!ca. As you 
have stated in the House of Commons, .Eastern Africa, while'" it 
can never remain a purely black man's country, is never going to 
become a white man's country, even in the sense in which South 
Africa has become a white man's country. It is a country in 
which the native races will always form the dominant element 
of the popula.tion,and their interests will be paramount. ". 

The Unity of Eastern Africa. 

The' five mainland territories with which we are concerned are 
physically connected, with no great natural barrier dividing them. 

'fhe political boundaries are to a large extent the result of his
torical accidents or administrative convenience and have no natural 
justification. The Kavirondo country in Kenya wa<l at one time 
included in Uganda.. The vast area inhabited by the single tribe 

• Parliamentary Debates, 19th July, 1927, p. 287. 



33 

of the 1v~a.aa.i is divided between l~enya ·and Tanganyika. The 
natural links of a large part of North-Eastern Rhodesia are with 
Nyasaland. The high plateau which forms the backbone of Central 
Africa. runs through aU the territories. Lake Victoria links the 
three Northern territories by a. single inland coast. The type of 
agricultural production is throughout broadly the same. There are 
of course, large variations in the crops produced, due to differences 
in altitude, climate, and rainfall. But these variations do not in 
any way follow the lines of the existing political boundaries. 

These natural conditions of the area are reflected in the native 
races that inhabit it. The majority are of the great Bantu stock. 
A single lingua franca, the Swahili tongue, has begun to spread 
all over the region. Speaking. generally the problems which the 
native peoples present to the administration are throughout the 
three territories broadly the same. 

In characteristics recently acquired the territories show the same 
similarity. Contact with the outside world, and all the ~eep..seated 
changes that it is bringing, has come to them through the same 
cDannels and at the same periods. The influence of European 
explorers, missionaries, traders, and government" came to them 
all within a few years of each other, and has affected them all in 
the same way. The course of recent history has eliminated all that 
was dissimilar in fundamental political conditions in the territories, 
by bringing them all within the British system. Their constitu
tions and administrations are now designed upon one model, the 
British. With minor differences they have, in consequence, 
similar organs of legislative government and similar administrative 
machinery. 

Subject to administrations deriving their authority from the . same 
source, exposed to new influences similar in their general character 
and receiving an education based on the same principles, it. is 
inevitable that the natives of these territories should develop in 
the oourse of time a' common consciousness. Tribal differences 
may for a long time keep them separate and apart, but the whole 
tendency of the new forces which have entered Africa is to break 
flown the~ differences. Already natives in considerable numbers 
visit neighbouring territories to find employment, and among the 
natives whom we met in each of the territories we found some 
knowledge. however rudimentary and imperfect. of what was taking 
place across the border. It is essential that throughout the area 
His Maiesty's Government should on the larger issues of policy 
~Pf'ak with a single voice. 

Imperial Responsibilities. 

Out of the total area in Eastern nnd Central Africa with which our 
Report is concerned, an area amounting to one-third C!f ~e 
whole, and more than one-half of the northern group of temtones, 
io; administered by His Majesty's Government under mandate. 

2671 
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'The fact'ithat:His Ma:jesty~s:Governmeri.t ,have 'entered into inter
nationa;I"obligatious in regard to the adminiStration of so large a 
part 'of th{nje~ritory,haS 'an important ·bearing on the problems 
withwhicli!we'have to'deaL . . 

~h.e:iil~t;ri.e o(these. obligations i~ set fo~th in Article 22 of the 
VersalII~~:, Treaty an,d ~n the Mandate for Tanganyika. The pro
visions"of"the former are as foHows :~ 

. '!:"1 ":' . _. . 

" TQ, those 'colonies and territories which as a consequence 
. of the' ,l~te. war. have ceased to be under the sovereignty of 
• tl;le, ,Stat~, wh~ch formerly governed them and which are 

. .i~h!:ltpited_bypeoples not yet able. to stand by themselves' 
ull4er thel;>treJ;luous conditions of. the modern world, there 
shQI114 .heapplied the principle that the well-being and develop
ment' of such peoples form a. sacred trust of civilisation and 
that, securities for the performance of this trust should be 
embodied. in. this Covenant .. ' 

~~:.'The .. best method of . giving' practical effect . to this . prin
ciple'is that the tutelage of such peoples should be entrusted 
to ,advanced . nations who by reason of their resources, their 
experience, or their geographical position can best undertake 
this. :re~ponsibility, and 'who are willing to accept it, and that 
toil! ~uteJage should be exercised by them as Mandatories on 
behalf, of, the League. 

* * * ;'~,'A .perma~e~t(Jommission shall be constituted to receive 
and. examine the annual reports of the Mandatories and to 
advise the Council on all matters relating to the observance 
of . tp.e.~m!!>ndates. " 

It is im'plied in these provisions that the interests of the native 
inhabitants must be the determining consideration in the' framing of 
policy.:lind in' the administration of these areas. The Mandate for 
Tanganyika· provides in particular that the Mandatory co shall 
undertake topromote'to the utmost tlie material and moral well
being and' the social progress of the inhabitants "; and that co in 
the fra.ming-of laws -relating -to the holding or transfer of land, 
the Mandatory shall. take into consideration native-laws imd 
customs, and shall -respect the rights and safeguard the interests 
·of the native population." " . - . 

'fhe 'standaX-ds of' a4ministration s~ itnposed are no higher than 
those which His Majesty's "Government ha,ve imposed on them
selves. In regard to the other territories in Eastern and Central 
Africa, the declarations orRis Majesty's Government, to which 
reference will be made in the following chapter, have made it clear 
that the fundamental principles of policy laid down for bothlhe 
British &pendencies and thema.ndatedllil"ep; are the same. The 
.new fac~or introduced .by the mandates 'system is that the adminis
tration,·of :backward areas. more particularly in Africa, 'is~ to a 
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g~eater extent than previously brought. under public scrutiny . 
Unde~ the new conditions His Majesty's Government have: not only 
to ~a.tlsfy themselves. that the responsibilities of trusteeship lor the 
native peoples are bemg fully discharged, but also·to vindicate their 
policy and administrative methods at .the bar of a vigilant and 
informed public opinion. 

In the discharge of the obligations which they have undertaken 
in regard to the native peoples His Majesty's Govel,"llmtlDt have 
also to bear in mind their responsibilities towards the ·British 
Empire as a whole. In the course of the past century the dominant 
political problem of the Empire has been that of~e· relations 
between the Mother Country· and tlie self~governing .D.6$inions . 
.\ problem of perhaps equal importance in the present centurv 
will be to establish on a· 'secure foundation the 'relatioiJ~; betweei't 
the self-governing and 'the dependent 'parts of the Empire and 
hetween the white and the colour~d races. This proble~ of the 
Empire presents itself in a peculiarly vivid ana concentrated form 
in 'Eastern and Central Africa, and to the instinctive recognition of 
this fact may be due the widespread public interest in East African 
questions in recent years. The central problem of Eastern and 
Central Africa is to discover ;\ basis on which white and black. with 
Asiatics as well, can live together under conditions of rapid e,conomic 
change, and with adequate opportunities for political development. 
As compared with West Africa, the contacts of white and black are 
more extended and give rise to more difficult problems ... As com
pared with South Africa, the contact is still in its early 'stages, 
and problems are ]ess complicated, more amenable to treatment, 
and easier of solution. The manner in which the problems of 
Pastern and Central Africa are dealt with mav influence the whole 
future development of the British Empire. ., . " . 

CHAPTER.m. 

GENERAL PRINCIPLES GOVERNING THE RELATIONS 
BETWEEN NATIVE AND nDlIGRANT, C014Jr{U)llTIES. 

The basia of a satisfactory treatment of the problems of govern
ment in Africa must be a definite policy fol' dealing· with what is 
the most difficult part of' the task, namely, the fulfilment of the 
Oovernment's trust for the na.tives and the regulation, of the 
relations between the native and the immigrant communities. 
Before we attempt to consider the political problems 0!l w~ich 
we have to report, it is necessary to ask what are the mam obJec-
tives of native policy. . . .., .. 

The general principles of no.ti,'e policy were ably reVIewed 10 the 
Heport of the Parliamentary Commission: I!l Chapt.er n of that 
Heport it was pointed out that the obhgatlonrestmg on those 
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responsible fru:. tbe government of these territories should, properly 
be regar;ded as a threefold trl,lstee~hip :-, ' 
'First; for the moral and material development ot the native 

inhabitants; " , , 
Sbdondly , for-humanity a~ a. whole (the duty here being to 

develop the vast eCQnomiu resources of these tenitories for 
the benefit of the whole world-a, duty the conception of which 
has been made fan;liliar by Lord Lugard in his doctrine of 
the 'c Dual Mandate "); , 

Thirdly, for the immigrant communities, whos~ initiative, 
kilQwledge, and material resources are necessary instruments 
in the fulfilment of the first two tasks. ' 

These threeobligations;as the Commission pointed out, are not 
necessarily..:in conflict. Properly ,interpreted, they ,are .comple
mentarypart!3 of a single obligation which cannot be fully performed 
if any ofthoee parts is neglected. 

The Dual Policy. 

The Commission maintained that •• East Africa can only progress 
economically and socially on the basis of full and complete co
operatIon between all races. "* They, therefore advoc~ted wha:t has 
come to'be known as the .. Dual Policy," which is defined in our 
terms of reference as •. the complementary development of native 
and non-native communities." 

In our terms of'reference this .. Dual Policy" is referred to as 
that •• recommended, by the Conference' of East African 
Governors " ; but we may also assume that it is the policy accepted 
by His Majesty's Government. In fact, no other policy is prac
tically possible at the present day. By permitting, immigration 
and the alienation of land to non-natives on the one hand, and on 
the other hand by declaring itself a trustee for native interests 
(White Paper of 1923t), His Majest}'s Government has already 
accepted a· .. Dual Policy." There is an obligation to the natives, 
and, there" is also an obligation to the immigrant comPlunities, 
neither of which can be ignored. 

The Eeport of tbe Parliamentary Commission, while emphasising 
that the interests of the immigrant and native communities 
do not necessarily' conflict, made it abundantly clear that 
this doctrine is unfortunately not alone sufficient to provide 
a practical policy. However strongly it may be believed 
that the general, or the ultimate, result to the native races 
of contact with white civilisation will be beneficial, it 
is useless to ignore the fact that; this contact raises practical 
problems of the greatest difficulty, and that t.he two communities, 

• Cmd. 2387, pageS 22 and 23. t Cmd.1922 
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~n pursuit of what they regard as their particular or immediate 
Interests, may frequently find themselves at variance. 

To ensuz:e tha.t the contact of races produces no serious friction 
and that It does not lead to demoralisation on either side 
demands the highest qualities of statesmanship. The decision~ 
in cases where particular or immediate interests are in conflict can 
only be made in an atmosphere of completely disinterested justice. 

Each side must receive fair consideration, and proposals which 
take no account of the interests of the non-native com
munities are .of little practical value, for the settlement of non
natives throughout Eastern Africa is an accomplished fact. The 
mOdt difficult question for our consideration is how the .. Dual 
Policy" is to be applied in territories such as Kenya, where per
manent settlers are present in considerable numbers. It is, how
ever, also necessary to consider territories where such settlement is 
a small factor, as in Uganda, and to take into account the effects 
of t~e juxtaposition of such differing conditions. 

The essential principle involved in the aeceptance of the 
.. Dual Policy" is that native interests must be regarded as an 
end in themselves; i.e., that the natives cannot be treated as a 
mere accessory to the immigrant communities. The declared 
policy of His Majesty's Government irideed goes fUl'ther than 
this. In the White Paper of 1923* it was laid down that :-

.. Primarily Kenya is an African' territory, and His 
Majesty's Government think it necessary definitely to record 
their considered opinion that the interests of the African 
natives must te paramount, and that if, and when, those 
interests and the interests of the immigrant races should con
flict. the former sbould prevail." 

The principle laid down for Kenya in the above passage must 
be taken as applying a fortiori to Uganda, Tanganyika, and 
N yasaland. These principles have been re-affirmed in the White 
Paper of 1927, t the only new development in the policy being 
that His Majesty's Government are now prepared to consider 
measures by which members of the immigrant communities can 
be associated with themselves in the exercise of the trust which 
they have undertaken for the natives. The trust itself remains 
inviolable, and it is expressly declared in the later White Paper 
that II In any such cha.nges it will be essential to maintain the 
principle that the administration of the Eastern and Central 
African territories is based on the exercise by His Majesty's Govern
ment of a trust on behalf of the African population. and that, while 
they may now be prepared to associate with themselves in that 
trust the members of the resident immigrant communities, they 
are still under an obligation to ensure that the principles of this 
tnulteeRhip will be observed." 

• Cmd. 1922. t Cmd.2904. 
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The wording of the White Paper of 1927, moreover, makes it 
dear that native." advancement" is to include progress on political 
lines. The last-mentioned point is brought out in our terms of 
reference (paras. 3 (c) and 4) and by the following earlier passage in 
the White Paper :-

" Quite apart from this necessity the dual policy in regard 
to economic development should have its counterpart in the 
political evolution of the territories. Every year we are pro
viding more .educational facilities for the natives, and 
although it may be many years before the native can take a 
direct part in the Central Legislatures, his place in the body 
politic must be provided for, and steps taken to create the 
machinery whereby native self-government, at first purely 
local, and later over larger areas, can be developed." 

While the limits of our discretion are governed by the declared 
policy of His Majesty's Government, we wish to make it 
clear that we are ourselves in complete agreement with the 
general principles expounded in the official declarations, 'and 
this because we are convinced not only of their justice, but of 
their expediency. The only alternative to a ,policy of treating the 
advancement of the natives as an end in itself would be a policy 
of consistent and perpetual repression. Such a policy must in the 
end be doomed to fa-ilure in Eastern and Central Africa. In the 
first place, even on the most optimistic estimate of the future of 
white settlement in the territories which we are considering , by 
far the larger part of the country is climatically suitable only for 
native races. The whole of this vast area adjoining or surrounding 
the possible "white" areas must be properly administered~ and 
we have shown in an earlier chapter that this involves economic 
development, civilisation, and the introduction of a process of 
change in native conditions and ideas which must lead eventually 
to demands for economic and political advancement. Again, 
the development of the "white"· areas is only possible, with the 
help of native labour, and the natives who come thus .in contact 
with white settlers are inevitably started on a process of educa
tion, which again must eventually lead to political demands. 
This process would go on whether the Government itself initiated 
a system of native education or not, but, without any proper !lystem 
of education, it would be infinitely more dangerous. ' 

Lastly, the practical conditions must be taken into account. In 
point of fact, His Majesty's Government are already committed to 
courses other than that of repression. In Tanganyika. they have 
accepted a mandate from the' League of Nations which puts them 
under the definite obligation to administer the country for the 
benefit of the inhabitants. In Uganda the policy actually adopted 
accords very closely to that of the mandate in Tanganyika., and 
the natives have b,ecome accustomed to a government which has 
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dearly put their advancement first in its list of obli"atiolls. 
The same principles apply in another adjoining territory-the 
Sudan. The principles applied in these territories and elsewhere 
thro~ghout the Empire represent the very antithesis of repression, 
and It would be impossible, even if it were desired by anybody to 
do so, to apply a. completely contrary policy in any contiguous area. 
under British administration. 

Processes have indeed already been started which cannot be 
stopped and which must inevitably lead to a stage when the native 
peoples will demand some voice in the management of their own 
affairs. Wise statesmanship must therefore prepare to lead the 
natives on a course of steady mental and moral advancement, so 
that when they realise their power they may be properly qualified 
to use it. 

It is often argued that strong white settlement is essential to 
ensure the permanence of white civilisation in Eastern Mrica,. We 
have already expressed the view that European settlement 
reinforces in many important ways the influence of white civilisa
tion. The strongest foundation, however, of Western civilisation 
and of British rule does not lie in the size of the white community, 
which must always remain a relatively small island in the midst 
of a greatly preponderant black population, but in the establish
ment of a rule of justice which will enlist the loyalty of the native 
people, and strengthen their confidence in British rule. 

These questions of native policy have been dealt with so fully 
during recent years in literary works, political debate, and in the 
Press, that the argUment set out above is, in a. sense, a common
place j but there is some opinion still in favour of courses which 
could only be consistently pursued as part of a policy of complete 
repression. It should therefore be stated that, apart from moral 
issues, repression is not a possible course, not only because it is 
contrary t9 the declared policy of His Majesty's Government, but 
because conditions are such to-day that any attempt to persist 
in such a policy is doomed to failure. 
, Acceptance of the principle that the advancement of native 

interests is an end in itself leaves room for considerable variation 
in interpretation and application. Difficult questions arise, such 
as : on what lines Rnd how far is the political advancement of the 
natives to be pressed? At what pace is this, and economic deve
lopment, to proceed? In what manner are the relations ~e~wee.n 
natives and non-natives to be regulated, and wha,t recogmtIOn 18 

to be given to the interests of non-native enterprise in the develop
ment of these territories?, 

Consideration of these issues leads back to the question of how 
to interpret the ,declaration ofRis Majesty's ~vernment, that 
native interests are'to be .. paramount." It mIght. pe.rhaps ,be 
arg-ued that the phrase attempts no· more tha~ to mdlcate. ~e 
general spirit in which the policy is to be applIed and that It 18 

B t 
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a mistake to endeavour to define too closely what it means. It 
appears to us, however, that nothing is more important than that 
there should be a: clear idea now and at each stage of development 
what British policy both as regards natives and immigrants is to 
be, aolld that this policy should be affirmed not merely as that of 
one political party but with the concurrence of all. At present 
vague fears of what may happen in the future as a result of 
changes of policy at home are responsible for a good deal of the 
political unrest which is felt among the immigrant communities 
in Eastern and Central Africa, with its consequent demands for 
some form of self-government. 

The statement tha,t " the interests of the African natives must 
be paramount, ,and that if, and when, those interests and the 
interests of the immigrant races should conflict, the former should 
prevail" is, if it is to be interpreted without qualification, of a 
very far-reaching nature, so much .so indeed that in some quarters 
it has come to be regarded either as a threat of injustice, which 
it is right to resist, or as a pious declaration, which was never 
intended to be taken seriously. It would be disastrous to 
allow either interpretation to prevail, and, in the interests both of 
the native and the immigrant communities, it is important that 
the doctrine should be more precisely defined. A policy that for 
all time and in every respect, in any case of conflict, native 
interests must prevail, can hardly staolld without at least some 
qualification. Indeed the White Paper of 1923* itself proceedg 
immediately to qualify it by stating that II obviously the interests 
of the other communities, European, Indian, and Arab, must 
severally be safeguarded." If the two statements are to be 
harmonised, ,one can only conclude that native interests are not 
intended to prevail to the extent of destroying the interests, of 
immigrant communities already, established.. and that their 
" paramountcy" must be subject to this limiting condition. It 
is in the interpretation of the latter qualification that the practical 
difficulty lies, for it might easily be given so wide a meaning as to 
destroy the value of the original declaration. 

According to our view the paramountcy of native interests is to 
be interpreted in the sense that the creation and preservation of 
a field for the full development of native life is' a first 
charge on any territory, and that the government having created 
this field has the duty to devote all available resources to assisting 
the natives to develop within it. But if, after having settled what 
is necessary for the above purpose, there appears to be room for 
immigrant settlers-still more if these are likel~ to assist the 
advancement of the natives-then immigration can be permitted 
and even encouraged. Once this has been done the immigrants 
also deserve consideration" and it is equally a duty for the govern
ment to protect their interests, provided that their needs do not 

• Cmd. 1922. 



41 

involve any interference with the develop~ent of the natives in the 
field that has been created for them. 

What therefore is required is, first, to define what are the essen
tial native interests; secondly, to settle what are the conditions 
which must ~e created and preserved in order to give those interests 
a fair field in which to start and an adequate measure of protec
tion and assistance for their development, and, thirdly, to allow 
nothing to interfere with those conditions. 

Subject to these' requirements the government must do all in its 
power to help the immigrant comII)unities. Indeed the essence of 
our recommendations is that the field of native interests should be 
clearly defined and safeguarded, not only in the interests of the 
natives, but also 80 as to make clear the scope for development of 
the immigrant communities, and to make it possible for the govern
ment within these limits to give them its active and unequivocal 
support. 

The practical application of the doctrine of .. paramountcy," 
80 interpreted, and its reconciliation with the interests of the immi
grant communities in a. harmonious dual policy, are feasible. If 
the interests of the immigrant communities had in fact been allowed 
to extend so far as to trespass on what ought to be preserved as 
the fair field for native advancement, a difficult situation would 
have to be faced. But we believe that, in the territories with which 
we are concerned, there is, in point of fact, still time to prevent 
the creation of any such difficulty. 

We believe furtht:l, that it is possible to give a definition of 
essential native interests which will be at least sufficient for settling 
a practical policy as far as that is necessary to-day, and which will 
make clear what are the legitimate interests of the immigrant com
munities and the protection which should be given to them. 

The definition of native interests can best be given by consider-
ing them under the following headings :-

J.Jand; 
Economic development, Government services and taxation; 
Labour; 
Education; 
Administration and political institutions. 

It will be convenient in dealing with native interests under 
these headings to give consideration at the same time to the prin
ciples which should guide policy in -regard to non-native interests 
in the same matters, since it is the relation between the native 
and non-native communities which is the principal problem that 
we have to consider. The views expressed above as to the import
ance of having a definite policy on these headings are in accord 
with the conclusions of the Conference of Governor!! of the East 
African Dependencies held at Nairobi in 1926. The summary of 
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the proceedings of that Conference records that iIi regard to Land 
and Labour-the ,two most important headings~ , 

" There was general agreement that a definite policy was 
essential; and further that the Government should make it 

- clear that when a policy had been ac.cepted it was the intention 
of the Government that it should be acted upon." . 

We have carefully considered the whole report of this Conference 
and particularly the agreed memorandum on Land and Labour, 
which ·£or the sake of easy reference. is included as an appendix 
to this Report. * Although this covers mucr, of the ground with 
which we are dealing; .. and although agreement was reached on 
several important resolutions, we have formed' the opinion that 
there is still a need for a closer definition of policy on many points, 
and f01:the control and co-ordination of' its interpretation and 
execution. . . 

It is for these reasons, even though it may involve traversmg 
well-known ground, that we set out our own views on these 
matters, but in doing so we wish to make it clear that we recom
mend the fullest local enquiry and discussion before the principles 
which we formulate are embodied in a definite programme. Further, 
as we have already pointed out, we do not suggest that policy on any 
of these matters can be settled now finally and for all time. The 
exact line. of development-particularly of the native peopleS-'
cannot be foretold. This must be carefully watched and policy 
ada pted accordingly. Arrangement should be made for a periodical 
review of policy, and our recommendations include proposals for 
this purpose. 

Land. 

Land has been put first in our list of essential native interests 
because of its dominating importance. It may perhaps be said that 
the following discussion is of no more than academic interest, 
because the necessity of reserving adequate areas of land for native 
use is now universally recognised, and the steps to be taken in this 
matter have for all practical purposes been already settled. It is 
of course true that the boundaries of native reserves in Kenya have 
been gazetted, that there is little chance of non-native settlement in 
lTganda, that much land had been alienated under the German 
regime before the war in Tanganyika, that the land in the southern 
part of Nyasalalid has been fully disposed of, and that, as regards 
the northern part of Nyasaland and Northern Rhodesia, a plan for 
demarcating native reserves, on which leg'islation is now pending, 
has actually been settled. There stilI remains. however, considerable 
latitude for variation in practical conduct. The' future disposal 
of vast areas of land in Tanganyika and of substantial areas in 

• Appendix VIII. 
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Ken)"a remains to be settled, while even. when .in .. ,any tern
tory the boundaries of native reserves <have been fixed there 
may be differ~nt vi~ws ~s to the future handling of such la~d, and 
proposals ~or Its ahenatIon to n~n-natives may actually be put for
~ard. It IS not ~erely the frammg of a policy, but its maintenance 
m the future whICh has to be considered, and unless governments 
have fixed. principles to guide them in this matter, it may be diffi
cult.to resist local pressure backed by very plausible arguments in 
special cases. It therefore appears very necessary to examine all 
the factors in the situation and to settle as far as possible fixed 
principles from which there can be no departure, 

The disposal of land is always of fundamental importance in any 
form of society. Lord Durham referred to it in his Report* 
on the affairs of British North America as .. an operation 
of Government which has a paramount influence· over the 
happiness of individuals, and the progress of society to
wards wealth and greatness" and as .. the object of deepest 
moment to all, and the first business of the Government." He 
insisted that •• the disposal of public lands in a new country has 
more influence on the prosperity of the people than any other 
branch of Government" and that" upon the manner in which t.his 
business is conducted, it may be said that everything else depends. " 

Land policy in Eastern and .Central Africa has an even greater 
importance than that which is attributed to it ill the passages 
quoted above, for it has a special significance in territories where 
backward native (~aces and immigrant communities, .twenty 
centuries in advance of them in civilisation and material resources, 
are living side by side. In these circumstances there is one con
dition which is essential for. the protection of the primitive peoples 
from injustice. If the native peoples are left in indefeasible posses
sion of sufficient land, not merely to afford them the bare possibility 
of existence, but to provide them with an adequate opportunity to 
improve their standard ot living according to their capacity, 
it will be possilJle ror the Government to encourage European 
settlement without fear of the natives being unfairly exploited. 
For the Government can then say to the natives .. You are not to 
be deprived of the opportunity to g.ain Ii.n .adequat~ ~iving ?n 
your own land. The Government wIll, wlthm the limIts of Its 
financial capacity (which must depend. on the me~sure of. your ~wn 
production and contributions to taxatIOn), organIze. publIc sen:ICes 
to help you to develop your resources. Ifyo~ Wish to O<?ntmue 
living according to yonr own traditions in a natIve communIty you 
can do so, and if you leave your own ~and to work for wages else
where it will be of your own free wIll and Dot because you are 
forced'to do 80 as your only means of earning a living." 

• Lord Durham'. Rtport. Edited by Sir C. P. Lucas. Vol. II., pp. 203, 242. 
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Looked at from· this point of view, the provision of adequat~ 
land .for the natives, though it does not alone provide the whole 
content of a. policy for native advancement, is the indispensable 
foundation of such a policy. Before considering its practical appli
cation in the Eastern and Central African territories, it is perti
nent to point out how vivid an illustration of its importance is 
afforded by the position to-day in the Union of South Africa-a 
country where conditions differ indeed widely from those in Eastern 
and Central Africa, but where the essentials of the problem of the 
contact between black and white are the same. South Africa 
has reached, in the history of its development, a point :;everal 
chapters in advance of Eastern and Central Africa, and these 
chapters can teach many lessons. Expr-essed very briefly, the 
main problem in the extremely complex situation in the Union 
to-day appears to us to contain two principal elements; first, the 
pressure of natives as competitors for employment in the industrial 
areas where the white race is attempting to establish its own civil': 
isation, a pressure which threatens to undermine that civilisation 
from within by the menace of lower standards of life; secondly, 
the pressure of the natives for recognition in the political system 
a.nd an effective voice in the government of the country, which 
the white races feel to be a responsibility that properly belongs 
to them, and that cannot safely be shared with the natives, at 
least in the present stage of their education and development and 
with· the. present feelings of racial rivalry. 

The pressure of both these problems in South Africa would be 
enormously relieved-possibly for the present entirely removed
if there were adequate areas of native lands to which the natives 
could return as an alternative to competing in both the economic 
and political fields with the white man. Moreover, it would in 
tha.t case be possible with justice to apply closer restric~ 
tions to those natives who still continued in such competition, as 
they would then be doing so of their own deliberate and free choice 
and not under the compelling force of circumstances which made 
it their only possible means of earning a living. The organisation 
of special native areas, such as the Transkeiterritory, affords to 
the natives who inhabit_ them an opportunity not only of economic 
progress, but also of some measure of self-government and 
political self-expression, with ~·hich the natives thus provided 
for may reasonably be expected to remain content for a long time 
to come, possibly until they are fit to be absorbed into the main life 
of the whole community. We found an almost unanimous opinion 
among the public men whom we interviewed during our visit to 
Cape Town, that if the wheel of time could be reversed and South 
Africa could start the process of its development again from the 
beginning, they would reserve far larger areas for native occupation 
on the lines actually adopted for the Transkei. 

The acceptance of the principle that •• adequate ,. areas of 
la.nd are to be kept free for native occupation must obviously 
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involve corresponding limitations on tlie alienation of land to 
foreign settlers. The two sides have in fact to be considered 
together, and, for the purpose of framing a praetical policy, two 
principal questions arise. First," By what standard is the 
adequacy of the native quota. to be tested?" -Secondly, .. How is 
the diatribution of • native ' and • settled ' lands to be arranged? " 
That is to say, ought the policy to be one of territorial segregation 
dividing the country into homogeneous blocks of- native reserves 
and settled areas, or ought non-native settlement to be interspersed 
among native-owned lands? ' 

There are, if we take the extremes on either side, two sharply 
opposed points of view, one which regards these countries primarily 
as fields open for European settlement, subject only to thereserva
tion of areas to meet the minimum requirements of the -existing 
native inhabitants, and the other which envisages them rather 
as native territories in which limited settlement -by Europeans 
may be permitted on such lands as the natives do not, and are never 
likely to, need. It is, of course, clear that if the requirements 
of the natives are similarly assessed in each case, the two views 
will ,'oincide and the distinction -between them will, -become 
one merely of -sentiment or words. But in practice there is a 
wide variation between the views on .the subject of native needs, 
while the different methods of approach lead to different inethods 
uf treatment. Policy based on the former point of view tends 
to take the line of demarcating native reserves so as to open 
the way at once for active encouragement of foreign settlement 
in the rest of the trrritory, while exponents of the latter object 
to the fixing of na'tIve boundaries as implying an _undue or pre
mature limitation of native rights, and are inclined to proceed 
only tentatively with the alienation of land to non-native settlers. 

It should be rioted that in regard to mandated territory, the 
Permanent Mandates Codlmission has, with the endorsement of 
the Council of the League of Nations, expressed the view that 
.. Mandatory Powers do not possess any right over any part of the 
territory under mandate other than that resulting from their being 
entrusted with the administration of the territor"." The La.nd 
Ordinance in Tan~a.nyika declares the lands to be public lands, and 
that they are .. under the control and subject to the dis
position of the ~vernor, and shall be held and administered 
for the use and common benefit, direct or indirect, of the 
natives of the territory." While in the British Colonies 
and Protectorates the land has been declared to be Crown land, 
His Majesty's Government have pronounced the principle of 
b:usteeship to be no less unassailable in the Protectorate of Uganda 
and the Colony of Kenya than in the manda.ted territory .of 
Tanganyika. These declarations may seem to Imply a defimte 
f'Ommitment to the second of the two views that have been men
tioned. Bot they do not, in fact, finally dispose of the practical 
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Africa tJ:tat ~re .~lot in effective native oc.cup'ation. The iotal Popula
tion in, the 13ritish territories in Eastern a!ldCentral Africa is only 
about ,12 w.illi(}ns,while India with an area little more than half 
as large again has 318 millions. in 'Tanganyika, . as . the 
Governor has, recognised; there is more land than the people 
require., Hence there is room for non-native settlement, and its 
encouragement in. these circumstances not only promotes the 
development of the territory for the penefit of the world as a whole, 
but leads to greater prosperity in the advantages of which the 
M~$~. ." 

Our views on the issue raised above are set out in the following 
paragraphs, and it will help to make clear the line of our argument 
if we preface it with a statement of. our conclusions. '1'hese are 
that the extreme view' on either, side, as stated above, over· 
emphasises one aspect of the matter, and that policy ought to 
follow a middle course.' Before any alienation of land to non
natives is, permitted, the' Government ought to have a clear 
idea of .the minimum needs for native areas, and whether the exact 
boundaries are fixed at once or not, sufficient areas for' native use 
should be regarded as a first cliarge on the territory. The 
remainder. of the land oug4t not then to be thrown open indis
criminately for settlement, but ought to be dealt with step by step 
according to a methodical plan, the Government maintaining 
under:its:,own control for as long as possible substantial areas as 
a reserve to meet such further requirements as may develop. These 
conclusions 'require some amplification. 

The basic principle of all our recommendations affecting those 
territories which have to, be regarded as " mixed states" is that 
there should be kept available for native oc.cupation areas in which 
the natives can be allowed to develop on theit own lines, in a 
process of continuous evolution. . The-ideal ought to be to pre
serve all that is good in the arts and customs, the social and 
political organisation, 8.nd the moral code which they already 
possess, and to build up from that foundation. While advance
ment on these lines can be encouraged not only by direct Govern
ment action within the nati~ areas, but also outside them by 
contact with settlers representing an older and more developed 
type of ,civilisation, nevertheless, it is on the former that the 
policy must· primarily depend, and it therefore follows that the 
reservation of adequate areas of land for the development of 
native communities must be a first charge on the whole territory. 

In territories where the greater proportion of the country' is 
not suitable for European settlement ar where the pressure for 
alienation to Europeans is not acute, it may not be necessary, 
merely as a measure for the protection of native interests, i~. 
mediately to fix the boundaries of native areas. But even If 
t.his step is delayed it is important that the (':rOvernment should 
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keep a~ eye on th~ ID?re distant future and roughly map out its 
course. OtheI'Wlse It cannot ha.veany clear policy on the 
matter of sett1e~ent by no~-natives and must proceed haphazard. 
Soon~r or l~ter m any te~tory suitable for European settlement, 
the time WIll come when It is necessary to fix the exact flmount 
of the first charge for native areas. The principle· .remains 
th" same.. When, however, the boundaries of native reserves 
are once fixed they must not again be altered. 'l'his is a point of 
vital importance to which we s~all revert below. . 

If the reservation of areas for native development is .accepted 
as a first charge, it does not .necessarily follow that the whole 
of the remaining territory ought to be allocated for· alienation to 
non-natives. It would in any case be unwise finally to parcel out 
the whole of any territory in the early days of British administra
tion. Some margin of elasticity for future development should 
be preserved. What we advocate as a complementary measure 
to the delimitation of native reserves is that certain further areas 
should again be mapped out as definitely and immediately .avail
able for alienation to non-natives, leaving a bal!ince t() be retained 
by the Government at its own disposal which can be kept free for 
any of the fonowing purposes·: either for addition· to the native 
reserves if this proves necessary, or for further alienation to non
natives, or for sale to natives. The last alternative xequires 
special emphasis. It is obviously important to make ~me pro
vision for deali~g with the class of native who is not satisfied to 
continue his life under native conditions. . Such a class may 
include some of thft)best individuals, anel these should. have an 
opportunity to settle down, perhaps after a period of long service 
with R white employer, as independent agriculturists in the; ~untry 
and not be forced to remain a.s labourers or tenall~s on ",hite 
estates or to drift into the large towns. The. principle l)/ts heen 
adopted in the recommendations of the Land Commi~sion of 
Southern Rhodesia which reported in 1925. We are imprellS,edwith 
the wisdom of its recommendations in this respect, and it should be 
n matter of policy in a.1l countries to reserve suitable areas .. Qf land 
for ultimate use in this wav. The introduction of such a provision 
will give an elAsticity whi~h,. at a future date. may proy '.! of thfl 
greatest possible value. . .. 

The preceding paragraphs ~1I have ma~? it clear. that iilwrit.in~ 
of II native areas" or II natIve reserves we refer. to the mlDI
mum areas necessa.ry for the development of distinct. native co!D
~unities according to the policy w~ich ~e are adV~tIDg (a. ~1.lCY 
III fact of development along natIve lines); that In our OP1Dl0!l 

such areas should be regarded as a first charge on the tern
tory; and that whether the exact boundaries are to ba fixed 

• There are other 1'eIIIIODS lor an early delimitation of Dative are&8, IUch· as the 
avoidance of wasteful me~hoda of cultivation and destruction of forest are&8, eto. 
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immediately or not; every Government should form a. clear idea 
of. what if} required for this purpose before pennitting any alien-
atIOn of. land to non-natives. .. .' . 

We·hID n?wconsid~r the two questions t9 which we originally 
called atte:llt~on~ that l~ to say, by what standards the adequacy 
~~ t~en~tlv~ rese~es IS to be tested, and on .what principle the 
dlstnDutlon,ofnatlve reserves and settled areas is to be arrano·ed. 

" , ~ 

The 'first question is· one of fundamental importance and of 
great ~ractical difficulty. The guiding principle is sometimes 
stated m.the . form that the natives must not be deprived of any 
lands which rIghtly belong to them, and which may be required for 
the use; not only of the present, but of coming generations. Such 
a statement imports two considerations-the rights of possession 
and the :needs of present and future generations. In' practice 
neither of. these considerations affords a sure and certain guide in: 
aU cases.· If possession means effective occupation by a settled 
population that indeed creates a positiDn which, on grDunds bDth 
of justi~ and expediency, ought to be maintained. But there 
are cases where. rights of possession in the form of tribal rights 
may becJaimed over land not effectively occupied and the exact 
extent of: which' may be difficult to determine. In many cases 
such '.' rights'" are of comparatively recent origin, and have been 
acquired by conquest. in tribal wars' of aggression, which affords 
a poor support for an allocation to be' based, ex hypothesi, on prin-
ciples ot'justice. . . 

The :ni~in determining consideration must be the needs of the 
nativepopqlation; but the expression requires definition, and that 
given in ,the memoranQ.um. a.ccepted by the Governors" Confer
ence, to which referenCe has already been made, hardly appears 
adequate f9r all purposes. * If the needs of future generations 
are to. be taken into. account there is no' limit to the area which 
might be claimed on this ba~is .. 'If it is assumed-+-:a,s' is not 
unreasonable-'-that the na.tive populations, under 'the better system 
of administratiqn, both economic' and hygienic,' which' British 
government. ought to. bring, will enter upon a. period of steady 
increase; then, however wide the areas testlrved, a day will come 
when theY-are "full, and on that day, if any 'white settlement at 
all has been permitted, the native will be able to Complain that 
lana which he might usefully have occupied has been alienated 
to foreign immigrants. . 

This.' particular' question is· indeed one which cannot well be 
settled on principle alone, and' what is really required now is that 
each Governrrient should settle- a programme defining the various 
areas Dn the lines which we have recommended, that is to say, 
first the exclusive native areas; secondly the areas immediately 
available for alienation to non-natives; leaving in the third place 
a balance' to' be: held in reserve' for. future. needs. The actual 

• Se$ Appendix VITI. 
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09undal'ies ~xe~ for the native areas· must depend in each case 
on. a combmation of practical considera.tions, but the accepted 
policy ought to be to reserve for native use an area of land suffi
ci~nt f~r the existing population, and a reasonable margin for future 
expanSIOn. 

. This margin for further expansion will of necessity vary accord
mg to the actual conditions and possibilities in each case. As 
stated ahove,. if a reasonable. rate of increase in the population is 
assumed, a tIme ~ustcome lD every case when the area reserved, 
however large, will cease to be sufficient with the primitive native 
methods of cultivation. The native must then pass to a second 
stage in his evolution by adopting improved and more intensive 
methods of cultivation. After that must come furt'her stages, 
characterised by the introduction of other forms of employment, 
and, eventually perhaps the automatic adjustment of the increase 
of population to the measure of the means of life ava.ilable. As 
every civilised community of the world' has to adapt itself to ex
ternal conditions in this way, there is no injustice in· asking native 
communities to do the same. 

But, if native interests are to be adequately protected, the native 
must at least be given a fair opportunity to learn improved methods 
of agriculture before he is forced into what we have described as 
the second stage of evolution by the saturation of his lands with 
popUlation. 

The conclusion to be drawn from the preceding argument is, that 
so far as any general principle can be laid down for fixing the 
minimum area 04 iand to be reserved for native use, it may be 
stated as follows :-that the area ought to be sufficient to enable 
the existing popuhttion to maintain a reasonable standard of life 
according to the methods of agriculture or stock-keeping at present 
practised, and to provide for such increase of population as may be 
expected before the natives have time .to learn better or more 
intensive methods. It fC1llows 8S a corollary that it is the duty 
of the Government to assist the native in learning improved 
methods. 

\Ve now come to the second' of the two questions relating to a 
practical land policy, namely, that of the relative distribution of 
tlte areas reserved for natives and for settlers. The answer to 
this question must, of course, be largely governed by practical con
(litionR. It so happens, for example, in Kenya that most of the 
land climatically suitable for European settlement forms one con
tinuous block, wherea.s in Tanganyika there are several distinct 
hiuhland areas. As a. general principle, we recommend such a 
m~asure of territorial segregation as will facilitate the creation of 
homogeneous native and non-native areas cof a sufficient size to 
berome units of local self-government. 

The arguments against the principle of territorial segregation are . 
generally based on the idea that it will involve the division of 
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the territory into large distinct "white" and" black" areas, 
and that with these conditions a native who wishes to work on 'a 
settler's estate may have to travel far from his home, while. the 
benefit of contact with the representatives of a more advanced civil
ization wi.ll be lost to the country at large. The advantages of 
contact wIth good settlers are undoubted, and it may in certain 
cases be desirable to introduce a "pecial exception to the principle 
which we have formulated by establishing a few specially-selected 
IIien on farms scattered about among native areas, if this can be 
done, without. a!ousing native suspicions that the inviolability of 
their beneficial right to land reserved for their use.is not threatened. 
This must be a matter for "special consideration in each case, .. and 
our opinion on the general: principle is that .the political advantages 
of creating homogeneous settled and native areas outweigh any 
economic considerations. __ 

It is an important feature in our recommendations for polit~cal 
development that the maximum use should be made of the oppor ... 
tunities provided by the institutions of local or municipal 
government, not only because they afford. opportunities. for 
political education and. satisfaction for the natural desire of a com
munity to manage its own affairs, but also on the ground that i~ 
will be possible in such ·institutIons to preserve a homogeneity of 
racial interests, and· thus ·to· ke&p the' field of public affairs which 
can be entrusted to them free from the difficulties which would 
be encountered if it were left under a central government respon
sible for a mixed community. The development of such institutions 
for local self-government appears to us to be of gTeat importance 
on the non-native side no less than on the native side, and the 
opportunity will be lost unless the principle of territorial segregation 
is adopted and sufficiently large continuous areas are demarcated 
for settlement by non-natives. 

We have dealt hitherto with the principles which ought to 
regulate the extent and distribution of . the areas of land to be 
reserved for native occupation. It remains to consider the method 
by which the title of the native to his la.nd is to be secured. This 
aspect of the matter was dealt with fully by the Parliamentary 
Commission from whose Report* the following' passage may .be 
qlioted:"""""""' . 

•• Ther1 is probably no subject which agitates the native 
mind to-day more continuously than the question of their 
"rights in land, both collectively as tribes and individually as 

. ,owners or occupiers. In this disquiet they are actively sup
ported in their claims by the missionary bodies of aU denomi
nations. Uncertainty in regard to future land policy is cer
tainly the principal cause of disquiet among the natives, more 
particularly of Kenya and Nyasaland." '. " 

• Cmd.2387. 
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We agree with the Parliamentary Commission in this respect and 
in the preceding paragraphs have only endeavoured to carry their 
recommendations some\\fhat further by considering in greater detail 
the extent of the areas to which the native title is to be secured. 
But the question of. title is in itself 6f dominating importance. 
W.hen in any territory it becomes necessary to fix the boundaries of 
what are to be reserved as native areas, then it is absolutely essen
tial that the title of the natives to their beneficial occupation should 
be indefeasibly secured. Native confidence in the justice of British 
rule is jeopardised by even a'suspicion that the complete inviola
bility of their beneficial rights is in any circumstances whatever 
liable to infrIngement or modification. 

This is a matter Oil which we feel it essential to avoid any shadow 
of· ambiguity. It must be realised that, according to the line of 
argument which we have developed above, the fixing of boundaries 
of native reserves is rendered necessary as a preliminary to 
the release of other areas for alienation. A Government which 
proceeds to such a measure should recognise that it is to. the areas 
outside the native boundaries that it must look for economic de
velopment by settlers and that within the native boundaries it must 
rely primarily· on native activities. The decision to make a separa

. tion between the two must be regarded as an irrevocable step which 
has been taken once for all, for better or for worse. 

This is not an easy doctrine to enforce and strong considerations 
can be ranged against it .. If, for example, native reserves include 
areas of very good land which the natives, owing to incompetence 
or idleness, fail IJrbperly to cultivate, it may with great force be 
argued that the country cannot afford to have its na.tural resources 
neglected. Nor do such arguments necessarily imply any lack of 
sympathy. with the natives. A power which is exercisable only 
for the purpose of ensuring a profitable use of the land might 
indeed be of direct advantage to the native community if they 
were to receive whatever rent or other consideration was payable for 
it" use. Moreover, it may be said that effective safeguards against 
po8bible detriment to native interests can be created if it is provided 
that native land cannot be sold but only leased for a limited period 
during which the natives are not likely to require it, and that 
native representatives must be consulted before anything is done. 
Nevertheless, in spite of the economic advantage which might 
accrue to the country 8S a whole, and even to the natives themselves, 
we believe that oilce the boundaries of .. native reserves II have 
been fixed, nothing which might be regarded as handing over to 
non-natives the beneficial use of 8ny substantial areas· of . land 
within these boundaries ought to be permitted, at least, until the 
natives themselves have attained such a standard of education and 

• We refer to the alienation of large areas for agricultur~1 purposes. ~t is of 
course clear that facilities need not be withheld for the leaslDg of small BItes for 
shope, factories, etc., or for the expropriation of moderate a~ea8 for pubho purposes. 
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civilisat~on that they can be regarded as really. competent to give 
a representative and responsible expression of public opinion. 

The ground on which we base this belief is that no immediate 
economic advantage can possibly compensate for the' destruction 
of confidence of the natives in British administration, and that at 
the present stage, whatever safeguards are adopted, the apparent 
alienation of land within the native reserves to non-natives would 
come to be regarded as a breach of faith which would in fact destroy 
native confidence. The safeguards afforded by provisions limiting the 
alienation to the granting of leases, or ensuring that the natives 
themselves are to be consulted before anything is done, cannot 
confidently be regarded as adequate. It may prove in practice very 
difficult to remove a leasehold tenant, while as regards consent by 
the natives themselves, it would be impossible at present to get 
a ·rea.lly representative or responsible expression of opinion. More
over, native mentality is such that even if their recognised chiefs 
or' representative councillors had expressed approval they would be 
likely to feel afterwards that they had not realised what was being 
done and that the Government was to blame for having encouraged 
them into such a course. 

On the othEllO hand it is to be expected that some elasticity 
will in the near future be required for the purpose of providing 
for development within a native community itself. For it is not 
to be supposed that the .existing systems of communal or clan 
cultivating rights will be permanent. The advancement of civilisa
tion, and the development of new uses for the land (such as the 
planting of coffee, etc., in the place of annual crops) and the con
struction of buildings and permanent improvements, will create 
a need and a demand for some secure form of individual native 
tenure. This is a subject which already requires careful study 
in the light of the combined experience of all three territories. In 
Uganda, for example, freehold titles of vast areas of land were, 
as a result of the original treaties, vested in the local chiefs. n
is hardly within the scope of this Report to enter upon a detailed 
examination of the history and working-of the system thus created. 
It can obviously lead to great injustice to the main body of natives 
if the native landlords abuse their position. and it is a system 
which could not be repeated in other t-erritories. But the ex
perience in ~ pganda must contain many USeful lessons for the 
guidance of land policy in less advanced· native societies. 

While we were engaged in the preparation of this Report a Bill 
entitled "The Native Lands Tmst Ordinance, 1928," was intro
duced in the Kenya Legislative Council. As the principles which 
we have been discussing have a close bearing on the provisions 
of this Bill we suggested to the Governor of Kenya, and later to 
you, that its consideration should be deferred until our report had 
been received and considered. In view of your acceptance of this 
suggestion and the interruption which ha~ necessa.rily been caused 
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us h:ave felt; It. to be mcumbent upon us to indicate to you more 
preclSely our VIew as to the relation between the principles which 
we have formulated and the particular provisions of this Ordinance. 

ALlEl'lATION OF LAND TO IMMIGRANTS. 

The priuciples which should govern policy lmder this heading 
have already been considered as a necessary complement to those 
laid down for native land policy. But there are certain other 
considerations of which account must be taken. Thus, in the 
first place, a programme for the alienation of land to immigrants 
cannot properly be settled without regard to the demand for native 
labour which the cultivation of such land will create," and should 
be so regulated as not to cause a. serious and sudden dislocation 
in native life. This aspect of the matter will be more fully dealt 
with in a later paragraph. It would be imprudent to initia.te the 
rapid and simultaneous undertaking of various projects for 
t:conomic development, each of which might seriously interfere 
with the fulfilment of the other by means of the resultant com
petitive demands for labour. An example of conditions in which 
this result might occur may be found in Tanganyika. in connection 
with the project for the construction of a railway to the south
western border. Such a line, if it achieves its object of 
encouraging the development of the south-western province~ of 
Tanganyika. Territory, would greatly increase the oppor
tunities of employment for the natives in an area. which is now 
the main source o! 'labour supply for the sisal plantations in the 
C06stal belt in the neighbourhood of Tanga. We express no 
opinion adverse to the construction of the line, but we observe 
that the indirect effects need consideration as well as its direct 
effects, so that Government may be prepared to counteract them 
ir they are harmful. 

Secondly, Governments ought to take account of their responsi
bility for controlling the quality of settlers. It is ef enormoul! 
importance in connection with the relation between the immi
grants and the natives that the settlers-particularly in the earl.\" 
days-should be men who have not only the experience .a?d 
material resources necessary for success, but also the quahties 
which will ensure that they will be just in their dealings .wi~h 
the natives and so earn their confidence and respect. ThIS IR 
an essentiai condition also of the settlers' own prosperity. The 
quality of the early settlers in these t~rritori~s is almost. as 
important to the Government aR the q.uahty. of Jt~ own officl~ls, 
and, while we fully re~ognise the practIcal dIfficultIes of applymg 
an effective system of selection, we believe that more can be done 

• ApoJiey of alienating land to specnlatol'8 who do not intend to cnltivate it 
ougM not, in any _, to be followed. 
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than has been done in this matter. Valuable lessons may, perIiaps, 
be learned in thi~, oonpection ~!om the working of the " 1820 " 
Settlers scheD;le ill South Africa, and from the practice of, the 
Union Government. ~ 

We suggest that Governments should intervene more actively 
in the whole policy of settlement. They should select settlers 
carefully, and they might then. be more explicit and generous in 
their policy of encouraging and helping settlers when they are 
selected. . 

It is impossible to give effect to the foregoing recommenda·tions 
at; to the policy of settlement by, immigrants unless the Govern
ment is working' according to a programme which has been well 
thought out in advance. This has not always been possible in 
the past. The demand for land has generally come before the 
Governments have had time even to organize an effective Lands 
Department to deal with it, much less to undertake such a com
prehensive survey of the territory and it,: existing population as 
is needed to provide the foundation of any settlement policy. 
A careful review is needed of the whole situation both in the way 
of economic and agricultural surveys of the territories, and of the 
natives' requirements of land for their own use, and the numbers 
available for supplying the demand for hired labour by settlers. 

It is pertinent at this point to mention that policy as regards 
railway development is intimately connected with policy as regards 
alienation of land to immigrants. The two should always be 
considered, together, and' the need for a' comprehensive review of 
conditions as regards land and population and of the economic 
possibilities dependent UPOll these two factors is just as urgent 
for settling a railway policy as for settling a policy of land aliena
tion. Moreover, in the public interests the Government ought to 
consider its railway policy in advance of its land policy; because 
of the enormous effect of the former on the value of land. In 
the past, 'private .owners have been allowed to gain the whole 
profits from an appreciation of land values-due to railway con· 
struction-of which a share ,at least might have accrued to the 
benefit of the pu~lic if the Government had been working on 
a well thought out combined programme for railway development 
and-land a~~nation. 

The Government of Tanganyika is making an a ttem pt _ to meet 
this particular point by reserving to itself in all the leases the right 
to revise the rental if a railway is brought within a certain d~s
tance of the land; but this is an unsatisfactory substitute for 
settling a fixed policy. The latter is, in our view, part of, the 
proper responsibility of the Government, and it is an evasion of 
its responsibility to provide for the future by making th~ con
ditions on which land is alienated uncertain. Moreover, -this un
certainty must operate as a deterrent to the most businesslike type 
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of settlers. for it is to be noted that the ri<1ht to revise the rental 
is unlimited. '" 

It may be argued that it is often impossible to know in advance 
whether a railway is. or is not; likely to be constructed-e.g., to 
the south-west areas of Tanganyika. but we feel that there is little 
to be gained by alienating large areas of land in remote and little
known portions of the territory. which can have practically no 
economic value until they are connected with a railway. A few 
pioneers may be of value in testing agricultural possibilities, but 
these should be treated as special cases and given special assistance 
by the Government. 

SUMMARY. 

The views expressed above can be summarised as follows :-
Adequate areas of land should be reserved in perpetuity 

for native use. Such areas must be clearly demarcated-at 
least before there is the slightest danger of demands by settlers 
encroaching on what ought to be reserved for natives. Once 
the areas have been demarcated no substantial alienation of 
land within them to non-natives must be permitted until the 
whole body of natives has so advanced ,in' education as to be 
able to expresll a responsible corporate opinion,. The only 
exceptions to this role should be when the Secretary of State 
(or the Central Authority acting on his behalf). has aftei" 
proper inquiry satisfied himself that the alienation of land ier 
to the clear and undoubted adva,ntage of the natives. 

In addition to thf)area set. aside for native needs ~he G?vernlll:ent 
should reserve power to proVIde other areas of land 10 whIch natIves 
who wish to settle outside native areas may acquire land by 
purchase. -

Subject to the above, land should be definitely assigned for aliena
tion to immigrants; but 

(a) The rate at which .. foreign" settlement is introduced 
should be carefully regulated. so as not to create undue di~
turbance in economic conditions. 

(b) The quality of the settlers should be maintained at a high 
level. . 

Settlers once admitted should be given all the help which it is 
in the power of the Government to render to them. 

So far as possible settled areas a~d na~ive areas ~hould. be 
arranged in continuous blocks of a suffiCIent sIze to make It poSSIble 
to build up homogeneous native and non-native units for local 
government .. 

In all the territories the Governments ought 'to work out in a~
vance'a programme for alienation of l~nds. ~o immigrants. and III 

order'to enable them to do so careful mqUlnes are necessary-
(a) into the amount of land which can be alienated with

out vi~lating the principles of native policy; 
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(b) into the agricultural and other economic possibilities of 
such land; 

(c) into all the conditions affecting the native labour supply, 
so that the rate at which the new settlers are introduced may 
be regulated accordingly. 

The Government's programme for land alienation should be 
worked out in conjunction with its programme for railway construc
tion, which should be elaborated in advance according to the know
ledge of economic possibilities made available as a result of the in
quiries referred to above, especially (b). In areas into which the 
railway programme provides for the early introduction of railway 
extensions, the land should be disposed of at prices which take into 
account this possibility. Some provision might possibly be made 
for deferring the payment of the full purchase price or rent until 
the railway is actually constructed; but the full final prices should, 
if ppssible, be fixed at the beginning, so that the intending settler 
may know the limit of his commitments. 

Taxation· and Government Services. 

If the natives are to be fairly treated, provision must be 
made to ensure that they receive an adequate retUrn in services for 
the taxes which they pay. Strictly interpreted this means that 
their total contribution to the taxes should be calculated, and that 
after allowing out of this sum an amount equivalent to what would 
be their proper contribution to the cost of general services, the 
balance should be devoted to services directly for the benefit of 
the natives. In cases where the native community is intimately 
mixed with the settler community in anyone territory, it must 
be a matter of extreme practical difficulty to effect a separation 
both on the revenue and on the expenditure side. But in the 
Eastern and Central African territories the actual conditions as 
regards segregation are such that at least an approximate account 
could be made out of the amount contributed to public revenues 
by the native communities on one side and the immigrant com
munities on the other, and of the amount spent on each by the 
Government out of those revenues. 

It must be recognised that to insist on a rigid and exact en
forcement of the above principle in each year might prove hamper
ing to the administration and not really in the best interests of the 
community as a whole. There must be a certain amount of 
elasticity and it is rather on the working of the results over a 
series of years that the test of the principle should be applied. 
Provided that an independent Central Authority is created to 
supervise the working of the principles, such authority might 
safely have a discretion to sanction variations from the principle in 
a particular year. on the understanding that it would be adjusted 
later. 

Apart from the question of the application of taxation, methods 
of taxation require constant critical examination and review. These 
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ought to be studied for Eastern and Central Africa as a whole, 
taking advantage of the combined experience which is available. 
The present standard method of native taxation which takes the 
form of a poB or hut tax is obviously a primitive tax suitable only 
for communities in the early stages of civilisation. 

We do not wish to go so far as to recommend any definite sub
stitute, for the time for introducing a substitute has not arrived, 
but we do suggest that it is a matter to which study ought even 
now to be directed and that it mj.ght well be considered concurrently 
with the question of the gradual development of a system of in
dividual land tenure among natives. There can be little doubt thai 
in the course of time there will be an advance towards such a 
system and in that case taxation might very well be based on t,he 
value of the land occupied by each native. Such a form of taxation, 
with its natural adjustment according to capacity to pay, and with 
the incentive which it would give to maximum production, might 
well be suitable for African communities. We mention it in thi,; 
connection as an instance of a subject for co-ordinated inquiry. 

As regards the existing practice in this matter, there are wide 
variations in the rates of direct native taxation throughout the 
territories of Eastern and Central Africa, but on the whole 
the amounts paid appear to be roughly adjusted to capacity 
to pay. Perhaps the most noticeable features are the com
paratively heavy combined burden of Central Government 
taxes, local government rates and dues to chiefs paid in 
Uganda, and the low rate of taxation in Nyasaland. An 
examination of co~qitions in these two countries in this aspeCt 
alone might not unreasonably lead to the conclusion that tbe 
higher rates in Uganda stimulate industry and tbat tbe natives 
of Uganda are, in the final result, much better off tban the natives 
of Nyasaland. . 

The following table gives a rough idea of the normal burden per 
adult taxpayer for Government taxes and local rates and. dues. 
The figures given represent as nearly as possible the normal rates, 
that is to say those prevailing in any except very backwa;rd 
districts. But it must be remembered that there are great vana
tions between tbe different districts in each territory. For example, 
in the Karamoja. district of the Eastern Province in Uganda the 
total tax burden is only 5s. 

Ugauda 
Ken,a 

Polland Hut 
Ta:!:. 

Normal rate. 
15 •• 
12-. 

(Massi 20 •. ) 
Tanll&nyika 12 •. 
Nyaaaland ... 6,. 
Northern Rhodesia .. , 5 •• to 10 •. 

Local Rate. 
and due. to 
Chief., etc.-

17,. to 28 •. -
3 •. max.· 

Total per adull 
male taxpayer. 

32 •. to 43,. 
12,. to 15,. 

(20 •• ) 
12,. 
6 •. 

5 •• to 10,. 

• The maximum figure in Ullanda ill in the Kingdom of Buganda where the 
levie. include lOs. for rent to native landlords. 



58 

, We have commented already on the importance of studying 
new methods of taxation, so as to prepare for a gradual evolution 
in this matter. For this purpose, and in order to check the adjust
ment ~of the existing burden, a careful comparaiive enquiry for the 
three territories into the effects of the existing system would be 
of val tie. 

The:pteceding' paragraphs refer only to direct taxation. In-
direct; taxatioil i~ almost entirely in ~he form of customs duties, 
and the level of these is, for all practical purp9ses the sa.me. 
There 'm!Ly be. one' or tW9, details where a readjustmept ~ight 
fairly be ,made (e.g., the duty on fishing nets,'etc., which is said 
to be bujdensome on the native fishing industry on Lake Victoria). 
But generally speaking the rates are reasonable and do not put 
any undue burden.op native life •. 

,Economic Development. 

This is a matter of practice rather than of principle, of adminis
tration rather tJ:!.an of legislation. It follows from what has been 
said above that the native ought to be given every opportunity, 
within the rpeasure of the Government's financial resources, to 
develop his own economic opportunities, which; in the territories 
under consideration, are confined practically to agricultural oppor
tunities. The entire purpose for which, as we have explained, ade
quate'areas of land are to be reserved for native use will be stultified 
if the, natives are not taught to make the most of it and given 
the means fOf'doing so. Nor will the areas themselves long suffice 
for an increasing population unless this is done. The economic 
development of native areas, is moreover necessary not metely 
in the interests of the natives themselves. It may form a 
most important factor in the economic progress of the whole 
country. The West African· Colonies and Uganda have 
showI\' what a grea,t export trade can be built up on 
native production alone. It is the duty of Government from 
every point of, view to develop these, possibilities to the . 
(ull and every Government ought to have a; native economic 
policy. Much will depend on the amount of money available for 
initiating such a policy and we have' already formulated, under tbe 
heading of 'J:axa tion, the principle that the native ought to receive 
an equivaleht return in Government services for his contributions 
to Government revenue. But the method of spending such money 
as is available is of equal importance, and there are many other 
ways in which the, Government must pre8erve an even balanc,e 
between native and non-native interests. It is important. to 
remember that Government assistance to the natives must cover not 
only the, production. but alISO the marketing of his crops. . ~ 

• 'rhe eltports from the British West .African Colonies for 1927 amounted to 
£33,294,006. '. ., .' '". ' . .'. . 
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The Adm~stration must gua.rd against any tendency to prefer 
one commumty to another in the distribution of the best technical 
officers (e.g., me~cal, agricultural. or nterinary), and care must be 
taken that there II!! an equitable distribution of the loan expendi., 
ture of each .country, so that a. fair amount is devoted to the develop. 
ment of natIve areas as well as of settled areas by the construction 
of roads, branch railways, etc. The policy of railway rates also 
needs careful scrutiny. Railway rates fundamentally affect 
economic possibilities, and they can be so adjusted as to benefit 
the industry of one community at the expense of another. We 
do not suggest that there would be any conscious desire on the 
part of a. Government or of lL settler community to treat native 
interests unfairly in these matters; but the immigrant communi
ties represent the more advanced and vocal element in any mixe~ 
State, and if the constitutional organization is such as to give 
them free opportunity to express their views, these are likely 
to be more strongly pressed than those of the native community. 
When two communities at different stages of political capacity are 
partners in the life of one state, it needs a strong sense of equity, 
and ceaseless vigila.nce to ensure that no advantage is taken ofl 

the weakness of the more backward. The pra.ctice in this matter. 
of G9vernment services requires careful watching, and full informac 
tionshould be collected so that the degree of efficiency in the 
application of the principle may be tested by results. . 

For this purpose it is important to be able to form as close an 
estimate as possible of the production" of the native areas. Such 
an estimate is difficult to obtain; it would obviously be impossible 
with the existing ma.chinery to compile a. full and accurate census 
of production, while export figures' .considered alone do not present 
a. complete picture, because a. considemble amount of "the export
able surplus of native produ.ctsJ such "as maize for example, is 
likely to be absorbed in the home market. We suggest for con
sideration that typical areas should from time to time be selected 
for a. test censns of production, intensive attention being devoted 
to a partiCUlar district. It would be of great value to the Govern
ment for many purposes to have reliable figures for making a 
comparison between what a. native can do by deyotin~ his'who!e 
attenti,ln to his own plot of land as compared WIth hIS economIC 
opportunity if he goes out to work for a white employer. More
over the sort of information which could be obtamed would be 
of great value in helping the Government to assess the proportion 
of adult males that might safely be allowed to go ou.t to ~<?rk 
fOl" white employers without endangering the. economIC pos~tlC?n 
of the reserves, a question to which we refer 10 greater detaIl m 
dealing with the matter of labour. . . . . 

It would be useful if. iIi the annual report for each tern tory ~ 
a section could be included on native interests, giving in respect 
of that territory data similar to t~ose :equired by the Mandates' 
Commission of the League of NatIOns 10 the Annual Reports of 
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mandated territories. This will be of value in the formation of 
an enlightened pu,blic opinion; its preparation will serve a useful 
purpose in regulating the knowledge of the administrators ;. and its 
publication will serve to demonstrate that the native races of the 
British Empire are administered according to the principies of the 
League. 

In dealing with this whole subject of economic development and 
with the closely allied subject of labour the consideration of ab
stractprinciples is not sufficient. The actual conditions of climate, 
soil, etc., affecting economic development in each territory must 
always be taken into account. Attention has already been ~lled 
(Chapter II) to the effects of variations in such conditions, and 
it has been shown that in certain parts conditions are suitable for 
a system of agriculture based on a number of small natIve culti
vators each working on his own account; that in others the best 
form of working will be in farms or plantations of a few hundred 
up t() a few thousand acres worked by individual farmers withade
quate capital; and that in other parts again it may be necessary to 
deal with much larger areas according to a concerted plan such as a 
large-scale irrigation project requiring financial provision beyond 
the resources of an individual, in which case development must 
be undertaken either by the Government or by a company, or 
perhaps by a combination of the two. 

Taking into account these varying economic conditions, it is 
obviously impossible to' lay down rigid rules for universal observa
tion. If much more wealth for distribution can be created by a 
number .of individuals working under the direction of a European 
employer than by the same number of individuals each work
ing on his own account, there is at least a presumption in favour 
ot the fonner method. But a Government, before taking any 
steps to encourage such a method of working, should make 
sure that the native employees have a free choice in the matter, 
that they will get a fair wage for their labour, and that the condi
tions of life offered to them will be consistent .. with a just and 
proper policy for their moral and political advancement. Great 
care must be exercised in securing these conditions and we do 
not wish to be understood as advocating a policy of pursuing the 
best economic results at all costs. On the other hand, economic 
results are bt great importance, particularly as enabling a Govern
ment to raise a revenue with which to provide rnedicaland educa
tional services or to introduce other measures for the general 
benefit of the people. It is also important to recognise that there 
is nothing intrinsically bad for i:t native in wage-eaming employ
ment. Indeed if every native has a chance either of working on 
his own holding or of finding employment on fair terms with a 
European employer. his condition is perhaps as fortlmate' as is 
likely to be obtainable in any part of the world. This aspect of 
the matter is more fully discussed in the section on labour." 
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In dealing with developmem by European settlement we have 
called attention to the need for the Government to exercise some 
control over the quality of the settlers thus introduced, and to the 
importance of this matter ill the intereots both of the natives and 
non-natives and the relati~n between the two. It is necessary also 
to recognise the Government's obligations in other cases where non
natives are brought into contact· with natIves in connection with 
economic development. Even where the main system of production 
is one of small native agricUlturists each working on his own 
3ecount, as for example in Uganda, the machinery of trade has 
to be supplied from other than native sources. Some control ought 
to be exercised over the t.raders who establish themselves to purchase 
the natives' export creps. If such traders are without adequate 
financial resources, they may easily be put out of business in the 
calle of a sudden drop in the price of the commodities which they 
are handling, and if this were to happen it would be so disastrous 
tu the. native producer that the· Government itself might have to 
intervene. The organization of the cot.tontrade in Uganda has 
already shown signs of weakness of this kind, and it would be 
,"aluable if the Government could attract some powerful commercial 
groups to interest themselves in this business: 'rhere has during 
the last season been a move in the direction· of an organised com
bination of the cotton buyers in Uganda, which may prove to be 
of great advantage in strengthening the position, and, if successful, 
may answer the necessary purpose. But the position will require 
careful watching. Anything in the nature of a monopoly must of 
course be subjected, to strict control by the CTOvernment, so as to 
ensure that the native gets a. fair price, but it is easier to control
one or two powerful groups than a mass of small traders. Govern
ment intervention in trade is, of course, in -some respects dan
gerous, but when a population of primItive natives is encouraged 
by the Government to grow crops for export an abnormal situation 
is created, and the Government cannot escape responsibility in the 
matter. It is to be noted that in connection with cotton in par
ticular, the British Cotton Growing Association has on many 
occasions in the past given valuable help in this direction. In the 
case of other forms of industry which have been mentioned, viz., 
the development of new or increased production in an area by an 
undertaking requiring large capital expenditure and skill~d manage
ment-such as an irrigation project, systematic well-bormg, or the 
establishment of some central factory-a. co-operative scheme of the 
kind which has been introduced in the Gezira area. in the Sudan 
may prove the mORt Effective method and the fairest to the natives. 
Oppnrtunities for introducing such schemes should .be caref~ll! 
stndied, for no Bort of arrangement more truly embodIes th~ SpIrIt 
underlying the Dual Policy. Such an arrangement does not mv?lve 
the. permanent alienation of native land to non-natives, but prOVIdes 
Cor a true partnership between the SKill and capital resources of 
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Western civilisation on .tbe one side, a·nd on ·theother the land 
and manual labour of the natives. 

The «hief point· to be appreciated is that the Government of any 
of these African territories has a definite responsibility and ought 
to ha,ve a definite policy for dealing with aU these matters. For 
this purpose it is important that provision should be made for the 
exchange of experience between the various a,djoining territories in 
Eastern and Central Africa, and that those who are responsible for 
the central direction of policy should be in contact with the wider 
experience of the Empire. . 

As regards the existing practice in regard to the .matters which 
have been discussed in this section, the Parliamentary Com
mission in. its Report* commented on the poor standard of 
cultivation in the native reserves in Kenya (page 32) and stated 
their conclusion that the Department of Agriculture had II in the 
past devoted most .of its attention to improved cultivation in 
European areas, and that until the last three years very little indeed 
was done to. encourage native production" (page 155). In.par
ticular they. compared the standard of cotton cultivation in the 
Kavirondo Reserve unfavourably with that of Uganda. We are 
glad to. be. able to testify that there has been a considerable increase 
in the work done in the native reserves since the .visit of the Par
liamentary Commission, and that the staff of agricultural inspect9rs 
for,native .. areas. has been substantially enlarged. The full ben,efit 
of this larger staff has not, however, yet been available, and though 
much has been done. there is still room for improvement. "~e 
mention this in no spirit of criticism for we believe it is recognised 
by'theKenya Government itself; but this is a subject which wants 
constant watching and it is for this -reason that we have ~ecom
m.ended the furnishing of special annual reports on native. prQduc;:
tion, and that we think that a Central Authority able to institute 
comparisons between the practices of the various territories will be 
or definite value. It is perhaps significant that it was represe.nted 
to us in Tanganyika that. the. attention of the - agricultural all.4-
veterinary officers, was almost exclusively devoted to native areas, 
wherea.s in Kenya the tendency was stated to be in the opposite 
direction. ' ' -

One small. but typical illustration of differences in this field 
may be no~ed. In Kenya, the cultivation of Arabica coffee by 
natives is not in practice allowed, whereas in Tanganyika the 
natives on the slopes. of. Kilimanjaro are growing it in quite sub
stantial guantities with. ·grea.t . profit to themselves. At the same 
time in Ug'anda the cultivation of Robusta coffee oy· natives. i!'l 
being actively encouraged... This raises .a weB-known contro
ven~ial iSime.Thereismuch. to be said on both sides, and we 
should heRitate to pronounce: a final judgment without a thofJ)l.~gp 

" Cmd.2387. 
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technjc~l inquiry. It is desirable that such an inquiry should 
be earned out, for it is unfortunate that the natives should be 
able to draw comparisons, as they do, between one GOvernment 
and another, and, as a result, to harbour sURpicions of injustice. 

Another illustration, again typical of the sort of differences in 
practice which are liable to occur, may be taken from the recent 
controversy between the Kenya-Uganda and Tanganyika railwayg 
011 the question of railway rates on cotton from Mwanza. We 
refer: elsewhere to the area. for possible competition between· the 
railways which has been created by the completion of a branch 
line fl,"om the Ta.nganyika railway to Mwanza. on Lake Victoria. 
n 80 ha.ppens that it suits the Tanganyika railway rates policy 
toeharge a rate on cotton from M wa.nza to Dar-es-Salaam which 
is. 20s. per ton cheaper than that charged on the Kenya-Uganda 
rililway ·for transport from Uganda stations to Kilindini. The 
col1siderations affecting this policy al,"e of a complex nature which 
need not be explained in detail here. It is sufficient to note the 
difference, and the fact that critics of the Nairobi management 
sa.y that high rates have to be charged on native cotton from 
lTg-anda in order to enable the railways to carry maize produced 
b~· Kenya settlers at less than cost price. 

Labour. 

The principal matter to be considered under this heading is the 
part that must be played by the Government in influencing or 
regulating the manner in which natives can be employed as hired 
la.bourers by immigrants. In its immediate practical importance 
in relation to the main objects of our enquiry, this question ranks 
almost equally with that of land. 

\Vhere non-native enterprise is introduced among primitive peoples 
. the problems centering round the supply of labour dominate the 
whole situation, both economic and political. In the minds of the 
immigrant communities the supply of labour is the uppermost and 
ever-present consideration, since non-native enterprise is dependent 
on it for its existence. An acute labour crisis may have serious 
political repercussions, and make the task of government in relation 
to the immigrant communities much more difficult. On the other 
hand excessive demands on the native communities for labour must 
be ~ost damaging to native society and to the proper development 
of, native political institutions which, according to the principielO 
that we have formulated. should be an important part of native 
policy .. On no question is it more essential that the Government 
should have a considered and fully thought out policy than on the 
subject. of labour. 

It should be recognised at the outset that the development of the 
settled areas by the help of native labour may, if properly regulated, 
ronfer great benefit on the natives themselves as well as on the 
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immigrant comlllUnities, It is advantageou~ to the native to learn 
habits of regular ~ork and to gain practical experience of what can 
be achieved by advanced methods of agriculture. In certain con· 
ditions also natives may be able to get a larger economic return 
.from employment under Europeans than by working on their own 
account. Moreover, in the early days of British administration in 
such countries as the Eastern and Central Mrican dependencies, 
an influx of European settlers with capital may be of great assist· 
ance to the Government in starting a process of economic develop
ment for the natives., Without some external impetus at the 
beginning, there may be no escape from it vicious circle. For while, 
on the one hand, measures necessary to improve the atandardof 
native agriculture, such as the provision of agricultural inspectors, 
issues of seed, etc., cannot be undertaken by the Government with· 
out revenue, on the other hand, the necessary revenue ma,y not be 
,available until some improvement in agricultural production is 
brought about. The activities of settlers, who have sufficient 
capital to carry them through the early unproductive years may 
provide the necessary impetus at the start. 

The Labour Commissioner in Tanganyika has pointed out that 
" the introduction of non-native enterprise has conferred a real 
boon on the African, since it has tended to regulate and equalise 
the extreme fluctuations resulting from the success or failure of 
the harvest," and this opinion has been endorsed by the 
Governor.· Whereas in former years a bad season might entail 
literal starvation for great numbers, there is now the alternative 
of work on 'an estate which provides food as well as money. 

It is practically impossible for the Government to refrain alto
gether from intervening in regard to the supply of labour for non
native enterprise. In the early days, at any rate, the native can 
hardly be regarded as having sufficient knowledge or judgmeni 
to protect his own interests, and whether he goes out to work or 
not must depend to a large extent on the advice and attitude of 
the Government. The new forms of economic life introduced by 
the, advent of European civilisation are entirely strange and ~lien 
to the habits and traditions of the African peoples. The con
tinuous and regular work without which non-native enterprise 
cannot be, conducted is a new conception to the native mind. 
The idea ot' contract is equally foreign. In this new and strange 
world the native is dependent on the guidance of those set in 
'authority over him. He needs to be encouraged to acquire habits 
which in the long run will contribute to his own advancement 
and progress. It is only natural that in these conditions the 
question of advice and encouragement by Government officials 
to natives to go out to labour should have become a subject of 

• Repoft hy Major G. St. J. Orde Bfowne, O.B.E., upon Labour in the 
Tanganyika Territory, 1926, (Colonial No. 19), pp. 13 and 72. 



controversy. It is always possible that such advice and encouracre
ment, especi.ally.a.s interpreted by native chiefs or headmen, d;ay 
become an illegItlIDate form of pressure. It is equally possible 
that abstention from such advice and encouragement may be detri
mental to native in~rests both by injuring non-native enterprise, 
and thereby retarding the general progress of the territory by 
which the natives themselves will benefit, and also by leaving 
the native without the stimulus and spur which would enable him 
to adapt himself to the new conditions and thereby make his 
position and welfare more secure. 

In these circumstances the Government has a task of consider
able difficulty to perform, for any indication of advice which it 
may give to primitive natives is apt to be construed as an order. 
It must be the duty of the Government to hold the scales even 
between the would-be employers and the natives. While pro
tecting the latter against unfair exploitation, it must also recog
nise an obligation to the former to keep a fair field open for 
them. 'The possible benefits to the native have already been 
mentioned, and, provided that employment is voluntary, and that 
its conditions are fair, then it may quite justifiably be encouraged 
within the limits to be hereafter explained. 

In dealing with native labour the Government has two main 
duties to perform, viz., to ensure 

First, that the native sells his labour on fair terms, and 
Secondly, that the labour demands of non-native enterprises 

do not operate in such a manner as to prevent the proper 
development of native society. 

As regards the first, if the advancement of native interests is 
to be considered as an end in itself, then, in view of the primitive 
mind of the native labourer, it mllst be part of the duty of the 
Government to ensure that he sells his labour on terms advan
tageous to himRelf. 'This, of course, does not necessarily mean 
that the terms must be disadvantageous to the employer, for, if 
properly regulated, the contract of service ought to be one of 
mutual advantage to both parties. 

We have already indicated in dealing with land policy the 
foundation on which the protection of native interests as regards 
labour must be based; that is to say, a policy which would 
make available for every native, for his own cultivation, 'sufficient 
land to maintain himself and his family and to provide him with the 
cash required for the taxes which he has to pay. If that condition 
is assured, then the native need only accept employment as a 
hired labourer of his own free choice and because it appears to 
him that such employment offers advantages as comI?ared with 
remainin~ on his own land. Adequate native reserves mdeed ~aD 
~ltke in Africa the place of trades unions, and help the n~t~ve 
to maintain a proper standard of wages for his labour by provldmg 

2671 c 
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him with a protection against being forced to bargain at a 
disadvantage. 

But while a satisfactory land position is an essential part of the 
foundation of a satisfactory labour policy, it does not alone cover all 
the needs, because, even with this protection, the native will not 
at first be able to look after his own interests. It is the duty of 
Government to exercise vigilant scrutiny of all the conditions affect
ing the treatment and general welfare of native labourers. It 
would bepeyond the scope of this Report to deal with all those 
conditions, or to propose any detailed regulations. We suggest, 
however, tqat it would be useful to arrange for the interchange of 
experience between the territories with a view to working out the 
best practice in such matters as housing conditions, wages, length 
of employment, diet, medical attention, enforcement of contracts 
of service, registration of natives, conditions to be offered to 
" squatters" or to natives who come to work with their wives 
and families, etc. These questions are full of complexity and e"\ten 
if, as the Labour Commissioner in Tanganyika points out,· the 
danger must be avoided of over-regulation ·beyond the measure of 
what is practical, and of thus defeating the real purposes of Govern
ment, nevertheless such latitude as is allowed for individual 
arrangement should be the result of a carefully thought out policy 
and not of the lack of it. 

The second duty of the Government to which we referred above is 
to ensure that the labour demands of non-natives do not operate in 
such a manner as to prevent the proper development of native 
society. This duty has a double aspect. On the one hand, it is 
necessary to regulate the numbers of natives who go out for tem
pora.ry employment from the reserves so that the number of adult 
males absent at any time is not so great as to endanger the proper 
development of native social life and political institutions, and on 
the other hand to provide that those natives who leave the reserves 
and settle down to permanent employment in non-native under
takings are properly cared for in the sense of taking account of their 
future development and their place in the social and political organi
zation outside the reserves. The whole structure of the native 
policy which we have· recommended would be endangered if the 
absence Q,f. natives from the reserves were such as to interfere with 
the continUance of native family and tribal life, while the Govern
ment will be creating for itself a grave problem in the future 
if there is allowed to grow up outside the native reserves a large 
landless proletariat withdrawn from its own traditional discipline 
and restraint and finding no scope for advancement in the new 
society to which it has transferred. 

• Report by Major G. St. J. Orde Browne, O.B.E .. upon Labour in the 
Tanganyika Territory, 1926, (Colonial No. 19), p. 65. 
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Dealing with the first point, there is a limit to the number of 
men who can leave their own homes without seriously affecting the 
well-being of the native communities, and it is the business of the 
Government so to regulate the influx of new settlers as to avoid 
creating demands Cor labour in excess of what can be supplied 
witho~t undue disturbance of native conditions. This is a subject 
on whIch we have already touched in dealing with" Land Policy" ; 
und, us we have pointed out, policy in this matter cannot be pro
perly regulated unless the GoVef1ilment is wprking on a programme 
which has been well thought out in advance. The numbers of 
adult males who can safely be allowed to be away from their homes 
at anyone time needs very careful consideration, and cannot be 
settled without a close knowledge of native conditions. 

We gained the impression that the way in which nati,-e life is 
affected by labour requirements is a subject on which further care
ful study in all the Eastern and Central African territories is most 
desirable. This study is required as much in the interests of the 
scttlers as of the natives, since injury to native life must lead to the
<iI·ying up of the sources of labour and consequently to growing 
shortage in the future. - From the standpoint of native welfare the 
study is of cardinal importance. Anthropological science has shown 
the close inter-connection of all aspects of native life. Religion, 
law, tribal authority, tribal customs, and the economic life of the 
tribe are all inseparably bound up together. Any serious dislocation 
of the economic life is bound to react on the whole tribal system and 
mny hasten the dissolution_of tribal authority which it is the main 
object of administrative policy to conserve until there has been 
time for the native people t<> assimilate the new ideas introduced by 
Western civilisation, and to adapt their im;titutions to the new con
ditions. 

The gravity of this whole problem in another part of Africa. has 
been recognised by the Belgian Government. A Commission pre
sided over by a Minister of State and representa.tive of all in
terests, including the leading commercial and industrial com
panies, was appointed in 1924 to go thoroughly into the labour 
question in the Congo, and reported in the following year. In the 
present year a similar representative Commission, presided over 
by the Prime Minister, has reviewed the conclusions of the ea~lier 
body in the light of the experience of the paflt three years. These 
reports are evidence of the seriousness with wLich the Belgian 
Government is taking in hand a problem which the ~rime Minister 
described a9 .. the most difficult and the most pressmg of all those 
presented by our Colonial task," and which had claimed .. the 
fIrst place among hiB pre-occupations" since he took charge of 
the Colonial Office.· _ 

The reason which led to the appointment of the Commissions 
was the recognition that .. in the course of recent years the 

• La probleme de Ia llain-d'OeuTl'e au Congo BeIge, p. 37. 
26n o 1I 
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economic development of the colony has undergone very rapid 
acceleration, so as to awaken legitimate apprehensions regarding 
the repercussions of this precipitate action on the social life of the 
natives. "* The Commission were unanimously of opinion that 
" native societies brought into contact with civilisation exhibit an 
extreme fragility. Since the life of the society and the life of the 
family are not at the stage of mutual relative independence which 
exists in European countries, what affects the one reacts disas
trously on the other. In actual fact every excessive de
mand for labour made on a group must attack the sources of its 
life a.nd affect adversely the birth-rate." t Having thus envisaged 
the gravity of the situation, the Commission set itself to enquire 
what proportion of adult males .could be withdrawn at one time 
from tribal life without seriously disturbing the equilibrium of 
native society. They came to the conclusion that for labour at a 
distance from home it would not be safe to exceed the figure of 
~ per cent. of the able-bodied adult males, which is the equivalent 
as a rule of 11 per cent. of the total population. It was con· 
sidered that for work involving less prolonged separation at not 
more than two days' distance from home an additional 5 per cent. 
might be taken without harm, while a further 15 per cent. might 
without injury be regarded as available for employment in the 
immediate neighbourhood and for porterage for short distances, 
i.e., for tasks which did not involve any disturbance of tribal 
and family life. It was recognised both by the first Commission, 
and still more explicitly by the second, that these percentages 
were not to be interpreted or applied in any mechanical way. 

As a result of these enquiries the Belgian Government has taken 
active steps to restrict the demand for labour even at the cost of 
retarding the rate of colonisation. Recruiting in certain tribes on 
which the. demand is thought to be excessive has been prohibited. 
The Prime Minister of Belgium informed the second Labour pom
mission that until there was available a definite programme of 
economic development for each region in .the Congo he was com
pelled to adopt an attitude of systematic reserve in the matter of 
granting concessions .. t In 1926 the Belgian Cabinet decided to 
suspend the construction of public works not yet begun in order 
to relieve the pressure on the natives for labour. Professor Buell 
of Harvard, in his recently published comparative study of colonial 
administration in Africa, draws attention .to the courage of the 
Belgian Government in its attempt to impose limits upon the rate 
of development, and asserts that it is the only Government in Africa 
which has. not only realised the seriousness of the problem but 
has attempted to gra.pple with it. § 

,. Le probleme de la Maine-d'Oeuvre ltU Congo BeIge, p. 7. 
t Ibid. pp.16-17. . 
:t: ibid. p. 40. 
§ The Native P"oblem ill Africa; Vol. II. p. 550. 
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We ~o. not suggest tha~ the percentages proposed by the Belgian 
CommIssIon need be apphed exactly to Eastern Africa but we are in 
entire .ac~rd with the principle ()~ which the conclu~ions of that 
CommIssIOn were based, viz., that the startinapoint in dealing 
with the labour problem must be the effect ;f the demand for 
labour on native society. . 

The matter on which we desire especially to insist is the necessity 
tha~ th.e Government shoul? have a considered and far-sighted 
polIcy In regard to economIC development, and that this policy 
should include the regulation of the rate of settlement so as to 
prevent an excessive demand for hired labour. 

It is essential that such. a policy s~ould take full account not only 
of the needs of non-native enterprIse,but also of the economic 
development of native areas. The available labour supply must not 
be estimated solely with a view to the requirements of non-native 
enterprise. If effect is to be given to the Dual Policy, the labour 
needs of the reserves must equally be taken into account. The 
recent Report of the Labour Commission in Kenya'does not appear 
to us to pay sufficient regard to this aspect of the question. * 

The duty of a Government which accepts the Dual l?olicy is, as 
we have already' argued; to give. the natives every opportunity of 
developing their own economic opportunities and to take active 
measures to improve agriculture in the reserves. Such a policy 
need not in the long run be injurious to nOD-nu,tive enterprise. It 
lOay diminish the number of those seeking employment outside the 
reserves; but it may well increase, more than proportionately, their 
quality and value as intelligent workers. Human nature has 
common elements all the world over. and in any community there 
will a.lways be a. large proportion pf individuals whose economic 
efficiency is greatest when working as wage-earners under the 
direction of others. If the agricultural enterprise of the settlers is 
not capable of offering an economic return to such natives which 
wiII attract them to work for a wage in preference to cultivating 
their own land, then it can only bE! based on an insecure foundation, 
which, sooner or later. will give way, whatever artificial supports 
Ilre introduced. 

The improvement in the quality of native labour to which we have 
referred in the precedintY paragraph is itself a very important matter. 
The Labour Reports of\oth Kenya and Tanganyika recognise th<tt 
there IS at present an immense wastage and deplorable inefficiency. 
though both record improvement. In the interests of the natives 
and of f;ettlers alike it is desirable that there shoul4 be, a reduc
tion in the number and an improvement in the' quality of the 

• '.g., it i. atated that from certain' areal (inclndil!g tho.re inhabited b,v the 
princiral tribea in the country) II the per",:ntage !If natives who come out to work 
may be rell8rd~d af not unsatisfactory, varymg as It does from 32 to 62 per cent. of 
tho male native population." (p. 17.) 
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native labourers employed. 'rhe settlers, to place their enterprise 
on a surl.') . economic foundation, should make it their aim to 
work with a smaller, more permanent" more highly skilled and 
better paid force of native labour than is customary at present. In 
the long run they will probably get b~tter results in this way than 
from a large force of cheap but inefficient labour. 

The second aspec't of the Government's duty to consider the 
social effects of labour requirements, .to which we called attention 
above, concerns the position of natives who permanently leave their 
own reserves to work for immigrant employers in the settled areas. 
Such natives will cease to belong t<> any tribal organization aud 
a place must be found for them in a society which is new to them. 
The effect· of labour requirements in this direction requires most 
eareful watching. 

'rhe settlement of natives with their families on non-native 
estates is already taking place in Kenya. The proce'ss raises ques
tions of great difficulty and importance. The Report of the recent 
Labour Commission in Kenya takes the view .. that whole 
families should be encouraged to become permanently resident in 
the alienated areas, where satisfactory conditions of life, calculated 
to bring about contentment, should be provided for them." The 
Report goes on to state that " to some extent Africans are already 
becoming permanently detached from the reserves, and there is 
evidence to show, both here and elsewhere in Africa, that it is 
those Africans so detached who become the most civilised in their 
habits and reach a higher standard of life. . Through the 
establishment of an African population away from the reserves the 
children would be brought up in. an atmosphere of contact with 
civilisation and civilising influences, also with industry, and could 
not fail to benefit and thereby become better citizens. "* The 
view here expresSed is in sharp contrast with that whicn . is 
dominant in South Africa, where it is generally held that the 
two races can find their most happy development in separation, 
and that the presencewithini the areas of white civilisation 'of a 
large black pOpulation entirely cut off from tribal life is a menace 
to the standards of living and- distinctive institutions of a white 
community. The Kenya Commission appears to have approached 
the question mainly from the point of view of the labour require
mentsof non-native enterprise, and it would be wise to study it 
in the light of the longer experience of South Africa. The deve
lopment of the Dual Policy in the political sphere will be much less 
fraught with difficulties and danger if the native retains as long" 
as possible his connection with his own tribal organization, aud 
for this reason we would deprecate any active steps on the part 
of Government to encourage the severance of that connection. 
At least no such steps should be taken nntil the whole of their 

.. Report of the Labour Commission. p. 33. 
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implications has been thought out and pruvided for. There will 
always be a. certain number of more advanced and ambitious 
natives who will not find sufficient scope for their abilities in tribal 
li~e. in. the native. areas, and we have suggested one method of pro
vldmg for these m the section dealing with land, viz., the reserva
tion of certain areas in which such men may be allowed to acquire 
l~n~. by purchase. As men of this class become more highly 
clVlhsed a place can probably be found for them in the politicai 
system of the settled areas. But the presence in these areas of 
a large class of landless, detribalised natives, who have cast off 
the restraints of their own social life, and not yet submitted to 
those of white Civilisation, would inevitably become a serious 
social and political danger. We received evidence in Tanganyika 
of the demoralising effect which town life is apt to have on the 
casual native labourer who drifts into it. The social side of the 
problem requires careful and continuous study, and it is of great 
importance that arrangements should be macle for the collation and 
comparisun of experience in the different territories. We shall 
revert to t.he political side later. 

We have drawn attention in this section to the enormous im
portance of the labour question for all the communities in Eastern 
and Central Africa a.nd have pointed out that failure to handle it 
rightly must make the political problem far more difficult of solu
tion. We have shown that it is engaging the serious attention of 
other Governments concerned in tropical Africa. It is rapidly be
coming a question that is attracting world attention. The Inter
national Labour Organisation at Geneva has set up a special section 
to prepare conventions for backward areas. The subject will be given 
a place at the International Labour Conference to be held next 
year, and the first steps will be taken towards arriving at an inter
national convention on the subject. The Permanent Mandates 
Commission has included the following question among those ad
dreRsed to Mandatory Powers:-

.. Does the local supply o~ labour, in quantity, physical 
powers of resistance and aptitude for industrial and 
agricultural work conducted t)n modern lines, appear to indi
cate that it is adequate, as far as can be foreseen, for the 
economic development of the territory? 

Or does the Government consider it possible that sooner or 
later a proper care for the preservation and development of • 
the native races may make it nece.8sary to restrict ~or a time 
the establishment of new enterprises or the extension of ex
isting enterprises and to spread ~ver a longer term of y~ars 
the execution of such large public works as are not of Im
mediate and urgent necessity?" 

All these considerations point to the desirability of 8. thorough 
review in the near future of the problems connected with labour 

2671 
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in Eastern and Central Africa. One of the first things to be under
taken bytbe High Commissioner, whose appointment we recom
mend, must be the study of this question of labour in the light of 
the combined experience of all the territories. 

In making comparisons between the practice followed by the 
various territories in the treatment of native labour, it is, of course, 
obvious that the conditions are largely dependent on individual em
ployers. This section, however, would be incomplete without a 
reference to one" well-known difference hetween Kenya and Tan
ganyika, in that the system of registration of hired labour is adopted 
only in the former territory. This policy has not always been fairly 
represented by outside critics and we do not wish to pronounce judg
ment upon it; but it may lead to undesirable results if adjoining 
territories adopt such different practices. The "difference was com
mented upon to us by native witnesses, and it is not unnatural thai 
natives should draw the conclusion that it implies a difference in 
the regard which is paid to their rights and privileges. 

Education. 

NATIVE EDUCATION. 

For any government .which accepts the advancement of the 
natives as a direct responsibility, native education must be a matter 
of primary concern. The underlying assumptions of this Report 
are that the advancement of the natives is an end in itself and 
that the progress and prosperity of the Eastern and Central African 
territories must depend on the growth in capacity and intelligence 
of the whole population, of whom the natives constitute 99 per 
cent. From both points of view educational policy is of cardinal 
importance. In referring to educatiolJ. we have in view not merely 
formal or scholastic education, but also the teaching of habits 
of industry," of better agricultural methods, and of ways of im
proving hygienic conditions and the standard of living. 

So much has already been w1"itten on the subject of'native edu
cation in Africa that we shall make no attempt to deal with the 
subject in detail. We are in general agreement with the principles 
of educatipnal policy set forth in the memorandum* issued by the 
Advisory"Committee on Native Education in Tropical Africa. We 
shall content ourselves with drawing attention to one or two 
matters that are of special significance in connection with our 
Report. 

The importance of pursuing a consistent policy in all matters 
affecting the natives, on which we have already dwelt in several 

• Cmd.2374. 
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passages, is 8S great in education as ill any other matter. The aim 
and scope of education should be settled for all these territories 
on a uniform basis. The constitution of the Advisory CQmmittee 
at the Colonial Office has already achieved valuable results, but 
the existence of a Central Authority for Eastern Africa. might help 
to make the co-ordinating influence of this Committee more effec
tive. In the meanwhile, as a sign of the appreciation of the need 
for a common policy, we welcome the decision to hold a conference 
of the Directors of Education of the Eastern and Central African 
territories early in 1929. 

n is essential that educational policy and practice should be 
C81'efuIIy considered in its relation to the general policy of govern
ment for the advancement of the native peoples. Influences intro
duced by subordinate officials in an education department may 
have a far-reaching effect on native life, and government ought to 
regard even the details of educational curricula as matters of im. 
portance. It is the business of government to see that educational 
policy is related to the other influences by which the experience 
and outlook of the people are being transformed. The formal 
education of the school is only part of the education which the 
native is receiving. He is being educated by his responsibilities 
as a p:uticipant in native administration, or by ·his contact with 
non-native traders and settlers. Modern medic-ine and sanitation 
are introducing fresh ideas. Improved agriculture is changing his 
economic outlook and introducing new habits of thought and action. 
At present the different influences which are promoting the educa
tion of the native are canalised in separate channels. It is im
portant that the problem of education should, from time to time, 
receive consideration from this wider point of view. It is desirable 
that the Central Authority, if created, should give attention to 
this subject with a view to deciding what measures are required to 
enable education to make its largest contribution to the welfare 
and progress of the native peoples. 

The general object of education should be to raise the average 
standard of intelligence of the whole community. The nature of 
the intellectual advance to be aimed at should be one of which 
advantage can be taken in the ordinary daily lives of the people, 
and should be a step forward in a field already familiar to them, 
rather than a violent translation into fields which belong to a 
different type of ciyilisation. As the life of A.frican peoples. is to 
a preponderating extent agricultmal, educatIon should ~Im at 
making them better agriculturists and better able to appreCIate all 
the natural processes with which agriculture is connected. 

Since one of the main objects ot general policy is that the natives 
should learn increasinC1ly to manage their own affairs, education 
shoull! alRo aim at fitti~g them for such responsibility. The school 
at Tabora for the sons of chiefs seems to us a .highly important 
undertaking. 
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The education 'of. the masses' and the general advancement of 
the people are tasks that can be carried out only with the help of 
the natives themselves. Hence the training of native leaders, such 
as teachers, medical assistants and agricultural instructors and 
demonstrators must have a central place in the educational pro
gramme.' 

The policy of making the advancement of Africans an end in 
itself implies that they should be able to advance as far as they can, 
and that those who can assimilate the high~r branches of Western 
knowledge should have the chance of doing so. There is bound 
to arise a demand among the native peoples for more advanced edu
cation and it is best that provision should be made for meeting' this 
in Africa itself rather than that those who are determined to have 
higher education should be left to seek it abroad. Weare glad to 
find provision for it already made at Makerere College in Uganda. 
But while higher education must have its place in the total pro
gl'amme, the resources of government should, for the present, be 
devoted in the main to the foundations of the educational structure, 
which must be securely laid in the general progress of the whole 
community. A warning must be uttered against any attempt to go 
too fast. One of the great dangers arising out of the contact 
between modern European civilisation and the natives of Africa 
is lest the latter may, with their natural iinitative faculties, acquire 
superficial intellectual attainments, without having had time to 
build up, by a long process of training, the habits of mind and 
character without which intellectual ingenuity is a dangerous 
possession. 

The progress of African communities will be seriously retarded 
if education is not extended to women as well as men. It was 
asserted in the famous educational despatch of 1854 which laid t)J.e 
foundation of modern education in India that by the education of 
women "a far greater proportional impulse is imparted to the 
educational and moral tone of the people than by the education of 
men." The principle has the support of the best educu,tional 
opinion and it may be hoped that greater success will be achieved in 
giving effect to it in Africa, where there is no purdah system, 
than has so far been obtained in India. Christian missions deserve 
the highest commendation for what they are doing for the women 
of AfricaJ'and their work in this field deserves every encouragement 
from Government. 

NON-NATIVE EDUCATION. 

The education of the children of the immigrant communities and. 
in view of its position of leadership. of the European community 
in particular, is a matter of the greatest possible importance to the 



75 

future of these countries. It is essential for the future of the white 
race that a satisfactory educational standard should be maintained. 
It must also be realised that the contad with primitive black peoples 
as domestic servants and agricultural labourers to which the children 
of European settlers are exposed, creates ~endencies which must be 
carefully counteracted by a well thought out system of education. 
The supply of adequate educational facilities for European children, 
and the adaptation of educational methods to their special needs, 
should be regarded as one of the Jllost serious responsibilities of gov
ernments. A pooling of resources between the adjoining territories 
may increase the effective power of what can be done, and this is a 
matter for consideration by a Central Authority. 

Native Administration and Political Institutions. 

A clear indication of the policy envisaged by His Majesty's 
Government for native political development is given in the follow
ing passage from the White Paper" containing our terms of 
reference :-

.. The Dual Policy in regard to economic development should 
have its counterpart in the political evolution of the territories. 
Every year we are providing more educational facilities for the 
natives, and although in some places it may be many years 
before the native can take a direct part in the Central Legis
latures, his place in the body politic must be provided for, and 
steps taken to create the machinery whereby native self
government, at first purely local, and later over larger areas, 
can be developed." 

We agree most emphatically with the implication contained in 
this passage, that the process of political development should be 
gradual. 

Whatever the line of political advancement is to be it flhould 
be a continuous process starting from conditions as they exist and 
carried out step by step, each new step being based on experience 
gained from the last. Sudden transitions are always dangerous. 

The right line therefore for native political development appears 
to be to give the natives a share in the management of their own 
tribal affairs, starting with the natural village or tribal units and 
gradually building up larger associations by a process of unforced 
coalescence. There are in all the territories with which we are 
concerned, marked ethnological and traditional-divisions be
tween tribes and it would not be advisable to. attempt a 
premature unification in advance of the natural development in 
inter-tribal relations. On the other hand experience -in Tanganyika 
Territory shows that the natives themselves are quick to. recognise 
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the advantages of coalescence of small chieftlhips into larger groups 
which give the native admillltltrations command of greater 
resources and make the undertaking of larger enterprises possible. 

A policy of this nature satitlfies the requirements both of justice 
and expediency. In the first; place it is adapted to native COll

ditions and needs, for it builds on native foundations. Secondly, 
it will provide a valuable form of education, for it is only by 
management of their own local affairs that the meaning of respon
sibility can be learnt by the natives. Thirdly" the adoption of such 
.a policy is a practical necessity for the geod administration of the 
country. It is impossible to provide a sufficient number of British 
administrative officials to conduct the business of the whole country. 
Any attempt to administer without a delegation of powers to 
native authorities tends to produce bad administration. Fourthly 
the policy gives to the natives an opportunity for political se1£
expression. The demand for such self-expression must inevitably 
arise as a result of that advance in their education and material 
conditions which it is the declared object of the British Government 
to promote. Without a suitable outlet for the natural desire to 
participate in the management of their own affairs, the more active
minded among the natives might be driven to opposing the 
existing authority. There can never be a complete absence of 
political agitators, but if a practical outlet is provided for the natives 
in the management of their own affairs, and if the Central Govern-' 
ment is efficiently conducted, agitators against British rule are 
likely to receive little general support. 

It is important that the objects of the encouragement of native 
administration should be clearly grasped. The essential purpose 
must be regarded as being the fostering of native institutions so 
as to give them their own place in the scheme of government, 
rather than the mere utilization of the chiefs as the mouthpieces 
of an alien bureaucracy. 

An examination ·of the extent to which native administrations 
have in practice been developed in the territories of Eastern and 
Central Africa reveals striking differences between them. Whereas 
in Uganda and Tanganyika native administrations with judicial 
as well as executive powetshave been set up, the native authorities 
in I{enya,'Nyasaland, and Northern Rhodesia (except in Barotse
land) have. no judici.al functions. This is a most significant 
difference,'for experience seems to indicate that if the traditional 
power of a. chief .tpc~ntrol ,and punish his people is retained it 
is more likely that the' native administration will be made effective. 
It appears tobe;impbrtant. therefore, that these administrations 
should have' their own native courts. 

Another substantial difference in the degree of responsibility 
which is deleO'ated to native authorities is to be found in the matter '" . 
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of the funds which a!e at their disposal. . The following table, ex
tracted from AppendIx VII, w.here fuller details are set out, gives 
a summary of the presE-nt posItion ;-

RBVBNUBS AT THE DISPOSAL OP NATIVB ADMINISTRATIONS (1927). 
I TratlSferred from 

Gov~Nlment Rel1enue. R6I1enu~ col- Total 
lecled direct Rel1mue -- by Native of Nalil'e 

From Hut atllil F1-om other Admini.- Admi"i8-
Poll Tax. 801 .... e6 •• tration •. Iration8 • 

.£ .£ .£ .£ 
Uganda ... 152,366 650 129,618 282,634 
Kenya ... ... • 16,586 19,434 36,U20 
Tanganyika ... 126,207 - 18,707 144,914 
Nyasaland '" • - - Nil 
Northern Rhodeeia 6,300 - 750 7,050 

(to Barotse (Barotse 
Trost Fond). Trost 

• Fond) . 

. • Government pays Chiefs and Headmen. 

It is hardly possible to develop a real sense of responsibility 
Cor administration without some share of financial responsibility; so 
that education in the handling of public funds is of primary im
portance in any policy for the political advancement of the natives. 
Experience seems to indicate that the natives do not naturally 
possess a high moral standard in the handling of public funds, and, 
while this makes close supervision by British officials necessary 
in the early stages, it also serves to emphasise the need that they 
should be given an opportunity to learn the meaning of this kind 
of responsibility . 

The differences in the systems of native administration to which 
attention has been called above are no doubt to be accounted for his
torically to a large extent by the absence, at the time when Kenya, 
:Nyasaland, and Northern Rhodesia came under British control, 
of any developed tribal organizations on which native administra
tions could be founded, and in the cas~ of Nyasafand by the 
(lestruction of the power and influence of the chiefs as a result 
of military measures to suppress the slave trade. 

It may also be argued that the natives of Uganda and Tan
ganyika are more advanced than, for example, those of Kenya. 
This is undoubtedly true of the Baganda in Uganda, but it is 
a matter suitable for careful enquiry by an impartial authority 
whether the difference in the practical results is entirely accounted 
for by such differences in conditions, and whether a greater advance 
in building up responsible native administrations could not now 
safely be made in Kenya. 
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It is at least apparent that if native adminilltrations are really 
to be given an important place in the whole scheme of governmem 
as part of the. policy which we have advocated above, a great deal 
remains to be done in Kenya, as a,lso In Nyasaland and Northern 
Rhodesia. We do not advocate undue haste or any attempt to give 
natives tasks far beyond their capacities; but responsibility itself 
is the most valuable educator, and if there is to be any advance 
at all the measure of :r:esponsibility which is allowed must always 
be somewhat in advance of the proved capacity of those to whom 
it is entrusted. 

In the preceding paragraphs we have considered native partici
pation in the local government of native areas. It cannot be too 
strongly emphasised that the political education of the natives ought 
to start in this way, and that, whatever form their participation 
in the government of each territory may ultimately take, it should 
be built up step by step from below, starting on a sound foundation 
of education and experience gained in the responsibilities of local 
government. • 
- It would however be unwise to rest content with the assumptioll 
that the management of local or tribal affairs will for all time 
satisfy the aspirations of the natives. Moreover, the questions 
put to us· ma,ke it one of the most significant parts of our task to 
consider what share the natives are ultimately to have in the whole 
business of government. If, as indicated in our terms of 
reference, the" Dual Policy, i.e., the complementary development 
of native and non-na,tive communities" is to be " progressively 
applied in the political as well as the economic sphere," it must 
necessarily follow that it is only a question of time Defore the 
natives will have to be admitted to a share in the whole govern
ment which fairly balances that accorded to the immigrant com
munities. Once this is realised,-and it is difficult to see how an 
honest interpretation of the Dual Policy can possibly lead to any 
other conclusion-it will be appreciated how important it is 1,0 
direct the political advance of the immigrant communities in such 
a way as will not commit the Government to native advancement 
either prematurely or in the wrong direction. 

The special political problems created by the presence of :m 
advanced immigrant community side by side with a primitive nativ~ 
population can best be considered in detail in our later chapter 
dealing with the Kenya constitution, and certain practical pro
posals for the immediate representation of the natives in those 
conditions are included in that chapter. 

But the general principles affecting the representation of natives 
and their political advancement are fundamentally the same in all 
the territories with which we are concerned. Even if the presence 
of an immigrant community demanding political representation 
creates a· spada.! problem or brings it to a head at an earlier date 

.. OJ. Terms of Reference 3 and 4. 



79 

in countries. such ~s. Kenya, policy in the adjoining territories as 
regards natIve politIcal advancement must, as has already been 
pointed out, ultimately be guided by the same principles. Apart 
from this, the process of education of the natives and economic 
development which is being followed in all territories must 
eventually lead to political demands for a voice in the general 
business' of Government. Some consideration of the general 
principles is therefore appropriate in the present chapter. 

In considering the general course to be followed it appears to 
us that there are two dominant considerations. First, it is possible 
that African native society may never become adapted to repre
sentative institutions in the form in which they ha.ve developed in 
the British constitution, nor may it be possible to apply repre
sentative parliamentary institutions, which are founded on the 
hasis of a single homogeneous community, to States containing 
European and native communities side by side. Secondly, it is 
certain that, even if such institutions may ultimately be adapted 
to African conditions, the natives require a long period of prepara
tion and experience before they can be qualified to take their place 
in them. British representative institutions have been built up 
after centuries of evolution on a foundation of experience slowly 
gained in local government. So far as possible African society 
should be taken through a similar course of development so as 
to avoid the dangers of attempting a sudden transition from a 
primitive state to twentieth century conditions. 

If the Government were free to choose its course and there were 
no danger of outside influences forcing the pace,- the ideal line 
of conduct would seem to be to maintain the Government in the 
form of a benevolent autocracy for as long as possible, encouraging 
the natives meanwhile to develop a sense of responsibility, public 
morality, and political experience, in institutions of local or tribal 
government. This side of the matter has already been dealt with 
in the earlier sections, and the essential purpose, both in countries 
where there is no permanent settlement by immigrants and in 
countries where there are settled areas and native reserves, 
is to keep the natives as far as possible living in condi
tions which are natural to them, and gaining experience 
in a continuous proceEls of evolution from such conditions, 
until they are 80 far educated that they are fitted to be launched 
on the stream of the main political life of the country side by side 

• The", is comparative freedom to choose the pace of development in countries 
where there is no active immigrant. community claiming politieal representation. 
EYen in these conntries outside inftnences ILre at work; but our owu observatinns, 
n_rily limited by tbe short period of our visit, left on our minds a vivid 
impression of the effect npon the native miud of close contact with the daily 
lives of a settler community and ~ith the political coniroversies whi~h. their 
presence creates. Some of the natives 10 Kenya appeared to n8 far more sophistIcated 
and far readier to become detached from their traditional tribal discipline, or 
to listen to ilI-educated political agitators, than is the case in the adjoining terri
tories. These conditions must be taken into aocount. 
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with the- immigrant communities. During the period when they 
are thus kept isolated from the main political business of the Gov
ernment, their interests must, of course, be specially represented 
in its Councils.· These must either be watched by the Government 
itself or by special representatives chosen for that purpose. In 
either case the protection of native interests remains the ultimate 
responsibility of the Imperial Government by virtue of its trustee
ship. 

But even. during what we have described as the period of isola
tion, if the ultimate ideal is that the natives should themselves have 
a voice in the Central Government, they must be gradually receiv
ing a preparatory training. For this purpose, experience gained in 
the .affairs of local government would not alone be sufficient. More
over; the practical conditions also create a need for something more. 
=i'he natives themselves are already taking an interest in wider 
issues than their own local affairs, and it is important that the 
Government should be informed of their opinions. It must not 
be inferred indeed from the fact that they are not as yet sufficiently 
advanced to grasp the general principles which have to determine 
policy on such matters as harbours, railways, tariffs or currency, 
that there are not many points connected with these and other 
subjects in regard to which, when properly explained· to them, 
natives may form views which are of real importance to the adminis
tration. The new forces which are invading the country are bring
ing about far-reaching changes in native life, and in regard to 
these changes native opinion is valuable, and it is desirable that 
some ineans should be found for its expression. If a natural out
let cannot be provided, it is probable that their growing political 
consciousness will find less desirable means of expression. The 
need for some channel of expression is of course greatest in " mixed 
states," but the influences of the new forces are being felt in the 
whole of Africa, and it is well that steps should be taken before 
it is too late to provide the means by which, under wise guidance, 
natives can make their ideas and outlook known and come to under
stand the policy on which the Central Government is acting. 

It is necessary, therefore, to consider wha~ practical steps can 
be taken for this purpose. 

A very constructive study of this whole question has been carried 
out by Lord Lngard, who suggests· that the natural line of political 
evolution for native societies brought into relations with western 
Governments is through the establishment of a Native Advisory 
Council in each territory (the membership of which woul~ not 
necessarily be limited to natives), as a parallel institution to the 
Legislative Council. t 

# Rep7'ese7ltative f07'ms (If government ond indirect l"1Ile in Bdtish A/rica, being 
chapters of a new editioI:. of 1he Dual Jlandote. 

t A som~what similar ~ugge~tion was " made by Sir Herbert Stanley when he was 
Governor of Northern Rhodesia. 
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As far as concerns any of the territories with which we are deal
ing, the day is still far distant when representatives of all the various 
tribes could meet in a common council, so that such a plan lies 
beyond the region of any practical proposals which we can now 
make. But it is necessary even during the first steps to consider 
the general direction of advance, and for this purpose to devote some 
thought to more distant possibilities. It appears to us that there 
would be certain dangers in a. native advisory council for a whole 
territory. In a country like ~enya., where there is a. strong 
immigrant community, such a. body might emphasise and exaggerate 
the divergence between native and non-native interests, and create 
an impression in the minds of the natives that their views did 
not find adequate expression in the Legislative Council. In the 
end it might tend to unite native opinion in opposition to the Gov
ernment, while the existence of so important and formal a council 
might lead to difficulties if the Government had to decide contrary 
to its advice. Much will depend on future developments, and 
particularly how, in a country like Kenya, the interests of the 
settled and native areas sort themselves out in practice. Political 
segregation, at least up to a certain point, appears to us, as we later 
emphasise, to be· desirable within any period which can be fore
seen, but for dealing with the field of what are essentially common 
interests it may well be asked whether, by the time that native 
delegates are fit to meet and discuss matters of general policy for 
t.he whole territory, they would not be equally fit to take the place 
of European representatives of native interests in the Legislative 
Councils. 

On the other hand there are certain ideas of great value inherent 
in Lord Lugard's proposal which should be preserved whatever 
plan is adopted. The most important of these ideas is that in a 
native advisory council the traditional native leaders will be able 
to carry due weight and maintain their position, whereas if the 
native share in government is provided for by the inclusion of 
natives in the Legislative Council, it is almost inevitable that the 
professional politician-that is to say, the type of native who is 
ready with his tongue and quick to pick up a smattering of 
European civilisation-will come to the front. In fact, until pre
sent conditions are completely changed, a native advisory council 
could be much more truly representative of the essentially native 
element in a Colony than any small number of nat.ives, sufficiently 
educated to take part in the debates of the legislative assembly, 
could be. • 

In connection with the development of native advisory cou~cils, 
the experience and practice in the 'Union of South Africa IS of 
interest. The Bunga. or Native Council in the Transkei is ~lOt 
only responsible, like the native administrations in. Eastern AfrIca, 
for what may be described as matters of local government and for 
the expendit'ure of a. poll tax of lOs., bringing in a total revenue 



82 

of £140,000, but it is a.Iso consulted about aU legislation applicable 
to the Transkei. It is the almost invariable practice of the 
Administratiml, when it wishes to enact a· proclamation, to submit 
it in draft to the Bunga. The resolutions of that body on the pro- . 
posed legislation are forwarded to the Native Affairs Department 
and the replies of the Department are communicated to the Bunga 
!!ond published in its proceedings. As a result largely of the success 
of the 1'ranskeian system the Native Affairs Act of 1920 empowered 
the Governor-General on the recommendation of the Native Affairs 

. Commission to establish local councils in native areas thi'oughout 
the Union, one of their duties being to advise the Native Affairs 
Commission on matters affecting native interests, and also general 
councils, embracing a number of local councils. The Act further 
provided for the convening of conferences of chiefs, members of 
native councils or local councils, and prominent natives, and of 
native delegates purporting to represent any native political or 
economic interest, with a view to the ascertainment of the senti
ments of the native population of the Union, or of any part thereof', 
in regard to any measure in so far as it mig'ht affect such popula
tion. Under these provisions conferences have been held of repre
sentatives from all areas in the Union, and have proved a valuable 
means of eliciting native opinion. 

The experience of South Africa is illuminating as showing the 
extent towhich native political capacity is capable of development 
and the demands which will sooner or later have to be met. Never
theless we do not recommend in Eastern and Central Africa the 
early institution of any similar conference of natives for a whole' 
territory, both because the natives as a whole are still in a very 
primitive state with wide differences in tradition, outlook, and 
development between various tribes, and also because they are not 
yet subject to the same pressure of established western institutions, 
and can thus be allowed to develop along more distinctively native 
lines. 

What we do recommend is that a beginning should be made in 
the consultation of native opinion by experiments of a more simple 
kind. 

The first step would be that it should become the settled policy 
of Government to consult native opinion regarding legislation 
affecting their interests through the existing native administrations 
or districti,native councils. Experience would show to what extent 
it was desirable for the purposes of such consultation to convene 
a more widely representative body. In that case the ga.thering 
might to begin with be somewhat in the nature of a durbar, leaving 
any more formal constitution or definition of functions to be decided 
later in the light of experience. The representative of Government 
on such occasions would naturally be the senior officer of the area, 
who, when technical matters were under consideration, might have 
the assistance of the head of the department concerned or of an 
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officer represent~g him. As we suggest iri a later chapter, if there 
are any non-natives nominated to represent native interests in 
the Legislative Council, these should participate in the consultation 
of native op~ion. Th~ n:uormal consultation of native opinion 
.hrough eXlstmg orgaruzatlOns may be expected in time to lead 
to the creation of new machinery adapted in each case to local con
ditions, and it is better that Advisory Councils should come into 
existence in this way to meet practical needs as they arise than 
that they should be called into being as formal and artificial 
creations. The object which has to be kept in view is to provide 
opportunities, which the natives wilJ feel to be adequate, for the ex
pression of their growing political consciousness, and it will be the 
part of wise statesmanship rather to anticipate the demand than 

·to be forced to yield later to pressure. 

We recognise of course that action on these lines is already being 
taken in certain places, and also that an advanced organization 
such as the Lukiko in the Kingdom of Buganda. requires specia.J 
consideration. It appears to us important that a general review 
of the situation should now be carried out, so that after consul
tation with the experienced officers, a general plan taking into 
account local variations in conditions, but properly co-ordinated 
for all the territories, may be introduced. 

Our proposals up to this point therefore amount to this; 
that the maximum use should be made of the opportunities 
for self-government in local or tribal institutions and of associat
ing the natives with the wider affairs of government through what 
may be described as informal district advisory councils, leading 
perhaps later to local councils of a more formal nature, and that 
in the meanwhile the direct representation of the natives in the 
Legislative Council of each territory and in any Central Council, 
if formed, should be provided for either by the official members, 
or by non-natives nominated by the Government. 

But .advance along these lines, however far it. may be carried, 
still involves treating the natives in a special manner and keeping 
them out of any position which exactly balances that of the other 
communities. This therefore leaves us short of the goal to which, 
as stated at the beginning of this section, the Dual Policy seems 
necessarily to lead. It might well be said that this goal lies beyond 
our present horizon: nevertheless, it is necessary to give it some 
consideration in order to test the direction of the first steps which 
we are recommending. . 

In a later chapt~r we find ourselves brought to the conclusion 
that there can be no question of responsible government in these 
territories until the natives themselves can share in the respon
sibility, because, until that stage is reached, the Imperial Govern
ment will be under obligations of trusteeship which cannot be 
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~ischa.rged without reserving a right to intervene in 11.11 the business 
of government. 

This negative conclusion, however, is not the final answer to the 
problem and one must ask whether the possibility of responsible 
government, once the natives are able .toshare in it, is to be for 
ever excluded . 

. To such an inquiry our reply must be that responsible govern
ment, as understood in the light of British experience, depends, 
as already stated, on representative institutions which are founded 
on the basis of a single homogeneous community. It is not incon
eeivable that in the distant future the black races may rise to such 
.a high level'of civilisation that their interests will be fused with 
those of the immigrant communities. If white and black can some 
~ay meet on equal terms, intellectually, socially, and economically, 
the racial and economic antagonisms may be merged in a com
munity of interests which will admit of I:!ome form of free repre-; 
sentative government. That is an ideal to which, though many 
would consider it visionary, we would not close the door. N ever
theless, while we most certainly would not accept any assumption 
that the white races must remain permanently superior to the 
black, it appears to us safer to contemplate that to whatever stage 
of civilisation and development the African native can advance 
there may remain fundamental differences of outlook which will 
express themselves in a division according to racial lines on certain 
political issues. If this is so, then in the conditions which are 
likely to prevail in Eastern and Central Africa it appears that it 
would never be satisfactory that one racial community should be 
empowered by the eonstitution to impose its will on another, merely 
by virtue. of the possession of a majority of votes in an elected 
assembly. 

These considerations suggest two ideas which may afford guid
ance in choosing an immediate course; first, the idea of parallel, 
rather than fused, or identical, political development for natives 
and non-natives; secondly, the idea of preserving for the Imperial 
Government the function of impartial arbiter in case of a'ny con
flict of interests which cannot be settled by mutual agreement 
between the two. 

If the idea of pa.rallel development is accepted, then it follows 
that it is desirable to keep the way open as long as possible for 
the maxim'rim measure of political segregation. This suggests that 
political development for the native and settled areas should be 
carried forward on separate lines-native and British respectively
as far as possible. This separa.te treatment will not, of course, 
create complete segregation between native and non-native, because 
a large number of natives must inevitably become domiciled in the 
settled areas, and, sooner or later, a place for such detribalized 
natives must be found in the political system of those areas. But 
this will be a separate and minor problem. 



The possibility of realising this idea. must always be dependent 
on Jand policy, for any form of political segregation will be im
possible unless the distribution of land creates on broad lines suf
ficiently large blocks of native and settled areas to afford a founda
tion for homogeneous institutions of local government. It will be 
noted that this idea has governed our recommendations as regards 
Jand policy. 

At the same time, however far territorial and political segrega
tion can be carried there will remain many important common 
interests for which constitutional means of joint consideration must 
be provided. The way in which this will finally come about cannot 
exactly be foreseen. Many variations are possible, but to all the 
idea of the Imperial Government filling the role of impartial arbiter 
in case of any difference of racial interests is equally applicable. 
The most obvious form of development would be joint representa
tion in a Central Legislative Council with the Imperial Govern
ment holding the balance between the two sides. For such a 
Council the representatives of native areas might be selected in a 
manner quite different from those for the settled areas. Our pro
posals for the Kenya constitution represent a start on these lines. 
It is conceivable' as another alternative following more closely the 
idea suggested by Lord Lugard; that there might eventually be 
developed separate native and non-native councils with provision 
for joint sessions on certain matters, or for a periodical meeting 
and review-possibly on the lines of the quinquennial ,. aU8gleich " 
as between Austria and Hungary in the old Dual Monarchy, with 
the addition of a new feature in the introduction of an independent 
arbitral authority. These are speculations for the future. 'What 
we have said is sufficient to afford a guide for the next steps and 
for a choice of the general line of advance which is to be followed. 

CHAPTER IV. 

THE POLITICAL PROBLEM:. 

In the preceding chapter we have attempted to define the guidi~g 
principles of native policy from the standpoint of the Impenal 
Government as trustee for the welfare of the natives, who con
stitute the overwhelming majority of the inhabitants of the terri
tories with which this Report is concerned. 'Ve have now to con
sider the practical question of how to desibtIl political institutions to 
carry out these principles in a. .. mixed state:' that is to say, a s~ate 
where pennanently settled communities of British and other natI.on,. 
alities have been established, having due regard to the poH'hcal 
Rspirations and demands of the immigrant communities, who bring 
with them the ideas, the energies, and the resources of more 
advanced civilisations. 
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It is in Kenya that· the problems to which . these aspirations 
and demands give rise present themselves in a pressing and acute 
form, and consequently our discussions in this chapter will be 
concerned primarily with the political institutions of Kenya. But, 
apart from the fact that when we come to consider the institu
tion of a central authority in Eastern Africa its relations with tho 
other territories must be kept in view, political developments in 
Kenya cannot be dissociated from the wider question of the lines 
of political evolution to be followed by Eastern and Central Africa as 
a whole. Consideration of the closer union of the Eastern alid 
Central African territories compels us to face at the outset the ques
tion on what political principle such closer union, if it takes place, 
is to be based. Although it is impossible to foresee what may take 
place in the distant future, it is necessary, before any forward step 
can be taken, to ha,ve some idea of the goal which we can 
reasonably hope to reach in such time as lies within our present 
horizon. Uncertainty and disagreement about the goal of political 
evolution have had a confusing and hampering effect on the political 
development of Kenya. The essence of the difficulty is the existence 
side by side in a single territory of two communities, one of which 
represents European civilisation in the twentieth century while the 
other consists of backward native tribes. The former has reached 
an advanced stage of political education and development and is 
accustomed to representative institutions. The latter is quite 
unfitted at present to take any part in the government of a modern 
state, nor is it certain that its natural line of political evolution will 
be in the direction of representative institutions in the form in which 
these have been developed in European countries. 

There are two widely held and sharply contrasted views regarding 
the political future of the Eastern and gentral African territories. 
each deriving its strength from concentra,ting attention on one 
of "the two main factors in the problem, while the significance of 
the other is unconsciously minimised and allowed to recede into 
the background. The one view is that, until such time as the 
native inhabitants who form the great majority of the popuIa.tion 
are able to take an effective share in government, the territories 
must continue to be administered under the Crown Colony system of 
government by Governors under the control of the Secretary of State 
and his advisers in Downing Street. The other is that their destiny 
is to becol;lle a self-governing dominion under the predominant 
control of the re'sident European community, who, it is held, alone 
possess the political experience and capacity for the successful 
conduct of government .. Neither of these views, as it seems to us, 
offers a real solution for the complex political problem which is pre
sent~d by the Eastern and Central African territories. 

Crown Colony Government. 
In the light of what has taken place in other parts of the 

Empire it would be idle to expect that the present Crown Colony 
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system of government, under which a clOse and detailed control 
o"e~ th~ Go~ernme.nt is .exercised by.the Secretary of State, can be 
mamtamed mdefinitely m such conditions as prevail in Kenya. 

That system has almost invariably broken down when a local 
communi~y, or an important section of it, has become politically 
self-consClous and capable of managing its own affairs. 
Briti~h colonial. history is a. continuous record of the pro
gressIve relaxatIOn of ImperIal control and the transfer of 
authority to communities overseas. It is true that in most 
instances the abandonment or relaxation of control has meant the 
transfer to a community of the right to manage its own affairs, 
whereas the demand in Kenya is entirely different in character, 
inasmuch as it is a claim to control in addition the affairs of a 
vastly preponderant native population. We recognise the im
portance of this distinction and full weight will be given to it 
later. Our present object is simply to draw attention to the 
immense difficulties which have in the past attended the exercise 
of control by a distant authority. 

The remoteness of the controlling authority from the scene of 
action is in itself a great source of weakness. Local opinion when 
it comes into conflict with a distant authority has always the ad
vantage of more direct and immediate contact with reality. When 
it comes to a real struggle, opinions derived from the reading of 
books and despatches have little power to withstand those formed 
by contact with life, and the Imperial Government tends in con
sequence to surrender in the end to the more full-blooded convic
tions of those on the spot. Public opinion at home suffers from 
the same disability. Confronted with the emphatic assertions of 
those who have first-hand acquaintance with the facts it easily 
becomes uncertain of itself, vacillating and divided, and conse
quently ineffective as a controlling force. 

The remoteness of the controlling authority has also the effect 
of making colonial opinion more suspicious and distrustful. 
Mention has already been made of the fear which is always present 
in communities settled overseas lest unknown and incalculable 
influences at home should deflect the course of Imperial policy in 
a direction adverse to their interests. The danger that .. some 
hidden spring may be put in motion in the Colonial Office in 
England" is one to which, as Lord Durham recogllized,* com
munities settled overseas are peculiarly sensitive. We were told 
by the European elected members in Kenya that they felt that 
under the present system .. we run great danger of having the 
continuity of our policy completely broken by changes of circum
stances in another country, in which the people live in complete 
ignorance of our conditions ... 

• Lewd Durham'. Reporl. Edited by Sir C. P. Luca~. Vol. II., pp. 192-3. 
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These factors"have always led eventually to more or less complete
relaxation of Imperial control. The process haa been repeated so 
often in British colonial history that the steps by which the course of 
political development proceeds to its apparently predestined goal are 
generally familiar. Where there is an articulate local public opinion 
the government finds it an advantage to obtain its advice in regard to 
legislation. 'fhis is secured by the nomination of unofficial members 
to the Legislative Council. The next step, in order to ensure that the 
expression of public opinion is really representative, is to intro
duce the principle of election. vVbat is thereby conceded to the 
unofficial community, however, is merely an opportunity of 
criticism. Whereas under responsible government the criticism 
of an opposition is tempered by the knowledge that, if it is suc
cessful in bringing about the defeat of the government, the critics 
will be called upon to accept the responsibility of translating their 
opinions into practical measures and submitting them to the test 
of action, in. the case we are considering this salutary check is 
lacking, and criticism may without penalty be pushed to violent 
extremes. The electorate having no opportunity of seeing the 
views of its· representatives brought to the touchstone of practice 
tends to become more and more convinced of the incompetence 
of the government. Like every electorate it is inclined to demand 
the impossible-services without expenditure, increased facilities of 
all kinds without increased taxation, ample provision of these in 
its own neighbourhood and rigid economy elsewhere, and ia 
indignant with the government for failing to meet its demands. 
The system does little to train the unofficial members for the work 
and responsibility of government; it is rather an education in the 
art of embarrassing those who are responsible. At the same time, 
the fact that the official party is always in a position, if it so 
desires, to give effect to its decisions tends to develop in .the un
official members an attitude of permanent opposition. 

When the criticism of the unofficial representatives supported by 
public opinion reaches. a point which makes the carrying on of 
government too difficult, the next step is to concede to the unofficial 
members a majority in the legislature. Experience shows that 
this has little effect in removing the difficulties. The attitude 
of opposition is not changed, while the power to embarrass and 
paralyse the government is increased. The g"overnment is forced 
more and more into an untenable position from which it cannot 
extricate itself by resignation. It is compelled, in the words of an 
experienced administrator, .. to carry on the administration of 
the country as best it may in spite of frequent defeats and by means 
of a series of one-sided compromises, each one of which helps to 
discredit it, to expose its impotence, and to undermine its 
authority." It was the great achievement of Lord Durham's Re
port to convince public opinion that in the Colonies with which 
he was dealing the only escape from such an intolerable situation 
lay in responsible government. 
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Colonial history thus compels us to face the question whether, 
when a community has become politically self-conscious, and public 
opinion has been granted the opportunity of expression in the 
legislature, there is any permanent halting place short of respon
sible government. 

In Kenya. unofficial opinion has in practice obtained a much 
larger influence in the counsels of government than accords 
with the strictly constitutional position. The Government still 
retains an official majority in th~ Legislative Council. But there 
have been instances in recent history in which local opinion h.as 
successfully resisted measures which the Secretary of State would 
have liked to enforce. In the ordinary conduct of government as 
well as ill important crises, the influence of the elected unofficial 
members is much greater than is generally realised. Two of the 
European elected members of the Legislative Council have been 
nominated as members of the Executive Council. and have thus 
been admitted to the inner counsels of th.e Government; but they 
are under no obligation to support the Government, and have in 
fact frequently opposed it in the Legislative Council. A practice 
has also grown up in the Legislative Council of referring all ques
tions of importance to select committees in which the official 
majority is seldom retained. These committees consist for the most 
part of a large proportion of unofficial members with only such 
official members as are directly concerned with the subject in hand. 
This method of reference to select committees is now established by 
custom over the whole of the business of the Legislative Council, 
and results in the exercise of considerable influence by the Legisla.
ture in the executive sphere. The control of the Secretary of State 
is thus in practice Rubject to limitations which make its exercise 
difficult. While the elected members have acquired a large share of 
power in the government of the count.ry, there has been no corre
sponding ad\"ance in real responsibility. The present system of 
government has thus already been undermined, and in order to 
restore stability some change is inevitable. The question is what 
shall be the nature of that change. 

Dominion Government. * 

Are we then justified in looking to the establishment of responsible 
government as a means of escape from the difficulties which have 
been described? By responsible government is meant gov~rnment 
by an executive of ministers responsible to an elected leglslature. 

In attempting to reply to this question '."e mu~t ~imit ourselves, 
8S we have said above, to a period of bme Wlthm our pres~nt 
horizon. Within that period there will always be such Wlde 
differences in the sta~es. of~i~lisation of_ ~: ~i~:rent . .:.a~~~ that 

• The Chairman dissents from the Reetion .. DOl&inion Government" to the 
.1Itent stated in hie Additional Recommendations (page 244). 
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any system of" r'esponsible government based on the democratic 
principle of equality will be obviously impossible. During the 
period to which, our vision is limited, responsible government can 
only mean that the predominant control over the whole territory 
would be vested in the local white community. It is in this sense 
that we proceed to discuss the possibility of Dominion Government. 

No serious body of opinion in Kenya, so far as we are aware, 
has expressed the view that the time is now ripe for the grant of 
responsible government. But that this is the goal of political 
evolution is implied in the memorandum submitted to us by 
the European elected members and the Convention of Associa
tions in Kenya. It was urged on us that " federation should be no 
bar to the natural political progress of Kenya towards self-govern
ment, and that the time has come for the grant to the Colony 
of a new constitution providing for a European unofficial majority 
of members," and it was definitely stated that "Kenya is not 
prepared to enter into any federation scheme unless she is granted 
a step towards self-government." 

It is agreed on all hands that for a long time to come the natives 
will not be fitted in any considerable numbers to exercise the fran
(~hise. Hence the electorate to which ultimate authority would be 
transferred would be predominantly, if not exclusively, European. 
'rhis complicating factor in a " mixed state" like Kenya makes the 
situation entirely different from that for which Lord Durham found 
the remedy in responsible goverqment. A. solution on these lines iu 
Kenya would not mean, as in homogeneous communities, simply the 
management by a community of its own affairs, but would also mean 
the political control by a small white community of the lives and 
interests of two and a-half million natives. It is necessary therefore 
to ask whether such a form of government is well-adapted for the 
realisation of the primary purpose of political institutions, namely, 
the achievement of social justice. 

There are few matters about which European opinion in Africa 
is more sensitive, and rigb,tly so, than any suggestion that British 
residents on the spot are less fitted than their countrymen at home 
to be trusted in their dealings with the natives. But the fitness of 
individuals is not in question. As individuals the British settlers 
in Kenya a,re in no way inferior in integrity or in their sense of 
justice to the officials, and indeed would compare favourably with 
any body of men in the Empire. The difficulty lies in the fact 
that they constitute only one class in the community, and the 
question which we have to consider is whether it is a good form of 
government that political power should be concentrated in the hands 
of a single class, whose interests may at times be in conflict with 
the interests of other classes. 

One of the commonest objections made by settlers to government 
by officials is that the official has no permanent stake in the country, 



91 

and that his attitude is always coloured by the fact that he is a tem
porary sojourner. But this lack of material ties binding him to the 
country is precisely his advantage and strength as an administrator. 
It makes it possible for him to take a detached view. The remark
able position held by Indian civil servants in the administration of 
India has rested on the fact that they have stood outside all local 
controversies and feuds and on the confidence which this fact has 
inspired in the minds of the people. 

The settlers on the other hand" like the other inhabitants of the 
territory, have 8. stake in the country. They are involved in its 
affairs. Their interests may come into conflict with those of the 
natives in regard to land. They are, as a class, employers depen
dent on the natives as 8. class for labour. They may have different 
interests in the incidence of taxation. They are not in a position 
to take the same detached view of questions in which their per
sonal interests are involved. 

This distinction between the qualities of individuals and the 
capacity in which they are called upon to act is of great importance. 
There are many individual settlers who, if chosen to represent 
native interests in the Legislative Council, or to take part in com
missions of enquiry, would sink their personal interests and take 
a. judicial and impartial view of the questions they had to consider. 
It will be clear from our later recommendations that we have fnll 
{"onfidence in their ability to discharge this difficult and honourable 
task. But when the same persons take part in the Legislative 
Council as the representatives of a European constituency they are 
there for a. different purpose. They have to consider the consti
tuencies which they represent. It is not merely that they have to 
look to their votes at the next election; it is their business as repre
sentatives to express the point of view of their constituents and to 
defend and advocate their interests. The interests and opinions of 
the constitt:encies which return them' must inevitably be of 
greater concern to them than the interests and opinions of com
munities with which they ha.ve no direct political relations. 
Men naturally see most vividly and feel most intensely what lies 
closest to their own experience. In representative bodies the in
terests of the unrepresented are apt to receive scant attention. As 
the Natal Native Affairs Commission (1906-7) remarked, a white 
parliament, by its origin and composition" stands virtually in the 
relationship of 8.n oligarchy to the natives, and naturally studies 
more the interest of the constituencies to which its members owe 
their position than the interests of those who had no voice in their 
election, more particularly when the interests of the represented 
conflict with those of the unrepresented." 

Experience has taught mankind that a man, however just a.nd 
honourable, ought not to be made judge in his own cause. An 
unconscious bias tends to defied his judgment. The objection to a 
fonn of government which concentrates political power in the hands 
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the inhabitants are unrepresented or inadequately represented, is 
that it puts on~ small class in the position of being judge in its 
own cause. That one part of the community ·should govern the 
whole, or that one class should make laws for another, was de
clared by Pericles more than two thousand years ago to be a form 
of tyranny. The foundation and only sure defence of freedom, 
a principle for which more than any other the British Empire 
stands, lie in a proper balance of interests and powers in the State. 
The aim in every <;!onstitution that seeks to preserve liberty must 
be that power should be so equitably diffused as to afford equal 
security to all. 

A second objection to any early grant of responsible government to 
a small white community is that it must inevitably stimulate a 
demand on the part of the native peoples to secure admission to the 
electorate ;.it would consequently turn their political aspirations into 
clJ:a·nnels that with our present knowledge cannot be surely regarded 
as those best suited to African conditions, and would force on the 
.establishment throughout the territory of democratic institutions 
familiar to Western ideas before the people as a whole are fitted for 
them. 

The present backwardness of the tribes in Kenya makes it easy 
to think of them as politically negligible. But it is contrary to 
all experience and reason to suppose that the native peoples will 
always be satisfied to remain unrepresented in the government 
of ·the country. We have already described the rapid deyelopment 
of the natives of Africa in political consciousness in other parts 
of the continent. In the course of time they will demand a share 
in the government of their own country. Responsible govern
ment cannot fail to stimulate the political aspirations of the natives. 
They may remain content that their political" evolution should 
proceed along the lines natural to them, so long as the course of 
that evolution is guided by the Imperial Government. But if 
political power were vested in a local electorate, it is inevitable 
that sooner or later they would begin to ask why they should be 
excluded from a share in that power. The claim to be allowed 
in f!ome form to share in the governmeut of the country is not 
one that could be permanently resisted. It would have in it too 
large an element of justice, and has gained too wide an acceptance 
elsewhere to make its refusal in Kenya possible. 

Once political rights were conceded to the natives, numbers 
would come into play. The demand would be made that the repre
sentation of the natives should bear some relation to their numbers 
and their part in the economic life of the country. Political power 
might thus in the course of time on account of their numerical 
preponderance pass to the native population before that population 
is capable of discharging tbe 're~ponsibility. There is as yet no 
evidence which would warrant a judgment ·regarding the ultimat.e 



politi~al capacity of the African races, OJ: at any rate of tlteil> 
capaclty to control the administration of a complex modern state. 
·Within the range of our present vision we must assume that 
European rule is indispensable to the welfare and progress of 
the Eastern and Central Mric.an territories. Once the seat 
of ultimate authority is transferred from the Imperial Govern
ment to a local electorate, forces making for the widenina of the 
franchise would come into play and might prove irresistible, as 
they have done elsewhere. The grant of responsible government 
is often advocated on the ground that the only means of makin" 
white civilisation secure and permanent is to entrust its interest~ 
to those who being on the spot are best qualified to know -what 
the interests of white civilisation in Eastern and Central Africa 
really are. There is a real danger, however, that the course pro
posed might in the end lead to the opposite result and undermine the 
basis of European rule before there is any safe substitute available to 
take its place. 

In considering the political future of Kenya, conditions in 
Tanganyika cannot be left out of account. It is hardly possible 
to give political rights to non-natives in Kenya. and, as non-native
enterprise develops, to refuse these same rights in Tanganyika. 
And conversely the course of political development in Tanganyika 
cannot be -without its influence on Kenya. There can certainly 
be no .. white dominion" in Eastern and Central Africa unles:; 
in the long run Europeans throughout the territory have the same 
political rights. But apart from questions relating to the terms 
of the Mandate, which are considered elsewhere, account must he 
taken of the fact that the European population in Tanganyika is 
difTf'rent in itR composition from that of Kenya. It is not, as 
in Kenya, predominantly British. Less than half the European 
population in Tanganyika is of British nationality. If officialc; 
and their families are left out of account, the proportion of non
British to British is considerably more than two to one. In the 
Northern Province, which contains at present the largest Europear. 
population in the Territory, the British element, including officials 
and their families, is less than a fourth of the whole. Whatever 
steps may be taken to encourage British immigration. equal rights 
of entry and residence are secured under the Mandnte to citizens 
of all S·tates which are members of the League of Nations. If -and 
when the representative principle is introduced in the governme~t 
of the Territory, difficult questions will arise in regard to the poh
tical ri"hts of non-British residents. We express no judgment on the 
subject of the grant of political rights to persons o~ no?-British 
nationalitv, which is a question for the future. Our object 13 only to 
caB attention to the further complications which would arise in Tan
ganyika if the question should ever arise of the grant. of respon
sible government to that Territory. If political rIghts were
den it'd to Europe:lDs who are not of British nation~lity, there would 
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be an added difficulty in justifying' the concentration of political 
power in the hands of a class which was not only a small minority' 
of the total inhabitants of the Territory but a minority also of the 
European population. If, on the other hand, equal political 
rights were granted to the many different European nationalities in 
the Territory, and, as an inevitable consequence to Asiatic nations 
which are also members of the League of Nations, it would not for 
long be possible to exclude from the franchise the natives of the 
Territory, on whose behalf the Territory is administered under Man
date. Since it is generally agreed that the time is far distant when 
modern democratic institutions can be safely introduced into Africa, 
consideration of conditions in Tanganyika confirm and deepen the 
objections which have been advanced against the introduction of 
responsible government in Kenya. 

A third difficulty in accepting responsible government as the 
goal of political evolution arises from the necessity of ensuring 
that the main lines of policy, particularly on all matters affect
ing native advancement, immigration,and the rela.tion between 
the native and immigrant communities should be consistent with 
the policy carried out in other African territories under British 
administration. It is obviously undesirable that the natives, whose 
knowledge of each other's conditions will increase with the ex
pansion of education and the improvement of communications, 
should find British governments speaking with different voices in 
neighbouring territories. This danger can be prevented only by 
the formulation and enforcement of an Imperial policy applicable 
to aU territories, and the Imperial Government must consequently 
be secured in a position which will enable it to ensure the carrying 
out of such a policy. The geographical position of Kenya sur
rounded by territories in which the preponderance of the native 
population is greater even than in Kenya itself is a fact which 
cannot be left out of account "in the consideration' of its political 
problems. 

It may .be urged in reply to the preceding arguments that what 
we are deprecating in Kenya has already come about in Southern 
Rhodesia. It may be" contended with some force that conditions 
in the two countries are not wholly dissimilar; that Southern 
Rhodesia has obtained responsible government; and that this 
government, has been able to establish and carryon an efficient 
administration without injustice to native interests. It implies no 
disparagement of that government, however~ and no belittling of 
the success with which it has dealt with its problems, to say that 
the constitution of Southern Rhodesia, is still in an experimental 
stage, and that the problem of finding a place for the natives in 
such a constitution based on the principle of democratic representa
tion still remains to be solved, as the present Government fully 
recognises. Moreover, the differences in the conditions of the two 
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countries are substantial. In Southern RhOdesia the proportion of 
natives to Europeans is about 20 to one, whereas in Kenya it is 
ten times as great. A still more fundamental difference is that 
Southern Rhodesia is far from the Equator, with a general climate 
fairly suitable for permanent white settlement, and that it adjoins 
the Union of South Africa, which has a similar form of government. 
Kenya on the other hand lies right across the Equator; white settIe
ment is only possible on limited highland areas; while the country 
is surrounded by territories undef British administration, which 
must always be to a great-er extent even than !{enya itself pre
dominantly .. native " territories. 

For all these reasons we find ourselves in complete agreement 
with the declaration of His Majesty's Government, made in 1923, 
that responsible government in Kenya is •• out of the question 
within any period of time which need now be taken into con
sideration," and with your own statement in the House of Com
mons- that equally in the White Paped issued in connection with 
the appointment of our Commission .. responsible government is not 
in question." As will be-clear from the proposals which we make 
later, the conclusion at which we have arrived is not intended 1.0 
block the way to the grant of increasing responsibility and power to 
the local communities. What our analysis of the problem shows to 
be unsuited to any conditions which lie within: our present horizon 
in Eastern Africa is that the executive should be chosen and dis
missible by a popularly elected assembly. The grounds on which 
we regard this as impracticable are, firt:it, that it would place the 
control of the government in the hands of a single small community 
among the inhabitants of the territory, while leaving the other com
munities (until the character of the electorate was changed) perm
anently excluded from power: secondly, that these conditions might 
lead to a. change in the c.()mposition of the electorate which would 
place the control of the government in the hands of the native 
peoples before they were fitted for the responsibility; and, thirdly, 
that for such time as can be foreseen the Imperial Government must 
be in a position to discharge its responsibilities and to enBure the 
carrying out of a. consistent native policy throughout the Eastern 
Rnd Central African territories. 

We have dealt with the question at length because the assump
tion that responsible government in the sense here given to it is a 
goal that may be reached in the not distant future tends to confuse 
the whole discussion of political development in Kenya. If it is 
clearly recognised that the making of the executive responsible to 
Do local electorate lies beyond our present horizon, thought ~nd 
attention can be concentrated on the search for -some other solutIOn 
of the politica.l problem. The possibility of its solution along other 
lines must now be explored. 

• Banurd, VoL 209, No. 103 Col. 292. t Cmd.2904. 
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An· Elected European Majority. * 
If the transference of political control to a local electorate cannot 

be expected to take place within any foreseeable future, it is essen
tial that the form of government adopted should not be one the 
inevitable tendency of which is to evolve in that direction. The 
most foolish of all courses would be to set out to achieve one object 
and to create institutions which through their automatic working 
lead directly to another and different end. If responsible govern
ment were the acknowledged goal of political development in 
Kenya, a case might be made for an elected European majority in 
the Legislative Council as a transitional stage. But if respon
sible govetnment is not the goal in view, it is necessary to 
make sure that the constitution will not provide occasion for those 
difficulties which arise when an unofficial majority in the Legis
lative Assembly is able to pass or reject legislation and to refuse 
supplies but not to control or dismiss the executive. The weakness 

. of such a system was exposed once for all in Lord Durham's 
Report. 

It was put to us in Kenya that if an elected majority in the 
Legislative Council were in a position to withhold supplies and 
the Secretary of State had a veto over legislation, each party would 
possess an effective bludgeon which would prevent it from being 
coerced by the other, and that, if an occasion ever arose when 
the bludgeons were brought into action, the British spirit of com
promise could be depended upon to come to the rescue and bring 
about an adjustment of differences. But the clear teaching of 
colonial history is that such an arrangement as has been described 
leads inevitably in the end to responsible government. If, there
fore, it is a definite conviction that the transfer of political control 
to a local electorate is neither right nor wise nor conducive 
to the welfare of Eastern Africa, it is necessary ~o avoid creating 
a state of things in which such a transfer might become unavoid
able. Hence the rejection of responsible government as the goal 
of political evolution has as its consequence the rejection also of 
a form of government in which an elected majority ·in· the legis
latlue and an irremovable executive are able each to' paralyse 
the action of the other, while both lack the freedom and power 
to carry out a far-sighted, positive, and constructive policy. 
Since all experience condemns such a form of government, it 
must not be allowed. to come into existence through a policy of 
drift. If this is to be avoided there must be a definite and con
structive alternative policy. 

The Separation of White and Black Areas. 
In view of the immense difficulties which beset any attempt to 

·combine in a single political system communities so diverse as those 

• The Chairman di8sents from the Section" An Elected European Majorit1" 
to the extent stated in his Additional Recommendations (page l/4-1). 
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which ex}st ~de ~Y side in Kenya, suggestions have been made 
fO{ the. sunpWica~on .of the problem by e1fecting in some way a· 
&e~on of ~tn:e mterests from those of the immi",crrant com
muruties. This nught be done either by giving the settled areas 
a different; government from the rest of the country and BO 
creating hm separate states, or by giving the Governor of Kenya 
independent legislative authority over the territory outside the 
settled areas. He would hold & separate commission as Hiuh 
Commissioner for this part of the country, and to assist him in 
the administration he might .have an Advisory Council of Native 
Chiefs. 

The plan is in many respects attractive. It would remove from 
the area of conflict many matters which have been the subject of 
acute contiroversy in the past. It would enable the political 
evolution of each community to proceed more rapidly on its own 
lines. The white areas could be granted from the outset a more 
complete and familiar form of self-government than is feasible 
othuwi.se. 

On the other hand, there are serious difficulties in giving effect to 
such a proposal. In the first place, the segregation could never 
be complete; there must always be & certain number of whites in 
the black areas and a considerable number of blacks in the white 
areas, and the problem of adjusting the relations between the races 
in each administrative area would not be removed, though its 
dimensions might be reduced. In the second place. the 
geographical distribution of white settlement makes it difficult to 
devise any satisfactory boundaries, and even if this difficulty could 
be overcome the different areas-would be BO intermingled as to pre
clude the idea of constituting them each into entirely separate 
organizations. Neither the black nor the white state would be strong 
enough to stand alone, and their common economic interests would 
necessitate BOme form of co-ordination. A customs union would 
probably be imperative and also BOme central control over com
munications, such as railways, main roads, posts and telegraphs, as 
Wf!1I a8 over external clefence. Thirdly, there would be great diffi
culty in splitting up the various services, such as medical, agricul
tural. and veterinary, which have been recruited to serve the whole 
territory, and if small separate services were constituted for each 
of the white and black areas there must be loss of efficiency. If 
joint services were retained, they would need & common head, and 
here again there would have to be some central control. Thefunc
tions of Government which would have to be retained in the hands 
of a Cf"ntral government in Kenya would be so numerous and im
portant that the degree of self-~overnment which could at once 
be given to the white areaS would fan considerably short of·what 
is desired. . 

In view of these difficulties, we do not regard the separation of 
any of the .territories into self-rontained black and white states 
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as the right line of advance under present conditions. It is not 
impossible that future development may tend in this direction, but 
we consider that; if this is to be the ultimate solution, it would best 
be brought about not by dissection of the present state (a dangerous 
operation for which no sufficiently skilled political surgeon could 
be found) but by gradual devolution of power to institutions of local 
government, which would' themselves be concurrently growing 
stronger by a steady process of training and evolution. 

, 'Reservation of Subjects. 
1'he difficulty to which reference waH made in the discussion of 

the subject of responsible- government, that it would place in the 
hands of a single community control of the lives and interests 'of 
the remaining inha,bitants of the territory, is recognised by unofficial 
opinion in Kenya. It was put to' us by the elected European 
members that they were not asking, for the complete control of the 
native!!, and it was suggested that in any form of government that 
did not imply full dominion status the main control of the natives 
could be kept in the hands of an impartial government. There are, 
however, two great diffi<;ulties in regard to any arrangement of this 
kind. ' 

The mst is tha.t native policy is so intimately bo~nd up with 
every department of government, that any clear-cut separation of 
subjects is impossible. There is hardly a measure which comes 
before the Legislative ,Council which could not be represented ,to 
affect either directly or indirectly native interests. 

The division of subjects between two separate organs of govern
ment is always beset with difficulty,' and this difficulty is met with 
in every federal constitution. As was pointed out in a survey under
taken iIi preparation for union in South Africa, "the danger of 
such hard and fast provisions lies in the fact that the distinctions 
between the various functions of government are really more subtle 
than those which we in our classifications are always endeavouring 
to draw between them. Apart from this, their nature is continually 
changing, so that divisions and Classifications which were accurate 
enough to be 'useful one year are obsolete the next. It would be 
difficult, for instance, to point to two functions of government which 
appear to be niore clearly separate from one another than those 
of defenee and public education. It would have needed a,more than 
human sagacity' on the part of the statesmen who framed the 
Canadian Constitution to have foreseen that within a few years 
the question of military training might have become involved with 
primary educa.tion.The restriction which prevents a national 
government from' including military training in the curriculum of 
the schools might insensibly lead a nation to forind its defence on 
a standing army instead of on a. national militia. ". These' diffi
culties which beset every attempt to' dissect the functioDs of 

• The GOllernment of South Africa, Vol. i, pages 261-2. 
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government become insuperable where the relations between natives 
and non-natives are involved. While the withdrawal of native 
alfa~ a~ .. whole ~o~ld leave little business of importance for the 
LegISlative Council m Kenya to transact no dissection of the 
subject could be made which would not giv~ rise to continual con
troversy regarding the interpretation of the arrangement. 

A second difficulty in establishing responsible government with a 
reservation of certain subjects in the hands of the Imperial Govern
meni is that experience has shown that once the control of the 
executive has been transferred to a popularly elected assembly, 
powers of intervention reserved to an outl'ide authority are difficult 
to exercise and are apt to prove ineffective in practice. The reason 
is plain. The primary responsibility of a government holding office 
by the will of a popnlar electorate is to the electorate from which 
it derives its authority. It is consequently very difficult for any 
body of ministers to face the political consequences of submitting to 
an unpopular decision of an outside authority. Whatever the merits 
of the question, they would be exposed to the charge of yielding to 
dictation from out.side. They would probably prefer to resign. If 
public opinion were on their side, no one else would be found 
v.-illing to take office and government would be paralysed. Con
fronted with this situation the outside authority, unless it were 
prepared to have recourse to force, would have no alternative but 
to give way. 

Federation. 

\V e have been concerned thus far with the political problems of 
Kenya. But these, as was stated at the beginning of the chapter, 
are closely connected with the political future of Eastern Africa as 
a whole. The question naturally suggests itself whether the 
problem:! of Kenya would become more tractable if Kenya were a 
member of a federation of East African states, in which certain 
powers were reserved to the feder&! government and a larger 
measure of freedom accorded to the individual states in matters not 
80 reserved. Federation, moreover, is one of the possible forms of 
closer union on which we have been expressly asked to report, and 
the subject c8.n most conveniently be considered at this point. 

A good deal of confusion is apt to lurk in the term II federation " 
and it is necessary, therefore, to examine its meaning with some 
care. It may be used loosely to describe almost any form of closer 
union which includes a central authority of some kind and a number 
of separate territorial governments. But the term has also a 
stricter meaning as applied to constitutions of which those of the 
United States, Canada, and the Commonwealth of Australia are 
outstanding examples. 

The relations between a larger political community and smaller 
communities within it may take one of three forms.· 

• Cf. BJ"1CII, n. A IJWIricaa CoIllIllOll-ztla, Vol. I, p6ge. 11)-17. 
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'rhe. first is that of a League,· Which is an aggregate of com
munities and has no existence apax:t from these communities. It 
,vanishes when they separate from one another. Its relations are 
with the communities as such and not with the indiyiduals belong
ing to them. It has no power to pass legislation affecting indi
viduals b~longing to the component states . 
. Secondly, the smaller communities max be mere sub-divisions 
of the larger, created for administrative purposes. The powers 
which they possess are powers delegated by the supreme govern
ment and can be wi~hdrawn or modified when it so desires. . 

Thirdly, in a federal constitution such as that of the United States 
we have. something quite different from either of. these two forms. 
The functions and powers of government are divided between two 
separate and independent authorities. Each is equally supreme in 
its own. field. There are thus two distinct Governments operating 
in, the same territorial area. There are two .sets of laws, each 
possessing supreme aH'thority, which citizens have to obey. The 
Federal Government has ,no power to control the Governments of 
the States. within the field assigned to them. The pact which 
defines the relation~ between the States. and the Federal Govern
ment cannot be altered at th~ will of the latter, but only by some 
special process-in the case of the United States by an amendment 
to the constitution proposed by two-thirds of both Houses of 
Congress and ratified by the legislatures of three-fourths of the 
several States; in Canada, by the amendment of the British North 
American Act, which it would be difficult to alter without the 
. practically unanimous consent of the Provinces; in the Common
·wealth of Australia by laws passed by the Commonwealth Parlia
ment and approved at a referendum by a majority of voters and a 
majority of States, while certain interests of the States cannot be 
touched without the approval of a majority of the electors in the 
State affected. Both the national government· and the State 
governments in a federal system are alike subject to the constitution. 

The question which concerns us here is whether it is possible to 
devise an arrangement in which Kenya might become a .State 
possessing responsible government in a defined field, while at the 
same time fo.rming part of a federation in which the other com
ponent states and the central government were subject to Imperial 
control. Would it be possible through an arrangement of this kind 
to retain in the hands of the central government those matters 
which are of Imperial importance, including tpe ultimate decision 
of racial issues, and to leave open a field in which Kenya might 
enjoy responsible government? To effect a federation on these lines 
it would be necessary, as in all federal constitutions,. to· make a 
(livision -of subjects between the two authorities, and· a clear-cut 
demarcation of spheres wou,ld be all the mor~ essential,. sinoe the 
two governments would be hased on opposite principles, the one 
lJeing T!)Rponsible to a popular eler.torate and tbeot.her to the 
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Imperial Government. It is at this point that we are brought up 
once more against the fundamental difficulty to which attention has 
already been called, of separating out native affairs as a distinct 
subject. No clear-cut division of subjects into those which do and 
do not affect native policy is possible, and a control exercised for 
the purpose of enabling the Imperial Government to discharge its 
responsibilities in this matter must cover the whole field of govern
ment. 

The particular constitutional device of a federal system, there
fore, offers no help towards a solution, and we are brought back to 
the same problem which we have already dis(;Ussed under the 
heading of .. Reservation of Subjects." 

In this connection the experience of South Africa. is illuminating . 
. When the National Constitution met to consider the subject of 
union and to draw up a constitution, the fact that the native 
question touched at some point almost every subject and cut across 
every line of division led the Convention, after prolonged debate, 
to decide in favour of union rather than federation.· 

The precedent of South Africa is interesting not only as an 
illustration of the difficulty of separating out native affairs, but also 
as indicating that if there is to be a .. closer union .. between the 
Governments of the territories of Eastern Africa, it would more 
suitably be in the form of a central unitary government than of a 
federation. But whichever form is adopted, the essential difficulty 
remains that if the Imperial Government is to retain real responsi
bility in regard to native interests and inter-racial questions, its 
sphere of control cannot be limited by subjects, but must extend 
for these purposes over the whole range of government. The funda
mental problem of reconciling Imperial control for these purposes 
with the growth of political freedom and responsibility for the local 
communities remains the same. 

It is important that this should be understood and that there 
should be no idea that the establishment of a Central Authority 

• In the Union of South Africa the provincial counciIa have certain po"era 
granted to them under the constitution, hut these are suhject to the ult!mate ~n
trol of the Union Government. The ordinanoes of the proviocial councds reqU11'8 

. the _nt of the Governor-Geoeral in Council and this assent "is not hy any 
mean. a formality and is of special importance aa it can be and haa been used to 
aecure the observance of the rule that the control and- administration of nati~ 
affaira aod all mattera specially or dilferentmlly affecting Asiatica th~oughout the 
Union is vested in the G09ernor-Geoerallll Council." (Berridale Keith, TM Con
,,,tution, Adm;nUtration, and Law of Ihe Empire, p. 233.) P~viocial legislation 
~iB valid only 10 far aa it d08ll no' disagree with Acts of Parliamen' and can be 
IOperaeded hy BUch Acta. -

The establiahmeDt (>f • unitary gover~ment is compatihle with a 1a~ !Deaa~re 
of devolution, and with a division of the rooetioDs of government for administrative 
pu~ belweeD the ceDtral 1C0vernment aod. the governments of t~e separate 
territories. Thul in South Africa certain functions and po"era are &I!Illgned to ~he 
proviDciel aothorities; BimiIar opportunities can be developed in ~Eaatern Africa 
Bot thia d08ll not affect the main prohlema noted above. 
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representing all these territories either in the form of a Federal or 
quasi-Federal Government or as the Central Government of a 
unified State could justify the relinquishment of its ultimate re
sponsibility by the Imperial Government. 

A central Legislative Council would doubtless take a broader view 
of many problems than the government of a single state, but unles'3 
it were made clear that the final authority on inter-racial issues and 
native policy must remain with the Imperial Government, the 
same conflict between unofficial and official representatives might 
ultimately be renewed on the larger stage. 

On the other hand, the establishment of a Central Authority in 
Eastern Africa apart from other advantages may greatly help to 
make the exercise of Imperial direction of policy more helpful and 
effective, and to open up greater opportunities for admitting the 
local unoffiCial communities into partnership in its exercise, and 
it is on these lines that our later proposals are developed. 

The Asiatic Complication. 

No picture of the political problem in Kenya. would be complete 
without a reference to the complications that have arisen from the 
presence of Asiatic communities, and in particular of the Indians, 
whose activities have been described in Chapter II. We shall deal 
with this matter more· fully in presenting our proposals for the 
revision of the Kenya constitution, but it is relevant to note here 
that the problem is not merely to find a modus vivendi as between 
the immigrant communities on the one side and the natives on the 
other, but also to reconcile divergences of interests between the 
immigrant communities themselves and to provide for the adequate 
representation of their several interests on the Legislative Council. 

The Conditions of a Solution. 

Having failed to find satisfaction in any of the solutions which 
have been thus far considered, we have now to enquire whether any 
system of government can be devised which is better adapted to 
Eastern African conditions than those which have been rejected. 

The problem for which we have to find a solution, is to 
discover a form of government which, on the one hand, will 
make Imperial control both effective and acceptable in matters in 
which Imperial responsibilities are involved and in which the con
flicting interests of the different races inhabiting the territory ca11 
for impartial adjudication, and, on the other hand, will provide 
sufficient scope for the political energies of an immigrant com
munity accustomed to representative institutions and imbued with 
ideas of self-government. 
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The Imperial Government must retain such control as will 
enable it--

First, to discharge the obligations which it has assumed for the 
progress of the native inhabitants, and as part of this task to pre
servea fair balance between the interests of the natives and of 
the immigrant communities; 

Secondly, to ensure the carrying out continuously and without 
vacillation throughout Eastern ~nd Central Africa of a policy 
adapted to· the varying conditions of different tribes and localities, 
but inRpired by· the same controlling ideas and based on the same 
fundamental principles; . 

l'hirdly. to fulfil its international obligations; and 
Fourthly. to ensure that policy in Eastern and Central Africa 

is not in conflict with British policy in other parts of the Empire, 
a.nd in particular to prevent discrimination against any class of 
British subjects. 

It is necessary .further that the control should .be exercised in 
such a way as will command the respect and confidence, and enlist 
the co-operation •. of the local communities. 

On the other hand. in order to satisfy the legitimate claims of 
the local communities the form of government must be such as 
will-

First. allow opportunity and scope for local initiative, make full 
use of whatever political experience and capacity are found in the 
country. and provide for the ·growth of political responsibility in 
both the native and non-native communities; 

Secondly. reconcile the conflicting interests of the various immi
grant communities and promote co-operation betweenth.em ; and 

Thirdly, create in the minds of the immigrant communities a 
feeling of security which will rid them from anxiety lest a change 
of party at home may lead to a sudden reversal of the conditions 
under which they settled in the country and from the fear that their 
fortunes are at the mercy of an ill-informed and incalculable public 
opinion in England. 

Incompatible and difficult to reconcile as these two sets of objects· 
may appear, no plan can be regarded as saiisfactory which does 
not in some measure achieve both. There is no ready-made con· 
stitutional device by which the two radically different conceptions 
of government represented on the one hand by paternal autocracy· 
and on the other by .modern democracy with its conception of 
popular responsibility can be reconciled jn .a consistent and 
logical system.. There is no simple way out ;no complete or 
final solution within sight. All that is practicable is to keep 
both the objects to be achieved steadily in view, and to take such 
steps as at each stage are possible in the pursuit of either object, so 
far as this can be done without the surrender or neglect of the other. 

2671 n4 
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It will be. easier to do' this if it is recognised that it is neither 
necessary nor desirable that the responsibilities and. work of, 
government should be' concentrated in a single centr~; they may 
with great advantage be more widely distributed. Attention has 
ali'eady been called to the fact that a proper balance of interests and 
powers in a. community is the presupposition and basis of freedom. 
One reason of the inadequa,cy both of the Crown Colony system 
of government and of responsible government as solutions of' the 
problems with which we have to deal is that in both tlie functions, 
of government are conceived too much as an indivisible whole.Re
sponsible government involves the transfer of the ultimate power 
of decision in all matters to a local electorate, since, as we have 
seen, the reservation of Powers to the Imperial Government cannot 
easily be reconciled .with ~ull local responsibility. In Crown 
Colony government, on the other hand, the control of the Imperial 
Government, exercised through an' official majority, extends over 
the whole field of legislation and administration. ,The first step 
towards a s1!-ccessful solution of ,thepoliticf11 problems of· Eastern 
Africa is to distinguish more clearlv than has hitherto been done 
between the functions, first, of the Imperial Government, exercising 
its powers through a central authority in Eastern Africa: secondly, 
of the locll>llegislature and, thirdly, of local government institutions. 
In the proposals which will be found in later chapters the responsi
bilities and functions of government are regarded as distributed 
between Oifferent organs, all closely related and mutually dependent, 
and all forming part of a single system of government, but each 
having its own proper and distinct field of responsibility and action . 

. It will be seen that we attach great importance in the conditions 
which exist in Eastern.and Central Africa to the development of the 
institutions 'of local government, under which head we include 
native administrations. The more such institutions can be de
veloped the larger willbe the field in which real freedom and respon
sibility can be given to htlmogeneous racial communities in the 
management of their own affairs. 

On the other hand there are, as we have seen, in existing oon
ditions in Eastern ann Central Africa certain questions which must 
ill the last resort be determined by the Imperial Government as 
the arbiter between the conflicting interests of different communi
ties, and which froin their natl1re cannot justly or safely be left to 
the final deciSIon of the J..Iegislatnre of Kenya if an official majority 
in the Legislative Council is no longer retained. . . 

It is only natural that Englishmen trained . in the traditions 
of parliamentary institutionfl should carry with them overseas 
the ideas and methods of government to which they have 
been accustomed at home .. But the character of these institu
tions may undergo' a complete 'change when they are transplanted 
t~ countries where the conditions. are entirely different, and but 
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little examination is needed to make clear that the Legislative 
Council in Kenya is in fad a quite different kind or" assembly from 

. the legislature of a democratic state. 
Democratic institlltions are founded on the principle that where 

there is a conflict of opinions or of interests the matter is decided by 
the vote of the majority. The minority give way for the time 
being in the hope that they will be able in due conrse to persuade 
a sufficient number of people of the rightness of their opinion 
to secure a majority in their turn. But it is just this method 
of deciding questions by the vote of a majority that is inapplicable 
where the interests of different and politically separate communi
ties are in conflict. It will be seen later that one of our recom
mendations is that there should be separate and independent 
representation of native interests in the Legislative Council in 
Kenya so that there will be a group of nominated European 
representatives of native interests as well as the group of European 
elected members and the group of Indians. The important point to 
notice is that in such a Council the relative strength of parties is 
not determined as in democratic countries by a general election, 
but is fixed by the constitution. Hence on any issue which in
volves a conflict of racial interests the possibility is excluded 
of a minority or an opposition appealing to the verdict of the people 
and being returned to power. This essential feature of democracy 
cannot be introduced into Eastern Mrica, since it might ultima.tely 
place the institutions and enterprises which have been created by 
the initiative and resources of the white race at the mercy of an 
inexperienced and politically immature black raCe. But just as 
little is it justifiable to set up a. constitution which gives to the 
representatives of the small white community a permanent majority 
in the Council, able to decide by its superiority of votes all 
questions affecting the lives and interests of the unrepresented 
masses of the population. It follows that, where there is a conflict 
between the interests of different communities, the issue ought not 
to be decided by the vote of a. majority in the Legislative Council, 
since this would mean that one community could impose its will on 
the other. Recourse must. be had, therefore, to some other method. 

There appear to be three methods, and only three, by which 
when there is a conflict of views or of interests the issue can be 
settled. The first is by physical lorce. The parties may fight 
and the victor impose his will on the vanquished;. or the weaker 
may be unable to fight and have no choice but to submit to 
superior strength. But he is not likely to submit passively for 
long, and the effort of holding another man down is exhausting 
even for the stronger. The second method is the parliamentary 
one of settling differences by the vote of a majority, which we have 
seen to be inapplicable where the interests of different communities 
are involved. The only other method is that the question at issue 
should be decided by a disinterested and impartial authority. 
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It is to this third method of settling differences that we must 
look for a solution. The Imperial Government alone possesses the 
authority necessary for this purpose,· but its powers of control can
not be satisfactorily exercised from a distance, It is in order to 
provide for the more effective exercise' .of these powers that we 
·recommend the institution of a Central Authority in Eas~ern 
Africa. The decisions of such an authority may be expected to com
mand greater confidence and. respect than those of a distant 
authority, since a Central Authority in Eastern Africa will be in 
more direct touch with the local situation and the local communities 
will have a larger opportunity of contributing their experience to his 
decisions. 

It is clear from what has been said that the reference of a certain 
class of questions to the 4ecision of an impartial authority is :p.eces
sary, not because of any lack either· of political capacity or of the 
sense of justice in the local communities, but because of the racial 
conditions which exist in Eastern Africa. 

General Outline of Proposals. 

Further consideration of the functions and powers of the Central 
Authority must be reserved until certain other purposes which 
such an institution may serve have been discussed in thecha.pter 
which follows. 

We may conclude the present chapter by giving, partly by way of 
summary of what has been said here and partly in anticipation of 
proposals which will be set forth in greater detail in later chapters, 
a general outline of our recommendations. 

'rhese involve :.,.-
(a) The creation of a Central Executive Authority for the 

three territories of Eastern Africa, in the form of a High 
Commissioner or Governor-General, who will represent the 
Secretary of State on the spot, and whose functions will be to 
exercise a general supervision over the government of the three 
territories and to use such powers as are delegate<t to him to 
intervene in legislation :when this is necessary for the purpose 
of giving effect to Imperiaf policy on any matter, or for the" 
protection of any racial. community. 

The essential object of this part of our proposals is twofold, 
first to bring the authority of the Imperial Government into 
closer touch with local conditions, secondly to provide a. Jiving 
arbiter to intervene when in his opinion any particular piece of 
legislation affects racial interests or any essential part of 
Imperial policy. This is in substitution for any attempt to 
make a rigid division between subjects which are to be within, 
or outside, the competence of the local legislature, for this 
division we .have shown to be impossible. . 



107 

Our proposals as_ regard$ the Central Authority include 
measures for keeping him in close touch with tlie Secretary of 
State and the Imperial Parliament, and for reinforcing the 
authority of their decisions by measures whi~h will command 
the confidence of opinion both in Mrica aud in England. 

(b) The formulation in the clearest manner that is possible 
of the main principles of Imperial policy particularly on all 
matters affecting native interests and the relation between 
natives and immigrants, so that the need for the intervention of 
the Central Authority may be reduced to a minimum. 

(c) The development to the full of the institutions of local or 
municipal government, so as to give opportunities for self
government in local affairs to homogeneous racial communities 
and thus reduce the business of the Legislative Council with 
its necessarily mixed representation. 

(d) Measures for increasing the efficiency of the executi-ve 
and the association of unofficial representatiyes in an advisory 
capacity with the administrative activities of government. 

(e) Subject to (a) and (b) an increase in the proportion of 
the unofficial representatives in tIie Legislative C-ouncil of 
Kenya. such increase to take account both of Indian and of 
native interests, and to be undertaken step by step, the under
lying principle being that official control in the Legislatiye 
Council can only be relaxed according to the measure in which 
the effective power of the Central Authority is established, and 
the guiding principles of policy on matters which are subject 
to Imperial control gradually become more clearly defined and 
accepted. 

CHAPTER V. 

CO-ORDIlfATION 01" SERVICES. 

In the preceding chapters we have dealt with the most important 
pan of the problem which has been referred to us, namely, the 
question 'of the institutions of government suitable to immigram 
and native communities living in contiguity, and our analysis of 
the situation has led U8 to recommend the creation of a Centr.ll 
Authority for Eastern Africa, to supervise and co-ordinate policy 
for all the dependencies on matters affecting the relations between 
the communities and to ensure that the scales of justice are held 
even betw~n them, and to secure Imperial interests and the 
J40per discharge of the responsibilities of His Majesty's 
Governmt"nt. 'Ve pass now to co.osider another .aspect of 
the problem, the co-ordination of servIces of. co~on mterest to 
the territories concerned. Analysis of the mtuahon under th~se 
aspects brings us to a similar conclusion that a Central AuthOrity 
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is required as ail organ of government for evolving a common 
policy and to co-ordinate the interests of the several territories. 

The services to which our attention has been particularly direCted 
in our terms of reference are ,transport and communications, de
fence, customs, and scientific research. We shall proceed to oon
sider these in the order named. 

Transport and Communications. 
According to our terms of reference under this heading, it is 

necessary for us to consider two questions :-
First, whether "by federation or some other form of closer 

union more effective co-operation between the different Govern
ments in Easterri and Central Africa may be secured in regard to 
the development of transport and communications "; 

Seoondly, "what improvements may be required in internal 
communications between the various territories so as to facilitate 
the working of federation' or closer union." 

As regards the .first question, it is, of oourse. 'in one sense 
obvious that "more effective co-operation " could, be secured by 
" closer union," and we interpret the question put to us as in
tended to elicit an expression of opinion on the working of the 
present systems, the need for more effective co-operation, and the 
form of central or co-ordinating authority required to promote 
sucl;t co-operation. ' 

We propose to oonsi4er this subject under four main headings :-
1. Railways, Ports and Harbours, and Inland Water Trans-

port. 
2. Roads and Mechanical Transport. 
3. Aviation. 
4. Posts and Telegraphs. 

In this chapter we devote our consideration primarily to the 
territories of Kenya, Uganda, and Tanganyika, and, though certain 
references are made to Nyasaland, Northern Rhodesia, and 
Zanzibar, our main recommendations with regard to those 
territories appear later. 

RAILWAYS, PORTS AND HA~OURS, AND INLAND WATJm TRANSPORT. 

I.-General Account of Existing Systems. 

The Kenya and Uganda systems are already united under one 
administration, the executive head of which is the High Commis
sioner for Transport, who is the officer administering the Govern
ment of Kenya. The High Commissioner is advised by a Trans
port Council on which both the Governments and the unofficial' 
communities of Kenya and Uganda are equally represented 
Rnel by a Port Advisory Board. The finances of the 
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system are kept separate from the general tmances of the two 
Governm.ents In t~e sense that railway revenue and expenditure 
are proVIded for In a. separate Budget and not included in the 
Budgets of the two Governments. There is, however no real 
financial independ~nce. T~e . Railway Budget, aft~ being 
llpproved by the HIgh CommISSIOner, ·has to be submitted to the 
Legislative Councils of Kenya and Uganda, who may by resolu
tion approve or disapprove of the estimates or propose modifica
tions. Such resolutions must J>e submitted to the Secretary of 
State. whose sanction is sufficient authority for the expenditure 
specified in the estimates. Further, all capital expenditure beyond 
what can be met out of surplus railway revenue has in practice 
to be provided by advances made by the two Governments. 

The system is self-supporting, and, since 1922, revenues have 
been sufficient not only to meet all operating expenses and the 
service of all loans, but also to build up substantial reserve funds 
for renewals and betterment. According to the arrangement made 
in 1922, all surplus profits, after meeting loan charges, are allocated 
~ these two funds, and there is an understanding that no part of 
the railway revenues will be transferred to the general revenues 
of the two Governments 

The capital invested in the development of the system has been 
provided partly by advances-in-aid amounting to £5,686,437 made 
by the Imperial Government between. the years 1896 and 1902 to 
the Kenya Government, which have operated hither.to as free grants 
without interest;· partly by advances made by the Kenya Govern
ment out of its own resources or loan funds, and partly by alloca
tions from the Betterment Fund. The Transport Administration 
has also taken over from the Government of Uganda responsibility 
for the servic~ of certain ~man loans from Imperial Funds for 
railway coDRtruction. 

No direct advances have yet been made by the Uganda Govern
ment, but in future any railways built in Uganda will be financed 
from funds supplied by it, and it will have to raise loans in the 
same way as the Kenya Government has done for this purpose. t 

The Tanganyika system is under the direct control of a Govern
ment Department but the finances are kept separate from the 
general finances of the Government. t The results of the operation 
of this Department show a steady improvement over the last few 
years, and it has now reached the stage when surplus earnings are 

• The queetioa .. to how thia advance is nltimately to he dealt with is to· come 
up for consideration with the Imperial Government in 1933. 

t This method will apply, for enmple, to the propot!8d extension from Jinja to 
Kampala, to meet the 008t of which tbe Uganda Government proposeB to apply for 
anthority to issne a loan guaranteed by tbe Imperial Government nuder tbe pro
visiona of the Paleetine and East Africa Guaranteed Loan. Act of 1926. 

t Auy proposal for dealing with tbe Tanganyika system mnst take into account 
the queetion of OWllerBbip of pnblic property in mandatecl territoriee. . 
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sufficient" to meet the service of loans raised for the capital works 
of the system, but they do not yet provide sufficient margin for 
building up adequate funds for renewals, betterment, and minor 
capital improvements. 

The Tanganyika Rail ways (apart from a short light line in the 
south starting from Lindi) consist of two principal systemlil which 
'are not physically connected; these are :-

(a) The Central system consisting of a single line running 
from Dar-es-Salaam to Kigoma on Lake Tanganyika with 
an important branch, just completed, from Tabora to Mwanza 

'on Lake Victoria, a port served by the inland water transport 
belonging to the Kenya-Uganda system. 

(b) The Northern system running from the port of Tanga 
to Moshi on the slopes of Kilimanjaro from whence an exten
sion of about 45 miles is now being built to Arusha. A junction 
line was built during the war from Voi on the Kenya-Uganda. 
Railway to Kahe on the. Tanga system. This line has been 
reconditioned by the Kenya-Uganda line and most of the 
traffic to and from the Moshi-Arusha district passes over it 
to Kilindini. 

There are thus already two points of contact between the Kenya
Uganda. and Tanganyika systems, at Kahe as mentioned above, and 
at Mwanza on Lake Victoria, where the Tanganyika system links 
up with' the Kenya-Uganda steamer service. 

The Tanganyika system was originally constructed by the 
German administration: before the war, while certain capital assets 
were added during the war. The whole of this system was 
taken over without payment by the Tanganyika Government after 
the war. Since then, capital expenditure on the Tabora-Mwanza 
branch, additions to rolling stock, and other improvements has 
been provided by the Tanganyika Government out of grants and 
loans-in-aid from the Imperial Treasury and by the issue of a loan 
guaranteed by the Imperial. Government under the Palestine and 
East Africa Guaranteed Loans Act of 1926. The valuation of the 
Central and Tanga lines as taken over from the German Govern
'ment standR in the capital account at £4,894,050. 

II. The case .lor Central Control. 

Prima facie, there is a strong case for united control of the 
railway, harbour, and inland water transport systems of Kenya
Uganda and Tanganyika. It" has already been pointed out that 
there is an. essential geographic and economic unity in these three 
. territories; it is a corollary of that unity that the system of com
municatio~~Bhould be' developed according to a common policy. 
At prese~t-there -are paraUel trunk lines running inland from the 
ports of Xililldini. and Dar-es-Salaain and serving what may be 
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described as a joint .. hinterland." It is a joint hinterland in the 
sense that it is united by the navigable waters of Lake Victoria, 
while, as there are no great physical Dbstades at any parl between 
these territories, tbe natural watershed for traffic attracted to 
either of the two systems· does not necessarily follow the territorial 
boundary. Further, behind these territories lies the Belgian 
Congo, the eastern portions of which would find their natural link 
with a seaport on the east rather t.han the west, and offer chances 
for important traffic which might be competed for by both lines. 

It is obvious that the common factor of British administration in 
all these territories ought to be utilised not only to avoid wasteful 
competition or duplication of effort in serving the joint hinterland 
described above; but also to secure such advantageous results as 
may be achieved by a development of inter-territorial trading. All 
these considerations point to the importance of a single contr61. 

The advantages of such a. single control have been well sum
marised in a memorandum prepared for us by the late General 
:Manager of the Kenya-Uganda. Railways as follows;-

(1) The adoption of a considered, comprehensive, and 
definite policy in new railway construction. 

(2) The avoidance of competition between different railway 
lines for traffic to or from the same area. 

(3) The development of ports to the extent necessary to 
serve the territories efficiently, and concentration of large 
development schemes on selected ports, rather than on a multi
plicity of small ports; the prevention of wasteful competition 
between ports. 

(4) The assimilation as far as practicable of the ra.ilway and 
port charges for services rendered. 

(5) The unification of methods of management and working 
and the avoidance of duplication of work in departments. 

(6) Gradual standardisation in track, equipment,vehicles, 
workshops, etc., etc., 8Q as to ensure economic inter-colonial 
working when the railways are physically connected. 

l'here have already been signs of a practical need for some 
common authority. Now that the Tanganyika line has reached 
Mwanza. there is an area of possible competition between the two 
systems about Lake Victoria.. The extension from the 
Central Tanganyika line to M wanza was financed by a loan guar
anteed by His Majesty's Government under the provisions of the 
Palestine and East Africa Guaranteed Loans Act. The Advisory 
Committee which recommended the sanction of a loan for this 
purpose emphasised in its report that "railway policy in the various 
territories under British administration in East Africa should he re
garded as a whole," and that" any new confltruction of more than 
purely local importance should be considered in its relation to 11 

common policy for the development of those territories, and should 
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only be undertaken. after fnllconsultation with the Governments of 
all the, territories concerned." The Committee's recommendation 
was given" on the understanding that a satisfactory agreement as 
to, rates should be' concluded between the two Governments " so as 
to avoid wasteful competition. We were informed during our visit 
that a provisional agreement between the Genenil Managers of the 
two systems for regUlating rates so as to avoid competition was on 
the point of completion, but the most recent reports indicate that 
there has been difficulty in reaching final agreement in certain 
directions. In any case, such an agreement even if concluded now 
between the General Managers, might be objected to by the Legis
latures of Kenya and Uganda. at the time when the Railway 
Estimates were 'laid before them. Its ratification and maintenance 
would then require the inte1."'Vention of the Secretary of State, and 
we ha.ve stated elsewhere the objections to any system the proper 
working of which demands the intervention' of the Secretary of 
State, except in very exceptional circumstances. , 

Another pointof ~ntact between the systems of Tanganyika and 
Kenya is on 'the Tanga-Moahi-Arusha line which, as already 
pointed out, is physically connected with the Kenya system by the 
Voi Junction line. This northern railway system, although it 
lies in Tanganyika Territory is, as a railway undertaking, much 
more closely connected with Kenya, for the whole of the area which 
it serves, outside a comparatively short radius from Tanga, looks 
to Kilindini as its port of export. The Parliamentary Commission 
of 1924 in its Report· (page 122) wrote as follows :-

" In view of the existing physical connection between the 
Tap.ga line and the Uganda Railway by the existence 
of the Voi-Kahe branch constructed as a military railwa(Y 
during the war, we recommend that the management and 
operation of the Tanga line should be transferred forthwitn to 
the Uganda Railway." 

This view was endorsed by the East Africa Loan Committee 
when it recommended the, provision of funds for the extj:lnsion of 
the Tanga line from Moshi to Arusha. We understand that dis
cussions as to this transfer of management have since then taken 
place but have hitherto come to nothing owing to failure to reach 
agreement on the financial terms. 

We support the . recommendations referred to above on the 
ground that we regard it as t~e natural a:rran~ement, and the~e
fore likely to be the most effiCIent, that thIS raIlway system whICh 
evacua.tes the greater part of its traffic over the Kenya-Uganda 
system through the port of Kilindini should be under the same 
management as the latter., Tlie whole of the arrangeme~ts and 
conditions for the transfer require most careful local enquiry, which 
we were not able to undertake. It is. howj:lver, quite clear that s.uch 

It Cma.2387. 
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a questio~ as this. is not likely.to() be settled by mutual agreement 
and tequl.res. the lDtervention of an impartial authority which can 
assess what l~ the ~8t cou~se in the joint interests of all concerned. 
Connected ~th thls que~tlOn is that of the policy for the port of 
Tanga, whIch also reqUIres to be reviewed in the light of joint 
interests, as noted below. 

'l'he practical need for some central directing authority is also 
already apparent in connection with such matters as the 
8tandardi~tion of equipment. We understand, for example, that 
the braking systems employed for rolling stock under the two 
administrations are different, so that in the event of a physical 
connection being ultimately established, a pooling of rolling stock 
would not be possible without expensive alterations. 

Again, practical questions are likely to arise. in connection with 
the development of the Tanganyika ports of Tanga and 
,Dar-es-Salaam. Although we recognise that, whatever railway 
development may in future be undertaken, it will remain neces
sary to handle a fair amount of local trade at Tanga, and a very 
substantia,l amount of trade at Dar-es-Salaam, nevertheless, the 
total amount at least of the latter might be seriously affected by 
the construction of a connecting link, say from Dodoma to Arusha, 
for in that cas'e So portion of the Tanganyika traffic might be 
attracted to Kilindini by the better handling and shipping facilities 
which this larger port will always be able to command. Such a 
possibility as this must be borne in mind in considering develop
ments at Dar-es-Salaam. 

Apart from the above considerations which point to the need 
for a oommon policy for the three territories, it appears that even 
88 between Kenya and Uganda some new form of central railway 
authority is desirable, for the evidence put before us indicates 
that the unified control which has in a measure been established 
as between these two territories is not likely to be entirely satis
factory as So permanent arrangement. While the existing trans
port administration of the Kenya and Uganda railway systems 
is directly responsible thI'Qugh the High Commissioner to the 
Secretary of State, the I~gislatures of Kenya and Uganda have 
to pass any ordinances required and hl!-ve the right to consider 
and pass resolution!! on the Estimates. 'l'hiB is a weakness 
in the position, and the arrangement can only work satisfactorily 
as long 8S there is no great, or greatly agitated, difference between 
the interests represented by the two Legislatures. Were 
such differences to arise, there is no authority, short of the Secre
tary of State, competent to compose thflm in the general interest, 
and, as previously indicated, this is an unsatisfactory arrangement. 
The position of the Higb Commissioner for Transport as adviser to 
the Secretary of State on such matters cannot but be weakened by 
the fact that as Governor of Kenya; be has' a. special connection 
with 'one· of the' two territories. In exprE'Rsing these· views we do 
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not wish to ignore the ,great adv\1nce which the measure of 
unification now existing represents over the conditions which pre
ceded it. ,We received on all sides evidence that this was recog
nised, and it was clear to us that the representatives of the two 
territories had shown a statesmanlike endeavour to appreciate 
each other's needs and difficulties. But it is almost too much to 
expect that matters, such as rates, on which a real conflict of 
interests must inevitably from time to time arise, can always 
be settled by mutual agreement. 

For all'the above reasons it seems to us that it is desirable that 
there should be established some central form of control, more 
closely in touch with the whole situation than the Secretary of 
State can be, for the purpOse of settling a common policy as between 
the three territories, for ports, railways, and inland water transport, 
covering new projects, rates, and other matters. 

Having arrived at this point, it is necessary to consider what the 
nature of such control should be, the extent to which it is 
to be exercised, and the authority which is to exercise it. 

It is important in the first place to be clear as to what is meant 
by control. The control of any system of railways has two aspects, 
direction of policy and executive management. Hitherto we have 
only considered the former as a means for ensuring, in the in
terests of efficiency and economy, a common plan of development, 
a common rates policy, and standardisation of equipment. A 
single control of executive management can also be advocated as 
liliely to promote efficiency an,d economy through the pooling 
of stores, financial resour<;es, and managerial staff, with the con
sequent opportunity both to increase the pay of the highest posts 
and to reduce overhead charges in relation to the whole volume 
of business. 
'. These are the well-known advantages of amalgamation; but one 
must also be alive to the dangers of over-centralisation in the case 
of widely-spread undertakings, and policy must be decided not 
on theoretical grounds, but with close reference to the conditions 
which actually prevaiL-Our conclusion in the present case is 
that it would not be wise to attempt complete unification of 
management until 'there is a physical connection between the two 
systems. Until such a connection is established it would not, in 
fact, be possible to realise the advantages of unification, while 
difficulties of communication would make it necessary to retain a 
wide decentralisation of executive responsibility. 

While this is a practical cOllsiderationwhich limits the field 
as regards immediate changes in' organization, the retention of 
independent managements is not inconsistent with a very complete 
Ullification of interests combined with a central supervisory control. 
An illustration of this sort of control can be found in the position 
of the Railway Board of the Governinent of India, which is the 
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directly .controlling a~thority of the four State-worked systems 
aggr~gatlDg 13,449. miles, the representative of the predominant 
owrung partner 1D systems aggregating 14,315 miles, the 
guarantor .of ma~y oth~r companies, and the statutory authority 
ov,er all railways II?- India. A .central authority in such a position, 
With the ownership of all raIlways vested in it could exercise 
control in the following ways :- ' 

(1) Fin~ncial control, i.e., over the provision of capital and 
authorization of expenditure; . 

(2) Control over policy of new construction-which really 
follows from finau.cial control; 

(3) Technical control in connection with standards; and 
(4) Central control over rates. 

Under such a system, although wide powers would be deiegated 
to local managers, their work would be subject to an annual re
view by the central authority (technical inspection on the use of 
8tandar~s and general efficiency, &c.>. 

The introduction of such a form of unified ownership and control 
would of course be possible .for the three territories of Kenya, 
Uganda, and Ta.nganyika, but before recommending such a step 

• it is necessary to be clear as to exactly what it involves. 

It would mean in the first place the transfer of primary powers 
of legislation on all railway matters to a central or federal authority, 
and the abandonment of such powers by the legislati~ecouncilsof 
each territory. This in effect would mean the transfer of a very 
important part of the business of government. The control of rates 
is a matter of special significance, for railway rates hav~ an inti
mate effect on the economic position of every individual in the 
country. We understand that the question of rates still causes 
difficulties in India. In the territories which we are considering 
they are a matter of special importance, for they could, as has 
already been pointed out, be used to benefit the position of the 
immigrant community at the cost of native producers, or vice versa. 
If, for example, unduly . high rates were charged on cotton from 
Uganda and unduly low rates on maize from the highland areas 
in Kenya, it might be said that the natives of Uganda were being 
taxed unfairly in order to pay what amounts to Ii. bounty to the 
European farmers of Kenya. As such charges have in fact already 
been made, we must here state that we do not imply that we in 
any way endorse them. In fact; we have seen no evidence ·to 
show that the railway management is doing more than to pursue 
a reasonable economic policy of making each class of traffic pay 
such rates as it can fairly stand. But this particular case 
is significant as an illustration of 'how intimately control of rail
way rates is mixed up with political issueB and the whole business 
of government. . 
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In the second place, such a central control as we are considerrug 
would Closely affect the general interests of the territories by 
determining the policy for new construction, as, for example, 
irithe case of a choice between an approach to the Congo through 
Tanganyika Territory;. south of Lake Victoria, or by an extension 
olthe Kenya-Uganda Railway from Kampala. In such a case 
the general interests of the T'anganyika and Uganda Governments 
would be greatly affected by·the decision as to which of their terri
tories such a line should traverse. 

Lastly, the question of how far a merg~r of financial interests 
would be necessary requires careful consideration. One of the chief 
objects must be to have a single control of rates and the distribution 
of traffic so as to achieve the best economic return for the whole 
systelli regardless of the results on any particular section. But this 
would hardly be possible if the interests in the earnings of the 
various sections were not identical. There would be considerable 
difficulties in arranging such a merger at the present stage. Refer
ence has already been made to the difference in the earning powe:r 
of the two systems, which creates at present a position in which 
the Kenya-Uganda system might be represented as a profitable 
asset, whereas the .Tanganyika system. is rather in the nature of a 
liability to its Government, inasmuch as the net surplus is not· 
sufficient yet to produce an adequate appropriation for renewals. 
It is true that the Kenya and Uganda Governments would not 
sacrifice any revenue by a transfer of their railway system, be
cause,according to the arrangement adopted since 1922, all 
surplus profits,· after providing for the necessary allocations to 
renewals. and service of loans, are retained for addition to the 
Railways Betterment Fund. But surplns profits have also a 
significance .as justifying reductions in rates, and the public of 
Kenya and Uganda might well object if they saw the surplus 
revenues of their own system being applied to pay for renewals 
and betterment in Tanganyika, instead of to improving their own 
lines and reducing their rates. On the other hand, the relative 
position of the two lines may not improbably alter in the 
future. The Tanganyika system.is steadily improving its results, 
while the Kenya-Uganda system is faced at present with the need 
for considerable capital expenditure, both at the Port and on 
the railways, and also has hanging over it the possibility of having 
to .meet charges in respect of the original advances in aid of 
£5,686,437 made by the Imperial Government. 

All these conditions create uncertainty at the present stage, 
and although the representatives of the unofficial community in 
Kenya appear inclined to take a far-sighted view-wisely, as we 
think-and to give favourable consideration to a merger on equal 
terms, the whole of the implications have not yet b~en thought out, 
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and it would not be fair to impose any such arrangement on the 
local communities without ample time for careful consideration. 

The ownership of the Tanganyika system must, according to 
Article 257 of the Versailles Treaty, remain vested in the" Man
datory Power in its capacity as such." The ownership must there
fore apparently be kept separate, but it does not appear to be 
inconsistent with the principle of the Mandate that an arrangement 
for the pooling of expenditure and receipts with adjoining systems 
should be made, provided that it is clearly fair to Tanganyika. It 
would be necessary to satisfy the Mandates Commission on this 
point (see Chapter Xll). 

The conclusions at which we have arrived after a careful con
sideration of the whole position may be stated as follows. We 
believe that the difficulties to which we have referred can eventu
ally be overcome, and that a single control and merger of financial 
interests for the whole railway, port, and inland water transport 
systems of Kenya-Uganda and Tanganyika is ultimately desirable. 
Every effort should accordingly be made to work towards this 
end. On the other hand, a-s a conflict of interests on railway 
policy may still &rise as long as the territories have separate 
interests as regards their general finances and administrations, the 
successful working of a unified railway system seems to involve a 
·corresponding political unification, established with such common 
consent as to carry authority when questions involving conflict of 
interests have to be decided. Further, the financial implications 
of unification require careful study before any sucb measure is 
imposed on the local communities. 

These conclusions may be stated in another way which helps 
tic> determine the course to be taken in the immediate future. 
Policy as regards railways and other communications in the con
ditions which prevail in these territories is so intimately bound 
up with the whole business of government,and so closely affects 
the general interests of the local communities, that arrangements 
for dealing with railway interests ought to conform to what iR 
possible in the political sphere. Our recommendation in the political 
sphp.re, as will appear more fully in a later chapter, is that the 
time is not ripe for the creation of a central legislature, to 
the control of which important subjects now dealt with by the 
local legislatures could be transferred, but that for the present 
such co-ordination of policy as is desirable in the joint interests 
of all these territories, together with such control as the Imperial 
Government's obligation of tmsteeship for the native demands, 
shall be obtained by creating a Central Authority for Eastern 
Africa, representing the Secretary of State on the spot, and t~us 
bringing the nisting authority of the latter into closer contact wlth 
local conditions. It is on these lines that we propose that the 
necessary central control in the matter of .railways, ports, and 
communications shall for the present be secured .. 
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. 'It is important to test the adequacy of this recommendation by 
examining what are the imniediate practical requirements. The 
most important of these are as follows :-

(1) To settle on a sound basis a policy of railway rates 
for traffic to and from the .• area of competition" which has 
been created between the two systems by the extension of the 
Tanganyika line to M wanza on Lake Victoria. 

(This must be settled as a special case, and it does not 
appear either necessary or desirable at present to bring the 
general tariff on the Tanganyika system into accord with 
that on the Kenya-Uganda system. The former, with its 
need for catering for the existing through traffic to the Congo, 
is in quite a differen~ position to the latter.) . 

(2) To inaugurate a local enquiry into the factors affecting a 
transfer of the management of the Tanga-Moshi-Arusha system 
of railways and the port of Tanga, or of a part only of t.he 
railway system, from the Tanganyika Railway Department to 
the Kenya-Uganda Railway Department, and, if thought fit 
after such enquiry, to direct arrangements for such transfer on 
terms which are financially fair to Tanganyika. 

(3) To create efficient machinery for carrying out lIj 

proper development policy: such machinery must provide for 
the direction of preliminary enquiries; to formulate a 
policy for development of railways, ports,* etc.; to execute 
such a policy; and to provide for the necessary funds. 
The first step to be taken would be to inaugurate a 
systematic method of enquiry, co-ordinated for the three terri
tories, into aU-the economic and other factors on which the 
general policy of future main line railway extensions should 
be based, with particular reference to through routes to the 
Congo' and inter-territorial trunk lines. t 

Specially organized enquiries-such as we have referred to 
in the seCtion on Land Settlement Policy-will occasionally 
be necessary, but at the same time a continuous process of 
collecting relevant information, and keeping it up to date 

• Zanzibar should be represented at enquiries and conferences dealing with port 
development policy. . . 

t It must be noted that, although special reference is made to xr.ain trunk lines, 
the policy for constructing lines for local purposes ought not to be framed without 
regard to the main development programme. The main through routes must 
justify themselves by the traffic collected in the country through which they pass 
and may in practice be built up step by step by short lengths of ·line constructed 
for local purposes. The important thing is that effort should not be wasted. in 
building a line which can never be mOfe th>tn a mere branch line when equally 
good local results can be obtained b.V building a line which will ultimately serve as 
a link in an important throu~h trunk line connection: that is to say, wherever a 
move which offers an immediate" tactical" advantage also helps towards a "stra
tegical" objective, it should be taken in preference .to a move which offers a 
"tactical" advantage alone. 



119 

ought to be inaugurated, so that wh()n any question of rail
way cons~ction comes up it should not be necessary to 
take a declslOn without fuU information or to oraanize special 
enquiries, which, if undertaken in haste, ~re generaUy 
superficial. The organization of a joint railway inteUigence 
service for the above purpose is a matter which might be 
left to the two general managers, but they will require autho
rity to enlist the co-operation of other government services, 
while some central direction is also desirable. Further it 
would be advantageous if such reports and projects for rail
way construction in general could be submitted for review 
by a central authority, supported by advisers with special 
knowledge of railway economics and experience not confined 
to Africa. 

H) To ensure that the management of each system has the 
chance of learning lessons from any experience gained or 
efficiency shown on the others, by arranging for :-

(a) Periodical meetings between the technical officials 
of the different systems (railways, ports,· etc.): 

(b) Periodical inspections of the systems by some out
side technical expert so that standards of efficiency can 
be compared. 

(5) To mitiate such steps as are immediately possible to 
work towards standardization of equipment-so that rolling 
stock, etc., may be interchangeable in case, at a later date, 
a railway connection is made between the two systems. 

A special enquiry, to be carried out by a commission of 
officials representing the two systems, would be a necessary 
preliminary . 

(6) To provide an independent authority with final arbitral 
powers to settle railway questions as between Kenya and 
Uganda and ultimately to preside over an enlarged inter
ColoniarRailway Council embracing the Tanganyika Railways 
also. 

While some of the purposes referred to above might perhaps be 
achieved by 8pecial arrangements made in each case by the Secre
tary of State, they could in all cases be better carned out under 
the 8upervision of a special representative of the Secretary of State 
on the spot. The presence of such a representative would in any 
case be necessary for providing the independent authority referred 
to under (6). Our proposals for dealing with these matters 
are set out in the chapter containing our recommendations for 
the institution of a Central Authority. They cannot be properly 
explained at the present stage without anticipating what we have 
to 8ay on the political organization. The most important of the 
present requirements is that referred to under heading (3) above 

• Zanaibar .hould be Ie~ted II meetings dealing with Pori queetioD8. 
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-=--the creation of a' proper organization for the planmng and execu
tion ,of a development policy. '1'his matter has received special 
consideration in ,our proposals. 

III. ~l nter-territorial Co nnections . 

The second question which we have to consider is .. what im
provements may be required in internal communications between 
the various territories so as to facilitate the working of federation 
or closer union." 

As Kenya and Uganda are already connected by railway, the 
main inter-territorial links which we have to consider are between 
Tanganyika and Kenya-Uganda on the north, and between Tan
ganyika and Nyasaland or Northern Rhodesia on the sout~. 

Northern Link.-For the northern link the proposal which has 
received most consideration hitherto is that for a railway connection 
between Dodoma, on the Tanganyika Central line, and Arusha, the 
new terminus of the Tanga system, but there is another possible 
a.lternative: 'connecting route lying further to the east, between 
'Kilosa on the Central Railway and Mombo on ,the line between 
Tanga and Moshi. 

'1'he Dodoma-Arusha link would be about 287 miles (460 km.), 
and is estimated to cost £1! to 2 millions, while the Kilosa-Mombo 
link would be 195 miles (310 km.), and, assuming the rate per mile 
to' be about the same, would cost £1 to It millions. No instru
mental survey has been made of either route, but the General 
Manager of the Tanganyika Railways has personally carried out a 
rough reconnaissance of the former, while German reports exist as 
to the latter. The evidence on both lines is sufficient to show that 
there are no serious constructional difficulties to overcome. No 
accurate economic reports on the country to ,be traversed by either 
route, are available. The General Manager has !)tated that as the 
result of his reconnaissance he has formed the opinion that there 
are fair prospects on the Arusha route, while the Governor, in giving 
evidence before us, stated that, aR an administrative comiection, 
there was nothing to choose between the two 'routes, but that, 

'according to his view, the' economic prospects were better on the 
Kilosa-Mombo route. This would pa'ss through 'good cotton 
country; 

Before any decision could be taken to complete a througli oon
nection, it is obviously necessary to ha,ve more reliable evidence 
as to whether any route would be economically justified, and as to 
which of the various alternatives would be the most productive. 'Ve 
strongly rerommend that the necessary economic and other surveys 
should be completed as early as 'possible, sucb a step'in our view 
being urgent not merely for the 'purpose of settling a railway policy 
but also for pIa,nning, in conjunction therewith, a programme for 
land settlement, the n~ed for which we have emphasised elsewhere. 
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The economic sunreys for this particular pUrpose ought to cover the 
whole territory lying between the line Kilosa-Mombo on. the east 
and Itigi-Singida on the west. In defining. this area we have in 
mind, first, that according to several of on!" witnesses there are 
some very suitable areas for white settlement included within it, 
and, secondly, that the Tanganyika Government is actually pro~ 
posing to build a line between Itigi and Mkalama via Singida as 
its ned step in railway development. 'Ve understand that such a 
line has fair economic prospects, but that, as it could not be ex
tended to form a through connection to the north, it can never be 
regarded as mom than a. branch line. There are limits-both 
financial and administrative-to the amount of railway construction 
that the Tanganyika Government can safely undertake, and, before 
a new branch line is built, we think the Government should; be 
satisfied that there is no alternative line available which would tap 
equally favourable traffic areas, and which would at the same time 
possess the additional advantage of being capable of extension as a. 
through connection to the north. 

It will be gathered from what we have said above that we do not 
consider the political urgency for a through connection to the north 
to be so great as to justify its construction regardless of economic 
considerations. If a good trunk road between Mombasa and Dar
es-Salaam were available, the difficulties of traversing the whole of 
the territoriel! would not be excessive, having regard to the new 
connection which now exists further inland via the Tabora-Mwanza 
Railway and IJake Victoria. 

On the other hand, a through connection nearer the coast would 
have very great value, both in facilitating the task of a central 
government authority, and in creating conditions in which full 
advantage (in the way of increased efficiency and economy) could 
be derived from the introduction of united control for the railways. 
Therefore it is important to collect the information on which a 
decision could be taken, 80 that a start may be made in making a 
through connection as soon as it is justifiable. . 

Southern Link.-As regards the southern link, there are again 
two principal alternatives, either from Dodoma to the frontier of 
Northern Rhodesia at Fife, and thence to join the existing 
Rhodesian Railway at Broken Hill, or from Ngere Ngere or Kilosa 
on the Central Railway to Manda on Lake Nyasa; leaving the 
through connection to Broken Hill to be completed by· a line from 
Karonga on the opposite shore of Lake Nyasa. 

A line to develop the south-western area of Tanganyika and to 
open connection with Northern Nyasaland and Northern Rhodesia 
wasreoommended as an important step in Imperial ·development 
by the Parliamentary Commission of 1924. It was reCognised~ how
ever, by that Commission that it could not be expected that such 
B line would be a. paying proposition fora. number 'of years and 
that the Tanganyika. Government would not be strong enough to 



122 

meet ,any deficiency out of its ,own resourceS', so-that thea: recom· 
mendation for its construction was conditional on the Imperial 
Government undertaking to provide a loan free of 'interest for a 
number of years. ' This recommendation was not accepted by His 
MajestY's Government, and the Palestine and East Africa Loans 
Act which was eventually passed merely provided for the issue of 
loans up to £10,000,000 to be guaranteed as to principal and interest 
by His Majesty's Government, without affording any relief to tne 
borrowing Governments in respect of interest during', the early 
years. The Tanganyika Government applied in due course for 
an allocation of £2;000,000 from the loan funds for the construction 
of a. south-wej)tern line, but stated definitely that they would be 
unable to meet the interest charges, at least for a considerable 
period. In fhese circumstances it was impossible for the East 
Africa Guaranteed Loan Committee to recommend an allocation 
of funds for the construction, but the Committee thought that the 
proposition was of sufficient interest to recommend that the money, 
required for proper sur-yeys should be provided out of loan funds. 

The Parliamentary Commission had originally recommended, the 
Ngere Ngere-Manda route, but the Tanganyika Government after 
further consideration preferred the more westerly alignment, and 
it was to finance the Dodoma-Fife. route that the application to 
the Guaranteed Loan Committee was made. 

An instrumental survey was accordingly started. by the Tan
ganyika Government on the line Dodoma-lringa-Fife, and at the 
same time a preliminary economic reconnaissance of the country 
was undertaken. As a result of these enquiries it is now estimated 
that the cost of a line from Dodoma to Fife would be about £5! 
millions (instead of £2,000,000 originaltr asked for), while as 
regards the economic prospects the General 'Manager. summed up 
his view to' us in the following w.Qrds:-

.. Bearing in mind the above; 1 cannot see anypossibility 
of the railway being' an' economic success for at least twenty 
years, if ever, from the agricultural and pastoral prospects, nor 

. can I see that it could even be economic if constructed in 
small stages at intervals:' 

The extremely high estimate of capital cost and this 
pessimistic view of the economic prospects are discouraging factors. 
Nor does this complete the tale of difficulties, for it must further 
be remembered that a railway terminating at Fife would have 
very little 'value 'as an Imperial through connection, and for such 
a purpose would require extension to join the Rhodesian Railway 
at Broken Hill. This would involve further' construction of about 
~50 miles' (870 km.) at a, cost Whi0h the 'lTimganyika authorities' 
estimate. as a rough guess, at about £4,OOO,OOO~ The total through 
connection,' therefore, from DOdoma to Broken Hill would cost 
£9! 'millions. 
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We have received evidence to the eHed that the agricultural 
prospects in the area lying between Fife and Broken Hill-though 
it contains patches of good land--are not in general favourable, 
and the (."Ountry is sparsely populated. 

H must further be remembered tha,t if the railway were extended 
to Broken Hill, it would not tap any new traffic at that point, 
but would come into competition with the existing Rhodesian 
Railway system for traffic which the latter is already well equipped 
to serve, and for which there will shortly be yet another competitive 
outlet via Lobito Bay. 

While we find it difficult to see how so costly a. line as this, 
passing through a country remote from any port of export, could 
find an economic justification from agricultural production alone, 
the position migM be entirely altered by the discovery along its 
course of valuable and substantial Jbinerai deposits. 'Ye are 
infonned that a certain amount of prospecting for minerals is 
going on, but, though there ard some encouraging indications 
along the Lupa River and in the territory to the south of Lake 
Tanganyika, no very important discoveries have yet been made. 
It must obviously be a long time-several years in fact-before 
any mineral deposit could be sufficiently developed to be judged 
as I/o sufficient justification for so costly a line. 

In general, the whole question of a .. Southern Link" from 
the Tanganyika Railways stands in the same position 8S that of 
the .. Northern Link"; that is to say, that there is not sufficient 
Justification for the construction of such a. line regardless of 
economic conditions, and that on the latter there is not yet 
sufficient evidence available to enable a decision to be taken. 

We recommend that steps should be taken to carry out 
&8 soon as possible comprehensive economic surveys of the 
whole of the territory which lies within the scope of these schemes. , 

We were glad to find that the Governor of Tanganyika was in 
agreement with this view. He is not satisfied that the pessimistic 
reports of economic prospects on the Docklma.-Fife line represent 
the final verdict on the matter, and a special party consisting of the 
AsRistant Director of Agriculture, an experienced political officer, 
and a surveyor, v.ith assistants, is now starting on a. more careful 
and detailed enquiry for determining the area. of land which would 
be suitable and available for European settlement having regard 
to its agricultural possibilities, labour supply, and the requirements 
of the natives themselves. 

This is a step in the right direction, and our only doubts are 
whether the measures proposed are on an adequate scale. We have 
already referred to the need for similar economic sUrveys in a large 
area to the north of the Tanganyika Central Line, and if the 
question of a ~, Southern Link" is to be considered in all its 
bearings, it is in our opinion necessary to collect 'information not 
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!Jnly as to the area which would be developed by the Dodoma-Fife 
line, but also the whole of the area which might be developed by 
alternative railway connections. We could not ourselves, after 
a short visit to the country,. venture to express any opinion as to 
which is really the best alternative, but we have heard evidence 
at least sufficient to show that there are possibilities on the Kilosa
Manda route which must be seriously studied and weighed before 
any final decision can be taken. 

'This route. would traverse much easier country, it would tap a 
denser native population, and in particular it would serve the large 
irrigable area; of the Kilombero Valley, which appears to offer 
great possibilities for cotton and sugar cultivation, possibly to be 

. developed on the basis of co-operative schemes between the Govern
ment, the. natives, and a concessionnaire company organized on 
the lines which have been so successful in the Sudan. Such a 
scheme is now being studied. Moreover, such a line with its 
terminus on Lake N yasa would at once complete an effective link 
with the southern territories, and this in itself constitutes an ad

. vantage over the Dodoma-Fife line, which, as pointed out above, 
can hardly be regarded as a .. link " until it is extended to Broken 
Hill. A link with Lake Nyasa would become still more effective 
in the not improbable event of the Nyasaland Railway itself being 
extended to the south end of the Lake and thence to. Fort Jameson 
on the Rhodesian frontier. 

\Ve have arrived at the' conclusion, therefore, that both for the 
settling of a railway policy and a policy for European settlement 
(which we must again point out ought to be considered in con
junction), it is essential that the Tanganyika Government should 
be ahleto assess tJ:le possibilities of the whole of its territory lying 
south of the Central Line. We do not think it will be possible 
for the Government, relying only on its departmental resources, to 
collect the necessary information within a reasonable time, and 
we think that a more intensive effort should be made. We have 
discussed the matter with the Governor and understand that he 
agrees in principle with our view, but that he does not think 
that it would in practice be possible to carry out a reliable survey 
except under the direction of men· such as his own officials who ' 
have an intimate knowledge of local conditions. We recognise the 
difficulty of securing men who combine both theoretical and practical 
qualifications,· but we think that the effort ought to be made. We 
have reason to believe that the South African Government would 
be willing to assist by the loan of some of its own experienced 
officers for the purpose, and we recommend that steps should' be 
taken to follow up this suggestion. What. we have in mind is a 
systematic examination and survey of the whole country . 

. The agricultural enquiry cannot; of course, be of a very detailed 
. nature and opinions must be formed rather on the observations 
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of existing vegetation than o~ any exhaustive investigation ·of soil 
samples and estimates of rainfall; for such an enquiry would be 
.rendered impracticable partly by the size of the task and partly 
by the absence of reliable records. In the meanwhile, steps should 
be taken to start the systematic recording of rainfall statistics, 
etc., while the Government might also with advantage start testing 
practical conditions by putting down experimental farms in 
selected areas. It will of course take some time before this kind 
of enquiry produces practical results, but this affords the greater 
reason for starting it at once. 

We think provision might suitably be made from loan funds to 
cover the whole cost of these enquiries and experiments. 

In the absence of such eD(iuiries we do Dot see how any con
tinuous, purposeful policy either as regards railway development 
or European settlement ca.n be camed out. 

Before leaving this subject, it is necessary to refer to the railway 
connections of Nyasaland and Northern Rhodesia. The possi
bility of a railway link between these territories and Tan
ganyika has been discussed above. But at the same time the 
Nyl\Baland Government is considering a. programme for its own 
connections to t~e south. This includes the .construction of a rail
way bridge across the Zambesi on the route between Nyasaland and 
Beira, and an extension of the Nyasaland Railway northwards 
to a port on the Lake, and thence onwards towa.rds Fort Jameson 
on the frontier of Northern Rhodesia. 

It may perhaps be a.rgued that if there is any chance of a line 
being built from the Tanganyika Railway to- Lake Nyasa which 
would -give Nyasaland an outlet to the sea by a route passing 
entirely through territory under British administration, then it 
is s. mistake to spend money on perfecting a route through Portu
guese territory; also that it would be a matter for regret if, by 
making the N yasaland outlet through Beira satisfactory, the needs 
of N yasaland could no longer be put forwa.rd as -an argument in 
favour of completing a through railway connection from Tangan
yika. 

On the whole we do not think it would be justifiable to hold 
up the development of Nyasaland for the Bake of the chance of 
getting a railway from Dar-e~Salaam to Lake Nyasa. The best 
ana shortest natural route for NyailaIand is via Beira, and what
ever railway connection is made with Lake Nyasa from the north, 
all the southern -portion of Nyasaland must stillcontinile to use 
the Beirs. route even if no bridge were to be built over the 
Zambesi. 

We therefore think that the Nyasaland programme ought to 
be left to be settled oil its own merits. If a railway connection 
should ultimately be made from the north, it will be to the advan
tage of Nyasaland to have an alternative outlet,but the coimtry 
must be allowed to use whatever route- suits it -best.' 
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The extensionot the Nyasaland R!Lilway' to Fort Jameson woula' 
have::IL bearing on the administration of the eastern part of North
Eastern ;Rhodesia, This question is dealt with in our Reports on 
the Central African Territories. 

To sWn up the foregoing discussion:-,'-
(a) The direct answer to the question put in our terms of 

reference, may be stated as follows.. "The working of federa
tion or closer union;" as between Kenya, Uganda, and Tan
ganyika would be definitely facilitated by the construction 
of a line connecting the main railway system, of Tanganyika 
with the Kenya-Uganda system. Such a line would also 
facilitate joint working between the two railway systems, and 
thereby produce direct economies, and other indirect advan
tages.' Pending its construction, a good motor road between 
Mombasa and Dar-es-Salaam would greatly assist official con
,tact between the countries. 

(b) Closer union or federation as between the three northern 
territories and the southern territories of Northern Rhodesia. 
and Nyasaland Could hardly operate effectively without a rail-
way, connection. . '. . 

(c) As between Nyasaland and Northern Rhodesia closer 
union would be greatly facilitated by the continuation of the 
Nyasaland Railway from Blantyre to a port on Lake Nyasa 
and thence to Fort Jameson, together with the construction 

. of a motor road from Fort Jameson to Lusaka or some other 
station on the Rhodesian Railway. . 

(d) While inter-territorial connecting lines offer the political 
advantages indicat.ed above, the construction of the necessary 
railways cannot be undertaken regardles's of economic con
siderations'; None of the territories could, in point of fact, 
afford to construct and maintain the costly lines required un
less they were economically justified, while it would be in 
any case important that, of the vaxious possible alternative 
routes for a connection, those which would produce the best 
economic results should be selected. At present there is not 
sufficient information available on which to base a judgment 
as to whether any of these routes would be economically justi
fied, or as to which of various alternative routes is the best. 
It is most important ihatan intensive effort should now be 
made to collect reliable information over the whole of the 
area concerned, so that a stra.tegical plan for railway construc
tion in Eastern Africa can be worked out in the light of know
ledge of economic conditions overall' the possible routes. 

(e) Having settled the main ~lan it will pr?bably be nec~s-
'sary to carry out t.he constructIOn of trunk hnes by a senes 
of steps, each of which must justify itself as a measure for 
the development of the country through which it passes. T~e 
immediate concern of any Government must be, to develop Its 
own territory; but' other things being equal, steps for local 
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developmen~ should be ·chosen which can also be used as 
steps &owarus the main strategical plan. 
~ On tht;se. principles t~ Tanganyika Governmen~ ought 

&0 aun at building branch lines which, while justifying them
selves as branch lines, will serve as steps &0 throuuh connec
tions, both north and south. Of these, the northe~n connec
~ion appears to have tbe more immediate importance, but 
if for other reasons a southern branch line, say to the Kilom
bt-ro Valley, is desirable, it would be an additional induce
ment for undertaking it if it would serve as a stage on a 
through route &0 the south. 

By insisting on the importance of .. economic justification .. 
for railways, we do not imply that no railway project ought to be 
undertaken unleas it can be demonstrated in advance that the 
direct railway results will pay. All the indirect results can 
legitimately be taken into account, while due weight should be 
given to the potentialities of the country affected and the power 
of the railway to alter economic conditions and attract population. 

Ii is quite possible that there may be projects for railway con
struction opening the way to economic developments which. though 
of far-reaching importance. require a considerable period for their 
realisation. In such circumstances the local government of an 
undeveloped country will probably be unable to find the interest 
on the necessary railway loans during the intervening period, and 
development will be held up unless assistance can be given by 
the Imperial Government in the form of a remission of interest 
for the requisite period. Such a policy has on past occasions justi
fied itself economically and proved advantageous both t<J local and 
to British interests,-notably in the case of the original Uganda 
Railway-snd we advocate the creation of regular machinery for 
its continoan~, subject to the necessary safeguards. The danger 
01 rourse is that the possibility of raising money free of interest 
may encourage ill-considered enterprise, and the most careful study 
of conditions is necessary in each case. We have already strongly 
emphasised the need for this. Eastern Africa is not a uniformly 
fertile country, nor can the territories profitably be subjected to a 
poliey of denlopment puwed forward without considering limita
tions of labour supply and of markets for produce. The real n~s 
are. first. the provision of regular facilities for raising capital on 
favourab~ t.erms which will be naiJable ~ any time for projectil 
which after careful study can besbown to offer economic possibili
ties on a sufficient scale: 

And, secondly. the provision of machinery for undertaking con
tinoous study of aU the relevant fac~.economic and otherwise, 
so that projects may be put forward ~rter due deliberation when 
they are ripe for considera'ion. and not hastily prepared to take 
advantage of some particular opportunity, or to deal with some 
l.lpecial emergency. 
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These conclusions are similar to those which have already been 
recorded as a result of our consideration of the existing railway 
position, and our proposals for meeting the ne~ds to which we 
have called attention depend on the institution of a Central Autho
rity for Eastern Africa. The whole matter will be more fullyex
plained in the chapter containing our proposals for the Central 
Authority. 

ROADS AND MECHANICAL TRANSPORT. 

The common interests of the territories in the matte!" of roads 
are almost exactly similar to those in the case of railways; In fact 
the policy as regards the construction of arterial roads is so closely 
linked with that for railways that the two ought always to be con~ 
sideredtogether. Whether the construction and maintenance of 
arterial roads and the running of Government mechanical trans· 
port services (if any) should be placed under the direction of the 
Department for Railways is' a. matter of local organization with 
which we are not concerned; but each Government must at least 
ensure that its policy for roads and railways is co-ordinated, and 
for the purposes with which we .are concerned, all that has been 
said as regards central supervision of railway policy applies equally 
to the construction of main arterial roads. This does not i1eces~. 
sarily imply that there must be a common· standard for inter
territorial through roads, because, as agreed at the recent 
Governors' Conference, insistence on such a common standard 
would be inadvisable owing to the differences in local conditions. 
Nor does it imply that a central staff of surveyors for such through 
roads need be maintained-a measure which was also. rejected by 
the recent Governors' Conference on the groUnd that it would result 
in delay in construction. But there is much to be gained by 
exchange of experience between the three territories as regards 
road construction, while the direction of policy, as in the matter 
of railways, ought to be finally supervised by the Central -Autho
rity, the institution of which we recommend, after discussion at 
inter-territorial conferences for the convening of which the Central 
Authority would be responsible. 

It is particu1arly to ,be noted that all that we have said about 
the ~lose connection betw'een railway policy and the application of 
the Dual Policy applies equally to roads, and it will be equally 
necessary for the Central Authority" to watch native interests' In 
this matter. . 

In the preceding discussion of the railway position we have 6on~ 
side:redthe two principal proposals for inter-territoria,l link rail
ways-a northern link between the Central~ailway of Tanganyika 
and 'th~ Kenya,..Uganda l~ailway systems, and a southern link 
joiriirig up either with Lake Nyasa or with the RhOdesian Railways. 
Although in each case we recommended further enquiries, which 
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must involve some delay before there can be any pract~cal con
s~de~ation of ~lway cons~ction, we have expressed our appre
~tlOn of the lmportance of these through connections, and we 
thmk ~hat there need be no delay in improving the road 
connectIons. 

We note that the provision of funds for a project for an 
" all-weather " road from Dodoma through Iringa to the Tukuyu 
highlands of Tanganyika has been recommended by the East 
Africa Loan Committee out of the £10,000,000 Guaranteed Loan. 
and we think tha,t such a road should be proceeded with at once. 

We also recommend the construction of a permanent road through 
the coastal areas of Kenya and Tanganyika, which would provide a. 
reliable means of transit between Mombasa, Tanga, and 
Dar-es-Salaam. The exac~ route should depend on local conditions. 

The general policy of the territories with regard to mechanical 
transport, as agreed &.t the recent Governors' Conference, has been 
to leave the development of auxiliary road motor services to private 
enterprise. It was, however, recognised at the Conference that 
undue competition might arise with the Government railways, and 
it was recorded 'that in that case •• the situation might be righted 
by raising the motor'vehicle licence." This is a matter in which it 
is important to maintain exchange of experience between the terri
tories, and a common policy. 

While private enterprise working with standard vehicles may 
be left to develop transport over l'easonably good roads, there are 
conditions in all the territories in which it may be of great value 
to develop some commercial means of "roadless" transport. 
Much research and experiment is required before this sort of trans· 
port will be possible as a commercial proposition for handling on 
a large scale any but very high priced products. This form of 
transport might be of such great value in handling feeder traffic 
for the railways without the high capital and maintenance costi! 
of branch railways or permanent roads, that all the territories have 
a great interest in it"and might justifiably take a, share in the 
work of experiment· and research. In that 'case it should be 
handled as a joint problem. As a Sub-Committee of the Co~
mittee of Civil Research has recently been appointed to deal WIth 
this problem, proposals for further action may be left to depend 
on its recommendations. 

AVIATION. 

Great possibilities for the' future of communications ~s a help 
towards administrative union lie in the development of arr routes. 
A service of communications by air cannot be organized save .by ~he 
common effort, adminifltrative and financial, of all three terrltones. 

2f17l 
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FOSTS AND TELEGRAPHS •. 
I • . . • 

,)?ost~ ·and' t~iegraphsare. a service of communlcations as to which 
the co~~on. interests of the territories are analogous to those 
already considered. The advantage of a common control, and of 
a central authority to exercise that control, stands on the same 
footing as in the matter, for instance, of railways. In fact the 
system! of postal and telegraphic communications ought in its 
framework to correspond fairly closely to that of transport com .... 

, munications;·{or the latter affect the main lines for the circulation 
of trade' and general movement throughout the territories much 
mOI;e . ~4aD th~. Colonial boundaries which have been imposed quite 
arbitrarily ~:m tpe wh()le area. 

Kenya; and Uganda have aJready unified their services. But, 
as in. ,the, matter of ,railways and customs, the unified service 
suffers from the inherent. weakness that the head of it is responsible 
to· two masters'. In the 'event of fundamental difference between 
the 't~o:, there is no local authority to compose that difference. 
It is'to 'be presumed that if the differences became continuous 
and aCute the Secretary of State would in the last resort himself 
intervene, if that were necessary, to save the service from dis
integration, but it would undoubtedly be better if there were some 
authority.o:o- the spot with power to compose differences and 
prevent their becoming acute. . 

At the same time, it is on general grounds desirable that 
Tanganyika should gradually become more closely associated with 
the two northern territories, and if the main railway and road 
systems are linked up; with a consequent improvement in the 
free· flow of inter-colonial trade, the need for a common postal 
and telegtaphic system with uniform rates, and the possibility of 
jntrod~cing it, will become all the greater. Though such a result 
may not immediately be attainable, it is desirable to open 
the way of approach to it, and for this and other general 
reasons ·it would be advantageous if the control of new construc
tion,particularly of through lines,of methods, standards, and 
working,ccmditions, could be placed in the hands of a co-ordinating 
central authority with power to design policy. Until general 
comnmnications are improved, a wide measure of decentralization 
for the actual management as between Kenya-Uganda and 
Tanganyika will have to be maintained and a complete unification 
of the management and personnel of the two services seems hardly 
possible at present. But when such unification does become possi
ble it . will have the advantages of .offering greater facilities for 
advancement in a larger service, of reducing headquarter charges as 
a whole, and of providing an increased flexibility of staffing. 

Another similar interest common to the territories of much 
importance for the future is that of wireless telegraphy and tele
phony, including broadcasting. The air knows no frontiers, and 
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tWa service, of such specia.l moment to territories in which other 
means of communication are few, ought not to be allowed to be 
delayed or made costly by lack of O<H>peration. . .. 

Customs. 

It is on general grounds desirable in the interests of th~ varioud 
territories that the area open for the free flow of internal. trade 
in Eastern Africa should be as large as possible and sh~uld 1I0t 
be interrupted by artificial barri~. The strength of the. common 
interests of the Eastern African territories in this matter has 
already made itself apparent in a very large measure of unification 
in their customs systems actuaUy introduced. Kenya, Uganda, 
Tanganyika, and Zanzibar have customs ordinances and regula. 
tions that are practically identical. Kenya, Uganda, and 

. Tanganyika have substantially the same tariffs. . Kenya and 
Uganda have in addition a unified customs service .. It is. desir
able not only to maintain the measure of unification already 
achieved, but to increase it, as soon as general conditions 
(improvement of communications, etc.) make this possible, by 
the inclusion of Tanganyika as a full member of :the common 
system with a· unified customs service. This should result in 
further economies by the elimination of duplication· inse~ior and 
headquarter staff, and the realisation of those other advaI).tages 
of a unified service which have been enumerated in connection 
with posts and telegraphs. . . 

The existence of a Central Authority on the spot· would make 
it easier to maintain the present Customs Agreement between 
Kenya, Uganda., and Tanganyika. A system based upon nothing 
more solid or permanent than .. voluntary agreement iJetween the 
three Governments is hardly likely to survive any considerable 
conflict of local interests. Already there are signs Qf strain .. There 
is a body of opinion in Uganda and Tanganyika that objects to 
the high tariffs on such local produce as wheat,. dairy . products, 
and timber on the ground that they are imposed ~n ~.he m.terests 
or Kenya producers. A slight divergence from a unifOrm tariff 
has, in fact, already shown itself, as Tanganyika hall intx:oduced 
a rate different from that of Uganda and Kenya. on i:r;nported 
butter and cbeese. . 

Moreover, the existing unified customs service of Uganda and 
Kenya sharell the weakness already noticed in connection with their 
otber common organizations. Its chief is responsible t.o two 
Governments, and in case of conflict between tbe two, there is no 
local machinery to resolve a deadlock and the system may .break 
down. .. . ... 

We do not think that the time has yet arrived for. th!3 transfer 
frum the local legislatures to a Central Authority of the primary 
powers of legislation on tariffs. This may, as indicat6<l .. in our 
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recommendations, 'be desirable at alaterstageif some form ofclosel' 
union with a central legislature is set up.' On the other hand, 
a central executive authority on the spot, such as we recommend 
as a first step, ought to be able to intervene effectively 
to compose differences, and. will.' be able to exercise, in the 
last resort, the overriding powers which the Secretary of State 
already exercises. Such an arrangement should ensure the 
maximum of uniformity without sacrificing that elasticity 
which ought to be retained until conditions in all the three 
territories are more ,stabilised and developed than at present. For 
the Central Authority will be able to judge when special circum
stances justify a divergence of tariff on particular commodities 
for one of the territories. It is in fact .conceivable that diver
gence might in special cases have to be considered as is shown in 
the following paragraph. 

Under the terms of the Mandate, Tanganyika cannot give a 
preference to British goods. Under the Treaty of St. Germain en 
Laye and its predecessors, Kenya and Uganda cannot do so either. 
At present, therefore, all three stand on the same footing in the 
matter. Should Kenya and Uganda ever be released from the 
obligations of the. Treaty of St. Germain en Laye, and desire to 
give a preference to British goods, then, if the restriction on 
Tanganyika were incapable of adjustment, it would be necessary 
to consider introducing a difference in tariffs. A Central Authority 
could decide to do this without disturbing such general measure of 
unification as had been achieved. 

Defence. 
So far as Kenya, Uganda, and Tanganyika are concerned, a 

Central Authority in Eastern Africa would be able to facilitate the 
work of the Secretary of State's inilitary advisers in England by 
co-Ordinating the intelligence service and the preparation of de
fence schemes of the various territories in the first instance. He 
should also be able, by means of special enquiries and conferences 
with the Governments concerned, to arrive at equitable decisions on 
questions connected with the disposition of troops (including 
the important question of reserves) and the allocation of expendi
ture. As a result of this more effective co-ordination, combined 
with the improvement and spread of civilisation throughout all the 
territories, it may be possible within a reasonable period to make' 
some economy in the combined strength of the local garrisons. 

In the first stage we do not recommend any centralization of 
military control or the creation of a central reserve; still less any 
centralization of the administrative work of the various forces. 
The Central Authority, who would exercise control to the same 
extent as the Secretary of. State does at present, would in 
the first instance merely fulfil the co-ordinating functions out
lined above. The question of nnification of military control when 
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communications have been extended and improved., a.ndthe possi
bility of co-ordinating the local reserves with & view to accelerating 
the reinforcement of threatened points anywhere within the' area, 
could be considered by the Central Authority and,his adviSers, in 
consultation with the Secretary of State's military adv~sers in 
England. at a later stage. In this connexion we have however a 
clearly formed opinion that for the sake of efficiency andecQnomy 
in East African Defence Forces it is essential that at the very 
earliest opportunity unity of command should be established under 
the Central Authority. Without that the essentials of a. ,central 
reserve and a co-ordinated plan of distribution cannot be secured. 

In the meanwhile the Inspector-General of the King's African 
Rifles should. as at present, spend part of each year in Englahd, in 
order to afford assistance to the Secretary of State and to keep in 
touch with the latest developments in military organization and 
training. ' 

The proposals formulated above do not involve. any alter'ation 
in existing arrangements for the administration of the' King's 
African Rifles in Somaliland and Nyasaland. These forces ~hbuld, 
as at present, be visited annually by the Inspector-General. who 
would send his ,reports on them direct to the Secretary of State. 
Co-ordination in military matters between Somaliland and Nyasa
land on the one hand, and Kenya, Uganda. and TanganYika on 
the other. should be effected by communication between the 
Colonial Office and the Central Authority in Eastern Afnc!!. .. 

ReselU'ch. 

The co-ordination of scientific research into all matters affeCting 
the economic development and administration of the territories 
of the British Empire is at present' under the consideration of 
the Imperial authorities, and far-reaching schemes are being worked 
out for the organization of a common effort. While these schemes 
have not yet been fully formulated. theit general intention is 
well known and they must obviously have an important bearing 
on the question, which has been referred to us, ofco-ordinating 
research work in the Eastern and Central African territories. 

The larger schemes which are now under consideration are 
based on the idea that research work for the Empire ought to be 
organized as a whole, and that a chain of interconnected researc~' 
stations should be established. The Civil Research Committee IS 

already working in the same direction and hll:s on Be".e~al occasi?ns 
proved to be a valuable instrument for plannmg the ]omt handhng 
of scientific problems common to various territories of. the British 
Empire. We must therefore regard the central direction of scien
tific work for lhe Empire as an accepted policy; and the matte]' 
for our consideration reduces itself to the question whether as 
a part of the wider organization for the Empire the Eastern and 
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Central African .territories should be considered together as a single. 
homogeneous group. 

The general tenor of our answer to this question must be de-· 
cisively in the affirmative. While wide variation in conditions of 
soil and climate, or of race and culture, exist over Eastern and 
Central Africa, the chief problems are common to most of the 
territories and the variety in conditions over the whole area. is 
in many cases not much greater than in each inaividual territory. 

In the matters of native welfare, of medicine and public health, 
of agriculture, of veterinary science and the prevention of animal 
di~ease, the chief problems on which research should be brought· 
to bear are common to the territories. In each territory large 
numbers of the population are afflicted by syphilis, yaws, and anky
lostomiasis. Each has to fight the tsetse fly and the mosquito 
and the diseases which they bring. Each is concerned in similar 
problems characteristic of tropical agriculture, and in particular 
the breeding of plant strains resistant to tropical pests. Disper
sion of effort in dealing with these problems is likely to produce 
waste in various forms, the duplication of staff and plant,- the 
overlapping of inquiries, and the lack of information in one place 
about what is being done in another. The necessity for central 
institutions of rese~rch has already been recognised locally by the 
tentative centralisation of research into human trypanosomiasis at 
Entebbe, of agricultural research at Am ani , and by the recom
mendationof the Governors' Conference that veterinary research 
should be centralised at Kabete. But, except possibly in the case 
of Amani, the measures which have actually been taken have not 
resulted in any institution being started with an assured financial 
position, or with a clearly defined function in relation to all the 
territories, while a large part, of the field remains uncovered. 
For example, no step has been taken towards a central station 
for general medical work, while Amani itself cannot cope with 
all the problems of essentially tropical agriculture. 

It is not within our competence to make proposals as to the 
f\xact plan of any future organization. The subject is highly 
technical and we have not had the time to make' exhaustive 
inquiries in any field, while the full details of the Imperial scheme 
now 'under consideration are not yet available, and these must 
govern !Lny programme for Eastern and Central Africa. Subject to' 
the above remarks, we venture to put forward the following sugges
tions. 

It appears to us that the chief need at the present moment is to 
ensure that the general force of enthusiasm for scientific research 
which has recently been created should be directed into those 
channels where it is of most direct practical value. Financial 
limitations, and perhaps even more, the shortage ·of .first-class 
t~chnicalofficei's, must for a long time act as practical restric
ti()ns :ou·the scope of work. It is, therefore, most important that 
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the limited resources available should be used to the best advantage, 
being concentrated on the most urgent problems and not dissipated 
over too wide a field. We think that in connection with the 
Eastern and Central African territories the first necessity is an 
objective review of conditions to be carried out for the purpose 
of establishing ;-

First, the exact scope of the work which is already being 
undertaken. 

Secondly, the main purposes or problems to which, owing 
to their economic or administrative importance, research work 
should be directed. 

Thirdly, to what extent theM purposes or problems are of 
purely local interesj; and therefore best dealt with by local 
organizations, and what are of more than local interest and 
therefore properly demanding a joint organization. 

Fourthly, the order of priority for such purposes or 
problems. 

Fifthly; a practical programme settled according to the 
financial resources which are available, and dealing with the 
method of organization for the work (e.g., with such questions 
as the extent to which Medical and Veterinary research should 
be co-ordinated or combined). 

This review ought to be carried out by a small Committee-say 
three or four-of the best experts available, co-operating with the 
appropriate local officials, e.g., in the case of agriculture, the 
Director of Amani and the local Directors of Agriculture. On the 
basis of this report it would be possible to design a practical pro
gramme of work, and to settle at what places the work on problems 
of joint interest should be carried out. When this programme has 
been settled, arrangements should be made for periodical, prefer
ably annual, meetings at which the work of the past year could be 
reviewed and the programme for the coming year considered. 

In any case it is clear that the Eastern and Central African terri
tories could more advantageously be considered as a group in re
lation to an Imperial research organization than as single units, 
and that in order to achieve this the existence of a central co· 
ordinating authority for Eastern and Central Africa would be 
of definite value. 

It must further be remembered that the problems of research 
to a great extent go hand in hand with problems of administration. 
This is especially so in the matter of the prevention of human 
and animal disease. Methods of quarantine, for instance, and of 
inOCUlation, to be efficient, must be applied over wide areas that 
transcend colonial boundaries, as, for example, areas linked by such 
a. channel of internal communication as Lake Victoria. There is a 
definite need for better co-ordination of method in this matter, 
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and this affords an additional reason for establishing a Central 
Authority. 

Before leaving this subject,. we must point out that, while 
a common effort for undertaking what may be described as long
range research work is necessary, nevertheless each territory must 
retain adequate scientific institutions of its own to undertake the 
day-to-day scientific work which is required for the local tasks of its 
medical, veterinary, agricultural, and other departments. This sort 
of work ought not to be over-centralised. 

Other Opportunities of Administrative Co-operation. 

Apart from the services of defence, communications, customs, 
and research to which attention was specially directed in our terms 
of reference, there . are other matters in which more effective co
operation between the Eastern and Central African territories is 
desirable, and might be furthered by the co-ordinating influence of 
a Central Authority. It will be seen from the account given in the 
following chapter of the functions of the Central Authority that it is 
intended that its main work will be the supervision of the broad 
lines of policy and that it will not intervene in, or attempt to 
control, the ordinary administration of the separate territories. 
Hence, in the range of subjects now to be mentioned, co-ordinaticm 
of policy and effort will mainly. depend on co-operation between 
separate Governments 'or departments of Government. But the 
existence ota Central Authority could facilitate such co-operation. 
As things are at present conferences in regard to technical 
questions depend to a. large extent on the chance of 
initiative being taken by a department in one of the territories 
and of the proposal commending itself to the corresponding depart
ments in the other territories. There is no systematic plan. It is 
not the special responsibility of anyone to follow up the conclusions 
reached at a conference; and, if a hitch arises in giving effect to 
them in the case of a particular Government, to inquire into the 
reasons of that hitch and the best means of overcoming it. These 
services might be rendered by the secretariat of the Central 
Authority in such a way as to bring about in a few years by the 
voluntary action of the different Governments a much closer c~ 
ordination of policy than at present exists. 

Among the subjects. other than those which have already been 
discussed in this chapter, in regard to which conference and co
ordination of policy would be valuable are education, the agricul
tural development of the reserves, administrative action for the 
control and prevention of plant, animal, and human diseases, 
uniformity in legislation, including in particular such matters as 
patents, trade-marks, and copyrights, and inquiry whether any 
changes are required in the judicial organization in the different 
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territories from the point of view of native and intermediate 
Courts and their relations with the High Court. 

The establishment of a Central Authority would also make it 
easier to bring about the adjustment of boundaries with a view to 
administrative efficiency and convenience. The existing boundaries 
between the different territories are to a large extent the result 
of historical accident, and in some cases divide the sa.me tribe into 
two portions falling under two different administrations. The 
re-arrangement of boundaries, where necessary for the purpose of 
increasing the ease and efficiency of administration, would be 
greatly facilitated if the territories were under one Central Co
ordinating Authority. 

Another matter of joint interest to the Eastern African territories 
is that of currency. At present the control is unified in the hands 
of the East African Currency Board. The Board sits in London and 
has Advisory Councils in Kenya, Uganda, and Tanganyika. This 
system appears to be working satisfactorily and longer experience 
with a similar system for the West African territories gives ground 
for hope that it will continue to do so. The day is probably far 
disblOt when either the need or the practical possibility will arise 
for transferring the control of currency with the co-related control 
of credit to Eastern Africa, but central local discussion for the 
three territories of matters arising in connection with these ques
tions will always be of value. 

J4~ASTBBN AFRICAN SERVIOES. 

One of the most powerful influences for promoting efficiency 
in the general work of the government is a strong local patriotism 
and esprit de corps among the personnel of the various govern
ment services. If local units are too small, there is some risk 
that the natural tendencies to such feelings may develop into 
narrow rivalries or inter-territorial jealousy. The units of 
government in Eastern and Central Africa are, as regards the 
government services, small, and the spirit which we have in mind 
would be likely to flourish better if a feeling of unity could be 
created throughout the administrative and technical services there. 

Measures of unification have indeed already been introduced in 
certain services. For example. the Medical Services of the East 
African Dependencies, viz., Kenya, Uganda, Tanganyika, Nyasa
land, Zanzibar, and Somaliland, form one service under the name 
of .. the East African Medical Service." All the officers of this 
service are OD one list for employment and promotion and are 
liable to be posted to any Dependency in the group, or to be 
transferred from one to the other with or without promotion, as 
the exigencies of the Service may require. . 

Nevertheless, even where such a measure has been introduced, 
it i~ difficult to promote a real sense of unity unless it is part of 



a· general sense pervading the whole of the government services,
and we consider that the -existence of a Central Authority 
charged with the, co-ordination of policy and administration in 
Eastern Africa might have a powerful effect in this direction. 

We do not suggest that any immediate steps should be taken -,to 
create other combined services on the lines of the East African 
Medical Service, nor do we suggest that the Central Authority 
should exercise any direct executive control over individual officers, 
who would continue, as at present, to be subj~ct to the control 
of the Governor of their particular Dependency for disciplinary 
and other purposes, subject to UIe ultimate authority of the 
Secretary of State as laid down in the Colonial Regulations. 

It is of particular impOrtance that the personnel of the secretariat 
and of theadininistrative staff should be of the highest quality 
obtainable. If it is -to be maintained that the executive govern.: 
merit in the Eastern and Central African territories must remain 
under official direction and that there can be no question of advance
towards a stage of an executive 'responsible to a representative 
Legislative Assembly, the unofficial community is at least entitled 
to demand that the civil services sha~l be as efficient as possible. : 

Steps have,recently been taken to attract the best available men 
to the administrative services in Eastern and Central Africa by 
improving the rates of pay and by establishing at Oxford and Cam
bridge a regular course of three terms for the, preliminary training 
of selected candidates. We feel sure that these changes will have a 
most beneficial effect, and indeed we understand tha.t this is already 
being felt. -

But in order to maintain the highest possible standard in the 
Service it is not merely necessary to attract the best class, of 
entrants, _ but also, ,and this is even more important, to maintain 
their keenness and interest in their work throughout their whole 
career. For this purpose there must be adequate chances of pro
motion. If the highest possible rung of the ladder is reached toC} 
soon, there is a tendency to staleness and lack of interest in the 
latter part of an official's career. It appears to us that the chances 
of promotion for the officers of the ordinary administrative service 
in East~rn and Cel,ltral Africa are capable of improvement. 

We understand that administrative officers are not at present 
deb;trietl from consideration for promotion to 'senior secretariat 
posts, but' that -such appointments are generally filled by officers 
with cQilsiderable experience of s~cretil.!iat duties. It appears 
to' he the ,- usual, practice to draft men' ,permanently to 
the t;ecretariat at a comparatively early' stage in their service. 
The 'men - sa selected become eligible for promotion . to the-
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~hest appoi;Dtments not only in their own territory but anywhere 
1D the Colonial Service. The administrative officer, on the other 
h~~, baa or~rily li.ttle .prospect of rising above the post of Pro
VlDCial CommISSIoner m his own territory. We understand that it 
is the accepted practice in India. to limit the tenure of appointments 
in the Secretariat, whether of the Central Government or of the Pro
vincial Governments, to a. comparatively short term of years. This 
has the dual advantage of giving a. considerable number of adminis
. trative officers experience of the general working of Government 
which is useful to them in their district work, and of bringing the 
Secretariat into closer touch with the district administration. The 
higher appointments are open to all officers alike, and a civil ser
vant in India may become Governor of a. province without having 
served in the Secretariat. We recommend that this system be 
given a trial in Eastern and Central Africa, both because of its 
administrative advantages and becauSe it would widen the basis of 
promotion and thereby add to the general attractions of the Service. 

We recognise, of course, that it is desirable that those who are 
chosen to fill posts such as that of Colonial Secretary should have 
had an adequ~te training as " staff officers" in the secretariat. 
On the other hand, good government in territories such as those 
of Eastern and Central Africa is mainly dependent on the quality 
of the administrative officers and their work in close contact with 
the natives. While it is important that those chosen to fill the 
highest posts should have had a proper secretariat training, it is 
equally important that they should thoroughly understand the con
ditions of the country and the natives, an understanding which can 
only be gained by years of practical experience in the administra
tive service, and it is perhaps still more important to prevent what 
appears to be the present tendency that officers filling the senior 
posts in the administrative service-the senior Provincial Com
missioners-should feel that their careers are closed in the sense 
that chances of further promotion are for all practical purposes 
ruled out. 

The above remarks have been concerned with the relations 
between the Secretariat and the administrative service, and have 
suggested improvement in the prospects of the latter. We suggest 
also for consideration that it might be. possible to improve the. 
prospects of the two branches combined. ~t has been a ~omm.on 
practice hitherto to fill the highest posts m the secretar)a~ WIth 
lDen transferred from other Colonies. It was no doubt difficult 
m the early days of the administration in Eastern and Central 
Africa to find men on the-spot of sufficient ability and experience 
for these posts, but this difficulty should by now h~ve disappeared. 
It must be disheartening to the senior local officmls to see men 
brought in from outside, and the practice tends to remove one 
of their main incentives to good work. Moreover, local knowledge 
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:on the part of the·: higher, offieials is. clearly .desirable. There is 
actuaUya good deal Qf local dissatisfaction~especially in Kenya...".
about the 'manner. in which' the higher posts have been filled. The 
alleged shortcomings of the official service were in fact often men
tioned tOtl~ as a reason for the unofficials: daim for a greater share 
in the government and a special ground of complaint is that some of 
.the prjDcipal official members of the Executive Council have had a 
compdtatively short experience in the Country. The settlers in 
fact claim that they understand local conditions far better than 
the Government officials. 

'Th~:dir~c#on in which the considerations advanced in the pre
cedi~g paragraphs .lead us, is that it is desirable that there should 
be a more frequent interchange between officers serving in the 
secretariat and in the administrative service,and that as far as 
possibl!" the highest posts in Eastern and Central Africa, that is 
to say, the posts of Colonial Secretary, etc., should be filled from 
the ranks of officials in these territories. 

Inputting forward the above suggestions we have not left out 
of accdiint the conclusions reached at the recent Governors' Con
ference a'i Nairobi, to the effect that, although administrative 
officers ought to be encouraged to study conditions in adjoining 
Colonies, ." there was no possibility of introducing a system of 
regular ,transfer between administrative officers of the different 
Dependencies; .either permanently or on secondment." At ihe 
time when this matter was discussed there was no question of in
stituting' a Central Authority. We believe that, if Eastern Africa 
(including possibly Zanzibar, Nyasaland, and Northern Rhodesia) 
had a self-contained service, some of the objections felt at' the 
(':rOvernors' Conference would disappear. Extensive transfers are 
not, however, necessary for the purposes which we have in mind. 
Under:the arrangements which we contemplate, the junior officers 
would ordinarily remain in the territory to which they were first 
posted,and would only be transferred in exceptional circumstances. 
The- senior appointments at headquarters would be open to all 
officers in the Eastern and Central African territories and transfers 
would, if necessary, be arranged at this stage by the Central Autho
rity in consultation with the Governors concerned. For some time 
to come it may occasionally be necessary to post officers from other 
Colonies to the higher appointments, but this should only be done 
at the request of the Central Authority, when he is satisfied that 
there is no local candidate fit for the post. 

These arrangements could hardly be worked without the institu
tion of a Central Authority, who would be regarded as the head 
of the Service, who would arrange transfers where necessary with 
a view to the promotion of the best men to the higher posts,. and 
who would defend the interests of the Service against pressure to 
bring in men from outside the territories. 
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General'CQnclusion. 

The general conclusion from what has :been said above is that, 
the common interests of the . Eastern African territories. cover Ii 
great part of the field of government. Any single common interest, 
such as customs or railways, considered by itself might not require 
the establishment of a Central Authority for its control, but 
if all are considered together the cumulative effect is considerable. 
The three territories have a. substantial political unity, and while 
it is wise to avoid forcing premature unification in any partiCUlar 
sphere of government, it is important now to create machinery 
which will provide the possibility for advancing towards unifica
tion, step by step, taking each step in due course when the proper 
time for it has arrived. 

Relation of a Central Authority to existing machinery for co-
ordination. . 

In writing on this subject we have not left out of account all 
the machinery for co-ordination which already exists and which 
has recently, ,in many respects, been improved. We believe. 
however, that the creation of a Central Authority in Eastern Africa, 
will fit in with the existing machinery and make it more effective. 

The principal part of the existing machiIaery for co-ordination 
is of course the Colonial Office itself, and we understand that a 
number of changes are now being introduced in order to enable 
the Office better to fulfil the functions of a. •• General Staff " for 
the non-self-governing dependencies. In addition to the Colonial 
Office itself, mention must be made of various Advisory Com
mittees, such as the Colonial Advisory Medical and Sanitary Com
mittee, the Colonial Survey Committee, the Advisory Committee 
on Native Education in the British Tropical African Dependencies, 
the Colonial Medical Research Committee, and the new organiza
tion which is now being devised for dealing generally with agricul
tural rel16arch. ABBistance in the work of co-ordination can also 
be provided by such institutions as the Imperial Bureau of Entomo
logy, the Imperial Bureau of Mycology, and the Bureau of 
Hygiene and Tropical Diseases. All these institutions, however, 
from the Colonial Office downwards, tend to lose in effectiveness 
from having to keep detailed contact with a large number of com
paratively small units. The effective power of the central .. genera} 
staff •• with its attendant advisory councils and scientific bureaux 
might be greatly increased if it. were dealing with a smaller number 
of larger .. formations .. or co-ordinated groups. 

In the chapter dealing with the methods by which the Centr~I 
Authority will work, we emphasise the importance of hIS 
function not merely as a. co-ordinating authority on the spot, but 
IlS a link with the" general staff .. in London. This chapter alfl() 
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contains suggestions for measures to increase the help that can be 
given by the •• general staff •• in the guidance of policy. 
. . The ~tual recQI)llJlendations which we are making for a. Central 
Authority for Eastern Africa do not involve the immediate creation 
of aneIabQrate central staff to bring together the various terri
tories.in> a. single. formation. But our plan is definitely intended 
to be a~step in this direction, and its significa.nce would be in
creased if it COUld. be regarded as. part of a. larger plan for the 
r~arrang~men~ of ~he functions of the Coloni~ Office and its rela
tIOns w.lththe non-self-governing dependencies. In fact, as 
pointed·out in our introductory chapter, we regard the questions 
which WQ P1tve to consider in Eastern and Centra.l Africa as part 
of a wideI;' issue, and, though this issue lies outside our terms. of 
reference, it is necessary to mention it in order to make clear the 
significance of our recommendations. 

ClL.<\PTER VI. 

PART I. 

A CENTRAL AUTHORITY IN EASTERN AFRICA. 

. I.-Review of the preceding Chapters. 

The principal conclusions to which consideration of condition$ 
in the three territories of Kenya, Uganda, and Tanganyika has led 
us are:~ 

First.-'fhatthere is an urgent need for the co-ordination of 
policy on "native affairs " and all matters concerning the 
relations between natives and immigrants. 
Sec()ndly;~That there is a need for the co-ordination, and, 

as ·far· as possible, central direction, of certain services of 
common interest to ·the three territories such as communica
tions; customs, defence, and research. 

Thirdly.-'-'l'hat some rearrangement of the constitutional 
poSition'in Kenya is immediately desirable. . 

These concl~sions all point to the need for the creation of a central 
org~n of government for the three territories. The conn~ction is 
clear in the case of the first and second requirements, while lD regard 
to the third, our view, as already indicated, and as will be explained 
more f]llly later, is that any modification of the existing official 
majority in the Legislative Councilof Kenya must be dependent on 
the creation of a Central Authority with power to control the main 
lines of policy and to hold the balance even between conflicting 
racial interests. 

Before entering upon the detailed exposition of our recommenda
tions for this .centra.l organ of government it is necessary to guard 
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against any misconceptions as to its nature and the authority on 
which it will depend. In making our recoininendations we have to 
take into account both the responsibilities of His Majesty's Govern
ment and public opinion in the three territories. 

As regards the latter, it is specially emphasised in the . White, 
Paper- containing our terms of reference that it would bea fatal
error to· take any decisive step before it is clear that .. it will be 
received with good will by those whose co-operation is necessary to 
its success." Our view J formed as a result of our inquiries, is that 
public opinion t in the territories ~s not ready for any form of' con
iltitutional change which would' involve . the transfer from the 
several Governments of substantial legislative powers into the:hands 
of a central legislature representative of 'all three. territories. 
There appears to be a general feeling in each territory th~t there are 
differences between its own policy and that of the otlier two, while 
there exists in each a local patriotism which' is jealous lest' undue 
influence should be obtained over its destinies by a supposedly 
stronger neighbour. We believe that these doubts and fears are 
largely based on misunderstandings; but they are' none' the ~ess real, 
and must be taken into account. If the three territories are ever to 
be prepared to unite their destinies, it must be as the result of. 
experience of harmonious co-operation in the control of interests 
obviously common. ":., 

While we thus interpret local opinion as not yet. heing'readyto 
lubmit to a.ny sort of control by 'a common 'cOuncil representing the 
three territories, we must emphatically record our view; which has 
indeed been made clear by the whole argument' set· out: in the 
preceding chapters, that the time has not yet come fOl"the surrender 
by His Majesty's Government to any local authority,' federal or' 
otherwise, of its responsibilities! for ultimate coritrolof tne -main 
lines of policy to be followed in the adniinistration 'of: these 
territories. . . 

Therefore, considerations based both on public' opinion in :the 
three territories, and on the responsibilities of His Majesty's Govern
ment, point in the same direction, that, if there is to be 'a c0-
ordinating control of policy-the necessity for which we' again 
strongly emphasise-it must, in the next stages at least, be'based 
on the existing authority of the Secretary of State,sO that any 
immediate reform must be looked for in the direction of improving 
the means by which that control is exercised by' increasing its 

• Cmd.2904. . 
t .. Pu~lic opinion" i~ E88~m Africa ia not ~asy to as~ss. '-':'h,e greater part'of 

the locallnhabltBnta are InartICUlate. In 8peakwg of pubhc oplmon We refer 'not 
only to the opinion of the Imall and vocal section of European settlers, but we also 
include that of officials, missionaries, traders, and. the .Indian and ,African .oom
muuiti811. Onr views are balled both on the formal evidence which we received and 
al80 on lell formal diBCussiona.· . . 

t The responsibilitiE's nnder the Mandate for. Tanganyika mUit receive special 
con.ideration, but the White Paper of 1923 (Cmd. 192.2) explicitly exj;e.nde9- the 
acknowledgment of similar obligations to Kenya and Uganda. 
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efficiency a,Q.d briIl8'ing it into closer relation .with the local situation. 
);t is n~cessa.ry to state very cleady that this is the primary signifi
cance of our proposals for the creation of a Central Authority, be
cause the opinion .was expressed to us in so many quarters-by lhe 
Indian representatives in Kenya, by the Kabaka of Buganda, and by 
other nltti-ve authorities-that they had complete confidence in the 
authority of His Majesty's Government as exercised through the 
Secre~ary of State, and did not wish to see any change involving, 
the ~elinquishment of the control. of their destinies into any other 
hands. 

Our Itctuai proposals very definitely do not involve any such 
change. Nevertheless we do not regard this as the final end, and 
.we envisage a process by which the association of representatives of 
the local communities with the Central Authority will grow steadily 
.closerin the course of time. But any transfer of powers from the 
local Governments, or devolq.tion of authority by the Imperial Gov
ernment toa central representative council, must be made 
dependent on the growth of confidence based on practical 
experience,and must neither exceed What united public opinion is 
pl'epared to accept nor be such as to jeopardise the discharge by 
the Imperial Government of its responsibilities. 

Guided by the appreciation of the situation thus stated, we 
recommend the immediate beginning of a process which can only 
be completed gradually and by short steps. 

It might perhaps be said that the purposes which we have 
described as being immediately urgent could be achieved by the 
authority of the Secretary of State, supplemented by regular 
meetings, to be carried out according to his directions, of 
the Governors' Conference, and of inter-territorial conferences be
tween heads of departments. But we do not believe that any such 
arrangement would be sufficient. We have given our reasons else
where for thinking that control from London in its present form is. 
unsatisfactory, while in view of what has actually takeu place it is 
hardly possible to look to the mere continuation of the Governors' 
Conference as an effective meanR for ensuring the execution of a 
common policy. We believe indeed that when this was 
recommended by the Parliamentary Commission it was the right 
course as the next step, and the discussion of other measures at the 
present time has perhaps tended to divert attention from the really 
valuable work which has been achieved by this Conference in help
ing to create a wider outlook, and to prepare the way for the 
formula.tion of a common policy. Nevertheless. the only powers of 
the· Conference are to advise the Secretary of State and it must 
lltlways be a great source of weakness that there is no executive 
authority on the spot who could give effect to an agreed policy, 
or could enforce a common policy in default of complete agreement. 

The fact that our recommendations contemplate a gradual 
.evolution ~tep by step crea.tes a pradical difficulty in stating them 
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clearly. The field of government with which we have to deal 
contains many and diverse component parta, and the. rate of ·evolu
tion of each part is capable of . considerable variation. It wolild be 
unwise to make any a~tempt now to lay down a rigidly synchronised 
plan for development m the political and administrative spheres and 
this should be left largely to the discretion of those to whom the 
actual handling of the situation is entrusted. But in order to 
explain the general nature of our recommendations we are forced 
to depict the whole field of government at various stages,and we 
must therefore make it cle~ that ',Ve do not postulate rigid adherence 
to the exact arrangement 10 each stage; . 

II.-Preliminary Steps. 

We recommend that the first step should. be . of .~. pni.~,Ul.inary 
or preparatory nature, taking the form of theappointm~nt· of a 
High Commissioner for the three territories whose functions would 
be:-

Fi,st.-To inaugurate inquiries and joint. disc;usslons on 
certain of the matters which we have discussed in Chapter III 
with a view to making a clear enunciation of principles 'to be 
observed, settling a practical programme in' each' territory, 
and eliminating certain ambiguities and JIlUtual inconsistencies 
between the three which now exist.' . 

Secondly.-To prepare the way for unified control of .certain 
services of common interest, and to settle on a fair bas~s any 
immediate causes of dispute or difference. 

Thi,dly.-To discuss locally and work out the arrangements 
for introducing the modifications which we propose (Chapter 
Vm) in the Kenya constitution. 

As regards the first of these functions, we have set out in an 
Annexure* to this Chapter the details and the purposes· of the 
illquiries which should be initiated in this preliminary stage. We 
have already, in Chapter III, explained our idea of the principles 
which should govern native policy, especially in a .. mixed state " 
slIch as Kenya; but it will need an authority on the spot armed 
with wide powers to translate these ideas into a practical pro
gra.mme, to fill in detailtl where we have only been able to sketch 
outlines, and to present a. clear picture to all concerned. The 
process of evolving and directing native policy will; of course, be e, 

continuous one, and will extend beyond the preparatory stage which 
we are now discussing, but there are certain points in regard tt) 
which there is ambiguity or conflict of ideas at present, and it is 
important that these should be cleared up and that the hearty c0-

operation of both officials and non-officials shon ld be secured for 

• (See page 164 ) 
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what is to be the future programme before any irrevocable con
stitutional changes are made. 

As regards the second of the functions referred to above, the 
various matters for regula,tion and inquiry will be those which have 
already been described in Chapter V dealing with services of common 
interest. Generally speaking, the initial steps to be taken will be 
the preliminaries to the permanent arrangements for dealing with 
services of common ~interest which we describe more fully in sub
sequent sections. 

As regards the third of the functions proposed, above, the matters 
for discussion will appear clearly from the full description give'n 
in Chapter VIII. 

We believe that the satisfactory preparation for the changes 
which we recommend, particularly as regards the programme for 
native policy, can best be effected by the personal efforts of a 
High Commissioner on the spot, furnished with adequate executive 
powers. We do not consider that the requirements of the situation 
would be met by the appointment of an envoy charged merely 
~o carry out investigations and to advise the Secretary of 
State. The possibility will nevertheless remain open of reverting 
to the original position, if as a result of inquiries and discussion it 
iS,decided not to proceed with the further constitutional changes 
which we recommend. 

The position which we propose for this High Commissioner 
might be described almost in the exact words applied to the 
appointment of :Lord Durham in 1839, as being .. one for the 
adjustment of certain important questions depending in" the 
territories of Kenya, Uganda, and Tanganyika, .. respecting the 
form and future government ,. of such territories. The High 
Commissioner should have wide executive powers and be given as 
free a hand as possible to pass orders on the spot. This would 
be necessary in: order that he should have the authority to carry 
out the proposed inquiries and to prevent aollY action being ta,ken 
which might be inconsistent with the programme to be worked 
o~t. His work would be mainly personal., and we do not think it 
necessary to provide him with his own staff of expert advisers. ,He 
would, of course, require experts to caJ'ry out the various inquirieR 
that we have suggested, but special arrangements must be made 
for'these and as far as possible the staff of the various territories' 
should be utilised, the duties of such officers being limited to the 
particular inqoo'ies. The' general business of administration would 
continue to be conducted through the ordinary channels of the 
Governments of the territories, and the High Commissioner would 
not interfere in matters of routine. For the purposes referred to 
above he would be entitled to require the Governors to refer to 
him before issuing directions on impOrtant matters of policy-such 
matters to be specified according to his discretion-and to submit 
through him any communications which they might wish to make 
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on such matters io ilie Secretary of State. AB regards oth;er 
matters on which ilie High CoIDIDissioner does not wish to be 
consulted in advance, he should arrange with the Governors as to 
the mattecs on which he wishes to see copies of correspondence. 
Apart from the spec1&l inquiries referred to above, the High Com
oiissioner could obtain any further information required from the 
Governors and their principal officers a,nd from the leaders of the 
unofficial communities. 'Ve contemplate th80t he would be freely 
accessible to all of these and we consider that he would get a better 
first-hand knowledge of local conditions by personal discussion of 
this kind than by relying on expert advisers attached to his own 
office. We understa.nd that these were the methods followed with 
success by Lord Milner in the early days in South Africa, and th80t 
his staff was a person8ol staff only, consisting of & few specially se
lected private secretaries. In view of the volume of work in the 
present case it will be necessary for the High Commissioner to have 
(lOme permanent secretariat, a.nd we recommend as & convenient 
arrangement that the secretariat already organized for the Governors' 
Conference should be attached to him, but that, 80part from this, 
his staff should be confined to private secretaries. He should, of 
course, be given ,a free hand in their selection. 

We contempl&te th80t for the purpose of working out all the 
necessa.ry details of future arra.ngements the High Commissioner 
should rely largely on consultation with the three Governors in 
conference. This would in fact amount to & continuation of the 
existing Governors' Conference,· subject to the important addition 
of an independent chairman endowed with full powers to make a 
decision a.nd issue orders for its execution. We also con
template that the High Commissioner would convene fuller 
conferences to be' atiended also by unofficial represent80tives of the 
three territories with a view to getting a full discussion of import
ant questions and a.n opportunity to compare opinion in the three 
territories. Elasticity is desirable in the early stages and it will 
be for the High Commissioner to decide what method he will 
employ for discussing any particular matters. 

Lastly, inter-coloni&l conferences between technical officers 
should be convened for special purposes, e.g" for making recom
mendations as to educational policy, judicial procedure,' etc., while 
for dealing with matters affecting the services of common interest 
special conferences could be convened. For example, in connec
tion with railway arrangements joint meetings of the existing inter
colonial Railway Council with representatives from Ta.nganyika, 
will be useful. The special conference convened in tht' preliminary 
stage would develop into the standing committees for special sub
jects which are described later. (Pages 151-153.) 

• The participation of Nyualand, Northam Rhodesia, and Zauibar is 
separately dillcuaaed, nd. pages 232 and 286. 
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HEADQUABTF..RS OF HiGH' COMMissIoNER. 

DUl'ing the preliminary period a great part of the High 
Commissioner's time will be spent on travelling in Africa and 
pnvisits to England. * We recommend that during this period the 
existing Government House at Mombasa be put at his disposal. If 
the existing' accommodation is not adequate, additional build
ings, possibly of a temporary nature, should be provided. What
ever the ultimate decision may be as to the headquarters there 
should be no difficulty in finding useful employment for any build
ings which are erected in this way in a centre like Mombasa. The 
location of permanent hea.dquarters for the Central Authority, iIi 
case our further recommendations are accepted, will be an import
ant matter for discussion during this stage. 

END OF PRELIMINARY PERIOD. 

The end of the preliminary period, according to the programm4( 
which we are describing, will be marked by the creation of a 
permanent post of chief executive authority for Eastern Africa. 
and by the introduction. of the proposed changes in the Kenya 
Legislature. These two steps need not necessarily coincide and, 
although for the purpose of explaining our plan we have drawn a 
clea.r distinction between the preliminary period and the inaugura
tion of the first stage, it is not necessary that this distinction shall 
be rigidly adhered to. The essential purpose which we have in 
mind is to devise a first step which can be taken without delay, 
which will be Eiomething more than the mere despatch of Ii 
negotiator on behalf of the Secretary of State, but which will yet 
be a provisional step in the sense that nothing irrevocable is to be 
done before there has be.en a full chance of ascertaining local 
opini.on, both official and unofficial, on our proposals. 

EXPBNSES OF HIGH COMMISSIONER. 

In accordance with the intention just expressed, and in order 
that the first step, as far as concerns the appointment of the High 
,Commissioner, may be taken without involving any substantial com
mitments for the local Governments, we recommend that during 
the preliminary period the salary of the High Commissioner and of 
his Secretariat (but not his local travelling expenses or the costs of 
special inquiries) should be borne by His Majesty's Government. 
The cost of the Secretariat of the Governor's Conference should be 
borne as hitherto by the several territories. 

• The a\Tangements to be made when the High Commissioner leaves his 
territory to come to England will be similar to those proposed later in the passage 
dealing with tbe Governor-General. (See below, page 162.) 
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m.~A Govemor-General- for Eastern ,Af~ica. 
If after the preliminary steps which we have sketched in the 

preceding paragraphs it is decided to proceed on the lines of. our 
proposals, we recommend that there should be created the permanent 
'post of Governor-General 'for Eastern Africa in place of the pro
visional post of High Commissioner . 'This ",ill mark the inaugura-
tion of the first stage of our general plan. • 

It is now necessary to explain what we intend to be the duties 
and powers of the Governor-General and how he is to exercise 
such powers in relation to the various local Governments and to the 
Secretary of State. It will provide a key to our proposals in case, 
owing to any inadvertent omissions or ambiguities, these are not 
on all points clear, if we state at the outset that what we contem
plate is that this official should exercise on the spot, so far as these 
can be delegated to him, the functions of supervision and· control 
now exercised through the Secretary of State. No greater powers 
of control will therefore be created than could be exercised at pre
sent. On the other hand, it is intended that the exercise of these' 
powers shall in practice be limited in the manner hereafter to be 
explained so as to leave to the local Legislatures the maximum 
amount of freedom consistent with the responsibilities of 'His 
Majesty's Government. 

GENERAL SCOPE OF DUTIES OF THE GOVERNOR-GENERAL. 

We must repeat that the main objects of the creation of this 
post are ;-

To secure Imperial interests and the proper discharge of the 
responsibilities of His Majesty's Government. 

To hold the Bcales of justice even between the various racial 
communities. 

To co-ordinate services of common interest. 

Imperial interests and policy affecting the "elations between the 
"arious racial communities. 

It is not necessary for our present purpose to set out an exhaus
tive list of subjects which are to be included under the heading of 
.. Imperial interests." These interests may be defined by arrange
ment. in so far as they are not already safeguarded by the clauses 
in the Royal Instructionst of the three Governors, restricting their 
powers of assent to legislation. 

• We bave adopted tbe title of "Governor-General" in order to make a dis
tinction between Ibe post wben made permanent and tbe provisional appoilltment 
of tbe Higb Commissioner. We do not, however, attach any special importance 
to thi. title, and that of " High Commissioner" might equally well be retained, if 
thonght preferable, . . 

t The relevant clause in the Royal Instructions of the Governor of Kenya 18 

quoted in Chapter X, pages 213-214. 



150 

For the purposes which we ha,ve to. consider the principal 
responsibility of His Majesty's Government is that of trustee
ship for the natives, so that, in regard to the first two of 
the three objects stated above, the most importa,nt duty of 
the Governor-General will be to direct the lines of native policy 
. and to supervise its working. Although the main principles 
of this policy will save been settled before his appointment. partly 
by the declarations of His Majesty's Government to which we have 
already referred, and partly as a result of the inquiries and discus~ 
sions which we recommend, they could not be applied with the 
precision of a legal code. 'rhere will always be a need for personal 
direction in the application of _ such principles to particular cases. 
Moreover, some of the inquiries that we have proposed will 
probably need to be completed, and others to be initiated. In fact, 
native policy will always be a living problem producing new ramifi
cations as the natives advance in civilization. The task of direction 
will include both the function of supervising legislative or 
administrati ve action and the coristructi ve task of initiating policy. 
For the latter purpose it will be particularly useful to have a CElntml 
Authority on the spot to call together conferences of Governors or 
of heads of technical departments. 
-In dealing with the possible divergence between the interests of 

the various racial communities we have hitherto considered natives 
on the one side and non-natives on the other. This is the most 
important racial division, but, as already pointed out, there are 
further subdivisions on the non-native side. The duty of " holding 
the scales of justice even between the various racial communities " 
has reference also to these latter distinctions. The mpst important 
case of this kind which_ we have to consider concerns the Indian 
community in Kenya, arid the Governor-General will be specially 
concerned with protecting their interests. This will be dealt with 
more fully in connection with the Kenya constitution. 

Co-ordination ot services of comnwn interest.· 

We have already discussed in detail (Chapter V) the advantages 
to be gained by the co-ordination of services such as communica
tions, customs, defence, and research. "We have indicated that,in 
order to develop advantages of this hi.nd to the full, complete unifi
cation of certain services should be regarded as the ultimate 
objective.. But this would involve the r.reatiml of a Central 
Authority with full legislative as well as executive powers, and, 
although we envisage this as a possible development for the future, 

• In our proposals for the preliminary steps it was included' 8S one of the tasks 
for the High Commissioner that he should initiate preparations for the unification 
of certain services, but we did not give a detailed explanation of what would be 
required. It is possible that, in regard to several of the measures which we now 
recommend to be undertaken by the Governor-General, preparatory work will 
already have been inaugurated in the preliminary period. -
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we do not recommend anything more in the first stage than that 
the Governor-General should be empowered' to exercise on the spot 
such control as could now be effected through the Secretary of 
State. It is necessary now to explain the steps to be taken during 
the first stage in relation to the various services. 

Communications. 

(a) Railway" f'cwts, and Inland Wate1' Trallsport.-We propose, 
in the first place, that the composition of the existing inter-colonial 
Railway Advieory Council* for Kenya. and Uganda. shall be changed 
by the inclusion of four representatives from Tanganyika, and that 
the Governor-General shall become the High Commissioner for 
Transport for the three territories. This change will be advantage
ous, for, as we have already pointed out, the position of the. 
Governor of Kenya in the existing arrangement is an invidious 
one for dealing with disputes. between the interests of Kenya 
and Uganda. \Vhile we propose an equal representation for 
Tanganyika on the new Council, it is probable that for some time 
to come a large part of the business which comes. before the 
Council will concern Kenya and· Uganda only, and it is possible 
that it will be found cOllvenient to arrange certain meetings at 
which the presence of the Tanganyika representatives may not 
be necessary. On "the other hand, a special sphere of closely
connected interests will be created if the II)anagemE:nt of the Tanga
Moshi-Aruaha section of the Tanganyika railway system is placed, 
as we have recommended, under the management of the Kenya
Uganda Railway Administration. Moreover, on questions of rates 
and many other matters of general interest it is desirable that the 
views of the Tanganyika representatives should be heard, although 
we fully recognise, as we have already pointed out, that the con
ditions which have to be taken into account by the two systems 
differ in many important respects, arid we by no means postulate a 
oomplete uniformity of rates. In' this connection it is important to 
emphasise that the position of the Council will be advisory only, 
the ultimate decision -resting with the Governor-General. There 
can, therefore, be no question of the eight members representing 
Kenya and Uganda ca.crying a measure by the mere majority of 
their votes against the four members representing Tanganyika. 

As High Commissioner for Transport for Kenya, Uganda, and 
Tanganyika, with an inter-colonial Advisory Councilor Board, the 
Governor-General will be able to deal with many of the matters 
which require immediate action, The nature of the work which he 
will undertake in this capacity has already been indicated in the 
list of practical requirements in Chapter V (pages 118-119). Apaz1; 
from the tasks of immediate importance there referred to, it is 
importan~ to inaugurate an inq~ into the nnancial position and 

• The uisWig Pon Advisory Board Goold be Llimiiarly extended. 
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pl'o~pects of the ,Kenya-Uganda Railway on the one hand and the 
Tanganyika Railways on the other with a view to the formulation of 
a.: suitable basis for eventual joint working when the time is ripe for 
such III change. 

n must be frankly recognised that the decisions to be taken on 
the matters referred to above are: likely to raise difficult issues, 
wdthe Governor-General in exercising his functions will need 
advice from experts (both on financial and technical issues) which 
he may not be able to obtain satisfactorily from the local staff, 
especially when conflicting views are put forward by the repre
sentatives of the various territories. Moreover, as far as technical 
advice is concerned the Governor-General will only have at his 
disposal that of the General Managers of the two systems, and 
this will hardly satisfy his need, not only because they may offer 
eonfliciing advice, but because as a co-ordinator and director of 
policy the Governor-General ought to be in a position to supervise. 
the work of the General Managers in their positions as chief 
executive officers~ 

Some means, therefore, must be found for reinforcing the position 
of the Governor-General in this respect. Our proposals for this 
purpose are part of the general plan which we recommend for the 
exercise of Imperial direction of policy and can be better explained 
in the second part of this Chapter where we deal with this matter. 

(b) Other Communications.-As regards other communications, 
i.e., inter-colonial roads, posts and telegraphs, and aerial 
communications, it will be for the Governor-General to convene 
meetings of representatives of the three territories (official and 
unofficial) as he thinks necessary. Such meetings may develop 
into the setting up of regular inter-colonial Advisory Councils on 
these questions. 

Customs.-Having regard to the views which 'we have explained 
in Chapter V, we recommend the creation of a representative inter
colonial Customs Advisory Council. This would be constituted on 
similar lines to the Railway Council and would function in the 
same way. 

Defence.-As stated above, Chapter V (page 132), it is a matter 
for inquiry whether a more efficient and economical distribution of 
the King's African Rifles can be made when the requirements of all , 
the territories are considered as a whole. An inquiry for this pur
pose and similar questions relating to defence matters should be 
dealt with by the Governor-General, advised by the Governors of 
the territories and by the Inspector-General, King's Mrican Rifles. 

Research.-This is a matter of so technical a nature as to require 
special arrangements. We have reviewed the field in Chapter V 
(pages 133-135) and have recommended a special inquiry by experts 
in order to settle the objectives for this work. The further 
steps to be taken must depend on the results of this inquiry, and 
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must be co-ordinated with the general plan now being considered 
for an Imperial research organization. The Governor-General in 
the preliminary stages would be mainly concerned with ensuring the 
assistance and co-operation of the three territories in pursuing the 
necessary inquiries. 

Other matte18.-We have already indicated certain other matters 
in regard to which the Governor-General can exercise a centraJ 
direction to the common advantage of the three territories. It win 
be for him to work out the metJiods by which he will do this. 

POWERS OF THE GOVERNOR-GENERAL. 

The main functions of the Governor-General are to formulate in 
consultation with the local Governments and local unofficial opinion 
the broad lines of policy, to see that this policy is consistently 
carried out, and to act as the final deciding authority in questions 
involving racial conflict. It is therefore necessary that he should 
possess full executive powers and control over legislation. It is 
intended, however, that the exercise of these powers should be 
subject to the limitations hereafter explained, and that it should 
be the declared policy of the Governor-General to interfere with 
the legislative and executive freedom of the Governments of the 
separate territories only when this is necessary for the carrying out 
of the purposes for which he is responsible. His function would 
be limited to supervising general lines of policy, and a very wide 
measure of discretion and responsibility would remain with the local 
Governments. 

Relations with Local Executi'De Authorities. 

It is in accord with the idea explained above that we do not pro
pose any alteration in the title of the local Governors, for it would 
give a false impression of their functions during the first stage with 
which we are now dealing if they were to be described as 
.. Lieutenant-Governors ". Although we have adopted the title of 
.. Governor-General," we do not think it necessary or desirable 
that this officer should, in the particular circumstances, be sur
rounded with the pomp and ceremony which the title might be 
understood to connote. It is our definite intention that during 
this stage the posts of Governors in the three territories should 
still be regarded as being of first-class importance in comparison 
with other Colonial Governorships. The salaries attached to the 
posts should remain unaltered and everything should be done to 
guard against creating the impression that the existence of a 
Central Authority for Ea.stern Africa is in any way derogatory to 
their dignity. 

We recognise that the appointment of a Governor:-General as 
a superior executive authority on the spot must ~ave some 
technical effect on the status of ilie Governors, partICularly in 
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regard to their position as being His Majesty's representatives. 
~here is nothing a~a~ogousto. the relations which we are suggest- . 
mg among the eXIstmg appomtmentsunder the Colonial Office. 
N everthe~ess, we think it would be possible to devise an arrange.: 
ment. whIch would leave their status within their own territories 
for all practical purposes the same as. it is at present. There are 
indeed certain analogies ,to the position which we have in mind ~ 
other parts of the Empire. For example, we understand that .in 
India the (}()vernor of a Province is in effect His Majesty's repre:
sentative within his province although he is subject to the superior 
a:nthority of the Governor-General in Council. A still closer prac
tIcal parallel, though the technical conditions are different, for the 
relation which we nave in mind is that which exists between His 
Majesty's HighC6mmissioner for Egypt and the Sudan with his 
headquarters in Cairo, and the Governor-General of the Sudan. We 
must leave it to the legal experts to devise forms which can most 
nearly give effect to our intentions. These most definitely are 
that, for aU practical purposes, the three Governors, during this 
first stage, should continue to be regarded as His Majesty's repre- . 
sentatives in their own territories and that when the Governor
General travels in their territories he should take care to allow no 
contrary impression to be created in the native mind. The con
cep~ionof a higher authority in the background in the person of the 
Secretary of State is already quite familiar to the native mind j as 
we can testify JroID the evidence which we have received, and as 
far as the native is concerned, the Governor-General should step 
into this position and be regarded as a local projection of the 
personality of the Secret~ry of State. .. 

In certain respects whICh have already been deSCrIbed (VIZ., as 
High. Commissioner for Transport or as presiding- over an int~r
colonial Customs Council) the Governor-General will have a speCIal 
position. Apart from this, in regard to the 'general. business of 
government it foilows from the Ilmitation of his fmiction to super
vision of main lines o.f policy that there will be many matters of 
routine on which the local Governments will correspond with the 
Secretary of State with which he will not need to concern himself. 
As suggested in . the case of the High Commissioner during the 
preliminary stage, it will be for him to issue instructions as to ,the 
matters on. which he wishes to be consulted, and as to the class(jf 
correspondence passing between the local Governments and the 
Secretary of State which he wishes to see. The appropriate regula
tIons must be built up on the basis of practical experience. 

Legislative Powers and Relations with the Local Legisla,tive 
Authorities. 

We do not prppose that during the stage which we are now 
discussing any subjects should be withdrawn from the purview of 
the local legislatures andtransf§J;T,~d to the new Central 
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Authority. On the other hand, the present method of control 
over the Elxercise of the powers of the legislatures will be Changed 
owing to the institution of a Central Authority on the spot to 
carry out the supervision and control hitherto exercised through 
the Secretary of State. We shall discuss the relations between the 
Secretary of State IJ,nd the Central Authority more fully in the 
sf',cond part of this Chapter dealing with Imperial direction of 
policy. In any case it will of course be necessary for 
ordinances to be forwarded to the Secretary of State for significa
ti<ln of His Majesty's pleasure, but it is understood that in advising 
His Majesty the Secretary of State will take into consideration 
the views of the Governor-General. It is not our intention that 
the latter should be responsible for the critical examination of the 
(orm of legislation, for in that case he would require a larger staff 
than we propose and a legal adviser. He will only be concerned 
with principles of policy. 

As regards his relations with the Legislative Councils, as long as 
an official majority is retained in these Councils the position 
will remain exactly as at present, and the necessary control 
can be exercised by the issue of instructions to the Governor 
concerned. This covers the position for the present as far as 
Tanganyika and .Uganda are affected. But in the caSe of Kenya 
the proposals which we are making (Chapter VIII) are that, subject 
to certain conditions, changes in the compositioll of the Legisla
tive Council shall be introduced which will eliminate the 
official majority. It is an essential part of the principles on which 
our recommendations are based that any abandonment of official 
control in the Legislature of a mixed state like Kenya ought only 
to be permitted if it is accompanied by the establishment of a 
supervisory authority armed with adequate powers ta ensure the 
execution of the Imperial Government's policy on matters 
ot more than local interest and to act as final arbiter in all matters 
involving a conflict of interests between racial communities. 

For that purpose we recommend that, concurrently with the 
change in the Legislative Council of Kenya, the Governor-General 
flhould be vested with special legislative powers* which would 
enable him to enact contrary, to the vote, of the majority of the 
Council, any legislation which he regards as essential for the 
discharge of his responsibilities. 

• Theile powers might be expressed in the following form, adapted from 
the Government of India Act:-

" Where the Legit.lative Conncil haa refnsed leave to introduce, or has 
failed to paea in a form recommended by the Governor-General, any 
Bill, the Governor-General may certify that the pasBage of the Bill is 
eBSential for the discharge of his responsibilities and thereupon the Bill 
.hall, notwithstanding that the Council has not consented thereto, be 
deemed to have passed, and ehall, on signature by the Governor
General become an Act of the Kenya Legislature in the form of th.e 
Bill al originally introduced or propo6ed to be introduced in the CouncIl 
or (88 the caee may be) in the form recommended to the Council by' the 
Governor-GeneraI." 
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As the Annual Estimates and Supplementary Estimates. in 
Kenya must be covered by Appropriation Ordinances, the power of 
certification proposed above should generally enable the Governor
General to secure the provision of funds for any of the purposes 
for which he is responsible. But if this should prove not to be so 
the power of certification should be extended to cover votes as well 
as enactments of the Council. 

We have found it necessary to propose that the legislative 
powers of the Governor-General should take this wide form because, 
as we have explained in Chapter IV, it is not feasible to make 
any sharp division of functions between the Central Authority and 
the territorial Governments by assigning to each a defined list of 
subjects falling within its exclusive province. Since an issue 
affecting the purposes which are the special concern and respon
sibility of the Governor-General might arise in connection with 
any subject, it is necessary that his legal powers should extend 
over the whole field of legislation. At the same time we propose 
to limit his intervention to occasions on which such action is 
.. essential for the discharge of his responsibilities," and we intend 
this to be a real and effective limitation. We have already ex
plained. the nature of the matters for which the Governor-General 
w-ill be responsible. Broadly speaking, these will be the main
tenance of Imperial policy, the securing of justice between the 
different racial communities in Eastern Africa, and the co-ordina
tion of services of common interest. . So far. as it is possible to 
define these matters this should be done in instructions to be con
veyed to the Governor-General by the Secretary of State,but the 
definition cannot be given legal precision and it must be left to 
the Governor-General to decide in each partiCUlar case whether his 
responsibilities are affected or not. We recommend, however, that 
legislation enacted under these special powers of the Governor
General should .not, except in case of emergency, come into force 
until it has been laid before Parliament and has received His 
Majesty's assent.* 

Although we propose that the powers of the Governor-General 
should extend over the whole field of legislation, we expect that 
a,n understanding will grow up and become increasingly definite 
as to the class of questions in which he will deem it necessary 
to assert his authority and that all other questions will be recognise!1 
as matters for final decision by the legislatures of the several 
territories. It is of particular importance that this distinction 
should be understood in the case of Kenya when there is no longer 
an official majority in the Legislative Council, so as to open the 
way for the exercise of a real measure of initiative and respon
sibility by the unofficial communities represented in that Council. 

* 01. the provisions of Sec. 67B (2) of the Government of India Act, which 
we 8Uggest should, mutati. mutandi •• be followed. . 
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As this problem IS the special concern of Kenya we shall reserve 
further consideration of the relations between the Governor-General 
and the local Legislature until we have explained our proposals 
for the revision of the Kenya constitution. 

STAFF OF THE GOVERNOR-GENERAL. 

lJuring the stage which we are now describing we intend that 
the operations of the Governor-General should be limited to the 
exercise of his personal functions as a co-ordinating agent between 
the local Governments, and a link between them and the Secretary 
of State .. For these duties he would have available the staff of the 
Governors' Conference Secretariat which we have already 
recommended should be transferred in the preliminary period to the 
High Commissioner. This would also be able to provide the 
secretarial services required in connection with any inter-territorial 
conferences which might be summoned. 

It is our definite purpose to avoid anything which would lead to 
the duplication of machinery by the superimposition of a new head
quarters in Africa for transacting any part of the ordinary business 
of government. Full use must be made of the existillg 
orgauizations which are quite capable of performing their. 
tasks. What can be accomplished by the Central Authority 
is a. general widening of outlook by bringing about joint 
discussions between the officers in the various territories, 
for it will be of distinct value that practice and ex
perience in one territory shall be compared with that in another 
and that an independent authority on the spot shall survey all these 
and be able to give final decisions. But such. decisions must be 
those of the Governor-General himself, and we do not intend to 
create a greater measure of supervision than he himself can exercise. 
Anything more than this, at least until the time comes for a. further 
measure of unification resulting in a definite diminution in the legis. 
lative powers of the several territorial Governments, would not only 
involve duplication of work and unnecessary expense, but might 
also hamper the work of the local Administrations by creating 
friction and preventing them doing the best work of which they 
are capable. 

We have given this question of the staff for the Central Authority 
very careful thought, for we have had to consider in particular 
how the Governor-General will perform what we have stated 
to be the most important part of his functions, the formulation, 
direction, and supervision of native policy, and how the institution 
of a. Central Authority will satisfy what we have described as the 
most urgent need in the present situation, namely, the maintenance 
of a. consistent native policy throughout the British territories in 
Eastern Africa. It may be argued that the Governor-Geneml 
himself will be continuously in touch with European opinion 
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both because of his frequent visits to England, and because in 
Eastern Africa the non-native communities will have constant access 
to him and have every opportunity of impressing on him their 
point of view, whereas his duties will leave him a very limited 
amount of time for talking with district officers, educational officers, 
or missionaries, who are the principal sources of information as to 
native interests and opinion. It may also be said that it is unlikely 
that the man selected for this post will ever have served as a 
district officer in Mrica, so that he may never have had the oppor
tunity of making himself familill,r with native ways of thought. 
On these grounds it might be argued that the Governor-General 
ought to have on his staff expert advisers on native affairs. 

Our conclusion, however, after very careful consideration, is that 
it is not desirable to attach to the Central Authority native affairs 
experts whose opinion might be invoked to override those of the 
three Governors and their own responsible advisers. It will 
be the duty of the Governor-General to ensure that the interests 
of the natives are properly represented to him, and for this he must 
rely mainly on the three Governors. whose most important duty 
it will be to advise him properly on this matter. It appears to us 
dangerous to allow it to be supposed that the close understanding 
of natives is a business for a special department or for experts, and 
not part of the ordinary duties of a Governor. It is indeed largely 
on the strength of this view that we have recommended elsewbere 
the removal of the somewhat rigid division ~hich has hitherto been 
made' between officers selected for service in the secretariat and 
officers engaged in ordinary administrative work. 

But' while for the'reasons stated above we do not recommend the 
appointment of any special expert on Native Affairs to the staff of 
the Governor-General, there is room for some improvement in the 
existing practice on the lines of a more scientific study of the 
problems which arise in connection with native policy. The main 
channel of contact with thfl natives must, a,s' already stated, be 
through the administrative officers of the Government, and it is 
they who must be regarded as chiefly responsible for studying and 
gaining the confidence of native opinion. But instruction in 
scientific method is required for teaching them what to observe, 
while some organization for collecting and collating the results of 
their experience and for compiling permanent records may be of 
great value. It may frequentl~ happen in practice that a particular 
administrative officer, who has the special qualities which gain the 
confidence of the natives and who in the course of his tour of duty 
in a particular district has gained valuable knowledge, may be 
moved from the district without leaving a record of his unique ex ... 
perience. A proper system of recording and preserving such know~ 
ledge is required. These considerations lead us to suggest that it 
would be of great value if there could be attached to the Central 
Authority a bureau of ,records, statistics, and intelligence which 
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would issue bulletins explaining the sort of information which was 
required and which would collate and record such information and 
issue a digested account of it for the use of administrative officers. 

This bureau might be evolved from the existing secretariat. of 
the Governors' Conference, which includes a statistician and which 
we have already suggested should be taken over by the Governor
General. In order to indicate the kind of information which is 
required and which appears to us at present to be· lacking in 
Eastern Africa, we -would refer to the system of Gazetteers pre
pared and maintained by the Governments in India, and the 
extremely valuable records as to Indian life and conditions 
which have from time to time been put together in the census 
reports in India. It might be a useful measure if an exi>~rieIiced 
officer could be temporarily borrowed from the Indian Serv~Ce. to 
give instruction and advice during the inaugural stages, if 'it is 
decided to institute the sort of bureau which we recommend. The 
presence of such an officer would ensure that the bureau was started 
on the right lines, and his advice and instruction would be of great 
value to administrative officers, through whom the main work must 
be done. Once the bureau is started under the proper direction~ 
selected aaministrative officers should be attached to it from time 
to time 80 that they may themselves gain a knowledge of scientific 
methods.-

Such a bureau could usefully extend its functions in other direc
tions for the intelligent study of statistics on such subjects as trade. 
economic production, taxation, and similar matters, which would 
be of great value. 

The maintenance of records and the appointment of a Governor
General, combined with the measures which we propose in the 
second part of this cliapter for the establishment of an Advisory 
Council to the Secretary of State, ought to go far to ensure con
tinuity of native policy. At present, too much depends on the 
personal outlook and ideas of each Governor, and as Governors do 
not often hold the same post for more than six years, changes in 

• In this connection it should be noted that, shortly before the appoint
ment of our Commission, proposals were made by the Governor of Kenya for 
the 86tablishment of a Native Welfare Research Organization and these 
were considered by a Sub-Committee of the Committee of Oivil Research. 
We understand that this Sub-Committee in ita report recognised the need 
for more ecientific etudy of the sociological IUIpect of native problems. If 
any organization is to be set up on the lines which were recommended in 
thie .report it should be attached to the Central Authority. But we must 
again emphll8ise that in the taking of practical decisions the Governore 
neneral must look to the three Govcrno1'8 to adVIse him, and that the real 
channel for the study of native qU86tions must be the normal administrative 
flel'Vice of the country. What is required is proper instruction for the 
admini8trative officers a& to what they should observe, and their encourage
ment to tako a ecientific interest in their work, rather than the crantion 
of elaborate machinery for independent inqUirY. 
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policy----:-perhapsBubtle, but nevertheless of far-reac.hing significance 
-are always. possible. . 

The consideration of the duties of the Governor-General in rela
tion to na.tive policy has led us into a somewhat lengthy digression 
from the question of his staff which we are now considering. Our 
immediate recommendation for special staff in connection with 
native policy is limited to the creation of what we have described 
as a central bureau of statistics, records, and intelligence on natrv& 
affairs, to interpret the information received, and to settle ipstruc
tionsto be issued thr-ough the normal channels to administrative 
officers as to the observations which axe required. 

Apart from what we have proposed above, we recommend that 
the staff of the Governor-General should, until a further stage in 
the unification of the administration of the three territories is 
reached, be limited to private secretaries, with the necessary 
subordinate establishment. 

LOOAL ARRANGEMENTS. 

But while the permanent staff of the Governor-General in Africa. 
will be thus limited, it must be recognised that he will be called 
upon to give difficult decisions and that he is the instrument for 
giving effect to Imperial policy. It is necessary, therefore', to con
sider how the ultimate responsibility for working out such a policy 
is to be discharged, and what measures should be taken to ensure 
that the decisions command public confidence both in Africa and 
England. The essential object of our proposals is to bring Imperial 
direction of policy into closer contact with the local communities 
and local conditions. The Governor-General is intended to be a 
link for' this purpose. It is therefore necessary that he should be 
in close touch with both sides. For the purpose of his African 
contacts it is necessary to consider the establishment of an Advisory 
Council and other local arrangements. while his contact with the 
Imperial Government raises questions as to the organization for 
advising the Secretary of State and for the framing of Imperial 
policy . We must therefore explain our proposals for these 
purposes. 

Advisory Council.-In order that the Governor-General may keep 
in touch with local opinion, and have a forum for the discussion 

• of the conduct of affairs, we recommend that he should appoint an 
Advisory Council to represent the three territories, and to be caned 
together as required.· The Council shol1ld be small because it is 
important that interruptions in the ordinary administrative work 
which would be caused by the a.ttenda,nce of officials should be 
reduced to a minimum. 

* Zanzibar should be represented when neC'eSSary. 
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What we have in mind is a Council composed of the three 
Governors (attended by any official whose assistance may be re
quired for a particular discussion) and representatives of the 
unofficial, including the native, communities from each territory; 
but we would not rigidly define its composition. Elasticity is desir
able in the early stages and it will be for the Governor-General to 
decide whom he wishes to consult and whether he will call together 
his Advisory Council for any particular discussion or merely consult 
with the three Governors. \Ve contemplate that he will continue 
to employ the latter method. Normally, discussion with the 
Governors alone would be suitable for dealing with very confidential 
matters or for the consideration of policy as a preliminary to sub
mitting proposals to the Advisory Council. As the Council would 
be advisory only and there would be no decision according to a. 
majority of votes, the exact number of representatives from each 
territory is not of primary importance. 

Con/ef'ence8 0/ Technical Ojficef'8.-The above proposals are not 
intended to exclude the possibility that inter-territorial con
ferences between technical officers should be convened for special 
purposes, e.g., for making recommendations as to educational 
policy, judicial procedure, etc. Such conferences will provide a 
valuable instrument for' the co-ordination of policy, which should 
frequently be employed according to the discretion of the Governor
General. 

Special Commi88io1l8 0/ Inquiry.-We have recommended in our 
Report the undertaking of several important inquiries for the 
further definition of policy in regard to certain large questions. 
It is probable that from time to time there will arise other questions 
of a far-reaching nature for the wise decision of which careful 
inquiry will be needed. Where commissions of inquiry have to be 
set up preliminary to the determination of policy, an opportunity 
is provided for the local communities to make their contribution to 
the formulation of policy, on the one hand, by serving as members 
of such commissions, and, on the other hand, by giving evidence 
before them. In this way the policy and decisions of the Central 
Authority will be less open to the charge of being arbitrary, since 
they will have been arrived at after full account has been taken of 
the point of view and the experience of those who will be affected 
by them. This is of special importance in connection with the 
situation in Kenya. . 

It is important to observe that the contribution of the local 
communities to the decisions of the Central Authority will in this 
case be made by a different method than the political method. 
Those who serve on commissions of inquiry will not be responsible 
to electoral constituencies. They will have no party loyalties to 
consider. They will, therefore, be better able to take a detachen 
viE'w of the questions which come before them. Attention was 
called to this distinction in a. recent speech by the Prime Minister 

2671 F 
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In which he said: •• The Briton, owing to his training, his 
<:haracter, 'his history, has one rare gift that when, he 
finds himself acting in a judicial capacity he can bring an unbiased 
mind to the discharge of his duties and dissociate himself from all 
.the external paraphernalia of controversy in 'which we take so much 
delight on the Boor of this chamber. ". 

While the use of the method of public inquiry can only be 
occasional, recourse to it when large and difficult questions have 
to be decided and where racial feeling is in danger of being strongly 
aroused may be the means of adding greatly to the weight and 
authority of the decisions of the Central Authority. It would lead 
,to public discussion of the issue and help to ensure that the question 
is fairly put before the country and stripped of the rhetoric and 
special pleading which are apt to characterise debates in a political 
.assembly. 

LOCATION OF HEADQUARTERS. 

''The <:hoice in this case is a difficult one, and we have suggested 
"that it should be a matter for inquiry and discussion during the 
preliminary stage when the High Commissioner is investigating 
,other matters. We do not, therefore, .feel it necessary or even 
advisable for us to make specific proposals, but there are certain 
<:onsiderations which must be emphasised. 

It appears to us most undesirable that the headquarters of the 
Central Authority should be in the same place as any of the exist
ing Government headquarters. It should be, as far as possible, 
oequally accessible to all three and not so remote as to be out of 
touch with the active life of the territories. 

ARRANGEMENTS DURING THE ABSENCE OF THE GOVERNOR-GENERkL. 

, It is an essential part of our proposals that the Governor-General 
-should be a link between the local Governments and His Majesty's 
'Government and we therefore contemplate that he will pay regular 
:annual visits to England. We propose that when he leaves Eastern 
Africa he shall still retain his position as Governor-General and 
11hat no official shall be appointed to act locally in his place. His 
-Secretariat will remain in Eastern Africa and will be able to com
municate with him on such subjects as are necessary. 

COST OF GOVERNOR-GENERAL'S ESTABLisHMENT. 

We find ourselves unable to make any exact estimate of- what the 
cost involved will be. But the total expenditure involved in 
the arrangements which we are recommending for the first 
..stage cannot possibly amount to anything which will be of major 

• Hansard, 25th November, 1927, p. 2298. 
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importance to any of the three territories if it is divided between 
them. The details musl be worked out during the preliminary 
stage and a fair apportionment arranged. 

\Ve recommend, however, that the cost of the "salary of the 
Gilvernor-General and his personal staff should during this stage
he provided by His Majesty's Gilvernment, for the position of the
Gilvernor-General in so fae as it is his function to secure the proper 
discharge of the responsibilities of His Majesty's Government may 
be considered as not dissimiliar to that of the High Commissioner 
in South Africa, the cost of whose appointment is at present borne
by Imperial funds. 

GBXERAL SIG~Hl"ICANCE OF THE GOVER..'WR-GENBRAL'S POSITION_ 

In explaining what we intend the position of the Governor
General to be, we have endeavoured to use language which takes
into due account the exact constitutional position of the Secretary 
of State and the local Governors. Nevertheless it must be recog
nised that what we are proposing is an arrangement for which 
there is no precise precedent in the present Colonial system and 
we have· been more concerned to ma.ke clear the practical objects 
which we wish to attain, leaving the formal constitutional arrilnge
ments to be worked out accordingly. 

The Gil,·ernor-General will have a. new and powerful position, 
IUld everything will depend on the spirit. in which his powers are
exercised, and the manner in which the future constitutional evolu
tion is guided. We have emphasised at many points that the 
relation of the Gilvernor-General to the territorial Governments 
is to be supervisory, and that he is to intervene as little as possible 
in the ordin"Tl' work of administration. both for the sake of leav
ing room for initiative and responsibility in the separate territories, 
And in order that he himself may be relieved from the burden of 
administrative detail and be free to concentrate on his primary" 
task of directing and obSt'rvin!! the main lines of policy. Never
theless, the great practical difficulty of steering such a course must
not be ignored. This difficulty has been well stated in the Report 
of the Decentralisation Commission in India :-

.. The difficulty of defining the exact limits between a ··just, 
control, and petty, vexatious, meddling interference' recog
nised bv the Court of Directors in IBM still remains. It is
e.'lsy to· say that the Central Government should confine itself 
to layin~ down J!eneral principles. and that the detailed appli
cation of these should he left in the hands of the subordinate" 
Go"ernments; but in practice it is sometimes extremely diffi
cult to say what are mere details, and whether these may not 
affect the application of & principle. Again, what is normally 
& detail. properly Jeft to a local Government, may at a period 

:611 Fa 
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of politica.l stress .or under altered circumstances become a 
matter in which the Government of India, and even the Secre
tary of State, must assert their responsibilities. It is, there
fore, of paramount importance that the relations between the 
Government of India and the provincial Governments should 
be readily adaptable to new or changing conditions, and should 
not be stereotyped by anything in the nature of a· rigid con
stitution." 

It is for this reason that in our proposals great reliance is placed 
on the personal. qualities of a single individual-th~ Governor
General. He must be given a wide discretion and, according to 
our view, any attempt to define his position in a detailed and rigid 
form would be a mistake. The essential significance of his duties 
can be explained better by personal instructions from the Secre
tary of State than by formal documents. 

CONTACT WITH THE IMPERIAL GOVERNMENT. 

As already stated, the contact between the Central Authority 
and the Imperial Government raises questions as to the relations 
between the Governor-General and the Secretary of State, and as 
to the organization for advising the latter and for the framing of 
Imperial policy. Our proposals on these matters must be regarded 
as an essential part of our plan, but the questions are of such a. 
distinct nature that they are reserved for special treatment in 
Part II of this chapter. 

ANNEXURE. 

Enquiries to be inaugurated by the High Commissioner. 
We ha.ve already indicated tha.t the formulation of na.tive policy involves 

more thorough investigation than we ha.ve been able to undertake, and 
must be based on a much fuller expression of opinion, official and un
official, thau it has been possible for us to elicit in .the time at our dis
posal. We recommend that the Central Authority, when it is set up, 
should undertake enquiries and issue reports on the following subjecta:-

1. Land Policy: Native Areas.-This report would deal with the follow
ing amongst other topics:-

(a) The amount of land in each territory available for alienation to 
non-natives. 

(b) Policy in regard to land which is neither na.tive reserve nor 
ear-marked for alienation to non-natives. 

(c) Whether in reserves, where these exist, any land should be 
leased to non-na.tives, and, if so, for wha.t purposes and under wha.t 
restrictions. 

Before action is taken in regard to the ma.tters dealt with in this report 
it should be printed and submitted for public criticism and discussion. 

2. Land Policy: Non-native Settlement.-This report would include:
(a) The agricultural and other economic possibilities of the land 

available for settlement. 
(b) The pace at which non-native settIronent should be allowed to 

proceed. 
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(e) The methods to be adopted for controlling the quality of non
native Jlettlers, and for giving the settlers such assistance as they may 
need. 

The report would need to take account of the policy" of the Government 
in regard to railway development and" other forms of transport, and alBo 
of the labour problem, which is dealt with under a separate heading. 
For the full consideration of the policy for settlement it will be necessary 
to carry out agricultural surveys of a great amount of unknown territory, 
particularly in Tanganyika (lee above, p. 124). 

3. Native PToduction.-This would include enquiries regarding:-
(a) The provision made for encouraging and improving native agri-

culture. , 
(b) The relative provision made by the agricultural and veterinary 

departments for native and for non-native areas, in respect of the 
expenditure of the funds at the disposal of the departments, and the 
number and quali1ications of the officers assigned to each section. 

(e) The railway and transport facilities available for native areas, 
and the adjustment of railway rates as between native and non-native 
areas. 

(d) The provision for marketing native prodtu:e . 
•. NatiTJe" LabouT.-The report would include, among others, the follow

ing topics:-
(a) The effect on native life of the absence of adult males who have 

gone out to work, and the proportion of males who can at any given 
time be absent from home without injury to the general well-being 
and progress of" the community. 

(b) The extent to which natives have a free choice between CUltivating 
their own crOpl and disposing of their labour outside the reserves, and 
the general character and effect of advice given to natives by ad
ministrative officers and by native chiefs and headmen in regal'd to 
the disposal of their labour. 

(e) A comparative study of the provisions made for native labourers 
in transit, the regulations relating to the treatment of labourel'd in 
non-native employment, settlement of natives with their families on 
non-native estates, administration of natives temporarily employed or 
permanently settled outside the native areBS and not under the ad
miniatration of tribal authorities. 

(d) 'rhe lupply of labour in each territory probably available for non
native enterprises, and the means by which the moat economical and 
efficient use can be made of such supply as is available. 

6. Tazation.-A. report dealing with the amounts contributed to public 
revenue by the natives and by the non-native communities respectively, 
and of the respective costs of the services received by each; and alBo with 
the kind of information required to make such calculations reasonably 
accurate and of practical valne, and the best means of obtaining such 
information. 

II. Noli,," AdminultUtion.-A. report embodying the results of a com
parative atudy of the methods and working of native administration. 

7. Noti,," Edueation.-A. report dealing with the curriculum in all schools, 
methods for agricultural and other technical education, systems of 
apprentic:eahip and training of nativBII for employment in ~ailway work
.hopa, etc., instruction of natives working for non-native, ~~ployers 
generally, the training and aupply of teachers, and the p0B81bility of a 
combined institution for higher education. 

The manner in which theae investigations can best be carried out would 
need to be determined in each case after a careful preliminary aurvey 
of the information already available, the further information required, 

2671 
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the sources from whioh it can be obtained, and the methods most suitable 
for obtaining it. 

Reports on a number of the subjects are, of course, already in existence. 
but. what is required now ,is to complete these, and still more to combine 
and compare the experience of the three territories. For example, if such 
a subject as native BAiministration is being considered, the position in. 
say, the Kavirondo or Kikuyu Reserves should be considered in the light 
of experience which has been gained in Tanganyika and vice versa. 

Answers must be sought to such questions as the following:-
" Are there traditional native institutions in Kenya of which greater 

use might have been made than has actually been done in building 
up native authorities P " OT 

"Has there been in Ta.nganyika a tendency to go too fast in the 
d",Jegation of power to native authorities P " 

PART II. 

THE RELATIONS OF THE CENTRAL AUTHORITY WITH 
THE IMPERIAL GOVERNMENT. 

Our recommendation for the creation of a Central Authority for 
Eastern Africa has been based partly on the idea that the presence 
of a Governor-General on the spot, who could keep in touch with 
local opinion and in his own, person bring the authority of 
the Secretary of State into closer relations with local conditIOns. 
would help to overcome some of the disadvantages of control by a 
distant authority, and make Imperial direction of policy in every 
department both more effiCIent and more acceptable to the local 
communities. But it will still be the authority of the Secretary 
of State and ultimately of the Imperial Parliament on: which the 
Governor-General. depends, and om proposals will fail to provide
the solution which we are seeking if the ultimate authority behind 
him is not directed to the support of It continuous and constructive 
policy, and is not exercised in a manner which commands the 
confidence of all who may be lJ·ffected by it, that is to say of public 
opinion not only in Africa, but in England, and throughout the 
Empire., 

Moreover the Governor-General, as an individual, obviously 
cannot fulfil all ,requirements. Not only will he need support if 
it so happens that in order to maintain the ImperialGovernment'8, 
policy he has to i·esif;;t strong pressure from local interests, but he 
will also require advic.8 both on administrative and technical 
matters-..:..t.he' latter especially 4J. the. exercise of such of his func-. 
tionsa!.' that. of a director of railway policy. 

So· far as COJICernS his need for advice he will, according to our·, 
proposals, rely largely on consultation with the man on the spot, 
and h~s close co¥tact wit~ tpe local situation will hylp him in this, 
m~tter. But h1.& ,place .10 .. onI plan, is .. also essentlally tl;l.at of; a, 
link, between: the Eastern African, territories. and the centre 'of 
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Imperial Government, and if his work is to .be of full value he must 
be in touch with all the resources of experience and technical 
knowledge which the Imperial Government can command. 

Again, as each individual Governor-General will only occupy the 
post for a limited period, and as in the course of a succession of 
different holders of the post many wide differences of view on 
.important points are possible, continuity of policy must in ihe ena 
be secured by Imperial control. 

The support of the Imperial Government is therefore required, 
first, to reinforce the decisions of the Governor-General with its 
authority; secondly, to ensure for him the best advice; and 
thirdly, to preserve continuity of policy. The organisation at the 
headquarters of the Imperial Government must be adequate to 
meet these needs. 

Dealing first with continuity of policy, we have already com
mented on certain defects in the present system of control (see 
Chapter IV, page 87). It suffers from a tendency to work from 
hand to mouth with the result that temporary and local considera
tions are apt to exert an undue influence and to produce a lack 
of continuity over a period of time and of consistency between 
one place and another. 

It is on the one hand important that there should be some 
check and balance to the vigorous advocacy of the local communi
ties for measures to meet the needs of the moment, which close 
and harassing contact with tbeir own problems only too nat~ally 
inclines them to press without .always considering the.ir reactions 
in other places or the results to which they may ultimately lead. 
In such cases the calm consideration which commands a wider view 
from a higher standpoint is often very necessary. 

It is on tha other hand equally important to create among .the 
local communities a feeling of security in the continuity of policr, 
and to counteract their natural anxiety lest political changes ill 

England may suddenly neceBBita.te the reversal of a. course on 
which they are embarked. 

We suggest that it might help towards meeting. these needs if 
the Secretary of State had available for consultatIon on matters 
of policy a small advisory council, the personnel of which would 
be such as to command the confidence not only of the local com
munities but also of all British political parties, so that its influence 
might be consistent and continuous whatever party h.appened to 
be in power. Without committing. ourselv~stQ d~talled recom· 
mendations as to ~he composition of.such a c01.lncll, \"e sl.1~gest 
that its numbers should be kept small (e.g., from. 1hie,to elg~t) 
and that its members should include both men w,ho ;had dis
tin"uished official careers a.nd others with business ,knowledge. As 

" 2671 F t 
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regards the selection of the latter, such representative bodies as the 
Joint East African Board or the East Afr.ican section of the London 

'Chamber of ,Commerce might be consulted. It appears alAO 
desirable that the missionary point of view should be represented. 

The primary purpose of the Council would be to advise thp
Secretary of State generally on aJl important matters connected 
with Eastern and Central Africa and Zanzibar which he might 
decide in his discretion to refer to it. On the analogy of the India 
Council we think its members should be paid. 

As other means towards the object which we are now cOnsider
ing-the maintenance of a continuous policy which commands the 
confidence of the public both at home and in Africar-we make the 
following further suggestions. 

It will be an important part of the. duties of the Governor
General to prepare an annual report on the course of affairs in 
Eastern Africa dealing with the broad aspects of progress and policy 
and based on a review of the reports from the three Governors 
which will be submitted to him. This annual report would be 
considered by the proposed East African Council, and if published 
as a Parliamentary paper their comments might be included. * 
Similarly, the Governors of Nyasaland and Northern Rhodesia :lnd 
the British Resident of Zanzibar could submit annual reports to 
be considered by the East African Council. In this way there 
would be presented to Parliament properly-digested appreciations 
of the situation, prepared by men who are quaJified to weigh up 
evidence and to extract the significant points. Such reports might 
form the basis for discussion of East African affairs on the Parlia-
mentary "ote. ' 

In a recent debate in the House of Commons t the view was 
expressed in several quarters that Parliament does not get an 
adequate opportunity for discussing Colonial affairs~ On the other 
hand, as noted above, 'it is felt by those who live in Africa that 
when Parliament does discuss their affairs it does so without any 
proper understanding. In these circumstances the annual review 
which we have, proposed might be of great value. . 

In addition to the above, we also suggest for consideration that 
periodIcal conferences for the British Dependencies in Eastern and 

• The ma.in resp.0nsibility for making the report will, of course, be that of 
the Governor-General, and the weight attached to the comments by the 
Council will be largely dependent on personalities. If the GOTemor
General's reports are such as, for example, Lord Cromer's reports on Egypt, 
the importance of the original text is likely to outweigh anything that can 
he said in comment by the Council. 

t Ha.nsard 219 H.O., Deb. 5 s. Col. !Z646. 
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Central Africa should take place, say, every ,three years in London, 
to be attended by official and non-official delegates from the various 
dependencies and the members of the East African Council. The 
presence of non-official members in such conferences would be a 
new feature and would possibly provide a valuable method for 
associating the non-official communities with the responsibilities of 
government. It might prove of great value in the case of contro
versial issues agitating local opinion if discussion could be post
poned until the next meeting of the full conference which we have 
suggested. This, moreover, woulq be a useful means of bringing 
the non-official community into direct touch with political opinion 
at home and with the Secretary of State. 

While the above proposals might help towards reinforcing the 
authority of the Governor-General as the local representative of 
the Secretary of State and the maintenance of a continuous policy 
under Imperial direction, they do not meet the second of the 
principal needs which we have mentioned-that of ensuring for the 
Governor-General the best advice on technical matters. 

We have already noted that the Goveru or-General , if he is to 
supervise such matters as railway policy or financial policy, must 
have independent' advice at his disposal. But as long as his duties 
are limited-as would be' the case in the early stages already 
described-to the supervision of policy, there would not be suffi
cient work to occupy the whole time of special advisers in Africa on 
railways and finance, nor is it likely that it would be possible to 
secure for service in Africa men of the prestige and experience 
which would be required if the advisers' opinions were to have an 
authority sufficient to override the existing General Managers on 
railway: matters, or of the local Governors and their staffs on 
finance. Some other means must therefore be found for meeting 
the need, and in regard to the matters of finance and railways we 
put forward the following suggestions. 

~ 

We suggest in the first place that advantage might be taken of 
the existence of technical advisers appointed for general purposes 
by the Secretary of State. The post of an Economic and 
Financial Adviser to the Secretary of State has already been 
created, and we understand that it is possible that a Transport 
Adviser may also be appointed. Such advisers could be well 
utilised for the purpose which we have in mi~d,. and it wo~ld be 
advantageous if they were able to make perlOd1ca.1 tours. m the 
Dependencies. But this alone may not in prac.t1ce satl~fy Lh~ 
whole of our purpose, while there are ~angers 1.n allowmg too 
much authority to become concentrated 10 the alngle perso~ of 
a permanent technical adviser. It is important to guard agamst 
tendencies on the one ha.nd towards his usurping the functiolls 
of the local Heads of Departments, and on the other hand towards 
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his becoming too narrow and official for the purposes which 'We 
have in mind. 

The advisory function which we have in mind could be fitted 
into its proper place in our scheme if the regular Adviser could 
work in consultation with men who are in contact with practical 
business conqitions and whose opinion would carry weight outside 
Government circles. We therefore suggest that each permanent 
Adviser should work with a small non-official committee (i.e., a 
Finance Committee or a Transport Committee,*) consisting of not 
more than three or four men of outstanding qualifications and repu
tation. Possibly it might be sufficient at least at the start to have 
only one joint Committee, as matters of transport and finance are 
so closely connected. We suggest that it would on general grounds 
be suitable while it would be in accord with a particular purpose 
to which reference is made later (Page 178) if the Chairman of 
the Finance Committee, or the Joint Committee if there is only 
one, were selected in consultation with the Governor of the Bank 
of England. The Committee or Committees would only meet 
when required. Their work would be facilitated by having 
at their. disposal the permanent Adviser to prepare the material 
for their consideration and to carry out any enquiries whbh 
are necessary. Thus in railway 1113ttters the Adviser, would' 
be constantly studying the monthly returnR, and annual reports 
of the working of' railways, and would call the atten
tion of the Committee to any salient points. The Committee might 
perhaps have one or two regular meetings each year and otherwise 
only meet to consider special projects. The procedure of the 
Finance Committee would be similar, and, if there were two Com
mittees joint meetings would often be necessary, 

A question of minor importance, but one which requires con
sideration, is whether the members of the Finance and Transport 
Committees should be paid for their services. It would be prefer
able that these services should be voluntary. We do not anticipate 
that in normal circumstances they would involve a great amount 
of time, and for men of the position which we contemplate in the 
financial and railway worlds the consideration of any payment that 
could be offered would hardly carry weight. We believe that men 
could be found who would be willing to give their services in order 
to assist the development of the Empire on the right lines, and it 
would be more in accordance with our interpretation of their func
tions that their services should be voluntary. On the other hand, 
if it proves in practice advisable that a fee should be paid, we see 
no objection in principle to this. 

• In speaking of Transport we include all services of communications, 
Railways, Ports and Harbours, Inland Water Transport, Roads and 
Mechanical Transport. It is most important that all tl)ese ,sul>jects should 
be included in an initial survey. 
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A more importa.nt question is the relation between the technical 
Committees and the East African Council which we have pro
posed, for matters of policy to be considered by the latter may 
frequently have an intimate connection with railways or finance. 
The Council may. in fact, often hava to consider recom
mendations by the technical Committees. As a practical measure 
we suggest that the chairman of each technical Committee shouid 
be a member of the Council. It might be necessary also on 
occasions to have joint meetmgs between the Committees and the 
Council, while in any case the technical adviser would attend 
when any project concerning his field of work was discussed. 

It follows from the above suggestions that the Governor-General 
for Eastern Africa would have to keep in close touch with the 
organization in London. His opportunities for meeting the 
technical advisers at home would be supplemented by local meet
ings if the advisers, as we have suggested, make occasional tours 
of inspection. Discussions on important questions of policy should 
be reserved for mp,etings of the Council when the Governor
General is in London, and in our view it is important that he 
should be in London for a certain period each year. 

We have spoken only of an East African C.ouncil and an East 
African Conference, but the machinery which we have proposed 
could be extended to operate over a wider field. It is beyond the 
scope of our terms of reference to make any proposals for such an 
extension but we have already indicated our view that for many 
purposes policy for the whole of Africa ought to be considered 
together, while the need for some more effective and helpful form 
of Imperial direction of policy has in our minds a wider significance 
and is applicable to the whole of the non-self-governing depend
enciel!. 

This direction is required both in the political and economic 
Apheres. As regards the former it is not necessary to add any 
further explanation. We have already stated fully the arguments 
on which we base the necessity f(u Imperial control and the 
arrangements which we propose ought to provide a greater assur
ance of continuity than exists at present and a more sympathetic 
form of control. But in the economic sphere it is necessary to 
touch on the wider aspects of the problem in order to complete 
our proposals and to explain their significance. 

The economic development of the non-self-governing depend
encies may be compared to a great business undertaking. It is an 
undertaking for which the State must retain the major responsi
bility, for however much it may be desired to reduce the sphere 
of official action and to encourage development by private 
enterprise, conditions are such, at least in these African territories, 
that the ma,in framework for such enterprise-particularly the pro
vision of railways and other means of communication-must b" 
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provided by the'State.* Even in fields of business which can be 
left open to private enterprise it is essential for a Government 
which has accepted the responsibility of trusteeship for primitive 
native peoples to keep a strict watch, and to be ready to exercis& 
control, over the methods by which business is transacted. Thus, 
if a native industry such as cotton-growing is started, and large 
numbers of natives come to be in any way dependent on its con
tinuance, a Government may have t.o intervene in case of a trade 
crisis, and itself undertake heavy financial obligations by taking 
over the crop. Indeed, the responsibilities are such that ·it may 
well be the best policy for a Government to encourage first-class 
business undertakings to take up trade or development projects, 
and itself become a partner in such projects on a co-operative basis. 
It is unnecessary to describe in detail the various methods by which 
this might be done j all that we wish to do is to emphasise the 
special scope and need for State action which exists in these 
primitive countries. A mere policy of laissez-faire is not adequate 
to the requirements of the situation, nor a worthy method of dis
charging the responsibilities of the Imperial Government. Even 

* It would involve an undue lengthening of this report if we were to 
enter into a full exposition of the arguments in support of this proposition. 
We must be content to record it as our firm conviction that no other 
course is possible and to note that the argument is in a sense of no more 
than academic v'alue because the policy of Government development and 
ownership of railways. has in fact been adopted in the territories which 
we are chiefly considering. It may be said that the railways in Nyasaland 
and Rhodesia have been provided by private enterprise, but the aetuaJ 
circumstances in these two cases show them rather to be exceptions which 
prove the rule. As regards Nyasaland, although the early pioneers of 
railway development in that country deserve every credit for their enter
prise, its history can hardly be quoted as evidence that it has fared better 
than others with State-owned railways. The Government has had to incur 
heavy liabilities in guarantees for financing the later developments, and, 
now that further extensions are desired, there is no chance of finding the 
necessary capital unless the Governmen:t provides it. In fact, it is not too 
much to say that, as far as Nyasl1land is concerned, the policy of entrusting 
railway development exclusively to private enterprise has broken down. In 
the case of Rhodesia the Chartered Company which built the railways was 
in a very special position, being not only responsible. for the political 
administration of the country, but having an economic inducement to 
develop the country from its ownership of vast areas of land and the whole 
of t·he mineral l·ights. Moreover, the development would hardly have been 
carried out had it not been for the probability of great mineral wealth, 
for which there is no known parallel as yet in the othel' territories of 
Eastern and Central Africa. If similar mineral prospects are discovered 
elsewhere, it must be admitted that new conditions would come into existence 
creating a new possibility for inducing private enterprise to undertake rail
way construction. It does not, however, follow that it would in that case 
be right to surrender the principle of Government control of railways, or for 
a Government to sacrifice all its interest in mineral royalties, as has been 
done in Rhodesia, for the' sake of getting private enterprise to finance 
railway development in the country. 
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if private enterprise is to be encouraged the, Government must have 
a carefully considered policy in the matter. 

It is the existence of such responsibilities which justifies our 
Btatement that the economic development of these territories 
may be compared to a great business undertaking, for which the 
Imperial Government is ultimately responsibie. And, if a com
parison is made between the existing arrangements and what 
would be found in any business undertaking, the conclusion can
not be avoided that there is at' present no proper organization for 
the discharge of the responsibility. There is nothing to corre
spond to a .. Board of Directors" at the top; nor is there any 
regular machinery in existence for raising any capital which may 
be required. 

The significance of these statements can best be explained by 
an examination of the existing situation. 

We may consider in the first place the means for providing 
capital for new developments. There are certain difficulties in tbi!! 
matter. At present, countries such as Tanganyika, Uganda, 
Nyasaland, and Northern Rhodesia are for all practical purposes 
debarred from raising money on their own credit in the London 
market, because' none is a .. Colony," and their securities-under 
the terms of the Colonial Stock Act-would not be Trustee 
securities. They therefore cannot finance important new projects 
unless they can issue loans with a British Government guarantee. 
Such a guarantee cannot be obtained without special legislation by 
the British Government-a matter of considerable difficulty. This 
particular difficulty has been partially met for the moment by the 
provisions of the East Africa Guaranteed Loan Act of 1926, which 
authorised the guaranteeing of loans np to £10,000,000 for rail
ways and other projects in East Africa, provided that such pro
jects are recommended by an Advisory Committee appointed under 
the Act and approved by the Treasury. It might be thought that 
the provisions of this Act exactly meet the needs which we have 
stated-both the means for raising capital, and, in the Advisory 
Committee, something analogous to a board of directors which can 
take the tinal decisions. To a certain extent this is true, but the 
provisions do not go far enough. The principal defect is that the 
facilities given are of a temporary nature, that they apply only to 
a limited field. and that their use is in practice restricted by rigid 
conditions. The fact of having a special fund of a limited amount 
tends to force nil the Governments concerned to put up hastily
considered propositions so as not to lose their chance of sbaring in 
an opportunity which may not present itself again. Further, the 
Advisory Committee is an ad hoc body and lacks continuity of 
experience, while its recommendations are in practice subject to 
review by the Treasury whose officials are bound to test every 
proposition almost entirely by one condition-whether it is likely 
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~t,any ,time to. involve a. charge on British, Government ll'unds, 
·even cf a temporary nature.· '" ' 

We have ah;eady pointed out (see Chapter V) that development 
projects which are possibly quite justifiable on economic grounds 
may require a period of nursing through lean years at the start 
'before the full results of the development are felt, and that it may 
-often happen that the local Government has not itself sufficient 
.financial resources to provide the necessary support through these 
lean years. Support in such cases, can only come from the 
Imperial Government, and at present there is no entirely appro
.priate provision for giving it. The economy which has to be 
insisted upon by the 'l'reasury takes only the negative form of 
restriction of outgoings, and there is no Department of the British 
Government charged with the duty of encouraging that other form 
tOfeconomy which consists of wise expenditure on productive under
takings. We wish to 'emphasise, that we a·re not advocating a 
~stly and unbusinesslike policy, or any confusion between economic 
:and so-cillled political objectives. This kind of development should 
not be undertaken unless it is economically sound; it ought not to 
'be rushed forward and there is no reason why the British taxpayer 
:should be called upon to bear the burdens which ought to be borne 
;by the local communities. All that we are advocating is the intro
.(iuction of reasonably elastic methods of finance, and the institu
tion of a competent body to deal with new projects, which can take 
into account their future and indirect potentialities, and not merely 
immediate ana direct returns . 
. As regards finance, the practice at present enforced is exceed

ingly onerous and discouraging to new development. If a railway 
has to be built, it can only be financed by loan money on which 
interest has to be paid from the beginning, and on which a sinking 
fund commences to operate at an early date, generally three years 
'from complet.ion of the works. No method analogous to the raising 
()f capit:1.1 by the issue of ordinary shares exists. In the sphere of 
private business it would be difficult to find any new undertaking 
which could be built up on this basis. 

'There are various ways in which financial facilities of the kind 
which we are advocating could be afforded. 

One way would be to create a development fund available 
for inves,tment in capital undertakings which had been approved 
after careful scrutiny by a. competent body. Advances from such 
a. fund could be made in the case of new projects on terms pro
viding for the payment of interest after a reasonable initial period. 

* This statement of the position applies strictly only to those countries 
which cannot borrow without a Treasury guarantee. But the case of Kenya 
is not dissimilar, for, inasmuch as the Kenya. Government is under financial 
oObligations to the Treasury, all proposals for the issue of loans have to be 
Bl'rutiniv.ed and approved by that Department. ' 
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Whether the interest during the .• free period " was ultunately to' 
be recouped, and, if 50, on what terms, would be a matter for 
arrangement in each case.· As soon as interest began to come 
in from th\l first projectst there would be an income available 
for assisting further projects which could either be used as a direct 
8ubsidy to such projects, leaving the money to be raised in other.
ways, or as security on which further capital could be borrowe{l; 
and advanced to the Governments concerned-again free of 
interest if necessary for such period as would in each case be 
arranged. The fund would in this way become a revolving fund 
and a comparatively small initial grant might support a great 
deal of business. In fact the position would be that the British 
Government would have taken up ordinary capital in an Empire
Development Company, which company would then be a.ble to raisS' 
debentures on the security of the investments made with its 
ordinary capital. Similar proposals were made in a memorandum. 
by Mr. Linfield attached to the Report of the Parliamentary 
Commission.! The danger of creating a special fund of this kind. 
is that its very existence might be a temptation to unsound_ 
expenditure and it would require careful supervision. 

Another alternatiV'e would be that facilities should be created' 
enabling direct advances to be made by His Majesty's Government 
for approved projects, the money being raised by creating for 
.• Colonial Loans " machinery analogous to tha.t previously in force 
for •• Local Loans." The advances from funds thus raised might 
be made again free of interest, or this measure of assistance to the
borrowing Governments might be provided by grants from such 
funds as those at the disposal of the Empire Marketing Board. Or 
again, a simpler method and one which would involve a less striking 
change from existing procedure, would be the creation of facilities 
such as are provided by the E'ast Africa Guaranteed Loan, which 
could be extended from time to time as a regular practice. This-

• In cases where the interest remitted is ultimately to be repaid, the' 
simplest and fairest plan would be to make a slight addition, in excess of 
the normal rate, to the interest ultimately payable in order to provide a 
redemption fund. For example, if the normal rate of interest is taken 
as Ii per cent., and if no interest were charged for five years, then if after 
that 61 per cent. were charged instead of 5 per cent., the extra 1 per cent. 
would represent a ainking fund of 1 per cent. on the total amount of 
intereat remitted (not. allowing for accumulating interest on that). Such 
a .inking fund .hould be sufficient without being too onerou& on the
borrower. 

t It ia worth considering, if thia suggestion is adopted, that the originaT 
advance of £5,600,000 made to the Kenya-Uganda Railway should bit 
brought. into this fund. Aa already noted, the terms as regards this 
advance have to be reconaidered in 1933. If it ia then decided that a 
moderate rate of interest can be paid, this revenue might be allowed' 
to go to the If Development Fund" where it could be used to· assist ne"" 
projects. 

t Cmd. 2387, page 183. 
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might· suffice provided that sufficient elasticity is allowed in the 
utilization of the facilities by the recognition that in certain cases 
projects could be sanctioned which involve a definite probability 
that the British Government might be called upon in the early 
years to pay on its guarantee. 

Various combinations of the ideas included in the above 
suggestions are possible. The essential purposes towards which our 
suggestions are diI:ected are the maintenaollce "on tap" of 
financial facilities for sound propositions and the provision of the 
possibility of advances being made for a period in effect free of 
interest if the circumstances justify it. * 

It would be essential that the facilities which we have recom
mended should only become available after a most careful scrutiny, 
and this brings us back to the second deficiency in the existing 
arrangements to which we alluded above, namely, the lack of 
anything corresponding to a " Board of Directors" at the top 
responsible for taking decisions of tpis kind. 

According to the present arrangements, when any development 
proposition comes up it has to be considered both by the Colonial 
Office &;nd the Treasury, and experience shows that, where two 
British Government Departments are concerned, there is no 
readily available machinery for getting a decision. Moreover, the 
officials in these two Departments do not normally possess the 
qualifications and experience necessary to take decisions of tps 
kind. We do not suggest that the sort of critical examination to 
which propositions are subjected by the Treasury is unnecessary. 
It is indeed essential that some such test should be applied before 
large sums of public money are expended, because in such cases the 
checks and penalties- which stimulate private enterprise to efficiency 
-are lacking. But however admirably the critical function is per
formed, criticism is not all that is necessary for doing good business, 
and at present there is no adequate instrument to balance the 
Treasury on the constructive side. This is necessary both for the 
working out of projects and for taking final decisions. The former 
requires long study and often elaborate negotiation, while as re
gards the latter, it must be recognised that it is hardly possible 
that any project can be found which does not involve some element 
of risk. The risks to which the critics will rightly have 
called attention have to be weighed against the possible ad
vantages, and, if the risks are such as to involve possible payments 
by the British Government while the advantages cannot be ex
pressed in terms of possible budgetary revenue, the difficulty of 
arriving at a fair decision in present circumstances is increased. 
In point of fact, a constructive policy of development requires direc
tion by men possessing wide experience and proved business judg
ment and an organization ensuring the adequate preliminary study 
of propositions. 

- See footnote - on page 175. 
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Point; maJ be given k) our present; &rgument; by an examination 
of what; has aduaJly happened in the past. Assistance on the lines 
which we are now advocating has in fact from time k) time been 
given. We have already referred to the loan-in-aid of about £51 
millions sterling made for the construction of the original Uganda 
Railway. Recently again an advance of £31- millions free 
of interest; for five years was made for the extension of rail
ways in t,;ganda. These two special grants haye indeed pro
duced very valuable results, but; we do not believe that spasmodic 
assistance of this kind satisfies what is required. There is no 
adequate method for the control of the expenditure of money thus 
provided, and the tendency is for a grant of this kind to be made 
when some particular purpose attracts public attention. For 
example, the special advance of £31 millions was made for :.he 
explicit purpose of encouraging cotton growing at a time when 
there were fears of shortage. When an advance is made for such 
extraneous purposes, there is likely to be a demand for quick re
sults, and there is a probability that hastily-considered schemes will 
be inaugurated. The actual experience gained in the expenditure 
of the £31- millions loan might not unreasonably be quoted as an 
illustration of this, for it; was represented to us that one at 
least; of the railway routes selected would not have been adopted if 
there had been time for more mature consideration. We have 
already argued d great length in Chapter V that there is a need 
in all these matters, and particul&rly in connection with the con
atruction of railways, for careful enquiry and long preliminary study 
of all the material factors. If it were known that money was always 
available on reasonable terms for propositions which would stand 
the test of careful scrutiny, it is likely that this would create the 
necessary encouragement for undertaking adequate and continuous 
enquiry. 

It is obvious that if new facilities for spending money are to be 
provided, the point at which Treasury control is to be applied 
requires careful consideration. It may be presumed that, what
ever method is adopted, the Treasury must in practice approve 
each particular proposition, but the significance of this act of 
approval would vary under varying arrangements. Thus if a .. De
velopment Fund" is created, the chief act of control would be the 
fixing cl the amount of this Fund. Once created, its disposal 
migM be entrusted to a competent committee approved by the 
TreasUCJ, and the Treasury would usnally adopt the attitude of 
trusting a body which it had itself set up. Possibly a Treasury 
representative might be included on this Committee. 

If no special Fund is created, each proposal might have to be 
submitted for scrutinJ by the Treasury, the latter remaining aloof 
until the final act, and taking no p&rt in the preliminary prepara
tions or negotiations. Thi~ is apt to be a cumbersome process, 
leading to great delay, especially if there &re changes of personnel 
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at the Treasury. '1'0 facilitate a more helpful form of c~operation, 
the Treasury might be represented on any body which is responsible 
for preparing propositions. 

Whatever forn1 is adopted, we think tha-t our suggestion of 
permanent Financial and Railway Advisers at the Colonial Office, 
working in contact with small unofficial committees of first-class 
men, is the best possible arrangement for providing the main 
framework of the organization required. The way in which the 
operation of these committees is to be adapted to the requirements 
of Treasury control is a matter for detailed discussion if the general 
idea is approved. 

Before leaving this subject, we must point out that it is not 
merely in connection with projects to be directly financed by the 
Government that the coi:nm.ittees which we have proposed might 
perform useful functions. Something analagous to a board of 
directors with business experience is particularly. necessary in 
dealing with applications for concessions to private enterprise. The 
considerations which should govern the selection of the concession
aires and the settlement of the terms dema.nd a close knowled.ge 
of personalities and trade conditions which it is difficult for an 
official to maintain, while the advice of such committees might be 
a valuable support to the Secretary of State in dealing with public 
criticism of any action taken. 

There are other important matters also in which such advice 
might be of value, such as policy in regard to the issue of loans, or 
in the handling of sinking fund investments. As regards the issue 
of loans, it is consistent with the whole line of argument whiGh we 
have developed hitherto that we should emphasize the imp.,tance 
of maintaining a co-ordinated policy for the external borrowings 
of the various parts of the British Empire. It is particularly im
portant that in order to help towards this object there should be 
a definite link between those responsible for directing the economic 
development which we are considering and the Bank of England. 

We have dealt chiefly in the rreceding paragraphs with the 
organization for economic development; but. clearly the idea of 
utilizing the best intelligence available at the headquarters of the 
Empire for helping to guide policy in the non-self-governing
dependencies is applicable in other spheres also. Many important 
steps have indeed been taken recently in this direction-the 
appointment of a Medical Adviser, the proposed appointment of an 
Agricultural Adviser, the plans for an Imperial organization for 
Scientific Research, the appointment of an Advisory Committee on 
African Education, are instances in point, and,' if we correctly 
understand these measures they have been. undertaken exactly in 
the spirit which has animated our own proposals. These are 
admittedly experimental and they require considerable elaboration 
itl detail. Further developments must be guided according to 
practical e~perience.and w,nl depend on the selection of personnel 
for- the adVISOry bodIes WhICh we have suggested. 
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It may be objected tha.t tlie machinery: which we are proposing 
i~ cumbersome and will involve a hampering control of the" man 
on the spot "; that the only way to ensure a vigorous policy and 
to achieve real progress is to have a first-class staff in Africa and 1<> 
place confidence in them. This possible objection is one to which 
we have given careful consideration and we are in sympathy with 
the line of thought on which it is based. But the existing 
machinery, especially in regard tu the financing of development 
projects, is already cumbersome and we believe that the plans 
which we have proposed will giTe better effect to the opinion of 
those in touch with local conditions, a.nd greater latitude to local 
initiative and enterprise. We are dealing, moreover, with a posi
tion in which ultimate Imperia.l responsibility, and therefore ulti
mate Imperial control, is unavoidable, and our object is to pro
duce a plan which, while adequate for the discharge of the respon
sibility, will preserve control rather in the form of helpful support 
and guidance than hampering restriction. 

The success of our own proposal!! for providing an appropriate 
organization at Imperial headquarters depends of course entirely 
on attracting the right kind of men to serve on the Council and 
committees. As regards the latter, we believe that there ought to 
be no difficulty if His Majesty's Government adopts a policy 
which will guarantee support for sound propositions. A vision of 
the full opportunity is necessary, and the po!icy must be worthy of 
it. The United Kingdom with its non-self-governing Colonial 
dependencies-including the Sudan-covers an are~ of about 3.36 
million sql1are mile!! and has It tot-al population of about 103 
millions. With this may be compared the United States with an 
area of about 3 million square miles and a popUlation of 105 
millions. The natural resources-a~icultural and mineral-of the 
United Kingdom and these dependencies may at least be equal to 
those of the United States. and the idea of their development in 
close economic union opens up vast possibilities. The oppor
tunity to play a part in the central direction of such a group of 
territories may well appeal to those who feel any call to be of 
service to the Empire. 

CHAPTER VII. 

INSTITUTIONS FOR LOCAL GOVERNMENT. 

It was pointed out in Chapter IV (page 104) that a necessary 
condition of a solution of the political problem in Eastern Africa 
was the distribution of power in diffel"ent centres of government. 
Having described in the last chapter the functions of the Central 
Authority, we shan consider in this chapter the institutions of 
local government, and in the next the Legislative Council in Kenya, 
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aU these being essential parts of the organic whole of government 
in Eastern Africa. 

The institutions of local government have a double value, first, as 
furnishing an indispensable training ground for the exercise of re
sponsibility in wider fields, and, secondly, in preventing an excessive 
and undesirable concentration of authority in the hands of the 
central legislature. Their importance for these purposes was clearly 
recognised by Lord Durham and receives strong emphasis in his 
Report. "A general legislature which manages the private business 
of every parish, in, addition to the common business of the country, 
wields a power which no single body, however popular in its con
stitution, ought to have; a power which must be destructive of any 
constitutional balance. The true principle of limiting popular power 
is that apportionment of it in many different depositions which 
has been adopted by all the most free and stable States of the 
Union."· 

In the complicated racial conditions which prevail in Eastern 
and Central Africa local government institutions, provided that 
native and settled areas are arranged in homogeneous blocks 
of adequate extent, offer a field in which each race can 
control and direct its own more immediate affairs and learn 
to exercise responsibility unhampered by the complicating 
presence of the other. In this way they can allow free 
room for the expression of the individuality of communities entirely 
diverse in their traditions, habits, experience, and requirements. 
By no means all problems are central problems. Problems which 
are not central in their incidence can best be decided at the place 
where their incidence is felt and by the persons whom the decisions 
on them will most deeply affect. The multiplication of the centres 
of political decision is the most effective means of fostering the. 
sense of responsibility among the inhabitants of a territory. Local 
government affords a wide field in which responsibility can be made 
real and, within the defined limits, complete. 

We are therefore strongly of the opinion that the vigorous develop
ment of the institutions of local government, both in the settled 
areas and among the natives, is an essential factor in the solution 
of the problems we are considering, and that such institutions have 
a most important place to fill in the system of government in East
ern and Central Africa. In regard to the settled 
areas, we are in hearty accord with the ar~
ments of the recent Local Government Commission m 
Kenya in favour of the creation of local authorities having real 
executive power of their'own-namely, that there are certain classes 
of work which can be better done by a local than by a central 
authority; that local interest is stimulated in work which is en
trusted to local control; that a proportion at lea-st of the cost of 

• Lora, Durham's Report. Edited by Sir C. P. Lucas. Vol. II., p. 287. 
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local services should be provided by local taxation; and that the 
conferring of real authority and responsibility on elected local bodies 
may be expected to develop in the electors the capacity of working 
together for common ends, and to accustom their representatives to 
deal with the practical problems of administration and thereby 
prepare them for the acceptance of larger responsibilities in the 
national sphere.· We were glad to learn that the question of 
establishing local government institutions in the Moshi and Arusha 
area is engaging the attention of the Tanganyika Government. 

As regards the native peoples, we have already (pages 75-78) 
dwelt on the importance 01 the development of native administra
tions, which provide for the natives an opportunity of political 
expression, of active participation in the management of their own 
affairs, and of learning responsibility and the art of government in 
and through institutions that are indigenous, traditional, and 
familiar. We were greatly impressed by what is being accom
plished in this field in Tanganyika, where in the Estimates for 
19"..8-29 a sum of £143,000, amounting to one-fifth of the total 
revenue from direct native taxation, is assigned to, and will be 
expended by, the native administrations. 

Moreover, a ~1icy directed towards the building up of strong local 
self-governing units will allow ample room within the general 
system of government for native states like the Kingdom of Buganda, 
which are autonomous as regards their interna.l affairs. The 
Kabaka of Buganda and his Ministers expressed to us their great 
anxiety lest any close union of the Eastern African territories should 
affect the terms of the Uganda Agreement of 1900. They were 
afraid that a Central Authority for Eastern Africa might be inclined 
to interfere with the internal administration of the Kingdom of 
Buganda, and that the effect of setting up such an authority, 
however little intended, would be in the end to deprive the Baganda 
people of their individuality, by making the country conform to 
legislation and methods of administration applied uniformly to the 
whole of Eastern Africa. Similar apprehensions were expressed to 
us by other native chiefs. The policy which we advocate, however, 
would tend in precisely the opposite direction to that which is 
feared. We recommend that local self-government should be 
encouraged in order to allow the largest room and freest play for 
the expression of individuality, for initiative, and for variety. It 
is an essential part of the policy we recommend that the Baganda 
should have complete freedom to maintain and develop their own 
native administration, as a local self-governing unit, w!lile enjoying 
at the same time the advantages of association with a larger political 
system. 
------------------------

• Report 01"'_ Local GONNl1/UnI Commi,siOfl, 1927. Vol. II., pp. 64-6. 
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CHAPTER VIII. 

'THE GOVERNMENTS OF KENYA, UGANDA, AND 
. TANGANYIKA. 

The central problem with which we are dealing, as has been 
made clear from the discussion in the preceding chapters, is how 
the legitimate claims of the immigrant communities to a respon
sible share in the direction of public affairs are to be reconciled 
with the need for the maintenance of such a. measure of control 
.as is necessary to enable the Imperial Government to discharge 
its responsibilities-principally its responsibility of trusteeship for 
the natives. . 

The essence of our plan for dealing with this problem is a divi
sion of the functions of government. We have proposed that, 
.after separating out affairs of purely local interest which are to 
.be entrusted to representative institutions of local or municipru 
government, the functions and powers of government should be 
-divided between a. Central Authority for Eastern Africa. and the 
Governments of the separate territories. It is proposed that the 
Central. Authority should be charged with securing the observance 
.of certain principles of policy and with the carrying out of certain 
purposes which have been described in the preceding chapters. 
In order to discharge his responsibilities the Governor-General must 
have full executive authority, and also the power to obtain the 
legislation which may be required for carrying out the purposes 
entrusted to him. 

Having dealt with local government institutions and explained 
'our recommendations for the creation of a Central Authority for 
Eastern Africa, it is now necessary to set out our proposals for 
the constitutions of the territorial governments. The evidence 
which we have received does not lead us to recommend any changes 
at the present time in the Legislative Councils in Uganda and 
Tanganyika. The question of the Kenya constitution, however, has 
been one of the most difficult questions that we have had to con
sider, and the present Chapter of our Report must be devoted 
to the consideration of this subject. 

The Kenya Constitution. 
'The object to be aimed at in proposals relating t? the Kenya 

'constitution is that, within the framework of ImperIal control of 
policy for the purposes specified, there should be opportunity for 
adva.nce in the exercise of initiative and responsibility· by the 
local unofficial communities. This raises questions of the relation 
of these communities both to the legislative and the executive 
'functions of government. After explaining our purposes in this 
respect it will be necessary to consider at greater length the rela
tions between the three territorial Governments and the Central 
Authority. This will be dealt with in a separate Chapter 
~Chapter X). 
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I. Legislative Powers. 

By Royal Instructions dated the 28th March, 1927, the Legis
lative Council in Kenya is composed of :-

1. Official members;-
(a) Eleven ex-officio members; 
(b) Nominated members not exceeding nine in number 

(at present eight are European officials and one an Arab 
official). 

n. Unofficial munbeT8;-
(a) Eleven elected European members; 
(b) Indian elected members not exceeding five in 

number. (At present there is only one elected Indian 
member, owing to the refusal of the Indiau community 
to accept further representation on a communal basis. 
The Governor has power to fill vacancies in the number 
of Indian elected members by nomination); 

(c) One Arab elected member; 
(d) One nominated unofficial member to represent the 

interests of the African community. (This seat is at 
present filled by a missionary.) 

The Council has assumed its present form under pressure from 
the immigrant communities. Until 1919 all toe unofficial member!> 
were nominated by the Governor. An ordinance enacted 
in that year provided for the election of members by European 
J3ritish subjects on the basis of adult suffrage. This measure 
evoked strong protests from the Indians, with the result tha·t 
Indians and Arabs were eventually allowed to elect members under 
a communal system, also on the basis of adult suffrage. * The 
result has been that the principal immigrant communities obtained 
elected representation in the Council, while the interests of the 
natives remained without special representation, with the excep
tion of the one missionary who is nominated for this purpose. 

If the object in view is the steady advance in the exercise of 
responsibility and initiative by the local communities' the first 
necessity is that the Legislative Council should be a body which 
truly and fairly reflects the feelings and interests of all races in 
the Colony; this means that the representatives of those races on 
the Council must be properly chosen and that they should exercise 
their functions as representatives with a full sense of responsi
bility . 

• In the caae of the Arabe the franchiee is limited to males able to write 
Arabio or Swahili in Arabio characters. 
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'rhe matters which chiefly call for attention in connection with 
the Council as at present constituted are the existence of an absolute 
official majority, the representation of the various racial interests, 
native and non-native, and the system of franchise. 

(1) THE OFFICIAL MAJORITY. 

The arguments which can be advanced aga.inst the maintenance 
of an official majority are so well known that they nee.d 
not be explained at length. It is criticised on the ~ound th~t It 
tends to make debate unreal, since the Government IS always m a 
position to enforce its will on all subjects, and thi~ !~ct depriv~B 
the unofficial representatives of the sense of responSIbIlity for theIr 
conduct in debate or voting that they might be expected to feel 
if their votes made a difference to the result. 

If the general principles of our scheme for the institution of a 
Central Authority are accepted, we think that it would be both 
safe and advantageous to relinquish an officjal majority in the 
Legislative Council in Kenya, and, in proportion as the powers of 
the Central Authority are made effective, we look forward to a pro
gressive relaxation of official control in the CouJIcil. We believe 
such an arrangement to be much more satisfactory.than that which 
exists at present under which the unofficial representatives, as has 
been shown in a previous chapter (page 89), exercise in practice 
considerably greater power than their voting strength in the 
Council, while they have no commensurate responsibility. It is 
desirable that there should be established a better bal~nce between 
power and responsibility than is provided under existing conditions. 

There are limits to what is possible in any arrangement that 
can be proposed. We have already made it clear that the ultimate 
responsibility in certain matters must 'remain with the Imperial 
Government, and that we cannot recommend any measures which 
can be regarded as leading·to responsible government within the 
visible future. The responsibility of a legislature can become 
complete only when it possesses the power to dismiss the execu
tive. Until responsible government becomes possible, some of the 
alleged disadvantages in the present system must inevitably remain, 
since criticism of the Government in power by any party can never 
be submitted to the test of experience unless the party can be 
called upon to assume office and put the policy which it has been 
advocating into effect. . 

Notwithstanding these inevitable limitations, we believe it to be 
possible to create a recognized and wide field in which the Govern
ment of Kenya alld the representatives of the local communities will 
be able to co-operate freely in the conduct of the affairs of the 
Colony, without interference from outside, and that within this 
field the unofficial representatives can be allowed greater constitu
tional power than they have at present, without jeopardising the 
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maintenance of the main principles of policy for which His 
lIajesty's Governmeni must remain responsible. 

The proposals which we put forward in this chapter are designed 
to take advantage of these possibilities. 

(2) REPRESENTATION OF NATIVK ilrrEImSTS. 

Ii will have been seen from the account of the composition which 
we have already given of the Kenya Legislative Council that the 
advocacy of native interests has, under the present arrangement, 
been leri with the Government except for the appoint
ment of a European mi,ssionary as a representative 
of these intereSts. However appropriate this arrange
ment may be in territories where the Government can concentrate 
its attention on the advancement of natives without considering com
pt"tina interests, it is not satisfactory where other communities are, 
as in" Kenya, powerfully represented in the Legislative Council. 
The Government is put in the difficult position of having at the 
same time to represent the native side in debate, and to maintain 
an impartial and sympathetic attitude towards all the different 
interests in order to effect a reconciliation between them. It has 
to fulfil the functions of both advocate and judge. If it concentrates 
on the former, it tends to be brought into permanent opposition to 
the unofficial party; if it confines itself to the latter, there is no 
advocacy on the native side to balance the vigorous presG'ltation by 
the elected members of the views of their constituents. 

It has further to be borne in mind that, apart from what may be 
considered to be general native interests, the native reserves have 
economic and other interest.s of their own, as contrasted with the 
needs of the settled areas. It is important that provision should be 
made for the effective presentation in the Legislative Council of the 
spreial needs and interests of the geographical area-s which con
stitute the reserves. 

It is much better that in questions involving the interests of 
r.atives and of the immigrant communities, or, as will often 
be the case, the interests of the reserves as opposed to those of the 
settled areas, the main argument should be conducted between 
advocates of the different views, leaving the Government in tne 
acknowledged position of holding the balance between them. 

The means of providing for a satisfactory. independent representa
tion of native interests is, however, a question of great practical 
difficulty. It must obviously be a very long time before suitable 
individuals can be found among the natives themselves. Not only 
are natives of sufficient education lacking, but it would be impossible 
to find any single man who oould represent, or command the con
fidence of, more than a section of the people. There are in Kenya 
no . big chiefs representing any considerable native oommunity, 
whlle the ballot-box is & method entirely foreign to native ideas and 
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-quite unsuited for their use. Thereis consequently no alternative 
.at present to the representation of native interests by Europea,n!\, 
-and the question is whether suitable Europeans can be found. 

One suggestion is that they should be chosen from the mission
-aries. The best missionaries possess an unequalled knowledge of 
the life and mind of the natives. Their contact with a particular 
tribe is for the most part more prolonged and continuous than 
that of administrative. officers who are often moved to a new dis
trict on promotion. On the other hand, there are many aspects of 
native administrati<,>n which do not ordinarily come within a mis
-sionary's purview, and for dealing with which his knowledge and 
-experience do not equip him. Only in exceptional cases has a mis-
'sionary the leisUre to obtain that general knowledge and mastery 
of the problems of native administration which would enable him 
to represent native interests effectively in the legislature. There 
are exceptional missionaries who possess these ,aptitudes, and when 
they are available' their intimate knowledge pf the native mind 
-enables them to represen.t native interests better than moat 
Europeans. 

A second source from which representatives of natj.ve interests 
might be drawn is the unofficial European community. The 
Governor of Keny;:!. is of opinion that there are settlers who have 
lived long in the country and who have acquired both a liking for 
the native peoples and a knowledge of their ways, who might, with 
.advantage, be nominated to represent native interests. There 
can be no doubt that there are settlers who, dissociated from 
responsibilities to a European constituency ,could bring an nn
'biassed mind to bear on native questions, and it would be a gain 
to have native interests advocated and supported by t.hose wllo 
.as members themselves of the unofficial community are specially 
'qualified to interpret the native point of view to that community. 
On the other hand, not many settlers possess an intimate know
ledge of life in the reserves, nor have they as a rule the thorough 
command of the native language to enable them to reach the 
inside of the native mind. Where a settler is available possessing 
the necessary qaalifications we see many advantages in selecting 
-such· a man for the present purpose. 

No one could represent native interests with greater knowledge 
-and understanding than district officers or provincial commissioners . 

. But their official position limits their freedom to express indepen
-dent views in the Legislative Councilor to vote against the 
:Government. 

Another possible solution would -be that administrative officers 
who have completed their. service and who possess the necessary 
qualifications should be encouraged to remain in. the country and 

. be appointed as representatives of native interests in .the Council. 
. It is possible that such men might be found among officials who 

.after the completion of their service have decided to remain as 
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settlers. Since they would be no longer in the service, their opinions. 
and votes need not be subject to official 'control. If, however. 
suitable men cannot be found among officials who have settled. 
in the country, it is 8. matter for consideration whether the Gm'
emment should not select men possessing the necessary qualifica
tions from officials approaching the end of their period of service 
and retain them to represent native interests in the Council, pay
ing them a. modest honorarium in addition to their pension. We 
see no reason why public funds, derived largely from native taxa-, 
tion, should not be used, if necessary, to ensure that the interests 
of the natives should be effectively represented in the Council. 
Such appointments would be for a fixed period of years, and it 
would be understood that persons so appointed, being no longer in 
the administrative service and being nominated for the express 
purpose of representing native interests, would be free to speak 
or vote as they thought right in the support of those interests. 
The effective representation of native interests is a matter of such 
importance that we think that the adoption of this expedient 
should be seriously considered if satisfactory representation cannot
be provided from other sources. 

• We think it of fundamental importance that those chosen to 
represent native'interests should be men who are fitted by very 
special qualifications for this purpose and that it would be better 
to err on the side of having too small a number than to run the 
slightest risk that this method of representation should be dis
credited or possibly even regarded as a means for increasing the 
European representation on the Council for other purposes. It 
is extremely difficult for us to estimate the exact number of suit
able men that could be found, but in view of the considerations to 
which we have called attention, we do not think it safe at pre
sent to suggest more than that four such representatives should 
be chosen in addition to the missionary already appointed for the 
purpose. The four representatives to be chosen in the manner 
which we have proposed are intended to replace four of the official 
members of the Council. 

We recognise that the introduction of these· special repre
sentatives in the Legislative Council will not in itself suffice to, 
secure the adequate representation of the native popUlation. 
Apart from the nu,merical inequality in the representation that we 
propose, the natiw:~ point of view cannot be represented by 
Europeans, bowe"el" competent, with the ,same effectiveness that 
European elected members are able to represent the views and 
interests of their oonstituencies. We suggest four things that 
might be done to strengthen the position. Taken together they 
oug~t to ensure a. fair consideration for native interests. 

e'The Chairman di_nte from' thill' paragraph to the extent stated in bis. 
Ad,mioDal ReoolP.lP.elldatioDs (page ~4i), -' 
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In the first plitce, provision needs to be made for consulting 
native opinion directly in regard to legislation that affects natives. 
Suggestions for this purpose have already been made in 
Chapter III (page 82). It should be the duty of the Government 
to make itself familiar, through the informal Councils which we 
have proposed, 'with native opinion regarding legislation affecting 
native interests. It is important, further, that the representa
tives of native interests in· the Council should be associated in this 
consultation of native opinion. They can discharge their func
tions effectively only if they are in constant and close touch with 
native opinion, and without frequent personal contact it will be 
difficult to maintain the confidence of the natives in their European 
representatives. 

Secondly, since natives are at present incapable not only of 
defending their interests effectively, but also, of appreciating what 
those interests are, it is esselltial that the effect of the impact of 
the new civilisation on native institutions, native welfare, and the 
native mind should be the subject of careful study. Thorough 
knowledge by the Government of native conditions is necessary 
to compensate for the present political weakness of the native 
population. vVe have already recommended that it should be part 
of the functions of the- Governor-General to undertake enquiries 
in regard "to native affairs. The results of these investigations will 
furnish a growing body of sifted and tested knowledge about 
native conditions which will be at the disposal of the representa
tives of native interests in the Legislative Council, and will enable 
them to present their case with a fuller understanding of all that 
is involved. It is very difficult for an ordinary member of a legis
lative body, with little leisure and without access to official in
formation, to take part effectively in debate, and if the representa
tives of native interests are to play their part successfully they 
will need help in the same way that a barrister needs to be briefed. 

rrhirdly, provision needs to be made in Kenya itself for the more 
thorough consideration of native questions which engage the atten
tion of the Legislative Council than is possible in the debates of 
the Council itself. We have considered various ways in which 
this might be done. We have rejected the idea of setting up a 
Native Affairs Commission on the lines adopted in South Africa, 
Conditions in Kenya, where administration is in the hands of an 
official government and not of a responsible ministry, are entirely 
dif!erent from South Africa, and an independent body dealing with 
native affairs would be like a filth wheel to a coach. Its activities 
could hardly avoid encroaching on the functions of the Executive 
CouDcil and of the Chief Native Commissioner. There are objec
tions a]so to the setting up of a sbmding committee of the Legis
lative Council on native affairs, since the responsibility for native 
administration must rest clearly with the executive and cannot be 
made subject to the control of the Legislature. We think that tht} 
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object in view can best be attained by the formation of an Advisory 
Committee on Native Affairs to assist the Chief Native Commis
sioner. The committee should be strictly advisory, since nothing 
should be done to impair the full responsibility of the Chief Native 
Commissioner. The committee should be nominated by the 
Governor, and approved by the Central Authority, and might in
elude BOme or all of the representatives of native interests in the 
Legislative Council, one or more provincial commissioners, and 
such elected members or other persons possessing special knowledgo 
of the natives as the Governor might think it advisable to appoint. 
As soon as natives capable of serving on the committee are avail
able, one or more native members ought to be appointed. Such a 
committee would secure that all sides of questions affecting native 
interests were fully canvassed, and would greatly assist the Chief 
Kative Commissioner and the representatives of native interests in 
preseuting the native point of view in the Legislative Council. 

Fourthly, it is important that members specially chosen to repre
sent native interests should be included in all official bodies which 
can influence policy. We refer particularly to the Ad,isory Council 
which we have recommended for the Governor-General and to 
Select Committees of the Kenya Legislative Council. As regards 
the latter, in many cases provincial commissioners, if they are 
members of the Legislative Council, would be valuable members 
of such committees and would be free to express independent 
views. 

If these steps are taken, the provision for the political representa
tion of the natives would probably be as satisfactory as in existing 
circumstances it can be made. Their practical effect must be 
carefully watched and improvements if they prove necessary must 
be constantly sought, for the inadequate or feeble representation 
of native interests may in some circumstances be worse than no 
representation at all. So long as natives have to be represented 
by Europeans, every effort should be made to secure as complete 
knowledge and thorough understanding of native conditions and 
native opinion as good organisation can provide. 

We are of opinion that the Governor's recommendations for the 
appointment of the Enropeans nominated to represent native in
terests on the Legislative Council should be referred to the Central 
Authority before being submitted for His Majesty's approval. 

• (3) REPRESENTATION OF NON-NATIVB INTERBSTs. 

'We must now consider the representation of non-native interests 
in the Legislative Council, and this raises questions on two im
portant points, first, the adequacy of the present number of mem
bers, and, secondly, the relations between the European and Indian 

• Tbe Chairman diMenta from tbe IleClion .. Repreaentation of Non-Native 
IDten.te" to tb. extent .tated in biB Additional Recommendations (page 2«). 
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<:Dmmunities. The issues involved in these questions are some o~ 
the most difficult which we have had to study, and have occupied a 
large proportion of our time. After very careful deliberation we 
have decide!! to recommend no change in the present numbers, a\ 
least until some experience has been gained of the results in practice 
of 0ur other proposals, and until certain further inquiries have been made 
for purposes which we shall hereafter explain. Our reasons for 
this are two-fold. On the one hand we are recommending an im
portant step in the relaxation of official control, and we think it 
wise that the effects of this change should be tested before any 
further increase in the number of the elected unofficial repre.
sentatives is made. On thE' other hand, we do not think it right 
to disturb the status quo as regards the relative representation of 
Enropeans and Indians \vithout prior reconsideration of the whole 
basis of the franchise. 1'he existing arrangement for Indian repre
p.entation was arrived at after much controversy and long delibera
tion by His Majesty's Government. If it is to be disturbed the 
whole basis of the arrangement must be reconsidered, and this can 
only be done after completing inquiries which we have not been 
able to undertake. We think, moreover, that it can be done with 
better chance 1)f success after there has been an opportunity to 
create,as a result of" our other proposals, a better spirit of co
operation than has hitherto prevailed. We can better explain th~ 
reasons for, and the exact nature of, our recommendations as to 
further possible developments after considering the effect of 0117 immediate proposals. 

This will be clear from the following table :-
. Present 

Official Members; Position. 
Appointed Ex officio",. 11 
Nominated British Officials 8 
Nominated Arab Official... 1 

Total Official Members ... 20 

Unofficial Members, 
Elected Europeans. 11 

·Elected Indians 5t 
Elected Arab 1 
Nominated to represent Natives 1 

Total TJ nofficial Members 18 
........ 

Proposed 
Position. 

.9· 
6-
1 

16 
-' 
11 

5 
, 1 

5 

22 
.5--:-

.. It will be noted thRt we are providin~ for a· reduction of the British official 
numbers by taking two from each category. 'l'biswill leave the Government more 
latitude as rl'gardR furthlli' reductions than if the whole . reduction· were made out 
of the quota of nomillfl-ted·memhere.-- ..... _ ..... --- --. _. ' •. " ... - _ .. --_._-_. -.-

t As already noted, there is at preRent only one elected Indian' member, ana the 
Governor bas powt·r to fill the remaining seats by nomination. . 
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The obvious and most important eftect of the change proposed 
is the removal of the official majority, and this is intended, as has 
been stated, to be the first step in the progressive relaxation of 
official control in the Council, to be undertaken in proportion as 
the control of the Central Authority in essential matters is made 
I!6cure and effective. When the unofficial members of the Council 
61"& in agreement they will be able to pass or reject a measure in
dependently of thd official vote. On the other hand, when the 
unofficial groups in the Council are divided on any question, the 
Government will be, able to give its support to the side which it 
believes to be in the right, and will thus have, in any division in 
which there is a conflict of racial interests, what may be described 
8S a casting vote. 

It will be possible later, as a further step, to reduce 
the strength of the official vote without depriving the 
Government of its power to act as arbiter when the 
representatives of European and native interests ara 
unable to agree. We have indicated that the representa
tion of native interests at present propoliled is not proportionate to 
the importance of those int~rests, and when the time comes to 
increase the numbel of such representatives it would be possible 
to effect a corresponding reduction in the number of official mem
bers while at the same time retaining a casting vote of the Gov
ernment. The power of the Government to act as arbiter in a 
conflict of racial interests by the use of t,he official vote can be 
safely surrendered only when it has become clear that 'the prin
ciples of policy laid down by the Imperial Government have be
come so firmly established and the powers of the Central Authority 
to enforce their observance have been proved to be so effective that 
there is no danger of one community using its superior strength in 
the Council to impose its will on the other communities against 
their interests and desires. 

The creation of an unofficial majority must be recognised as 
introducing a substantial change in the existing situation, and it is 
necessary to consider whether our plan does not involve the risk 
of deadlock between such a majority and an irremovable official 
~xecutive with all the well-known difficulties which such a 
situation creates. We have indeed ourselves, in Chapter IV, 
acct'ptt'd it as one of the lessons of colonial history that such 
a situation, if it persists, is intolerable, and must inevitably lead 
to responsible government as the only eElcape.If our plan in
volved any such danger it would, on our own arguments, be entirely 
inacceptable. There are, however, essential features in the present 
conditions, and in the lornl of unofficial majority to be set up 
by our proposals, which appear to eliminate such a danger. ~he 

, very nature of this unofficial majority makes it reasonable to beheve 
that, if it votes together on any issue, this can only be ~or 
the purpose, not of embarrassing the Government, but to f!lve 
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genuine support. to a particular measure. The combination ot 
the different interests represented would be evidence of a strong 
public opinion in the territory, which it would be difficult for any 
Government to 'oppose even if it had an official majority. In. the 
last resort there will be the power of the Governor to withhold his 
assent from, and the power of the Central Authority himself to 
certify*, any measure which it is considered necessary to reject 
or get passed in opposition to the unofficial vote. We intend 
indeed that the exercise of these powers shall be limited, and that 
they shall not be used except for the purposes which we have 
explained; but such powers, even though exercised only within 
these limitations, wi~l give just the added safeguard which is 
required. For the way will be thus opened only for measures 
which have received the combined support of all the unofficial 
groups in the Legislative Council, and which in the opinion of 
the Central Authority do not violate any principles of Imperial 
policy. It can hardly be necessary to utilise official powers for 
resisting measures of this kind. At the same time, it must be 
clearly understood that it is an essential condition of our recom
mendations that the powers at the command of the Central 
Authority should be adequate to prt!vent any abuse of the system 
to be set up, and in particular to prevent the method of with
holding supplies being used to paralyse the executive. 

The safeguards which we thus claim to have provided in our 
plan against any abuse of its power by the unofficial majority, 
may perhaps from another point of view be regarded as so strong 
as to make the advantages offered illusory, even within the 
sphere over which the controlling powers of the Central Authority 
are not to be exercised. But the surrender of an 
official majority and the direct representation of native interests 
introduce an important change in the character of the Council. 
The division of parties will no longer be as in the paRt between 
the elected European members and the Government commanding 
a majority in the Council and acting as the main advocate of 
native interests. Under the new conditions there will be the 
possibility of various groupings on different questions, and where 
there is an issue between native and non-native interests, the argu
ment will be between their two sets of representatives, the Gov
ernment holding the balance between them. Such an arran~e
ment will throw into much clearer relief the real nature of the 
political problem of Eastern Africa, which is how communities 
differing widely from one another in tradition; habits and stage 
of development can learn to live together in a single common
wealth. In so far as the unofficial representatives of the different 
communities succeed in reaching agreement they will, under the 
arrangements we propose, have increasing power to determine the 

• See Chapter VI. 



laws under which they shall live. In so far as they are unable 
to resolve their differences, it is to the advantage of all that the 
questions at issue sh0n!d be s~t~led by an imp~rtial aut~o
rity rather than by a ~al of politICal stre.ngth,. which. must .lD
evit.ably assume a racial character and gIve nse to mcreasmg 
racial tension. 

If it is said that the bare majority on the unofficial side which 
our proposals make is com~s~d of such d!-vers ele~ents that there 
is little chance of the maJonty ever bemg effective, we should 
reply that it is in answer to this kind of objection that the basis 
and purpose of our plan can best be explained. The basis of our 
recommendations has, in fact, been the assumption that 
there are certain matters in regard to which the interests 
of all racial communities are the same, and one of our 
chief purposes has been to open the way to an increasing 
realisation by all parties of these common interests. We are in 
wholehearted agreement with the view expressed by the Parlia
mentary Commission* that" East Mrica can progress economically 
and socially only on the basis of full and complete co-operation 
between all races." It is therefore from this point of view a 
definite advantage that representation should be so arranged in 
the first tltage as to give the representatives of all the unofficial 
groups the strongest inducement to co-operate. 

At the same time it must be remembered that what we are 
proposing now is intended definitely to be a first stage in a process 
capable of further development on the lines of an increase in 
the unofficial representation. This further development must be 
dependent in the first place on the firm establishment on a basis 
of practical experience of the Central Authority's power of control 
over policy for the purposes which we have specified. Until this 
is an accomplished fact and until the confidence of. all parties in 
the Central Authority is established, we think it right that each 
community group in the Legislative Council should know that 
the power of the Government to protect its interests in the Legis
lative Council is not diminished. This will be the case according 
to our proposals because a combination of any of th~ three racial 
groups with the Government will command a majority. 

Apart from this condition; further ilevelopments must depend 
very much on experience during the first stage. The plan which 
we are proposing must definitely be regarded as a trial stage, 
and each party must be prepared to stand by its record, knowing 
that the arrangement for the next stage must be regulated 
according to the experience gained in the first. What we look 
forward to is a progressive increase in the representation of ~ative 
interests, as the number of individuals qualified. to be nomma.ted 
for this purpose· increases. and a progressive diminution in the 

• Cmd. 2l\87, pp. 22~3. 
2671 
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relative . number, .of official. representatives. Simultaneously with 
this, we look forward to a growing realisa.tion of a community 
of interests betweeu the Europeans and Indians as the repre
sentatives of the settled areas. Certain points bearing on this 
question will be made clearer in our discussion of the franchise 
position, while in the concluding section of this chapter we make 
an attempt to assess the effect of our proposal!:! on the interests 
of the various communities. . 

(4) QUALIFICATIONS FOR THE FRANCHISE. 

If it is intended that the local communities should have increas
ing respOnsibility for the conduct of the affairs of the Colony. it 
becomes a question of the highest importance to what classes or 
persons that responsibility should be entrusted. It is doubtful, 
as we have already pointed out (pp. \J:l-93, 105), whether the institu
tion of modem democracies in the form which they have assumed 
in Europe and America will ever prove suitable to African condi
tions, and the day is certainly very remote when there can be 
complete democracy in Eastern Africa. Yet one of the most 
advanced features oi modern democracy, adult franchise, has been 
introduced in Kenya with some precipit.ancy and without, as far 
as we can judge, full consideration of its ultimate re&ults. One 
reBult has already manifested itself in that it has blocked the way 
to any agreed -settlement of the Indian controversy. When adult 
suffrage was· first introduced, only the European voter was in 
question, and it no doubt seemed reasonable to adopt a system 
which was steadily gaini.ng adherents in Great Britain and has 
since become law in this country. But when it was decided to 
enfranchise the· Asiatic communities, it at once became evident 
that free ele'ction on the basis of adult suffrage would give a pre
dominant vote to those communities, and the natural consequence 
was the introduction of the communal system under which the 
electors of the three communities vote on separate rolls for candi
dates of their own race, and the number of representatives of each 
community is fixed roughly in proportion to its estimated political 
capacity and importance. We shall deal presently with the merits 

,of the communal svstem: the point that we wish to emphasise 
here is that, without a. radical revision of the franchise. the adop
tion of any other system was practically impossible. 

This immediate. result of adult suffrage is, however, of minor 
importance in comparison with its possible ultimate consequence 
in connection with the political future of. the detribalised natives. 
We have shown in Chapter II that a compara.tively rapid advance 
is to be expected in the civilisation of the African races. That 
advance is likely to be most rapid among the natives who are 
permanently settled in the white areas and are brought into _ the 
closest contact with white civilisation. We have proposed else-
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where (page 75) that an opportunity for political' progress should. 
be provided for the natives in the reserves by gradual evolution 
frOID their old tribal organisations, but the detribalised native can 
take no ~art in that evolution, .and he will sooner or later demand 
a place 10 the political system of the settled areas in' which he 
lives. The demand will be very difficult to resist if be finds that 
the Indian, for instance, with whom he enters into competition ill' 
various occupations, obtains the franchise not by special qU8-lifi
cations but by mere adolescence. Yet if the claim were admitted 
all the immigrant communities would eventually be overborne by 
the sheer weight ofnumbeia of 'he Africans. for even in the 
IJettled areas they represent already, a.nd muat always repreSent; 
an enormously preponderant ma.jority'. . 

It may be thought that it will be possible to keep the· repre
sentation of the natives within due limits by a.n extension of the 
present communal system. and this is one· of the arguments 
advanced in favour of that system. But with such a.. great dis
proportion in numbers we fear that this would prove .an illusory 
safeguard. When the adult African realised that his vote carried 
a weight equivalent to, say, only 1/50th of that of the adu~t Euro
pean, he would be bound to assert a. claim to larger representation. 

It has also bee~ Buggested that adult suffrage· mlg~t be· main~ 
tained for Europeans, and a. higher fra.nchise applied to other 
communities. The Governor of Keny~ has represented to us that 
thiR would not be. a satisfactory arrangement in the case of the 
Indians because it would lead to further agitation for the removal
of this form of racial discrimination, and in cou~ of time the 
BRme objection would be likely to be raised by African claim~nts 
to the franchise. 

We have come to the conclusion, therefore, that the retention 
of adlllt suffrage. even for Europeans alone. will le8-d to insuper
able difficulties and we recommend that thi.s sy!!tem should be 
abandoned before it has taken deeper root. and be replaced by a 
different type of franchise. In considering the type of franchise 
suitable for mixed states in Mrica it is necessary to disca.rdsome 
of the analogies furnished by the modem democracies of Europe 
and America. Those democracies are based on the principle that 
the ultimate power resides in the adult population,. and the con
stitutions are generally designed to secure that the acts of the 
Government conform to the wishes of the adult. majority. The 
tendency of modem times has consequently been in the. direction 
of adult suffrage. We have already shown (page 105) that the 
vote of the majority cannot safely be allowed to decide. questions 
in Eastern and Central Africa. which affect conflicting racial in~ 
terests. There can be no mere counting of b~8 whElD the heads 
are· of such different types. The present constitution attempts as 
we have said to give to each community representation in' propor
tion to it. political capacity and importance; But it does so on an 

2fi7l G2 
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arbitrary basis which has been a source of dispute in the past and 
has no element of stability for the future .. 

The whole system of government in Eastern Africa, as in the 
greater part of the rest of the continent, is based on the 1tBsillnp
tion that the African races are in the position of minors, and must 
consequently be treated as wards. But the wards will in the cOurse 
of time grow up, and it is already necessary to guard against pro
ceeding. blindly without taking any account of this possibility. 

As regards the main body of the natives, the essential feature 
of our general plan is that they should be given opportunities for 
political development under their own traditional leaders within 
native areas, and that this development should be ca,rried as far 
as possible on distinctly native lines in a process of continuous 
evolution from the forms of political and social organization which 
are natural to them. We have made proposals for the representa
tion of the interests of these natives in the Legislative Councils 
and 'for the measures to be taken both for instructing them and for 
obtaining their views as to Government policy. Our proposals do 
not provide a final plan and must be gradually developed further, 
but it is our view that the more completely provision can be 
made for a distinctive form of native political development, the 
better will be the prospect for the harmonious progress of mixed 
states. It is, however, also necessary to take into account the 
number of natives who will inevitably-as a result of their employ
ment, in the interests of the immigrant communities, in Government 
offices, on railways, farms, and in other ways-become detached 
from their tribal organization and permanently domiciled in the 
settled areas. A time is bound to come when some of these natives 
will have reached a stage at which their education and capacity 
are equal to the average level among the immigrant communities. 
When that time comes discrimination on purely racial grounds 
cannot fail to give rise to racial antagonisms. Hence, quite apart 
from the question which will be considered later-whether it is 
best that the different communities should vote on a common 
register-it is necessary to be ready to meet the demand that the 
franchise in the settled areas should be extended to all races on 
equal terms. This is a reaction which those who press for self
government through representative institutions inevitably bring 
upon themselves and they must be prepared to meet it. In our view 
these considerations point clearly to the need, in the conditions 
which exist in Eastern Africa, for a type of franchise which may be 
described as a civilisation franchise, to which any British subject in 
the settled areas could equally attain. 

It is very difficult to devise any satisfactory test of civilisation, and 
we are not at present prepared to make definite recommendations 
as to what the test should be. Standards of civilisation for this 
purpose are normally gauged by education and the possession of 
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property. Experience in other countries seems k> show thaI; it is 
difficul~ to apply 8 high educational liesli to the general voter. In 
the case of natives in the territories which we are considering, it 
migh& be easier k> apply an etIective educational test than elsewhere. 
because the Government can exercise so close a. supervision of all 
schools that iii mighli be possible to check educational attainments 
according k> a uniform and reliable standard. If literacy alone is 
noli considered a sufficienli liest, iii might be possible to demand as 
an additional qualification 8 general certificate as to character and 
intelligence. Some arrangement of this kind might prove 
practicable in early days. But as 8 more perma.nent safeguard it 
would probably be necessary to rely on a combined educational and 
property test. We recognise that the tendency of modern democracy 
is to abolish or reduce such qualifications. But we must again 
emphasise the special nature of conditions in Eastern Alrica. Even 
in the settled areas in Kenya only a small minority of the population 
can give an intelligent vote, and the interests of the large majority 
must continue to be represented by officials or by non-officials 
specially nominated for this purpose. In such circumstances the 
standards adopted for popular representation in more advanced 
countries are quite inappropria.te. 

As we have already stated, we are not able to make any definite 
proposals as to the precise qualifications which should be prescribed. 
The point that we wish tc emphasise is the danger of drifting with 
the present system of adult suffrage and the need for reform. We 
recommend that the High C.ommissioner should make an early 
inquiry into this subject. The absence of any common policy in.the 
African territories under British administration is but a.nother illus
tration of the need for further co-ordination. Thus in Northern 
Rhodesia-the only other t~rritory within our terms of reference 
where there are elected members on the Legislative Council-the 
eystem is entirely different. The Northern Rhodesian system might 
well be taken as the starting point for the inquiry which we suggest. 
In that territory there is 8 common roll for all British subjects, but 
the following qualifications, inte1' alia, are required of electors :-

(8) P,operty.-Occupation of 8 house, warehouse, shop, etc .• 
of the value of £250. or ownership of plant or tools to the 
value of £250, erected or situated on a block of reef claims. 
etc., or receipt of salary or wages of not less than £200 per 
annum. 

(b) Educ4tion.-Ability to fill up the form of application in 
his own handwriting, and ability k> write from dictation 50 
words in the English language. 

Ii is noteworthy that the recent Local Government Commission 
in Kenya has found it advisable, while adhering to the communal 
alTangemen'. to recommend a property qualification for both 
European and Indian voters. 

G3 
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. The question of the fra.richise qua.lification is clearly connected 
with· -another ma,ttetof. great importance in connection with the 
Kenya franchise-namely; the Indian claim to .a common franchise. 
We have reserved this for special treatment in a separate chapter. 

II. Association of the Immigrant Com:Qlunities in. the Executive 
, . Work of Government .. 

. We. have beencoucerzied thus Iar in the maiu :with the .legisla
tive side of government. Legislation is, however, only a part of 
the business of governmeJlt;and the strength and efficiency of the 
executive is sometimes of even more importance to the well-being 
of the people than legislative measures. We have therefore to con
sider how far it is possible to associate the immigrant communities 
more closely with the executive side of government. TwO" sugges
tions' have been brought to ·our attention; both.of which deserve 
consideration. 

The first is that to Some at "least of the departments ofadministra
~ion there should ,be attached advisory committees. An Advisory 
Committee on Native Education is already in existence in Kenya. 
We have suggested the possibility ofappointin'g an Advisory Com
mittee on Native Affairs. There may be room for similar com
~ittees in connection with other departments. 

'rhe importance and funqtions of' such committees in the system 
of government are well stated in the Report of the Machinery of 
Government Committee issued in 1918 (Cd. 9230, pp, 11-12) :-

" The pre!l.ervation of· the full responsibility of ministers 
for executive action will not, in our opinion, ensure that the 
course of administration which they adopt will secure and 
retain public confidence, unless it is recognised as an obliga
tion upon departments to avail themselves of the advice and 
assistance of advisory bodies so constituted as to make avail
able the knowledge and experience of all sections of the com. 
muuity affected by the activities of the department." 

The Report enumerates a number of such advisory bodies already 
in existence in England, and points out that the precise form of 
organization that is most suitable will always depend upon the 
nature of. the business of the department to which the advisory 
body is attached. The Report concludes :-

. " So long as advisory bodies are not permitted to impair the 
full responsibility of ministers to Parliament, we think that 
the more they are regarded as an integral part of . the normal 
organization of a dep!lrtment, the m()re will ministers be able 
to command the confidence of Parliamept and the public i4 
the adm.inist~·ati6n of' the services which seem likely in an 
increasing- degree to' affect the liveS" of large .. B~ctions of th~ 
r.ommunity." . .. '. . 
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The setting up ~ such advisory bodies.in Kenya would serve 
a double purpose. H would give the administration a better under
standing of the way in which the policy of a depar~ment wa.s 
affecting different interests and thereby enable it to avoid 
courses which would give rise to needless irritation. It. would at 
the same time bring representatives of the public into touch with 
'he problems and difficulties of administration and enable them to 
understand better the purposes of Government, while the knowledge 
that their representatives were consulted and had an opportunity 
of putting forward their views would tend to inspire public con
fidence in the administration. It is,of course, assumed that the 
point of view of all communities, including the natives, would be 
reprcsented on such committees. . 

It is important, however, that the advisory character of such 
committees should be put beyond question. They must not be 
allowed to impair in any way the full responsibility of the head of 
a del-'artment for its administration. For this reason it seems 
better that they should be advisory cOmmittees appointed by the 
Governor rather than standing committees of the' Legislative 
Council. For one thing, this plan makes possible the inclusion of 
a greater variety. of expert and other opinion than if membership 
were confined to members of the Legislative Council. What is 
still more important is that it is less open to the danger of an} 
attempt to use the committees as a means of controlling admmis
tration. 

The second suggestion is that one or more non-officials . should 
be appointed to be ministerll responsible for some of the depart
ments of administration. At present there are on the Executive 
Council two European elected members of the Legislative Council. 
the European member of the Legislative Council nominated to 
represent native interedts, and one Indian. \Ve have already 
pointed out that this arrangement is open to objection because the 
non-official members are under no obligation to support the Gov
ernment. A proposal was put before us while in Kenya that the 

. European members shonld be replaced by two ministers who would 
undertake this obligation, and would in fact become members of a 
('abinet. The proposal is at first sight attractive, for there are men 
settled in the Colony whose long experience might be of great value 
to the Government in the work of administration. Moreover, such 
an arrangement might give the unofficial community a better 
understanding of the responRibilities and difficulties of administra
tion, while the two unofficial ministers wonld be able to expound 
and defend the Government's policy to the public at political 
meetinge-an opportunity which is at present denied to the Gov
ernment, and the Jack of ~hich is felt. 

There are, however, certain serions practical difficulties in this 
plan. In the first place it is very doubtful whether the best men 

'671 G4 
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would be willing to accept such appointments. They would hold 
the position of temporary officials, and would have to resign their 
seats as elect ell members of the Council. They would be exposed 
to the charge of surrendering their convictions for the sake of 
office, while they would have to share the responsibility for any 
measures adopted by the Government, however unpopular, arid 
thus run the risk of losing ground politically. Moreover, their 
position could not really be that of members of a cabinet in the 
ordinary sense of the term. The Executive Council is in practice 
no more than an Advisory Council, as the Governor is at liberty to 
disregard their advice, subject only to the obligation to report 
such action to the. Secretary of State. Such a position would 
not seem to offer to a keen politician sufficient compensation for 
the temporary, and possibly permanent, loss of his political career. 

In the second place the relation between a minister and the 
officers of the departments of which he was in charge might give 
rise to difficulties. The other members of the Executive Council 
and the officers of the departments with which they are concerned 
are all subject to the orders of the Governor. If certain depart
ments were placed under the control of ministers not subject to 
the orders of the Governor, this might lead not only to inter
departmental friction, but allm to friction between the ministers 
and the permanent heads of the departments under their charge. 
The only remedy would be to place the ministers under the orders 
of the Governor, in which case their functions in the administra
tion would be precisely the same as those of permanent officials. 
In fact, if our view is accepted, that the Executive in Kenya can
not be made responsible to the Legislature, but must remain under 
the control of the Secretary of State, it seems clear that the 
Executive must rema·in supreme over all departments and cannot 
share its powers with unofficial ministers. 

We arrive at the same conclusion when we consider possible 
future developments of the proposal. If two ministers were ap
pointed at first, a demand would naturally arise later for an in
crease in their numbers and eventually for a majority of seats on 
the Executive Council. When that stage was reached, there 
would be plausible ground for allowing the vote of the majority 
to prevail, and the Executive would then become practically re
sponsible to the Legislature. The proposal thus appears to be 
dangerous, as being the thin end of the wedge which might in 
time disrupt the whole system of Imperial control. 

-For these reasons we are unable in present circumstances to 
recommend an arrangement of the kind proposed. But the bene
fits of enlisting local experience and ability in the work of govern-

• The Chairman diSBl'ntil from this paragraph. 866 his Additional Recommen
dation (page 2(4). 
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ment are 80 obvious that we think that the .subject might with 
advantage be considered afresh after the . Central Authority has 
become firmly established. 

-m.-Review of General Effect of Proposals. 

In framing a plan we have at all points asked ourselves whether 
it takes fair account of the just claims of the various communities_ 
As we have on several occasions pointed out, our actual proposals 
for the first stage are only intended to be a step in what may prove 
to be a continuous process of development, and in order to make 
clear our intentions, it may be useful to give some statement of 
,,-hat we consider to be the just demands whicP the process should 
be designed to meet. 

Dealing first with the European community, it appears to us 
that the substance of what is really needed, and therefore of what 
can reasonably be claimed, would be covered if the following could 
be secured to them ;- ' 

(a) The right to effective representation on matters affect
ing their taxation, sufficient to give them power to check 
extravagance in Government expenditure; 

(b) Protection against legislation or administrative policy 
which would fundamentally change the economic conditions 
on the basis of which they settled in the country; 

(c) A right to have their representatives consulted on all 
questions affecting the government of the country (including 
native affairs and other matters reserved for control by a 
higher authority); 

(d) An opportunity for political self-expression, which will 
enable them to stimulate efficiency in the public services. In 
this connection it must be admitted that as a corollary to the 
retention of an official executive which is independent of the 
legislature, the community as a whole has the right to demand 
that the Imperial Government which really controls the 
executive should do its utmost to make the official executive 
efficient. 

As regards the first point-the prevention of extravagance in 
Government expenditure-it is on just such a matter that it should 
be possible for the unofficial representatives to co-operate. If they 
do BO, then, even in the first stage of our proposals, unless some 
principle of racial interest or wider Imperial policy is involved, 
they wiII be able to out-vote the Government and their decision 
will be final. 

As we have already noted, it may be contended by the Euro
pean community that the nnofficial representatives in the Legis
lative Council. aecording to our proposals. will be of so 'mixed a 

- The Chairman d~ta from Ulia aecuon &II the eden$ stated in his A.dditional 
B.ommendationB (page 2«). 
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nature. that it, is hardly likely that they will ever combine and 
that in effect the Government will be in just as strong a position 
as before. We trust that this contention will prove to be in-
correct, but the working of our proposals must be tested by ex
perience and the composition of the Legislative Council must be 
reconsidered in due course. As a guide to the purposes which 
should then be kept in view. we wish to state quite clearly that 
the power to regulate expenditure, provided that it is used for 
gell\~ine purposes of checking Government extravagance and not 
abused as a. means for bringing about a deadlock for other pur
poses, is one wwch should resli With those who have to bear the 
burden of taxation. 

The control of the Central Authority is not, according to our 
plan, intended to be used to interfere with the proper use of such 
a power, but only to prevent its being used as a weapon for other 
purposes, or to ensure justice as between the various races. 

If the principles for regulating native taxation and applying its 
proceeds to native services which we have advocated in Chapter 
III can be embOdied in a practical programme, it ought to be 
possible to create a. correspondingly clear field for taxation and 
services in regard to non-natives. It might then be possible to 
devise means for giving the immigrant communities a more decisive 
vote in these matters. The possibilities in this direction should 
be explored and sympathetically considered by the Central 
Authority. 

As regards the second heading in the list which we have given 
of just Claims, the proposal whiCh we have made for securing, con
tinuity of policy by the establishment of an East African Council 
in London, so composed as to possess the confidence of all parties, 
ought to afford a considenlble measure of security. This security 
will be increased by our further proposal that periodical conferences 
for the consideration of policy, at which the unofficial parties would 
be represented, should be held in London. . A further safeguard 
will be the representation of the unofficial communities on the 
Advisory Council to the Central Authority. Lastly, the greatest 
safeguard of all will be that the Governor-General, who is in a 
large measure to exercise the supervision and control hitherto 
exercised by the Secretary of State, will be in close touch with 
local conditions and always accessible to the representation of the 
unofficial views. . . 
. As regards the third claim~the, right to have ~heir :representa
tives consulted on aU questions-this is clearly preserved by our 
proposals. The fact that ",e do not propose any division of sub
jects as between the Central Authority and the local Governments 
means that aU subjects can and will be deba.ted in the local Legis:
lativeCouncils Moreover, as previously noted, representatives 
of the unofficial communities will be consulted on the Advisory 
Council of the Central Authority.' " 
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As regards the fourth point-the power. to stimulate efficiency 
in the public services-we must admit that our proposals contain 
no strikmg measures for this purpose. We believe, however, that 
they will in practice prove eJfective !Iond that the closer contact 
with the Cemrai Authority will in the end prove to be of great 
assistance for this particular purpose. 

We believe that if all parties honestly co-operate to make the 
most of the opportunities that will be provided by our plan and 
to promote the public good, not only will the actuaL steps now 
proposed prove effective but the way will be made easier for further 
steps to be taken. No door is finally closed by our recommenda
tions on any line of political advance, but it will be for those 
who claim the right to advance to prove that they are worthy of 
the confidence which this would involve: 

IT we turn from the position which has been created for the 
European representatives to that of the Indian community, we 
think that here also provision has been made for meeting all just 
claims. The Indian community will, in fact, have just as sure 
a protection of their rights as was available for them before, while 
they will have open to them a greater opportunity for playing a 
constructive part in shaping the destinies of the country. 

AI regards t.heir protection from possible injustice, when the 
official majority is removed, they can rely on the protection of the 
Central Authority, which is the agent of the Imperial Government, 
to see "that justice as between races is done and which will have the 
power to do so. Furthe.r, in the first :stage of our proposals and 
until the powers of the Central Authority have been clearly demon
strated in practice, they will have the additional security that 
although the official majority in the Kenya Legislative Council is 
to be removed. this chan~e will not affect the power of the Gevern
ment to protect their interests, inasmuch as if they vote with the 
Government they cannot be out-voted by th~ other parties. 

Turning lastly to native interests, the position here again will 
be improved inasmuch as there will be n.n.important group in the 
Legislative Conncil with the definite duty of 'ading as advocates of 
such intert'sts. At the same time the power of the· official members 
to protect native interests will not be uiminisbedbecause if they 
vote with the native representatives they will command a majority. 
Over and above this, what is, according to- our intentions, the 
greatest protedion of all is that a Central Authority will be created 
to study and work out Or strong and constructive natiY"e -policy, for 
which tal'lk ~he freedom from preoccupation with daily adininistra
~ive details and the power to take full advantage of the combined 
experience of all three territories will be of the -greatest assistance. 
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OHAPTER IX. 

THE INDIAN CLAIM TO A COMMON FRANCHISE. 

We have advocated the raising of the franchise qualification in 
Kenya on the broad ground that a civilisation test is best suited to 
conditions in Eastern Africa. This will simplify the· problem of 
conceding political rights to detribalised natives in the settled 
areas when the demand is made, as it will undoubtedly be made 
some day, for such rights. The fixing of a unifotm franchise quali
fication for all races is a quite separate question, as has been pointed 
out,-from the question whether the different communities should 
vote on a common register or be represented communally. It has 
none the less an important bearing on the long-standing controversy 
on the question of communal representation, and we turn now to 
the consideration of that question. In the territories where there 
are no elected members of the legislature the question naturally 
does not arise and there is, generally speaking, no serious friction 
between Europeans and Asiatics in those territories. n is in 
Kenya alone that an acute controversy has arisen. It had its origin, 
as we have already indicated, in the exclusion of the Indians from 
the franchise granted to the Europeans in 1919. The protests of 
the Indians in Kenya at tliis exclusion were strongly supported by 
public opinion in India. 

The history of the subsequent negotiations was detailed in the 
\Vhite Paper of 1923* and need not be repeated here. We repro
duce, however, the relevant passages of the terms of settlement 
which the Secretary of State was prepared to accept, based on an 
agreement between the Colonial Office and the India Office as re
corded in what is known as the" Wood-Winterton Report." 
These terms were detailed as follows in a telegram despatched by 
the Secretary of State to the Governor of Kenya, in September. 
1922 :-

" (i) FTanchise.-A common electoral roll for all British 
subjects and British protected persons (male or female) aged 
21 years and upwards, possessing qualifications which were to 
be prescribed. 

" (ii) Qualifications.-Either a complete census or a test 
census to be held in order to determine a method of adjusting 
qualifications which would approximately result in a ten per 
cent. Indian electorate. To obtain this percentage it might be 
necessary to adopt alternative property or educational qualifi
cations instead of a combined qualification. Should the census 
show that in order to get the ten per cent. the qualification 
standard would obviously be unreasonably low. reasonable 

* Cmd.2904. 
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standards would be laid down irrespective of the resulting 
percentage. Qualifications are to be settled in time to enable 
the new Indian electorate to vote at the general election in 
March, 1923. European voters already on register would be 
admitted to the new register whether or not in possession of 
the new qualifications, but all fresh applicants for registration, 
whether Europeans not registered under the Legislative Council . 
Ordinance, 1919, or Indians, would be required to possess these 
qualifications . 

.. (iii) Constituencies.-The official majority to be retained. 
Alternative proposals as follows :-

(a) Eleven elected members representing seven· con
stituencies, three of which to return one member and four 
two members. In the former, European candidates only 
to be qualified for election: in the latter, there would be 
one European seat and one Indian seat, giving a total of 
seven Europeans, four Indians. 

(b) The India Office suggested that there should be 12 
elected members representing four constituencies, each 
constituency returning three members, or, alternatively, 
11 elected members, representing four constituencies, of 
which three would return three members and one would 
return two members. One seat in each constituency 
should be Indian, the rest European, giving eight or seven 
Europeans according as the total were 12 or 11 elected 
members a.nd four Indians. This alternative (b) would 
not prejudice the position of the Europeans, and might 
be more acceptable to the Indians. The Government of 
Kenya to examine and report upon the possibility of giving 
effect to alternative (b). but the reply to the telegram 
not to be delayed for that purpose. It 

As stated in the White Paper, .. the Government of India were 
willing to accept the scheme although they did not consider that 
it fully met the claims put forward on behalf of the. Indians. The 
Government of Kenya rejected the scheme mainly on the ground 
that it gave no sufficient safeguard to the European community 
against Indian predominance in the future." Further attempts 
to secure agreement were unsuccessful, mainly owing to the oppo
sition of the European community. and in July, 1923, His Majesty's 
Government decided that the interests of all concerned in Kenya 
would best be served by the a.doption of a. communal system of 
representation. Under this decisiori provision was made for five 
elected Indian members on the Council, as against 11 elected 
Europeans, and the number of official members was fixed so as to 
m·aintain an official majority. This decision did not prove accept
able to the Indian community and only one candidate came forward 
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for election. Tl;1eremaining four vacancies were until recently 
filled by nomination. 

The' controversy involves more than' local interests. It has 
aroused deep feeling in India.. Stirred by new political aspira
tions, I!1diais keenly sensitive to the position of Indians overseas. 
l'he new. race consciousness which is making itself felt throughout 
Asia confronts British statesmanship with the difficult problem of 
fifiding room for the operation of this new force without endanger
ing the structure of the British Empire. A happy solution of the 
controversy in Kenya is thus an interest not only of Eastern Africa 
but of the Empire as a whole. ' . 

We have had the advantage of full discussion of the issues in
volved with representatives of both the European and the Indian 
communities, in which the latter were assisted by two officers 
ileputed. by the. Government of India for this purpose, Kunwar 
:Maharaj Singh; C.I.E., and Mr. R. B. Ewbank, C.I~E. We desire 
-to express our acknowledgments to these two gentlemen for their 
able and helpful co-operation in elucidating the Indian point of 
view. 

The Iildians' do, not claim representation in: proportion to their 
numbers ;'what they ask for is effective representation of their 
interests, and equality of political status. We understand that 
their main objection to the present system of communal repre
sentatioil: is that, in their view, it conveys the implication that 
they are~inferior to the white immigrants and is therefore ga.lling 
to their'self-respect. In order +.0. remove this implication they 
were .prepared to accept the proposal in the Wood-Winterton re
port. to admit not more than· one-tenth of their numbers to the 
franchise. In fact they seek, .not .political domination, but 
the reoog:O:ition of their right as British subjects to'equa.lity of treat
ment with other Britlsh subjects within the Empire. They con
~end that their position in Kenya is inconsistent with the resolution 
quoted below which was adopted at the Imperial Conference of 
1921 by .the representatives of all the Dominion Governments, 
except f;louth Africa:- . 

.. The Conference .. : recognises that there is an inc on·· 
gruity between' the position of India 'as an equal member of 
the British Empire and the existence of disabilities upon 
British Indians lawfully domiciled in some other parts of the 
Empire. The Conference accordingly is' of . opinion that, in 
the interests 6f the solidarity of the British Commonwealth, 
it is 'desirable tha:t' the rights of such Indians to' citizenship 
should be 'recognised'." . ' . 

. The European representatives whoappear~d. before us did .. not 
base'tq.eir opposi#on to the Iridian ~laims on any. narrow ground 
of i'acialprejudice. As pioneers of British civilisation, their ideal 
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it! to cre-dte a political unit in Kenya modelled on British institu
tions and embodying British principles ani! standards of efficiency 
in its administration. They· are afraid lest the admission of the 
Asiatic vote on the same terms as the European might lead in the 
end through superiority of numbers to the control of their interests 
and institutions passing into the hands of another race, and they 
are not satisfied that an initial limitation of the strength of the 
Asiatic vote is a safeguard that can be permanently mamtained. 

In considering the difficult questions thus raised we must begin 
by noting that, if the main principle on which our Report is based 
is accepted, the issues involved will be reduced to smaller dimen
sions than they would assume if the goal of political evolution. 
were the transfer of complete authority to an electorate in Kenya. 

According to this principle the British Government must reta.in 
responsibility both for the advancement of native interests and for 
holding the scales of justice even between the various racial com
munities; and if our view is accepted that, in order to discharge 
these responsibilities, the ultimate authority must be retained in 
the hands of the Imperial Government, questions relating to the 
oomposition of the electorate are rio longer charged with the same 
far-reaching significance. For in that case another, and in our 
view far stronger, bulwarlc is provided for the maintenance of 
British rule than is furnished by any safeguards that can be devised 
(or maintaining the British chax:acter of a local electorate. And, 
on the other hand, the question, so far at; the Indians are con
cerned, is no longer one of securing an adequate share in a local 
electorate which is the ultimate and sole repository of power, but 
merely one of being sufficiently represented to be able to make 
their views known and to oontribute their experience to the 
Government of a territory in which the fina.l decisions in racial 
i8Bues are reserved to the Imperial Government. 

It is from this standpoint that we must review the arguments 
for the communal system of representation and for the common roll. 

In favour of the communal system of representation it is main
tained that it if; best suited to the actual facts of the situa.tion. The 
immigrant communities in Kenya. are at different stages of political 
development. Although the economic interests of the three com
mllnitief; are intermingled, their political ideas, based upon religious 
and racial differences of mind and temperament, with their conse
quent linguistic and socia.l barriers, are not mingled, but are peculiar 
t!> each community. Representative institutions are in the main 
an Anglo-Saxon creation. There are other countries in Europe 
where they have proved less successful or ha.ve not worked at aU_ 
Success in working them appears to depend more on an innate readi
ness to accept a compromise and a dislike to pushing things to 
extremes than on natural ability and education. 

Again, it is held that the complete abolition of the communa.l 
system might involve grave risks in the present state of racial feeling 
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in Kenya. If European and ,,Asiatic, candidates were to compete 
against each other at the polls, racial antagonism might easily be 
inflamed, and such conditions would be even more favourable to the' 
election of men .of extreme views., than the communal'system is 
alleged to be. A further danger which might arise under such con
ditions .is that a less desirable type of candidate, whether European 
or IndIan, in order to gratify his political ambitions might be 
tempted to seek votes by pandering to the weaknesses of the other 
race, thereby arousing the indignation of the better elements in 
his own community, and increasirig racial bitterness. 

Finally, the present numerical preponderance of the Indian com
munity and the possibility of its increase awakens .the apprehensions 
of the European community lest in the course of time political con
trol in Kenya may pass to a predominantly Indian electorate, and 
then on the same principle to an electorate in which the majority of 
voters are native. Until these fears are set at rest there can be no 
satisfactory solution of the difficulty. 

It is argued, on the other hand, that the communal system offers 
little room for political progress. While securing the representa
tion of different interests it does little to reconcile them. It tends 
rather to promote the election of meli. of extreme views who will 
emphasise the differences. The different communities in Kenya 
can only attain to healthy political life if they learn to compose their 
differences and seek the common good. The surest foundation for 
a stable constitution is community of interests rather than a nice 
adjustment of opposing forces. The communal system, where it 
has been tried, has tended to accentuate differences and prevent the 
growth of a healthy political life. It has been strongly condemned, 
for instance, in the recent Report* of the Special Commission on 
the constitution of Ceylon. The determining consideration in a 
sound political system should De not the immediate interests of par
ticular communities, but the ultimate good of the whole territory. 
The electoral svstem should be framed on lines which will enable all 
the communities to progress in harmony towards that ultimate good. 
The leadership, to which it is claimed that the European community 
in virtue of its greater political capacity is entitled, will never be 
secure until it rests on consent and not on privilege. If the 
European is to lead the other communities in Kenya~ he must study 
their needs and their susceptibilities, and he must be prepared to 
convince them that he is the best representative of their interests in 
the administration of the State. Similar considerations apply to 
the Indian candidate. If he is to establish his claim to participate 
on equal terms with the European in the government, of the 
country, he must study the European paint of view and learn to 

* Cmd. 3131. 



co-<>perate with the British in their zeal for efficiency of 
admwistration. 

The dangers of inter-racial contests in elections, if the common 
roll were. adopted, can be obviated by retaining the present system 
of reservwg a. fixed number of seats for each of the communities. 
The risk of a. large increase in the Indian population and of a 
consequent enhancement of their political demands is minimised 
by the fact, to which attention has already' been called, that immi
gration is likely to be held in check by economic forces. If it 
should increase largely in spite of these forces, it would probably 
be detrimental to the economic interests of the natives, who are 
the main competitors of the Indians, and a case would then arise 
for implementing the undertaking given by His Majesty's Govern
ment to impose the necessary restrictions. It must be recognized 
that this is not an absolute safeguard for the European community, 
but ft is equally open to doubt whether the communal system 
would afford any more adequate protection, especially if the pre
sent adult franchise is retained. If there were to be a. large influx 
of Indians, it would provoke comparison of the number of voters 
on the Indian electoral roll with those on the European roll, and 
would inevitably lead to demands, which it would be difficult to 
resist, for an increase in the number of Indian representatives 
in the legislature. 

It is hardly to be expected that an amicable settlement of this 
long-drawn controversy can be achieved by a. mere statement and 
analysis of the arguments, many of them theoretical, on either 
side. Neither of the parties is disposed to accept a verdict, how
ever impartial, based on such arguments alone. Yet a settlement 
by consent is essential if there is to be harmonious co-operation 
among all parties in carrying out the plan which we recommend. 

We doubt whether the conditions at present exist for an 
agreed settlement of a. question beset with 80 many difficulties 
and complicated by feelings evoked by past controversy. We 
believe that the question can be examined afresh more hopefully 
when the local communities have had time to accustom themselves 
to the changed conditions which will be brought about if effect 
is given to the proposals contained in our Report. We may note 
some of the ways in which the problem is likely to be affected 
by our proposals. 

In the first place, issues involving fundamental racial interests 
must, in our view, be determined in the last resort not by voting 
strength in the Legislative Council, but by an impartial tribunal 
representing the Imperial Government. If this principle is 
accepted, and its value demonstrated in practical working, it will 
be easier for the different communities within the accepted frame
work of ultimate Imperial control to co-operate in the promotion 
of the common interests of the Colony. It may be expected that 
the question of communal representation or a common roll will 
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then .come to be (egarded more as one of practical convenience 'and 
advantage than as one in which racial safety or racial honour is 
involved. 

Secondly, experience of the. working of the groups representing 
different communities in the Legislative- Council may be expected 
to -shed fresh light on the problem. It may be found that the 
important questions in the life of the Colony· have to do with 
the relations between the interest!t of the settled areas and those 
of the reserves, and that the immigrant communities have certain 
interests. in common, and this may give a. fresh setting to the 
whole problem. 

Thirdly, the subject may present itself in a quite fresh light 
if effect is given to our recommendation that the franchise quali~ 
fication should be revised. 

In fact it would be practically impossible to introduce a common 
roll until that has been done because, as 'We have pointed out, the 
communal system of election is almost a necessary corollary to 
adult suffrage. 

If, for example, the Kenya franchise were revised on the lines 
adopted in Northern Rhodesia, the electoral roll would present a. 
very different picture, and it is not improbable that the number of 
qualified Indian voters would be found to he far less formidable than 
the European community apprehends. Moreov~r, it is only in a few 
constituencies that the Indian vote is important. The reservation 
of the highlands for European farmers ensures the election oC 
Eur~peans to represent the agricultural community in those areas. 
We have been furnished with figures showing the weight to which 
the Indian vote would be reduced in the various constituencies if 
not more than 10 per cent. of the population were admitted 
to the franchise as suggested in the Wood-Winterton report~ 
These figures are in some respects conjectural, but, so far as they 
go, they indicate that, if there was no reHervation of seats, an 
election on a common roll on this basis would probably not pro
duce more than four Indian members, viz., one each for Kisumu, 
Mombasa and the Coast district, and possibly one for Nairobi. 
If a similar result were to be produced by revision of the fran
chise on the lines that we recommend, it might well be found that, 
under a system of free election, the result would be satisfactory 
to both sides. . 

"'Our view is that, inasmuch as the progress of the territory must 
depend on co-operation between the races, the ideal to be aimed 
at is a common roll on an equal franchise with no discrimination 
between the races. It is at the same time clear that this ideal 
can be realised only by consent, and that· the consent of the 
European community· can only be obtained if they are given a. 
feeling of security that their interests and instit~tionB are not ~D 

. • TbA Chairman disspnts from the following .sentence. . See his Additional 
Recommendations <page 2(4). 
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danger of being overwhelmed by the mere numbers of tbe other 
communities. Such security cannot be provided on the basis of 
adult suffrage. The first step, therefore, would seem to be that 
before new franchise qualifications are fixed, the High Commis
sione!' should institute a test census or some other form of enquiry 
to ascertain for each constituency the approximate number of 
persons of each racial community poilsessing the proposed qualifi. 
cations. It will in any case be necessary to obtain this informa· 
tion before the que:;tion of revising the communal system of elec
tion is taken up. It is only fair that both Europeans and Indians 
"bould be given an opportunity of seeing how any scheme of revi
sion would work out in practice before they are asked to accept 
it The figures should then be laid before the leaders of both 
communities, and fresh· attempts made to see whether agreement 
can be reached in regard to a question which has hitherto kept 
the races apart. It may be that the revision of ~he franchise will 
not in itself effect a reconciliation of the differences of view. Our 
hope is, however, that ·our Report may suggest fresh lines of 
approach to the political problem of Eastern Africa, and that its 
recommendations, if carried into effect, may contribute to the growth 
of a spirit of co-operation, which will make it possible for the whole 
question to be considered in a more favourable atmosphere and 
will increase the cb&nces of some plan being .devised which will 
do justice to the legitimate interests (If both communities and 
meet with general consent. 

CHAPTER X . 

.RELATIONS BETWEEN THE CENTRAL AUTHORITY 
AND THE LOCAL GOVERNMENTS. 

Immediate Proposals and Future Dev~lopments. 
It is necessary now to explain somewhat more fully the relations, 

8S we conceive them, . between the Ceniral Authority and the 
territorial Governments. 

The main grounds on which we have advocated the setting-up of 
a Central Authority in Eastern Mrica are, firl\t, that it is. essential 
that there should be a consistent native policy throughout the three 
territories, and also that in the framing of policy regard must be 
Ilaid to conditions throughout the British Empir~ as a whole; 
secondly, that where. as in Eastern Africa, different racial com
munities are living side by side, questions in which their interesti'! 
are opposed cannot safely or justly be left to be finally determined 
by a majority vote in nn assembly in which the relative strength of 
parties is fixed by the constitution, but must be decided by a dis
interested arbitral authority ~ thirdly. that there is need for the 
co-ordination of certain services of . common interest to the three 
~erritorie9; and, fourthly, that the powers oC superyision and. ~ti
mate decision which must (or these reasons be retained in the hands 
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of the Secretary Q£ State can best be exercised through an authority 
on the spot which will be accessible to local opinion and advice, 
while at the same time remaining in close touch with the Imperial 
Government. 

The matters with which the Central Authority will be princi
pally concerned fall naturally into three classes. First, there are 
questions, such as those affecting external relations, which are 
clearly the concern of the Imperial Government. Secondly, there 
are questions relating to native policy and involving the relations 
between different races. Thirdly, in regard to railways, customs, 
and other services the Central Authority may, in· case the several 
Governments are unable to agree, have to make certain decisions in 
order to give effect to a co-ordinated policy designed to achieve the 
best result in their joint interests, exercising in this respect on behalf 
of the Secretary of State powers which in case of necessity the 

. Secretary of State exercises at the present time. 
Broadly speaking, the justification for the control by the Central 

Authority over the local Governments is to be based on one or other 
of two principal grounds, either, first, that it is exercised over sub
jects which, because they affect the interests of the British Empire 
as a whole, or of the adjoining territories under British admini
stration, ought not to be regulated by one territory alone; 
or, secondly, that it is exercised for the purpose of ensuring observ
ance of obligations for which the Imperial Government is responsible 
(inter-racial justice ana trusteeship for the native). These two 
grounds have a close connection, and any particular administrative 
or legislative act may require outside supervision on both grounds. 

What we have to consi9.er in the present chapter is how the 
powers of the Central Authority are to be exercised, and to distin
guish between the field for their exercise for any or all of the 
purposes mentioned, and the field in which real responsibility is to 
be left to the territorial Governments. 

It may help to make clear the position if we consid~r the exercise 
of these powers in their relation to administration, finance, and 
legislation. It is the intention of our proposals that their exercise 
in all three cases should be definitely limited to what is necessary 
for fulfilling the special functions of the Central Authority as defined 
above. 

As regards the control of administration we must refer to what 
we have said (in Chapter VI) as to the special reliance which must 
be placed on the discretion of the Governor-General in the exercise 
of his powers. As he will be dealing in all three territories with 
an official executive, no difficulties in procedure will arise, and the 
whole position is one fOl' personal arrangement between himself and 
the Governors. But we must again emphasise that, in the sphere 
of administration as well as of legislation, the maximum scope 
should be left to the territorial Governments. All the remarks 
which are made in the subsequent paragraphs as to the need for 
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defining in practice a sphere within whic·h there will be no inter
ference with the legislative activities of lohe territorial Governments 
apply equally to their administrative responsibilities. 

As regards the special field of finance, the provision of supplies is, 
according to the constitutions of these territories, a matter for legis
lation. Therefore, 80 far as concerns procedure, the exercise of 
financial powers requires no special treatment. Nevertheless, their 
exercise is a matter of such significance that we must reserve it for 
special consideration after dealing with the relations between the 
Central Authority and the territorial Governments in the general 
field of legislation. 

With regard to the first of the three classes of legislation with 
which the Central Authority will, as explained above, be concerned. 
it is not necessary to introduce any change in the method of control 
exercised over the territorial Governments. The Governor's power 
to assent to Bills dealing with certain specified matters of this kind 
is limited in each case by special provisions in his Royal Instructions. 
It will be necessary, before relinquishing the official majority in the 
Kenya Legislative Council, to consider whether the list of subjects 
for legisla.tion covered by this clause should be enlarged. The 
clause in the Royal Instructions for Kenya runs as follows :-

.. XXXIV. The Governor shall not (except in the cases 
hereunder mentioned) assent in Our name to any Bill of any 
of the following classes, namely:-

.. 1. Any Bill for the divorce of person!3 joined togethel 
in holy matrimony: 

.. 2. Any BilJ whereby any grant of land or money o}. 

other donation or :nntuity may be made to himself : 
.. 3. Any Bill affecting the currency of the Colony or 

relating to the issue of Bank Notes: 
.. 4. Any Bill establishing any Banking Association. or 

amending or altering the constitution, powers, or privi
leges of any Banking A8sociation: 

.. 5. Any Bill imposing differential duties: 

.. 6. Any Bill the provisions of which sha.ll appear in
consistent with obligations imposed upon Us by Treaty: 

.. 7. Any Bill interfering with the discipline or control 
of Our forces by land, sea or air : 

.. S. Any Bill of an extraordinary nature and inl
portance whereby Our prerogative or the rights and pro
perty of Our subjects not residing in the Colony, or the 
trade and shipping of the United Kingdom and its De
pendencies, may be prejudiced: 

.. 9. Any Bill whereby persons not of European birth 
or descent may be subjected or made liable to any di~-
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abilities to which persons of European birth or descent 
are not also subjected or made liable : 

.. 10. Any Bill containing provisiollS to which Our 
assent has been once refused, or which have been dis
allowed by Us: unless the Governor shall previously have 
obtained Our instructions upon such Bill through one of 
Our pnncip!l>l Secretaries of State, or unless such Bill 
shall contain a clause suspending the operation of such 
Bill until the. signification of Our pleasure thereupon, or 
unless the _ Governor shall have satisfied himself that an 
urgent necessity exists requiring that such Bill be brought 
into immediate operation, in which case he is authorised 
to assent in Our name to such Bill, unless the same shall 
be inconsistent with any obligations imposed on Us by 
Treaty.· But he is to transmit to Us, by the earlie.st op
portunity, the Bill so assented to, togetber with his 
reasons for assenting thereto." 

In the case of Bills covered by this· clause and the corresponding 
clause in the Royal Instructions for the other territories, His 
Majesty's instructions through a Secretary of State will still be 
necessary, but the Bills should be forwarded to the Secretary of 
State -through the Governor-General, who would add his 
observations. . 

It will be convenient to deal next with the third class of the 
Central Auth~rity's functions because they are analogous to the 
first class in that the primary reason for their exercise is that they 
are concerned with matters which affect the interests of more than 
one territory. In the control of services of common interest, the 
Central Authority will really have a dual duty to perform in that 
he will have to co-ordinate policy in the common interest of the 
three territories as well as to protect racial interests. In the case 
of railway policy, for instance, ·we have shown first that co-opera
tion rather than competition is necessary both in new construction 
and in the handling of the existing undertakings, which means 
that mutual adjustment is required between the three territories, 
and, secondly, that there may. sometimes be a conflict between 
~he interests of the native areas and the areas where non
patives have set:tled, both in the matter of railway construction and 
rai1~ay. rates. Or, again. in the case of cnstoms, the protective 
?uties m force, say, in· Kenya, may be regarded as unfair to the 
mterests of Tanganyika and Uganda, while it is quite possible that 
·sorne divergence of interests as regards tariff policy may develop 
~etween the~e~tled areas in Kenya and the native reserves. The 
mternal admInIstration of the services of common interest shonld 
be left as far as possible to the local Governments, and the 
Gove~nor-General should only -intervene .where tllis is necessary for 
the dIscharge of what we have described as his dual duty, but in 
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order to enable him to exercise the necessary supervision it is desir
able tha.t no Bills dealing with these servicess40uld be introduced 
by any Government without previous. referen(',e to him. An 
arrangement of this kind could be made by directions issued by 
the Governor-General, and no legal provision for it appears to be 
necessary. In the unlikely event of a private Bill being introduced 
in Kenya. dealing with these subjects, the Governor would take 
the instructions of the Governor-General, and, if the Bill were 
regarded as objectionable, would prevent it from becoming law 
either by the use of the official vote or, if that failed, by refusing his 
assent. 

As regards the subjects which should be dealt with. in this 
manner, defence and research are hardly likely to require legisla
tion. The services of common interest in regard to which legisla
tion is more likely to be required are railways, ports and harbours, 
customs, and posts and telegraphs (including wireless telegraphy). 
There are also various other matters over which the Central 
Authority will need to exercise control in so far as they affect the 
interests of different territories. The following are instances of 
such matters :--quarantine regulations and other measures for pre
yenting the spread of human, animal or plant diseases; registra
tion of labourers in so far as it affects labour migrating from one 
territory to another. 'Ve would leave it to the Governor-General 
to frame a list of the subjects of this kind in regard to which he 
wishes to be consulted before legislation is introduced, and to 
extend the list as occasion arises. 

In the case of the second category of the Central Authority'S 
functions, viz., the direction and co-ordination of native policy 
and maintenance of justice as between divergent racial interests, 
the position is essentially ditferent and no clear preliminary division 
between the spheres of the Central Authority and the territorial 
Governments is possible. The object in view is to maintain 
sufficient control for the above purposes, while at the same time leav
ing as large a field as possible to the local Government and within 
that field providing for an increasing opportunity for the initiative 
and responsibility of the local communities. This object cannot be 
secured by any method, (such as the form of diarchy introduced 
in India>, of transferring certain subjects to unofficial control, 
hecause, as has already been explained, native or other racial 
interests may be affected by legislation on any subjec;t. Con
sequently, the Central Authority must have legal power to inter
vene, if necessary, on all subjects, although in practice the exercise 
of this power will be confined to occasions where intervention is 
necessary for the maintenance of established principles or the 
protection of racial interests. No new powers are· required in. t~e 
case of Tanganyika and Uganda, but in the case of Kenya It IS 

necessary, as we have pointed out, to create special powers of 
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certification. It might be urged that these are not required 
for the purpose under consideration, because, according to the com
position that we have proposed* for the I.1egislative Council the 
official vote will be· the balancing factor and will be able to command 
a majority when the representatives of the main racial groups are 
divided on any issue. It must always be remembered, however, that 
the Governor-General is responsible for co-ordinating native policy 
between all the three territories, and it might on occasion be 
necessary for him for this purpose to take account of considerations 
which might not be present in the minds of the representatives of 
native interests in the Kenya Legislative Council, while it is also 
possible that quite apart from such considerations he might dissent 
from their views. Our proposals for Kenya are, moreover, designed 
to provide a plan capable of fi.1rther development in the direction of 
increased unofficial representation, so that the official vote in the 
Council might become a less decisive force. It is necessary, there
fore, that the Governor-General should from the beginning be able 
to command these over-riding powers. The occasions on which it 
will be necessary to make use of them are, however, in the first 
stage, likely to be extremely rare. In all ordinary cases where the 
Governor-General finds it necessary to intervene he will be able to 
make his intervention effective by the instrument of the official vote. 

The main difficulty is, consistently with the maintenance of 
central control for the purposes mentioned, to achieve our second 
objective, viz., the opening of a field for the initiative and re
sponsibility of the local communities and to make clear to the 
latter what this field is, so that when the Governor-General does 
intervene, his action will not be regarded as an act of interference 
with their own legitimate responsibilities. The field, as we have 
shown, cannot be demarcated by any preliminary classification of 
subjects, and the definition of its boundaries can only be gradually 
re.ealed in practice. 

The intention of our proposals is that some form of demarcation 
of responsibilities will emerge gradually from thE' clarification of 
the principles of policy which the Central Authority will feel it 
incumbent on him to enforce. '''-e have suggested some general 
principles in Chapter III and have recommended various enquiries 
on the conclusion of which the Governor-General should be able 
to formulate a definite system of native policy . From this and 
from decisions in individual cases a clearly understood convention 
as to the division of functions may be expected to grow up. Instead 
of attempting to demarcate two fields of legislation and assign them 
to different authorities, we contemplate that the whole field should 
be open to the Legislative Council on the understanding that it 
must not infringe certain principles which are the special concern 
of the Governor-General. 
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\Vhen the essential principles of native policy have been defined 
and have also been exemplified by a series of decisions in special 
cases, it should be possible to settle finally many questions which 
are now the subject of debate and controversy. The debatable 
ground between the matters which must be decided by the Central 
Authority and those which can be left to the final decision of the 
local Governments will thus be materially circumscribed, and the 
occasions calling for the intervention of the Governor-General will 
be correspondingly reduced. In fact, we look forward to a time 
when such intervention in legislation regarding the internal affairs 
of a Colony will be rare and exceptional. 'rhere will be certain 
sacrosanct principles which will be generally known and accepted, 
and, provided that these principles are observed, the fullest liberty 
can be given to the territorial Governments. 

For the purpose of devising a working arrangement one of the 
principal tasks of the High Commissioner, to be continued later by 
the Governor-General, will be to work out with the territorial 
Governments an understanding regarding the matters about which 
he wishes to be consulted before legislation is introduced, and on the 
basis' of this understanding he will issue instructions to the 
Governors. With regard to all other matters he would still retain 
the power to instruct t!le Governor to '\\ithhold his assent and the 
power to amend Bills by the process of certification, but it would 
be understood that he would not intervene unless the Bills clearly 
violated principles for the maintenance of which he is responsible. 
In course of time and experience the list of matters of the former 
class might possibly be reduced, while as regards all other matters 
his powers would be merely those of .. audit," and in practice the 
limits of his intervention would become clearly known. 

The subject of finanr.e requires special consideration. The 
lIruthority of the Governor-General can be real and effective only if, 
on the one hand, he can rommand the resources necessary for the 
discharge of his responsibilities, and if, on the other hand, the 
several Governments vote the supplies necessary for carrying out 
any policy which he regards as essential. As regards the first of 
these requirements, we have recommended that the contributions of 
the three territories to the cost of the Central Authority should 
be determined in ronsultation with the Governments of the 
three territories, and we have explained that during the first 
stage of our proposals the amounts involved will not be of major 
importance. Apart from this, the power to certify legislation* 
will provide what is necessary in the case of Kenya to ensure the 
provision of supplies for carrying out a policy required by the 
Govpmor-General. This is, however, a large and formidable 
power, and it is perhapa natural that the local communities should 

• To be extended, if neceaaary, to cover votes as well as enactments. (Vide 
Chapter VI, page 156). 
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be afraid lest a Governor-General with large ideas might attempt 
.to carry out ambitious schemes involving an expenditure greater 
than the territories can well bear. The difficulty is a real one, and 
the local communities are e!ltitled to protection against tbis danger. 
\Ve believe that the necessary protection is provided by the limita
tion which we have recommended for the exercise of his powers 
of certification, combined with the fact that it would be very difli
cult for the Governor-General to exercise the powers in question 
in the face of unofficial cpposition, except for the weightiest 
reasons. Before having recourse to such powers it may be expected 
that the Governor-General would institute careful enquiry into the 
matters in debate, and enter into consultation with all the parties 
concerned. Moreover, the possibility of criticism when the papers 
are laid before Parliament is likely to prevent any hasty deCIsion. 
But if after full discussion and after consultation with his advisory 
councils in Eastern Africa and with the Secretary of State, the 
Governor-General should decide to exercise his powers in the matter 
of finance, that he should have the right and power to do so is a 
necessary consequence of the principle that underlies the whole of 
our Report, that in matters affecting the welfare of the territories 
as a whole and the interests of the Empire, the Imperial Govern
ment must remain the final arbiter. 

The important matter in regard to procedure is that it should 
be made clear that, in controlling legislation which involves the 
purposes entrusted to him, the Governor-General is not inter
fering in a question which is the proper coneern of the I ... egislative 
Council in Kenya but is exercising a right which constitutionally 
belongs to him, although in this exercise he may avail himself 
of the unofficial advice furnished by the discussions in. the Legisla
tive Council. 

Whenever the Central Authority does intervene its decisions 
must have the character of those of an impartial tribunal arrived 
at after taking advice. It is important that this aspect of the 
matter should be' made clear in order that the decisions may carry 
proper weight. The appointment I)f an Advisory Council ill 
Eastern Africa, in which unofficials will be included, and an Ad
visory Council in London, are from this point of view an important 
part of our scheme. We have referred also to the possibility of 
special enquiries, because in regard to certain questions it lIIay be 
desirable that, before a decision is reached, there should be a wider 
canvassing of unofficial opinion. both native and non-native. The 
result of all these arrangements will be not only that local opinion 
will have a closer influence on the decisions, but that there will be 
a clearer definition of policy and a greater guarantee of continuity . 

. Even if . the policy is one which is not entirely acceptable to the 
local communities, they will be confronted with something clear 
and definite, and can bring their arguments to bear upon those 
who have the chief part in deciding the issue. They will Dot be 
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subjected to the vague fears and uncertainties to which reference 
hal already been made. 

It should in our view, as has already been stated, he the definite 
and declared policy of the Central Authority to respect and to foster 
the independence of the local Governments, except where Imperial 
policy. especially on native affairs or any 'question of justice as 
between races, is clearly involved. The political experiencE' and 
capacity of the immigrant communities are a great asset, of which 
the largestuse should be made. 

CHAPTER XL' 

FUTURE DEVELOPMENTS. 
We have represented the Central Authority, up to this point in 

the explanation of our proposals, as. exercising on the spot powers 
of !.'upervision and control in a manner analogous to that in which 
such powers can already be exercised by the Secretary of State. 
The first steps up the line of development which we intend to open 
must be taken in this way, and in the first stages of our plan the 
Governor-General will be essentially a supervising authority over 
all those fields of policy for which he is responsible, issuing instruc
tions to the Governors as to the use of the official vote or, where 
necessary, using his powers pi .certification. But we contemplate 
that the significance of his position will inevitably develop both 
in relation to the direction of services of common interest and in 
regard to native policy and the interests of 'Various raci1Ll commu
nities. Our views as to the possible future developments must 
now be explained. 

It is possible to envisage the next stage of development in the 
clearest form in regard to the Central Authority's function as co
ordinator of services. Progress in this respect is not only possible 
but desirable, for it must be recognised that the arrangement which 
we have proposed for the first stage may not prove p.ermanently 
satisfactory. We have said in an earlier chapter that we do not 
think that the time has yet come when public opinion in any of 
the three territories is ready for the transfer of all powers of legis
lation on these common services to a Central Legislative Council 
representing all three territories, and what we have pro
posed for the first stage amounts to this, tha.t a Governor-General 
with full executive powers will preside over joint Advisory 
Councils for each service. He will thull be able on his own 
authority to direct executive action, 'but a.ny legislation which is 
necessary on these subjects will have to be passed separately in 
each of' the territories. 

In Tanganyika. and Uganda the Governor-General's direction of 
It'gislation ean be effected by' the issue of instructions to the 
Governor. who will continue to make use of the official majority; 
but in Kenya, if our recommendations ate adopted, and if all the 
unofficial members combine against the Govemment, it will be 
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necessary that he should be able in case of need to secure the pa'ss~ 
ing of legislation contrary to the votes of a majority in the Legisla~ 
tive Council, and for this purpose powers of certification will have 
to be created. . 

There are obvious disadvantages in such an arrangement. 
The need to pass legislation in three separate Councils not only 
involves a cumbersome process, but may also militate against the 
growth of that sense of unity of interests which is so desirable. 
We contemplate indeed that the experience of· closer co~peration 
under the central direction of a Governor-General will in itself 
increase this sense of uillty, and make it possible to introduce a 
further step which we regard as a natural development in the pro
cess of unification, namely, the establishment of a central Council 
with power to legislate in respect of those services of common 
interest which we have already mentioned-communications, 
customs, defence, and research. 

It may appear that this involves far-reaching consequences, but 
we believe that in practice it will be found inevitable. Its signi
ficance can be best appreciated by considering such a matter as 
customs. The position according to what we have recommended 
in the first stage will be this: that each territory will retain power 
to settle its own tariffs, but that tariff policy will be recognised to 
be a matter of common interest. It will be discussed by an inter
territorial Advisory Board, presided over by the Governor-General, 
and in the last resort, if there are conflicting proposals, he will be 
able, by means of his authority over the Governors, to prevent any 
one territory introducing a customs tariff which he considers would 
be prejudicial to the joint iJilterests. But the transfer of 
legislative powers to a central Council would involve the surrender 
of its several rights by each territory to a joint Council in 
which its own representatives would only constitute one-third of 
the whole membership. This may appear to involve a substantial 
change, but in actual fad the liberty that could be preserved by. 
each territory in the former state is illusory, and we believe that a. 
period of co-operation under the supervision of the Central 
Authority will bring home to all concerned that it is in their own 
interests that they should commit themselves to a unified policy. 
Our own observations indicated that the appreciation of this essen
tial unity is steadily increasing, and we therefore believe that public 
opinion, if properly led, will move before long to what we advocatl8 
as the next step-the transfer of legislative powers with regard to 
certain services to a central body. 

Such a step will involve a transfer both of expenditure and 
revenue, for a central revenue would have to be established to 
finance the "central .. services. TIie arrangements for this will 
be a matter of some complication, but, once the general principle is 
accepted, they should not give rise to any insuperable difficulty. It 
has appeared to us that it would be premature to put forward de-
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tailed proposals for such an arrangement, for these should in _the 
first- place be prepared in consultation with the local Governments. 
The chief complications will arise in connection with railway 
finance, the nature of which, together with the difficulty of settling 
an arrangement ILt the present stage, have already been explained 
in Chapter V. We believe that this difficulty can and ought to 
be overcome. 

The formation of a central Legislative Council* for the three 
territories might have such an important bearing on the whole 
situation that, although we are admittedly dealing with a future 
which cannot exactly be foreseen, it is worth considering further 
how it might operate. 

n would in the first place be a natural development that such 
a Council, besides being the legislative body for the central ser
vices, would absorb the functions of the Advisory Council to the 
Governor-General which, according to our recommendations, will 
have beeD created for general purposes. The legislative powers over 
such subjects as railways and customs not only affect a very large 
part of the revenues and economic interests of the three territories, 
but have an influence over the whole field of policy. If a central 
Council is established not only with these powers, but also as the 
advisory body f()r general purposes to the Governor-General, there 
will in effect be created a centra.} government comparable to the 
central Government of India. In fact, this forecast points rather to 
unification than federation, and in that case the three existing 
territories might then become provinces of a mrified state under 
Lieutenant-Governors. Other services and departments might also 
be centralised, and the responsibilities and cost of the existing local 
headquarters correspondingly reduced.t 

While the ultimate control must remain in the hands of the 
Imperial Government as the trustee for native interests and as 
entrusted with the Mandate for Tanganyika, there might be a 
gradual shifting of the centre of gravity, and consultation on the 
spot as compared with consultation in London would play an in
creasingly larger part in determining decisions on important 
matters. The advisory councils or committees which we have 

• Altbougb it would be premature to make definite recommendations as to the 
composition of tbe central Council, it is necesaary to call attention to certain 
important considerations which muat govern future developments. We bave 
alread., recorded tbat all our 8oggestionB are baaed on tbe a88omption tbat an 
official majority moat be retained, at least witbin any futore tbat can be foreseen. 
NeYl'rtbel-. if tbe Central Autbority i. to take over any considerable adminis
trative fonction .. lOme place must be !liven to tbe representative principle. In 
tbat case tbe diJferent territories m08' be represented according to tbeir type. For 
example, if Kenya hu a certain number of representatives of European unofficial 
interests, it does not follow tbd Uganda will bave tbe same number Similarly, 
while each territory must have membere to represeot uative interests, their 
proportion would be greater for Uganlla than for Keoya. 

t At each atage in the procesa account would require to be taken of the 
special position of Tanganyika 88 a mandated area. This coDsideration will 
be dealt with more fully in a later chapter. 
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proposed at t4e Colonil!ol Office, and particularly the specialis~ 
committees on finance and economic policy. would still 
have a useful function in providing helpful· guidance, but if the 
resources of all the three territories were combined in a central 
Government, it would be possible to afford higher rates of pay for 
the principal posts .and to build up a more self-sufficient local 
organization. This . might again affect the relative distribution of 
work between the Colonial Office and the local Government. The 
tendency would be for much of the supervisory work which is now 
done at the Colonial Office to become unnecessary, as experience 
and responsibility developed' in the local organization. 

We must pause at this point to take stock of the position to which 
this forecast has led us. The· Central Authority embodied during 
the first stage of our definite proposals in the single person of a 
Governor-General, exercising only powers of. supervision over main 
lines ~f policy, has in the scene envisaged in the later development 
become something which really amounts to a strong central 
Government in a unified state, with a representative Council for 
the three territories acting as an advisory body for all. purposes and 
as the legislative body in respect of certain public services of such 
importance that their conduct affects the whole life of the country, 
both economic and political. We have been brought to this point 
by following the development of the function of the Central 
Authority as co-ordinator of the services of common interest. In 
regard to these we anticipate that co-operation under central super
vision .exercised on the spot by an authority representing the Im
perial GO'\rernment will eventually bring about such a realisation 
of the essential community of interests as to lead, with common 
consent, to an increasing centralization of important functions of 
government, while at the same time the freedom of the separate 
territories to develop along their own lines would be preserved. 

It is possible that an analogous process of development may take 
place in regard to the other main function of the Central Authority 
-as co-ordinator of native policy;. and that in ~egard to this also 
the three territories will feel it to be in their interest to unite for 
joint settlement of policy rather than that each should continue to 
go its own way, subject only to the supervisory control of a higher 
authority empowered to intervene to prevent any substantial diver
gence from common principles. The process in this case, however, 
cannot be so clearly forecasted owing to the difficulty of making any 
clear-cut division of subjects, but it seems to us that it is reasonable 
to envisage a stage of development when there will exist in the 
public understanding and in practice, though possibly not in any 
written constitution, just as clear-cut a division of functions 
between the Central Authority and the local Governments as exists 
in a federal constitution between the federal Government and 
the constituent states, and that the Central Authority will become 
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.in etIect the central Government of a unified state, so that all im-
. p~rtant questions of native policy will be settled, not by the inter

vention of the Central Authority with an individual territory, but 
after joint discussion in the central Council. It must be made 
clear. however, that for any period which need for our purposes 
be taken into practical consideration the Imperial Government 
must retain the ultimate responsibility for the welfare of the native 
races and for maintaining justice as between the various racial com
munities, in which is included the special duty of ensuring that 
Tanganyika Territory is administered according to the terms of 
the Mandate. 

Future Revision. 

It is obvious from the nature of our recommendations, which 
indicate a course of tentative procedure step by step, that it will be 
necessary for the Imperial Government, after a due period of ex
perience, to review the working of the arrangements which we 
propose for the first stage. Since the· . relative strength of the 
different parties in each Legislative Council is fixed by the con
stitution, any change in the composition of the Council must be 
the special concern of the Imperial Government. This is one of 
the chief points. on which the control of the 'Imperial Government 
must be made effective. Such a review as we suggest, besides 
considering the composition of the Kenya Legislative Council, 
wonld include other subjects, such as the working of the Central 
Authority and its relations with the Governments of the several 
territories, the constitution of the Legislative Councils in Uganda 
and Tanganyika, an~ the progress made in local government, both 
among natives and in the settled areas. It does not appear advis
able to make precise recommendations now as to the method of 
enquiry, or the time at which it should take place. This can 
better be settled a.t a later date, possibly· when the position is re
considered at the end of what we have described as the preliminary 
period. 

CHAPTER XII. 

RELATION 0)" PROPOSALS TO THE MANDATE FOR 
TANGANYIXA. 

The larger part of the area comprised in the three Northern 
territories is administered under mandate on behalf of the League 
of Nations. 

The Mandate for Tanganyika. provides tha.t :-
.. The Mandatory shall be authorised to constitute the terri

tory into a. customs, fiscal; and' administrative union or federa
tion with the adjacent territories under his own sovereignty 
or control, provided alway& tha.t . the measures adopted to that 
end do DOtl infringe the provisions. of this ·Mandate." 
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Tbe proposals made in this Report do not involve any action 
which could be regarded as inconsistent with the terms of the 
Mandate. It is not suggested that there should be any modifica
tion of the territorial integrity of the mandated a·rea. It is not 
proposed that there should be any change in the status of its 
inhabitants. It is intended that the system of indirect rule should 
be maintained in the mandated a·rea and encouraged throughout 
the whole territory, and our recommendations in regard to native 
policy may be regarded as fortifying the principle of the Man
date. '1'he only alteration proposed in the form of administra
tion is that the authority of the mandatory Power will in the 
future, if effect is given to our recommendations, be exercised 
through a High Commissioner or Governor-General in Eastern 
Mrica. 

In the future developments which we have suggested as the 
possible outcome of our scheme there will be many directions in 
which the terms of the Mandate may prove to be a limiting factor, 
but we have not, so far as we can see, forecasted any develop
ment which would necessarily transgress the limits imposed by 
the Mandate. In the following paragraphs we indicate some of 
the means by which future progress can be kept within those 
limits. 

First, in regard to legislation, the time may come when it will 
be found desirable to set up a central legislature for certain pur
poses. In any such legislature it would be necessary, if the prin
ciples laid down in this Report are accepted, that the interests of 
the natives should be adequately represented. Moreover, we do 
not contemplate that it would be possible within any time that 
can be foreseen to surrender official control in a central legisla
ture, if such were established. Hence the mandatory Power would 
continue to possess the same constitutional control over legislation 
as it has at present. All legislation affecting Tanganyika would 
remain, as it is now, subject to the scrutiny of the Permanent 
Mandates Commission. 

Secondly, in any form of closer union, and in particular if the 
direction of various common services were to be transferred to the 
Central Authority, it would be necessary to devise means whereby 
a snfficiently reliable estimate could be made of the proportion 
of revenue and expenditure properly attributable to the mandated 
area, so as to enable the Mandates Commission to understand the 
financial posit.ion of that area. In the Report of its Fifth Session 
the Mandates Commission made the following observations in 
regard to the incorporation of the mandated areas of the Cameroons 
and Togoland with the neighbouring Colonies of Nigeria and the 
Gold Coast respectively :-

II In view of the geographical configuration or these two 
territories and the ethnical composition of their populations, 
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the Commission is fully prepared to admit that the measures 
adopted by the mandatory Power may bE' the best calculated 
to ensure good administration and consequently the well-being 
of the population. It desires to add' that these measures are, 
moreover, expressly authorised by the terms of the Mandate, 
provided that they do not lead to any infringement of the 
general provisions thereof. Among these provisions, that 
relating to the presentation of the annual reports is of par
ticular importance to the Permanent Mandates Commission, 
which has been appointed by the Council to examine these 
reports. If as a result of incorporating the mandated terri
tories with its neighbouring Colomes, the mandatory Power 
found it impossible to submit a. report which would enable 
the Commission clearly to appreciate the nature and character 
of its mandatory administration, and in particular the work 
dope in order to ensure the well-being of the populations under 
the Mandate, such incorporation would ipso facto appear to 
be incompatible with the spirit of Article 22 of the Covenant. 

II • • • Most of the items of revenue and expenditure, both 
in the general budget and in the loca1budgets, are common 
to the mandated territories and to the neighbouring Colonies. 
It has been impossible for the Commission, on the strength 
of the very summary indications given'in the two reports, 
especially in the report on Togoland, to gain a clea,r idea of 
the financial situation. The Commission 'regrets this for two 
principal reasons. On the one hand, it is unable to inform 
the Council whether the administration of the two mandated 
territories shows a. deficit or surplus, and, on the other, it 
has not been able to ascertain with sufficient clearness whether 
the efforts accomplished with Ii view to ensuring the well-being 
of the natives, especially in matters of education and public 
health, are in full accordance with the principle of trustee
ship to which the mandatory Power is pledged. 

II This problem, to which the Commission desires once 
R~ain to draw the attention of the Council, fortunately does 
not appear insoluble. The Commission would be satisfied if 
it were provided. in respect of these two manoated territories, 
with budgets and accounts based either wholly or partially on 
estimates, provided that the methods employed in dra.wing 
them up were clearly explained. It would be desirable, in 
(,R~S in which it is impossible to detennine exactly the amount 
of the taxes and expenditure in mandated territories,to indi
cate the approximate proportion of such common taxes and 
expenditure which is attributable to mandated territories . 

.. In putting forward this suggestion the Commission is 
funy aware that its fulfilment would ~crease the labour of 
book-be pin I! for the Administration concerned and thst thE' 
statistics obtained wonld necessarily be of nn approximate 

2671 H 



226 

character., At the, ~ame time, it is compelled; tOJ:e<:om~end 
the adoption of this method,' for otherwise it would be driven 
to the conclu~ion that the policy. adopted by ,the, mandator, 
Power would render inadequate the supervision entrusted to 
the Commission. "·-(Report on Fifth Session, p. 190.) 

Thirdly, in the matter of loans, and of expenditure on public 
works serving both the mandated area and the neighbouring 
territories, it would be necessary to satisfy the Mandates Com
mission that the contribution of the mandated area to the cost 
bore a fair proportion to' the services received. 

Fourthly, the Mandate ensures for all 11ationalsof states which 
are members of the Le~01le of Nations complete economic, com
mercial, and industrial equality: We propose that 'the Governor
General should have power's of controlling and directing legislation 
on customs matters, 'tind in" the exercise' of this 'function it will, 
of course,' be incumbent on him to see that the provisions of the 
Mandate in regard to Tanganyika are observed. In all such 
questions; the tariff applicable to' 'Tanganyika would have to con
form to the terms of the Mandate. The implications in this 
position must be taken' into account in any proposals for 
uniform customs tarilfs for the three territories. If it should be 
decided to set up 'unified customs adniinistrat~n it would be 
necessary that the customs revenue of the mandated area should be 
shown' separately in 'order to meet the requirements of the 
Mandates Commission. ' . 

Fifthly, if anything analogous' to the amalgamation of the rail
ways of the three territories' were proposed, regard would have 
to be paid to Article 257 of the Vers'ai1les Treaty; under which all 
properties and possessions belonging to the' Gerinail Empire or 
to the German States situated in mandated territories were trans
ferred with the territories •• to the Mandatory Power in its capacity 
as such."t As we have poiritedout in Chapter V;it may ultimately 
prove to be in the joint interests of l'anganyika , Kenya, and Uganda 
that the whole system of ports and railways for the three territories 

, • It may be noted that the Belgian Act incorporating the mandated territory of 
Ruanda-Urundi in an administrative union with the Congo contains the followiltg 
article :~ 

II La Ruanda-U mndi a nne personnalite juridiqne distincte: il a son patrimonie 
,propre. . Ses recettes et lies depenses lont inscrites A des talJleaux sppciaux dans 
les bn<igets et les comptes'de la colonie. Entre ces tableanx et lea autres tout 
virement est interdit."· . ' . '.' . 
t The Mandates Commission has, given repeated attenti"n to the position of the 

railways in .south-WeRt Africa, ~~king .exception to a phrase iii thjl South-West 
Africa Railway and HarbourR Act. No. 20 of 1922 by which the railway ~ystem 
lind ports of South-West Africa were incot'porated in the' railway 8~8tem and ports 
of the Union and vested ip. .~he Union in' '\ full dominion.," , Th!l G.overr.oment of 
.the Union .furni~hed the Commis~ion with an interpretation ,of this phrase (Docu
ment C. 367 (a) M. 117 (a), 1925), which gave full satisfaction to the Commission. 
The Commission has been pressing for an amendment of the Aet to bring it into 
accord with the interpr'.tation ,gi"'oo. .. . -
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would be managed as one unit, and such an arrangement, in order 
~o aChieve its full effect, would necessita.te a pooling of receipts 
!lnd expenditure. If such an arrangement could be demonstrated 
to be fair to Tanganyika, we cannot see that it would be contrary 
to the spirit and principles of the Mandate. The method of 
recording the results of its working would require very careful con
sideration in order to make them clear to the Mandates Commis
sion. 

Sixthly, in regar4 to defence, tile Manda.te provides that no 
native military force shall be organized in the mandated area except 
for local police purposes and for the defence of the Territory. 
In any unification of the defence forces in Eastern Africa it 
would be necessary to have regard to this provision, and it would 
be necessary to satisfy the Mandates 'Commission both that 
Tanganyika was not contributing more than its due proportion to 
the defence requirements of the whole 'arell" and also that its 
proportionat~ contribution was not, in consequence of the needs of 
the other ~rritories, greater than it would,'bE) if the requirements 
of the mandated area were considered alone. 

To sum up; the effect of our propos a.!!! is n~t, now or in the future, 
to change in any way the status of the ma~dated area. The re
llponsibility of th~ mandatory Power for the administration of the 
territory will remain unimpaired. No difficulties will arise in regard 
to the annual report to the League of Natiqns. Tanganyika will 
remain a separate entity in its relation to the League. ;Further, 
we have shown in detail that in regard to su\'!h matters as equality 
of economic opportunity, tariffs, railways; ,and defence, no insur
mountable difficulty need arise in giving f~l~ effect to the provisions 
al the Mandate. " 

CHAPTER XIII. 

THE CENTRAL AFRICAN TERRITORIES. 

Though the preceding chapters' are mainly concerned with 
Eastern Africa, it has been necessary from time to time in dealing 
with the significance of the Dual Policy, and the need for co
ordinating the common services, to refer to 'conditions in Central 
Africa (Nyasaland and Northern Rhodesia). 'In many respects 
the principles of policy formulated in the previous chapters apply 
equally to the Central AfriQan Dependencies; and it would have 
been convenient to' state our views as regard,s .those' territories all 
this point, As, however, our views on the subject of the Central
African Territories are not unanimous, we have' ,thought it desirable 
to Il.!ave this subject over for later diseussioo, (pages 252-287) after 
dea.ling with those'matters:on which·we 'are:ID:'general agreement, 
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CHAPTER XIV. 

ZANZIBAR. 

The islands of Zanzibar and Pemba are separated from the main
land not only by a few miles of sea. Their history has been dif
ferent from that of the mainland for several centuries, and there 
are differences in the character of their populations and of their 
institutions and economic interests. Swahili of a type somewhat 
more advanced than that of the kindred race of the mainland con
stitute a large majority of the population. There is a well-to-do 
coIIllllunity of Arabs which wils for 200 years the ruling class of 
the islands, and still is its upper class. There is a prosperous com
munity of Indians which holds an important position in the trade 
of the islandS, and a comparatively large community of Europeans. 
In form, the Government is that of a Mohammedan Sultanate 
maintained by treaties under British protection. The Sultanate is 
hereditary in an Arab family which, both as a family il.nd in the 
person of the present Sultan· inspire§ emotions of affection and 
respect amongst the inhabitants. The economic interests of the 
islands are centred in their clove crop, which is peculiar to them, and 
to a lesser extent in other crops of which the most important is 
copra. The separate status of the islands receives some recognition 
from international treaties, under which certain limitations, the 
extent of which is not free from doubt, are accepted in respect of 
rates of duties on imports and in other matters. 

The difference between the islands and the mainland has recently 
been recognised by their restoration to administrative independence 
under the Colonial Office. From 1913 to 1925 they were under 
the control of the Governor of Kenya, acting as High Commissioner 
for Zanzibar and Pemba. 1n consequence, as it would seem, of 
a recommendation made by the Parliamentary Commission, in the 
latter year the office of High Commissioner was abolished, and the 
administration was placed once more under the control of the 
British Resident. The grounds upon which the abolition of the 
High Commissionership was recommended in the Parliamentary 
Commission's Report were, in substance, that it was an expensive 
arrangement, caused .delays in the transaction of Government busi
ness, and led to lack of co-operation with the unofficial community 
of the islands. 

On the other hand, there are undoubtedly matters in which the 
islands have interests that are common with those of the main
land. There is a general resemblance between their physio
graphical and ethnological characteristics, and they are closely tied 
together by the bonds of trade a~d of other communications. Their 
problems are very similar in the region of scientific research. There 



is a regular annual immigration of labour from the mainland, 
especially from Tanganyika, to work at the clove and other harvests. 
One of the chief interests of the islands is the pon of Zanzibar, 
on which no less than £386,000 is being spent at the present time. 
The prosperity of this por1i is bound up with that of the general 
traDspor1i system of the British territories of Eastern Africa, of 
wbich the ports of Kilindini, Tangs, and Dar-es-Salaam, and the 
railways which serve them, are also integral parts. 

Zanzibar, therefore, is by no means completely independent in . 
interest of the mainland, and it seems probable that in the future 
ita dependence will increase. In the past Zanzibar was the ad
vanced base from which tbe mainland was invaded by civilization. 
Ita insular position gave it a measure of peace and security long 
before the mainland was anything but the obscure scene of un
lmown dangers. For tbat reason, in the early days of East African 
trade it enjoyed a marked prosperity as the entrep6t for trade witb 
the mainland. Thus for several centuries it held a certain pre
eminence over tbe territories of tbe mainland. a pre-eminence 
which conferred upon it material benefits. For some time now 
that pre-eminence bas been waning. As the mainland bas been 
occupied by civilized administrations and made safe for immigrant 
communities, the safety of insularity has become of less importance. 
As barbours have been developed on tbe mainland, the entrep6t 
trade of the island bas diminjshed. The island has lost its signi
ficance as an advanced base for trade and civilization, and has lost 
with it many of tbe advantages which it conferred. 

But for one circumstance, the decrease in the prosperity of the 
island would have been more rapid than it has been. That is tbe 
introduction, a century ago, of the cultivation of cloves. Since 
then this industry has been a practical monopoly of the islands. 
n is a very profitable one. The wealth that it has brought has 
enabled the islands to remain prosperous in spite of the decay of 
the entrep6t trade. It has given them a financial status that is 
high in proportion to their size and population. By the strength 
that it has given to their public revenues, the .industry has enabled 
them to maintain the expense of an autonomous government which 
would otherwise be out of proportion to the size of tbe community. 

At the present time the outlook for the clove industry Is overcast. 
Reduction of demand for cloves is threatened by the production 
of synthetic vanilin. Increase of supply is threatened by the cul
tivation of cloves in Madagascar. The only substitutes in sigM 
as a staple crop are copra and possibly tobacco. Both are lower
priced crops, incapable of maintaining the public revenues as the 
clove crop maintains them. Were the clove industry to languish. 
i' would be difficul' for the islands to bear the expense of a separate 
administration on the present scale. 
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~\he econotnic and political importance of the islands has waned, 
and it is not improbable that it may continue to do so. Con
currently, the relative importance ·of the mainland has increased, 
and is still steadily increasing. The result is that the dependence 
of the islands on the mainland is likely to increase rather than to 
diminish. If that be so, the common interests of the two which 
call for common control will also increase. It may be that the 
clove industry will resist the present adverse influences, or that 

. some alternative crop or industry, not yet known, may be found, 
that will sp.ffice to maintain the present financial status of the 
island. If it be not so, the time may come when the islands, 
unable to maintain the whole apparatus of a separate government 
out of their own resources, will find it necessary to economise by 
seeking some measure of closer union with the territories of the 
mainland, which will enable them to share in the apparatus of 
government which those territories provide. 

For the present, however, the islands are ILble to afford the 
separate government which, in view of their special conditions and 
traditions, they undoubtedly prefer; 

The reasons why the islanders, so far as they are articulate, 
are unfavourable to any closer administrative association wi~h the 
mainland territories at the present time are natural if not pro
found. A strong impression still survives that, during the exer
ciseof the High Commissionership by the Governor of Kenya, the 
affairs of the island suffered from inattention and delay. In the 
light of that experience it is feared that association with an even 
larger neighbour, not Kenya only but a group of territories, might 
lead to even greater inattention to the affairs of Zanzibar. Fears 
are also felt lest the status of the Sultanate should be affected by 
any poUtical change. We do not think that there is much solid 
basis for these doubts and fears. The fear that Zanzibar would 
receive less attention from a. Central Authority for Eastern Africa 
than it received from the Governor of Kenya as High Commis
sioner seems particularly groundless. The Go~ernor of Kenya, it 
may be admitted, had no particular interest in Zanzibar. His 
concern was Kenya, and Zanzibar was for him an excrescence 
on his work. But the Central Authority in Eastern Africa would 
exist for the express purpose of co...()rdinating the interests and the 
policy of the territories concerned. It would have no more interest 
in one part of the territory than in another. Zanzibar would be 
as much its business as any other territory. Zanzibar might there
fore entrust to such an authority those interests that it has in 
common with the mainland with far more confidence than it could 
entrust them to the Government of another single territory. Fears 
as to the status of the Sultanate are no less groundless. No change 
need be effected in that status by the association of Zanzibar in 
closer union with the mainland territories.· It is a characteristic 
of the British Empire that it is completely elastie in its fOrIDS of 
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constitution. Constitutions for developing provinces need· not be 
cast in an existing mould. 'fhe form of a new constitution can be 
adapted to the needs of the case. So in any constitution proposed 
for grouping Eastern Mrican territories, each member state can 
retain its own domestic constitution. Zanzibar, if it entered into 
closer union with the mainland territories, could do so without 
losing its character as a protected Sultanate. There need be no 
change in the status of the Sultan or in his relations with the 
British Resident. That should be recognised as the basis of our 
recommendations. 

The doubts and fears of the people of the island may not be 
well grounded. Nevertheless they ,exist, and they must be taken 
into account. The island would derive some direct material benefit 
by immediate association with the closer union of the mainland 
territories which we propose. It would probably get better technical 
and departmental services with less cost. But the benefit it would 
derive would not be so great as to make it worth while to Over
rule the deliberate preference of the people for a wholly separate 
government. As long as the islands can afford their separate 
government, and as long as they prefer to maintain it, there is 
no strong reason why they should not do so. It will not pre
judice the development of the mainland territories. 

It is, therefore,. suggested that association of Zanzibar with the 
closer union of the mainland as a full member need not be pressed 
or hurried; it may be left to the march of events that will naturally 
bring the two closer together in interests, and to the education 
of public opinion in the islands. 

The situation, however, needs caution and foresight. For 
reasons given, it may be that the financial situation of the islands 
will make it necessary for them to seek support from the stronger 
governments of the mainland. In any event, the growth of the 
mainland communities in economic importa.nce must sooner or 
later 80 multiply the interests which the islands and the mainland 
have in common, as to make it necessary for the islands to seek 
some common management of their joint interests, lest they be 
left out in the cold. It should, therefore, be the deliberate ·policy 
of Government in the islands to educate the people in the idea 
o( closer union,so that, when the time comes, they may under
stand its benefits, and not be deterred or discomposed by groundless 
fears. . 

It is not meant that the islands should completely dissociate 
themselves (rom all administrative connection with the mainland. 
In the past Zanzibar has co-operated with the mainland territories 
to advance certain common interests, to their mutual benefit. 
Zanzibar has contributed. for instance. to thE-cost of the Governors' 
Conference Secretariat, the East African Trade· and Information 
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Office, the Amani Institute, the Imperial Bureaux of Entomology 
and Mycology, and the Colonial Office Advisory Committees on 
Native Education, Tropical Medicine and Hygiene. 

We recommend that Zanzibar should continue to be represented 
at the Governors' Conference under the Chairmanship of the 
Central Authority for Eastern Africa and to co-operate in matters 
of common interest with the mainland territories. There are 
numerous matters in which this co-operation might be forthwith 
extended. The establishment of a Central Authority on 
the mainland will facilitate the process. For instance, it would 
be well worth the while of the Zanzibar Administration to share in 
the activities of the Central Authority of the mainland territories 
in the matter of scientific research. Zanzibar should be represented 
at any discussions held to co-ordinate the administration of the 
harbours and 'docks of the mainland territories and the service of 
lights and buoys, and should associate itself with any central 
organization formed to control these services. Co-operation with the 
Central Authority is required in the matter of the migration of native 
labourers and of passports and quarantine regulations for travellers 
between the islands and the mainland. Arrangements may with 
advantage be made by Zanzibar to share in some of the apparatus 
of government which cannot economically be provided to meet the 
smaller needs of the islands alone. For instance, it would be to 
the advantage of Zanzibar to arrange with the mainland territories, 
through the Central Authority, for accommodation for her long
term, juvenile, and other special classes of prisoners, for which 
Zanzibar cannot itself afford the ·specialaccommodation which is 
required. This is but an instance of the manner in which greater 
efficiency with greater economy might be secured by co-operation 
between the neighbours. The unification of the personnel of some 
of the special services on the islands with that of a corresponding 
service on the mainland is also a matter for early consideration. It 
might, for instance, be to the advantage of Zanzibar to unify the 
personnel of her police, and that of her education service, with 
those of Tanganyika. Lastly, Zanzibar should take immediate ad
vantage of the facility provided by the establishment of a Central 
Authority on the mainland to assimilate the forms of her legislation 
in such matters as bankruptcy, commercial and personal law, to 
that of the mainland, and to secure the benefit of unified bankruptcy 
and winding-up, and cO?lmon registration of patents and trade
marks. 

There are two' major interests' of the island' that deserve special 
melltion in this connection. The first is customs. At the present 
time the only unification between the customs systems of the 
islands and of the mainland is in the minor matter of customs regu
lations and orders. They have different tariffs and different rates' 
of duty. The tariffs of Zanzibar, as said, are subject to certain' 
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internationalilgreements, the application of which is not free from 
doubt. In a recent instance they do not appear to have been an 
obstacle to a general increase of rates of duty. It may be said 
that Zanzibar would benefit by the unification of its tariffs and 
rates with those of the mainland, so as to promote the free inter
change of goods between the two. On the other hand, Zanzibar 
imports a great part of her food supply from other continents, and 
particularly from India, and is naturally reluctant to accept the 
possibility of high import rates upon such goods, a possibility which 
is implied by acceptance of the mainland tariff. An increase of 
the Zanzibar tariff to replace diminishing revenue from cloves, a 
process which has already begun and may continue, or a decrease 
of the mainland tariff on articles of food, would greatly increase 
the attraction to Zanzibar of a customs union with the mainland. 

The second question is that of currency. The unit of currency 
of Zanzibar is the rupee: that of the opposite mainland is the 
shilling. At present, in view of the large proportion of the foreign 
trade of the island that is done with India, for the island the 
rupee is probably the more convenient unit. If the dependence 
of the island on the mainland, and its trade therewith, continue 
to increase in the manner which seems probable, the time will 
come when the unification of its currency system with that of the 
mainland must be seriously considered. 

But both as to customs and currency, the time is not yet ripe 
for a unification of the systems. Time is needed before a certain 
judgment can be passed on its advantages, and on the time at which 
the step should be taken. 

By experience of the benefits of c<Hlperation it may be expected 
that all barriers between the island and the mainland will be 
removed that are based only upon misunderstanding and ground
less doubts and fears. The situation will thus be prepared for 
the consideration on its merits of Zanzibar's entry into full member
ship of the closer union of the mainland territories. 

Advantage should be taken of the fact that there need be no 
hurry for closer union with the mainland, to prepare the way for 
it by voluntary co-operation in common interests,. and by educating 
the people of the islands to understand its nature. In particular 
they should be brought to understand that membership in such a 
closer union is compatible with the maintenance of the, Sultanate 
in all its present powers and iignities. 



CHAPTER XV. 

REVIEW OF THE PROPOSALS. 

We can. now review our proposals and relate them to the par~ 
ticular questions put to us .IIl our terms of reference, but before 
doing tbis we wish to make clear certain governincr ideas which have 
influenced our conclusions. 0 -

First, we think that there is need for a new conception of the 
relation of the Imperial Government to non-seli-governing depend
encies of the type found in Eastern and Central Africa. Hitherto 
in the history of the British Empire the struggle has been between 
vigorous local communities anxious to manage their own affairs 
and the Imperial Government resisting as far as possible the relaxa
tion of close control.. In tbis contest no satisfactory inter
¥lediate position has been found between a. rigid, detailed control 
and responsible government. Both of these we have shown to be 
unsuited to the conditions with which tbis Report is concerned., 
Hence it becomes necessary to devise some alternative system, 
especially for .. mixed states" in wbich the community wbich 
desires greater political independence is only a. small minority living 
in the midst of a vast and backward native population. We believe 
it to be possible to devise a. form of Imperial direction of policy in 
essential matters different in character from that which has hitherto 
been exercised over Crown. Colonies, and that the advantages 
offered may be such as to make it acceptable to the local com
munities. 

'l'he right to direct policy in certain, matters must be retained by 
the Imperial Government, not only because of its responsibilities for 
the native population in each separate territory, but also because 
of its wide interests, throughout Africa, in regard to which a con ... 
sistent policy must be followed. On the other hand, the Imperial 
Government is able to assist the dependencies by its credit and 
supplies of capital for their development. As an example of this, 
the prosperity of Kenya and Uganda has largely been built up on the 
money supplied by the Imperial Government for the building of the 
original railway, which has up to the present been treated as a free
grant. Help can be given also by attracting to Imperial head
quarters the best scientific and technical advice and business 
experience.' . 

If Imperial control is to provide· helpful guidance of the main 
lines of policy, it appears essential that there should be created at 
Imperial headquarters a highly-qualified and experienced general 
staff dealing not in details with a large number of smaJI units, but 
on major issues only with a comparatively small number of larger 
formations. The closer union of the territories of·Eastern Africa 
under a Governor-General who will act as a. link between the 
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local Governments and the Colonial Office has a special sig
nificance in connection with th.ia idea. If the experiment proves 
luccessful for Eastern Africa, it may be found capable of alJplica.
tion to other parts of the Empire. 

A second leading idea has been that, if in a territory like Kenya 
there is to be created a real opportunity for the local community to 
manage its own affairs with freedom and responsibility, there must 
be a gradual definition of the purposes for which the control of the 
Imperial Government is exercised, so as to make clear the scope 
for initiative and independence left to the local Government . 
.. Definition of purposes " in this sense means chiefly definition of 
the principles of policy which is to be followed on native affairs, and 
inter-racial questions. Adopting the analogy of a trust, our idea. 
may be expressed by saying that the more clearly the terms of the 
trust are defined, the easier will it be to provide the unofficial 
communities with opportunities to be associated in its execution. 

A third leading idea which has run through the whole of our 
recommendations, is a conception of the future development for a 
.. mixed state," that is to !lay, a state such as Kenya where an 
important immigrant community must live side by side with a 
very large native population. \Ve can see no other interpretation 
of the .• Dual Policy" which has been adopted, and no other 
result from the process of native education and economic develop
ment which has already been started, than that the day will come 
when the native popUlation must have their due share of political 
responsibility. As the whole population--native and non-native
must, with the advance of civilisation and development of the 
territory, move steadily forward in the direction of increasing 
political responRibility, it is necessary to look forward to a day 
when the immigrant communities and the natives will together 
control the whole business of gO\'ernment, and the question is how 
luch different communities can settIe down side by side without 
the fear of either dominating the other. 

Although we see no limits to the pos3ibilities of native advance
ment in education and civilisation, it appears to us that the white 
and black races can for a long time to come-possibly for all 
time-develop in the main with the greates( advantage to each 
along different lines. Our idea is that, while each pursues its own 
distinctive and natural line of development, they may be able to 
settle down together in a single state without the fear of a struggle 
for domination, provided that there is available an impartial arbiter 
to decide issues in which there is a conflict of racial interests. It 
can be the destiny of the Imperial Government to fill thiS rOle. 

n is a practical corollary to this idea that social development 
should, until the future can be more clearly foreseen, be so guided 
as to maintain some degree of political segregation at least for 
dealing with all but what are essentially common interests. 
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A fourth guiding idea in our minds, closely related to 
the preceding, is that the territories of Eastern Africa, taken 
as a whole, cab never be white men's countries in the sense 
that they could})ti· populated and developed by a permanently 
settled self-sufficient white race performing for itself all the tasks 
of manual labour and other services required for the maintenance 
of its existence, but that they can contain in the form of settled 
areas important outposts of British civilisation capable of doing 
great good. If they are looked at from. this point of view, the 
quality of the settlers is more important than their quantity. If 
the white communities are fitted to be in this sense outposts of 
British civilisation~ they ought to be trusted to the maximum extent 
and on their side they should come t,o have confidence in the 
Imperial Government. The present relations; so far as they have 
the charader of a struggle for power, are harmful and wrong. But 
again, if this conception is accepted, the white settlers must realise 
that, while they may be trusted partners of the Imperial Govern
ment, they cannot "Claim to be the dominating element. 

A fifth guiding idea which has influenced us has been that 
Eastern Africar-that is to say, the three territories· of Kenya, 
Uganda, and Tanganyika, with further additions when communica
tions have improved-is essentially a unit. This unity is partly 
dependent on the physical conditions of the territories, which 
create common economic interests, but it depends still more on the 
fact that the questions ariE'ing in regard to the natives and their 
relations with the immigrant communities 8.l"e essentially similar 
throughout, and need to be treated according to a common plan. 
Inasmuch as native policy cuts across all subjects, the right course 
for the future evolution of closer union appears to be in the direction 
rather of a central unified government, than of any federatio~ of 
states possessing independent constitutional rights. 

In the light of these guiding ideas we may now attempt to 
summarise our proposals in the form of direct answers to our tem...s 
of reference. . 

In the first question we are asked whether." either by federation 
or some other form of Closer union, more effective co-operation 
between the different Governments in Central and Eastern Africa 
may be secured?" Our answer to this is in the main that the time 
is not yet ripe for any drastic and sudden change. CommunicatioDf 
are not yet fully developed, public opinion is not yet fully prepared, 
and the dangers of over-centralization must be avoided. On the 
other hand, co-ordination of policy is needed, and in the matter of 
native policy it is urgently needed. We think that the first steps 
towards co-ordination must be taken in the form of a more effective 
employment of the powers already exercised through the Secretary 
of State, and we recommend for this purpose the appointment of a 
Governor-General for Eastern Africa to act as a personal link 
between the Secret8.l"Y of State and the various local Governments 
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and to hold the position as it were of a pennanent Chairman, with 
full executive powers, of a standing conference of the three Govern
ments. \Ve believe, however, that in COW'Be of time a much closer 
union will, with common consent, develop and that it will be bene
ficia.l that it should do so; but we think that it will .be found 
that this closer union ought to take the form of the establishment 
of a strong unified central government directing all affairs of 
common interest for three provinces, rather than a federation of 
quasi-independent states. The considerations which affect co
operation in the services of common interest--transport and com
munications, customs, scientific research, and defence-which 
are specially mentioned in our terms of reference, have been fully 
dealt with in Chapter V, and our recommendations are summarised 
in Chapter VI (pages 151-153). 

The second question which is put to us is " to consider which 
territories could either now 01' at some future time be brought within 
any such closer union, and in particular how best to give effect to 
.4.rticle 10 of the Mandate for Tanganyika." Our answer to this is 
that, in the first place, the union should be between the three 
Northern territories of I{enya, Uganda, and Tanganyika.; for the 
present the other territories require different arrangements, but in 
any case the co-operation which already exists between the Northern 
territories and Nyasaland, Northern Rhodesia, and Zanzibar should 
be continued, and, through conferences and occasional visits, links 
should be maintained between the Northern group and the two 
Central African territories and Zanzibar. A close liaison should also 
be maintained with Southern Rhodesia for the discussion of all 
matters of common interest. 

Our proposals can be developed on lines consistent with the 
Ma.ndate for Tanganyika. 

The third question referred to us must be considered in two parts. 
'Ve are asked ;-

(3) To make recommendations in regard to possible changes 
in the powers and composition 01 the t:arious Legislative 
Councils 01 the screral territories:-

(a) as the result of the establishment of any Federal 
Councilor other common authIJrity: 

(b) so as to associate more closely in the responsibilities 
and trusteeship 01 Government the immigrant communities 
domiciled in the country. 

As regards changes in the powers of the various Legislative 
Councils, in one sense our recommendations-subject to a single 
exception which is mentioned below-involve no change, because, 
in the first stage at least, no subjects will be withdrawn from the 
purview of the local Legislatures and transferred to the Centr{l.l 

, Authority, and the latter will merely exercise powers of supervision, 
analogous to those already exercised by the Se('retary of State. 
The single exception is that in Kenya, as a condition of the abolition 
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reserved to the Central Authority, to ensure the passing of measures 
for certain purposes contrary to the vote of a majority in that 
Council. 

In. anpther sense, however, a very important redistribution of 
functions is implicit in our proposals for the creation of a Central 
Authority. That authority will control legislation on certain sub
jects for all purposes and on all other subjects for certain p,urposes. 
Although his powers will not be so extensive as those at present 
'exercised through the Secretary of State, their exercise by an 
authority on the spot will in fact be much more effective and may 
lead eventually to the transfer of the power of legislation on certain 
subjects from the territorial Legislative Councils to a central legis-
lative body. . 

As regards .. changes in the composition of the various Legis
lative Councils," we recommend no changes, as already stated, in 
those of Uganda a.nd Tanganyika. *In regard to the Legislative 
Council of Kenya, we recommend the appointment of four addi
tional Jp.embers nominated by the Governor to represent native 
interests, making with the member at present nominated for this 
purpose five such representatives and a corresponding reduction by 
four of the present official m.;lmbers. This is intended as 
the first step in' aprogressive reduction in the proportion of official 
members in the Legislative Council, to be undertaken in proportion 
as the main lines of Imperial: policy in regard to .natives and the 
relations between natives and non-natives becom~ clearly defined 
and generally accepted, and as the functions and powers of the 
Central Authority which we propose are prove'd to be effective in 
practice. It will also be dependent on the settlement of differences 

. between the various racial groups on the non~native side. 
As regards "changes in the powers and composition of the 

Legislative Councils s.o tiS to associate more closely in· the responsi
bilities and trusteeship of Government, the immigrant communities 
domiciled in the country," we have taken due aceount of the 
distinction made in these words between the responsibilities 
and trusteeship of Government. The task of Government in a 
territory inhabited by ,several different communities covers a wider 
field than the specific duties of trusteeship which we understand 
to mean the protection of the interests, of the native races. 

Under the head of the responsibilities of Government our chief 
proposals are the following t ::.....,;, 

(a) The institution of a Central Authority representing the 
Imperial Government on the spot will open up a larger oppor
tunity to the immigrant communities, through representation 

It The Chairman dissents from the following sentence to the extent stated in 
his &,Mitional recommendations.··· . 
. . t This 8ummarv incluries all our proposals and is not confined .to "changes in 
the'Legislative Councils" refE'rred to in the terms of reference. '. 
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on the central Advisory Council and ill other forms of oonsulta
tion, to contribute their experience to the framing of policy, 
and to the . making of decisions on matters for which the 
Imperial Government must retain ultimate responsibility. 

Our proposal for periodical conferences in London at which 
the unofficial communities should be represented would increase 
this opportunity. . 

(b) In Kenya. the removal of the official majority, which wiU 
be the result of our recommendations. as regards the Legis. 
lative Council, will give to the unofficial members. of the 
Council increasing induen~ over legislation and finance, pro
vided that' the principles for which the Central Authority is 
responsible are not infringed. Such powers can, however, be 
entrusted only to a. Council in which not only the immigrant 
communities but also the interests of the native reserves are 
adequately !epresented. What the immigrant communities 
may justly claim is partnership, not control. Subject to this 
condition, our proposals are intended as a first step towards a 
progressive increase in the proportion of unofficial represen
tation. 

(c) A closer association of the immigrant communities with 
the executive work of government can be' achieved by the 
appointment, which we recommend, of advisory conimitteesin 
connection with some at least of the departments of govern..: 
ment. This association may possibly be made closer in the 
future. . 

None of the measures suggested in the two preceding paragraphs 
should be regarded as steps towards responsible government, in the 
full sense of dominion government, for these could only be intro
duced when the period of the Imperial Government's, trusteeship 
for the natives is finished and the, natives can themf;elves take a 
share in the responsibilities of government equivaleJ;lt to that -of 
the immigrant communities. Such a development belongs to .0. 
period beyond our present horizon. . ' '. 

(d) The development of local government institutions in t:h~ 
settled areas, which we recommend should be undertaken on 
the lines of the proposals of the Kenya Local. Government 
Commission, will provide a ,field in which political responsi
bility can be made real and, within the prescribed limits, 
complete. (Pages 179-181.) 

As regards •• the closer association of the immigrant communities, 
with the tntsteeship of Government" (i.e., for the welfure and 
advancement of the native races), in presenting our recommenda
tions we have endeavoured to avoid 'Certain possible confusions of 
thought. The distinction already noted between the responsibilities 
and trusteeship is helpful for this purpose, but in regard to the 
latter a clear appreciation of the function is necessary. 
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In the first place thtl power to defip.e and interpret the " terms 
of the trust "-i.e., theprinciplefl of native policy-must remain 
with the Iinperial' Goverp.ment. In proportion as its terms are 
clearly defined and accepted, so can others be allowed a share in 
its execution. Nevertheless the ultimate responsibility must remain 
with the Imperial Government so long as the trust survives. 

·While these overriding cOllaiderations must be made clear, our 
recommendations recognise, both that it is desirable for the 
Imperial Government;.to· consult the local immigrant communities 
in the interpretation· of the trust, and that the local Legislative 
Council, which is responsible for legislation affecting the country as 
a whole, has the responsibility of observing its terms. Membership, 
therefore, of the Council does in itself associate the representatives 
of the immigTant communities in a general way in the exercise of 
the trust. It will, however, be fairer to all concerned, and will also 
avoid confusion of thought; if it is recognised that a member of the 
Legislative Council, chosen to represent a constituency of immigrant 
settlers, is primarily responsible to those whom he represents, so 
that, if there is any conflict between immigrant and native interests, 
he can hardly act as a trustee for the latter. What he can do is to 
help, in the give and take of debate, towards that adjustment which 
the exercise of the Dual Policy demands, between the different 
points of view of the settled areas and the native reserves. But for 
this purpose the latter must also be represented. 

Apart from the above general opportunities, our proposals create 
specific opportunities for the immigrant communities to be asso
ciated with the trusteeship by supplying individuals to act as 
representatives of native interests on the I.Jegislative Council, to be 
members of the AdVisory Committee on Native Affairs, and other 
committees, and to serve on special commissions of enquiry into 
matters affecting native welfare. . 

In dealing with this subject it is important to note that the chief 
opportunity for the immigrant communities to play a part in the 
guardianship of native interests exists iudependently of any pro
posals which we can make, for it is afforded by their daily lives as 
employers of native labour. 

The second part of the third question with which we are dealing 
must be considered together with question 4. We are asked· 
in the latter to suggest •• how the dual policy recommended by the 
Conference of East African Governors (i.e., the complementary 
development of native and non-native communities) can best be 
progressively applied in the political as well as the economic 
sphere," Question 3 asks us to state what change we recommend 
fn the powers and composition of the various Legislative Councils 
sO as ultimately to .secure more. direct representation of native 
interests in accordance with the DualPelicy as explained . 

. 1 
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Our recommendations are that the .. political development of the 
native communities " should for the present be promoted. by pro
viding for their participation in the institutions of local or tribal 
administration; t.hat these should be b8.lled as far as possible on 
native traditional ideas a·nd should utilize to the greatest possible 
extent the authority of the traditional native leaders; that for this 
purpose policy as regards alienation of land to non-natives should 
be directed so as to allow for the crea.tion of racially homogeneous 
units for local self-government. The place which we have assigned 
to the institutions. of local government in the total scheme of 
government which we recommend leaves ample room, as has been 
pointed out in a.n earlier chapter (page 181) ,. for the development 
within the general system of native States like the Kingdom of 
Buganda, in which the native peoples will be free to maintain their 
own system of native administration, without the loss of their 
individual characteristics. 

We recognise further that account must be taken of the natives' 
interest in the wider field of government, and that it is essential 
that they should be gradually educated to understand the Govern
ment's policy. We recommend that steps should be taken accord
ing to a plan co-ordinated for all three territories for discussion and 
consultation with the natives. This plan should provide for a 
gradual development from informal meetings-in the nature of 
local Durbars-:-towards periodical discussion with local advisory 
councils. . 

In the meanwhile the representation of native interests in the 
various Legislative Councils is to be secured in Uganda and Tangan
yika. as at present by the official members and in Kenya by the 
nomination by" the Government of five non-natives specially chosen 
for this purpose. These representatives of. native interests in Kenya 
must take an active part in the discussion and consultation with 
natives on Government policy which has been recommended. 

The nature of further developments beyond this stage must be 
guided by experience. It is in principle desirable first that natives 
should take no direct part in the government of a territory until they 
have become qualified by adequate training to do 80; and secondly, 
that native representatives for any such purposes should be chosen 
in III manner consistent with native tradition, and should be really 
representative of their fellows, that is to say, that native repre
sentation' should come through the traditional leaders, and not 
through those who have detached themselves from tribal traditions 
and whose claims depend merely on a facility for acquiring a 
knowledge of English, and the superficial marks of European 
civilisation. These principles point towards a fuIl development of 
the possibilities of native advisory councils for representing native 
interests to the Government, before the question of admitting 
natives to the Legislative Council is considered. The principJe of 
nominating non-natives to represent native interests, which we 
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have· recomrnended for the_ Kenya Legislative. Council, should, be 
applied, to all special commissions or ordinary councils,-including 
the advisory council to the Central Authority. 

The remaining ,two matters referred to us are :~ 
5. To make 1'ecornmendations as to what imp1'ovements may 

be 1'equi1'ed in inteTrwl communications between the various 
te1'rito1'ies so as to jac,ilitate the w01'king ot jede1'ation 01' closer 
union. 

6. To rep OTt TYW1'.e, pa1'ticula1'ly on the financial aspects of 
any proposals which they may make under any ot the above 
headings. 

The questions raised on these subjects have been specifically 
answered in" the preceding chapters (V and VI and X) and our 
replies require ;no re-staterne~t here. 

In conclusion, we must mdicate our vi~ws aa to the general 
method for the introduction of our proposals. 

The successful inauguration of our plan will depend in a very 
special degree on the personal qualities of the chief individual 
selected to carry itou1r-the High Commissioner in th,e preliminary 
preparations, and'the Governor-General in the' first definite stage. 
Whoever 'is selected must be given a wide discretion and will have 
a difficult task .. If we have in the previous chapters indicated 
what we contemplate as the Course for- further developments, this 
has been done so as to' explain the significance of our immediate, 
proposals and is not intended to hamper the discretion of whoever 
is entrusted with the task of working these out. 

It will be noted t~at in our recommendations we J:tave suggested 
a number of further enquiries in order to establish facts and define 
policy i~ connection with many of the questions which were put to 
us, and we have thus left the final answers still to be settled. This 
result, according to our view of the situation, is inevitable. For we 
should have been given au impossible task if t1:.at had been to 
settle immediately a final form of government for these territories 
or an exhaustive programme of native policy, which would 
permanently meet all requirements. The situation at present is in 
embryo, it is rapidly changing, it contains many factors for which 
there is no parallel, and for which there has been no precedent. 
The form of government must develop graduaUy, keeping pace with 
the, development of the actual situation" and it would be folly to 
attempt to settle or even to forecast a final constitution. Certain 
dangers can indeed bef~reseen, and must be guarded against, but 
what it really' r~quires is that tJ:te cnanging situation should, be 
sympathetically watched, and at all stages studied and understood 
so that the institutions ot government may be adapted accordingly. 
',l'he. d.uty of watching attaches to the Imperial Government" on 
which .t~eiIltimate responsibility for good goyernment rests, and 
the task requires machinery for enquiry at all stages. Such a task 



243 

cannot be properly performed by a succession of specially appoiilted 
commissions reporting after examinations hastily carried out, as is 
almost inevitable in the case of such commissions. The task is a 
continuous one which no single commission could complete, and it 
ia for this reason that we propose the creation of a permanent im
partial authority, part of whose task will be to watch carefully over 
the changing situation on behalf of His Majesty's Government, and 
to suggest developments in the form of government at the appro
priate times. Imperial control thus exercised can be regarded as 
providing a shelter nnder which a different form of government will 
be slowly evolving. 

We desire to express our appreciation of the services of our 
reporter, Mr. H. H. Cooper, and of our stenographers, Miss M. 
Dalton and Miss A. Smith, who carried out the heavy task of 
taking down and transcribing the evidence with expedition and 
accuracy. Miss Smith has also given valuable assistance with the 
clerical work connected with the preparation of our Report. . 

Our Secretaries, Mr. H. F. Downie, of the Colonial Office, and 
Colonel C. W. G. Walker, of the East Mrican Governors' Con
ference Secretariat, have had arduous duties to perform in the 
preparation of a large volume of evidence, oral and written, the 
organization of travel and the keeping of lengthy records. These 
duties have been performed with the utmost ability, and their 
services in general have been of the greatest assistance to us. 

E. HILTON YOUNG (Chairman) 
(subject to additional 

recommendations below). 
R. A. MANT. 
GEORGE SCHUSTER. 
J. H. OLDHAM. 

H. F. DOWNIE } Secreta"u. 
C. W. G. WALKER 

17th October, 1928. 
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ADDITIONAL RECOMMENDATIONS BY THE CHAIRMAN, 
·SIR E. HILTON YOUNG. 

The Constitution of Kenya. 

1.'he above Report states the unanimous results of our joint 
investigations and deliberations. 

Nevertheless, in one matter, that of the future constitution of 
Kenya, I have come to certain conclusions that oblige me to make 
a recommendation additional or perhaps alternative to that which 
appears in the body of the Report. . 

The position in Kenya has been fully analysed, and I need not 
cover the ground again. The argument developed in our Report 
leads me to the conclusion that the practical recommendations 
for changes in the constitution of tne Legislative Assembly speci
fied in Chapter VITI, page 187, are inadequate to achieve their 
intended purpose: further, in two sections that· appear in Chapter 
IV, it appears to me that the argument as regards the future of the 
constitution of Kenya is pushed to an extreme that is not justified by 
the reasoning of the rest of olir Report. These sections seem to me 
an excrescence on the structure of our Report. 

Responsible Government and an Elected Majority. 

In the two sections referred to (" Dominion Government" and 
.. Elected European Majority"), it is argued that responsible 
government and a majority of elected representatives in the I.legis
lature must be ruled out as a suitable form of government, for 
Kenya. 

I am unable to join in this opinion expressed as an absolute and 
general principle. I agree, indeed, for the reasons stated in our 
Report, that under existing conditions, and in particular as long 
as Kenya remains an isolated unit of administration and unre
lated to any Central Authority in Eastern Mrica., the forms of 
responsible government, and perhaps an elected majority also 
as inevitably leading to responsible government, are inappropriate 
to the local conditions. . This more limited conclusion is that 
which, it appears to me, should be drawn from the main argument 
of our Report. . 

On the other hand, the establishment and development of a 
Central Authority such as that. w.hich we proposE!, by providing an 
efficient arbitral influence to hold the bahnce between the conflicting 
interests of racial communities, would remove the objections of 
general principle to the forms of responsible government and to 
an elected majority in Kenya. Indeed, it is because the establish
ment of such an authority will, it is hoped, make the future of 
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racial interests safe in the event of developments of the sort that 
it is most strongly urged. 

Weare unanimous that an elected majority is not suitable to 
the political conditions of Kenya at the present time: and there 
is no serious contention by anyone that the forms of responsible 
government would now be suitable to those conditions. But the 
future is hidden from us, in particular that of a territory where the 
process of change is at present very rapid. It may be that con
ditions will arise due to changes in the population, to the growth 
of political experience, to the growth ill influence of the Central 
Authority, or to other similar circumstances, in which the forms 
of responsible government and an elected majority will be those 
most appropriate for Kenya or, indeed, for anyone of the tliree 
local Governments in Eastern Africa. If it be so, in my opinion 
such a form of government, and an elected majority, for Kenya, 
or for anyone of the local Governments, is perfectly reconcilable 
with our general scheme for the constitution of the Eastern 
African territories. It is quite consistent with the plan for the 
maintenance of a balance between the interests of the communi
ties by preserving Imperial influence through a central authority. 

The powers of a responsible government could, under the cir
cumstances, never be as full as those, for example, in some of the 
existing Dominions, because they would be qualified .by the powers 
of the Central Authority in the manner which we have specified. 
But the government of Kenya under the Central Authority could be 
carried on by ministers responsible to the Kenya Legislature, 
instead of by an official executive. without any departure from the. 
general principles that we have followed in our recommendation. 
For the discharge of Imperial responsibilities the powers that we 
have designed for the Central Authority can be relied on to prevent 
deadlock with responsible ministers, just as much as to prevent dead
lock with the Kenya. Legislature when that is no longer controlled 
by an official majority. 

The Proposal in the Report. 

An evaluation of certain practical factors different from that of 
my colleagues causes me to add certain recommendations as to 
the reconstitution of the Kenya Legislature additional or alter
native to those suggested in Chapter Vill, page 190. 

'Ve are unanimous that the official majority should cease, and 
that there must be progressive development in the constitution of 
the Legislature. We propose that our recommendations for the 
reconstitution should, if approved, be made the subject of con
ference between interests concerned, under the guidance of the 
High Commissioner. I agree that the new constitution proposed 
in the body of the Report may appropriately be considered in con
ference as a possible ('ourse. ·But I am so much impressed by its 
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defects, some of which are dealt with in our Report, that I recom
mend that certain alternative courses which seem to me preferable 
should also be considered. 

The proposal in the body of the Report is open to the criticism 
that, while professing to abolish the rule of the official majority 
(which is our declared purpose) it undoes with one hand what 
it does with the other. While it abolishes the direct official 
majority, it replaces it by a state of affairs in which the official 
element could still control the legislature as long as it ·could get 
anyone other racial group to support it. The result must be that 
the government would be carried on in an undesirable atmosphere 
of bargain, and of the strategy of the" lobby." This would be 
unfavourable to the growth of. healthy politics or of that good 
understanding between the various communities in Kenya, which 
is so much to be desired. By provoking jealousies and antagonism 
it would be particularly a.dverse to the best interests of any group 
to which for the time being the Government looked to secure a. 
majority. 

There are certain advantages in maintaining a direct official 
majority, but to deprive the official element of its direct majority 
and to seek n·evertheless to retain its influence over the whole 
sphere of legislation by enabling it to playoff one community 
against another is to combine disadvantages. 

We should seek by all means to· avoid any arrangement that 
would promote antagonisms between racial interests, in a Colony 
. in which racial harmony should be the first object of political 
endeavour. 

In a new country like Kenya, there should be a reasonably 
stable repository for the controlling influence in the legislature. 
That most stable is an official majority. If, for the reasons given 
in our Report, an official majority should no longer be 
maintained, a stable repository must be sought else
where. Under present conditions the only quarter other 
than an official majority in which it can be found is in a. 
majority of unofficial European members. I include in this both 
the representatives of the European community and the nominated 
European representatives of native interests, the addition of whom 
is recommended in our Report. It is true that their more special 
interests as representatives will not be the same, but in their more 
general interests and characteristics they have a similarity that 
is of great practical moment. They will all be contributories to the 
force to which Eastern Africa now looks for its advancement along 
the path of civilisation, the force of European culture and political 
capacity. 

Over the wide range of legislative business that concerns only 
efficient government and does not involve racial questions, the 
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On other questions the group may be. expected to break up, and 
the official element to regain control. Is not that the very object 
which we should seek to attain? The unofficial group with the 
most political experience will be of most influence on all ordinary 
issues, and the official element will increase its influence on 
racial issues. 

In the background will be the Central Authority, in final 
control of racial issues. It is to that that we should trust for a 
balance in racial matters, not to a playing off of racial forces 
against each other in the legislature itself. 

AltemaUve Proposals. 

The objects which I have described as desirable can best be 
obtained by a reduction in the number of the oJ;ficial members 
of the legislature and an increase from four to. seven in the number 
or additional nominated Unofficial members whose appoilltment is 
recommended in the body of our Report. With so many as eight 
nominated members, that all should be nominated to represent 
native interests would be undesirable. It is not necessary in 
order to secure adequate ·presentation of native interests, and it 
would be difficult under existing conditions to find so many 
persons qua.lified for the special purpose. I recommend therefore 
that of the eight, three should be nominated to represent the 
general interests of the whole community, and that one of these 
~hree should be a member of the Indian community. 

The following is a. compara.tive sta.tement of the changes pro
posed. They would maintain the present ratio in representation 
of 11 : 5 as between the European and Indian communities :-

Present Proposed 
position. position. 

British Officials .... 19 9 
Elected Arab 1 1 
Nominated Arab. 1 1 
Elected Indians .... 5 5 
Nominated to represent general in-

terests \Indian) 0 1 
Nominated to. represent general in-

terests (Europeans) 0 2 
Nominated to represent Native in-

terests (Europeans) ... 1 5 
Elected Europeans 11 11 

'l'otal ... 38 35 
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We have received evidence that suggests that the time is not 
far distant, if it has ,not already arrived, at which it will be desir
able to increase the' number of constituencies. It is a. 
defect of the above arrangement that it allows no elasticity in 
that respect. If and when it is found necessary to make such 
an increase, I recommend for consideration the following arrange
ment, stated as before in a comparative form. This gives three 
additional seats, whilst preserving the relative influence of groups, 
and' the existing ratio between European and Indian representa
tion. 

Present . Proposed 
position. position. 

British Officials 19 10 
Elected Arab 1 1 
Nominated Arab 1 1 
Elected. Indians 5 6 
Nominated to represent general 

interests (Indlan) 0 1 
Nominated to represent general 

interests (Europeans) 0 2 
Nominated to represent Native 

interests (Europeans) 1 5 
Elected Europeans 11 13 

Total ... 38 39 

Both of these proposals involve a substantial reduction in the 
number of officials who sit and vote in the legislature. So far 
from considering such a. reduction a disadvantage to the efficient 
conduct of business in the legislature, either from the official 
point of view or that of. the community as a whole, I 
believe that it will 'be a positive advantage. The chief reason 
for the maintenance of so many officials in' the legislature is to 
secure a. majority of official votes, and that· will no longer hold. 
The actual legislative business of the Government can be more 
efficiently done by a smaller number of officials who have to be
come expert in legislative business and methods, than by a larger 
number with less experience of them, and less need to study them. 
If the number is found too small to allow of the proper develop
ment of the Government's case in respect of legislation, the diffi
culty can be overcome by providing that certain officials, for 
example the directors of the various Government services, may 
sit and speak in the legislature on matters affecting their depart
ments, without the power to vote. 

I recommend that these proposals be considered at the contem
plated conferences as alternatives to that recommended in the 
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body of our Report. It appears to me that it deserves considera.
tion whether they do not represent the minimum necessary 
effectually to .associate the immigrant communities with the impe
rial Government in the exercise of its trust on behalf of the 
African population. 

The Natives' Representatives. 
The status of the Europeans nominated to represent native inter

ests should be clearly realised and defined. It is intended that 
they should be full members of the legislature for all purposes, but 
that they should primarily represent native interests. The natives 
would be tht:ir .. constituents," although there was no election.' 
In this respect my proposal is identical with that in the body of 
the report. The same status and duties are intended for these 
representatives in both proposals, and the one no more than the 
other implies that they are not to be regarded as primarily repre
sentatives of native interests. They will find themselves in a 
position familiar to every legislator. They will have to reconcile 
their duty towards their II constituents", tha natives, with their 
duty towards the community as a whole. Conscientious legisla
tors have never found it difficult to reconcile these two duties, which 
are in fact but two aspects of a single duty. 

According . to my proposal these nominated members will no 
doubt find themselves in a position of much influence in the 
legislature over general affairs, but that will a,ssist rather than 
hinder them in the performance of their primary duty towards 
the natives. The greater their influence in general affairs, the 
greater their ability to serve their II constituents". Nor do I 
seen any reason to fear that the large measure of influence which 
I propose for them in general affairs will make them any less 
willing to champion the special interests that they are expressly 
nominated to protect. On the contrary, I should expect that the 
greater influence would give them a greater sense of responsibility. 

In another direction, it might be of interest to consider what 
course should be taken if and when the Europeans nominated to 
represent native interests came to be replaced by natives; but the 
interest of the inquiry would be academic. It must be a very long 
time before the native of Kenya. is capable of protecting his own 
·interests in the central legislature. Further, what we are recom
mending as to the Kenya legislature is admittedly a first stage 
only in a process capable of development. By the time natives 
are fit to sit in the legislature, the legislature will probably have 
become something very different from what we now recommend. 
The conditions under which the event in question will come to 
pass, if it ever comes to pass, are .thus doubly unascertained. It 
is a contingency upon a. contingency. and we had better leave it 
to be dealt with by those who will know hereafter how and when 
it happens. 
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Unofficial Members as " Ministers." 

Consideration of ·the arguments for and agaiI).st the ad-. 
mission of unofficial members to the pORition of executive 
•.• ministers" as ~et out in Chapter VIII, pages 199-201, 
leads me to the conclusion that the appointment of one 
such minister should be contemplated forthwith, if only by 
way of an experiment. It is only by experiment that it can bp 
found whether a qualified person will accept such a position. If 
he will, the benefit to be derived from the education of the un
official community in a sense of responsibility and trusteeship far 
outweighs every contrary consideration. If such an appointment
be made, the "minister" appointed will have to accept full 
.. Cabinet" responsibility for all the acts of the Government, 
and thus separate himself from the unofficial group. To maintaIn 
the relative influence of groups, that would necessitate the reduc
tion in my first proposal of the numbers of official members to 
eight, of whom one would be the" minister" in question. 

The Indian Claim to a Common Franchise. 

In Chapter 9 (which deals with the Indian claim to a common 
franchise) the following sentence that appears on page 210 appears 
to me io carry the expression of our opinion further than can be 
justified by our argument in the rest of the chapter-

"the ideal to be aimed at is a common roll on an equal 
franchise." 

In so far as· this sentence may be taken as an expression of 
opinion that the system of a common roll for European and Asiatic 
voters is that which is ideally best suited to the conditions of 
Kenya, I am unable to agree. The advantages of a communal 
system under the conditions are very great, and I am unable to go 
further than the arguplent of the rest of the chapter, the effect of 
which is to leave things in this matter as they are for the present, 
and to trust to the future to evaluate the relative weight of the 
arguments stated for communal represent.ationor a ('ommon roll, 
and the effect upon the problem of conciliation and of growing 
confidence and stability. . 

E. HILTON YOUNG. 

17th October, 1928. 
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MINUTE BY THE OTHER MEMBERS OF THE COM
. MISSION ON THE CHAIRMAN'S ADDITIONAL 

RECOMMENDATIONS. 

We think it right to state briefly the reasons which prevent us 
from agreeing with the Chairman's additional recommendations. 
The view which we have tried to make clear in the Report is that 
the Imperial Government cannot divest itself of the obligation of 
trusteeship for native interesttl until the natives cease to be 
.. minors," in the sense that they themselves can take their proper 
share in the responsibilities of government. Until that time, which 
is beyond our present horizon, the Imperial Government must 
retain a sufficient control over each of the territories to enable it to 
fulfil its obligations. In our view this position is incompatible with 
the establishment of responsible government in the accepted sense 
of the term, for, owing to the all-pervading nature of .. native 
affairs," the control must be capable of effective use over the whole 
ra.nge of government. . This being so, we believe that whatever 
constitutional device is adopted the institution of a government 
which is to be .responsible to a local electorate and yet subject :to' 
a.n outside control of this nature would inevitably produce the 
familiar form' of conflict which must result either in the breakdown 
of the outside control or the withdrawal of full responsibility. :Past 
history indicates that th~ former is the more likely rel'mlt and. for 
this reason we. cannot. recommend any present advance into a 
position which must inevitably lead to .it. .Thescope for responsi~ 
bility to be allowed -to the local communities must in all matters 
which "ffect more than their own exclusive interests be that of 
partnerl:lhip with the Imperial Government. 

Holding this view we have thought it right ·to say so in un" 
mistakable terms. But we are in agreement with the Chairman in 
not wishing to prejudge a. future which cannot be foreseen, and 
while our proposals are carefully designed to·avoid committing the 
Government to an advance towards responsible government, they 
could equally be said to close the door finally on no line of political 
advance which· the future may prove to be desirable. For the 
present. however, if we are aSKed to admit the possibility of re
sponsible government, our 3·nswer must be that we can see no escape 
from the dilemma, tha.t under it the Ministry must be responsible 
either to a. purely European electorate which would constitute an 
oligarchy in the guise of democracy, or to a wider electorate for 
participation in which the natives are not yet, anti may never be, 
ready. 

As regards the position of the Leghllative Council in Kenya, we 
believe, for the reasons given in the Report, tha.t as a first step it 
would not be safe to go beyond th.e arrangeinent which we have 
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recommended. Further steps must be dependent on the experi
ence gained during the first. We have not been influenced by, the 
same considerations as the Chairman because we do not think it 
necessary during the first' stage to look for a stable repository of 
power in the Legislature as an alternative to the official Govern~ 
m,ent. For such a period as we can ,envisage, the latter 
must, in our view, remain the" stahle repository" and we do 
not think it wise to do more than to, open the way for repre
sentatives of the unofficial communities to have an increasing in
fluence on the policy of the Government. Apart from this we 
definitely think it wiser to leave the Government in the position 
of holding a casting vote as between any of the racial groups until 
the power of the Central Authority has been definitely demonstrated 
in practice. As to the dangers of " lobbying" and bargaining to 
which the Chairman has referred, it must be remembered in the 
present case that the Government in power represents the irre
movable official party, and that the conditions are very different 
from those where the Government itself is dependent for its 
existence on the votes of the electorate. Moreover, we do not think 
it right to be deflected from' the course wnich on all other ground~ 
appears to us just and wise merely on the assumption that the un
official pa.rtieswill abuse the opportunity for greater influence which 
our proposals open to them. 

We must add that we find ourselves unable to support the 
Chairman's proposals both because we think them unlikely to 
achieve their professed object, and also because the profession of 
this object appears to involve dangerous implications. As to the 
first point, if stability is being sought, no arrangement appears to 
us less likely to be stable than that of an irremovable official 
executive confronted by a homogeneous opposition with a majority 
in the Legislature. As to the second point, the representation of 
native interests by Europeans is necessary under the Chairman's 
plan in order to ensure the unofficial European majority on which 
he relies for stability. We feel grave doubt whether it is possible 
for these representatives to fill the double role of acting as 
champions of native interests, and at the same time of combining 
with the other European members to constitute a stable party in 
the Legislative Council., " . 

It is at any rate obvious that the stability which is claimed for the 
plan is dependent on the assumption that the European repre
sentatives of native interests will normally vote with th~ other 
Europeans. 

The whole structure of our recommendations would be under
mined by any suspicion of such an implication. It is true 
that under our proposals, as well as under the Chairman's, 
native interests' will in the first stage' be represented by Europeans 
nominated for the purpose; but, whereas' this arrangement is 'an 
essential feature of his scheme,. it is only accidental to ours, and if 
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in future suitable natives become available they could within the 
framework of our plan replace nominated Europeans. If the . 
possibility of such a development is accepted-as it surely must be 
if the declared policy of His Majesty's Government is to be carried 
out-it appears to us that the foundation of the Chairman's pro
posals falls away. 

It is trne that it may be a long time before natives are fit to sit 
in the Legislature, but there is already a growing demand on the 
part of ilie natives for a voice in political affairs, and it will become 
more and more necessary for the European representatives of 
native interests to keep in touch with native opinion and identify 
themselves with it in the Legislature. In so far as they do this 
they cannot be regarded as a stable element in the European group. 

17th Octob~, 1928. 

R. A. MA...~T. 
GEORGF. SCHUSTER. 
J. H. OLDHAM. 
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CHAIRMAN'S. REPORT ON THE.' CENTRAL 
AFRICAN TERRITORIES. 

According to our terms of reference, we aTe to consider which 
of the Central and Eastern African territories of the British Empire 
can now or at any time be brought within any closer union that· 
we may recommend. In an earlier' passage of the V\'bite Paper· 
the possibility is referred to that closer union may be found to 
be practicable in the first instance only between Kenya, Uganda, 
and Tanganyika, leaving it open to Zanzibar, Nyasaland, and 
Northern Rhodesia to come into any new structure as and when 
tqe development of communications permits. 

Reference has been made in Chapter V of our Report, dealing 
with cOlllll1unications, to the lack of rail and road communica
tion between Nyasaland. and Northern Rhodesia and the Eastern 
African group. 

'Our inV'estigations of conditions in the two groups of territories 
ha.ve brought me to the conclusion that in the. present state of 
communications the main interests of Nyasaland and Northern 
Rhodesia, economic and political, lie not in association with the 
Eastern African territories but rather with one another and with 
the self-governing Colony of Southern Rhodesia.. 

Livingstone and Zomba are still almost as remote from Dar-es
Salaam and Nairobi as they are from London, and there can be 
no reality in any arrangement for closer union between regions 
between which communications are still so imperfect. Except for 
certain specific purposes, to which I shall refer later, no closer 
union between the North-Eastern group of territories and the Cen
tral group can 'be considered practical at the present time. How 
soon the time will come at which it will be useful for the two groups 
to conElider the co-ordination of their interests and governments 
is again a matter of communications; the faster the communica
tions are developed between the two, the sooner will come that 
day. 

Nyasaland and Northern Rhodesia a·re closely related, each to 
the other, economically, geographically and €thnologically, and the 
link is continuous to the self-governing Colony of Southern 
Rhodesia. This Colony is not included in our terms of reference 
and any treatment of its problems here would be inappropriate; 
but we have had the benefit of close consultation with its Governor 
and Ministers, and at their suggestion and by their Lelp 
we ha.ve been enabled to inform ourselves fully of the 
manner in which these problems present themselves to public 
opinion there. Nevertheless, since the conclusions I have 

• Cmd.2904. 
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based upon that information necessarily involve the political 
destinies of Southern Rhodesia, a full and free treatment of them 
would lead me into regions beyond our competence. For this reason 
I contine myself, in dealing with the political future of 
Nyasaland and Northern Rhodesia, to an outline only of the posi
tion as it presents itself. To do more would necessitate an in
appropriate discussion of the concerns of a self-governing territory. 

Much of what we have said in our Report, on the North
Eastern territories, is applicable to the Central territories also. 
We have dealt therein with the essential interests of native African 
communities and of white communities settled in Africa; with the 
institutions of government suitable to native communities, and 
with those suitable to native and white communities living in 
contiguity. We have dealt with the principles applicable to the 
co-ordination of services common to adjacent British territories. 
To cover the same ground again in relation to the Central terri
tories is unnecessary. The task can be performed with more 
brevity and more clearly by referring to what has already been 
"Titten and extending that, as the basis of my conclusions, to 
the Central as well as to the North-Eastern territories. Myobserva.
tions concerning the Central territories can thus be limited to 
defining the practical application of those principles in this second 
case. 

The Need for C(H)rdination. 

Native Policy and White Settlement. 

The need for co-ordination of policy and services already apparent 
in the Central territories is not dissimilar from that which we have 
described in the North-E.astem territories. There is an urgent 
need for co-ordination in the matter of native policy and white 
settlement, and the need for co-ordination of services, if not so 
marked or widespread as in the North-Eastern territories, is already 
substantial, and must inevitably increase with increasing civilisa
tion. 

What has been said in previous sections of this. Report about 
the essential interests of natives and of European settlers, in rela
tion to reserves, land policy, application of public revenues, labour, 
education, and development of local self-government, is, broadly 
speaking, applicable· to the Central territories also. There are 
special circumstances also that make the co-ordination of native 
policy a matter of particular interest in the Central territories. 

Land . 

. With regard to land, for example, the areas in which white 
settlement is to be permitted aDd what areas should be detinitely 
rellerved for permanent occupation by the natives; are matters 
of fUDdament81importance which should not be decided for ona 
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territory without reference to. the others. The, land. question is 
complicated both in Northern Rhodesia and Nyasaland by thtl 
presence of large' concessions. owned by the British South 
Africa Company and other British corporations, the British South 
Africa Company holding 2,775,260 arres in North Nyasaland and 
2,758,400 acres in the Tanganyika district of Northern Rhodesia. 
and the North Charlerland Exploration Company 6,400,000 acres 
in the East Luangwa district of Northern Rhodesia. On such 
estates in both Protectorates arises the difficult problem of deal
ing with the rights of rer.ident natives-a matter which should 
be decided on uniform principles, the main object being to secure 
the title of the natives to the land in the reserves and to give 
them as firm a right of occupancy as possible in the areas covered 
by the concessions. 

Labour. 
Both Northern Rhodesia and Nyasaland have a surplus labour 

population which produces a continual stream of emigration 10 
other territories. Only small numbers of natives migrate for labour 
purposes from N yasaland and Northern Rhodesia into Tanganyika 
Rnd the other Northern territories, whereas the labour migration 
from these countries to Southern Rhodesia and Soutli Africa is 
considerable .. It is estimated that 30,000 natives of Nyasaland are 
absent every year, mainly for work on the mines in the Rhodesias 
and in South Africa. Northern Rhodesia, after absorbing consider
able numbers from N yasaland, sends her own overflow to Southern 
Rhodesia, Tanganyika, and the Belgian Congo, 11,000 natives of 
Northern Rhodesia ·were recruited in 1927 for work outside the 
Protectorate, and 31,000 left Northern Rhodesia independently 
to work in Southern Rhodesia and South Africa. It is desirable 
that these migrants should find themselves under the same general 
conditions in the various territo.ries under British administration, 
particularly in such matters as registration and penalties for breach 
of contract. Moreover, the white settlers are closely interested 
in the regulations of these labour movements. In Southern 
Rhodesia, for instance, both the mining and farming industries 
are dependent to a large extent on imported labour, and in 
Northern Rhoclesia one of the strong-est reasons for the opposition 
to partition is the fear of being deprived of the labour supply from 
the north-eastern portion of the Protectorate. On the other hand, 
the planters in Nyasaland are afraid of being drained by their 
neighbours. 

The labour problems of these territories must ultimately be dealt 
with as It single problem. There are large conglomerations of 
native labourers in the mining camps, who have been 
drawn from divers tribes· and divers territories, and·· are 
severed, for - the time being' at 'any' rate, from' their 'own 
tribal organisms. Their mi~ations need· common· super
vision. Attempts· are being 'made' to arrange for'the control of 
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such matters as ~nitation, etc., in camps through native headmen 
appointed ad hoc by the mine managers, and. it is possible that 
this may contain the germ of some embryonic form of local ad-, 
ministration; but there are obvious difficulties in the way of 
securing obedience to headmen who have no traditional authority 
behind them, and these difficulties will increase with the expansion 
ef the mining industry and of the size of the mining camps. These 
problems require careful comparative study in Northern and 
Southern Rhodesia, with a view to utilising the experience of each 
for the benefit of the others. 

Local GOf)ernmem. 

With regard to the development of local government among 
the natives, the Central territories are faced with much the same 
problems as the Northern. and have the same need for clarifica
tion and unification of policy. 

Agricultuf'e. 

The chief agricultural industry in Nyasaland, both for 
Europeans and natives, is tobacco growing, and this in
terest is shared with North-Eastern Rhodesia, where the 
tobacco industry has for BOme years been established in the neighc 

bourhood of Fort Jameson, and with Southern Rhodesia. In 1927 
N yasaland exported 15,467,200 lb. of tobacco, valued at £780,964; 
Northern Rhodesia exported 3,302,025 lb., and Southern Rhodesia 
produced 19,175,000 lb. of tobacco. The three countries are 
therefore interested in securing facilities for marketing tobacco, 
and in research into the prevention of tobacco diseases and' the 
curing and grading of the crop. . 

Further, the most convenient and economical route for the ex
portation of tobacco from the Fort Jameson district of North~ 
Eastern Rhodesia is by road to Blantyre and thence by the Ny(LSa.
land Railways to Betra. and this is likely to be established as the 
regular traffic route from North-Eastern Rhodesia if the con
templated extension of the Nyasaland Railways towards Fort 
Jameson is carried out. 

Communicati0n8. 

Co-ordination IS required as to communications. This' is ren:-:
dered the more urgent by the circumstances that in both 
Nyasaland and Northern Rhodesia railways are the property of 
private companies, subject to a measure only of Government· con
trol; and that Nyasaland is at present entirely, and Northem. 
Rhodesia partly, dependent for the export of its produce on the port
of Beira, which is not only in private hands but in foreign terri-
tory. . 
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B6thas regards methods of administration and policy in develop
ment, 'plans)or the future should be worked out under a co
.ordinated local control. 

Mining. 

Both :Northern: a~d Southern Rhodesia are highly mineralised, 
a.nd large mining' areas are being actively developed by private 
companies. The mineral resources of Nyasaland have not yet been 
fully investigated, though coal has been discovered. The 
British South Africa Company, however, own mineral rights 
in their large concessions in the north of the Protectorate, 
and in the event of mineral investigation being carriet! 
out in that area it would be desirable that the Government of 
Nyasaland should make the fullest use of the experience of ,the 
Governments of Southern and Northern Rhodesia in matters of 
IPining legislation and administration. " ' " 

Other Common Services. 

In the matter of other common services also the need for co
Qrdination, if not so urgent as in the case of the services of the. 
Northern'territories, fs nevertheless already existent and must 
increaae. The, three territories have common interests, in the 
sphere of administration, strongly res'embling those which are 
common to the three Northern territories. Already in thEl case of 
Nyasaland, Northern Rhodesia, and Southern Rhodesia, as in that 
of Kenya, Uganda, and Tanganyika, the natural similarities of the 
territories find their expression in many common activities. ,Th~ 
Gove,rmnents of Northern and Southern Bhodesia are jointly repre
o£:ented (with Bechuanaland) on a Railway Commission to control 
rates on their privately-owned railway system. Northern Rhodesia 
and Nyasaland are common owners of one telegraph system. The 
np,migration Departments of Northern and Southern Rhodesia 
'Work in close liaison. 

Defence. 

~e sphere in which the common interests are strongest is 
-perhaps that of defence. 

The defence forces of N yasaland consist of the '1st Battalion, 
King's African Rifles. In Northern Rhodesia the. defence forces 
consist of .the military branch of the Police, which, is trained ~n 
the, Unes' o~ ,the King's,t\frican, Rifles. In .SouthemRho~esla 
therE;) is, a European defence force, and natry-e troops, are not 
~mipl?yed., ' ; , 

The'reasons in ,favour of a common control of defence WhICh, 
have been stated in respect .of ihe Northern territories apply with 
equa.l.'forc'~ to the case, of the' Central group. ' , '. '.' 

The mihtary problem of Nyasaland and Northern RhodesIa. IS, ' 

one : they form one block of British territory divided by no natural 
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obstacle, and considerations of economy and convenience suggest 
that they should be treated as one, both for the defence of fron
tiers and for internal security. The desiderata of an efficient dis
tribution of posts and a centralised reserve can only be secured 
by co-ordinated local control and ultimately a single command. 

It may be noted in this connection that military posts in North
Eastern Rhodesia could more easily be controlled and supplied 
from Zomba than from Livingstone, as during a considerable 
portion of the year the only way of reaching Fort Jameson from 
Livingstone is via Beira and Nyasaland. 

The difference in the nature of the forces in the three territories 
is real in the case of Southern Rhodesia only. It presents no 
obstacle to a co-ordinated control as regards the general policy 
of defence and ultimately a single command although it necessi
tates local autonomy in the administration of the forces. 

Research. 

In the matter of research, the reasons already given in favour 
of common control apply here with no less force. 

All three territories have much to gain from the results of co
ordinated research into human and animal trypanosomiasis and 
methods of combating the invasion of the tsetse fly. Many of 
the diseases which affect the native popUlation are common to 
all the territories and offer a wide field for common effort in reo 
search. In the two Rhodesias (and to a less extent in Nyasaland) 
European and native cattle owners are interested in research into 
animal pests and diseases. Attention has already been drawn to 
the common interest of the three territories in reseaJ;ch work on 
the diseases of tobacco. 

The co-ordination of research throughout the Empire generally 
is now under consideration by the Imperial Government, and broad 
schemes are being worked out. Whatever those schemes may 
eventually be, the conditions and problems of Nyasaland and 
Northern Rhodesia and of Northern Rhodesia and Southern 
Rhodesia are so .closely akin that they would benefit by a closer co
ordination than exists at present, and they could participate more 
conveniently as a group than as units in any ·comprehensive 
Imperial organization that may be established. Without co
ordination there is the same danger of dispersion of effort and 
duplication of staff and plant to which attention has been drawn 
in the case of the Northern territories. 

Cwt01n8. 

The tariff interests of the three Central territories, conditioned 
by their general similarities, show no marked differences. They are 
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more like each other in this matter than they are like their neigh
bours: and the closer they draw together the stronger they will 
be to negotiate with those neighbours. . 

In Nyasaland imports are subject to a general ad valorem duty 
of 15 per cent., with certain exceptions such as tobacco, wines, 
etc., on which there are specific duties: there is also the usual 
list of exempted articles. 

The main portion of Northern Rhodesia, which is within what is 
known as the" Zambesi Zone," is a party to the Customs Union 
of South Africa, which embraces the Union of South Africa, 
Northern and Southern Rhodesia, the Bechuanaland Protectorate, 
Swaziland, and Basutoland. Under the present agreement. llego
tiated in 1924, Northern Rhodesia receives 12 per cent. ad valorem 
on removals from the Union of South Africa of imported goods, and 
6 per cent. on removals of goods manufactured in South Africa.. 
Unmanufactured prod1l:ce of South Mrica. is not subject to duty. 

The Union of South Mrica charges the actual duty at Union 
rates due on removals from Northern Rhodesia of imported goods, 
but allows entry of Northern Rhodesia produce free of duty. The 
minimum sum payable in respect of Customs by the Union of 
South Africa to Northern· Rhodesia is £12,500 per annum. 

The whole of Nyasaland and a small portion of Northern 
Rhodesia, which is roughly that portion of North-Eastern Rhodesia 
which lies to the north-west of a line from Fife to N dola, is for 
Customs purposes in the Conventional Basin of the Congo: the 
remainder of Northern Rhodesia is in the Conventional Basin of 
the Zamb~si. 

By the Berlin Treaty 0(1885 and that of St. Germain-en-Laye 
of 1919, countries within the Conventional Basin of the Congo 
must obserVe equality of trade with all countries signatories to 
these treaties: hence, there can be no preference in favour of 
British goods in Nyasaland or in that small portion of Northern 
Rhodesia which is within the Congo Basin. 

In Northern Rhodesia, although little trade passes from the 
Zambesi to the Congo Basin, it is necessary to check the removal 
of goods within the territory from one zone to the other, notwith
standing the fact that the duties imposed are in .aImost all cases 
similar : this procedure is a. source of inconvenience to the merchant 
and expense to the Government. 

Much the same question, therefore, confronts Nyasaland and 
Northern Rhodesia in relation to the revision of the Berlin Act 
in 1931 that confronts the Northern territories. Which is the 
better for them, Imperial preference or Mrican free trade? It 
is beyond our functions to attempt an answer to the question, 
although it is obvious that the right to send goods through Beira 
(in Portuguese territory) without any duties in transit, a right 
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eecured by conventions and treaties, is an absolutely vital one to 
Nyasaland and Northern Rhodesia. But the Central territories 
Rhould design their policy on the matter Ilnd speak in the coming 
nel!otiations with one voice. 

l::iome small interchange of goods between Nyasaland and Salis· 
bury is now beginning; otherwise there is at present little trade 
between Nyasaland and the Rhodesias. In 1927 the value of all 
imports to Nyasaland from the Union of South Mrica totalled 
.£83,247; from the two Rhodesias £36,405; from Kenya £1,049; 
from Tanganyika £1,293; amounting to £121,994 out of a total 
from all countries of .£987,314. 

In the aame year the value of domestic exports from Nyasaland 
W8S, to the Union of South Mrica £557; t.o the two Rhodesias 
£957; to Tanganyika. 0£6!; to Kenya £672; a total of £2,250 out 
of a total to all countries of £929,546. 

The trade of Nyasaland with the Northern territories is not likely 
to increase to any considerable extent unless railway communica
tions are developed southwards to or towards the north end of 
Lake Nyasa from 'htl Tanganyika Central Railway. The trade 
between N yasaland nnd South Mrica and the Rhodesias is also 
likely to depend to a large extent on improvements in communica
tions. There is, however, &. considerable amount of transit trade 
through Nyasnland to the Fort Jameson area of Northern Rhodesia, 
which is likely to increase in the event of the construction of the 
Zambesi Bridge and the extension northwards of the Nyasaland 
railway system. 

Between the Rhodesias, on the other hand, intimately linked by 
their railway systems, the interchange of goods is important, as 
shown by the following figures taken from the Customs return 
of Northern Rhodesia for the year 1926 :-

Importa from the Union of South Mrica, £166,000; from 
Southern Rhodesia, £258,884; &. total of £424,884 out of a 
gross total from all countries of £1,667,584. Exports to the 
Union of South Africa, £161,439; to Southern Rhodesia, 
£6.5.543; a total of £226,982 out of It gTOSS total to all countries 
of £484,382. 

As practically all the Northern Rhodesian imports and exports, 
except those to and from the Fort Jameson area, must pass 
through Southern Rhodesia and South Mrica, and a. large propor
tion of her trade is with those countries, mutual free trade is of 
primary importance between the Rhodesias. Between Nyasaland 
and tbe Rhodesias it is not yet &. matter of much significance. 
There is, however, no such difference between the present tariffs. 
or methods of taxation of N yasaland and the Rhodesias as would 
necessitate any dislocation of their revenue systems in the event 
of the adoption of a uniform tariff. It may be noted in this con
nection that income tax is in force in all the Southern territories, 
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whereas in . the Dependencies of the North-Eastern group, which 
have no income tax, import duties are proportionately higher. 
The. inclusion of Nyasaland in any Customs Union of the Nortb~ 
Eastern group might, therefore, give rise to difficulties. 

A Central Authority. 

In our Report on the North-Eastern African territories we have 
given .reasons for our view that co-ordination of common interests 
a!ld . cClntrol of common services. is best effected by a Central 
Authority on the spot, in constant touch with local opinion and con
tinuously conversant with local conditions. In accordance with that 
view I recommend that a beginning should be made with the consti
tution of a Central Authority for the Central territories, with powers 
of co-ordination and control in. the case of Nyasaland and . Northern 
Rhodesia similar to those proposed for the Central Authority of the 
North-Eastern group. . 

. I do not under-estimate the importance of securing and main
taining uniformity in such matters as native policy in all British 
territories in Africa, and it is hoped the day is not far distant 
when, as a further stage, machinery may be devised for the closer 
union of the North-Eastern and Central groups. It would, how· 
ever, be impossible for the Central Authority whose institution we 
have suggested for the Northern territories to maintain close touch 
with the trend of events and current opinion in Nyasa.Iand and 
Northern Rhodesia, nor would it have the time to devote to the 
difficult problems which await solution in the South in addition to 
its duties in the North. For the present, joint consultation be
tween the North-Eastern and the Central groups on such matters of 
common interest as defence, research. boundaries, and com
munications must suffice. 

The situation in the Central territories is not yet ripe for the 
formation of a federal authority with legislative powers. What is 
proposed is that here as in North-Eastern Africa a beginning should 
be made by the establishment of a Central Executive Authority. 
This can best be done by delegating to the 'Governor of Southern 
Rhodesia some of the powers of control at present exercised 
by the Secretary of State and thus placing him in a. 
position analogous to that which we have proposed for the 
Governor-General in the Northern territories. He would thus 
be able to maintain uniformity between the native policies 
of Northern Rhodesia a.nd Nya.saland and to ensure the 
continuous and active observance of the principles of trustee
ship to which His Majesty's Government is committed. 

His position as a Governor of a self-governing State gives hini 
a position of considerable detachment which would be of advantao'e 
to him in exercising his functions as reO'ards Nyasaland a~d 
Northern Rhodesia. ., 
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Powers of Central Authority. 

I recommend that in the first instance the Governor of Southern 
Rhodesia should be appointed High Commissioner for Nyasaland 
and Northern Rhodesia with the same general powers as those de
signed for the Governor-General of the North-Eastern group, and 
that, as in the case of the Governor-General for the Northern 
group, he should be endowed with the supervisory powers at pre
sent exercised by the Secretary of State for the purpose :-

(a) of safeguarding Imperial interests; 
(b) of ensuring the active and consistent application of the 

principles which we have stated in the earlier part of our 
Report in matters of native policy and the relation of native 
and immigrant communities; . 

(c) of co-ordinating policy and administration in matters 
of defence, communications, customs and research. 

I contemplate that the High Commissioner should be able to 
achieve these effects by virtue of his general executive control over 
the Governments of Nyasaland and Northern Rhodesia and by 
summoning conferences to be held at Salisbury between represen
tatives of the legislatures of the two Protectorates and of the legis
lature of Southern Rhodesia in cases of differences on important 
matters of policy. 

Readjustment of Boundaries. 

In recommending that an immediate beginning' be made with 
the institution of a Central Authority for the Central 
group, I have been prompted by the hope that its in
fluence will facilitate the readjustment of boundaries as be
tween N yasaland , Northern Rhodesia, and Southern Rhodesia 
which is demanded in the interests of economy and convenience of 
administration. 

Nyasaland and North-Eastern Rhodesia. 

Nyasaland, which has a land area of about 39,000 square 
miles, has a native population of 1,290,885, with 1,716 Euro
peans (including 211 officials) and 980 Asiatics. It is generally 

. agreed that there is little room for further white settlement 
and that, on climatic grounds, Nyasaland cannot be regarded 
as a .. white man's" country. In this respect Nyasaland may 
be compared with North-Eastern Rhodesia, where, although there 
is a fair-sized European community in the East Luangwa district, 
it is insignificant in comparison with the native population, which 
is denser in that district than in any other part of Northern 
Rhodesia. There is no natural division between Nyasaland and 
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North-Eastern Rhodesia, and many of the native tribes of North
Eastern Rhodesia are closely allied to the tribes of Nyasaland, 
notably the Angonj in the neighbourhood of Fort Jameson. 

The arO"uments in favour of an administrative union between 
the easte;'n area of North-Eastern Rhodesia and Nyasaland are 
numerous and strong. They have been well ventilated, and bave 
become familiar to the European residents in both territories. The 
line of communications and trade route from Fort Jameson and the 
Luangwa Valley is at present tbrough Zomba to Beira, and is 
likely to remain so.~ The export tobacco crop of North-Eastern 
Rhodesia and tbe Nyasaland Railway are necessary to each other. 
Neither at the moment could afford to do without tbe other. Con
versely, North-Eastern Rhodesia imports come through Nyasaland. 
The Nyasaland-Northern Rhodesia border is drawn without any 
relation to tribal distribution: it cuts through the Achowa 
and Angoni tribes. It would be better both for tribes and 
administrators to include tbem under one government. Under 
present circumstances the arbitrary nature of tbe frontier-line 
dividing tbese tribes is a hardship on tbe tribes, affecting their 
traditional intercourse. and is a difficulty in tbe way of the efficient 
discharge of essential government services, spch as tbe prevention 
of human and animal disease. 

Tbe differences between Nyasaland and tbe eastern partof Nortb
Eastern Rbodesia that stand in the way of their administrative 
union are political. Nyasaland has a land tax; North-Eastern 
Rhodesia has none. North-Eastern Rbodesia bas freehold; Nyasa
land has not. North-Eastern Rhodesia elects its representative in 
the Legislative Council; in Nyasaland there is no popular election. 
Tbese difficulties are by no means insuperable. It would not be 
difficult for Nyasaland, on tbe incorporation of the territory. 
t.o recognise existing freeholds, exempt the new province from land 
tax, and admit some measure of election in the choice of repI1'-
sentatives for tbe legislature. . 

Central-Northern and Southern Rhodesia. 

Tbere are circumstances besides mere contiguity or bistory that 
bind central-Northern and Southern Rhodesia together and point 
towards an administrative union. 

Northern Rhodesia, which has an area estimated at about 288,000 
square miles, contains a native population of 1,237,486, 5,581 
Europeans (including 291 officials) and 60 Asiatics. 

The central area of Northern Rhodesia, through wbicb tbe rail
way passes, contains tbe bulk of tbe European settled community. 
It is traversed by the railway-line from south to nortb, and is 
readily. accessible from Bulawayo and Salisbury. The na.tives of 
tbe soutbern portion (the Bateka, the Ba.-IIa and allied tribes) 
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are akin to those in Southern Rhodesia, and there is free inter
course between the tribes on either side of the Zambesi. The 
natives in this section have reached a higher stage of development 
than those of other parts of Northern Rhodesia, as they have been 
in close contact with Europeans for a number of years. 

Northern Uhodesia was colonised from the south through 
Southern Rhodesia. n may be said to be the child of Southern 
Rhodesia, and there is the hereditary resemblance that might be 
~xpected between parent and child. The civilization of central
Northern Rhodesia in type and incidence is identical with that of 
Southern Rhodesia. 

The European settlers are in close touch with their compatriots 
in Southern Rhodesia, and many of them have migrated to 
Northern Rhodesia. from the south. Their numbers are gradually 
increasing and the conditions of the belt of country on both sides 
of the railway are continuously approaching those of Southern 
Rhodesia. 

The chief economic interests of central-Northern and Southern 
Rhodesia. are identical, and particularly their interests in the 
development of minerals. It is no doubt their similarity in this 
respect that has produced an important political similarity; they 
have the same ~a.riffs, markedly different from that of the Union of 
South Africa in being substantially lower. The railway system in 
Northern Rhodesia is a. continuation of that of Southern Rhodesia. 
Southern Rhodesia lies across the present export trade routes of 
Northern Rhodesia, to the south and south-east, and Northern 
Rhodesia. lies across the possible future export trade route of 
Southern Rhodesia. to the north-west. 

Apart from any matter of sentimental or of hypothetical ad
vantage, there are concrete benefits to be secured by the adminis
trative union of central-Northern and Southern Rhodesia. Both 
territories, but Northern Rhodesia. in particular, would gain by the 
improvement of public credit that would attend the formation of the 
larger unit; for private undertakings also credit and capital would 
flow more freely by the extension of financial association. With a 
Bingle central government there would be a saving in expenditure 
on headquarters staff and accommodation. Agricultural interests, 
both native and European, and mining interests, in Northern 
Rhodesia. would benefit by securing the services of the apparatus 
and staff of the departments of government of Southern Rhodesia, 
larger and better equipped than those of Northern Rhodesia. The 
abolition of boundaries would facilitate their access to the means 
of knowledge. This is perhaps the most direct and substantial 
benefit that Northern Rhodesia would derive from the union. For 
the development of Northern Rhodesia. mine~al8 in particular t~ere 
would be marked benefit by associatIon wltb the fuller servlC~s 
of technical geology and mine inspection that Southern .Rhode~la. 
can lupply. The agriculturist would benefit by a 'more actIve policy 
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lor the development of the resources of the soil, carried out by a 
larger headquarters staff. But the benefit of most ultimate moment 
would be the co-ordination of native policy between two areas that 
are divided by arbitrary political barriers only. 

Southern Rhodesia lies between the Union and the Protectorates 
north of the Zambesi, and her geographical position would admit 
of .political amalgamation in either direction.- When a referendum 
was taken in 1923 on the question of joining the Union on terms 
offered by the Government of General· Smuts, there was a con
siderable minority (about 40 per cent.) in favour of this step; but 
we were informed at Salisbury that a large part of this minority 
has changed its mind sinc.e the present Government in South 
Africa came into power, and that the country has now come to 
look north instead of south. On such matters it would be wrong 
to venture an opinion otherwise than with the utmost diffidence. 
but it seems to me that the policy which now finds general favour 
is a •• Greater Rhodesia " and informal discussions have indeed 
already taken place between representatives· of the two territories 
as to the terms oli which amalgamation might be effected. Some 
of the advocates of this policy look forward to the inclusion, at 
some future time, of Nyasaland in the Greater Rhodesia. 

Suggested Redivision. 

All these considerations support the suggestion, already widely 
canvassed locally, that for purposes of convenient administration 
it is desirable to divide Northern Rhodesia into three, amalgamat
ing the North-Eastern portion with Nyasaland, the central section 
and the Kasempa district with Southern Rhodesia, and leaving 
Barotseland as a native area. 

Local public opinion. 

Such a; redistribution of the areas accords with the facts of the 
situation as outlined above, and should be the ultimate goal in 
the final settlement of the administrative system of the Central 
territories. In a matter of this kind, however, local opinion must 
be consulted. 

IIi Southern Rhodesia, as said, it appeared to me that there was 
a general opinion in favour of union with Northern Rhodesia, 
coupled with some anxiety as to the effect of the inclusion within 
its boundaries of a Protectorate too closely associated with the 
Northern territories, which were predominantly" native" in out
look, and as to the effect on the Colony'S financial position of 
combining forces with a Protectorate which has only recently 
become self-supporting. 

Opinion in Nyasaland has in my opinion not yet given any very 
deep consideration to the question. of political affiliations. The 
Merchants' Association at Blantyre and the Chamber of Agricul
ture and Commerce, who represent the trading interests and the 
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large agricultural companies and firms, expressed an oplD,lon in 
favour of eventual federation or closer union with the northern 
territories when the improvement of communications renders this 
possible. On the other hand. the smaller farmers and planters, 
so far as I could gather from the representatives of their Associa.
tions, are generally more in sympathy with what they conceive to 
be the white policy of Southern Rhodesia, and are opposed to any 
union with the north. The majority of them, however, consider 
that in any case the first step should be a union with Northern 
Rhodesia, leaving the question of federation with Southern 
Rhodesia. for future consideration. 
. Public opinion in Northern Rhodesia, as fal' ilS I could judge 
the weight of it, was generally in favour of amalgamation with 
Southern Rhodesia. In Livingstone it is apprehended that the 
change would remove the seat of. government and thereby reduce 
the volume of trade and cause a serious fall in the value of landed 
property. On the other hand, the representatives of the mining 
interests and agriculture are generally in favour of it. Those 
interests are closely affected by such matters as railway rates in 
the two Rhodesias. It would obviously be more convenient for them 
to discuss these matters with one government instead of two. The 
spokesmen of t.he farming interests in the western part of the terri
tory who appeared before us-were in favour of the flcheme. The 
settlers in the East Luangwa district would ,probably prefer a closer 
connection with Zomba. and Blantyre than with Salisbury. To 
sum up, my impression is that public opinion in the area served by 
the railway, with the exception of Livingstone, is substantially in 
favour of closer union with its southern neighbour. 

The uncertainty of public opinion on this subject, in the present 
absence of effective co-ordination, IS not surprising. The establish
ment of the Governor of Southern Rhodesia as the Governor
General for Northern Rhodesia and Nyasaland and as the local 
arbiter under toe Secretary of State in matters or' native policy, 
both as regards those Protectorates and the native State of 
Barotseland, should go far to create mutual confidence between the 
three territories and to remove in time the objections which are 
undoubtedly felt in certain quarters to the territorial readjustme~ts 
which have been suggested. . 

Conference. 

In the meanwhile a decision as to the final grouping of the 
three territories or as to the closeness of the union into which they 
may with advantage finally be included, must not be hastened. or 
forced. All that can be done at the present time is. to make a 
beginning with the satisfaction of needs for co-ordination, with 
.atudious ca.re to' avoid committing the territories to steps that time 
ma.y show to· have been mistaken, and that maybe difficult to 
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retrace, and to take. practical steps to bring public opinion as to 
the redistribution of boundaries to a head. 

I recommend that one of the first tasks of the High Com
missioner should be to call a representative conference to discuss 
the question of territorial readjustments in all its bearings. At the 
same time I consider that it should be an essential condition of 
the amalgamation of Northern with Southern Rhodesia that 
Northern Rhodesia should be divided in the manner suggested 
above, namely, that the central area only should be amalgamated 
with Southern Rhodesia, leaving North-Eastern Rhodesia to be 
incorporated with Nyasaland. As already stated the East 
Luangwa district is isolated from Livingstone and has easier com
munications with Zomba. It would be still more out of touch 
with a Government at Salisbury. Any decision should be with
out prejudice to the .possibility that at some future time it may 
be found convenient to administer the area of North-Eastern 
Rhodesia in the neighbourhood of Lake Tanganyika as part of 
Tanganyika. 

I consider that on such an amalgamation the status of 
Barotseland as a native area (subject to observance of the agree
ments with the late Paramount Chiefs IJewanika and -his 
successor) should be similar in relation to Greater Rhodesia to that 
which we design for the native areas of Kenya in relation to 
Kenya: that is to say, it should be administered as an inalienable 
native reserve by the Government of Rhodesia.. 

Financial position of Nyasaland in relation to Closer Union. 
The financial situation of Nyasaland is an obstacle in the way 

of closer union between that territory and its neighbours. The 
guarantee of the 'rrans-Zambesia Railway debentures causes a 
deficit, the deficit a subsidy from Imperial funds, and the subsidy 
a. measure of Treasury control. Before Nyasaland can enter on 
equal terms into any partnership, that control must cease. 
Development of communication and natural resources may be 
expected to bring it to a natural end in course of time. It is 
most desirable that the time should be advanced by a liberal 
attitude on the part of the Imperial Government towards a. Colony 
that has been something of a Cinderella in the pa,st. 

Not only on these grounds, but in the general interests of the 
inhabitants of Nyasaland, white and black. and of the Empire, 
of which it might and should be a more prosperous member, 
Nyasaland needs a more forward policy of development. Both on 
the spot and at home too little confidence has been shown in its 
future. Not only should communications be developed in the 
manner dealt with elsewhere, but advance should be made in the 
internal administration. For instance native taxation, which is 
notably lower than elsewhere, might well be raised in order to 
provide better services for the natives, particularly agricultura.l 
services and education_ 
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I recommend that as an incident of closer union with the 
Rhodesiall an impetus should be given to the development of 
NYllsaland by the removal, or at least the relaxation, of the 
restriction under which half the revenue in excess of £300,000 in 
any year must be credited to the Imperial Treasury in redemption 
of the loans which the Protectorate has received to enable it to 
meet the guarantee of tbe debentures of the Trans-Zambesia Rail
way Company. 

Co-operation between Central and Eastern African groups. 
Amongst the problems eommon to the North-Eastern and 

Central African groups, boundary problemtt need the most imm&
diate attention. What has been said about the artificial nature 
of existing boundaries in relation to the North-Eastern Afric8m 
territories, ruight be repeated verbatim about the Central African 
territ{)ries might be repeated verbatim about the Central African 
following alterations should be considered in conference at an 
early date-

(a) The tram,fer for administrative purposes of an area of 
Tang:myika round the head of Lake Nyasa to, Nyasaland. The 
advantage to be gained is to facilitate the development of com
munications in the area from Lake Nyasa. The area is more. 
easily reached from Zomba by Lake Nyasa than from Dar-es
Salaam or any other centre in Tanganyika. 

(b) The similar transfer of the Abercorn area round the foot: 
of Lake Tanganyika from Northern Rhodesia to TanganYIka.: 
and for similar reasons. It can most easily be reached and: 
developed from Lake Tanganyika. 

Both the~e matters depend for their decision on the future of 
rllilway construction in Tanganyika, Nyasaland, and Northern 
Rhouesia. But the impetus given to the establishment of a definite 
policy in the matter of development of communications by the 
rormation of North-Bastern and Central groups to the extent pro
)'lOsed may be expef'ted without undue optimism so to accelerate 
the definition of railway policy as to provide before long the basis
necessary for a decision of boundary questions. 

Future developments.· 
The machinery proposed for co-ordinating policy between 

Nyasaland, Northern Rhodesia, and' Southern Rhodesia may be 
expected to lead in due course to a closer union in which certain 
specified common interests including defence, communications 
and research would be controlled by a Central Legislative Council' 
which might be established concnrrently with the rearrangement 
of the boundaries of the three territories. 

On such a Central IJeg;slative Council, the self-governing Colony 
of Greater Rhodesia would have predominant representation by 
virtue of its material resow·ces and the numbers of its white 
population. 
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In the event of union of North-Eastern Rhodesia with Nyasaland 
I recommend that there should be a step in the direction of more 
popular representation in. the Nyasaland Legislature. North
Eastern Hhodesia at present returns five elected members to the. 
Legislative Council of Northern Rhodesia, whereas the unofficial 
community in Nyasaland is represented on the Legislative 'Council 
by three nominated members only. 

The General Design. 

The arrangements 'which I have suggested seem to me to be 
necessary to complete the general design for the future of British 
Africa between the Nile and the Limpopo which follows logically 
from the conclusions which we have arrived at in our Report on 
the North-Eastern territories. That design should, in my view, 
be that the seven territories, contiguous, but unrelated save through 
the distant Secr~tary of State, should be drawn together into two 
groups, the North-Eastern and the Central. There will be a. 
similarity in the constitution of the two groups. They will consist 
at first at any rate of units with dissimilar constitutions. In the 
North-Eastern' group there will be Kenya with an unofficial 
majority, and Uganda and Tanganyika with "Crown Colony" 
government. In the Central group there will be self-governing 
greater Rhodesia, and Nyasaland, including North-Eastern 
Rhodesia, with " Crown Colony "government. The central con
I!titutions of the two groups will be similar. They will consist in 
the first instance of a central executive authority, which may and 
probably will develop into a central legislature for a strictly limited 
number of "transferred" subjects-such as defence, research, 
customs, and communications. In the North-Eastern group the 
Central Authority will at first be centred in the new High Com
nUssioner. In the Central group it will be centred in the Governor 
of Southern Rhodesia. 

On the broadest economic grounds Nyasaland and the Rhodesias 
should be drawn together. The two territories are complementary 
to each other. Crowded Nyasaland can supply the labour that 
Ilhodesia needs, for mineral development in particular. Rhodesia 
r.an supply employment for Nyasaland's labourers, and land for its 
surplus population . 
. On the other hand, Nyasaland, and North-Eastern Rhodesia 
should not in any foreseeable future be wholly united with a 
b'Teater Rhodesia. Their climate and conditions prevent them 
from being on the whole a white man's country. 'Vith their 
large native population and small areas of white settlement the 
local constitution suitable to them is the " Crown Colony" form, 
of government, co-ordinated and fortified by inclusion in a loose 
union with its neighbour of the sort that I have described. . . 

E. HILTON YOUNG. 
17th October, 1928. 



269 

MAJORITY REPORT ON THE CENTRAL AFRICAN 
TERRITORIES. 

Our recommendations in the foregoing chapters have been con
fined to the three Northern territories of Uganda, Kenya, and 
Tanganyika, which form a distinct geographical group. But it is 
part of our terms of reference to consider also whether more 
effective co-operation can be secured between the Governments of 
theB6' territories and those of Zl»lzibar, Nyasaland, and Northern 
Rhodesia. In the present Report we shaH confine ourselves to 
the case of Nyasaland and Northern Rhodesia, as we have already 
dealt with Zanzibar in Chapter XIV. It is desirable in the first 
place to supplement the brief account which has been give~ in 
Chapter II of the existing conditions in the two Central Mncan 
territories by a short statement of their relations, administrative 
and otherwise, with the surrounding British territories. 

Administrative connection between the Northern and Central 
Territories. 

Reference has been made in Chapter V to the lack of rail and 
road communication between Nyasaland and Northern Rhodesia; 

'and the Northern group. The effects of this geographical isolation 
have, however, been reduced by the fact that the administration 
(in the case of Nyasaland since 1904 and Northern Rhodesia since 
1924) has been directly controlled by the Secretary of State for the 
Colonies, and a. very considerable degree of co-ordination with the 
Northern territories has been achieved, both in matters of policy 
and administration. 

Administrative and technical officers in Nyasaland and Northern 
Rhodesia are recruited by the Colonial Office and the Crown Agents 
for the Colonies, and serve under the same ,conditions as regards 
leave and pensions, and on similar scales of salaries, as officers 
serving in Kenya, Uganda, and Tanganyika. 

In judicial matters Nyasaland is included within the sphere of 
the East African Court of. Appeal established in 1910. 

For purposes of defence, both territories follow the practice 
of their northern neighbours in the employment of native troops
in Northern Rhodesia. the Northern Rhodesia Police and in 
Nyasaland a. force of the King's African Rifles. NyasaIand cim
tributes towards the cost of the Inspector-General, King's African 
Rifles, and his statI officer, and is visited annually by the Inspector~ 
General. 

Both Governments contribute to the cost of the East African 
Governors' Conference Secretariat, the East African Trade and 
Information Office, the Amani Institute, and 'various ImperiaJ 
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scientific bureaux; also to the Colonial Office Advisory. Committees' 
on Native Education. and Tropical Medicine and Hygiene. 'lhese 
Governments have- also agreed to contribute to the Sleeping Sick
ness Research Institute at Entebbe, and have accepted the principle 
of centralising Veterinary Research at Kabete in Kenya. 

White settlement and native policy', 

Nyasaland comprises a land area of 39,000 square miles, with a 
population of 1,290,000 natives, 1,700 Europeans, and. 980 
Asiatics.. Only a small part of the country is suitable for white, 
settlement. The present European population is mainly confined 
to the. Shire and Mlanje Highlands in the southern half of the 
territory. 

The prospects of future settlement, either in the 4,300 square 
miles owned by the British South Africa Company in North Nyasa 
or in the Vypia Plateau, where there is a considerable highland 
area, depend on the development of communications: the re
mainder of the territory, except for a few small areas, is, as stated 
in Chapter II, either already in native occupation or likely to be set 
aside as native areas anr! so will be closed to white settlement. 

Speaking generally, therefore, N yasaland cannot be regarded as' 
a white man's country, and its produce will always be mainly 
native produce. Its most important economic and political 
problems are native problems and are generally similar to those 
arising in Uganda and Tanganyika. The delimitation of the areas 
available for white settlement requires just as careful consideration 
as in. Tanganyika, and it is the more urgent on account of the dig.. 
putes that have arigen in regard to the rights of the natives in 
respect of lands which have already been alienated. ' 

In parts of Southern N yasaland there is occasional shortage of 
labour for employment on settlers' estates, but in the Northern 
districts there is. comparatively little local demand for hired labour, 
and the opportunities for cultivation on their own account have not 
been sufficient to prevent the migration of large numbers of natives 
to work for wages in other territories. In this respect Nyasaland 
has less in Common with the Northern territories than with 
Northern Rhodesia.' In fact there is a continuous stream of 
emigration from both the Protectorates to other territories. A 
certain mumber of these labourers go northwards into Tanganyika, 
but the course of the main stream is westwardS. and southwards. 
It is estimated that 30,UOO Datives of Nyasaland are- absent every 
year, mainly for work on the mines in both Northern and 
S01Jlthern Rhodesia and in South: Africa.. Northern Rhodesia, after 
absorbing considerable numbers from Nyasaland, sends her own 
o.verflow to South Africa. Southern Rhodesia, Tanganyika, and the 
Belgian Congo.· ll.OO!} natives of Northern Rhodesia' were re
cruited in 1927 for work outside the. Protectorate., a.nd 31,000 left; 
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Northern Rhodesia independently to work in Southern Rhodesia 
and South Africa. These conditions indicate a need for co-opera
tion in the regulation of labour between Nyasaland and Northern 
Rhodesia, and also, if possible, with Southern Rhodesia as well, as 
it is desirable that migrant labourers should find themselves under 
the same general conditions in these territories. Moreover, the 
white settlers are closely interested in the regulation of these labour 
movements. In Southern Rhodesia, for instance, both the mining 
and farming industries are dependent to a large extent on imported 
labour, and in Northern Rhodesia one of the strongest reasons for 
the opposition to partition of the territory is the fear of being 
deprived of the labour supply from the north-eastern portion of the 
Protectorate. On the other hand, the planters in Nyasaland are 
afraid of being drained by their neighbours. 

With regard to the political education of the natives, Nyasaland 
is faced with much the same problems as arise in those parts of the 
Northern territories where the old tribal system has broken down. 
We have referred elsewhere to the desirability of preserving this 
system wherever possible, and gradually evolving an improved form 
of local self-government from it. In large parts of Nyasaland the 
tribal organization is beyond recall, and the native administration 
is carried on through village headmen, who are Government ser
vants and meet in district councils under the presidency of British 
officers. The drawback to this system is that it tends to corifine 
the power of initiative to the district officer and does little to de
velop a spirit of responsibility in the native leaders. There is no 
easy alternative in the conditions that Itave now been allowed to 
grow up, but Nyasaland might learn something from what is being 
done to restore the authority of tribal chiefs in Tanganyika, and 
an exchange of experience between the two territories would be 
useful. 

Northern Rhodesia has an area of about 291.000 square miles, 
with a. population of 1.237,000 natives, 5,580 Europeans, and 60 
Asiatics. There are three natural divisions of the territory possess
ing distinct chara~teristics. The central area, which contains the 
bulk of the European settled community, is traversed from south 
to north by the Rhodesia Railway, the Mashonaland Railway. 
and the Rhodesia-Katanga Junction Railway, which connect it 
southwards with Bulawayo and Beirn and the railways of the 
Union of South' Africa, and northwards with Elisabethville and 
the railway system of the Belgian Congo. In addition to . agricul
ture and cattle-breeding, it hali a large mining industry, and its 
future prosperity will depend largely on mineral development. 
Towards the north it haa a certain amount of export trade in the 
shape of cattle and agricultural produce for local consumption in 
the Belgian Congo. It is possible that some of the traffic from the 
mines to the north of Broken Hill may also be drawn in this direc.
tion when the opening of railway connection with Loliito Bay 
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in Portuguese West Africa provides another outlet to the sea.. 
But the main bulk ofdhe trade of this area takes, and is always 
likely to take, a ,southerly route through Southern Rhodesia and 
th~nce to Beira or South Africa. Consequently the European 
community has many trade connections with Southern Rhodesia, 
and the interests of the -mining industry in particular are inter
:woven with those of the southern Colony. 

The western part of Northern Rhodesia is almost entirely occu
pied by natives; On the south-west the State of Barotseland forms 
a distinct political unit under a. paramount chief, whose status, 
like that of the Kabaka of Buganda, is protected by treaty rights. 
The district of Kasempa on the north-west may be classed with 
Barotseland as an area in whrch native interests are predominant. 

The north-eastern part of Northern Rhodesia is only conriected 
with the rest of the Protectorate by a narrow neck of land running 
.between Portuguese and Belgian territory. This area is itself 
diSsected into two separate parts by the Luangwa River and the 
mountainous watershed to the west of it. Communications 
between both. these parts and the central area are at present diffi
cu1t, arid even when :Fort Jameson is connected 'by a good road 
with the Rhodesian Railway system, it is probable that the planters 
in: this area will continue to export their tobacco, which is their 
main crop, through Nyasaland to Beira.. The remaining part of 
thenorth-eastern area looks more to the nortli than to the south or 
.east, and the planters iIi the neighbourhood of Abercorn send their 
exports via Lake Tanganyika and Kigoma to Dar-es-Salaam. If 
Fife were to be connected by railway with Dodoma, a project which 
we have discussed in Chapter V, it might be more convenient 
to administer this part of the country from Dar-es-Salaam than 
from Livingstone. 

Both parts of the north-eastern section have tracts of country 
climatically suitable for white settlement, but the country is in 
places thickly populated by natives. It is, in fll.ct, from this area 
that the mining industry, both in Northern and Southern Rhodesia, 
dravys a good deal of its labour. In the absence of communications 
DO great extension of white settlement is in progress, but the dis
covery of minerals in paying quantities might change the situation 
and cause the country to be more rapidly developed. 

The land problems in Northern Rhodesia are much the same as 
those arising in Kenya, Tanganyika, and Nyasaland, and it has 
in common with N yasaland the special problem of securing the 
rights of resident natives in the lands alienated to British 
companies . 

. As regards labour, we have shown, in dealing with Nyasaland, 
that Northern Rhodesia is both an .importer and exporter of 
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labour, and that it is desirable for the two Protectorates to co· 
operate in the regulation of labour migrations. Northern 
l\hodellia has a special problem of its own, which has also a. bear
jng on the question of the political education of the native and of 
training him to manage his own affairs. There are large con
glomerations of native labourers in the mining camps, who have 
been drawn from - divers tribes and divers territories, and are 
severed, for the time being at any rate, from their own tribal 
organisms. Attempts are being made to arrange for the control 
of lIuch matters as sanitation, etc., in camps through native head
men appointed ad hoc by thl\ mine managers, and it is possible 
that this practice may prove to be the germ of a complete form of 
local administration; but there are obvious difficulties in the way of 
securing obedience to headmen who have no traditional authority 
behind thf'm, and these difficulties will increase with the expansion 
of the miniI1g industry and the size of the mining camps. Con
ditions in these camps are different from those prevailing in the 
other territories where the detribalised natives are largely employed 
as agricultural labonrers, as, for instance, in the Kenya High
lands. For the solution of the problem of mining camps more 
help can probably be got from the experience of Southern 
Rhodesia. and South Africa. 

Communications. 

We have discussed in Chapter V the question of railway com
munication between Nyasaland and Tanganyika and have shown 
that further enquiries are necessary before any decision- can be 
taken. In the absence of such communication it is practically 
impossible for the present to incorporate Nyasaland in the political 
formation which we have recommended for 'l;he Northern group of 
territories. Meanwhile Nyasaland's only outlet to the sea. is 
through Portuguese territory and the port of Beira. Were the 
problem B new one, it might be preferable to look for an outlet to 
the north or north-east instead of to the south; but the heavy 
expenditure which has already been undertaken -in building the 
existing lines, and the commitments of the Nyasaland Government 
under its guarantees to the Trans-Zambesia Railway, constitute 
very strong motives for the Government to do all that it can to 
foster traffic on the Beira route. The crossing of t.he Zambesi, which 
at present has to be effected by boat, entails at times great delay 
and sets a definite limit to the volume of that traffic. The project 
lor a perma.nent bridge over the river, which has long been under 
consideration, has met with great physical and financial difficulties, 
and unless both these can be overcome the Protectorate will either 
have to accept severe restrictions on its economic development or to 
cut its losses on its guarantee and undertake new commitments in 
opening up communications to the north or north-east. Until 
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the question of the,. ZambesiBridge is settled, all projects for 
extending the Shire Highlands Railway northwards with a view 
to attracting traffic from the I.Jake area and North-Eastern Rhodesia 
must be held up, as it will be useless to draw more traffic to a 
bottle-neck through which it cannot be evacuated. 

- In any event the route via Beira. will be a long and expensive 
outlet for the northern part of the Protectorate. The Parliament
ary Commission pointed out that the natural outlet of this area is via 
Dar-es-Salaam, and expressed the opinion that the natural com
mercial watershed is somewhere in the neighbourhood of Domim 
Bay on Lake Nyasa. We have referred in Chapter V to the pros
pects of a l'llilway from Kilosa or Morogoro (on the Dar-es-Salaam
Kigoma line) to Manda (a port on the north-eastern shore of the 
I.Jake) and recommended that these be examined. A third possi
bility, which has at times been mooted, is the opening up of com
munications from the south-eastern shore of Lake Nyasa ·through 
Portuguese territory to Port Amelia, or on a more southerly align
ment to. Pebane. The conditions that would affect railway con
struction to these ports, and in the case of Pebane its scope for 
development as a port, are too little known to make it possible to 
consider these proposals seriously as alternatives; nor are the views 
of the Portuguese Government known. In any case very sub
stantial new expenditure would be involved, and these routes 
would not afford satisfactory outlets either for southern Nyasaland,· 
or for the extreme northern area. 

,The only rail communication between Nyasaland and Northern 
Rhodesia is a very long and circuitous route by way of Beira., Salis
bury, and Bulawayo, and facilities for communication by road have 
not been developed. The direct route between Zomba and 
Livingstone would lead through Portuguese territory where 
there is no through road. There is a fairly good motor-road from 
Blantyre to Fort Jameson in the East Luangwa district by which 
the produce of tha,t district is ordinarily evacuated, but this area 
is separated from the rest of Northern Hhodesia by tIle deep 
Luangwa Valley, which is practically impassable in the rainy 
season. If the Zambesi bridge is constructed, it is proposed to 
extend the railway from Blantyre to the western shore of Lake 
Nyasa. A further extension to Fort Jameson is likely then to be 
undertaken. On the Rhodesian side a project has already been put 
in. hand for constructing an all-weather road from Lusaka on the 
Livingstone-Broken Hill Railway to Fort Jameson. But if the 
physical difficulties of this project are surmounted, the road journey 
from railhead to railhead will still be a formidable undertaking of 
some 3iO miles. Lack of communications is thus likely to prove, 
for some years to come, a serious obstacle to closer union between 
the two Protectorates. 
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CCHlrdination of Commo~ Services. 

Communications. 

We have shown that in the case of the Northern territories the 
chief need for the co-ordination of services lies in the direction of 
railway policy and the development of communication by rail. 

In the Central territories there is one great difference in the 
situation in that the railways are at present owned and worked 
by private companies and not; by the Governments. 

Moreover, the possibilities of competition are less and there is 
nothing comparable to what we have described as .. the joint 
hinterland 0' which exists in the Northern territories and which 
might be served either through Kenya and Uganda or through 
Tanganyika. 

But there are already certain possibilities of competition which 
are sufficient to indicate some need for a common plan, particularly 
8S regarus road construdion. For example, when the proposed 
Lusaka-Fort Jameson road is completed it is conceivable that there 
might be competition between the Rhodesian and Nyasaland routes 
for Fort Jameson traffic. In the near future, however, the possi
bility of wasteful competition is on a very small scale, and for the 
main plan of railway construction joint (:onsideration is necessary 
not merely between Nyasaland and Northern Rhodesia, but be
tween these two territories and Tanganyika.. 

Defence. 

We have dealt with the defence of the Central territories, 
and have summarised our recommendations under this head in 
Chapter V. As Nyasaland relies for its external defence on the 
I{ing's African Rifles it wouid obviously be desirable, if it were 
possible, to bring the defence of this territory within the orbit of the 
Central Authority of the Northern territories who will, under. 
our proposals, exercise co-ordinating powers over the forces 
stationed in those territories. No close co-ordination will be 
possible between the military organizations of Nyasal'and 8>nd 
Northern Rhodesia. unless the defence forc.'e of the latter Protector:" 
ate, which is at present a. military branch of the police, is in~ 
oorporated in the King'! African Rifles. The military requirements 
of both Protectorates, both for external defence and internal 
security, are similar in charneter, and some form of eentral eo
ordinating authority would be an advantage. 

The questioD of defence might form a; serious obstacle to amalga.
mation of the Central territories with SouthernUhodesia., because 
the latter relies on a European defence force. 
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Customs. 

Northern Rhodesia and NyasaJand have different tariff systems 
and there is at present no co-ordination between them. 

In Nyasalimd imports are subject to a general ad valorem duty 
of 15 per cent.; with certain exceptions, such as tobacco, wines" 
etc., on which there are specific duties; there is also the usual list 
of exempted articles. ' 

The main portion of Northern Rhodesia, which is within what: 
is known as the" Zambesi Zone," is a party to the Customs Union 
of South Africa. Under the present agreement, Northern Rhodesia 
receives 12 per cent. ad valorem on removals from the Union of 
South Africa of imported goods, and 6 per cent. on removals of 
goods manufactured in South Africa. Unmanufactured produce of, 
South Africa is not subject to duty. The Union of South Africa 
charges the actual duty at Union rates on removals from Northern 
Rhodesia of imported goods, but allows entry of Northern Rhodesia 
produce free of duty. 

The whole of Nyasaland and a small portion of Northern 
Rhodesia, which ,is roughly that portion of North-Eastern 
Rhodesia which lies to the north-west of a line from Fife to Ndola, 
is for Customs purposes in the Conventional Basin of the Congo;, 
the remaind,er of Northern Rhodesia is in the Basin of the Zambesi .. 

By the Berlin Treaty of 1885 and that of St. Germain-en-Laye' 
of 1919, countries within the Conventional Basin of the Congo 
must observe equaJity of trade with all CQ:untries which are signa
tories to these treaties; hence there can be no preference in favour 
of British goods in Nyasaland or in that small portion of Northern 
Rhodesia which is within the Congo Basin. 

Nyasaland and a part of Northern Rhodesia thus stand on the 
same footing as Kenya and, Uganda in this respect, and their, 
interests should be represented in any negotiations for the revision' 
of these treaties. 

Apart from the transit trade through Portuguese territory there 
is very little interchange of goods between Nyasaland and the 
neighbouring territories. and her exports to them are insignificant., 

The trade of Nyasaland with the Northern territories is not likely 
to increase to any considerable extent unless railway communica-, 
tionsare developed, ·from the Tanganyika Central Railway south
wards to or towards the north end of Lake Nyasa. The trade 
between Nyasaland, and South Africa and the Rhodesias is also 
likely to depend to a large extent on improvements in communica
tions. There is, however, a considerable amount of transit trade 
through Nyasaland to the Fort J,ameson, area' of Northern 
Rhodesia which iS,likely to increase in the event of the construction 
of the Zambesi Bridge an4 the extension northwards of the Nyasa-' 
land railway system. ' 
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Between the two Rhodesias, 011 the other hand, intimately linked 
by their railway systems, the interchange of goods is important. 

As practically all the Northern Rhodesian imports and exports,. 
except those to and from the Belgian Congo or the North-Eastern 
section, must pass through Southern Rhodesia and South Mrica, 
and a large proportion of her trade is with those countries, mutual 
free trade is of primary importance between the Rhodesias. 
Between Nyasaland and the Rhodesias it is not yet a matter of 
any importance. There is, however, no such difference between 
the present tariffs or methods of taxation of Nyasaland and the 
Rhodesias as would necessitate any dislocation of their revenue 
systems in the event of the adoption of a uniform tariff. 

Research. 

With regard to research, the same general considerations apply 
to the Central as to the Northern territories. There are many 
problems common to aJl five territories, and conditions are in many 
respects similar. The Governments have already recognised this 
by contributing to the upkeep of the research station at Amani 
and accepting the principle of centralizing sleeping sickness and 
veterinary research at Entebbe and Kabete respectively. The 
Central territories have also local problems in which they are 
specially interested, as, for instance, the diseases of tobacco, which 
is their most important export crop. This interest is shared by 
Southern Rhodesia, and in the two Rhodesias European and native 
cattle-owners are interested in research into the same animal pests 
and diseases. 

We have suggested in Chapter V that, for purposes of research, 
Nyasaland and Northern Rhodesia should be included in the same 
group 8S the Northern territories, but if any further local co
ordination can· be effected between the two Protectorates, or be
tween them and Southern Rhodesia, it would be helpful to the 
progress of research. 

Summary. 

The general conclusion that we draw from our consideration of 
conditions in the two Protectorates is that broadly speaking they 
ought to follow t~e same general principles of native policy that we 
have attempted to formulate for the Northern territories. There 
are special considerations alIecting the central part of Northern 
Rhodesia., but apart from this area the whole of Nyasaland and 
the greater part of Northern Rhodesia. present the same problems 
as we have described in Chapter ill in regard to native rights in 
land, white settlement, labour, and the economic and political 
development of the natives. In addition the two Protectorates have 
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their own special problems in connection with the extensive rights 
that have been granted to certain British companies, and with the 
periodical migrations of labour. Northern Rhodesia again has 
important interests in common with the self-governing Colony of 
Southern Rhodesia. With regard to services of common interest 
the need for a Central Authoritv to secure co-ordination is not so 
~rgent as we have found it t~ be in the case of the Northern 
territories. 

Poss~ble Political Readjustments. 

In the light of this general survey of conditions in N yasaland 
and Northern Rhodesia, we can now consider what political read
justments are necessary or desirable to effect such co-ordination of 
policy as may be required in,these territories. 

The total area of the two Central territories is less than that 
of Tanganyika alone, and their aggregate white population is little 
more'than half that of Kenya. From the economic point of view 
they would not. be a large enough unit to support a separate system 
of Government on the lines that we have proposed for the 
Northern territories. The cost of a Central Authority. would be 
burdensome and there would not be sufficient work to' attract a 
Governor-General with the high qualifications that would be 
required, or in fact to justify his appointment. If therefore co
ordination of policy is to be secured in these territories through the 
agency of a controlling authority in Africa, the necessary 
machinery must be provided by some form of association with the 
neighbouring territories. Such association might take anyone 
of the following forms:-

(I) These two territories might be brought within the 
Northern system and placed under the Central Authority for 
Eastern Africa. 

(2) They might be united to Southern Rhodesia in some kind 
of federation. 

(3) They might be completely amalgamated with Southern 
Rhodesia.. 

(4) They might be pla<:ed under the general supervision of 
the Governor of Southern Rhodesia., as High Commissioner. 
who would exercise in relation to them powers similar to those 
which we propose to give to the Central Authority for Eastern 
Africa. 

(5) The area comprised in the two territories might be 
divided, part gravitating toward& the north and part towards 
the south. 

(6) The present status of the two Governments might be 
maintained, but the Governor-General' of the Northern terri
tories might supervise na.tive policy and services of common 
interest in an advisory capacity. 
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Public Opinion. 
Before examining the advantages and disadvantages of each of 

these courses, it is desirable to give a. brief account of the state of 
public opinion in the territories concerned. In considering the 
future politica.l destiny of these territories the views and sentiments 
of the settled European oommunity are an important factor to be 
taken into account, for no far-reaching change could be effected 
without the support and co-operation of that community. We 
endeavoured to ascertain, as far as was possible in the time at our 
disposal, public opinion in both Protectorates and in Southern 
Rhodesia on the broad aspects of the question. The impressions 
that we formed are as follows :-

N!I/J8aland.~pinion in Nyasaland is divided and uncertain. The 
Merchants' Association at Blantyre and the Chamber of Agriculture 
and Commerce, who represent the trading interests and the large 
agricultural companies and firms, are in favour of eventual federa
tion or closer union with the Northern territories when the improve
ment of communications renders this possible. They apprehend 
that the interests of the natives would suffer if Nyasaland were 
drawn into the orbit of Southern Rhodesia, as they consider that 
the policy of that Colony is likely to develop in the direction of the 
.. colour bar." On the other hand, the smaller farmers and 
planters, so far as we could gather from the representatives of their 
Associations, are generally more in sympathy with what they con
ceive to be the white policy of Southern Rhodesia, and are opposed 
to any union with the North which might subject them to what 
they regard as the .. pro-native" policy of Tanganyika and 
Uganda. The majority of them, however, do not advocate any 
early change, and consider that in any case the first step should 
only be 8. union with Northern Rhodesia, leaving the question of 
Cederation with Southern Rhodesia for future consideration. On 
the whole our impression of public opinion in Nyasaland is that it 
i~ generally opposed to any immediate action in the direction of 
closer union, although Ito proposal to absorb the North-Eastern 
part of Northern Rhodesia would probably meet with general 
RPProval. 
~Mthfml R1todeBia.-In Northern Rhodesia. also there is no 

nnanimity of opinion. The East Luangwa district, as we have 
alreRdy shown, sends its produce to Nyasaland and has its trade 
connections in Blantyre. This situation has led some of the 
settlers around Fort Jameson to eonsider whether their interests 
would not be better served by amalgamation with that Protectorate. 
The inclination in this direction has not yet crystallised into a. 
demand far the transfer of the district; but if Northern Rhodesia. 
were to amal~mate with Southern Rhodesia, while Nyal!3land 
werp. placed under the Central Authority which we propose for the 
Northern group, we have little doubt that the isolated commonity 
Rl'Omld Fort JameAOn would seek to link its destinies with the 
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• latter. In fact, their representatives definitely stated that they 
were opposed to any union with Southern Rhodesia unless N yasa-
land were included. . 

The Europeans in the central part of Northern Rhodesia, i.e., 
the area. served by the railway, have a different outlook. This part 
of the country was colonised mainly from Southern Rhodesia, its 
main trade as we have shown is with or through that Colony, and 
its natural sympathies are with its southern neighbour. Moreover, 
the European community feels tha,t its views would carry greater 
weight iIll comparison with native interests, and that t.he non
officials would have a. greater voice in the administration, if they 
were amalgamated with a self-governing whi.te State. But even 
here there is some difference of opinion. . In Livingstone it is 
apprehended that the change would remove the seat of government 
and thereby reduce the volume of trade and cause a serious fall in 
the value of landed property. On the other hand, the repre
sentatives of the mining interests are generally in favour of it. 
Those interests are closely affected by such matters as railway rates 
in the two Rhodesias, and it wOllld obviously be more convenient 
for them to discuss these matters with one government instead of 
two. The spokesmen of the farming interests in the railway 
belt who appeared before us were in favour of amalgama
.tion, though we understand that there are some dissentients who 
fear that Northern Rhodesia would not be able to obtain sufficient 
representation ina joint legisla.ture to safeguard her special 
interests. European opinion in this part of the country is generally 
united in opposition to any idea of partition of. the territory, as it 
wishes to retain control over the districts,particularly those in the 
north-eastern section, from which the settled areas draw their main 
supply of labour. 

Southern Rhodesia.-Southern Rhodesia is outside our terms of 
reference, but the attitude of public opinion there towards the 
idea of closer union with one or both of the Central territories is 
relevant to this part of our enquiry. The Colony lies between the 
Union of' South Africa and the two' Protectorates and her 
geographical position would admit of political amalgamation with 
either. The possibility of her being drawn into the orbit of the 
.Unlon has an 'important bearing on the question whether it is 
advisn.ble to form any' close connection' between ,Southern 
Rhodesia and the Central territories. We have had the advantage 
.of frank discussions' on the subject with' Sir 'John Chancellor, 
,recently Governor of the Colony, with the Premier and Ministers, 
.and with the Leader of the Opposition. When a referendum was 
,taken 'in 1923 on the question of joining the Union on terms 
;offered by the Government of General'Smuts, there was a con
,siderable minority (about 40 per cent.) in favour of this step; but 
,we gained the impression that a large part of this minority has 
.now, 'changed its mind and that the country has come to look north 



281 

instead of south. The policy which now finds general favour is that. 
of a .. Greater Rhodesia," and informal- discussions have already 
taken place between representatives of the two territories as to the 
terms on which amalgamation might be effected. Some of the 
advocates of this policy look forward to the inclusion, at some 
future time, of Nyasaland in the Greater Rhodesia. In stating that 
the policy of a .. Greater Rhodesia" now finds general favour, 
we must guard against any impression that the present Govern
ment harbours ambitions to extend its powers. We were much 
impressed by the moderation of their views on this matter, and 
their statesmanlike appreciation of the fact that, as a newly estab
lished self-governing Colony, they still had much experience to 
gain in handling their own problems. They were neither anxious 
to increase prematurely their own responsibilities, nor to put any 
pressure on their neighbours to force a union in advance of the 
assured support of public opinion. 

Analysis of Alternatives. 

Weare now in a position to estimate the relative advantages of 
each of these six courses;-

(I) UNION WITH THE NORTHERN TERRITORIES. 

From many points of view evelltual union with the Northern 
territories would appear to be the natural destiny of Nyasaland. 
The greater part of it is not a white man's country, its physical 
aud climatic conditions are generally similar to those of Tangan
yika, and as regards native policy most of its problems are the 
same as those which have arisen in the Northern territories. The 
same considerations apply to the north-eastern section of Northern 
Rhodesia. This part of the country has so much in common with 
Nyl\.llaland and Tanganyika that its natural destiny also appears 
to lie in the direction of union with the North, though the position 
might be altered if mineral developments brought the north-western 
districts into closer relation with the Rhodesian railway system. 

On the other hand, the railway belt in Northern Rhodesia has, 
as we have shown, many close connections with Southern Rhodesia. 
and the majority of the European community look forward ·to 
closer relations with that Colony rather than to union with the 
North. 

Whether these contrary tendencies will lead to partition of the 
Protectorate is a. question that will be discussed later. For the 
present we are considering whether the two Protectorates should 
be placed en bloc under the Central Authority which we .propose 
for the Northern group. Apart from the fact that no section of 
opinion urges any such change at present, and the general body of 
opinion would be opposed to it, the state of communications makes 



282 

. it impracticable, and it will probably be many years before the 
improvement of railway communications will bring it within the 
range of practical politics. 
It is, of course, possible that the position may be altered by the 

development of air transport in the not distant future, but for the 
present we can only conclude that it' would not be feasible to 
iuclude a.II the five territories in a single political group. Even 
though the Governor-General might be able to exercise effective 
supervision over Nyasaland and Northern Rhodesia, they would find 
it too difficult to furnish their quota to his advisory council, and 
still more so if it should develop into a eentrallegislative council. 

(2) FEDERATION WITH SOUTHERN RHODESIA. 

We have included federation with Southern Rhodesia among the 
possible courses in order to make the list exhaustive, but we doubt 
whether this course can properly be regarded as a possibility . We 
have shown in Chapter IV that federation affords no solution of 
the problems of the non-self-governing Dependencies in the 
Northern group. It would be still more difficult to devise any 
-stable form .of federation between two Protectorates and a Colony 
possessing responsible government. The self-governing Colony 
would naturally aspire to be the predominant partner, and the 
arrangement would be likely to produce such friction between the 
Colony and the Colonial Office that the only escape would be either 
disruption of the federation or complete amalgamation. We proceed 
therefore to consider the question of amalgamation. 

(3) AMALGAMATION WITH SOUTHERN RHODESIA. 

From the Imperial point of view it might be held that there 
w{)uld be certain advantages in strengthening the position of 
Southern Rhodesia by letting it expand northwards across the 
Zambesi. 

It appears to us, however, that any amalgamation of 
the three territories would be at least premature. We have shown 
that between Nyasaland, together with part of Northern Rhodesia, 
and the Northern territories there are certain natural affinities which 
point to union with those territories possibly as the best ultimate 
development, and it would be inadvisable to take any 
step now which might irrevocably commit the countries 
to anoth~r line of development. Moreover, we doubt 
whether Southern Rhodesia is yet in a position to undertake the 
heavy responsibilities which amalgamation would involve. The 
.control of a large black population by the small white community 
in that. Colony is still in an experimental stage, and it would be 
unwise to add to its burdens until its ability to discharge its present 
task has been tested for a longer period. The present Colony has 
an area of 149,00') square miles, with a population of 44,000 
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Europeans and 834,000 natives. If it were to absorb the two 
Protectorates the area. would be increased to 480,000 square miles, 
with a. population of 51,290 Europeans and 3,362,300 natives. 
The ratio of the white to the black population would thus be 
reduced from 1 :19 to 1 :65. These figures are a sufficient indica.. 
tion of the enormous increase in the taak of the Southern Rhodesian 
Government which amalgamation would involve. 

Further experience is required also ill another direction before 
II. decision on this subject is taken. We have recommended a. novel 
system of government in the Northern territories in the hope that 
it will be found suitable for the administration of tropical regions 
containing a vastly preponderant native popUlation. It is desirable 
that this lIy,;tem should be submitted to the test of time before it 
is decided whether Nyasaland a.nd Northern Rhodesia. should be 
brought under the regis of the different system of representative 
government prevailing in Southern Rhodesia. 

It will be clear from the account that we have given of public 
opinion in the Protectorates that any proposal for amalgamation 
would meet with general disapproval in Nyasaland and with 
opposition in parts of Northern Rhodesia. It might be welcome to 
the majority in the railway belt, but the interests and wishes of 
this area cannot be allowed to outweigh those of the remainder of 
Northern Rhod.esia and the whole of Nyasaland. For the above 
reasons we are compelled to reject the alterna.tive of amalgamation 
with Southern Rhodesia. 

(4) GROUPING UNDER 'fEB GOVERNOR OF SOUTHERN RHODESIA. 

In view of the objections to federation or amalgamation, we have 
been led to consider whether it would be feasible and desirable, as 
.. temporary expedient, to bring the three territories into some 
looser form of union with a. view to C<H>rdination of matters of 
oommon interest. It has been suggested that the Governor of 
Southern Rhodesia might be made High Commissioner of the two 
Protectorates and be vested with genera.l powers of control, so as 
to place him in & position analogous to that which we have pro
posed for the Governor-Genera.l in the Northern territories. This 
luggestion has many attractions. The High Commissioner would be 
able to co-ordinate native policy in the Protectorates and to secure 
co-opemtion in the various matters in which, as we have shown, 
they have common interests, not only between themselves but alst> 
in some respects with Southern Rhodesia.. He would be kept in 
touch, through the ColoniaJ Office. witb the development of native 
policy in the Northern territories, and would be in a. position to 
direct the policy of the Centra.l territories ou the same lines. He 
would also be able to keep tbe Government of Southern Rhodesia 
in touch with the principles approved by His Majesty's Govern
ment Rnd thus lessen the risk of a. different native policy being 
adopted in that Colony. 
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On the other hand there are serious objections to this scheme. 
It is quite different in character from the proposals which we have 
put forward for the Northern territories. Under those proposals 
the Governor-General will be in frequent personal communication 
with all three Governments but will be equally detached from them 
all. His primary duties wil~ be the direction of native policy and 
the co-ordination of common services. The Governor of Southern 
Rhodesia would not be able to pay frequent visits to the Central 
territories: his primary dJlty is to act as His Majesty's representa
tive at Salisbury. So far as Southern Rhodesia is concerned, he 
would not have the power which we propose to assign to the 
Governor-General of the Northern territories of giving final deci
sions either in the matter of native policy or of co-ordination of 
services, and it is conceivable that in the case of Nyasaland or 
Northern Rhodesia he might have to recommend or carry out a 
policy which was not exactly in accord with the views of the 
responsible government of Southern Rhodesia. This would create 
an embarrassing situation. 

Finally, We feel that an arrangement of this kind would preju
dice the future political alignment of the Central territories. If 
it were adopted merely as a temporary expedient, it would inevit
ably create bonds and associations which it would subsequently be 
difficult to break, and as there are so many reasons for eventually 
linking Nyasaland and a part at least of Northern Rhodesia with 
the Northern territories, we cannot reeommend the forging of any 
fetters which might bind them permanently to the south. 

(5) PARTITION OF THE CENTRAL TERRITORIES. 

We have shown that Northern Rhodesia comprises three sections 
with different characteristics and different interests, and it may 
eventually be found desirable to provide for the administration of 
these sections by three different methods. Barotseland, with 
possibly part of the Kasempa district, might be treated as 
~ purely native area and. placed under the direct control of 
the Governor of Southern Rhodesia -as High Commissioner, just 
as Basutoland, Swaziland, and Bechuanaland are administered by 
the High Commissioner in South Africa. The railway belt might 
be amalgamated with Soutnern Rhodesia. '1'he East Luangwa. 
district might be incorporated in Nyasaland and tbe rest of the 
north-eastern section might be joined either to Nyasaland or to 
'1'anganyika according to the development of communications. 

Any proposals of this kind would meet with the strongest opposi
tion from the most influential section of opinion in Northern 
Rhodesia, and for this and other reasons we regard the idea of 
partition as premature. It will probably be found desirable some 
day to include the East Luangwa district in Nyasaland, but there 
is no urgency in this matter and its decision can await the develop
ment 'of communications. Mineral exploration is in pr?~ess in 
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the other districts of t,he north-eastern section, and it would be in
advisable to make any final disposition of this tract until Its 
potentialities are better known. Union. with Southern Rhodesia 
may perhaps be regarded as the ultimate destiny of the railway 
belt in Northern Rhodesia, but the transfer of this belt by itself 
would not be welcome to either party. On the other hand, as we 
have pointed out in dealing with the question of amalgamation, it 
would be unwise to place any further tracts with a large native 
population under the Government of Southern Rhodesia until that. 
Government has demonstrated its ability to cope with the exten
sive native problems that already confront it. 

(6) THE STATUS Quo. 

Our survey of the post;ible alternatives thus leads us to the con
clusion that the best course for the· present is to maintain the 
independent status of the two Governments in the Central terri
tories, for the following main reasons :-

(a) Present conditions may be changed by mineral dis
coveries and the development of communications. It is 
impossible to foresee what may be the best ultimate grouping 
of the territories, and it is undesirable to prejudge it by setting 
up any ad interim arrangement which later on it might be 
difficult to ·re-adjust. 

(b) The Government of Southern Rhodesia requires time to 
settle down in its comparatively new position, and to solve 
some of its own problems before it takes on new responsi
bilities, particularly in the form of the addition of a large 
area of country which is predominantly native country. It 
still remains to be proved that the territory north of the 
Zambesi is 8. .. white man's country" in the same sense as 
that description may apply to the country to the south. 

(c) Time is further required to test the working of the pro
posals which we have made for the government of the Northern. 
territories, and it would be well to test them by actual ex
perience before doing anything to settle finally the future of 
the Central territories. 

(d) Desirable as it is to extend the present degree of co
ordination both in matters of policy and administration, the 
institution of a Central Authority for this purpose would be 
premature. In view of the uncertainty of future developments 
in the various directions that we have indicated, we consider 
that the next step should be of a tentative nature and should 
not go beyond the recommendation that we make below. 

We recommend that the High Commissioner or Governor-General 
of the Northern territories should be the Secretary of State's chief 
adviser on important matters of policy affecting Nyasaland and 
Northern Rhodesia. He would be kept in touch with the affairs of 
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the two Protectorates through the medium of the Colonial Office: 
and as Chairman .of the Goverriors' Conference he would have 
opportunities of personal discussion with the Governors of the 
Central territories, who would continue to attend that Conference. 
We would also suggest that the Governor-General should pay occa
sional visits to those territ.ories in an advisory capacity. We do not 
propose that he should be authorised to issue orders to the 
Governors, but in view of his close relationship to the Secretary of 
State his suggestions would naturally carry great weight and would 
probably be sufficient to ensure uniformity of native policy between 
the two groups of territories and co-Ordination of common services 
where this is required. Such an arrangement would not be open to 
the objection which we found to apply to any union of the Central 
African territories with Southern Rhodesia, viz., that it might 
hereafter be. difficult to revise it, nor need it lead to the creation of 
new vested interests which it might later be difficult to disregard. 
At the same time the possibility of linking up with the south must 
definitely be kept in mind, for, at least so far as concerns the rail
way belt of Northern Rhodesia, it appears to us quite possible 
that it may prove ultimately to be the best arrangement that this 
area should gravitate to the Southern Rhodesian system. For this 
reason and also on general grounds it is desirable that close con
tact and exchange of views should be maintained between the 
Goyernments of the Eastern and Central territories and the 
Government of Southern Rhodesia. The former have already 
much to learn from the latter, and it is most undesirable that any 
wide differences in native policy should be allowed to grow up. 
Every opportunity should be taken for meetings between the 
Governor-General of Eastern Africa and the Governor aud 
Ministers of Southern Rhodesia, and if the latter desired to send a 
representative to be present at the meetings of the Governors' 
Conference we think it would be to the advantage of all concerned 
that this facility for liaison should be arranged. 

The Legislative Councils of Nyasaland and Northern 'Rhodesia. 

Our proposals as regards N yasaland and Northern Rhodesia do 
not necessarily involve any changes in the powers and composition 
of the Legislative Councils of those Protectorates. We have, how
ever, to consider whether any such changes are desirable with a 
view to associating more closely in the responsibilities and trustee
ship of Government the immigrant communities domiciled in the 
country and so as ultimately to secure more direct representation 
of native interests. The Legislative Council of Nyasaland con
sists at present of the Governor as President, four ex-Officio mem
bers, and three nominated unofficial members. The Legislative 
Council of Northern Rhodesia consists of the Governor as Presi
dent,. five ex"officio members, four nominated official members, 
and five elected unofficial members. We regard it as essential 
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Legislative Councils, but subject to this condition we should see 
no objection to a moderate increase in the unofficial representa.
tion, by nomination in the case of Nyasaland, and by raising the 
number of elected members in Northern Rhodesia. We do not 
think that the time is ripe in either Protectorate for the appoint
ment of members specifically to represent native interests. As in 
Tanganyika and Uganda these interests can f?r the present be 
adequately protected by the Government. 

The Dual PolicJ. 
As regards the progressive application of the Dual Policy in 

~yasaland and Northern Rhodesia, we have already stated that in 
our view these two territories should follow the same general 
rrinciples of native policy that we have formulated for the Northern 
group. In accordance with this view we recommend that, as 
lIOOn as the High Commissioner for the Northern territories has 
been appointed, inquiries similar to tl~ose which he is to under
take in Kenya, Vganda, and Tanganyika in the fields of land 
policy, native production, native labour, taxation, native adminis
tration and native education as set out in the Annexure to 
Chapter VI, Pad I, should be set on foot in Nyasaland and 
Korthern Rhodesia in consultation with him. 

In Chapter VII we have drawn attention to the importance of 
\""lgOroUS development of the institutions of local government both 
in the settled areas and among the natives in Eastern Africa, and 
we have recommended that local self-government should be 
encouraged to the fullest extent. This recommendation should be 
taken to apply equally to Nyasaland and Northern Rhodesia. 

Native Administration. 
An attempt to build up something in the nature of responsible 

na.tive administration and native authorities capable of supporting 
responsibility appears to us a particularly urgent necessity in Nyasa
land where the events of the past have led to an entire destruction 
of the triba.l system. and a lamentable absence of native initiative 
and traditional native organization. 

The experience which has been .gained in Tanganyika in re
building native administrations after the war would be of great 
,·alue, and it might be advantageous that an experienced officer 
from \hat Territory should be lent for a period to Nya.saland to 
assist in the necessary inquiries. 

11th October, 1928. 

R. A. MA...~T. 
GEORGE SCHUSTER. 
J. H. OLDHAM. 
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SUMMARY OF RECOMMENDATIONS. * 
MAIN REPORT. 

PART I. 

CONSTITU'l'IONAL CHANGES. 

A,-Preliminary Step (to be taken immediately). 

A High Commissioner should be appointed for Kenya, Uganda. 
and 'l'anganyika with executive powers, his special functions 
being :-

(a) 'fo inaugurate enquiries and joint discussions on 
questions of native policy as indicated in the annexure to 
Chapter VI, Part 1. . 

(b) To promote unified control of certain services of 
common interest, and to settle on a fair basis any immediate 
causes of dispute or difference. 

(0) To discuss locally and work out the arra,ngements for 
introducing the modifications proposed in the constitution of 
Kenya,. 

B.-First Stage of Definite Plan. 

The results of the preliminary enquiries carried out by the High 
Commissioner should be reviewed by His Majesty's Government, 
and if then thought fit the post of Governor-General of Eastern 
Africa should be created in place of the appointlllent of High 
Commissioner. The Governor-General is to be a link between the 
Secretary of State and the local Governments, and for this purpose 
the plan includes changes of organization both in Africa and in 
London. 

ORGANIZATION IN AFRICA. 

1. The Governor-General should exercise so far as these can be 
delegated to him the functions of supervision and control . now 
exercised through the Secretary of State, and should be endowed 
for this purpose with executive powers and with control over 
legislation, but these powers and control should be exercised only 
for certain purposes which would be conveyed to him in his 
instructions. 

2. The principal duties of the Governor-General will be :-
(a) To secure Imperial interests and the proper discharge 

of the responsibilities of His Majesty's Government. . . 
(b) To hold the scales of justice even between the various 

racial communities. 
(0) To co-ordinate services of common interest. 

• Note.-This Summary should he read together with the general review given 
in Chapter XV and with the" Outline of Pl'oposals " at the ('Ind of Chapter IV. 
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(The most important duty of the Governor-General under heads (Page 150). 
(a) and (b) above will be to .. direct the course of native policy 
and to supervise its working.") . 

3. The Governor-Genera.! should work with the following 
bodies :-

(a) For general purposes. 
A small Advisory Council compnsmg officials and non

officials of all three Dependencies. 
(b) For 8erfJices of common interest. 

ADVISORY 
COUNCILS, 
ETC. 
(pagea 160-
161). 

(i) TranspoTt.-An inter-Colonial Advisory Railway (pagea 151-
Council for the three Dependencies organized on the 152). 
same lines as the existing Railway Council of Kenya and 
Uganda. 

(ii) Customs.-An inter-Colonial Customs Council (page 152). 
organized on the same lines as the Railway Council. 

4. During the preliminary period and the first stage the status 
of the three Governors is to be affected as little as possible. They 
should retain the title of Governor and their present rates of pay, 
and should continue to be for all practical purposes the King's 
representatives in their own territories. 

ORGANIZATION IN LONDON. 

5. The Secretary of State should have available :-
(a) For consultation on matters of policy in Eastern Africa 

(including Zanzibar) and Central Africar-a small Advisory 
Council. The membership of this Council should be from 
five to eight and the members should be paid. 

(b) A Finance Committee and a. Transport Committee, or 
possibly a joint Finance and Transport Committee, of which 
the Financial Adviser to the Secretary of State and the 
Transport Adviser (if any) would be members. The Chair
man (or Chairmen) of these Committees shOUld sit on the 
General AdVisory Council. 

6. To assist in the further consideration of policy periodical 
Conferences for the Dependencies in Eastern and Central Africa. 
should be held in London and should be attended by official and 
unofficial delegates. 

7. For the information of Parliament on the course of affairs in 
Eastern and Central Africa Annual Reports should be prepared by 
the Governor-General, and by the Governors of Nyasaland and 
Northern Rhodesia., and published as a Parliamentary Paper with 
the comments of the East African Council. 

2671 L 
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O~.":':"The Legisl~tive Councils of Kenya, Uganda, and Tanganyika. 

1. No changes are needed at present in the Legislative Councils 
of Uganda and Tanganyika.. 

*2. Simultaneously with, or subsequent to, the creation of the 
post of Governor-Genera.l, the following change should be intro
duced in the composition of the Legislative Council of Kenya (see 
Chapter VIII) :- . 

Four of the official members of the Legislative Council 
should be replaced by four unofficial members nominated to 
represent native interests (in addition to the missionary 
already appointed for this purpose). 

3. No further change is recommended at present in the com
position of the Legislative Council of Kenya, but it is contemplated 
that at later stages there will be a progressive increase in the 
representation of native interests, and a progressive diminution in 
ihe proportion of official members. 

4. Consideration should be given to the replacement of adult 
franchise in Kenya by a franchise depending on at civilization. 
qualification. The nature of the tests to be imposed should be a 
matter for enquiry by the High Commissioner in discussion with 
the Government of Kenya and representatives of the unofficial 
communities. 

5. The changes which the new franchise qualifications would 
effect in the respective members of European and Indian voters 
should be made clear to the leaders of both communit.ies, and the 
High Commissioner should endeavour to induce them to come to 
an agreement 'on the question" of election on'a, common roll.' 

6. poncurrently with the changes proposed in the composition 
of tlfe Legislative Council of Kenya the Governor-General should 
be given special power to enad legislation and ·to secure supplies 
which he. regards as essential for the discha.rge of his responsi
bilities, contrary to the vote of the majority of that Council. 

D.-Local Government. 

Institutions of local and municipal government should be 
vigorously developed both in settled and native areas. 

• The Chairman dissent. from Recommendations C. 2 and 3 to the extent 
stated in his Additional Rec~nlme~d/1tions .. : 
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E.-Future Developments. 
The working of the whole of the arrangements set o'\lt. llbove 

should be reviewed after a. period to "e fixed in. due course by the 
Secretary of State . 
. It is contemplated that the exercise of central direction by a 
Governor~eneral will lead to the establishment of a Central 
Council with power to legislate iu respect of services of common 
inter~st, and with a central revenue (see Chapter Xn. 

PART II. 
POLICY AND ADMINISTRATION. 

A.-Native' Policy. 

REVIEW O. 
SITUATION 
(page 223). 

1. The field of native interests in Eastern and Central Africa NATIVE 

j;hould be clearly defined not only in the interests of the natives INTERESTS 
{see Chap. 

bu. also with a view to making clear the scope for the development III also 
of the immigrant communities. In Kenya, Uganda, and VIII (lila 

Tanganyika a programme of native policy for all three Depen- xV). 
dencies should be worked out and co-ordinated after full loca.l 
discussion. 

2. Essential native interests under the following headings must 
be defined and protected :-

Land. 
Economic development, Government services and taxation. 
Labour. 
Education. 
Administrative and Political Institutions. 

3. The Governments of the Eastern and Central African 
Dependencies should endeavour to secure such a measure of 
segregation as will facilitate the creation of homogeneous native 
and non-native a.reas of sufficient size to become units of local self

NATIVE AND 
NON-NATIVE 
AREAS 
(page 85). 

NATIVE government. 
4. Native tribal institutions should be fostered 

administrations should have their own courts. 
and native ADMINIS

TRATIONS 
(pnges 
75-76). 

5. Native oplDlon should be consulted regarding legislation 
affecting their interests through native administra~ions or District 
Councils. 

CONSULTA-
TION OF 
NATIVE 
OPINION 
(pageB 82-
83). 

6. With 8. view to forming as close a.n estimate as possible of CENSUS or 
the production of native areas, typical areas should from time to PRODUCT[O~ (page 59). 
time be selected for a test census of production. 

7. In the annual report of each of the Eastern and Central FORK oj 
African territories, a. section should be included on native interests :=:~:;
giving data similar to those required by the Mandates Commission (pagu 59-
of the League of Nations in the annual reports of mandated 60). 
territories. 
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(page8158-
159).' 
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OF NATIVE 
INTERESTS 
IN KENYA 
(pages 188-
189). 

ADVISORY 
COMMI1'TEES 
(pages 198-
199.) 
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8. For the purpose of studying all factors· affecting the moral 
and material progress of the natives, a Central Bureau of Statistics 
should be attached' to the 'Governor-General, and administrative 

,officers should be instructed in methods of observation and record. 

'B. Special Arrangements in Kenya. 

1. Representation of native interests in Kenya should be 
supplemented by the following measures: - • 

(i) Consultation of native opinion in regard to legislation 
through District, Councils and periodical durbars. 

(ii) Supply of full information on native affairs to the repre
sentatives of native interests in the Legislative Council. 

(iii) Appointment of an Advisory Committee on Native 
Affairs to assist the Chief Native Commissioner. 

(iv) Appointment of representatives of native interests on 
all official bodies which can influenee policy. 

2. Advisory Committees should be attached to some of the 
departments of administration. 

C.-Transport and Communications. 
TANGA- 1. Subject to full local discussion and inquiry the management 

MOSBJ- of the Tanga-Moshi-Arusha Railway system and poB.sibly that of 
~:~~MA the. Port of Tanga should be transferred to the Kenya-Uganda 
(pages 118, • RaIlways Department. 
151). 
RATES 
(pages 118, 
151). 

STANDARD
IZATION 
(pages 119, 
151). 
JOINT 
WORKING 
(pages 151-
152). 
PRE-
PARATORY 
STUDY 
(pages 118-
119). 
SURVEYS IN 
TANGAN
YIKA 
(pages 123-
125). 

MAIN 
TRUNK 
CONNEC
TIONS 
(pages 120-
127). 

2. 'fhe Central ,Authority should settle outstanding railway rates 
questions, in particular the question arising out of the extension 
of the Tanganyika railway to M wanza. 

3. Standardization of equipment on the Kenya-Uganda. and 
Tanganyika Railway systems should be introduced as soon as 
possible. 
, 4. The financial positioJl. and prospects of the Kenya-Uganda. 
and Tanganyika Railway systems should be examined with a view 
to making arrangements for joint working. 

5. Machinery should be ,provided for continuous preparatory 
fltudy of railway projects. 

6. Special surveys should be organized in Tanganyika in ?rder 
to provide information for framing land settlement and raIlway 
policy. 

The cost of the surveys should be regarded as a proper subject for 
loan expenditure. 

7. On the completion of these surveys the following main trunk 
connections should be considered:-

N orthern connection-Either Dodoma.-Arusha. or Kilosa-
Mombo. 
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Southern connection-Either Dodoma.-Fife or Kilosa
Ifakara.-Manda. 

8. In considering new railway construction the Government of BUIICH 

Tanganyika should give preference to branch lines which could LINES 

later become part of one or other of the main trunk connections (page 127). 
rpferred to under recommendation 7 above. 

9. Pending consideration. of the possibility of constructing rail- ROADS 

ways, the following trunk roads are recommended :_ (page 129). 

(a) A l-ood from Dodoma through Iringa to the Tukuyu 
Highlands of Tanganyika. 

(b) A road through the coastal areas of Kenya and 
Tanganyika uniting Mombasa., Tanga, and Dar-es-Salaa.m. 

D.-Research. 

1. The High Commissioner should appoint a special technical 
Commission on Research to survey the existing organizations and 
to report on the main objectives to be pursued. 

2. The Eastern and CentraJ African Dependencies should be 
treated as a unit in any Imperial organization of scientific research. 

3. Each territory must retain adequate research institutions of 
its own to undertake the scientific work required for the local 
purposes of its Medic.aJ, Veterinary, Agricultural, and other Depart
ments. 

E.-Defence. 

RESEARCH 
COMMISSION 
(pages 135, 
145-147). 

(page 135). 

(page 136). 

The High Commissioner should consider the question of a more DEFENCE 

efficient. and economic orga.nization and distribution of the King's ~~rs ]32-
African Riftes, and similar questions, in consultation with the . 
Governors of the three territories and the Inspector-General of the 
King's African Riftes. 

F. Administrative Services and Secretariat. 

1. Trial should be made in the Eastern and CentraJ African TENURE OF 

Dependencies of the system of limiting the tenure of appointments ApPOINT

in the . Secretariat to a comparatively short term of years, and there (;.~~139). 
should be more frpquent interchange between officers serving in 
the Secretariat and in the Administrative Service. 

2. As fal' as possible the highest posts in Eastern and Central 
Africa, that is to say, the posts of Colonial Secretary, etc., should 
be filled from the ranks of officials in these territories. 
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QUARTERS. 
(pages 148-
162). 

STAFF 
(pages 147, 
157, 160). 

COST 
(pages 148, 
162-163). 

VISITS TO 
ENGLAND 
(pages 148, 
162). 

GOVERNORS' 
CONFER
ENCE 
(pages 147, 
161). 

CO-OPERA
TION WITH 
MAINLAND 
(pages 231-
233). 

GOVERNORS' 
CON
FERENCE 
(page 232). 
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G.-Location and Staff of Centl'al Authority. 

1. Government House at Mombasa should be put at the disposal 
of the High Commissioner, and the location of permanent head
quarters for' the Governor-General should be a matter for enquiry 
ann discussion by the High Commissioner. 

2. The Secretariat of the East African Governors' Conference 
should be attached to the High Commissioner, a.nd later to the 
Governor-General. Apart from this their staff should, be confined 
to Secretaries. 

3. The salaries of the High Commissioner and Governor-General 
and their personal staffs (but not their local travelling expenses) 
should be met by His Majesty's Government. The cost of the 
Secretariat of the Governors' Conference and any other expendi
ture involved in our recommendations should be borne by the 
Governments concerned. 

4. 'rhe High Commissioner should pay frequent visits, and thE! 
'Governor-General regular annual visits, to England, and when 
they leave Eastern Africa they ~hould retain their official po~itions 
and no substitutes should be appointed. , 

H. The East African Governors' Conference. 

The East African Governors' Conference 'should be continued 
for Kenya, Uganda; a.nd 'l'anganyika, but the High Commissioner 
(and later the Governor-General) should preside over it, and should 
be endowed with full powers to take decisions and to issue orders 
for their execution. 

(See also later recommendations regarding the representation 
of Zanzibar and the Central African territories.) 

PART III. 

RECOMMENDATIONS REGARDING ZANZIBAR. 

1. The existing co-operation, of Zanzibar with the. mainland 
territories to advance common interests should be maintained and 
extended particularly in such matters as scientific research, 
administration, harbonrs ana. dOCKS, migration of labonr, 
quarantineregulations, and assimilation of the forms of legislation. 

2. Zanzibar should continue to be represented on the East 
African Governors' Conference. 
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SUMMARY OF THE CHAIRMAN'S ADDITIONAL 
RECOMMENDATIONS. (Page 244.) 

The Legislative Council of Kenya. 

1. As a.n alterna.tive l.o the proposal contained in Recommenda
tion C. 2 on page 290, the following proposal is recommended and 
should be discussed by the High Commissioner with the local 
communities in Kenya:-

(a) The number of the Officillol Members of the Legislative 
Council shonld be reduced from nineteen to nine, and the 
nnmber of additional Nominated Unofficial Members recom
mended in Chapter VIII, Page 187, should be increased from 
four to seven. 

(b) Of the eight Nominated Unofficial Members three should 
be nominated to represent the interests of the whole com
munity and one of these three shonld be a member of the 
Indian community. The remaining five shonld represent the 
interests of the natives. 

2. Should it be found necessary to increa.se the number of 
European constituencies, that number should in the first place be 
increased from eleven to thirteen, the number of Official Members 
being increased from nine to ten and the number of Elected 
Indians from five to six. 

3. The appointment of one of the Unofficial Members as an 
executive Minister should be contemplated forthwith by way of an 
experiment. 

SUMMARY OF CHAIRMAN'S REPORT ON THE CENTRAL 
AFRICAN TERRITORIES. (Pages 252-268.) 

A. The Governor of Southern Rhodesia. should be appointed 
High Commissioner for Nortliern Rhodesia and Nyasaland with 
powers aimilar to those proposed for the Governor-General of the 
North-Eastern territories, in order to supervise and co-ordinate-

(a) Imperial outlook; 
(b) Native policy; 
(e) Services of common interest. 

He should have authority to arrange for joint conferences of the 
several legislatures. . 

B. Such union, through an executive Central Authority, should 
be encouraged to develop into a closer onion with a. central revenue 
and 3. joint legislative council to deal with services of common 
interest Buch as defence, research, customs, and communications. 
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C. Ultimate redistribution of boundaries is desirable as 
follows :-

1. Th~ settled Central or "railway" area of Northern 
Rhodesia 10 be united with Southern Rhodesia. 

2. North-Eastern Rl'lodesia to be united with Nyasaland 
(without prejudice to the question of transferring later the 
area south of Lake Tanganyika to Tanganyika). 

3. The maintenance of Barotseland as an inalienable native 
reserve under the Government of Southern Rnodesia. 

The above redistribution should be considered 'at a representative 
conference with ·the Governor oJ Southern Rhodesia (as High 
Commissioner of the Central Territories) as Chairman. 

D. The co-ordination of services ana interests with the North
Eastern Territories should be maintained by local conference 
between the heads of the two administratIons as well as through 
the Colonial Office. 

SUMMARY OF THE MAJORITY REPORT ON THE 
CENTRAL AFRICAN TERRITORIES. 

1. The independent status of the Governments . of N yasaland 
and Northern Rhodesia snould be maintained pending further 
development of communications and of mineral exploitation in 
Northern Rhodesia, both of which may have an important bearing 
on the settlement of administrative boundarie~. 

2. In the meanwhile the fonowing measures are recommended: 
(a) The High Commissioner or Governor-:General of 

Eastern Africa should be the Secretary of State's chief adviser 
on important matters of policy affecting, Nyasaland and 
Northern Rhodesia. 

(b) The Governor-General should' pay occasional visits to 
Nyasaland and Northern Rhodesia in an advisory capacity. 
He should not have any executive authority over the 
Governors. , 

(c) The Governors of these two Protectorates should con
tinue to attend the Governors' Conference. The {fovernment 
of Southern Rhodesia should be invited to send a representa
tive to the Conference. 

(d) Enquiries into matters of native policy and white settle
ment on the lines indicated in tne annexure to Chapter VI, 
Part I, sliould be carried out in N yasaland and Northern 
Rhodesia in consultation witli the Governor-General of 
Eastern Africa. 

(e) Nyasaland and Northern Rhodesia sliould be included 
in the same group as the Eastern African Dependencies for 
purposes of research. 
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<I) An official majority should be maintained in the LEGISLA

J.egislative Councils of both Protectora'tes, but there is no ~~:NCILS 
objection to a mooerate increase in the unofficial represent.a- (pages 286-
tion by nomination, in ihe case of Nyasaland, and by raising 287). 
the number of Elected Members in the case of Northern 
Rhodesia.. 

(g) Institutions for local government both in the settled LOCAL 

areas and among the natives in Nyasaland and Northern ~~:;RN. 
Rhodesia should be developed as vigorously as possible. (page 287). 

(h) An attempt should be made in N yasaland to build up NATIVE 

responsible native administrations and native authorities, and ~:AMINIS~ 
i~ might be advantageous that an experienced officer should (pa;:o2~7). 
be lent to Nyasaland by the Government of Tanganyika to 
assist in the necessary enquiries. 
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NOTE ON BOUNDARY QUESTIONS, BY THE CHAIRMAN. 
I 

In Chapter V (page 137), of our Report, a reference is made 
to the re-arrangement of boundaries to increase the ease and 
efficiency of administration, and to the facilitation of this by the 
estaBlishment of a Central Authority. 

The matter appears to me to be one with which the future of good 
government in the territories is so closely bound up that it may 
with advantage'receive more extended and definite treatment than 
it receives in the passage referred to. 

Present Conditions. 

, Reference has been made to the arbitrary manner in which the 
inter-colonial boundaries of the Eastern African territories have 
been determined. They are the effect of historical accident and 
not of any reasoned plan. They have grown up piecemeal as a re
sult of the labours of the early travellers, who wandered at large, 
and of international diplomacy in search of rough-and-ready com
promises, in early days, and with little knowledge of geographical 
conditions and less of ethnographical. In consequence, they have 
frequently no relation whatever to the interests of the inhabitants 
or the convenience of the administration. They disregard natural 
features, such as, mountains, rivers, and watersheds. They are 
unrelated to convenience of communication and water supply. 
They cut through tribes, leaving parts of the kame tribe to be 
administered by different Governments on different systems. The 
effect upon the native mind of such arbitrary differences in the 
administration of parts of one tribe is deplorable. Naturally it 
cannot understand why a thing that is 'right for one part is wrong 
for the other. The patent unreason of the discrepancy weakens 
the whole authority of government. 

There are many places where adjustments of boundary, and 
not adjustments on a small scale only, are evidently desirable to 
remedy the defects. They may be divided into two classes, large 
and small. 

In the first class may be put the following :-
(1) The question of the Lake area; 
(2) The Masai question; 
(3) The Coastal question; and 
(4) The Kilimanjaro Highlands. 

The Victoria Lake Area. 

(1) The area surrounding Lake Victoria has a natural unity. 
The facility of water transport on the Lake connects the riparian 
territories closely together. Although there are wide differences 
between the riparian tribes, and particularly between those on 
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the west shore, those in the Ka.virondo Province of Kenya, and 
those in the M wanza. Province of Tanganyika, yet there are 
features of marked similarity. 

For the de\;elopmen~ of these areas, and particularly for the 
development Clf water transport on the Lake, and of communica
tions to ad as feeders for water transport, it is desirable that the 
administration of all the riparian areas lihould be co-ordinated so 
that the parts of the system of communications based upon the 
Lake may each be properly related to the whole. 

There is another strong reason for such co-ordination. Round 
lake Victoria have spread in the past some of the most formidable 
epidemics which have visited Eastern Africa. The Lake by facili
tating oommunica.tions facilitates the spread of infection. Public 
health requires that the policy of disease prevention, both in respect 
of human diseases and animal diseases, for the whole area linked 
together by the Lake, should be under a single control. The pre
sent dispersion of control between three separate Governments 
interposes grave difficulties in the way of effective administration 
in this vital matter. 

Nevertheleail, it must be admitted that it is not possible at 
once to include the whole Lake area under a single administ~ 
tion. The Kavirondo area has beoome bound by eoonomic links 
to the Kenya State, and it would not be possible to effect a. divorce 
under present oonditions without an economic convulsion. The 
Mwanza area has become linked by railway communication to· 
Tanganyika, and from the point of view of its ethnographical con
ditions as well aa from that of its economic interests, it is less 
clo8(>ly associated than the neighbouring pro"\"ince of Bukoba with 
the other parts of the Lake area.. The province of Bukoba, on 
\he other band, is more closely associated with Uganda, both by 
geographical position, ethnological characteristics, and economic 
interests. It is remote from any centre of administration in Tangan
yika. It is within easy reach of the centres in Uganda by road 
and water transport on the Lake. The people of the province. 
or at least the ruling class, if they are not closely akin to the 
people of the Buganda Kingdom, about which there is difference 
of opinion, have nndoubtedly long shared in the ideas and to 
some extent in the type of Bocial organization of that Kingdom. 
Tbey oonsider themselves, it is said, compatriots with the races 
to the north and not with the races to the south. It is an acci
dent of history only that they are included in the southern ad
ministration, and for the sake of their normal and vigorous 
development along lines of progress suited to their racial and 
social characteristics, there would be advantage in unifying their 
administration witb thd of Uganda. 

With tbe possible exception of the transfer of the Bnkoba province 
to Uganda, no immediate re-adjustment of political boundaries 
is suggested to unify the Lake area. Nor ill that necessary to 
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secure the benefit' of a co-ordination of the interests referred to 
above. ThILt can be secured on the establishment of a Centra} 
Authority without any re-adjustment of political boundaries. A 
CentrILl Authority might, and should, make it its special care to 
ensure a common policy for the development of water transport 
on the Lake, and of feeders for thILt transport, and a common 
policy for the prevention of disease in the area, and to put those 
policies into force. 

In course of time, as the political unity of the three territories 
grows, under the co-ordinating influence of a Central Authority, 
it may be desired to re-adjust the administrative boundaries in 
order to unify the Lake area for all purposes. If that ever comes 
about it can only be as the result of so strong a growth of the 
sense of unity in the territories that it becomes a matter of com
parative indifference to economic interests where the administra
tive divisions of the territories are placed. 

The Masai. 

The most conspicuous instance of the arbitrary and unscientific 
nature of the present boundaries is that part of the boundary 
between Kenya and Tanganyika that cuts in two the great Masai 
Tribe. It is a tribe which is perhaps more peculiar and homo
geneous in its characteristics than any other. This race of 
warriors, and primitive herdsmen, with their strong traditions as 
conquerors, is essentially one. Every Masai in spite of their 
internal sub-divisions is much more like every other Masai than 
he is like any other tribesman. Their habits, organization, and 
customs, wholly peculiar to themselves, their language and their 
economic interests, wholly centred iIi their great herds, are one 
for the whole race. The boundary cuts this people in two, with 
no more concern for their ideas or for the justice or convenience 
of their administration than the scythe has for a blade of grass. 
Sub-divisions of the tribe are split. Some have difficulties in get
ting at their traditional water supplies. The Kenya and Tangan
yika Governments administer policies which are radically different 
as regards the prevention of animal diseases. They have different 
systems of general administration and rates of taxation. The 
Masai are told that there is a line across the country, when they 
know of no line, and that those on one side of the line must keep 
rules different from the rules kept by those on the other. They 
are unable to appreciate why there should be any difference. Th~ 
effect upon them is confusion of mind and a lessening of the 
influence of both Governments. There does not indeed appear to 
be any good reason why the two sections of territory inhabited 
by this tribe should not be administered· as a single territory. 
either in the interests of the Masai themselves or in that of 
facility of administration. 
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To remedy this grave abuse under existing conditions is diffi
cult, if not impossible. The differences between the methods of 
the two Governments concerned are too wide to be removed by 
voluntary conferences between officers concerned in the adminis
tration of the reserves. There are grave objections under exist
ing conditions to the unification of the reserves as a single ad
ministrative unit under one Government or the other. Were the 
whole Kenya reserve to become part of Tanganyika, it would 
bring Tanganyika right up to the Kenya-Uganda Railway and 
prejudice the development of that system. Were the whole 
Tanganyika reserve to become part of Kenya, it would have a 
similar effect on the Tanganyika Railway. As long as there is 
a division of interests between the two, no satisfactory settlement 
is possible. With the establishment of a Central Authority to 
secure co-ordination of those interests, the matter can be adjusted. 
One course which would then be open would be that the two 
reserves should be amalgamated forthwith as a single native 
territory under the direct government of the Central Authority. 
For reasons of general policy it is not recommended that the 
Masai should be thus wholly detached from the local Governments. 
A better course would be that the Central Authority should make 
use of its powers to lay down a common policy in such basic 
matters as taxation, and should establish a joint Masai Board. 
of the officials of the two Governments, to secure co-ordination of 
administrative policy in such matters as prevention of animal 
disease, methods of administration in general, and boundary 
questions. As in the case of the Lake area, the growth of a sense 
of political and economic unity may at some future date lead to 
the unification of the Masai lands for all purposes. But that the 
future alone can tell. 

The Coastal Area. 

The Coastal area, from the limits of the cultivable area in the 
north 88 far as the Pangani River, possesses certain characteristics 
common to its whole extent which give it a unity, which, though 
far less than that of the Masai territorieD, nevertheless deserves 
consideration from the point of view of the inhabitants and of 
facility of administration. The agricultura.l conditions of the 
various political divisions of the region are similar, and are s.ub
stantially different from those of any other part of Eastern Africa. 
The similarity is due to the nature of the soil, which is peculiar 
to t.he region, and to the coastal climate. Social and ethnolog~cal 
conditions bear al80 strong resemblances throughout the regIOn, 
and are markedly different from those of the interior. The in
habitants consist for the most part of Swahili, a mixed race 
peculiar to this region, with Arab and other immigrant co~mu
nities more numerously represented than elsewhere. There IS one 
language, Kiswahili, in common use throughout the region. The 



302 

system of tenure, involving large areas of freehold land, due to 
the special historical circumstances of the region, is peculiar to 
the region. The Kenya-Tanganyika boundary abruptly divides the 
region, actually cutting in two one tribe (the Wadigo), to the 
detriment both of the interests of the inhabitants and of good 
administration. 

The Kilimanjaro Highlands . 

. The heights of Kilimanjaro and Mount Meru, together with the 
agricultural regions of Moshi and Arusha, in their geographical, 
climatic, and social conditions, more resemble the neighbouring 
regions of Kenya than they do those of Tanganyika. There is a 
larger proportion of white settlement here than elsewhere in 
Eastern Africa, outside Ken'ya. The communications of the dis
trict.ate now joined by rail to the port of Kilindini in Kenya. The 
road system of the district also links it with Kenya rather than 
with Tanganyika. 
It is, therefore, a matter for consideration whether now, or at 

some future time, this area should not be transferred to Kenya 
for the purposes of administration. The inhabitants ~ight benefit 
by closer association with the Government in control of their 
chief communications, and with the larger white community of 
Kenya. The administration of Tanganyika might benefit also, for 
which it is inconvenient to administer this isolated area, markedly 
different in characteristics from the .rest of its territories. Were 
the' present state of affairs to continue, it would probably be better 
that such a transfer should be made forthwith. With the founda
tion, however, of a Central Authority to co-ordinate the policy of 
the territories, and particularly policy for. the development of areas 
suitable for white settlement, there is no pressing reason for any 
such change. The Central Authority will ensure due regard for 
the interests of the inhabitants of the area in the matter of inter
colonial communications. There is a reason against the transfer. 
It would be contrary to the political interests of Tanganyika to 
deprive it of the stimulus of the European community of these 
highlands. Matters had better rest as they are for the present. 
The transfer of the area to Kenya as a question of administrative 
convenience can be considered, as in previous cases, at some future 
time when the growth of a sense of unity has made the situation 
of administrative boundaries a. matter of secondary 'importance. 

Minor Adjustments. 

There are two minor adjustments of boundaries that ·should 
receive immediate attention. Where the Kenya-Tanganyika 
boundary meets Lake Victoria. it cuts the traditional lands of the 
Watende tribe. The division inflicts hardship on the tribe and 
hinders the work of administrative and departmental officers, in 
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particular those engaged in the application of rules for the preven
tion of human and animal disease. The natural boundary here 
would seem to be either the Mara or the Karunga River. 

Similarly, where the Tanganyika-Cganda boundary meets the 
Lake, it cuts the tribal organisations in two, to the detriment of 
the interests of all concerned. The natural boundary here would 
seem to be the Kagera River. 

Mandated Areas. 

Some of the adjustments referred to would involve the transfer 
to adjacent British Governments of small pieces of mandated 
territory, and perhaps the inclusion ·of a small piece of non
mandated territory in that mandated. This would necessitate 
corrections in the finance accounts of Tanganyika before 
presentation to the Mandates Commission in order to present a 
complete picture of the mandated territ.ory. They could be made 
with a little trouble in book-keeping. 

Conclusion. 

It should be the task of the Central Authority to effect an 
immediate adjustment of the boundaries in minor particulars, and 
to control the development of policy in respect of major questions 
of this sort. 

E. HILTON YOUNG. 

17th October, 1928. 
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APPENDIX I 

(A) Itinerary and Proceedings. 

Date. I Evidence. I 
' (Satting8.) 

1927. 
22nd December /' Left London f.or Venice I I 

Sudan. 

1928. 
1st January... Arrived Khartoum 

13th January... Arrived Rejaf ... 

Uganda. 

16th January... Arrived at Butiaba and 
left by car for Mas
indio. Met residents. 

17th January... Left Masindi by car for 
Hoima. 

18th January to 
26th January. 

26th ,January ... 

:26th J anuara. 

Motored to Entebbe. 
(Sir G. Schuster join- ' 
ed the party en route 
to Entebbe.) . 

At Entebbe 

Left Entebbe by car fo::
Jinja. 

At Jinja 

12 

1 

Vi8its. 

Cotton fields of Sudan 
,Plantations Syndicate en 
route to Makwar, and 
Sennar Dam. 

Lukiko (Parliament) of 
Bunyoro. 

Offices of Native Govern
ment. 

Native ,Hospital. 

Kampala. 
Luklko' of Kabaka of 

Buganda. 
Native Government 

Offices. 
Makere-re College. 
Agricultural College at 

Nakasero. 
Native Hospital at,Mulago. 
Church Missionary Soc

iety's headquarters at 
Namirembe. 

White Fathers' Mission 
at Rubaga. 

Mill Hill Mission at 
Nsambya. 

Budo School (Church 
Missionary Society). 

Uganda Sugar Company's 
estate at Lugazi. 
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Dal •• I E"idence·1 
(Sitting •. ) Visits. 

27tb January .•• 

28tb J auuary ... 

29tb January ... 

SOtb Jannary .•• 

311t Jannary ••• 

let Febrnary 

2nd February 

2nd Febrnary to I 
17tb February. 

17tb Febrnary 

i 
I 
I 
i 

Kenya. 

I Arrived at Eldoret. Met 
I reeiden ts. 

Arrived at Kitale. Met 
reeident!l. 

Left for Eldoret. 
Left Eldoret by car for 

Kisnmu. 
At Kisnmu 

Arrived Molo. Met 
resident&. 

Proceeded to Keringet 
by car. Met ret!idents. 

Left Keringet by car 
for Njoro. Met 
residents. 

Motored from N joro to 
Nakoro. Met resi
dents. 

At Nairobi 

Left Nairobi for Mom
bnsa. 

18th Febroary to At Mombasa ••. 
19th February. . 

19th February Left Mombasa by train I 
for Moshi. . 

Tanganyika. 
20tbFebroaryto At Moshi 

21at February. 

22nd February 
24tb Febroary 

25tb February 

Motored to Arosha 
Arrhed Mohesa 

At Tanga 
Embarked for Dar-es

Salaam. 

2 

16 

S 

1 

2 

1 

I Farms in 
I Eldoret. 
I Farms in 

Kitale. 

vicinity of 

vicinity of 

Kapaabet. Nandi and 
Kavirondo Reserves. 

Church Missionary 
Socie ty'8 Mission 
Station at Maseuo. 

Roman Catbolic MiBBion 
Station at Iregi. 

Indian agricultural settle
nlent at Kibos. 

Solai Valley. 

Kabete Agricultural and 
Veterinary J~aboratory. 

Jeanes Scbool. 
Railway Workshops. 
Tours in Masai Reserve 

and Kikuyu Reserve. 
Met residents at Nyeri and 

Nanyuki. 

Kilindioi Harbour. 
Indian School. 

I 
Central Scbool, Moshi. 
MiBBion, Native Planta-

I tion&, and Native Gov
ernment Offices at 
Macbame. 

Laboratories and Nurseries 
at Amaoi Institute. 
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Date. 
I
' Evidence. r Visits. 
(Sittings.) 

26th February to At Dar-ell-Salaam 
1st March. 

2nd March 

4th March 

5th March 

6th March to 
8th March. 

8th March 

Left for Tabora. At 
Morogoro interviewed 
the Chief Labour 
Commissioner and 
the District Officer. 

Arrived at Tabora 

Arrived at Dodoma 

At Dar-es-Salaam ••• I 

Left by H.H.S."Khalifa" i 
for Zanzibar. . 

Zanzibar. 

8th March to 1 In Zanzibar ... 

"'1 12th March. 
12th March ... Left Zanzibar .•. . .. 

16th March 
17th March 

18th March 

18th March to 
25th March. 

25th March 

26th March 

---
Amv", B,", .•. ...1 
Trans-Zambesia Rail- . 

way to Mura9ca. 
Arrived Zomba ... 

Nyasaland. 
At Zomba 

Motored to Mlanje 
Motored to Cholo 
At Blantyre ... 

28th March .. , I At Beira ... I 

4 Customs Pier, Quay, 
Warehouse, Locomo-
tive Shops, etc. 

1 Central School, Tabora. 

1 

1 

3 

7 

1 
1 
2 

Kiziko School for sons of 
Headmen. 

House of Chief Sidi. 
Hospital. 
Central Lunatic A.sylum. 

H.B. The Sultan of ZaI:-
zibar. . 

Railway Headquarters, 
and Tobacco Estates at 
Limbe. 

Namweras and Fort John
ston: 

Experimental Station of 
Empire Cotton Growing 
Corporation, and Native 
and European Tobacco 
Plantations. 

Missions at Blantyre. 
Government Station at 

Liwonde for a meeting 
of the Native District 
Council. 

Lauderdale Tea Factory. 

Imperial 'l'obacco Com
pany'sFactoryatLimbe. 

I Harbour Works at Beira •. 
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I EfJidence.j I (SiUings.) 

Southem Rhodesia. 

Visit •• 

30th March to I' At Salisbury ... • •• : 3 I Dombashawa (Govern-
2nd April. , I I ment Agricultural 

'I School). 

3rd April ... I At Bnlawayo 

4th April to 
6th April. 

6th April 
7th April 
8th April to 

11th April. 

Northern Rhodesia. 
At Livingstone 2 

Arrived Luaaka 1 
Arrived Broken Hill ••• 1 
At Livingt;tone 3 

Southern Rhodesia. 
12th April ... I At Bulawayo ... '''1 
16th April to 

20th April. 

20th April 

7th May 

South Africa. 
At Cape Town... '" I 6 

Interview with Prime I 
Minister on 17 tho I 
April. 

Left for England by S.S. I 2 
" ArmadaJe Castle." I 

Arrived at Southampton 
Evidence taken in Lon

don on 18th May, 18th 
June and 26th July. 

Total 

(Mr.J ustice, 
Feetham-: 

1
30th April; 
&3rdMay.)' 

3 

80 

Veterinary and Medical 
Laborato~es . 

Broken Bill Mine. 

Native locations at Wankie 
Coal Mine. 

(8) LIST OF WITNESSES. 

Uganda. 
Abrabam., 8. S., Attorney-Genera!. 
Amin, C. ~., Indian Asaociation. 
Blair, Dyeon, Land Officer. 
British Cotton Growing Aasociation (represented by Mr. Reynolds). 
BlI80ga Lukiko, President of. 
Campling, Rt. Rev. J., OaiDolio Mission. . 
Carpenter, B.A., M.D., B.Ch., Dr. G., Specialist Officer, Sleeping Sickness. 
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Cooper, O.B.E., P. W.~ Provincial Commissioner. 
Dain, C.B.E., C. K., Treasurer. 
Duke, O.B.E., M.D., Dr. H. L., ,Deputy Director of Laboratory Services. 
Eastern Province Chamber of Commerce, Jinja (represented by Mr. Wallis, 

Mr. Aratoon, Mr. Desai, one other member). 
Gowera, K.C.M.G., Sir William, Governor and Commander-in-Chief. 
Grace, Rev. H. M., King's Sohool, Budo. 
Griffin, Sir Charles, Chief Justice. 
Hindley, Sir Clement, Chief Co=issioner of Railways, India. 
Harvey, O.B.E., Lt . ..ool. R. B. L., O.C. Troops. 
Hussey, E. R. J., Director of Education. 
Kabaka of Uganda, H.H. The. 
Keane, D.S.O., M.D., D.P.H., Major G. J., Director of Medical and Sani-

tary Services. 
Laan, Father, Catholic Mission. 
Lawrence, O.B.E., Major E. H. T., Commissioner of Police and Frisons. 
Mukama of Toro, The. 
Poulton, M.R.C.V.S., W. F., Chief Veterinary Officer. 
Railway Advisory Council (represented by Mr. R. S. D. Rankine, C.M.G., 

Mr. Dyson Blair, Dr. H. H. Hunter, Mr. A. D. Jones). 
Rankine, C.M.G., It. S. D., Chief Secretary. 
Simpson, C.l\LG., S., Director of Agriculture. 
Uganda Chamber of Commerce (represented by Mr. G. Ishmael, President, 

and others). 
Uganda Planters' Association (represented by Mr. F. L. Gu~lbride, Mr. 

N. D. Allen, Mr. H. Maclevin, Mr. F. J. Gorton). 
Unofficial Members of Legislative Council (Mr. C. J. Amin, Dr. H. H_ 

Hunter, Mr. L. M. Seth-Smith). 
Wayland, E. J., Director of Geologioal Surveys. 
Willis, O.B.E., D.D., Rt. Rev. J. J., Bishop of Uganda. 

Kenya. 

Arabs of Mombasa (represented by Sheikh Rashid bin Salim, Sheikh Rashid: 
bin Sooo, Sheikh Haidar bin Mohamed, Sheikh Hamed bin Moh.wmed). 

Baluchi Community. of Mombasa,deputation from (consisting of Mr. 
Hussein Dory, Mr. Mirza Ahdurahamar, Mr. Dakoo Dahagi, Mr_ 
Mahomed Warshow (Interp.reter)). 

Barth, C.B.E., Sir J!lcob, Chief Justice. 
Brandsma, Mgr., Catholic Mission, Kisumu. 
Cable, J. A., Editor, Times of East Africa. 
Campbell, W. F. G., Provincial Commissioner, Ukamba. 
Chambers of Commerce, Assooiation of East African (represented by Mr. 

A. C. Tannahill, Mr. ,W. Tyson, Mr. W. C. Mitchell, Mr. A. C. Freeman 
Pannett, Colonel W. H. Franklin, C.B.E., D.S.O., Mr. R. W. Playfair). 

Chamber of Commerce, Kisumu (represented by Mr. J. L. Riddoch, Mr. 
N. J. Desai). 

Uhamber of Commerce, Momhasa (represented by Mr. R. S. Campbell, 
Mr. A. M. Campbell, Mr. P. H. Clarke, Mr. E. C. Phillips, Mr. W. F. 
Jenkins, Mr. A. F. M. Crisp). 

Denham, K.B.E., C.M.G., Sir Edward, Colonial Secretary. 
Dickson, M.O., T. A., Resident Commissioner. 
Dobbs, C. M., Provincial Commissioner, Nyanza. 
Eldoret Settlers. 
Elected Members of Legislative Council and Executive of Convention of 

Associations (con~isting of: 
Elected Members: Rt. Hon. 'Lord Delamere, Mr. Conway Harvey. 

Lt.-Col. Lord Francis Scott, D.S.O., Captain H. E. Schwartze, 
Lt.-Col. C. G. Durham, D.S.O., Major R. W. B. Robertson Eustace, 
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D.S.O., Yajor H. F. Ward, Captain E; M. V. Vaughan Kenealy, 
Mr. T. J. O'Shea, Captain W. Tyson, Colonel C. Phillips (Secretary). 

Convention Ez~cuti"e: Mr. C. Kenneth Archer, Mr. E. Powys Cobb, 
Mr. R. H. Pringle, Colonel A. I. Lean, D.S.O., Captain M. S. H. 
Yonta4!;u, Colonel C. C. Griffiths, Mr. A. C. Tannahill, Major F. 
de V. Joyce, Major Gaitskill (Secretary». 

FE'lling, C.Y.G., C. L. N., General Manager, Kenya and Uganda Railway. 
Fitzgerald, O.B.E., T., Postmaster-General. . . 
Franklin C.B.E., D.S.O., Colonel W. H., H.M. Trade CommIssIoner for 

the ~rn African Territories. 
Gilka, F.R.C.S., L.R.C.P., Dr. J. L., Director of Medical and Sanitary 

Services. 
Grannam, C.M.G., R. C. Treasurer. 
Grigg, K.C.M.G., K.C.V.O., D.S.O., M.C., Sir Edward, Governor aad 

Commander-in-Chief. 
Harris, Rev. H. T., Church Missionary Society. 
Harrison, E., Acting Director of Agriculture. 
Horne, E. B., Provincial Commissioner, Masai. 
Huggard, K.C., W. C., Attorney-General. 
Indian Association, Kisumu (represented by Mr .. Manji Janmahomed, Mr. 

P. K. Ghandy, Mr. N. J. Desai, Mr. P. L. Pandya, Mr. Kassim 
Janmahomed, Mr. Shanji Harji, Mr. Didar Singh, Mr. Damji Kara, 
Mr. P. F. Patel). 

Indian National Congress, Eastern Africa (represented by Mr. V. V. Phadke, 
Mr. J. B. Pandya, Mr. M. H. Malik, Mr. A. B. Patel). 

Kavirondo Chiefs; 
Kikuyu Association. 
Kikuyu Central Association. 
Kitale Settlers (rE'presented 'by Colonel Kirkwood, Major Bolton, Mr. 

Pharazyn, Admiral Crampton, Mr. Kirk, Mr. Manley, Mr. Weller). 
Leech, L., Editor, Kenya Daill/Mail. 
Mackenzie, T. R. S., Manager, National Bank of India, Kisumu. 
Martin, H. T., Commissioner of Lands and Local Government. 
Maxwell, G. V., Chief Native Commissioner. 
Missionary Council of Kenya (represented by Rev. J. W. Arthur, O.B.E., 

M.D., Rt. Rev. A. S. Heywood, Bishop of Mombasa, Rev. Canon G. 
Burns, Rev. L. H. Downing, Mr. A. Ruffell Barlow). 

Morrison, A., President, Coast Planters' Association, Mombaea. 
Port Advisory Board (represented by Mr. G. Walsh, Mr. G. Bulkeley, 

Mr. A. Campbell, Mr. E. Goodhind, Mr. J. Cumming). 
Tucker, Lt.-Col. W. K., Unofficial Member of Railway Advisory Council. 
Walker, C.B., C.M.G., D.S.O., Colonel-Commandant H. A., Inspector-

General, King's African Rifles 
Walsb, G., Commissioner of Customa. 
Walter, A., Statistician. 
Ward, Major H. F., Member Legislative Council. 
Watkins, C.B.E., D.S.O., Colonel O. F., Provincial Commissioner, Coast. 
Wilson, W. McClellan. 
Workers' Federation (represented by Mr. T. McClure, Mr. J. Riddell, 

Mr. Mortimer). 
Young Kavirondo Taxpayers' Association. 

Tanganyika. 
Adams, O.B.E., E., Comptroller of Customa. 
Anderson, F. J., Settler, Arusha . 
• 'rusha Coffee Planters' Association (represented by Captain H. R. Rydon, 

Mr. R. R. myate, General Boyd Moss, Oaptain F. W. Hudson, General 
Malan, Mr. M. Michalakis). 
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Arusha Chiefs and' Native Planters. 
Bagshawe, F. J., Provincial. Co~mission~r, .Iringa. 
Baines O.B.E., D,. L., ProvlDcIal CommIssIoner, Tanga. 
Boyd Moss, Brig.-Gen. B., Member of Legislative Council. 
Cameron, K.O.M.G., K.B.E., Sir Donald, Governor and Commander-In

Chief. 
Dar-es-Salaam Chamber of Commerce (represented by Mr. A. A: Menkin, 

Mr. H. H. Robinson, Mr. H. D. Lehmann, M.B.E., Mr. A. B. Massie, 
Mr. J. Shankland). 

Dumas, A. B., Settler, Moshi. 
Dundas, O.B.E., Hon. C. C. F., Secretary for Native Affairs. 
Ewbank, C.I.E., R. B., I.C.S. 
Gillman, C., Chief Engineer, Tanganyika Ra.ilways. 
Gaeher, Mr., German Community, Tanga. 
Hellenic Union (repreeented by Mr. Lagos, Mr. Monnas, Mr. ,Economides). 
Hoy, Lt.-Col. A., late 1820 Settlers' Association, South Africa. 
Bignell, H., Provincial Commissioner, Dodoma. 
Indian Association, Tabora. 
Indian Association, Mwanza. 
Indian Association, Dar-es-Salaam. 
Iringa Farmers' Association (represented by Major 'Grant, M.r. Dew, Mr. 

Thaxton). 
Jackson, O.B.E., E. St. J., Attorney..Qeneral. 
Kilimanjaro Native Coffee Planters' Association. 
Kilimanjaro Planters' Association (including Sanya Branch) (represented 

by Mr. P. Wyndham, C.I.E., C.B.E., Major A. E. Perkins, Lt.-Col. 
Stevens, D.S.O. (Sanya Branch), Mr. F. S. Miller (Sanya. Branch) ). 

Mailer, M., Usamoora Planters' Association. , 
Maxwell, D.S.O., M.V.O., M.C., Colonel G. A. P., ,General Manager, 

Tanganyika Railways. • 
Mitchell, P. E., Provincial Commissioner, Moshi. 
Meinhardt, F., German Community. 
Moshi Chamber of Commerce. 
Mothe, J. de la, Settler, Moshi. 
Mwanza Chamber of Commerce. 
Mwanza Chiefs. 
Pfeng, H., Merchant and Planter, Dar-es-Salasm'. 
Pratt, A.M.I.C.E., F. G., Director of Public Works. 
Russell, Sir A., Chief Justice. 
Sapi, Chief of Wahehe Tribe, Iringa. 
Singh, C.I.E., KuAwar Maharaj, I.C.S. 
Storm, W. T., Postmaster-General. 
Tabora Chiefs. 
Tabora Chamber of Commerce. 
Ta.bora Planters' Association. 
Tanga Natives~ 
Unofficial Members of Legislative Council (Mr. H. Ruggles Brise, Mr. 

N. F. Howe-Browne, Mr. W. Stewart). 
Wachagga Community. 
Wyatt, A. H. L., Provincial Commissioner, Tabora. 
Zavellas, J., Planter, Dar-es-Salaam. 

Zanzibar. 

Arab Deputation (consisting of Beyyid Salim bin Kindeh el-Busaidi, 
Sheikh Mahomed bin Hilal el-Barwani, Sheikh Ali bin Ameir el-Harhubi, 
Sheikh Abdalla bin Suleman el-Harthi). 

Crofton, R., Chief Secretary. 
Cox, N. B.o Treasurer. 
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Doctor P. S., Member of Legislative Council.· 
Grazeb~k, W., Member of Legislative Council. 
Hollis, K.C.M.G., C.B.E., Sir Claud, British Resident. 
Indian National Association (represented by Mr. Tyab Ali,· Mr. Anantani 

and others). 
KirBopp, G. D., Controller of Cuetomli. 
Nowell W. Director of Amani Institute. 
Sually,' K. K., Me~·ber of Legislative Council. 
Sayer S. H., President of Chamber of Commerce. 
Tomli~n, Sir Thomas, Chief Justice. 

Nyasaland. 
Abraham, M.B.E., J. C., Administrative O:IIi.cer. 
Barron, A. F., Imperial Tobacco Company. 
Blantyre Chamber of Commerce and Agriculture, Blantyre Merchants' 

Association and Nyasaland Planters' Association (represented by Mr. 
R. S. Hynde, Major Sanderson, Colonel Sanders, Mr. D. Selkirk, Mr. 
H. J. Bli~h, Mr. F. M. Withers). 

Bowring, K.C.M.G., K.B.E., Sir Charles, Governor and Commander-in
Chief. 

Burberry-Seale, C., Chairman, NyasaIand Planters' Association. 
Cholo Planters' Association (represented by Mr. W. Sanderson, Mr. W. H. 

Timcke, Mr. F. M. Withers, Mr. J. Tennett, Mr. J. Madden. 
Ducker, H. C., Empire Cotton Growing Corporation. 
Fisher, D.D., Rt. Rev. T. C., Bishop of Nyasaland. 
Fort .Jameson :Planters (represented by Mr. Foster, Mr. Robertson, Mr. 

Bruce). 
Gaunt, R. F., Director of Education. 
Griffitha, F.R.C.V.S.,J. A., Chief Veterinary Officer. 
Hawkins, D.S.O., Lt.-Col. E. L .. O.C .. Troops. 
Howard, E. C., Imperial Tobacco Company. 
Kirby-Green, W., Provincial Commissioner, Southern Province. 
Missions, Federated (represented by Mr. Borrowman, Mr. Bowman, Church 

of Scotland; Mr. Young, United Free Church of Scotland; Mr. Retief, 
Mr. Steytler, Dutch Reformed Church Mission; Mr. Ferguson, Mr. 
Holmes, Zambesi Industrial Mission; Mr. Osborne, Nyasa Mission; Mr. 
Wilson, Seventh Day Adventists). 

Mlanje Planters' Assooiation (represented by Mr. Scott, Mr. Garden, Mr. 
Shinn, Mr. Aitobi80n). 

Paradis, Father, White Fathers' Mission. 
Partridge, T. M., Unofficial Member of Legislative Council. 
Pellatt, M.C., O.B.E., Major H. F. M., Manager, British Central Afdca 

Company. 
Reed, Haythorne, Judge of the High Court. 
Sandenon, Major I. C., Manager, A. L. Bruce Estates. 
Tait-Bowie, W., Unoffioial Member of Legislative Council. 
Theriault, Father, Marist Mission. . 
Tucker, K. R., Treasurer. 
Warren, E. H., Comptroller of Customs. 
Wortley, O.B.E., E. oJ., Director of Agriculture. 

Norther" Rhodesia. 
Clark, J. B., Director of European Eduoation. 
Davidson, R., Mayor of Livingstone. 
Deputation from Mazabuka and Lusaka Districts (consisting of Messrs. Tom 

King, L. J. Marston, H. Ilsley, G. P. Burdett, E. A. Copeman, J. l\{. 
Oosthuill8n, E. H. Cholmeley, Sam Haslett, R. H. Kirk, W. Cross, 
J. GibBOn Hall, P. H. Bell). 
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Dobree, O.B.E., C. 'H., Treasurer. 
Ellis, P. F., Ex-Member of Legislative Council. 
Ellis, Rev. W. H. P., G'eneral Missionary Conference of Northern Rhodesia. 
Hall, P. E.. Resident Magistrate, Barotse District. 
Macfarlane, J., Settler. 
Maxwell, K.B.E., C.M.G., Sir James, Governor and Commander-in-Chief. 
Moore, L. F., Unofficial Member of Legislative Council. 
Murray, Captain T. H., Unofficial Member of Legislative Council. 
Northcote, G. A. S., Chief Secretary. 
Residents of Broken Hill District (represented by Messrs. Louis Gordon, 

C. B. Kingston, F. T. Knaggs, G. C. Norris, A. Roy, W. W. Freigenbaum, 
W. R. Watson). 

Stephenson, C.M.G., D.S.O., M.C., Lt.-Col. A., Commandant of Police. 
Stephenson, J. E., Settler. 
Stirke, D. C., Unofficial Member of Legislative Council. 
Tagart, C.B.E., E.S.B., Secretary for Native Affairs. 
Vivian, Dr. A. C., Secretary for Minee. 
Veta III, Paramount Chief of Barotseland. 
Young, A. K., District Superintendent, African Lakes Corporation. 

Southern Rhodesia. 

Ministers and Leader of Opposition: Moffat, C.M.G., M.L.A., The HOD. 
H. U., Premier and Minister of Native Affairs; Fynn, C.M.G., M.I •. A., 
The Hon. P. D. L., Treasurer; Hudson, M.C., K.C., M.L.A., Major the 
Hon. R. J., Attorney-General and Minister of Defence; Leggate, C.M.C., 
M.L.A., The Hon. W. M., Colonial Secretary; Du Port, D.S.O., M.L.A., 
Lt.-Col. the Hon. O. C., Minister of Agriculture and Lands; Montagu, 
M.L.A., Sir Ernest, Leaders of the Opposition. 

Railway Commission: Mr. E. H. Hiley (Chairman); Mr. J. R. Fulton 
(Southern Rhodesia); Mr. A. Warren (Bechuanaland Protectorate); Sir 
Richard Goode (Northern Rhodesia). 

Rhodesia Chamber of Mines (represented by Mr. J. G. McDonald, O.B.E., 
Mr. R. E. Bayliss, Bulawayo; Mr. D. V. Burnett, Salisbury). 

Rhodesian Agricultural Union (represented by Mr. E. W. L. Noakee 
(Organising Secretary); Mr. J. Arnold Edmonds (Life Vice-President». 

South Africa. 
Chaplin, G.B.E., K.C.M.G., M.L.A., Sil' Drummond. 
Clifford, C.M.G., Captain the Hon. B. E. H., Imperial Secretary .. 
Creswell, D.S.O., M.L.A., (Jolonel the Hon. F. H. P., Minister of Defence. 
Duncan, C.M.G., M.L.A., The Hon. P. 
Loram, Dr. C. T., Member Native Affairs Commission. 
Morris, C.M.-G., D.B.O., Colonel G. A., General Manager, 1820 Settlers' 

Association. 
Sturrock, J. C. R., Reeident Commissioner, Basutoland. 
Taberer, H. M., Native Labour Adviser to the Transvaal Chamber of 

Mines. 
Walker, Professor E., Cape Town University. 
Welsh,IW. T., Chief Magistrate of the Transkeian Territories. 

London. 
Allen, Sir J. Sandeman, Joint East African Board. 
Bottomley, C.B., C.M.G., O.B.E., W. C., Assistant Under-Secretary of 

State for the Colonies. ' 
Cranworth, Lord, Joint East African Board. 
Feetham, C.M.G., H.H. Mr. Justice, Judge, Union of South Africa. 
Henn, K.B.E., Sir Sydney, Joint East African Board. 
Leggett, D.S.O., Sir Humphrey, Joint East African Board. 
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Lugard, G.C.M.G., C.B., D.S.O., The Rt. Hon. Lord. 
Malcolm, D.O., Joint East African Board. 
Pon80nby, C., Joint East African. Board. 
Sim, W. A. M., Joint East African Board. 
Wigglesworth, A., Joint East African Board. 
Wilson, K.C.B., K.C.M.G., K.B.E., Brig.-Gen. Sir S'" Permanent Under

Secretary of State for the Colonies. 

(C) MEMORANDA. 
In addition to memoranda received from official SOUl'ces, written state-. 

ments were re(''8ived from the following:-

Uganda. 
Ankole, Omugabe of. 
Bataka Community. 
Buganda, ex-Native Chief Justice 

of. 
Buganda, Kabaka of. 
Buganda, Ministere of. 
Buaoga, Chiefs of. 
Chamber of Commerce. 
Cotton Association. 
Folkes, A. S. 

Holl, W. E. 
Indian Association, Central 

Council of. 
Planters' Association. 
Toro, Ministers of. 
Taro, Native Government of. 
Toro Planters. 
Willis, O.B.E., D.D., Rt. Rev. J .. 

J. (Bishop of Uganda). 

Kenya. 
Afr~Asian Association. 
Arabs of Kenya Colony and Pro-

tectorate. 
Baluchi Community. 
Beaton, Duncan. 
British East Africa Broadcasting 

Company. 
Cable, J. A. 
Church Missionary Society. 
Chambers of Commerce of Eastern. 

Africa, Association of. 
Chamber of Commerce and Agri-

culture, Mombasa. 
Darod Somali Community. 
Davis, AleJ:. 
Elected Membere of Legislative 

Council and EJ:ecutive of Con
ventiou of Aseociations. 

Figgis, E. K. 
Fitzgerald, Dermot. 
Gordon, H. L. 

Grogan, Major E. S. 
Hooper, Rev. Ha,ndley D. 
Hopley, F. 
India,n National Congress, Eastern 

African. 
!shaaks Community. 
Kenya Missionary Council. 
Kikuyu Association. 
Kikuyu Central Association. 
Lamu Al'IIbs. 
Lea4ey, Canon H. 
Leech, L. W. 
MoDonald, E. W. F. 
Orchardson, I. Q. 
Riddoch, J. L. 
Stoneham, O.B.E., Captain H. F_ 
Uganda Natives in Kenya. 
Ward, Major H. F. 
Watkins, M.B.E., F. 
Workers' Federation. 

Tanganyika. 
Aruaha F'ederation Committee. 
Blumer, L. W. O. 
Boyd-Moss, Brig.-Gen. L. B. 
Chamber of Commerce, Dar-es-

Salaam. 
Chamber of Commerce, Moshi. 
De la Mothe, J. 
Dumas, A. B. 
European Constitutional Allsocia

tion. 

Fotheringham, R. 
Hellenic Community. 
Indian Aseociation, Dar-es-Salaam. 
KiIimanjaro Native Planters' Asso-

ciation. 
Kilimanjaro Planters' Association. 
Ruggles-Brise, R. 
Siggins, A. J. 
Tanga Natives. 
Tanganyika Cotton Company, Ltd .. 
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Zanzibar. 

Arab Associdion. 
Chamber of Commerce. 
Comorian ABSociation~ 

Indian National Association. 
Sayer, S. H. 

Nyasaland. 

Barker-Wyatt, H. G. 
Cholo Planters' Association. 
Chamber of Agriculture and Com-

merce. 
Northern Province Native Associa.

tion. 

Nyasaland Planters' Association. 
South Nyasa Pla.nters' Association. 
Zomba Province Native Associa-

tion. 

Northern Rhodesia. 

Baker, S. J. 
Barotse!and, Pa.ramount Ohief of. 
Broken Hill Residents. 
Cholmley, E. 
Fort .Jameson Delegates. 
Fort Jameson Planters. 
Hart, H. P. 
Ilsley, H. 
Knight, C. S. 
Law, F. D. 

May, Rt. Rev. A. J. W. (Bishop 
of Northern Rhodesia). 

Mazabuka and Lusaka Delegates. 
Moore, L. F. • 
Murray, T. H. 
Pavey, Captain B. L. 
Rangeley, H. 
Stephenson, J. E. 
Susman, E. 
Young, A. K. 

Southern Rhodesia. 

Johnson, F. 

Henn, K.B.E., Sir Sydney. 
Joint East African Board. 
Leys, Dr. Norman. 

Rhodesian Agricultural Union. 

General. 

Lugard, G.C.M.G.) C.B., D.S.O., 
Rt. Hon. Lord. 

Melland, F. H. 



Land (Sq. Milss). 
Area alienated to non·natives ... 
Area included in native fell8rve& 

BallUlC8 unallotted 

Total area of laud 

Population. 

Native 

Non-native: 
(1) Europeans and other white 

races. 
Incluchng officials (a) 

(2) Arabs ... ... 
Other Asiatics 

K6flya. 

10,511 
48,297 

149,512 

208,820 

(Non-native 
Census, 1926). 

2,549,800 
(estimated) 

12,529 

(1772) 
10,577 
80,588 

APPENDIX IL 

STATISTICAL SURVEY. 

__ -_-~-~-_a-rula~~_.-_-~~~-_-T:~a_n_y_'_-k.a __ • ---f_z_a_nn_'b_~r_'--+I __ N_lI_lU_a_'_an_d_'_l ::~ 
253 

No native reserves, 9.718 
Iq. miles owned in free
hold by natives in 
Bugauda aud Western 
Proviuce, and 25 sq. 
miles in Eastern Pro
vince. Remainder 
available for native 
occupation. 

110,800 

(Estimated, 1926). 

8,123,581 

1,752 

(870) 

11,613 

8,430 
No native re

serves. All 
land is "public" 
land, held in 
trust for na
tives. 

------
873,494 

(Estimated" 
1927). 

4,819,000 

5,274 

(727) 
4,041(b) 

19,659 

----

(Estimated, 
1927). 

183,781 

272 

(79) 
18,844 
13,859 

6,268 
No native re

serves. Most 
of balance of 
CrowD Land is 
to be earmarked 
for native occu
pation. 

------
89,964 

(Census, 1926). 

1,290,885 

1,716 

(211) 

982 

18,197 
107,775· 

165,028 
-----

291,000 

(Estimated 
1927). 

1,287,486 

5,581 

(291) 

60 



Fina.nce. 
(1) Outstanding public debt 

(i) Raised for railway and 
port construction. 

(ii) Raised for other purposes. I 

(2) Revenue (excluding railways) 
. (1927 or 1927-1!). 
(3) Expenditure (excluding rail

ways) : 
(i) Ordinary ••• 

(ii) Extraordinary 

Tra.de. 
(1) Exports (1927) (Excluding 

Government stores, bullion and 
specie). 

(2) Imports (1927) (Excluding 

Kenya. 

£ 
14,905,016(e) 
11,252,184 

3,652,832 (d) 

2,846,110 

2,449,867 

120,107 

3,086,916 

STA'1'IST1CAL SUR\fEY-eontlnueJ. 

Uganda. 

£ 
1,648,290 

375,568 

1,272,722(d) 

1,292,306 

1,306,007 

253,893 

2,310,300 

Tanganyika. 

£ 
5,205,446 
3,421,341 

1,784,105 

1,904,106 

1,517,253 

223,938 

3,295,461 

Zanziba1·. 

;£ 
100,000 

100,000. 

540,300 

427,093 

181,033 

1,237,716 

Nya8aland. 

£ 
1,925,211 

751,734 

1,173,477(d) 
(9 months only) 

396,341(e) 

(9 months only) 
232769 

(9 months only) 
98,553 

929,546 

I 

NOI·thern 
Rhodesia.· 

£ 
410,500 

410,500 

474,204 

467,971 

50,694 

667,315 

__ ~!:)~~:n:.:t~r:~~~~::~~n_:~.~ ... _. _4~~~~:~~~<:2 ..... _ ... ~~~ '~~ __ ......... _ ..... _.~~~.1 ,~8~ .. _J .. 1,~~3,.58~_. . .. _ ... ~~'~~.~ . ___ ~_95_7 ~_13_8_ 
(a) Figures taken from staff lists for 1927, a deduction of one-third heing made for absences on leave. 
(b) At census of 1921. . 
(e) Kenya has also a. contingent liability for repayment of £5,686,436 advanced from Imperia.l Funds for the constl'uction of the Kenya

Uga.nda. Railwa.v. Question of repayment to be considered in 1933. 
(d) Includes contingent 11a.bilities in respect of wa.r expenditure from Imperia.l Funds, a.9 follows :-··Kenya, £1,405,016 j Uganda. 

£533,989 j Nyasala.nd, £958,990. 
(e) Includes loan grant-in-aid of £50,000, 
(f) Excluding goods valued at £929,650 imported from Ta.nganyika mainly for re.exportation. 



1925 
1926 
1927 

Ylar. 

1928 (Eatimated) 

1925 
1926 
1927 
1928 (EBtimated) 

1925-26 ... 
J926-27 ••• 
1927-21.1 ..• 
1928-29 (Estimated) 

1925 
1926 
1927 
11128 (EBtimated) 

APPENDIX III. 

EASTERN AND CENTRAL AFRICA: FINANCIAL STATISTICS. 

£ 
2,430,509 
2,627,223 
2,846,110 
2,859,404 

1,479,284 
1,389,641 
1,292,306 
1,369,000 

1,970,126(dd) 
1,691,762 
1,904,106 
1,842,490 

578,023 
449,038 
540,300 
538,982 

1- --
Expenditure. , 

Ordinarr. 1- E~'~~o~di~ar~~ I 
Kenya. 

£ 
2,087,649 
2,305,499 
2,449,867(a) 
2,636,176 

Uganda. 
959,374 

1,066,167 
1,306,007(a) 
1,232,644 

Tangany ika. 

£ 
242,347 
109,182 
120,107(a) 
204,(121 

149,022 
229,445 
253,893(a) 
119,556 

1,226,393 294,051 
1,096,332 159,061 
1,517,253 223,938 
1,649,216 183,612 

Zanzibar. 
348,673 
366,365 
427,093(a) 
432,922 

194,321 
283,511 
181,033«(1,) 
214,342 

Out.tanding Publio Debt 
at June, 1IIl/B. 

(1) For RaillDay. and Par": 
Imperial Grant 
Publio Loan •••• 

(2) For other pu'po." : 
Imperial Grant 
Publio Loana ••• 

£ 
5,686,436( b) 

11,252,184 

1,405,016(0) 
2,247,816 

Total ••• ••• £20,591,452 

(1) Fa., Railwlt!/' ami Port.: 
Impel'ial Grants .. , 375,568 

(2) For other pu"pOBes : 
Imperial Grants 1,272,7:l2(d) 

Total,., £1,648,290 

(1) For RailwaYB a1Ul Po,'t.: 
Imperial Grants 1,685,341 
Public Loan ... 1,836,000 

(2) Fo,' other purpu8e. : 
Imperial Grllnts 1,550,105 
Public LOlln ... 234,000 

Total ... £5,205,446 

Public LOlln ,., £100,000 



EASTERN AND CENTRAL AFRICA: FINANCIAL STATISTICS-continued. 

Year. RetJenue. 
Ealpenditure. 

Ordinary. I &traordinary. 

Outstanding Public Debt. 
at June, 1928. 

1925-26 ••• 
1926-27 ••• 
1927 (9 months) 
1928 (Estimated) 

1925-26 ... 
1926-27 ••• 
1927-28 ••• 
1928-29 (Estimated) 

1925 
1926 
1927 
1928 (Estimated) 

1925-26 ... 
1926-27 ••• 
1927-28 ••• 
1928-29 (Estimated) 

1 

... ···1' 

I 

... / 
••• I 

... : 

I 
... :::I! 

432,160(6) 
468,420(f) 
396,341(g) 
448,000(h) 

471,046(j) 
421,015 
474,204 
530,482 

Nyasa/land. 
290,575 106,788 
309,861 127,289 
232,769 98,553 
374,120 119,265 

Northern Rhodesia. 
377,371 16,774 
423,435 32,106 
467,971 (a) 50,694(a) 

i 519,342 30,146: 

(1) For Railways: 
Imperial Grant 

(2) For other purposes: 
Imperial Grant 

Total ••• 

Imperial Grants 
Advances from balances 

anticipation of issue 
Guaranteed Loan ... 

Total ••• I 

Kenyla and Uganda Ra:ilways and Harjbours. 
1,993,509 1,647,265· -
2,058,710 I 1,86R,120 , - I' 

2,257,403 I 2,178,157 -
2,431,916 I 2,282,326 

404,829 
511,146 
631,130· 
702,500 

Tanganyika Rail'ways and Marine. 
404,906 308,276 
486,753 242,806 
580,851 111,898 
686,660 555,170 

NOTES. 

751,734(k) 

1,173,477(i) 

£1,925,211: 

in 
188,000 

of 
222,500 

£410,500 

Ca) Estimated. ' (b) Grant for construction of Kenya-Uganda Railway. Question of repayment to be considered in 1933. 
(c) Grant for War expenditure. Question of repayment to be considered in 1933. 
(d) Includes grant of £533,589 for War expenditure. Question of repayment to be considered in 1933. 
(dd) Includes Loan Grant·in·aid of £399,555. (e) Includes Loan Grant-in-aid of £110,000. 
(j) Includes Loan Grant-in-aid of £120,000. (g) Includes Loan Grant-in-aid of £50,000. 
(h) Includes Loan Grant-in-aid of £40,000. 
(i) Includes grant of £958,990 for War expenditure. Question of repayment to be considered in 1933. 
li) Includes Loan Grant-in-aid of £100,000. 
(k) Includes grants amounting to £572,362 towards guarantee of Debentures of Trans·Zambesia Railway, and £212,359 tOWRl'ds 

= ...... ~ ____ ._. __ .~ ndamDtionof:_la.1!~tnttn+_,:t+_Ft~""',e~;;v~-tT-n"'"J ¥ __ L 

CJ.:I 
~ 
(Xl 
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APPENDIX IV 

IlIrtPORTS AND EXPORTS. 

Excluding Government Property, Bullion (Other than Domestic Bullion) 
and Specie .. 

Import. 
Export&-Kenya .•• 

Uganda ... 

Import. 
Exports 

Import. 
Exports 

Imports 
Exports 

Imports 
Export. 

KENYA AND UGANDA. 

1924. 1925. 

£6,178,547 7,838,414 
£2,239,614 2,724,629 
£3,897,395 5,097,215 

TANGANYIKA. 

£1,901,563 2,442,937 
£2,611,303 2,901,315 

ZANZIBAR. 

£1,883,339 1,948,545 
£1,405,945 1,510,364 

NY4SALAND. 

£548,156 591,654 
£564,007 542,488 

NORTHERN RHODESIA. 

£662,642 1,284,025 
£406,558 397,735 

1926. 1927. 

7,267,000 7,400,998" 
2,414,341 3,086,916 
3,596,045 2,310,300 

2,593,706 3,101,185 
3,025,978 3,295,461 

1,742,012 1,703,580 
1,140,261 1,237,716 

791,054 938,461 
646,574 929,546 

1,667,584 1,957,138 
442,414 667,315 

• Including gooda to the value of £929,650 imported from Tanganyika mainly 
for re-expori. 
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APPENDIX V. 

IMPORTS. 

Showing the proportions supplied by the British Empire and by other 
countries. 

(Excluding Government property, bullion and specie.) 

1997. 

£ 
KENYA 5,813,009- {British Empire £4,629,353 
UGANDA 1,587,1)89 Other Countries £2,771,645 

T"'NGANYIKA 3,101,185 {British Empire £1,798,687 
Other Countries £1.302,498 

NYASALAND ... 938,461 { British Empire £621,724 
Other Countrieil £316,737 

ZANZIBAR 1,703,580 {British Empire £1,256,663 
Other Countries £446,917 

NORTHERN RHODESIA 1,957,138 { British Empire £1,465,658 
Other Countries £491,480 

• Including goods to the value of £929,650 imported from Tanganyika mainly 
for re-exportation. 

The Commissioner of Customs, Kenya-Uganda, estimates that 43 per cent. of 
imported goods is consumed by natives. 

The Government of Tangauyika estimates that 39 per cent. of imported goods 
is consumed by natives. , 



Animnla (No.) (including animall 
forfood). 

Copra and Coconut. (TODI) ••• 
Conon (Centall) ••• ... ... 
Groundnutl(TonB) '" ... 
SimBim (TonI) ... ... ., . 
Hide. and Skins ••• '" ... 

T.,tlli. ... ... . .. 

Maize (Cwt.) ... '" ... 
Wheat (Owt.) ... ... ... 
Colfee (Owt.) ... '" ... 
Sugar( Owt.) ... ... .. , 
Oarbonate of Soda (Tona) ... 
Sisal ('rona) ... ... ... 

TOlals ... ... ... 

MiBcellaneoul ... ... ... 
Total exports, excluding reo 

exp .. rts, Government Blores 
aDd specie. 

EXPORTS 01' DOMESTIC PRODUCE. 
Kenya. 

I 

1921. 1995. 1926. 1927. 
I -,----- ---,---- -----,----1--· ·---I----c---
I Qutlll/i'y·1 t .. lue. Quall/i/y., Value. Q"'lnlity.1 Val.... Qualltily. Vulue. Quan/i,y.1 Vtll .... 

1923. 

(a) PRODUCED MAINLY BY NATIVES. 
-------- -----------

£ £ £ £ 
- 22,643 23,815 28,673 15.124 20,673 8,104 12,017 

702 13,764 2,019 46,R76 1,623 86,2BO 1,195 26,858 
677 8,026 677 2,764 1,696 B,347 1,261 6,149 

1,958 82,924 1,548 26,796 910 19,181 1,1158 80,1l4l 
2,182 87,552 4,020 84,610 8,030 64,849 8,605 76,559 

llB,413 215,161 825,145 289,7115 
1--'----. ----------

228,822 404,8BO 474,475 390,819 
----- - ----

(b) PRODUCED MAINLY BY EUROPEANS. 
------------ .. ------------

874,701 249,546 1.164,051 881,144 1,219,076 416,964 929,178 280.596 
93 73 1,846 1,442 672 448 38 22 

189,028 491,181 158,411 685,618 147,257 823.901 140,954 747,45::1 
1.526 2,154 2,970 6,268 5,1i60 9,614 22,311 29,563 

81,762 142,917 84,826 154,306 48,306 213.680 19,427 87,4~6 
8,820 236,044 11,416 396,777 14,363 531,129 14,928 579,499 ---- ----------------

I,ItI,914 1,575,555 1,995,736 1,724,55-9) 
- --------------

(0) MISCELLANEOUS MINOR ITEMS. 
- - -----

214,719 I 259,179 254,418 I 298,963 

12,239,614 
--------

/2,414,341 1,564,956 2,724,629 

I i 

1,461 

779 
671 

1.246 
8,419 

1,787,665 
278 

209,844 
22,029 
56,675 
15,839 

----

----

-

£ 
8,09 

14,8B 4 
1 
4 
7 
8 

1,78 
22,52 
67,S7 

246,22 

860,38 5 

606,89 
20 

1,140,38 
24,43 

20.8,12 
468,117 

8 

° 9 
2 
9 
4 

-
2,403,01 

323,56 
----
3,086,91 

7 

4 

6 



-

ies (Cwt.) ... 
e (Cwt.) ... 
n (Centals) ... 

Chill 
Coft'e 
Cotto 
Cotto 
Simsi 
Hides 

n Seed (Tons) 
m (Tons) ... 
and Skins ... 
. Totals V' 

Rubb er (Centaljl) ... 

Misce llaneous ... 

... ... ... ... ... ... ... ... .,. ... ... .. . 

... .. , 

... ... 

. .. ... 
T otal exports, excluding re-

exports, Government stores 
and specie. 

Uganda. 

1923. I 1924. I 1925. 
I 

1926. 

1.---
1927 . 

.. . •.. 

Quantity. I Value. I Quantity. : Value. I Quantity.' Value. I Quantity. I Value. I Quantity. I Value. 

(a) PRODUCED MAINLY BY NATIVES. 
- - - - - , -

.£ .£ .£ .£ .£ 
17,169 4~,914 21,357 35,500 2,258 2;935 1,245 1,714 1,237 4,359 
45,372 129,716 41,093 167,695 29,1184 140,019 33,211 147,885 43,514 170,408 

382,2~0 2,090,75f1 574,418 3,486,565 7114,153 4,685,992 723,438 3,051,791 526,910 1,690.837 
~ 9,818 54,777 21,093 106,280 21,927 122,791 35,360 194,887 29,502 170,303 

1,724 29,999 740 15,602 - - - - 718 13,733 
- 34,498 - 38,548 - 33,808 - 32,532 - 103,647 

---------
2,382,654 3,850,190 4,985,545 3,428,809 2,153,287 

-----------------------
(b) PRODUCED MAINLY BY EUROPEANS AND INnIA"l8. 

-
4,375 1 11,011 I 6,083-'- !8,911 I 8,061-' 68,705 [ 13,561 1- 135,619 I 14,4631- 82,076 

(c) MISCELLANEOlJS MINOR ITEMS. 
- .-

I 37,812 f 28,294 42,965 31,617 74,937 
--------

2,431,477 3,fl97,395 5,097,2l5 3,596,045. 2,310,300 



.. 

i 1923. I 1924. I 1925. I . 1926. 

I-Qua-n-t-it-II.'I-y.-a-'ru-. Quanti/II' I ~ Valru. Quanti/y., Yalru. I-Q-ua-n,-,,-y-.I-'-"al-ru-. -1------,,--V-a-'-ru-. 

Millet (Cwt.) 
Rice (Cwt.) 
Gbee (Cwt.) 
Cotton (Centals) ... 
Cotton ~eed (Ton.) 
GroundoDt. (Tona) 
SimMm (Toos) .. . 
Beeswax (Cwt.) .. . 
Bides and Skin. (Cwt.) ... 

Totals 

Sie&l (Tons) 
Copra- (Tona) 
Rubber (Tons) 
Gold (Oz.) ... 
Mica (Tons) 

Totals 

Coffee (Cwt.). 
Tobaoco (lb.) 

Totals 

M iecellaneous ... ... 

... I 

... I 

... ! 

-

... ! 

121,973 
57,721 

7,892 
32,912 

980 
16,508 
4,435 
6,039 

41,400 

12,M5 
6,669 
2,264 
1,319 

32 

80,937 
15,557 

(a) PROIlUCED MAINLY BY NATIVES. 
£ £ 

86,095 158,332 49,976 
41,517 62,235 59,866 
17,418 9,439 25,589 

177,710 56,927 873,758 
3,656 1,595 7,187· 

264,129 18,684 359,918 
75,527 3,909 80,324 
l!4,758 8,497 44,666 

117,931 51,050 187,384 

758,741 1,188,663 

66,531 
60,1121 

7,658 
100,848 

4,849 
9,055 
8,396 
5,858 

53,523 

£ 
25,517 
62,232 
33,770 

640,481 
82,560 

178.685 
71,561 
42,755 

243,205 

1,230,766 
-

58,125 
65,295 

7,428 
109.450 

5295 
15;867 
8,563 
6,147 

42,175 

(b) PRODUCED MAINLY BY EUROPEANS. 
367,l!28 18,428 644,835 I.,'" 688,'51 ~ ",'" 131,536 8,125 178,194 7,623 160,800 7,348 

5,448 1,771 5,462 9,752 59,801 9,245 
5,937 7,577 30,349 10,614 42,506 8,049 

19,172 57 27,638 52 31,532 53 --- -----
529,321 886,478. 983,090 

(e) PRODUCED BY NATIVES AND EUROPEA"S. 
204,987 105,2l!2 352,5211 120,186 481,055. 130,793 

421 65.614 1,477 108,025 3,077 165,685 

205,408 354,006 484,132 
- -
OR T (d) MISCELLANEOUS MIN I EMS 

164,131 182,156 203,327 

Total Exports, excluding 1----1,657,601 
----

2,611,303- 2,901,315. 
Re-exports, but includlUg 
Gold Bullion . 

• Much of the Copra is produced b'y Indians and Arabs. 

£ 
24,094 
57,664 
82,577 

427,437 
22,185 

254,903 
68,585 
48,179 

166,553 

1,102,077 

~11,293 
152,228 
48,917 
31,290 
26,592 

1,170,320 

495,199 
3,827 

499,026 

254,555 
-

3,025,978 

72,268 
78,820 

7,912 
88,272 

4,566 
14,147 

3,733 
11,169 
55,802 
-

£-
29,164 
72,258 
80,015 

861,916 
18440 

238:082 
74,017 
80,863 

240,863 

1,145,613 
-

33,012 1,160;735· 
7,267 143,024 
2,819 10,915 
9,548 36,203 

35 16,994 
----
1,367,871 

131.899 ,463~420. 
107,963 3,572:J ----

466,992 
----

1114,985 --
3,295,461 



Cloves and Clove Stems (Cwt.) ... 
Copra (Cwt.) ... .., .. . 
Soap (Cwt.) ... ... .. . 
Tobacco (Cwt.)... ... .. . 
Miscellaneous ... ... .. . 

Total exports of Domestic 
Produce. 

Zanzibar." 

1 ___ 1....,9_23_· ___ 1 ___ 1-:-9_24_· ___ 1 _____ 19._25~ _____ 1 ___ 
1
-;-9_2_6' ___ 1 ____ 

1
.,.-92_7_. __ 

Quantity.1 Value. Quantity.1 Vallie. Quantity.1 Value. I Quantity·1 Value. Quantity.1 

252,169 
185,243 
17,611 
94,336 

Value. 

I Rupees. \ Rupees. 

16,906,090 193,840 12,636,000 260,651 114,028,000 197,975
1 

9,216,000 308,662 11,546,000 
3,352,000 203,502 3,564,000 244,265 4,053,000 255,803 4,217,000 200,827 3,227,00U 

513,00U 20216 510,000 6,1i07 162,000 3,190 73,000 1,879 44,000 
22,000 52;125 11.000 85,908 I 20,000 52,879 23,000 02,461 46,000 

284,000 307,000 1 273,000 262,000 365,000 

Rupees. Rupees. Rupees. 

---21,077,000--- 17,028,000 ---118,536,000 ---13,791,000 ,-- 15,228,000 

--------------..!~---'-----~--_--'.'--_--'-I ______ ---.- - ________ : ___ ..:. ___ _ 

" ProductIOn in Zanzibar is mainly by Arabs and Indians. 
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'" .. .. 

Col 

--

BeeawB& (lb.) ••• 
GrouDduuts (TODI.) 

Total. 

Colfee (Cwt.) '" 
Fibres (TODL) '" 
Rubber (CeDtalB.) 
Tea (Cwt.) ... 

Totals 

Cotton (Cental •. ) ••• 
Tobacco (Tons.) '" 

Totals 

... .., ... ... 

... . .. 

... ... ... ... ... ... ... . .. 
... .. , 

Nyaaaland. 

IgU. I Ig24. I IUS. I 1926. I 1927 • 

Qua",il,·1 Val .... I Quantit,., Val .... Quanti'y,\ Val .... i Quan'ity·1 Value. I Quan'itl/·I Value. 

(a) PRODUCED MAINLY BY NATIVES. 
£ £ £ £ £ 

10,113 228 15,664 391 18,390 460 30,659 1,035 24,170 1,208 
2 16 16 122 108 958 - - 69 83~ -------------- ------

244 513 1,418 1,035 2,041 ---- ---------
(b) PRODUCED MAINLY BY EUROPEANS. 

- - -----
823 2,305 422 1,768 182 768 508 2,174 321 1,203 
748 15,425 798 18,015 785 19,388 529 16,'799 801 24,428 

1,271 3,813 1,739 6,647 1,603 8,542 1,363 10,364 2,049 13,049 
8,6Ul 39,934 9,451 57,046 10,319 64,242 10,557 62,675 10,447 56,640 -----------

61,477 83,476 92,940 92,012 95,320 
---- --" ----------------
(c) PRODUCED BY NATIVES AND EUROPEANS. 

- -------------
21,825 85,649 22,293 120,564 22,918 96,245 30,850 93,243 18,502 45,834 
2,303 257,998 3,144 352,348 3,088 345,872 4,081 457,122 6,905# 780,964 

---1----1---------
'343,647 472,912 442,117 550,365 826,798 _______ --.--1----'-'------ ____ , ____________ _ 

(d) MISCELLANEOUS MINOR bEMS . 
... ---T4;565----- ----;,106-----6;013-1----3,1s2------5,387 

1 : 409,933---- 5£4,007 ----542,4sST---' 646~574 ----929,546 

Miscellaneous 

Total exports, excludiDg re
exports, Governmeut stores 
aDd specie. 

# Of wbich 3,484 tODS was produced by DatIves. 

CO 

~ 



Northern Rhodesia." 

1923. 1924. 1925. 1926. 

--
Quanti~Y·1 Value. I Quantity./ Value. I Quantity. I Value. I Quantity./ 

£ £ £ 
Cattle for Slaughter (No.) ... 12,266· 46,911 12,0~1 51,661 9,917 46.681 8,635 
Hides and Skins ... ... ... - 12,017 - 9,405 - 13,040 -
Maize (lb.) ... ... .. . 12.337,606 31,018 7.996,750 27,914 9,033,120 2\1,513 9.84[),004 
Maize Meal (lb.) .•• ... ... 81l4.0Vl 3.545 4,705,120 22,169 2,082,085 9,461 2,697,179 
Tobacco (unmanufactured) (lb.) 973,802 62,643 459,219 90.788 1,444,420 99,122 2,052,682 
Cotton, Raw l Centals) ... ... 207 !l98 2,064 9,327 1,186 6,276 1,780 
Copper, ore and concentrates - - 3,126 1,605 87 1,000 -

(Tons of 2,000 lb.) 
Lead, ore and concentrates (Tons - - 3,766 3,766 89 663 -

of 2,000 lb.) 
Vanadium (Tons of 2,000 lb.) ... - - 985 29,452 1,176 35,350 225 
Copper, bar and ingot (Centals) 3,660 11,802 2,426 7,253 - - 14,654 
Lead, pig and ingot (Centals) ... 249,875 190,045 138,112 . 104,858 81,652 66,442 .57,711 
Wood, Cane, etc. (Cubic ft.) ... 45,136 9,867 48,102 9,371 64,79f 11,477 56,153 

-------- ---------
Totals . .;. ... ... 368,746 3~7,569 319,025 

-----------------------------
Miscellaneous minor items ... 93,039 38,989 78,710 

----- -------------------------
Total exports, excluding 461,785t 406,558 .' 397,.735 

specie and re-exports. 

,. There is practicaily no native production for export in Northern Rhodesia. 
t Includes re-exportd of imported goodR-approximately £50,000. 

-
Value. 

£ 
46,085 
14,524 
31,246 
10,566 

155,832 
4,7-16 
-
-

4.498 
23,560 
4~,284 
12.217 

----
346,558 
----

95,856 
----
442,414 

1927. 

I Quanlity·1 Value. 

\ £ 
5,927 32,937 
- 21,561 

15,8fi8,531 52.843 
5,042,264 18,437 
3,302,025 240,56!! 

- -
- -

- -
288 6,749 

74,851 1~3,115 
111,244 88,652 
155,536 8,!J93 

--------
603,855 

---------
I 63,460 

-----1----
i 667,315 

I 
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APPENDIX VII. 

NATIVE ADMINISTRATION: FINANCIAL STATISTICS. 
TABlE 1. 

Summary or Revenues or Native Administrations and amounts of 
Hut and Poll Tax. 

ganda ••• ... 
(1927) 
enya ..• .., 
(1927) 
anganyika ... 

U 

K 

T 

N 
(1927-28) ... 
YlUlaland ... 
(1927) 

Northern Rho-
deaia (1927-28) 

( For detail. ,ee Tabla 3.) 

Transferred by Centml 
Collected by i GOIJernm,mt to Native 

Central I Admin',tralio". 
Government ____ -'-'-,--___ _ 

from Hut I 
and Poll Tall: From Hut From othel' I and Poll Tax. sources. 

£ £ £ 
501,960 152,366 650 

. 541,505 (a) 16,586 

699,552 ]26,207 -
127,847 (a) -
120,815 (a) 

Also £6,300 
-

to Barots8 
Trust Fund 

i I 
, Collected I Total 

by Native i Re".n~es 
Ad '. I of Nat.". .n. ml7ll8- Ad" 

• .l1 mlnl.-
trallon. I Iration. 

I 
£ £ 

129,618 282,634 

19,434 36,020 

18,707 144,914 

- -
750(b) 7,050 

(Barots8 
'frust 
Fund). 

(a) Central Government pays Chiefs snd Headmen. 
(b) Accruiug to Bsrotse Trust Fund from rents, interest, proceeds of school 

workahopB, etc. 
TABLE 2. 

Summary ot Expenditure ot Native Administrations. 
(For delail. 'ee Table 3.) 

General administration,' 
payment of Chiefa, etc. 

Education... ••• • .. 
Medical... ••• ... 
Foreste ... ... .., 
Veterinary ... ... 
Agriculture ... "', 
Other expenditure, Public' 

Worb Department, etc. 
Other Cbargee... ... 

U,flanda. 
(1921). 

£ 
192,657 

12,595 
11,761 

621 
2,218 
2,254 

70,277 

Kenya. 
(1921). 

i l'a1fganyika. 
I (11121-28). 

I 
£ 1 

2,033-

3,915 
2,236 
3,362 

953 
19,683 

£ 
103,214 

27,143 
25,397 

Bat'otss 
Trust Fund, 

Northern 
Rhodesia. 
(1921-28). 

£ 
4,000 

3,317 

1,537 

Extraordinary Eltpen- J 
dlttue 1 ____ 

1 
____ ', __ ,_. __ , ___ _ 

... I £292,383 £32,182 I £155,754 £8,854 Total. 

Mt 
- Central Government pays Chiefs and Headmen. 

2671 
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TABLE 3. 

Details of Revenue and Expenditure. 
(a) UGANDA. 

REVENUE OF NATIVE ADMINISTRATION: 
I. Direct Collections: 

Item. 
-1. Court I"ees and Fines 
2. Market Dues 
3. Land Registration I<'ees 
4. Confirmation of Chieftainship Fees 
5. Liquor Permits ••• ••• • •• 
6. Administration Fines •.• 
7. Sales of Native Government Publications 
8. Luwalo (Labour) Commutation Fees -••• 
9. Part Revenue Koja Stock ~'arm .•• • .• 

10. Development Tax ••• 
11. Mailo (Estates) Certificates Advances, 

Refund of. 
12. Rent from Government for land at Mulago 
13. Shops 
14. Ferries 
15 Miscellaneous Receipts 
16. Interest on Fixed Deposit .•. 
17. Interest on War Loan 
18. Marriage 1<'e"s 
19. Native Trading Permits ... 
20. Sales from Native Administration Planta-

tions. 
21. Tribute 
22. Percentage on Government Ivory 
23. Salt Revenue 

Total direct collections 
II. Trallsferred hy Cmtral G01'ernment : 

(a) Share of Poll Tax (Rebate) 
(b) Other sums 

£ sbs. 
32,646 0 
6,857 0 

675 0 
75 0 

3,800 0 
5 0 

15 0 
49,526 0 

310 0 
15,000 0 

1,500 0 

38 0 
100 0 

1,585 0 
1,0-11 0 
3,986 16 

124 0 
275 0 
50 0 

415 0 

7,750 0 
325 0 

3,520 0 

152,366 0 
650 0 

£ shs 

129,618 16 

--- 153,016 0 

Total Revenue of Native Administration £282,634 16 

EXPENDITURE: 
I. Gmeral Administration: 

1. Kahaka, Ministers' and Chiefs' Salaries ... 
2. Pensions, Gratuities, Allowances ••• 
3. Clerical Staff 
4. Police and Prisons Staff 
5. Ceremonial Staff 
6. Roads, Maintenance 
7. Transport Staff 
8. Ferry-Paddlers 
9. Salt Industry Staff ... 

II. Other Expenditure: 
1. Education 
2. Medical 
3. FOft'sts 
4. Veterinary 
5. Agriculture ••• 

123,364 0 
21,537 5 
30,402 0 
13,104 12 

350 0 
2,781 8 

438 0 
205 4 
475 0 

12,595 0 
11,761 0 

621 8 
.2,218 0 
2,254 0 

192,657 9 

29,449 8 

Total of all expenditure of Native Administration £292,383 17 
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(b)XENYA; 

A. REVENUE 01' NA.TIVE ADIUNISTBA.TION

I. DirllCt collllClionB : 

Nature of tax : 
(a) Ra:te ... 

Total Direct Collections ... 
IL Tran-Jerred by Central GOtIernment : 

(a) Share of Poll Tax 
(b) Other sums-

li) Rents of Land ... 
(il) Forest Revenue 

(iii) MiBCellaneous ... 

£ 
19,434 

19,434 

Nil. 

11,972 
2,902 
1,712 

Total Revenue of Native Administration £~6.020 
B. EXPENDITuBE-

L Gemral A,imini.trati"e

(a) Salaries of Chiefs 

.............. 

Paid by Centra.l 
Government. 

2,033 (b) Cleric'al Staff ... 
(Includes honoraria voted to Di.trict Clerks, 

whose salaries are paid by Central Government.) 

Total General Administrative 2,033 

n. Other Expenditure
(a) E<tucation 
(b) Medical .•• 
(c) Afforeo.tation 
(d) Agriculture and Veterinary 
(e) Roads and Brid~es 
(f) Jo'ixed Deposits .•. 
(g) MiBCellan"ous ... 

3,915 
2,236 
3,362 

953 
3,700 
9,300 
6,683 

Total of all Expenditure of Native Administration £32,182 



(c) TANGANYIKA. 

NATIVE TREASURY· ESTIMATES 1927-28. 

TOTALS FOR' PROVINCES. 

Estimated Revenue of Native Treasuries, Estimated Ewpenditure of Native TreasuI'ie,; 
1927-28. 1927-28. 

Estimated 

Province. Hut and Poll . I I Taw Collectiorl8 Share qf Natzve I Other 
1927-28. Balance8 Revenue Personal Othet· E:r;tra- Balance to from TreaRurie8 In I 

Hut and Poll : (Courtjees Emoluments. Chm·ues. ordinary. 1928-29. 1926-27. 
Taw CollectiOTls'l eto.). 

£ 8. d. £ 8. d.' .£ 8. d. £ 8. d. £ 8. d. £ B. d. £ 8. d. £ 8. d. 
Mahenge ... 16,800 0 0 2,595 3 0 3,337 15 0 370 0 0 2,468 13 0 846 0 0 511 0 0 2.477 5, 0 
Kigoma ... 19,000 0 0 1,106 0 0 4,452 10 0 889 0 0 3,581 14 0 761 15 0 '869 0 0 1,235 1 0 
Bukoba ... 51,700 0 0 4,930 15 0 18,647 0 0 4,578 0 0 19,559 13 0 3,131 17 0 2,990 0 0 2,474 5 0 
'ranga ... 60,800 0 0 1,326 0 0 (i.860 0 0 889 12 0 4,406 3 0 1,421 14 0 452 10 0 1,795 5 0 
Tabora ... 111,710 0 0 8,422 13 0 27,920 1 0 2,997 9 0 22,349 8 0 6,377 19 0 4,678 5 0 5,934 11 0 
Central ... 79,350 0 0 3,467 2 

g\ 
7,840 0 0 1,080 10 0 6,575 0 0 1.611 15 0 1,4l2 10 0 2,788 7 0 

Northern ... 51,942 0 0 2,166 3 6,479 0 0 1,474 2 0 5,765 12 0 787 9 0 1,822 17 0 1,743 7 0 
Iringa ... 34,750 0 0 3,714 10 6,665 18 0 1,897 10 0 4,769 2 0 2,211 0 0 978 6 0 4,319 10 0 
Eastern ... 76,800 0 0 1,746 11 01 6.589 0 0 1,514 7 0 5,488 0 0 1.424 0 0 649 12 0 2,288 6 0 
Mwanza ... 129,750 0 0 18,425 16 0 

I 
32,337 2 0 2,763 15 0 23,923 0 0 7,991 6 0 10,790 10 0 10,821 17 0 

Lindi. .. ... 66,950 0 0 -- I 6,079 6 0 253 0 0 4,328 8 0 b78 15 0 242 10 0 1,182 13 0 
----------------------

Totals ... £699,552 0 01£47,!100 13 0,£126,207 12 o £18,707 5 o £103,214 13 o £27,143 10 o £25,397 0 o £37,060 7 0 
I 

.,. For specimen of detailed Native Treasury Estimate, see next page. 
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SPBCIIiEIf NATIVE TRRASURY BUDGET POR 1928--29. 

R&VENUE

Rebate .,. 
Courta ••• 
Marnagefees 
}Iarket fees 
Ferry fees 

BukQba Native TrsaBUry. 

Land allocation 
Veterinary Tank fees .•• 
Spraying fees ••• 
Interest on £5,000 deposit 

Balance from previous year 

EXPIIIIDITURII

Salaries to 8 Chiefs 
Commutation ••• 
54 Sub-Chiefs .•• 
626 Hesdmen ••• • .. 
Sta1I' of Chiefs' Council 
Clericaletaff ••• 
Tribal Police- ••• 
N.A. Workshop steff ..• 
1 Asiatic Surgeon 
12 Tribal Dressel1l 
Lorry Dnver ••• 
Ferrymen and Clerks .•• 
AgTicultural staff 
1 Headman } 
16 Sprayel'll 
10 Labouren 
Chiefs' Deputies 
M_ugen 

Totsl Personal Emolument. 

Ol/aw Charge.-
Transport aud Travelling 
Ma.intenance Lepel1l and Destitutes ••• 
Agriculture 
Foft!llta .•• 
Upkeep Boildinga 
Upkeep Dispenlaries ••• 
Ma.intenance Roads ... 
Edncatiou 
Dipping Tanu Maintenance ..• 
'Yer'llin Destruction ••• 
Office and School Fnrniture ••. 
Stationery 
Sondry other chargee ••• 

Totsl Other Chargee ••• 

£ 
15,670 
4,000 

110 
1,200 

300 
20 
25 
25 

150 

21,500 
6,800 

£28,300 

£ 
7,433 
1,284 
1,974 
1,399 

378 
2,057 
1,053 

300 
330 
216 
36 

110 
303 

Nil 

240 
43 

£17,156 

£ 
300 
208 
150 
150 
450 
325 
450 
250 
95 

100 
150 
180 
190 

£2,998 
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APPENDIX VIII. 

EXTRACT FROM THE SUMMARY. OF PROCEEDINGS OF THE 
CONFERENCE OF THE GOVERNORS OF THE EAST AFRICAN 
DEPENDENCIES, .1926. 

Land and Labour Policy. 

(A) The adoption of a definite Land and Labour Policy was considered to 
be one of the most important items before the Conference. There was general 
agreement that a definite policy was essential j and, further that the 
Government should make it clear that when a policy had been ~ccepted it 
was the intenj;ion of the Government that it should be acted upon. The 
issue of instructions of an equivocal nature to district officers, as had 
happened sometimes in the past, had been harmful j in such circumstances 
each district officer interpreted his instructions in his own way, policy varied 
from district to district, and neither native, settler nor the district officer 
knew the real intention of the Government. The whole question of I,and 
and Labour Policy was examined in great detail, and eventually a Memo
randum was drawn up, which was accepted by the Conference as the basis 
of Land and Labour Policy in the East African Dependencies. This Memo
randum reads as follows:-

LAND AND LABOUR POLICY IN THB EAST AFRICAN TBBRITORIES. 

East Africa has two remarkable features which differentiate it greatly 
from British West Africa and from most of the Empire's other tropical 
possessions. In the first place, the population is very sparse by compari
son with the extent of the territory and its potentialities. In the second 
place, large areas are by reason of theill' altitude 81\ited climatically for 
European colonization. 

It is generally admitted that European control in some form is neces
sary to the welfare and development of the African peoples. In no 
other way can peace be secured, improper exploitation prevented, and 
the country developed to anything like its full producing capacity. 
Where the population is sufficiently numerous, the development can be 
carried on under European administration -and the produce marketed 
by European merchants. This is the natural COUl'Se of affairs in West 
Africa. But in East Africa the population is not sufficient to secure 
development in the same manner; and if the whole country were to be 
handed over to a policy of native production alone under the guidance 
of European administration, it would have to be constituted an economic 
sanctuary so as to prevent the economic needs of the outside world from 
forcing some other form of development upon it. For these reasons East 
Africa has already been committed to what is known as the dual policy 
-that is, to a combination of non-native and native production. 

The broad contrast presented by natural conditions in different parts 
of East· Africa is illustrated by the difference between Kenya and 
Uganda. In Uganda the population is sufficient for native production 
on a very large scale and the climate is also unsuitable for European 
colonization. Uganda is, therefore, developing broadly on the same 
lines as West Africa. In the Highlands of Kenya, on the other hand, 
the native population is totally insufficient .and unfitted to develop the 
country. Its present scale of production would,· therefore, have been 
impossible unless the railway had been built across the ~ighlands and 
had brought in its tra.in several thousand :IDuropean coloDlsts. The COI1-

trast presented by Kenya and Uganda in this respect may also be seen 



on • amall acale within the territory of Kllny. ~onll. It is. also to be 
.tndied in Tanganyika. 

The dusl policy, however, raises considerable problems of its own; On 
the one hand, there is the obligation which rests on every civilized 
Government of raising the capacities of its human subjects to their 
fullest expression; on the other, there is the equally imperative duty of 
developing to the utmost the productive power of its possessions. This 
lattEtr duty cannot be performed under any system whICh sacrifices the 
native human being to foreign exploitation of the soil. It is not possible 
to allocate to each area the quot~ of human J.abour required for complete 
commercial succeas. The whole problem is to arrive at a just and far
seeing method of harmonising the best progress and welfare of the native 
inhabitants with the maximum of production. 

In 8C>lving this problem East Africa has one special advantage. There 
are examples elsewhere of the difficulties created by a disinterested and 
high-minded officialism, which gives a ('ountry. good government without 
providing adequately for its economic development. In East Africa this. 
danger may be avoided by the fact that native and European popUlations 
are growing np side by side, with an increasing knowledge and under
Btanding of each other's requirements. Given good government, there· 
is room in ElI6t Africa for many times its present population. There
is • great opportunity of providing for its economic development with
out improper exploitation on the one hand or unwise indifference to 

. economic pressure·on the other. There are, too, a soil and climate which 
may easily produce enough to give the raw material, and the markets 
necessary, to relieve and raise some part of the unemployed millio~ 
which constitute Europe's greatest problem. 

The eSlMlntial is to have a clear policy in regard to two factors-Land and 
Labour. 

"LAND.-The Land of East Africa may be divided into certain hroad 
categories: -

(a) First, there are those lands which, as jungle or forest or desert or 
swamp, or because of the inroads of human and animal disease or for 
other caUlel, were induhitably unoccupied and unclaimed at the time 
when our Government was established. 

(b) Secondly, there are those lands to which there was only a doubtful 
claim, the" lands of the spear," where the cattle of hostile tribes grazed 
nnder warrior guard whenever grazing was acarce at home. 

(c) Thirdly, there are the lands effectively occupied by a large and 
settled native population. 

This third category of land should clearly be res8l"ved to its original native 
owners. In the Qther two, sufficient land for their own use should be secured 
to the native trihes ori~inally sprinkled or wandering over it, but the rest is 
clearly the propel"ty of our Government, to deVelop in the manner which it. 
considers most suitable and effective. 

The following conclueions emerge therefore aa to the right method of 
dealing with land:-

(1) Wherever a native population exists, sufficient land should be 
Neured to it to afford full opportunity for economic stock breeding and 
dairying. or for the production of crops according as the tribal bent 
is for paatoraJ 01' agricultural pursuits. 

(2) European colonization should be encouraged wherever the climate 
is llUitable and adequate areas are available for settlement, without; 
d"priving the existing native population of sufficient land for its own 
use. 
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(3) The area Of land reserved for a native tribe should -be sufficient to 
accommodate the whole tribe together, so that where a tribal organisa
tion exists it may be preserved and imp,roved; and that where none 
exists, some 'arm of native institutions may be gradually developed.* 

(*NO'l'E.-"-The Governor oj Tanganyika accepts these conclusions, Subject 
to the tot/owing "eservations-(A) The !and policy oj the Territory as defined 
in the Lanq Ordinance u:here'Under the land is vested in the Governor Jor 
the 'Use and common benefit, direct or indirect, oj the natives, to remain un
impaiud in every respect; (B) The Government oj Tanganyika does not 
commit itself to the policy of Native neserves, to which it is opposed.) 

LABoun.-The following principles in regard to labour arise out of the 
foregoing conclusions as to land:--

(I) The ideal in view should be to enable land to be put to the best 
iPossible economic use, while also providing for the steady progress and 
welfare of its native inhabitants, and safeguarding them against serf
.dom in any form whatever. 

(2) Steady progress cannot be secured in some areas unless every able
bodied native who shows no tendency to work is given to understand 
that the Government expects him to do a reasonable amount of work, 
either in production in his own Reserve or in laboUir for wages outside it. 

(3) In areas where the first alternative is not within his reach, the 
native should be definitely encouraged to go out to labour. In others, 
where both alternatives are open to him, the Government is not con
cerned to ,impose either upon him, but simply to ensu;re so far as it can 
tha-t he shall work in the cultivation of his own land, if ho. pleases, or 
elBe as a w&gs-earner on alienated land, if he prefers it. In all areas 
where these two alternatives exist, the natural play of human preference 
and economic impulse should be allowed to take its course, so that the 
native may choose to work in whichever way pleases and pays him best. 

(4) While communications are undeveloped and distribution therefore 
difficult, it is essential that the native should be instructed to grow 
sufficient foodstuffs for his own livelihood. Otherwise, provided risk of 
famine be avoided, the natural play of economic forces should be allowed 
to decide the choice of crops_ 

(5) In establishing markets for produce, it is desirable that the pro
cess of production should be regulated so as to secu~e the most efficient 
methods and the highest possible stand8ll'd of product. These considera
tions necessitate some regulation of methods of production and the 
standardisation o~ products by grading. If these principles be accepted, 
they will indicate what restrictioll8 may be necessary in the growth of 
certain crops by natives. There is no case for prohibiting a native, just 
becaUiSe he is a native, from growing any economic crop; but there IS a 
very strong case for debarring from production any inefficient producer 
who endangers other producers, whatever his race. There is little doubt 
that for many years to come t.he majority of natives will be unable to 
grow -certain crops with safety and efficiency, but there are many others 
whil'h they are well fitted to grow. 

(6) In areas open to settlement, Government should encourage the 
growth of those crops for which the least labour is required, and should, 
where necessary, regulate the growth of those which make heavy demands 
on labour for a short period in the year. -

(7) It is by no means certain that the native will prove capable of 
making adequate economic use of all the land secured to him, but there 
is no reason on that account why a.ny attempt should be made in the 
future to take the land from him. It is, indeed, evident that in most 
cases the native is alive to considerations of economic advantage, and 
that his rudimentary ideas of the nature of wealth are l'hanging. He 
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i. not likely to be content for ever with owning undeveloped land or 
with the mere multiplication of herde of cattle, when he sees the profit 
that can be made in neighbouring areas from the skilled cultivation of 
land and from economic animal husbandry. He will always be free to 
choose whether he develops his land himself or brings in the aid of 
Enropean knowledge and skill to develop it i and in many cases he will 
probably prefer to lease his land for cultivation by othel'B rather than 
to take the risk and trouble involved in organising its cultivation him
self. There is no reason why Government should limit his freedom or 
choice, provided only that the land is leased on fair terms and that 
adequate rents are secured for its native owners. 

Further diacussion took place as to whether a general code of instructions, 
based on the Memorandum on Land and Lalbour Policy, could be prepared, 
which would he suitable for use by district officers throughout the East 
Africau Dependencies. It was considered that this was not possible, and 
that each territory must iBllue instructions suitable to the special conditions 
of that territory. 

The ConferenCE' agreed to recommend to the Secretary of State:-
0) That no single circular Memorandum on Labour Policy could be 

prepared for the use of district officers which would be suitable for 
application in all the East African Dependencies. 

(2) That the Memorandum on Land and' Labour Policy in East 
African territories, which had already been approved, should form the 
basis of Land and Labour Policy in the East African territories, and 
that each territory should issue for the use of its officers such instruc
tions based on this as were necessary to meet the special conditions of 
each territory. 

(Sir Herbert Stanley, kowever, in re&pect of tke leanng of native lands to 
European., (Jdded a reservation witk regard to Native Reserves in Nortkern 
Rhodena and tke Barohe District.) 

(3) That since the conditions in Kenya and Tanganyika approximated 
closely to each other, the Governors of these two territories should con-
8ult together before the issue of any special instructions on Land and 
Lahour Policy to their Administrative Officers. 
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APPENDIX IX. 

STATISTICS OF THE KENYA AND UGANDA RAILWAYS AND 
HARBOURS AND THE TANGANYIKA RAILWAYS 

.... AND MARINE. 

Kenya and Uganda Railways and Harbours. 

The system at the end of December, 1927, comprised 1,204 miles of open 
lines of metre gauge, with a total track mileage, including loops and sidings, 
of 1,357 miles. 

The Lake Services covered a route mileage of 3,243 miles, and included the 
ports on Lakes Victoria, Kioga, and Albert. 

Road niotor services covered 75 miles, between Lakes Kioga and Albert. 

The ports and harbours on the sea coast were also brought under the Rail
way Administration during the year. 

Total train mileage , .. 
Total tonnage carried 

Ratio percentage of working expenditure to earnings ... 
Gross earnings (railways and harbours) ... 

3,152,983 
1,294,166 

·.54'13 

£2,257,403 
£1,219,473 

£243,000} 

Ordinary working expenditure (railways and harbours) 

{

Lake Services: Total earnings ... • 
Tonnage carried .. . 

Road Service: Tonnage.carried .. . 
168,094 

7,469 

CAPITAL ACCOUNT AS AT 31st DECEMBER, 1927, RAILWAYS AND HARBOURS. 

RECEIPTS •. 

Total tu Year ended Total to 
31st 31st 31st 

-- Decemb81', Decembel', Decembe,', 
1926. 1927. I 1927. 

I 

Non.]nterest-Beal·ing Oapital:- I £ £ • £ 
PaTliamentary Grants, U gandaRailway Acts, 5,686,437 - 5,686,437 

1896 and 1\102 
Conlributions from Revenue-

Direct ... . .. ... ... 574,760 38,81/1 613,578 
Tmnsfers from BeLterment Funds ... 628,492 111,788 740,281 

Intel'est-Beal-ing Capital :-
7,260,410 2,56~6131 9,824,023 Loans and Advances, Kenya Colony and 

Prot· ctora teo 
Loans Uganda Protectorate ... ... 375,5G8 375.568 

------
-2,714,219117,239,886 14,525,667 
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RBVBIIUB ACCOUIIT, YBAR EliDED 3lat DECEMBER, 1927. 

RAILWAYS. 

Ezperulilure. 
To-

MaintenaDce of Way aDd 
Worka 

TransportatioD ExpeDBell ... 
MaintenaDce of EDgines and 

RolliDg Stock 
GeDeral Cbarges .. . 
Steamer Nrvicea .. . 
Motor ~rvil'es 
MiscellaDeou. ExpeDditure. 

Total Ordinary W orkiug 

£ 

178,769 
523,337 

181,085 
94,0113 

112,833 
14,685 
45,984 

Expenditure. 1,150,786 

DepreciatioD 263,433 

Total ExpeDditure ... 1,414,219 
BalaDce Net Earoings 711,824 

Total ... £2,126,043 

By-
Receipts. 

PlI8IIengera ••• ... 
P.,rcels and Logg.ge 
Live Stock ... ... 
Goods 
Telegrapbs ... 
MiscellaDeous 

£ 
266,326 
49,404 
13,396 

1,737,852 
1,791 

57,274 

£2,126,043 

HARBOURS. 
Erperulitu,. •• 

To-
Docka, Harbours, Jetties, 

Wharves, Quays ... 
Bertbing, supervisioD, etc., 

of sbippiDg 
Water 
Toga. Launches, and 

Lighters ... 
Cranes aDd Mechanical 

appliaDces 
Ballast 
Dry Docka and Slips 
Railway working ... 
General Charges ... 
Miscellaneoo. ExpeDditure 

Total Ordinary WorkiDg 
ExpeDditure 

DepreciRtioD 

Total Expenditure 
Balance Net EarniDgs 

£ 

8,948 

9,032 
136 

7,538 

12,106 

20,915 
7,351 
2,661 

68,687 
1O,0:l3 

78,710 
52,650 

Receipts. 
By-

Deep Water Berths-
Imports ... 
Exports ... 

I.igbrered Traffic-
Imports ... 
Exports ... 

Port DUell, Pilotage, 
ceDces, Ferries, etc., 

MioceJlaneouB ... 

£ 

46,784 
15,921 

16,479 
5,709 

Li-
33,228 
13,239 

Total ... £131,360 £131,360 

SHIPS AIID TONNAGES EIITERING KILINDIIiI. 

Year Ending Slat Decemb.r, 1927. 

Steamship. eDtered 
Net r'lglBtered toDnage 
Imports (B/L toDS) 
Exports (B/L toua) ... 

593 
1,703,876 

369,765 
323,036 
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Tanganyika Railways and Marine. 
The system at the end of March, 1927, comprised 1,134 miles of open lines 

of metre gauge, with a total track mileage, including loops and sidings, of 
1,186 miles. ' 

The system also includes a service on Lake Tanganyika maintained by the 
steamship" Mwanza," the Lindi Tramway, the Ports on the sea coast, and the 
Nyanza Salt Works. 

Total train mileage .•• 
Total tonnage carried ••• . •• 
Ratio percentage of working expenditure to earnings ••• 
Gross ea rnings (all services) ••• ••• ••• • •• 
Ordinary working expenditure (all services) '" 

OAPITAL OOST TO 31ST MARCH, 1927. 

764,688 
164,948 
98'08 

£511,145 
£486,752 

-- Central I 
Railway. 

Tanga I Lindi I Combined 
Railway. Tramway,. Railways. 

£ £ £ 
Germ'an Capital (approximate 4,014,0?0 880,000 -

figures only available). 
British Capital:-

Railways to 31st March, 1927 ... 1,295,309 210,0011 13,730 
Lake services ... ... ... - - -
Marine department ... ... - - -

f;5,309,359 £1,090,003 £13,730 

REVENUK ACCOUNT, YEAR ENDED 31st MARCH, 1927. 
RAILWAYS AND MARINE. 

Expenditure. 
To-

Maintenance of Way and 
Works 

Locomotive, Carriage and 

£ By
Coaching 
Goods 

Receipts. 

Telegraphs and Sundries 
S'eamboat Services ... 

£ 
4,894,050 

1,519,042 
29,425 
7,662 

£6,450,179 

£ 
102,911 
354,753 

W agon ~xponses 
Traffic Expenses 
General Oharges 

79,096 

160,441 
!Xi,330 
39,974 

2,528 

Lindi Tramway Rerei'pts ... 
Tabora Electric Light Re-

11,343 
2,372 
2,256 

Lake Steamship Service 
Special and Miscellaneous 

Expenditure 
Interest on Loan ... 
Lindi Tramway ExpendI

ture 
Tabora Electric Light Ex

penditure ... 
Marine Expenditure 

58,220 
60,332 

1,169 

2,8R6 
26,776 

£486,752 

ceipts 
Marine Receipts 

3,768 
33,742 

£511,145 

SHIPS AND TONNAGES ENTERING TANGA AND DAR-ES-SALAAM. 
Year Mding 318t D~rember, 1927. 

_______________ ._ .. ___ , ___ Tal/ga. Dar-es-Salaam.· 

Steamsbips entered 
Net registered tonnage 
Imports (B/L tons) 
Exports (B/L tons) 

257 
666,120 
17,380 
33,781 

363 
941,052 

91,686 
5fl,134 
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LETTERS TO THE SECRETARY OF STATE FOR THE 
COLONIES ON THE SUBJECT OF THE DRAFT KENYA 
NATIVE LANDS TRUST ORDINANCE. 

Leinster Corner, 
Lancaster Gate, W.2. 

22nd October, 1928. 

East African Commission. 

My DRAR SECRETARY OF STATB, 

It will be within your memory that on a. recent occasion I wrote 
to you on behalf of my colleagues of this Commission and myself 
suggesting that the consideration of the Kenya Land Ordinance 
should not be completed until there had been an opportunity of 
reviewing it in the light of the recommendations of our Report-a 
suggestion that you were able to meet. 

The Report has now been signed, and contains passages which 
relate to the general principles that should, in our opinion, be 
observed in such legislation. 

It is further stated in the Report that some of the members of 
the Commission are communicating to you their interpretation of 
the application of those general principles to this particular Ordin
ance: and I believe that you have already received, or will very 
shortly receive, the communication in question; which will bear the 
signatures of Sir R. Mant, Sir G. Schuster, and Mr. Oldham. 

I have no doubt that it will be .of service to you to be informed of 
this communication, at an early date, since you may desire to give 
consideration to the question of its publication, either with the 
Report or otherwise. 

The communication in question does not bear my signature, for 
the following reasons: It was in my opinion appropriate that the 
C{)mmission should consider the general principles that should be 
observed in such legislation, and state conclusions thereon. On the 
other hand, it does not appear to me that the Commission is an 
appropriate body to review in detail a particular measure, or to 
make specific recommendations about an Ordinance that had 
already been under consideration by the Secretary of State and the 
C;overnment and J.egislature of Kenya. 

I have confined myself therefore to the originalcecommendation 
that the measure should. be considered in the light of the recom
mendations of our Report. 

I rema.in yours sincerely, 
E. HILTON YOUNG. 
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To the Right Honourable L. C. M. S. Amery, M.P. 

Downing Street, 
17th October, 1928. 

SIR, 
We have the honour to refer to .Sir Hilton Young's letter of the 

15th of June, in which he asked on his and our behalf that any 
decisive action in the matter of the Kenya Native Lands Trust 
Ordinance might be postponed until· our recommendations had 
been considered. 

As your accession to. this request has necest:;itated a suspension 
of proCeedings in Kenya, and the intervention of our Commission 
has attracted some public attention, we feel it only right that ·we 
should inform you. now in detail of our views as to the relation 
between. what we have said in our Report and the provisions of 
the Ordinance. 

We should have hesitated: to make our original request to you, 
as such action might be interpreted as going beyond our terms of 
reierence, but a right solution of the land question has so important 
a bearing on the constitutional proposals made in the body of our 
Report, and on the principles of native policy which: we have 
endeavoured to formulate, that we have felt that we should be 
failing in our duty if we did not let you know our views on the 
particular measure in question. • 

The following remarks should be read together with what we 
have said in our Report. We have endeavoured to make our
selves familiar with the course of events which have led up to the 
introduction of this Ordinance and some account of our interpre
tation of these is necessary in order to make our views clear on 
the whole question at issue. 

As fully explained in the report of the Parliamentary Commission 
the situation as regards the title to native lands when they visited 
Kenya in 1924 was far from satisfactory. The following passage 
from their report brings out the chief points. * 

.. At every meeting we had with the natives of Kenya Colony there 
was evidence of a feeling of insecurity as regards the teDlUre of their 
lands. T'he legal -position appears to be that no individual native and 
no native tribe as .a whole has any right to land in the Colony which 
can be recognised by the Oourts. This position is summarised in an 
often-quoted extraot from a decision of the Kenya High Court in a 
Kikuyu land case in 1921:-

, In my view the effect of the Crown Lands Ordinance, 1915, and 
the Keny,a (Annexation) Order in Council, 1920, by which no 
native rights were reserved, and the Kenya Colony Order in 
Oouncil; 1921, as I have already stated, is clearly, inter alia, to 
vest land reserved for the use of the native tribe in the Or<o",n. 
If that be so, then all the native rights in such reserved land, 
whatever they were under the Gethaka system, disappeared, and 
the natives in occupation of such Crown lands became tenants at 
will of the Crown of the land actually occupied.' " 

• Cf. Cmd. 2387, pp. 28 and 29. 
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The report then commented on the disquiet that the above
quoted judgment had caused in the native mind, and indicated 
two further unsatisfactory fe&tures; first, that the boundaries of 
the lands reserved .• for native use" had only in a few cases been 
defined; secondly, that no effective bar to alienation had in practice 
been provided because, although the Kenya Government were not 
entitled to alienate land from a native reserve without the consent 
of the Secretary of State, alienation had in the past actually been 
made without his prior consent and it had not been really 
.. practicable to reverse the action taken." That is to say, the 
effect was that the Crown owned the land and was bound by no 
effective Trust to preserve it for the benefit of the natives. 

Since the report of the Parliamentary Commission the position 
has been greatly improved under the present Governor in that 
the boundaries of all the native reserves have been settled and 
gazetted. There has also been further legislation on the subject 
and it is necessary to examine the position created by this in order 
.to appreciate the significance of the present draft Bill. 

In dealing with this question of native land rights there are two 
main aspects for consideration. 

The first and principal need, which may be described as the 
.. protective need" is to fix the areas to be set aside, and ~o pro
"ide secure protection for the preservation of the beneficial rights 
over such areas to the natives. . 

The second and almost equally important need, which we will 
call .. the constructive need " is to provide for dealing with the 
actual use of the land in such a manner as will be of the greatest 
benefit to the natives. 

There are various ways in which this latter need arises. . Thus, 
there already exist in practice certain native rights of user of the 
land-other than tribal rights of cultivation and grazing, or .. clan .. 
and family rights. The first question therefore in dealing wi1;h the 
land is whether these existing rights are to be preserved exactly 
in their present form for ever, or whether elasticity is to be allowed 
for the conversion of such rights into different forms, in accordance 
with the evolution of native agricultural methods and social organiza.
tion. We have already stated in dealing with land policy in the main 
body of onr Report that it cannot be supposed that the existing 
native systems of communal or clan cultivating rights will be 
permanently suitable for them, and that the need is likely to a.rise 
for some secured form of individual tenure. To watch over and 
guide development in this direction must be one of the most 
important duties of the Government, and this mnst be taken into 
account in any legislation as regards land. 
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Again, apart from .. this possible need for modification of land 
rights as between natives themselves, it is also conceivable that 
the native inhabitants of a particull!,r reserve may not be able to 
cultivate the whole of the land, and that it might then be to 
their benefit to dispose of it to outsiders for some other considera
tion. A reasonable opportunity for this must therefore also be 
preserved in any land legislation. 

It is the provision for this latter purpose, "the constructive 
rieed ", which has proved the most difficult and controversial 
question in legislation. 

The effect of the previous legislation in Kenya on the subject 
can now be examined in the light of the above analysis of needs. 

The Crown Lands Ordinance of 1915 contained the following 
principal provisions:-

For dealing with the " protective need" Section 54 gave the 
Governor power " to reserve from sale, lease or other disposal ,. 
any Crown land which in his opinion wa·s required for the use or 
support of the native tribes of the Colony, subject to notice ot. 
any such reservation being published in the Gazette. 

On the " constructive " side its main provision was in Section 
56, which reads as follows :-' ' 

"The Governor-in-Council may, at any time by notice in the Gazette, 
if satisfied that the whole or any 'part of any land BO reserved is not 
required for the use and support of the members of the native tribe 
for which it has been reserved, cancel Buch reservation as regards the 
whole or a rart of Buch land and thereupon the land the reservation 
of which has been BO cancelled may be Bold, leased or otherwise dis
posed of under this Ordinance: Provided that such notice shall not be 
published unless the approval of the Secretary of State "hall have been 
first obtained." . 

Thus the main effect was that on the protective side nothing' in 
the nature of an inviolable native reserve was to be created, Land 
could be withheld from disposal by the Crown under Section 54, 
but under Section 56 it could be released again. The main pro
tection was that the consent of the Secretary of State had to be 
obtained, but, as already noted, this provision had on occasion 
been disregarded. 

The Crown Lands Amendment Ordinance of 1926 was 
apparently directed at improving this position. The Governor 
was empowered to declare an area to be a "Native Reserve," 
and such land was then to be "reserved for the benefit of the 
native tribes of the Colony." 

These words were clearly intended to be construed as attaeh
ing a more permanent character to a " Native Reserve," and it 
is in accordance with this spirit that a new provision was intro
duced which was aimed at meeting the " constructive need" by 
providing for the utilization of land not required by the natives 
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without ita being excised from the Reser!Jes* and specifically 
limiting the purposes of such utilization' to purposes beneficial to 
the inhabitall.ts of the reserves. Although the main provision of 
the amending Ordinance was thus directed at strengthening the 
beneficial rights of the native, a critic on the native side might 
cast doubts on the practical effect for this purpose. Section 56 
of the 1915 Ordinance remained unrepealed, even if it was no 
longer intended to make use of its provisions, while the exercise 
of the new power for disposing of land was not, as in the case 
of the old power, made subject to the approval of the Secretary 
of State. It is true that the new power was only to be exercisable 
according to rules to be made under Section 58 of the 1915 
Ordinance, which rules would be subject to disallowance by Ris 
Majesty, but until these were actually made the position was left 
quite uncertain. 

NO'such rules have in fact been made and it was apparently 
decided that it would be more satisfactory to pass a new and 
comprehensive Ordinance which in effect would contain its own 
i'ules. 

It is to the draft for this new Ordinance entitled" The Native 
Lands Trust Ordinance" tha.t our attention has been directed. 
According to the provisions as drafted, the Ordinance would repeal 
the existing legislation dealing with the reservation of land for 
the use of native tribes (i.e., Sections 54-57 of the Ordinance of 
1915 as amended by the Ordinance of 1926), leaving intact, how
ever. Section 58 of the Ordinance of 1915 empowering the 

• We understand that this was the principal intention of the 1926 Ordinance 
from tbe explanatory note on ita pnrposes prepared at the time by the Attorney
Genoral. The relevant sections read as follows :-

"2. Section 54 of the Principal Ordinance is hereby repealed, and in lieu 
thereof ahall be reM the following :-

" • 54. (1) T~e Oovernor·in-Council may by notice in the Gazette declare 
that any area of Crown land, eith .. r by general or part'cular description and 
wheth~r the 8ame has been surveyed or not, shall be a Na\ive Reserve. 

"' (2) Any land declared to be a Native Reserve uuder this section shall be 
reserve,1 fo~ the benefit of the native tribes of the Colony: Provided that such 
reservation shall not cODfer on any tribe or member of any trIbe any right to 
alienate the land 80 reserved or aDY part thereof.' 
.. 3. Sec,ion 55 of the Principal Ordinance is hereby repealed, and. in lieu 

thereofahall be read the following :-
'"55. No land iu a Nati-ve Reserve sball be sold. leased or otherwise dis

posed of under this Ordinance: Provided, however, that portions of the 
land in a Native Reserve may, suhject to and in accordance with Rules made 
onder Section 58 t of this Ordinance, be let on lease or licence, or otherwise 
set apart or utilised, for purposes beneficial to the inhabitants of sucb 
ReI'erve.' " 

t Note.-Under Section 58 of the Ordinance of 1915 the Governor-in-Conncil is 
empowered to make rolu for the management and control of any lund reserved 
for the use of the members of a native tribe and under Section 151 (3) of the 
aame Ordinaoce all rules are made suhjec\ to dieallowance by His Majesty 
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Governor-in-Council to make rules for the management and con
trol of' native reserves, and would provide in new and compre
hensive fashion :-

(1) For security of tribal tenure in the reserves which have 
already been gazetted and for the creation of further reserves 
as required, and 

(2) Under safeguards, for the exclusion from native reserves 
of land required for public purposes and for the grant of 
leases up to 99 years or licences' in native reserves to natives 
or non-natives. 

. i 

For dealing with the second purpose the dra·ft Ordinance proposes 
new machinery. It provides (Section 4) that all lands in native 
reserves and all matters relating thereto shall be under the man
agement and control of a Native Lands Trust Board (also called 
the Central Board). This Board is to consist of the Governor, as 
President, with five official and four nominated unofficial members 
and is to act in consultation with Local Advisory Boards consisting 
of two official members, one nominated European unofficial 
member, and one African member, which are to be constituted in 
every administrative district in which one or more native reserves 
may be situated. 

In granting leases and licences, fixing rents and terms and con
ditions and excluding land from native reserves for public pur
poses, it is proposed that the Governor should act with the advice 
and consent of the Central Board. The prior approval ofehe 
Secretary of State is to be required only when a local Native 
Councilor the African member of a local Advisory Board objects 
to the grant of a lease or licence, or when the African member of 
a ]JJcal Advisory Board objects to the exclusion for public pur
poses of an area (exceeding 200 acres) from a native reserve. 

The draft Ordinance also provides that all rents, etc., accruing 
from land in a native reserve shall be paid to the Local Native 
Fund or to the Natives' Trust Fund. 

In meeting what we have described as " the protective need" 
the new proposals represent an advance on existing legislation in 
that by the repeal of Section 56 of the Ordinance of 1915 they 
definitely remove the possibility of excision of areas from native 
reserves, while they use more emphatic words as to the inviolability 
of native reserves by laying down in Section 2 that " the areas 
of Qrown land described in Government Notice No. 394, publishp.d 
in the Official Gazette of the Colony, dated the 13th day of October, 
1926, are hereby declared to be Native Reserves, and are reserved 
and set aside for the use and benefit of the native tribes of the 
Colony jar ever." 

On the other hand, in meeting what we have described as " the 
constructive need " it appears to us, after very careful considera
tion, that the new proposals involve dangerous possibilities in that 
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as regards opportunities for alienating .the land from native use 
they not only open the door too wide, but also provide inappro
priate machinery for guarding it .. It will be apparent from what 
we have already said that we fully recognise the importance of 
the constructive side of native land policy. It is not sufficient 
merely to reserve the land under the dead hand of a rigid and 
unalterable legal restriction, an.l it is a necessary consequence of 
these considerations that a measure which really aims at pre
serving the beneficial use of land to the natives must include 
regulations for handling it. 'We do not, therefore, in any way 
associate ourselves with criticisms to the effect that the presence 
of such clauses shows that the Bill is not honestly aimed at 
achieving the purposes which it pretends to pursue. 

Moreover, we recognise that all parties in Kenya have testified 
their desire to treat the natives fairly in regard to land. The 
Governor stated in his speech introducing the Bill that the object 
which the Government of Kenya had in preparing this legislation 
was ., to give the native tribes in the Colony an abiding security 
in the use and enjoyment of the lands set aside for them," since 
.. the most vital consideration in safeguarding native freedom is 
adequate land and security for that land," while it is evident 
from the speeches mwe by. the elected European members in 
the debates on the Bill that they were in full sympathy with 
the aim and purpose of .the Ordinance set forth by the Governor. 

Ne.vertheless, after very careful consideration, we are not 
satisfied that all its possible effects have been fully appreciated 
by thoRe who have supported it, or that the machinery which i~ 
proposes to set up will in practice be eitlier appropriate or effective 
for securing the obRervance of the principles that we have 
formulated in the main body of our Report. To explain the con
r.iderations which have influenced us in arriving at this conclusion 
it is necessary to consider objectively the purposes to meet which 
the draft Ordinance has been framed. 

Weare fortunate in having a very clear exposition of its purpose 
in the speech made by the Governor in the Legislative Council 
on the 12th May, 1928, from which we think it best to quote 
fully so that the context of the various important phrases may be 
clear. .... " 

The Governor described that portion of the Bill which we are 
now considering as :- . 

.. the leasehold clauses in the Bill, which provide that land in the 
rese"eII may be let out on lease for any period not exceeding ninety
nine years under certain conditions of a very stringent kind." 

He then explained that:-
.. the first object of these clauses has IKlthing to do with alienation 
from the tribe concerned. It is to provide that individual leasehold 
tenure may be introduced for the benefit of members of the tribe to 
which the n.-"e a8 a whole is secured." 
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The speech proceeded as follows:-

"This, however, is by no means the only purpose which the lease
hold clauses aJ1e intended to serve. I have dealt so far with the 
possibility that the Reserves now gazetted may not prove large 
enough for a greatly-increased population. It is equally necessary to 
deal with the possibility that some of them may prove :too large and 
riC'h for effective use as a whole by any possihle increase of their tribal 
population. The Reserves contain a large proportion of what is even 
now the richest land in the Colony j ,but they also contain large areas 
in which the capacity of the land may be almost incalculably ~ncreased 
by the discovery and conservation of water, the growth of agricultural 
experience, and the progress of animal husbandry. Water-horing has 
transformed the value of land in many other parts of the Empire j and 
it is already giving proof of, its potentialities in this Colony. If this 
possibility is realised-and no one at the present time can pretend to 
estimate the potential value of such empty land in the Colony-there 
will inevitably be large parts of some Reserves which cannot be 
developed by their own population and which cannot be locked up for 
ever without producing a dangerous reaction against the whole policy 
of Reserves as uneconomio and unreasonable. 

"I am oonvinced that this contingency must be met as squarely lIB 

the other j and it may be met in more than one way by the lew>ehold 
clauses in the Bill. In the first place, the tribe owning .spare land 
may lease it to members of another tribe for development.. I think 
this may be of special advantage to the pw>toral tribes owning areas 
of agricultural land which they have not themselves the will or the 
knowledge to develop. The tribe which leases the laud will gain, not 
only by the rents, but also in time by the example j and those who 
rent it may find an opening larger than exists for them in their own 
Reserve. 

"In the second place, it 'may well be that valua1>le land in the 
Reserves IDay not prove capable of development without the applica.
tion of capital on a larger scale than is possible for the unaided native. 
In such cases there may be an opportunity, with great benefit to the 
natives concerned, for joint undertak~ngs between Government, private 
European ellterprise, and the native, such as have Deen launched with 
great succese in the Sudan and in some parts of India. For 's11ch 
undertakings security of tenure over a period of years would be 
essential. 

"In the third place, the leasehold clauses provide an opening for 
European private enterprise in the ordinary form. This also may be 
of great benefit to natives having land in the Reserve which they 
cannot themselves develop, for they will draw the rents and can 
apply them to improvement in tlie Reserve which might otherwise be 
beyond their means altogether. In all cases, the rent must go to 
the natives in whose Reserve the leased land is situated, and I 
liu1>mit that the conditions governing any alienation 1>y lease are 
strict enough to preclude any danger that the leasing clause may be 
used to take land from any native community in opposition either to 
its will or its interests." 

From these remarks it is apparent that the Governor had two 
very distinct objects in view, first, the possihle re-arrangement of 
rand rightsa'B between the native inhabitants of a B.eserve them
selves; secondly, the provision of the best means for making bene
ficial use of laud not actually required by tbe native inhabitants 
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of & Reserve. This division is in accord with our own previous 
analysis of what we have described as the" constructive need." 

As regards the first object, we have already stated our recogni
tion of the need for meeting it. But we do not see that the 
provisions of the present Bill help in this direction. The Governor 
said in his speech when dealing with the development of native 
systems of land tenure that .. 'l'he process must be tentative and 
gradual and it will call for the most careful study of native customs 
in each tribe". With this we entirely agree, but the necessary 
study is primarily the duty of the Native Affairs Department of 
the Government. Possibly at some stage it will be desirable to 
set up a special commission of enquiry, whose duty, inter alia, 
will be to consult experts and examine all the records of experience 
in other countries on this question. There would be no objection 
to one or two suitably qualified unofficials being included on such 
a commission of eJJ.quiry. Normally, however, the continuous 
study of native customs within· Kenya itself and the constant 
watching of developments must be the responsibility of the Native 
AiJairs Department working through the administrative officers 
throughout the country. We cannot see how the creation of the 
,.;pecia! permanent Boards proposed under the ordinance will help 
the study, or that they would afford an appropriate organization 
for undertaking it.· 

We can now turn to the second main object of the proposals 
as stated by the Governor-the provision of facilities for making 
the most beneficial use of the land, the consideration of which 
is necessary owing to the II possibility that some of the Reserves 
may prove too large and rich for effective use as a whole by any 
possible increase of their tribal population." 

The Governor mentioned three principal ways in which the 
alienation of the use of land to outsiders might be beneficial to 
the natives of a Reserve. 

As to the first of these, the leasing of spare land bv one tribe 
to another, this would not conflict with the principle; which we 
have formulated. Any proposal, however, to do this on a large 
scale would demaud very careful consideration, for such an 
arrangement might ultimately lead _ to friction between tribes. It 
could hardly be made on any but a permanent basis. for it would 
be a matter of grave difficulty to displace a population which 
had come to rely on the occupation of an' area for the normal 
conduct of its life. The decision to be taken in such a case would 
he a matter of first-class importance demanding- the direct con
sideration of the Government, which could not divest itself of 

tiince writlDg this pallll&!!,e we have learned that in June: 1928. the Governor 
informed the Secretary of State that he was satisfied that it was hetter to -deal 
with native ~stom~ry ~nn!'6 within the Res~rves by a separate further Ordinance 
after & foil IDVHtll!'~tJOn ID eacb area, whICh he propo.ed to institnte as soon 
U the Lands Trost Bill was pR88ed. Oorinterpretatioo of the position is there-
fore confirmed. - -
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80le responsibility; and it does not seem fitting that the Govern
ment should delegate the authority for such a purpose to a Board 
of the nature which it is proposed to set up under the Bill. 
Moreover, transactions of this kind are of such politicalirnportance 
that, until further experience has been gained and policy more 
clea,rly worked out, i.hey should be submitted for sanction by the 
Secretary of State representing the authority of the Imperial 
Government. 

As to the second of the objects, the facilitation of development 
schemes, it might well be to the great advantage of the na,tives 
that such schemes as are referred to by the Governor should be 
inaugurated for the introduction of new methods of cultivation 
over a wide area. We have referred to projects of this 'kind in 
an analysis of the various possible kinds of economic development 
in the section. of Chapter III dealing with that subject. But 
such schemes will not be of frequent occurrence, and will need 
careful and spe~ia.] examination in each case, especially as rega,rds 
the alienation of rights over land as a conllition for their intro
duction. The Governor includes the possibility of such schemes 
as part of the general justification for the leasehold provisions of 
the Bill by the use of a general phrase that "For suc,tl under
takings, security of tenure over a period of years would be essen
tial." This phra.se requires examination in relation to the actual 
possibilities. , 

If new possibilities of cultivation or grazing in a. particular area 
can be created by the improvement of drinking-water supplies 
either by a systematic scheme of well-boring, creation of reservoirs, 
or otherwise, it is at least doubtful if this would necessitate the 
alienation of large areas of land to those undertaking the capital 
expenditure, A return Qn the capital could be obtained 
in other ways-such as by levying a water rent. More
over, projects of this kind in native areas in, a. country like Kenya 
would probably best be undertaken by the Government. Certainly, 
in the special conditions, and having regard to the sensitive attitude 
of the· natives about their land and rights, it would appear most 
undesirable that private capital should be attracted by the grant 
of long leases of large areas of land in the native reserves. 

If, on the other hand, irrigation schemes can be carried out, 
it is desirable that the land rights of the natives should be affected 
as little as possible .. The Governor has referred to the large irriga
tion schemes in India and the Sudan. But these afford no pre
cedent for the alienation of native-owned land to non-natives. In 
the case of the large Indian irrigation schemes the existing rights 
of the Indian cultivators are carefully respected. The Government 
undertakes the irrigation works and gets a return on its capital 
from water rates or enhancement of land revenue. 

In the case of the Gezira project in the Sudan, before anything 
was done the native land rights were carefully guarded. A complete 
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survey of individual rights was carried out, taking several years to 
complete. AU native claims were recognised, and titles of individual 
fre~llOld ownership of land registered. A comparatively small por
tion, mostly of inferior land, remained to which no native claims 
attached, and this was registered as Government land. Before 
inaugurating the irrigation schemes the Government passed legis
lation giving itself the right to take over any land required on 
lease for 40 years from the individual native owners at a rent of 
2s. per acre, this being considerably more than the market value. 
This power of compulsory leasing was exercised step by step as the 
land was brought into the scheme, but at the same time the free
holders were given the right to take up tenancies in the area where 
they had freehold rights. The Government then introduced a 
private company-the Sudan Plantations Syndicate, Ltd.-to act 
as its agricultural managers in return for a share of the cotton 
crop. 'lhe concession to the Syndicate was in the first place for 
ten years only, recently extended to twenty-five years in return 
for a. reduction of the Syndicate's share. The extension was only 
allowed after the successful working of the scheme, and its popu
larity with the native!>, had been demonstrated in practice. 

The Sudan scheme has indeed involved dealing with lapd rights; 
but the points. to be noted are that the native position was, in 
the first place, absolutely secured in a. manner which they under
stuod. Earh native affected retains his individual freehold rights 
and· understands exactly what the lease means. Secondly, it was 
the Government which took the lease, and there was no alienation 
of land to a private concessionaire. Thirdly, each native remains 
in effect, if he so desires, in beneficial occupation as a tenant 
(durin/! the fort V years of the lease) of land as nearly as possible 
equivalent to his own freehold land. 

\Ve have entered into these details because they illustrate some 
of the ('onsiderations which have to be taken into account in schemes 
of this kind. But our remarks must not be understood as implying 
that it would never be justifiable to allow the alienation of land in 
order to enable schemes of such general benefit to be introduced. 

The more important considerations appear to us to be two-fold. 
First, neither in India nor tl?-e Sudan has there been anything 
analogous to the Kenya Land Policy, th~t is to say a policy of 
setting aside reserves for natives, mainly for the purpose of de
tining the areas which, 8S being outside the reserves, could be 
regarded as free for alienation to non-natives. It is this alienation 
of land outside the reserves which opens the main opportunity in 
Kenya. for development by non-natives, and the fact that this 
policy has been adopted makes it doubly important to be very 
careful as to further alienation within the reserves themselves. 

Secondly, even if such schemes are possible, they will be of such 
importa.nce as to require special enquiry and decision by the Gov
ernment in each case. Their consideration therefore does not seem 
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to us to necessitate the creation of a. permanent Board, nor 
would the Board proposed under the Bill be appropriate 
for the purpose. We arrive indeed at the same conclu
sions as in the' caSe, already considered, of leases of large 
areas from one tribe to another, that propoBals for such subjects 
ought to be considered by the Government, and that until further 
experience has been gained, ana policy more clearly worked out, 
they are of such importance as to require sanction by the Secretary 
of State representing the authority of the Imperial Government. 

We come now to the third of the objects of the leasehold clauses 
mentioned by the Governor-the provision of •. an opening for 
European private enterprise in the ordina.ry form." 

This object is the chief cause of our concern. While there can 
be no reasonable objection to the leasing of small sites for shops, 
warehouses, and factories to non-natives, which would not have 
an apprecia~le effect on the area of land available for native culti
vation, the case is quite different for the leasing of large agricul
cultural areas to non-natives. As stated in the passage which 
we have quoted from the report of the Parliamentary Commission, 
whose impressions were exactly confirmed by our own observa
tions, the 'natives in Kenya. are at the moment particularly sensi· 
tive and suspicious as to the security of their tenure. We were 
informed that in the Kikuyu reserve even the occupation of plots 
of one or two acres by the 1\.gricultural Department to . deIQon
strate methods of cultivation to the natives had been resented and 
resisted as casting a doubt on the inviolability of their rights of 
tenure. As we have already said, in the body of our Report, the 
reserves have really been created in order to define the opportunities 
for the alienation of land outside tbem,and it seems to us better, 
once these reserves have been set apart, to face such economic loss 
to the community as may result from their siow and perhaps ina.d
equate development rather than that any step should be taken which 
might weaken native confidence in the good faith of the C'TOvern
ment. 

The alienation of substantial areas .for long periods to Europe::tn 
settlers would undoubtedly come to be regarded as a violation of 
.their rights. Possibly, a few natives immediately affected might 
be tempted by the prospect of rents, but this would not excuse 
the Government. We are. impressed by a very strong conviction 
that if,. as a result of such provisions as the leasehold clauses of 
this Bill, it came about that substantial areas in the native reserves 
passed into the occupation under long-term leases of European 
settlers, such a result would in the end' deal a blow to the confi
dence of the natives in the justice of British rule from which it 
might never. be aWe to recover. If the safeguards which are in
cluded in the Bill are intended to. guard against such a result. 
and to prevent the alienation of important areas,. then .one may 
well ask what is the great significance or urgency of the measure. 
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The impression, however, which we have gained from all the re
poned discussions on this measure and from the Governor's speech, 
is that it is indeed contemplated that substantial areas may be 
alienated, but it is considered that" the conditions governing any 
alienation by lease ar~ strict enough to preclude any danger that 
the leasing clauses may be used to take land from any native com
munity in opposition either to its will or its interests." 

\Ye regret that we cannot feel the same confidence in the efficacy 
of the conditions. The Governor refers to the "will" and the 
.. interests" of the natives. As regards the former, we cannot 
regard the provisions in the Bill for the consultation of the natives 
8S more than an illusory protection. The natives at present are 
not fully responsible agents even to look after their own interests, 
much less those of future generations, nor is there any means of 
getting a responsible expression of corporate native opinion. U, 
for example, the lease of a large area of land had been granted 
to a non-native for 99 years, however definitely a native repre
sentative or Ii> native council had given their assent to this in 1928, 
it cannot be imagined that it would satisfy the complaints of 
natives ten, twenty, thirty, or fifty years later, if they found them
selves oppressed by shortage of land; and realised that a large 
part of what had been reserved for them had been taken out of 
their US6 till 2027. No money rent which they would be receiv
ing would satisfy them in such a case, and they would say that 
the British Government which called itself their trustee ought 
to have protected them from selling their birthright. It may be 
argued in reply to this that according to the provisions of the Bill. 
the aBSent of the Secretary of State (who, as representing Hili 
Majesty's Government, is the real "Trustee" in this case) is 
necessary before an alienation is permitted to which any native, 
who has to be consulted, objects. But an advocate on the native 
side might well ask: what would be thought of a trustee for a 
young and totally unsophisticated minor who delegated to others 
the power to deal with the trust property, subject only to the pro
vi!'lion that he-the Trustee-'-should be consulted if the minor ever 
objected to any scheme proposed? The "minor" moreover is 
only a life tenant, after all, and may well be tempted by an imme
diate money payment. The" will " of the natives in fact means 
very little at the present stage, and consultation with them will 
neither provide a sufficient safeguard against mistakes, nor reduc6 
in any degree the ultimate responsibility of the British Govern
ment. 

Leaving this out of account, one is left to ask whether the safe
guards are sufficient to prevent anything being done contrary to 
the .. interests" of the natives. The answer to this must depend 
on whether there really is any land which is not now required, and 
is not likely to be required, by them during the period of any 
lease that may be granted. We do not wi!:!h to express any 
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judgment as to the' adequacy of the present reserves. This could 
only be done after a long and detailed enquiry, which we had no 
time to undertake. Without implying any suggestion that they 
are inadequate, we think that such an enquiry ought to be under
taken under the direction of the Central Authority, which we have 
proposed, so that there may be some authoritative evidence and 
record that the position has been adjudged as satisfactory after 
.a thorough investigation by an independent and impartial authority. 
In the meanwhile, if we have seen no evidence to establish a case 
that the reserves are inadequate, there is an equal absence of proof 
that they are too large, and it must in any case be impossible for 
a tribunal to say now that there is land which will not be required 
for 99 years. Even if shorter leases are granted, it may prove very 
difficult to remove European tenants once they are settled on 
estates. 

Our conclusion is that until the natives' are sufficiently educated 
and organized to express a responsible and intelligent opinion, 
until their probable requirements in land and the potentialities of 
the reserves. to meet them can be assessed with much more cer
tainty than at present, the leasing of substantial a·reas of land 
in the reserves to non-natives for cultivation ought not: to be per
mitted except in very exceptional circumstances. \Ve see no 
likelihood of such circumstances arising in the near future, and 
if they should arise we consider that, in view of ~he great import
ance of the possible effects of any alienation on a large scale, the 
decision ought for the present at least to be subject to the control 
of the Imperial Government. 

Weare thus brought to a simila,r conclusion as regards the leas
ing of land in native reserves for all the three objects mentioned 
by the Governor. . . 

Leaving aside such minor purposes as the leasmg' of. sl~es for 
small trading buildings, and the power of expropnatIOn of 
moderate areas required for public purposes, the essence of our 
conclusion is that while we agree with the Governor that in re
serving the land in trust for the natives care must be taken not to 
legislate so rigidly as to close the door to all facilities for dealing 
with it, nevertheless the interests affected are so vital that the con
trol of the door must remain with the Imperial Government at 
least until policy and prospects are much more clearly worked out 
than at present. This is in 'accordance with the view which we 
have already stated, that in native policy, the Land question is the 
most fundamental of all, and is in a special sense the responsibility 
of the Imperial Government. It is also in accordance with pre
cedents elsewhere, for in Southern Rhodesia the alienation of land 
in the reserves is subject to the approval of tlie High Commissioner 
for South Africa. 

The control of the Imperial Government must mean for the pre
sent control by the Secretary of State. We see no objection to the 
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Governor-in-Council being authorised by legislation to dispose of 
a.pplications to lease .s~all sites'fo~ shopil, ginneries, e~., a.nd to 
sanction the expropnatlOn for public purposes of any. IIlte up to a 
specified limit; but applications for large areas, ~speclally for pur
poses of cultivation, should be reserved for the pnor approva.l of the 
Secretary of State. . .. 

We do not believe that an arrangement on these lines will lD 

present conditions cause any unnecessary a.ilministrativ8 incon
venience, for applications for large sites ought not, according to 
our view, to be considered except in very special cases, and after 
careful study in each case. Nevertheless, it cannot be regarded as 
entirely suitable for a permanent arrangement, since the Secretary 
of Sta.te bas not at his disposal adequate means of informing him
self directly regarding matters referred for his decision. It is, how
ever, in our view, n. necessary provision until more appropriate 
machinery for dealing with the question of land has been set up in 
:Eastern Africa.· When the Central Authority as proposed by us 
has been firmly established, the power to approve the grant of 
leases or licences in special cases can be delegated to such an 
authority. 

Such a suggestion is indeed, as we are glad to note, in accol'd 
with the views of the Governor of Kenya. In his speech to the 
l,egislative Council, he said :-

.. The whole object of the BilI is, with the consent and good will 
of the whole Colony, to place the administration of land in the Reserves 
beyond the range of political pressure or interest. 'I wish, therefore, 
to say in unmistakable terms that the composition of the Central 
Board under this Ordinance must necessarily be modified when changes 
are made in the constitution of the Colony • 

.. I do not believe that anyone will desire to see the independence 
and disinterestedness of the Board weakened by the infiltration of politi
cal Influence. Long before tha.t danger is in sight the Board will, 
I believe, pa.sa by general agreement into the hands of a higher East 
Afrioan authority." 

While agreeing with the final objective indicated in this passage, 
we are, for the reasons which we have stated, st~ongly of the opinion 
that until the Central Authority has been set up and is in a position 
to examine thoroughly the whole question, the control of the Secre
tary of State should be maintained. 

If our view of the limiiation of the leasing of land to non-natives 
is accepted, there would not appear to be any urgent need for the 
setting up of a Board, since the a.lienation of small sites for shops, 
ginneries, etc., can be dealt with by the ordinary administrative 
machinery under such regulations as may be laid down, We do 

• We are aware, as already noted, that tbe Parliamentary ('om mission fouud 
tbat tbe control of the Elecretsry of State baa not been effective in tbe past, 
but now that attention has been drawn to the matter, and that reserves have been 
clearly demarcated, we eee no reason why it should Dot be effective in the future. 

2671 N 
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not, hpwever, see any serious objection to the supervision of sucb 
minor transactions being handed ovei' to the Board if it is thought 
desirable. In regard, however, t(j the further provisions of the
Ordinance that ''', all1ands in the Native Reserves and all matters
relating thereto are hereby declared to be under the management 
and control of the Central Board, and all such lands shall be ad. 
ministered for the use and benefit of the native tribes," and that 
the Central Board should consult local Boards in regard to '.' all 
matters relating to the management and development of land in a. 
Native Reserve," it appears to us that the management and ad
ministration of land is so intimately bound up with general native 
administration that it is not advisable to entrust these functions to 
aBoard separate from the Native Affairs Department. We recom
mend elsewhere the appointment of an advisory board in connec
tion with the Native Affairs Department, and in this way unofficial 
opinion could be brought into contact with policy for deaJing with 
native 'lands. But, it would be in an advisory capacity, so that 
danger of conflict between it and the administrative work of the 
Native Affairs Department would be avoided. 

We have the honour to be, 

Sir, 

Your most obeqient servants, 

(26'/1-1) wt. 9679-2098 9000 12/28 P. St. G 9 

R. A. MANT. 
GEORGE SCHUSTER. 
J. H. OLDHAM.' 
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Report by the Right Honourable W. G. A. ORMSBY GORE 

on his Visit to 
MALAYA, CEYLON, AND JAVA. 

INTRODUCTION. 
In 1922 I visited the British West Indies a.nd British Guiana 

with my predecessor, the Hon. Edward Wood (now Lord Irwin). 
In 1924 as Chairman of the Parliamentary Commission on East 
and Central Africa I visited those Dependencies. In 1926 I made 
a tour of the four British Colonies in West Africa, and in the spring 
and summer of this year I visited British Malaya, Ceylon, and the 
Dutch Colony of Java. 

The chief object of these tours is to bring the Colonial Office 
into more direct touch with problems of Colonial development and 
administration. British possessions in the tropics are at widely 
different stages of development, but each and all have many 
problems in common and each has something to learn from the 
experience and practice of others. In preparing the reports on these 
Colonial Office tours attempts. have been made to select for 
publication those features that may be of value and help to other 
Colonial Administrations. 

I cannot pretend that this report covers the whole field of 
endeavour in the countries which I visited. Much has necessarily 
been omitted and I have concentrated on particular featm:es, whose 
study by the comparative method may reveal facts and suggestions 
which may prove useful to other Colonies. 

The expressions of opinion contained in this report arc my own, 
and must be taken as such. They commit no one but myself, and 
I alone am responsible for them. . 

In selecting from the vast mass of data and observations it is of 
course difficult to give a. completely comprehensive view, but I 
have a.ttempted to give a general description of the situation as 1 
saw it in· regard to those aspects of public affairs to which I had 
time to give attention. It is my hope that by this method the 
various reports taken together may provide a useful compendium for 
students of· Colonial development. 

In inserting statistics I have as far as possible given round figures 
to the nearest significant unit. I have used this method advisedly, 
iIi order to make the report as readable as possible and to avoid 
the complications arising .!rom the exact conversion of other 
currencies and weights and measures into English standards. The 
currency of Malaya is the Straits dollar of a. par value of 2s. 4d., 
while Ceylon uses the rupee, which I have treated purely for pur
poses of conversion in this report at the rate of Is. 6d. The Dutch 
East Indies use the metric system and their currency is the Dutch 
guilder of a par value of Is. Sd .. 

2941 A2 
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It is difficult to make sufficient acknowledgment to all who 
assisted me in my task:' lowe a, very special debt to the two 
public servapts ··who accompanied, me jon my tou,r-;-Mr. G. H. 
Creasy, of the Colonial Office, and Mr. E. M. H. Lloyd, the Secre
tary of the Research Grants Committee of the Empire Marketing 
Board. Their help has been, invaluable. 

Further, lowe much to the excellent arrangements made by 
-the Governor of the'Straits Settlements and by the Governor of 
Ceylon. Thanks -to them I was able to ,make the most-valuable 
use of' my time, and~hrough them I' was furnished with all the 
Written material fOI-which I asked. Throughout my tour of 
British Malayalwasaccoinpanied by the Hon. R. O. Winstedt, 
Director, of Education, Straits Settlements and Federated Malay 
States. His intimate knowledge of Malaya an!lthe Malays was 
of tlie· greatest help. 

During· my, visit to Malaya T was entertained by the Chief 
!=\ecretary at Kuala Lun'lpur, by the Residents of Perak, N egrl 
Sembilan, iaIidPahang; by the: Resident Councillor at Penang, and 
by the British Adviser, Kedah. My colleagues and I take this 
opportunity' to express again our deep gratitude for the welcome 
and hospitality which ,we received. 
, I'Owea -great debtor gratitude also to the Governor-General of 

the Dutch East Indies aud to the. Residents arid other officers 
serving under him for the!).mmgements made for my visit to Java. 
During my tour there I waH accompanied by Sir Josiah Crosby, 
H~M'.Consul"Genenil in the Dutch East Innies, and I should like 
to express my most grateful thanks to him and his Consular staff for 
all the trouble they took on my' behalf. 

In Ceylon I should 'like in: particular to express my acknowledg
ments to the Hon. F. k Stockdale. the Director of Agriculture, 
for the amount of his valuabl~ time which he readily gave me. 

I could extend the list of both officials and unofficials almost 
indefinitely. I 'Was everywhere given the kindest and most 
hospitable welcOme both in British and in Dutclt countries. I 
append to this report a full itinerary and this in itself reveals the 
very'varied programme of investigation I was able to undertake. 

Of the value of such a'tour it is hardly for me to speak. I can 
only say that in my opinion work at the Colonial Office is immensely 
facilitated if one has had the opportunity of forming direct personal 
contact with the' overseas, dependenCies. The following extract 
from the' works of Edmund Burke iSBa apposite in this connectioJ] 
that I quote.it in extenso ;- ' 

,"I must see with my own eyes; ~ must'ih a manner touch 
with' my oWn hands!no~, only the fixed, but momentary 
'oircumstances, before Ieould venture to suggest any political 

; project whatsoever. , I. must know ,the power and disposition 
to accept; to execute, ,to persevere., I In!lst see all the aids 
and all the obstacles. I must see the means of 'correcting the 
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plan, where corrections would be wanted. I must see the 
things: I must see the men. Without a. concurrence and 
adaptation of these to the design, the very best speculative 
projects might become not only useless, but mischievous. 
Plans must be made for men.. People at a. distance must 
judge ill of men. They do not always answer to their reputa
tion when you approach them. Nay, the perspective varies, 
and shows them quite other than you thought them. At a 
distance, if we judge uncertainly of men, we must judge worse 
of opportunities, which continually v.ary their shapes and 
colours, and pass away like clouds ... • 

Nooember, 1928. W. ORMSBY GORE. 

CHAPTER I. 

MALAYA. 
(a) General. 

British Malaya, with a. total area a. little less than that of 
England, is the southern part of the long ,peninsula which forms 
the ultimate BOuth-eastern extension of the mainland of Asia. It 
lies between a few miles of the Equator and latitude 610 North. 
It is a land of steep mountains and river valleys, ,a few peaks 
rising to 7,000 feet in altitude. In the lower regions the tempera
ture is amazingly constant throughout the year, seldom going below 
700 at night or exceeding 900 shade temperature in the day. The 
climate is prob.ably the most monotonous in the world, there be:\ng 
no real seasons. It rains at all times of the year, slightly more 
in November and December and again in March and April, slightly 
less in June and July. Of the rainfall recording stations the 
maximum average over a period of years is given by the" Cottage .. 
station, at 4,000 feet elevation above Taiping in Perak, with 2,59 
inches. The lowest average recorded is at Jelebu in Negri Sembilau 
with 60 inches. But there is both bright sunshine and rain almost 
everywhere on a. majority of days in the year. 

Geologically the peninsula has been built on an old quartzite bed. 
Through this have come the later granite intrusions. The several 
mountain chains which run practically north and south obliquely 
across the peninsula are mostly composed of these later granites. 
Here a.nd there one finds great perpendicular masses of crystalline 
limestone surrounded by quartzite and granites. In many of the 
\"alleys these appear a.s great precipitous lumps of rock. The 
coastal alluvial deposits are extensive. Their depth is unknown, 
but a. bore 350 feet deep on the boundary between Perak and 
Selangor failed to reach the bottom of them. ' 

• Quoted in .. Some Authors" by Sir Walter Raleigh, Clarendon Pre88, 
1923, p. 323. 

29H AS 
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In many-of the limestone cliffs there are caves and rock shelters 
and in these have been' unearthed the fine hardstone and bone 
implements, especially celts, of the' prehistoric inhabitants of the 
peninsula. Who' these craftsmen were is not known, almost 
certainly not· 'the same race as the remaining aborigines. The 
most primitive of these aborigines, now confined to a few hundreds 
ill the .remotest parts of the forest in the, north of British Malaya, 
are the ... Negritos," a ·small, black, short, and woolly haired 
nomadic hunting people with no agriculture. Only slightly higher 
are the more numerous .. Sakai;" a name now rather unscientific
ally given to several different tribes scattered up and down the 
country. They have sturdy fair brown bodies, and straight or wavy 
hair of considerable length. Their distinctive weapon is the blow
pipe, which they use for shooting game with the most amazing 
accuracy. They practise some shifting cultivation, millet and hill 
rice, moving on to fresh clearings when a crop has been garnered. 
They are animists, and life for, them is a constant effort at deafing 
with evil spirits. The tiger ,especially is the wizard's" familiar." 

Who are the Malays? They are Mohammedans who speak the 
Malay language. They form the majority of the population in 
the Malay States and in Sumatra. while considerable colonies of 
them are found in Borneo, Celebes, Java, and the other islands of 
the Archipelago. 

The following quotation will serve to illustra.te the difficulty of 
description. "The Peninsular Malay of to-day is almost as much 
a product of the confusion of races as the modern Englishman, 
and' reversions to anyone of his ancestors may be supposed to occur 
at intervals am.ong his children; nor does the fact that many of 
the races from which he is descended were near akin make .it any 
the easier to unravel the history of his ancestry. Moreover; the 
Malays of the Peninsula have never been welded into one nation."· 
Clearly' the Malays have a: 'strong Mongolian strain, which is 
claimed to have come down with a migration to south-eastern Asia 
between 6000 and 3000 B.C. 

The speakers of the Malay languages are distributed from 
M"adagascar to Easter Island, from Upper Assam to the Philip
pines. For the mOst part the Malay is a small, wellblliIt, brown 
man with black, lustrous hair. He is naturally a seafaring man, 
an expert fisherman and sportsman who lives in villages com-' 
posed of wooden houses built on stilts, ,and he cultivates irrigated 
rice and, fruit trees.. Of all races in the world the Malay attaches 
most importance to good manners and social ceremony. He h3.£· 
a great pride and dignity. He is proverbial for his cheerfulness, 
sense of humour, his quick detection and observation of person-' 
ality and of good or bad manners in others. He atta{!hes great 

* Quoted on p. '87 of "l\falay~," by Dr. R. O. Winstedt, 1923. 
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- importance to leisure. He observes the ,practices of his religion 
with sincerity but without fanaticism. He occasionally loses his 
temper and is a fierce and brave fighter. III fact, the Malays have 
naturally and inevitably been called and appreciated by the English 
as .. a. race of gentl~men." 

According to all Malay traditions Sumatra is the cradle and 
centre of Malay culture and civilization. Though Buddhist in 
faith, the ancient Kingdom of Sri Vijaya (Palembang) in south 
Sumatra was the centre of Malay expansion in the 7th century 
A.D. The earliest known specimen of the Malay language is the 
inscription in the Venggi script of southern India, dated 686 A.n., 
found in the Island of Banka, recording an attack on Java by the 
forces of Sri Vijaya. The Buddhist remains in Kedahand 
Province, Wellesley and, the very name of Singapore (Singapura) 
are witnesses of this influence in the peninsula. J.Jater from the 
highlands of central Sumatra came the Minangkabau Malays with 
their very distincti'Ve style of domestic architecture. They are the 
a.ncestors qf the Malays of Negri Sembilan. Finally, in northern 
Bumatra the Achinese became the first Malay converts to Islam, 
and through the Achinese Islam spread throughout the Malay
speaking world" reaching parts of the peninSUla as early' as the 
middle of the 14th century. Since the Arab and -Achinese impact 
Malay has always been written in Arabic characters and Islam has 
dominated the law. custom, and political system of the Malays. 

About this time-the 14th century~the tow~ and port of Malacc;!a 
appears in history as the quasi-capital of the peninsula. Probably 
much older, it was reinforced by refugees from the sack of old 
Singapore and' the territories that now form Johore by the fleets 
of the Javallese Hindu Empire of Maiapahit. At least, we know 
that a Chinese Imperial mission was sent to Malacca in 1403 with 
presents to its chief, Permaisura, who then paid ail armual tribute 
to Siam of 40 taels of gold as an acknowledgment of Siamese pro
tection. . Malacc&. was then Hindu, but the adoption of Islam seems 
to have taken place within a few years of this event, and thereafter 
the ruler of Malacca. took- the title of Sultan. Several of the exist
ingdynasties of Malay Sultans are descendants of this original 
Rultan of Malacca; 

The Portuguese Captain, Diego 'Lopez 'de Sequeira, discovered 
Malacca in 1509. His arrival' excited the' fear of the rival Arab 
traders who incited the Malay rulers to attack the Portuguese. In 
1511 the Viceroy d' Albuquerque sailed from Goa to avenge the 
treatment of de Sequeira, and ilfter a stubborn fight he ca,ptured 
Mala.cca, and the Sultan fled to Johore and rUled from there. The 
Portuguese fortified and 'garrisoned Malacca., and they held it 
secilrely fot' 130 years till the Dutch captured it from them in 1641. 
During the Portuguese regime Malaeca. there being no Singapore in 
those days, became the largest entre pot port in the East. Though 

29il A4 
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sadly mutilated,the remai~s of the Portuguese chur~hes and forti
fic!\otions of Malacca are stIll extant. For a short tIme the great 
Jesuit missionary .st. Francis Xavier lay buried in the garrison 
church at Malacca before his relics were translated to the 
silver sarcophagus at Goa. Neither tlie Por~uguese nor the Dutch 
ever attempte,d to acquire or hold any part of the peninsula other 
than the town of Malacca. The independent Malay Sultanates 
evolved their own polity in the interior, pushing gradually up the 
rivers !\on,a reclaiming a; few rice valleys' from the all-embracing 
'forests. The population was sparse and the civil wars frequent. 
The northern states alternately leaned on Buddhist Siam for pro
tection and then threw offacknowledgmtmt of her suzerainty. 

,With the permanent settlement of Malacca by Europeans the 
number of Chinese merchants increased, and the oldest" Straits
born " families of Chinese in Malaya can trace back their ancestry 
:tothese Chinese settlers in Malacca" The Dutch did everything 
they could to IPain,taina monopoly for their trade in the Far East, 
but during the eighteenth century, when Britain had finally secured 
,her position vis Ii vis France in India, British merchants from 
Madras and Bengal began to make renewed bids for a share in the 
trade intin and spices. In 1786 Francis Light, an ex-naval officer, 
then in commercial employ, obtained a grant of the practically 
uninhabited island of Penang from the Malay Sultan of Kedah, 
in 'return for a small annual, subsidy. Penang became the first 
British" Straits Settlement." , Nine years later, in the Napoleonic 
wars, tne English seized Malacca and Malacca became the base 
whence Lord Minto and Sir Stamford Raffles made their successful 
attack ,on Java. Raffles was installed as Lieutenant-Governor of 
Java and soon became the dominating personality in the Far East. 
He studied the Malay language and peoples, and made"the most 
exhaustive enquiries regarding the history and resources of south
eastern Asia. By the Treaty of Vienna in '1816, England gave 
back Java and Malacca to the Dutch, retaining only Penang and 
Bencoolen in Sumatra. Undaunted by fate, Raffles, with am!\ozing 
foresight, discovered that the I5utcb had never had a factory or 
laid claim to the practically uninhabited island of Singapore. He 
set to work to obtain a grant of this island from the Johore autho
rities and hoisted the Union Jack on the 29th January, 1819. 

'Thenceforward the unique geographical position of Singapore and 
its 'wonderful harbour made it the inevitable entrepot for far eastern 
trade. Seeing the harm the Dutch had done to themselves as well 
as to the rest of the world by tneir attempted policy of 'trade 
monopolies Raffles from the first 'declared Singapore a free port, ana 
Ii free port it remains to this'day. The significance of Malacca 

'declined the moment Singapore came into existence. In 1824 the 
Dutch gave up Malacca and all claims in'the Malay peninSUla in 
return for the surrender of Bencciolen and all British claims in 
Sumatra. The flag of the Colony of the Straits Settlements bears 
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to-daythree crowns, one for Pens.ng, one .for Singapore, and.o~e 
for Malacca. . 

The British were shy of becoming involved in the affairs of the 
native Malay States. As late as .1872 the then Secretary of State 
for the Colonies replied to Malacca traders who had petitioned .him 
about robberies and losses suffered from disturbances in Belangor 
'hat it was the British Government's policy only to suppress 
piracy on the seas and punish aggression on British territory and 
that it could not answer for the lives and properties' of British 
traders who chose .to risk them in the Malay States; 

Howe\"er, the tin discoveries were ever growing in importance 
and, though the exploitation of tin was confined to adventurous 
Chinese, the development of this mining led .to all sorts of troubles 
among the Malay chiefs and princes. In 1874 Sir Andrew Clarke 
secured from the Perak chiefs a. trea.ty signed at Pangkor providing 
for a British Resident, " whose advice should be asked and acted 
upon on all questions other than those touching Malay religion and 
custom." Unfortunately the first Resident, Mr. Birch, was 
murdered. However, under his successor, Sir Hugh Low, tran
quillity, order, and prosperity were restored, and the foundation. was 
laid for that system of Malay State Councils and British advisers 
which has led to such amicable relations between Malavs and British 
ever since. After Perak there followed treaties with ·Selangor, the 
various small states that now make up the confederation of Negri 
Sembilan, and Pahang-the last-named having been negotiated in 
1887 with the ruler of Pahang by the present Governor and High 
Commissioner, Sir Hugh Clifford, then a young Perak cadet. 

By the treaty of 1909 Siam transferred to Great Britain all rights 
of suzerainty, protection, administration, and control of'the four 
north Malay States of Kedah, Pedis, Trengganu, and Kela·ntan. 
In the following year treaties were made with the Sultans of these 
States providing for British advisers alld in 1914; just before the 
war, the older treaty of 1885 with J ohore was amended and under 
the new treaty the Sultan asked for and accepted a British Genera.l 
Adviser with powers similar to those of the advisers in other Malay 
States. 

The Ma.la.ys remain the subjects of the Mohammedan monarchies 
which they themselves established. Malay custom is not interfered 
with, and the Malays playa. large part in the government of their 
states; but in the storm and stress of modem change and progress, 
amid the great influx of Chinese, Indians, Javanese, Arabs, Ar
menians, and others who go to make up the almost cosmopolitan 
complex of modem Malaya, they have the assistance of· a body of 
trained British Civil Servants to guide and assist the development 
and administration of their countries. 

The Malay peninsula is still only very partially developed, . and 
the greater part of its area is still virgin forest never yet subdued 
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by man. The following description is taken from an eloquent pas- , 
saO"e in a book entitled .. In Malay Forests" by the ,late Chief 
Se~retary of th~ Federated Malay States, Sir George Maxwell:-

"- In the foreground there is, on the west coast, an unbroken 
line, level ,as that of the sea, of dark-green forest. This is 
the'mangTove belt, which grows on the alluvial soil brought 
down and silted up by the rivers, and which ends where the sea. 
begins. Behind this line rises a range of heavily-timbered 
mountains, and behind this yet another range; and on all 
sides the horizon is bounded either by forest-covered mountains. 
or by forest-covered plains . 

.. It is almost the literal truth that the whole peninsula is
covered with forest. It is 'not that the country is uninhabited,. 
for it has a population of some hundreds of thousands: but it. 
is that the inhabited area, every yard of which has been won 
from, and hacked out of, the forest, is infinitesimal in com
parison with the extent of the forest that remains untouched. 

" Throughout its hundreds of miles of length and breadth 
the Malay Peninsula is practically one vast forest. The great 
alluvial tin-fields of Kinta, Larut, Selangor, and Seremban,. 
,where tens of thousands of Chinese ooolies strip the surface to
lay bare the ore, are really mere pa.tches; and the towns, pala
tial and magnificent though the buildings of some of them are ~ 
are nothing more than specks in an expanse that sweeps from 
!:lne Sultanate to another, and is only limited by the sea. 

to Our railways and roads run through forest, and our mines,. 
plantations, and towns are bounded by it. 

" It is, however, difficult at first to realise the environment 
of the forest. When the newcomer has left his steamer, and 
the railway has taken him to the town which is his destination,. 
it is possible that he may fail to appreciate the most wonderful 
of all the new sights around him; he may, and most frequently 
does, accept the dense mass of trees and vegetation that shuts. 
in the railway line as " the jungle," and consider the timber
clad mountains merely in the light of scenery. 

" In a Malay village one may better realise the manner in 
which the forest hems in the cultivated area. The settlement 
is generally situated on the banks of a river. By the water's
edge are the houses, built under the. shade of fruit-trees, and 
behind them are the fiat, irrigated padi-fields. On all sides this. 
area is shut in by a dark heavy line that uprears itself, around' 
and above it, like the walls of a prison. This line is the forest 
edge; and thence the forest spreads in every direction, miles
upon miles, until some other village is reached; there it opens
out again, and sweeping round the dearing. as a wave en
circles some ocean rock, closes in a~ain behind H and continues~ 
over mountains; over pla.il1s',:l1ntil th~ ~a iR'reached." , 
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The population of the peninsula.J though it has in~reasedrema.rk
ably both by natural increase and by immig'!"a.tion during the last 
50 years, is still sparse when compared with that of J a.va. or even 
Ceylon. Further, the development is almost entirely" one sided," 
i.e., along the coast of the Straits of Malacca. 'On this western 
side the ports are always accessible, the construction of roads and 
railways has been comparatively easy, ,and there has been an 
abundance of low-lying undulating land for rice, coconuts, and 
rubber planting under almost ideal conditions of soil and climate 
for those particular crops. The .bulk of the tin sq far discovered 
has been in the river valleys, leaPing down to, the west coast. The 
eastern and larger side of the main mountain range is still largely 
primitive and undeveloped. !.t has no natural' harbours. }j'or six 
months in the year the nortli-east monsoon blows upon it with great 
violence and the export and import of cargo are rendered difficult 
and hazardous. Roads are few and expensive to construct and main
tain, and finally the population is more primitive and sparse. Still 
there is tin and good rubber land even in Pahang, and there can 
be little doubt that ultimately the east coast will share the experi
ence of a bounding economic prosperity that has been the feature 
of the west coast of recent years. It is doubtful whether it will 
ever he possible'really to develop any of the small east coast ports. 
and for the development of the eastern half of the peninsula it 
will be necessary to rely mainly on rail ltnd road transport, to 
Singapore or Port Swettenham. 

No introductory survey of Malaya would be adequate without 
emphasizing what the country owes to the Chinese immigrants. It 
is to the individual enterprise, industry, and thrift of the Chinese 
merchant and petty trader, the Chinese craftsman. the Chinese 
coolie. and above all the small Chinese contractor with his 
.. Kongsi" or guild that the great wealth and development of 
British Malaya are mainly due. Ever since the foundation of 
Mulacca, Penang, and Singapore there has been a constant stream 
of immigration from southern China, notably from Fokien, Kwan
tung, and Hainan. Of recent years the figures have reached 
formidnble dimensions. In 1926-27 there was a net increase in the 
Chinese popUlation of British Malaya of over one-quarter of a 
million. ,\Vhereas, formerly, only a certain proportion of the 
Chinefle immigrantlJ remained in Malayar-the majority returning 
to China when they had made sufficient money for their needs
nowadays the tendency is for the Chinese to settle permanently in 
Malaya. Tne towns are all predominantly Chinese and they have 
almost a monopoly of retail trade in the provincial towns. The 
alluvial tin-fields are covered with the scaffolding of the Chinese 
wavel PTJmp machinery, reminiscent 'Of a Heath Robinson carica
ture. The clearinll of the forests, the sawin~ of timber, are the 
work of Chinese. The skilled artizans of the railway workshops, the 
vegetable ga.rdenel'!. the pionee1'8 of rubber pla.nting, a.nd the 'en-
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trepreneurs of industrial manufacture in Singapore are Chinese. 
The East Coast States are still predominantly Malay, but elsewhere 

:life has' been transformed and dominated by the varied energy of 
the Chinese. Nowhere is the passionate individualism, the in
dustry, the ambition, the adaptability, the inherent acquisitiveness, 
and the self~reliance of all classes and types of Chinese more clearly 
demonstrated than in Malaya. 

The Chinese effort on the material side is so apparent that the 
,other 'contributions of the Chinese to modern Malaya are apt to 
be overlooked. Malay society is still largely mediaeval. The 
peasant proprietor is the basis of it. It is essentially conserva
tive. The Chinese on the other hand are essentially bourgeois, 
'convivial; speculative, and modern. They have a zest for enter
prise, education, 'a.nd progress. Critics have accused them of being 
It nation of gamblers. It is true that they are adventurous and 
~aturallyoptimistic, that the prospect of a regular sala.ry, promotion 
by seniority, and a pension at the end has little attraction for the 
Chinaman. He prefers to live more dangerously. The Chinese 
coolie has quite often died a milliona.ire and quite a few Chinese 
millionaires in Malaya have ended as bankrupts. There is one 
quality of impOrtance E!hared by all Chinese and that is their 
respect for culture and learning. That some of the new, rich seem 
to lose a good deal of this quality is true of all races and peoples, 
and it would be a mistake to condemn the Chinese because some 
of their well-to-do in Singapore seem to have lost the artistic 
traditions of their race. Science, art, and philosophy still appeal 
peculiarly to the educated Chinese. Ancestor worship, Buddhism, 
Taoism, Confucianism, go to make up the complex of religious 
moods that influence the conduct of the Chinese-,-a complex that 
is peculiarly baffling to the ordinary European who alwaysh.as a 
rather uneasy feeling that the Chinese have a better and more 
'detached understanding of the European than the European has of 
the Chinese. No people could be more loyal, more friendly, and 
more hospitable than' tIle Straits~born Chinese. In fact, in the 
welter of races in British Malaya the outstanding feature. is the 
absence of radal antagonisms and the mutual toleration and good 
will tha.t exist between them. In that land of opportunity, diver
sity of function and tradition is not found incompatible with mutual 
respect. ,. , " . '. 

PoliticaJly the. sympathies, of the Chinese in Malaya ar~ with 
.South China against the North, partly because their connections 
with China are ,all, with the southern provinces, and partly because 
they are" modernists," and also partly because they are intensely 
patriotic and regard Manchuiiaeitheras barely Chinese at a:If or as 
recently hostile to the cherished national movement. They have 
few illusions as to the' tragic 'conditions iIi China brought about by 
the ci'vilwars and the militarist period, but they have faith iIi the 
ultimate destiny of China and are resolved that some day-~,:jtmay 



13 

be after a long time of travail-:-a united _ China shall have. at least as 
proud a position among the nations of the world as Japan. 

The Chinese are not' the only immigrants who have oontribUted 
to the rapid development -of British Malaya during the last thirty 
years. The Indian and Ceylonese communities (the latter m'Ostly 
JatIna Tamils) have contributed an important share to the building 
of the country. 'The clerks in the Government and commercial 
offices are largely Indians. School masters in the ". English .. 
schools are largely Indians. Everywhere you see the'Sikh as police
man or driver of bullock carts. Most of the labourers em:ployed on 
rubber estates are Tamils from southern India. They make the 
best and most careful tappers. In fact the rubber industry 'Of Malaya 
is dependent 'On the continuance of a stream of contented voluntary 
labour passing backwards and forwards between Madras and 
Negapatam in India and Malayan ports. 

In Singapore there are considerable settlements of Armeruans, 
Jews, and Arabs. The principal landowners in the city belong to 
these communities. The money-changers and moneylenders of 
British Malaya come chiefly from the Bombay Presidency. 

The mainland of the perunsrila is dependent on its own internal 
production for· its prosperity. Singapore is a city apart~ .n is 
one of the great distributing and transhipment centres,. of the 
world and is even less dependent than Hong Kong or Shanghai on 
its own immediate hinterland. Singapore is still one of the main 
distributing centres for the trade of the Dutch East Indies. It is 
the business and shipping capital'of all south-eastern Asia. 

Apart from lighterage facilities its admirably-run h~bour 
provides deep-water wharves capable of taking 25 steamers of 
average size at a time. It has dry docks capable of accommodating 
ships 'Of all sizes, and dockyard repair shops which can carry out 
repairs, replacements, and refittings' of every descripti'On. Singa
pore and Penang are the principal tin-smelting pentres in the world 
and ore comes not 'Only from the neighbourhood but from South 
Africa and other countries to be smelted in MaJaya. The most 
up-to-date scientific plant for extracting the last fraction of tin 
from the fume as well as the slag has been installed. 

One of the most remarkable entex:prises in Asia, if not in the 
world, is Mr. Tan Kah Kee's factory in Singapore. This en~erpris
iog proprietor manufactures in Singapore boots and shoes, 'hats, 
leather and rubber. goods, including motor and bicycle tyres, sweets 
and confectionery in a vast'and varied factory that he has 'entirely 
built up and extended himseH with ChilJese management.: He 
employs several. thousand operatives, including 'large' numbers ,of 
Chinese women 'Of the better class, and exports his products to all 
parts of China and the Fai'East. A pine-apple canning industry 
is centred in Singapore, also owned and run by Chinese; -The wet 
rubber of the Dutch East Indian native grower in Sumatra and 



Borneo is almost entirely part manufactured at Singapore before 
export to America and Europe. 

Malaya has already obtained a place in modern English litera~ 
ture. Books on life in Malaya have appeared under the pens of 
some of the most distinguished of the public servants, notably 
Sir Hugh Clifford, Sir Frank Swettenham, and Sir George 
Maxwell. The present Director of Education, Dr. R. O. Winstedt, 
has written both in English and in Malay. But to the ordinary 
reader the most familiar name is Joseph Conrad. No other writer 
has described more vividly the atmosphere of south-eastern Asia. 

At first sight the constitutional composition of British Malaya 
seems exceedingly complex. There are a large number of admini
s~rative units. 

There are the three Straits Settlements of Singapore-, Penang, 
and Malacca, which form the Colony. The distant islands of 
IJabuan off the coast of Borneo, Christmas Island, and the Cocos or 
Keeling Islands are also part of the Colony and are administered as 
dependencies of Singapore. 

There are the four Federated Malay. States across the centre of 
the peninsula, viz., Perak, Selangor, Negri Sembilan, and Pahang. 

Finally, there are the six Unfederated Malay States-four in 
the north of the peninsula, viz., Kedah and Perlis on the west, 
Kelantan and Trengganu on the east; one in the south of the 
peninsula, namely, Johore; and Brunei in the Island of Borneo. 

The Straits Settlements are British territory and a person born 
in the Colony is a natural-born British subject. 

The Malay States are not British territory. They are Protected 
States, and each of the rulers of the ten States is an independent 
sovereign prince. 

In 1895 a treaty was signed by the rulers of Perak, Selangor, 
Negri Sembilan, and Pahang by which they agreed to constitute 
their countries into a Federation to be administered under the 
advice of the British Government. The Federal capital was estab
lished at Kuala Lumpur in the State of Selangor. There is a single 
Federal Council which controls finance and legislation throughout 
the Federation, and the executive autbJority in the Federated 
Malay States, subject to the directions of the Governor of the 
Straits. Settlements in his capacity as High Commissioner for all 
the Malay States, is the Chief Secretary, who resides in Kuala 
Lumpur. 

Under the Chief Secretary there are four British Residents, one 
allotted to each state of the Federation. In addition to the Federal 
Council, on which there are nominated Malay representatives of 
each State, as well as unofficial guropeans, Chinese, and an Indian. 
there are four State Councils charged with local administrative 
duties but not with legislative functions. 

The six Unfederated States have no connection administratively 
either with the Colony or with the Federated· States. . They are 



dealt with by the High Commissioner directly. Each has its own 
cruef British official-known 8S the General Adviser. in Johore and 
as the British Adviser in the other states. Each of the Unfederated 
States has its own State Council controlling finance and legisla
tion. The great majority of British administrative and technical 
officers serving temporarily in the Unfederated States are drawn 
from the Straits Settlements or from the Federated Malay States 
services. Occasionally a few technical officers are recruited on 
special agreement for service in a particular Unfederated State. 

The administration of the Colony is carried on through the 
Resident Councillors of Penang and Malacca and the Colonial 
Secretary who functions as Resident Councillor for Singapore and 
its dependencies. The two detached portions of the Colony on the 
ma.inland of the peninsula, known as Province Wellesley and the 
Dindings respectively, are administered as part of the Settlement 
of Penang. 

The Governor and High Commissioner, whose principal place 
of residence is in Singapore, is also British Agent for Borneo, and 
has ceriaill.. duties to perform in connection with the territory of 
British North Borneo, which is administered by a Chartered 
Company, and he is the channel of communication with the inde
pendent State of Sarawak, also in Borneo, a self-govt'.rning sovereign 
State whose external relations are by treaty placed under British 
protection. 

The position is perhaps made quite clear by the channels of 
communication between the Governor-High Commissioner and 
the three groups. These channels are :-

(1) With the Colony-the Colonial Secretary, Singapore. 
(2) With the Federated States--the Chief Secretary, Kuala 

Lumpur. 
(3) With the Unfederated States-the Secretary to the 

High Commissioner. Singapore., 

The legislating power is vested in the Straits Settlements in the 
Legislative Council, and in the Federated Malay States in the 
Federal Council. 

The Legislative Council of the Colony consists of the Governor 
with 13 official and 13 unofficial members j of the latter, two are 
nominated by the Chambers of Commerce of Singapore and 
Penang. 

The following is the list of the existing members :-

Official. 
The General Officer Commanding the Troops. 
The Colonial Secretary. 
The Resident Councillor of Penang. 
The Attorney-General. . 
The Colonial Treasurer. 
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· Th~ CQ,l9nial ~ngipeex:. , ' ... ' . 
Tl1e ,Resident\Councill9r ot }4alacca. 

· . The Direqtor. of Educatloll. 
:.' The' Secretary for Chinese Affairs. 
• The, Principal' Civil Medical Officer. 

The Commissioner of Lands. 
Mr. H.)r~burn (I~s'pector-General of Police,!. 
¥,r., G.: G.;., Wilson, .(Superintendent of Goyernment 

!¥onppolies). , 

· :;1i~ ;,J .. • BagiiaU.' ' 
},ft. J. ,M.· Milne. 
,Sir ·Cie~rit. Everitt. 

Uno!ficial~ 

· Mr. H. ·:n. Al:>doolcader. 
Mr. '1'illl 'Cheng Lock. 

· Mr. Mohamed Unus bin Abdullah. 
'.~~. chpiOg$i.e'Jin. ' .. 
.;M~. n, ~',Nix9n. . 

Mr. Qu~ :B«:lng'Kee, O.B.E. 
Mr..: ,F .f;)~pson. . 

.;Dr. N. ,L .. Clll-rke. 
;~ Mr~,F.:l~ :Pledger. 

Mr. G. C. Clarke. 

, Th{{~e~~ral Council.ofthe Federated Malay States, as reconsti-
tuted by' the Agreement of 1927, consists of :~ . 

Tht} ,High CommiS8ioner~ 
· . The 'Chief Secretary to Government. 

The'Resident of· Perak. 
The Resident of Selangor. 
The. Eesident of Negri Sembilan: 
The Resident of Pahang. 
The.Legal Adviser .. 
The. Financial Adviser. 
The PiiD:cipal M~dical Officer. 
'rhe Controller of Labour. 
The' D.irector . of Public Works. 

· . The Direcioi'of Education. 
· One other official to be nominated by the High Com
missioner. 

Eleven' unofficial members to be nominated by the High 
Commissioner with the )!:llll!Pval of His Majesty. 

~ 

At least fou,r. ,of such unofficial members shall, if possible, be 
Malays, selected one from each of the States. ;-' 

A further clause in the Agreement allows of ,the addition of 
further official or unofficial membersiprovided the balance between 
.the two classes is not disturbed. . 
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The existing unofficial members are ;
The Rajah ill Hilir of Peru. 
The Rajah Muda of Selangor. 
The Tunghu Besar of Pahang. 
The Dato Penghulu of Rembau. 
Mr. Wong Yick: Tong. 
Mr. A. S. Bailey. 
Mr. H. B. E. Hake. 
Mr. Cheak Cheang Lim. 
Mr. J. S. Arter. 
Mr. A. G. Glenister. 
Mr. J. S. Ferguson. 

And under the further article referred to ~ere have been added
Mr. Subbiah Naidu Veerasamy (specially to represent the 

Indian and Ceylonese communities) and 
The Commissioner of Trade and Customs. 

It must always be remembered that British influence became 
established in the Malay States-Federated as well as Unfederated 
-not as the result of conquest or aggression but at the invitation 
of the rulers of these several States who realised that the ancient 
system of administration that had sufficed the Malay people had 
broken down in the face of 19th and 20th century world conditions, 
and especially owing to the influx of large numbers of other races. 
Our position in every State rests on solemn treaty obligations, and, 
however great the changes may appear to have been since the dates 
when they were made, these changes have not in any way modified 
the fundamental status of these countries. They were, they are, 
and they must remain, .. Malay" States, and the primary object 
of our share in the aiJministration of these countries must always 
be the progress of the indigenous Malay inhabitants at the invita
tion of whose forefathers we first assumed responsibilities. The 
States were, when our C<H>peration in government was invited, 
Mohammedan monarchies, and such they are f.<>.day . We have 
neither the right nor the desire to vary this system of government, 
or to alter the type of constitution or administration that now 
obtains. It is important that this should be made clear in regard 
to the Federated as well as the Unfederated States. In the former 
the mere fact of federation, the great economic development that 
has taken place, and the recent immigration of so many non
Malays have all tended to make British administration appear, to 
say the least of it, to be more direct than in the Unfederated 
States. In the latter the Malay rulers and chiefs have still a more 
definite responsibility and share in the government of their 
countries than is altogether practicable in the Federation; The 
Unfederated States are more analogous to the Emirates of Northern 
Nigeria where British influence has advisedly been II indirect " in 
its application. There can be no going 1>ack on the fait accompli 
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that federation, now over thirty years -old, has brought about in 
the foUr central States, but I. cannot pelp expr~ssing the, ,view that. 
the spirit and intention of ol!l' policy, in. Malaya has b~~n carried 
out both more simply and ,more completely in the Unfederated 
States. It is a purely personal view, but I should hope that the
Unfederated States will continue as individual entities for a very 
long time yet. I see no practical or political necessity for urging. 
any of them to enter the Federation. From what I could gather, 
neither of the most developed of the Unfederated States, viz.~ 
Johore and Kedah, desire any change in their present status or 
regard the idea of eyen ultimate federation with, any enthusiasm~ 
Inside the Federation recent efforts of Government have been 
aimed at decentralization rather than centralization.' . 

It is essential that we should bear in mind that the Malay people
are still strongly bound by ties of sentiment and tradition and by 
religious feeling to the ruling dynasties of the States. The Malay
Sultans are the heads of the national religion in each State, and the
traditional protectors of Malay custom which is so dearly cherished 
in the manners arid life of all classes of Malays. The Courts of 
the Sultans and Rajahs maintain a measure of dignity and colou[" 
loved by the masses. 

Equally we should remember that, if the people haves. deep 
attachment to their own hereditary rulers. so too the Sultans them
selves have always displayed a sincere affection and loyalty towards
the British Crown. They have never failed to respond to the 
Empire's call in defence whether local or world-wide. It is to the
Malay rulers, their personal influence and that of their chiefs, that 
we owed H.M,.S. " Malaya" and the more recent generous con-
tribiltion toward the naval base at Singapore. 

I will not labour the point-but to me the maintenance of the
position, authority, and prestig'e of the Malay rulers is a cardinal 
point of policy. 

It is sometimes suggested that economic progress is more marked 
in the Federated than the Unfederated States. Economic
progress has depended far more on geographical position and the 
development of communication by road and rail than on any -con-, 
stitutional factors. The economic progress of the Federated States 
other than Pahang has indeed been almost sensational during' the
present century. But so has that of Johore. 

The revenue of the State ofJ ohore in 1911 was under four million 
dollars. In 1926, the revenue had grown to nearly 19 million 
dollars. ,The value of the domestic exports of .lohore was 29 million 
dollars. in 1914-15. In 1926 the value of domestic exports had' 
risen to 199 million dollars. In 1911 there was a public debt of 
11 milljon dollar!!. and in 1926 this had been converted into surplus 
baJarices. of .18 million dolla,rs. In emphasizing, that this develop
,ment is d~e primarily to ,economic canses I'do not wish in any w,a,y 
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to underestimate the part which has b_een played in bringing it 
about by the extremely vigorous and energetic personality of its 
present ruler, the Sultan of Johore, who has been active in prose
cuting the varied progress of his State. That Pahang, in the 
Federation, Kelantan and 'l'rengganu, not in the Federation, have 
progressed less rapidly though none the le8s sirrely is due to the 
inherent geographical difficulties of those countries, the comparative 
sparseness of population, and the great natural obstacles in the 
way of developing modem transport. 

. Local government, long established in the municipalities in the 
Colony, is now developing rapidly in the Malay States through the 
establishment of Sanitary Board8-{!orresponding somewhat to our 
Urban District Authorities in England. The importance of town 
planning and similar modern ideas is fully appreciated, and if 
development, particularly of motor transport, has exceeded ex
pectations the rate of transformation which has taken place has 
exceeded the optimism of the boldest. In his first address to the 
Federal Council at .Kuala. Lumpur the present High Commissioner 
drew some striking contrasts between the condition of the countries 
when he first knew them as a young cadet in the 'eighties of the last 
century a.nd the. position to-day. He instanced that in 1883 the 
revenue of the three western States that later entered the Federa
tion was approximately two million dollars, and in 1926-27 approxi
mately 100 million dollars. Forty-four yeara ago there were not 
50 miles of made cart-road in all the States. To-day there are over 
2.500 miles of metalled or gravelled motor-road, used by over 16.000 
motor vehicles. 

Perhaps the most significant feature of Malaya is the rapid 
increase of the population. Between the census of 1911 and that 
of 1921 there was an increase of over 200,000 in the Malay popula
tion, and an increase of nearly 400,000 in the immigrant races, 
mainly due to the arrival of newcomers from China. and India. 
Since 1921 the rate of increase has been greatly accelerated. 

The following summary of the demographic statistics revealed by 
t~a 1921 census gives some idea. of the then distribution of popula
tIOn :-

CENSUS, 1921. 

Straits Settlementll 

1*. 

j; 

Population. ~ 

498,547 Chinese. 
255,353 Malays. 
104,628 Indians. 

25,241 Others. 

883,769 Total. 



Federated Malay States
Perak ... 
Selangor ' 
Negri Sembilan 
Pahang . 

of this total-

Unfederated Malay States.,-
Johore 
Kedah 
Perlis ... 
Kelantan 
Trengganu 
Brunei 

:w 

.599,055 
401,009 
178,762 
146,064 

1,324,890 Total. 

510,821 were Malays. 
494,548 " Chinese. 
305,219 " Indians. 

282,234 
338,558 

40,087 
309,300 
153,765 

25,451 

1,149,395 

Total for British Malaya ... 3,358,054 

The population to-day is probably over iour millions. The chief 
cause of the accelerated increase is due to Chinese immigration. 
The numbers of Chinese entering in the years since the last 
decennial census is recorded as follows :-

1922 132,000 
1923 159,000 
1924 181,000 
1925 214,000 
1926 348,000 
1927 ... 359,00P 

. '. 

making a. gross total of 1,393,000 in six years. Not all of these 
Chinese remain permanently in Malaya, but it would appear that 
the proportion who do finally settle in the country is increasing, 
and those who only come temporarily stay longer. Competent 
observers estimate that 50 per cent. may now be regarded as 
permanent settlers. 

Unfortunately the number of Chinese families entering Malaya. 
is still small, the overwhelming majority of the immigrants being 
adult males. The percentage of Chinese women immigrants is all 
too low and is only slowly rising. In 1925 the percentage of females 
was 13.9, in 1926 14.3, and in 1927 16.3. The great disproportion 
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of sexes among the immigrants has, of course, given rise to ~erious 
social difficulties, especially in Singapore. 

Generally speaking, the new Chinese immigrants are rapidly 
assimilated into the Chinese communities which have been long 
established in Malaya. A possible exception to this statement is 
provided by the Hylams from the Island of Hainan, who form a 
class if not a distinct race apart from other Chinese. They engage 
chiefly in domestic service and are apt to suffer from some degree of 
.• inferiority complex " fJis a fJis other Chinese. This is one reason 
why such communistic troubles as bave arisen among the Chinese 
ill Britii:!h Malaya are mainly confined to this Hylam community, 
the smallest Chinese element nUIllerically among the immigrants. 
All classes of immigrants from the rich merchant to the coolie 
have hitherto been readily absorbed in the growing economic ex
pansion of Malaya. There is as yet no unemployment problem. 

The Government revenues of British Malaya-Colony and all 
Malay States-were roughly £20,000,000 last year. The overseas 
imports of British Malaya as a whole for the year 1926 were valued 
at £117,000,000 and the overseas exports at £147,000,000, both 
fignres being exclusive of bullion and specie. These remarkable 
totals exceed those of the total external trade of the whole of 
the rest of the Colonial dependencies put together. The value 
of exports per head of the population of British Malaya for the 
last two years has exceeded that of any other country in the world, 
and is higher even than the figure for New Zealand, which leads 
the self-governing Dominions in this respect. 

The two main sourc,es of wealth in Malaya that make up this 
export trade are tin and rubber. In 1927 nearly half the world':; 
tin supply was mined in Malaya. and about 70 per cent. of the 
supply of refined tin was shipped from the smelting works in 
Singapore and Penang. Production is now at thEi rate of between 
40 and 50 tbousand tons of metallic tin per annum. With the 
exception of the mine belonging to the Pahang Consolidated all 
this tin is raised from alluvial valleys in the form of cassiterite or 
tin oxide. Of recent years the efficiency of the industry has made 
great progress by the introduction of improved dredging plants. 

Tin mining is oontrolled by European and Chinese in approxi
mately equal proportions (in 1927 European Rupplies were about 44 
per cent. and Chinese 56 per cent.); but recently, with the fall in 
price of tin and an increase in the number and efficiency of tin 
dredges; the European proportion haa shown a tendency to rise. 
The Chinese 'miner, working on a small scale with primitive appa:~, 
ratus on alluvial soil, which has often been already mined by' a. 
European concern, plays the part of an' effiCient marginal producer 
quickly responding to changes in the market. The rumours of 
impending snortage a few' years ago led to a' speculative rise bf 
price which stimulated large numbers of Chinese miners to, 
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activity. In the first three months of 1927 supplies of tin from 
the Federated Malay States showed an increase of 27.4 per cent. 
over_ the preceding year and the price fell sharply. At the present 
level of about £:.l20 per ton many of the Chinese producers are 
going out of production, but the steady improvements that are 
qe~ng made in European dredging machinery seem toprec~ude any 
marked falling off in the aggregate supplies, and practically all the 
well-established and not over-capitalized companies are making very 
fair profits even at present prices. 

The Chinese have a saying that tin if left in the ground will 
breed. Certainly the alluvial soil in the river beds of Malaya seems 
to be continually in process of being enriched with ore washed down 
from the mountain sides, and, from what I gathered from discus
sions with experts in Singapore, I should say that it is idle to 
prophecy any coming exhaustion of tin in Malaya. Noone can 
estimate the untapped resources of the peninsula as a whole, and 
it is possible that dredging year after year for tin that has been 
washed down from the hills may remove no more than a negligible 
fraction of the total supplies. I was told by one authority that he 
reckoned that at the present rate of production Malaya was good 
for at least another 200 years of tin mining. 

The Federated Malay States maintain an Information Agency in 
London, with offices at Malaya House, Charing Cross. The 
Agency is under the direction of a Board consisting of an Agent, 
a Deputy Agent, a representative of mining interests, a repre
sentative of planting interests, and a senior. member of the Gov
ernment service on leave in this country. The objects of the 
Agency are :-

l.-(a) To advertise the productions and attractions of the 
Malay States; 

(b) To furnish to inquirers information as to the opportuni
ties which those States give for investment, and the facilities 
they offer for travel and· exploration; 

(c) To supply, on payment, pUblications and maps. 

2. To bring into touch with one another persons desirous 
of obtaining employment in the Malay peninSUla and would-be 
employers, and to afford general information regarding employ
ment and prospects of employment to those desiring it. 

I should also mention the Association of British Malaya, which 
was formed in 1920 and has offices in the Haymarket. This Asso
ciation is Composed mainly of persons who have lived in the Malay 
peninsula, and who· are connected with it by professional or com
mercial ties, and its object is to form a body of opinion on all sub
jects of public interest in Malaya, and to represent that opinion 
wherever it is likely to carry most weight. The Association main
tains close touch ·with all interests in Malaya, BUch as tin mining, 
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rubber plant.ing, shipping and banking interests, and concerns itself 
with Chinese affairs, queStioWl of health and education, thEt 
management of labour, ete. - . 

The fall in price of Malaya's. two chief economic commodities is 
bound to affect not only the trade figures this year but also the 
public revenues, and some caution will be needed in regard to 
further permanent commitments in public expenditure. It is. 
difficult to estimate how long the inevitable period of depression 
will last, but economies in the public services will no doubt have
to be considered. On the other hand there can be little doubt that 
further development and expansion depends very largely on an 
ac.-tive and progressive policy on the part of the technical depart
ments, such as agriculture, public health, education, forestry~ 
veterinary, railways, and public works. The higher staffs of the;;e· 
services are recruited by the Secretary of State for the Colonies by 
appointment and Malaya cannot afford other than the best men 
available. The pay !IDd conditions of service in the technical 
departments, especially of the posts at the top of each of these 
departments, is exercising all Colonial Administrations, and, as has 
been brought out very clearly by the recent reports of Committees 
presided over by Lord Lovat,· the scientific services have not 
hitherto always received that recognition which can alone ensure 
an l«lequate supply of up-to-date technical officers possessed of that 
training and leadership which are required for modern development. 

The European administrative or higher Civil Service in Malaya 
is not recruited by appointment by the Secretary of S.tate as is the
caSe in the African dependencies and many other Colonies. The 
.. cadet" service, as it is called. is at present recruited by com
petitive examination, the same examination as that for the Home 
and Indian Civil. Of recent years there has been a falling off in 
the number of candidates for Eastern cadetships at this examina
tion. t I found among the senior officers in the Malay Civil Service 
who had entered by this examination a strong desire to maintain 
the system if it is possible to do so. There can be no doubt, how
ever, that the recent steps that have been taken to encourage the 
recruitment of officers for the African administrative and education 
~rvices at .the l'niversities, and especially at Oxford and Cam
bridge. and still more the rapid expansion of the Mrican services, 
are diverting a certain number of able University men from a 
service where they have to run the chances of a further examination 
after their final schools to services where their degrees and school 
a.nd Lniversity records are -the main qualificat.iull for appointment 
by nomination. The nnmber of those who are both qualified and 
ready to undertake a career in the Colonial Services is limited and 
whereas in the past Malaya has had a considerable share of the bellt 

• See Cmd. 2825 and Cmd. 3049. 
t The results of th .. eIamination for: this year re~nt.ly announced are mor~ 

aatiaf.etory. and aIll'Beanrif'tl haT .. bM-n fillPd. 
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nien, East imd West Africa are now very ,serio\1s competitors. 
Further, leave is. more frequent in both the West and the East 
African services. ' . 

. Hitherto the duration of tours, i.e., the frequency of leave, for 
officers serving in different parts of the tropics has been mainly 
de,termined by considerations of physical health. If, physical health 
is the only consideration rio one 'could assert that the present length 
of tour is too long in Malaya , but personally I incline to the opinion 
that in the future psychological considerations will have to be given' 
more attention. The longer tour of duty in Malaya certainly seems 
to keep the Malayan officer more out of touch with home and with 
European affairs and developments than is the case with the officer 
serVing in West Africa. The greater distance of Malaya has also 
something to do with this factor. I certainly gained the impression 
that many Malayan officers are less in touch with other Colonial de
velopments, with the Colonial Office, and with the progress of ideas 
in 'England, than similarly placed' officers ~erving. in " the African 
Colonies. PerSonally I should like to see more frequent; ifshoder, 
periods of leave, at any rate for senior officers. I have always recog
nised that a young officer, especially during his first or his first and 
second tours of duty, gains. by a long tour-if not physically; at 
least in his knowledge of tlie people of tlie' country and their 
languages. This is a very important consideration. Unless a 
Colonial officer early in his ca:reer gets a real insight into and sym
pathy with the people he has to serve he will never really achieve 
very much. Great efforts are being made to provide for more fre
quent interchange and transfer, but contact with home is the 
important thing. After s<?meyears of serVice the monotony of the 
climate and the familiarity of scene and experience are apt to sap 
inItiative among all who have not exceptional gifts. 

I. have, one further point in connection with the recruitment of 
the' cadet service. The examination' seems still to attract in the 
main those who have specialized at the University in classics or pure 
mathemat.ics. In the tropics, especially in tropical areas in process 
of rapid economic development, some basic knowledge of natural 
science, biology as well as physics and chemistry, is of ever increas
ing significance. The administrative officer has to fit, in and co
operate with a large variety of technical officers, and it is of value 
to him that he should have some idea of the nature of the problems 
which confront the latter, who often looks upon him as a member 
of a senior and pivotal service. Formerly ability to write a decent 
piece of Latin prose was the test of an educated man. Nowadays 
at le~st .an elementary knowledge of the laws of motion, matter, 
and life IS also necessary. 

The physical conditions of service for Europeans in Malaya have 
undergone great changes for the better in the last twenty years. 
There are, of course, bush stations, but an officer can look forward 
to spending an appreciable proportion of his career in conditions of 
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considerable comfort and amenity. Housing has immensely im
proved. All the principal towns have electric light and many 
of them ice and cold storage. In one respect Malaya is still very 
much behind Ceylon or Java, and that is in regard to suitable and 
convenient hill stations for local leave, or sanatorium pUrposes. 
Fraser's Hill is in being, a small hill station in Pahang near the 
Selangor border, and a new and more ambitious hill station is now 
being started further north. To me the chief advantage of the 
many hill stations in the Dutch Ea-st Indies lies in the provision 
by private enterprise of comfortable modern hotels. To enjoy and 
derive benefit from a brief holiday at a hill station it is everything 
t-o get away from one's own domestic servants and from a 
.. Government .. atmosphere. A certain number of Europeans in 
Malaya prefer to go to Brastagi, in Sumatra, than to Fraser's Hill 
for these reasons. Unfortunately, time seldom permits of a holiday 
in a place as far distant as, say, Garoot, in Java. 

Though Malaya has developed many amenities, there is one 
modern amenity in which it has failed and that is in. developi~ 
local broadcasting. Broadcasting has been developed' in all 
neighbouring countries, particularly in Ceylon. and Java. 1 
understand that a private company has been endeavouring to 
negotiate the' terms of a transmitting licence with the Straits 
Settlements Government for some years, but that there is sO!J1e 
hitch. I sincerely hope that any minor difficulties may soon be 
overcome and that all parts of Malaya will be within range". of 
broadcasting stations. Malaya is also certainly behind Java in. the 
use of wireless telegraphy and telephony, and its ordinary tele
phone system is not nearly so complete or far reaching. 

(b) Agriculture and Animal Husbandry. 

At present agricultural statistics in British Malaya are either 
non-existent or unreliable. But there can be no doubt that the area 
under rubber far exceeds that under all other cultures put together. 

The Controller of Rubber and the Secretary for Agriculture 
estimated that in December, 1925, there were the following acre
ages planted with rubber :--

Federated Malay States 
Unfederated Malay States 
Straits Settlements 

Total ... 

Acres. 

1,140,000 
675,000 
295,000 

2,110,000 

That a considerable amount of new planting has taken place since 
that date is obvious to the casual visitor, and the estimate given 
me for the acreage now under rubber was 2,450,000 acres. 



·PraCtically the whole· of this vast area has been planted in the 
present century. lt is estimated that 70 per cent. of the, area is 
~wned by Europ~an companies. 

'rhe crop second in area is rice. It is a. native crop and fairly 
acC1~ratefigures are available. In 1927 the areas allotted to paddy 
were~-

. Federated· Malay States 
. Unfederated Malay States 

. Straits Settlements , .. 

Total ... : 

Acres. 

166,453 
399,322 

70,249 

636,024 

Kedah is the only State.in British Malaya that. is self-supporting· 
in rice. J?ritishMalaya as a whole produces about one-quarter of 
its requirements, being dependent' on imports from Siam and 
French Jndo-China for the remaining three-quarters. Rice culti
vation is the traditional occupation of the Malay peasantry. Of 
recent years considerable 'efforts have been made by the Agricul
tural Departm,ent to select improved pure-line strains. This work 
has been very efficiently carried out under the supervision of the 
Economic Botanist at two stations, one at Titi Serong in the 
Krian irrigated area of Perak and the other at Malacca. Itwould 
be difficult to overestimate the importance to Malaya of increasing 
both the, area and the yield per acre under this essential food 
crop, or the value of Dr. Jack's work in this matter .. 

No statistic·s are available for the last three years regarding the 
acreage under coconuts. . The last available data of any value are 
for the year 1924. These show ;- ~.. •. . 

Acres. 
Federated Malay States ... 163,402 
Unfederated . Malay States 201,528 
Straits. Settlements ... 127,565 

Total , 492.,495 

In 1927 there were 13,191 acres in the Federated States and 
5,130 in the Unfederated States planted with West African oil 
palms. Given' reasonably fiat, low-lying alluvial soil and good 
transport communications, oil palm· plantations of selected hicrh
yielding. palms should prove a very profitable investment. The 
successful conduCt of oil palm plantations in the Far East depends 
peculiarly on a high degree of scientific efficiency, particularly in 

:the ~actory. Th~ cliemical aspects of the variouR factory problems 
'reqUIre very ~peClal care,. In. Sumatra there are now aPEroximately 
.100.000 ll.cres planted WIth OIl palms:and much modern machinery 
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has been recently installed. Internal and external transport 
facilities both for the heavy heads of fruit to the factory and for 
the barrels of oil from the factory to an ocean port are essential 
and in many ways the limiting factors. Plantation oil palm 
requires large-scale treatment, with sufficient acreage of suitable 
land to feed continuously a'modem factory. Under Malayan con
ditions oil palm cultivation is not a. small ~an's undertaking. 

The area given by the Agritultural Department for "other 
crops .. in 1927 was :-

Federated Malay States 
Unfederated Malay States 
Straits Settlements 

Acres. 
25,730 
67,989 

4,627 

1'he figure for the Unfederated States excludes the States of 
Kelantan and Trengganll where there are no officers of the Agricul
tural Department and whence no returns are availabl~. Among 
.. other crops" tapioca (cassa;va) used to be an important crop, but 
owing to the absence of green or nitrogenous manuring the soils 
become rapidly exhausted, and only small quantities are DOW grown 
for local consumption. 

The growing of pine-apples for the canning factories is of con
siderable importance. Over 80 per cent. of the canned pine-apples 
imported into the United Kingdom are Singapore pines. In the 
past few years imports have exceeded 25,000 tons annually and in 
1925 reached 30,000 tons. The greater part of the pine-apples are 
exported in unlabelled cans, the, distributors on this side affixing, 
their own labels and marketing the product under their own brands. 
The low price secures a ready -market ,for Singapore pines, espe
cially in the poorer class trade. The Third (Fruit) Report of the 
Imperial Economjc Committee- contained a. recommendation that 
Empire prodtiCe"~~hould pack fruit in small cans to cater for the 
small family; a.,.: ~he 11 lb. can, which is the size mainly used 
by the Malayan cauners, is becoming increasingly popular in this 
country. But the quality of the product is not high and the 
grading, though improving, is still not reliable. 

The principal canners have now formed the Singapore 'United 
Pine-apple Packing Company, 'which aims, among other things, 
at improving packing and grading. The packers desire to secure 
the adoption of labelling before export, but the shippers ha.ve not 
yet agreed to this course. 

At a meeting of packers a.nd shippers held in Singapore on the 
2nd May, agreement was reached on the desirability of embossing, 
the lids ()f containers with the quality ()r grade of the conte!lts: 
This, in'mr view, represents a useful step forward in the direction 

• See Cmd. 2658. 
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of improved methods of grading and labelling, and I hope that the 
compromise arrived at will, be accepted by London importers and 
put into force wiihout delay. 

Another crop that should be mentioned is gutta-percha. The 
Selborne Plantations of this crop form with the Dutch Govern
ment's Gutta-Percha Estate at Tjipetir in Java the only gutta
percha plantations in the world. There is a gutta-percha 'forest 
reserve in the Federated Malay States formed by selective re
generation of natural forest. 

The Malayan Department of Agriculture was first established 
in 1904. Its headquarters, offices, laboratories, and its small 
experimental area were all together in Kuala Lumpur. Its present 
accommodation in the way of offices is overcrowded and inadequate. 
Several of the best 'technical officers of the Department have 
resigned and found employment on Dutch and American planta
tions in Sumatra and in private employment elsewhere. The 
Department seems seldom to have received the attention or sup
port it deserved. The experimental plots in Kuala Lumpur 
proving . hopelessly inadequate, a new large field station was 
initiated in 1921 at, Serdang, some. 17 miles distant. This station, 
which at present has no laboratories and with which it is not easy 
for the laboratory staff at Kuala Lumpur to maintain any close or 
continuous touch, has been established on an ambitious scale. 
Approximately 1,000 .acres have been planted up with. va.rious 
5rro~ths-:-oil palms, fruit trees, especially limes and different 
varieties of banana, green manures, cover crops, fodder grasses, 
ftbres such as Mauritius hemp, Manilla hemp, and sisal, 
Chaulmoogra and Hydnocarpus oil-bearing shrubs for the produc
tion of oils for the treatment of leprosy, Derris (Tuba) root (a 
crop with distinct commercial possibilities), coffees, vegetable crops 
of all kinds, In fact there is a great variety of .crops which it is 
no,w demonstrated can be grown at Serdang. 

Steady progress is also being made in the opening up of the 
Department's plantation at. Cameron's Highlands, at an elevation 
of approximately 4,800 feet. The principal object of the plantation 
is to carry out experiments with such upland crops as tea,cinchona, 
cardamons, and. coffee, but attention is. also being given to the 
cultivation of sub-tropical fruits. and vegetables.' .. 

The plant physiologist at Kuala Lumpur who is now princip~lly 
engaged on soil chemistry has inade an interesting soil survey~ 
physical and chemical--of the large area of the Serdang S,tation. ,A 
great deaJ of useful preliminary work is now being done but the' 
liaison between the work of the Department and European or native 
agriculturists is still very imperfect. There is no agricultural 
school, and the Department has to' rely on use being made of its 
excellent· monthly pUblication .•• The Malayan' Agricultural 
Journal" for transmitting the results of its work and its advice 
to the various sections of the public. 
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A Committee of four consisting of the Acting Secretary for A~i
culture, the Director of Education, the Chief Inspector of English 
Schools and the AQTicnItural EI:onomist has recently presented a 
report ~ the Feder~ Coun,cil for the establishment of an agricul
tural school at Serdang. 

Paragraph 2 reads as follows :-
.. We have been impressed by the frequency with which the 

establishment of lit school for agricultural education in Malaya. 
has been urged by the Agricultural and Education Depart
ments during the last twelve years. It has perhaps. been 011 

account of the difficulty of deciding on the scope of such an 
institution that the schemes have hitherto failed to 
materialise. " 

The Committee now recommend a. single residential institution 
.at Serdang providing for two separate courses, viz. :-

.. A. A three-years' course to give advanced students a 
thorough grounding in the principles and practice of agricul
ture and of the 8cience· {)n which it rests . 

.. B. A two-yeam' practical course with special reference 
to rubber, coconuts, oil pa.lm, and any other agricultural pro
ducts· which 8eem likely to be suitable for estate cultivation 
in Malaya.. " 

The Committee suggest the staff that will be required for 75 
students taking course A as 3 European instructom, 1 Asiatic 
instructor, and 6 Asiatic demonstrators, and for 40 students taking 
course B a. minimum staff additional to the above of 1 Superinten
dent (Kew training) and 3 more Asiatic demonstrators. 

The exact significance of the last four individuals for specialist 
training in plantation crops is not clear, .and I cannot help feeling 
that the details of the scheme will require still further investiga
tion and comparison with the experience of other countries before 
it can be finally put into operation. 

I am of opinion that what Malaya chiefly needs in addition to 
the re-organisation of the headquarters equipment of its Agri
cultural Department is a. really effective agricultural· extension 
service manned by Malays and Chinese who have received first 
a secondary education in an English school in Malaya and then a 
special two-year course in tropical agriculture similar to the 
admirable two-year course given at the Peradeniya Farm School 
in Ceylon. Such a. course would also be useful .0 Malayan and 
Chinese coconut and rubber planters. 

That the European rubber planter has still much to learn in 
up-to-date methods of cultivation; selection of new trees, treatment 
of diseases, etc., there can· be no 'doubt, and for this scientific 
knowledge I think he should look to the development of suitable 
short courses and conferences by the Rubber Research Institute. 

• The italics are mine. 
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For exarilple,' from its inception -in· June, 1904, the Agricultural 
Department in Malaya. began to call attention to the problem of soil 
erosion on fubper estates, the industry being then in its infancy: 
For several years in succession from 1906 onwards Mr. Carruthers, 
the then Director of Agriculture, strongly urged the use of cover 
crops in place of clean weeding. By 1911 the Department had 22 
species of plants under trial as cover crops for rubber plantations. 
Nevertheless clean weeding remained the policy of the all-powerful 
Boards of Directors in England and their visiting and other agents 
in Malaya. As a. consequence of this in travelling either uytrain 
or by car from Kedah to Singapore through miles of rubber you see 
hardly any cover crops. Everywhere you see the results of soil 
erosion and in some places expensive silt pitting al.ld other devices 
'adopted to reduce an evil that might have been avoided. During 
the war some of· the more progressive plariters introduced DolicJlOs 
Hosei {vigna) and Centresema. . . 

On the whole, however, in spite .of ,the continuous advice of the 
Department of Agriculture the· clean :weeding policy dominated the 
industrytiU·1919.Since then,-opinion among visiting agents has 
become progressively more in favour of cover crops. 'fhere are no 
figures available to show how many acres . are now planted with 
cover crops under rubber. It is, however, safe to -say that at least 
80 per cent. of the are~s planted with young rubber by European 
planters .or companie& during the last five years have been planted 
with cover crops. 

Since 1912. five specialist officers. of the Agricultural Department 
have been permitied to pay short visits, in one case for nine days, 
in another for 10 days, and in another for three weeks, to Java or 
Sumatra, as the case may be. . 

This statement has only to be made to. show the inadeqmicy with 
which the immense range of practical experience and progressive 
agricultural science obtaining in the Dutch East Indies has been 
made use of. The Malayan Department of Agriculture has been 
compelled ~ work in isolation under grave disadvantages and ofte;n 
neglect, and unless far more generously assisted study leave and 
better facilities are accorded to its officers it cannot keep up to date 
in a. world where the rate of progress in the agricultural sciences is 
as rapid as _ it now is. 

In British Malaya stock improvem~mt faUs within the duties of 
the Agricultl,lral Department. A. real Veterinary' Department is 
non-existent. 'i'here are some veterinary officers and a"lsist~~ts 
attached to th.e Me4~~1 Departments; whose duties are mainly con
cerned with quarimtine and the treatment of sick animals. The 
status. and, . in my personal opinion, the pay and prospects or 
veter:inary officers !ti"e not satisfactory. I cannot foresee any ini2 
provemep.t ill veterinary state medicine, stock breeding, stock feed
ing, or animal husbandry unless the veterinary officers are formed 
into a separate autonomOUB department with their own research ana 
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pathological laboratory at headquarters, and effective liaison main
tained bet~'een the Veterinary Department· and the Department of 
Agriculture in regard to the growth of fodder crops .. Stock im
provement, dairy farms, etc., should be part of the duties of the 
Veterinary DepartIllent. 

The whole question of· the organization of Colonial Veterinary 
Services is now being considered by a Committee which was 
Appointed last year Under the chairmanship of Lord Lovat; and the 
situation in Malaya should be considered in eonnexion with the 
report of this Committee, which should shortly be available. 

At present British Malaya. depends for its necessary sup-" 
plies of stock mainly on. imports. Some thousands of small 
live non~humped cattle are imported every year from Siam 
for slaughter for beef. Water buffaloes are also imported from 
Siam. Humped cattle are imported from India, and pigs from 
Bali. Fresh milk is a rare luxury in British Malaya. There are 
three Government-owned dairy herds in the peninsula; one at 
Tunjong Rambutan (Perak) Central Lunatic Asylum (Montgomery 
breed and local Indian crosses), the second at Fraser's Hill, Pahang 
(pure-bred Jerseys and local Indian breeds), and the third at Max
well's Hill Station, Taiping, Perak (local Indian breeds). There is 
also a dairy near Kuala Lumpur (Selangor) which provides milk for 
the local hospital. 

In 1926 the Department of Agriculture opened a small stock 
farm at Serdang. There is a twenty-acre paddock with two bulls, 
one a. Montgomery imported from Pusa,Bengal, the other .a pure
bred Jersey, and about a. dozen" Montgomery cows. Two Poland
China boar pigs were acquire~ from the Department of J\griculture, 
Manila. Philippine Islands. 

A real effort should be made to develop animal industries in 
Malaya, particularly for meat, milk,and manure, as well as for the 
improvement of husbandry generally. J!'odder crops grow welL 
Guinea. grass (Pannicum maximum) yields at. Serdang 40 tons of 
fresh fodder per acre per annum. A local grazing grass, Zoysia 
pungens, is also useful. With the coconut industry widely estab
lished cheap poonac should be available. I suggest that it is desir
able to encourage private enterprise in dairying in connection with 
the proposed hill station at Cameron's Highlands, and that in the 
neighbourhood of all towns -dairying should be. assisted and 
encouraged, if only for its direct bearing upon public health. In 
the tropics animal genetics and animal nutrition cannot be studied 
apart from animal diseases. Equany ,animal diseases cannot be 
studied or effectively controlled unless .attention is given to animal 
genetics and animal nutrition. All should therefore be the function 
of a 'self-dependent Ve~rinary Department, working in clos& co
operation with the Agricultural Pepartmeilt". 
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,(c) Public, Health. 

There is no part of the Empire where the progress of medical and 
sanitary scienpe can be studied with greater advantage than in 
British Malaya. The many-sided efforts that have been made to 
deal with the problems of public health are commendable in the 
highest degree. The provision made by the various Governments 
has been liberal and extensive, and. over and above the State 
Jnedical and health services, Malaya has reapeq. the benefit of work 
undertaken by private enterprise on the part of plantation and 
mining companies; of the pioneer work of some noted private prac
titioners such as Sir David Galloway and Sir Malcolm Watson; 

.' and, finally, of the generosity of private endowments by wealthy 
Chinese and others, more partiCUlarly to the cause of medical 
education. 

Nevertheless the leaders of the medical profession in Malaya 
would themselves be the first. to admit that even with the fine 
achievements already 'noted much remains to be done. Malaria 
remains a constant menace, and is still an altogether too dominat
ing cause of mortality and illness. The peninsula is cursed by the 
presence of. two dangerous varieties of malaria-carrying mosquitoes 
-Anopheles ludlowi, that breeds in bracnsh water in the coastal 
areas, and Anophelets maculatus in the interior. I think it is true 
to assert that the progress of the country is more bound up with 
successful attacks on these two varieties of mosquito than with any 
other factor. 

Though Palestine can claim credit for almost the most remark
able achievements in anti-malarial work since the war, the example 
of the ;Malay States is rightly held up among the countries of the 
world in this respect, and this is all the more notable as Malaya, 
for climatic and ecological reasons, is na.turally highly' malarious. 
The slightest relaxation of anti-malarial effort in Malaya is bound 
to bring retribution in its train. , 

Malaria is stilI the disease responsible for the highest mortality 
in both the Straits Settlements and those Federa'ted Malay States 
where vital statistics of sufficient scientific value are obtainable. 
That the malaria problem is not yet fully solved is demonstrated 
by the large number of deaths due to malaria in Singapore, for 
example. 

According to the Medical Report for the Straits Settlements fot 
the calendar year 1926 there were 32,633 recorded deaths., Of these 
56 per cent. were due to preventable diseases. 

The following are the figures of mortality from the principal of 
these preventable diseases:-

(1) Malaria 
(2) Pneumonia 

·(3)' Tuberculosis 
(4) Enteritis and Diarrhrea 

8,850 
2,807 
2,526 
1,169 



(5) Beri-Beri ... 
(6) Dysentery 
(7) Venerea.l 
(8) Hookworm ... 
(9) Leprosy 

(10) Smallpox 
(11) Cholera 
(12) Plague 

. ... 
...... 

1,098 
1,015 

186 
142 
140 
16 
14 
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Yet another indica.tion of the continued predominance of malaria. 
as the chief problem is found in the statistics for the number of in-' 
patients treated for various preventable diseases in the hospitals of 
the Colony during the same period :-

(1) Malaria 
(2) Ulcers 
(3) Venereal 
(4) Hookworm 
(5) Dysentery 
(6) Tuberculosis 
(7) Pneumonia 
(8) Leprosy. 

14,530 
4,795 
4,706 
4,322 
1,987 
1,964 
1,479 
1,154 

Turning to the Federated Malay States, where the causes of 
death are not as yet so accurately known for the general popula
tion, we get 8. corresponding ~pression regarding the significance 
and incidence of various diseases from the cases treated in·hospitals 
there during the calendar year 1926 :-

(1) Malaria. 
(2) Y tlnereal 
(3) Dysentery 
(4) Pneumonia 
(5) Hookworm 
(6) Tuberculosis 
(7) Beri-Beri 

Cases Treated. 
38,633 

4,428 
3,848 
2,666 
2,493 
2,329 
1;075 

Malaria is still the chief direct cause of mortality , but over and 
above this it is the main indirect cause of debility, suffering, and 
death from other causes. 

The percentage of deaths due directly to malaria in relation to 
the total of malaria' cases seems to be diminishing as 8. result of 
treatment. . ' , 

It is an interesting fact, common to other parts of the tropics, 
such as AfriC8., that pneumonia and tuberculosis under tropical 
conditions and amongst tropical races are most fatal. The partial 
immunities acquired by the northern races in temperate climates 
seem to be abMnt in the tropics. 

2941 B 



Unlike th~ Agricultural, Education, and Fores~ry Departments 
in British Malaya there is no single head or single service for the 
Medical and Public Health Departments. There' are two distinct 
organisations,' viz., the Medical Department and service of the 
Straits Settlements, and the Medical Department and service of 
the Federated Malay States. Medical services in the Unfederated 
Malay States are manned by officers lent by either department, 
chiefly from the Colony service, and the Principal. Medical Officer 
of the Straits Settlements tenders advice when advice is sought 
by the Governments of the Unfederated States. I feel that ulti
mately. when another vacancy occurs in the headship of either de
partment, the merging of the two services and departments should 
be reconsidered. The existing dichotomy is difficult to justify in the 
case of any technical or scientific service. Freedom. of movement 
and transfer of personnel throughout the peninsula is most desir
able, and, while decentralization is eminently desirable in medical, 
i.e., curative and public health (preventive), work, centralization 
is needed in the very important spheres of research and medical 
education. 

In actual practice in Malaya medical education is largely under
taken by the King Edward VII College of Medicine in Singapore 
in the Colony, and research work by the Medical Research Insti
tute at Kuala Lumpur in the Federated Malay States. These two 
institutions play SQ important a part in the life of the whole 
p~ninsula .that their outlook and policy must be dictated by the 
~eeds of. .Bri.tish Malaya as a whole. 

The magnificent King Edward VII College of Medicine has 
grown out of a small " Straits Settlements and Federated Malay 
States Medical School" founded in 1905. Following on consider
able endowment from the King Edward VII Memorial Fund and 
subsequent enlargements the present title was adopted in 1920. 
Since 1916 the school has been recognised by. the General Medical 
Council of the United Kingdom and thus Licentiates of the College 
are able to secure admission to the Colonial list of tlie Medical 
R.egister; and therefore to be registered as medical practitioners 
in any part of the British Empire. 

The spacious new buildings with tl,leir up-to-date . equipment 
were opened in 1926. There is a teaching staff of eleven European 
Professors (including the Principal), eleven European lecturers, 
two Readers' iIi Chemistry arid Physics respectively, lent by 
Raffies. College ,and siX demonstrators (Licentiates of the College). 
At the time of my visit there were 100 students. of whom-

37 were Chinese. 
84 were Indians. 
21 were Europeans or Eurasians .. 
7 were Malays . 

. 1 was Japanese. 
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The course provided is a six-year course, one year of general 
science and five ye3J:'s' professional traming. Examinations in 
successive subjects in which the student is required to pass are 
held during each year of the course, culminating in a final exam
ination in medicine, surgery, and midwifery. The curriculum was 
overhauled and modernized in 1923. 

The College was visited by an Inspector _on behalf of the General 
Medical Council of the United Kingdom in December, 1926. The 
following extracts from his report give some -idea of his opinion :-

•. The new College of Medicine was opened in February, 
1926, and. ia a large impressive three-storied building of classic 
design, beautifully sited and excellently plamied throughout 
to provide ample accommodation for .. administrative offices, 
reading rooms, library, museum, lecture theatres, laboratories 
and workrooms for the departments of chemistry, physics, 
biology, anatomy, physiology, bio-cheIDistry, bacteriology, 
pharmacy, and hygiene. The departments have all beeIj. 
equipped on a, generous scale. Noteworthy provision has 
also been made for research laboratories equipped with every 
requirement for the investigator. The CQllege has already 
earned for itself a high reputation for the standard of jts 
education and, housed, equipped, and staffed as it now is., 
has every opportunity to increase its reputation and prestige, 
and be an increasing source of pride to the Governments. and 
people of Malaya ... 

He reports that the new curriculum introduced iIi 1923 is satis
factory. He adds: .. I can assure the Council that the courseS 
of study prescribed on pape.r are carried out in practice.'" 

He concludes as follows :- . 
.. The King Edward VII College of Medicine grants under 

the Ordinance a diploma-the licentiate of Medicine and Sur., 
gery-to successful candidates. These letters (L.M.S.) were 
formerly given by Medical Colleges in India, but were many 
years ago replaced by the letters M.B., B.S. . . . In
asmuch as the Singapore diploma is in no way inferior to the 
recognised Indian M.B., B.S. degree, the letters L.Y.S. 
Singapore' frequently give a wrong impression, at all events to 
the public, of the professional status of the holder. In course 
of time no doubt a University will b~ established in Singapore 
which will provide for the students at tli~ College a,n l\I.B. 

. degree." 

His report contains one criticism to which 1 should like to add 
my support. He writes :-

' ... ~he imJX:>rtance t)f adeqmite training in hygiene and pre~ 
ventlve medicme can hardly be overstated; Every' practitioner 

. in a tropical climate should be a sanitarian: The value of 
measures for the . protection 'of the health of the'individual 
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and the community is well recognised in Malaya, where so 
many successful pioneer works in the field of sanitation and 
anti-malarial measures have set an example throughout the 
East. It is remarkable,therefore, that a Chair of Public 
Health has not so far been regarded as essential in the College 
of Medicine. A strong and vigorous department organised 
for research and experiment, for postgraduate studies and 
refresher courses in conjunction with the departments of 
bacteriology, pathology, and tropical medicine, for additional 
training of the assistant surgeons, and for instruction to Sani
tary Inspectors in close association with the Singapore Muni
cipal Health Department is urgently required." 

While great emphasis is laid at the Singapore College on modern 
developments in bacteriology and bio-chemistry, which are the 
foundations of so much with which tropical preventive medicine 
and hygiene are concerned, it seems clear that the College has 
an opportunity. of further developments on these sides. Pasteur 
blazed a trail which has of recent years been followed by scientific 
workers of many nations, and few realize the full significance 
of these discoveries for medical practice. The part played by the 
microbiological organism, deal' or alive, in the prevention or 
cure of disease is of the t most importance. The modern 
advances in bacteriology, protozoology, serology, immunology, 
seem to reach the curricula of some medical schools bqt slowly. 
Bio-chemistry is moving very fast just now, and is clearly destined 
to contribute in the future even more important data for the solu
tion of many medical problems than it has in the past. The trouble 
is that with students who have little or no previous knowledge of 
science and particularly of the biological sciences it is difficult 
enough to get the existing curricula adequately taught in six years 
without adding to the subjects. The medical practitioner to-day 
has therefore to continue his studies after he has technically quali
fied for practice if he is to make a real success in his profession. It 
would be a great help if he could start with a broad foundation of 
biological knowledge before he reaches the age of 17. As yet there 
are so few secondary schools where even the elements of modern 
biology are being taught. This question of the introduction of 
biology in secondary school curricula. is so important that I deal 
with it in the sections of this report dealing with education. 

Public health and sanitation require administrative as well as 
scientific qualifications, and important as is this side of medical 
work in temperate climates it is doubly important in the tropics. 
It is to preventive rather than curative medicine that the increased 
expectation of life in civilized countries is mainly due. It may 
be necessary to reconsider the financial rewards that are available 
to the public health worker in comparison with those obtainable 
in ordinary medical private practice if we are to attract the best 
brains of the-profession to the preventive side. 
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The King Edward VII Medical College has two excellent hostels 
for its students. For clinical experience they have the great 
General Hospital in adjoining buildings. This hospital is probably 
the best equipped, certainly on the surgical side, in the Colonial 
F..mpire. Until recent years Malaya was somewhat behind
hand in provision for surgical and radiological requirements, but 
now this criticism can no longer be made, as the two Depart
ments have on their staffs some very able and experienced surgeons, 
and the equipment at the Singapore Hospital especially is excep
tionally fine. 

I feel there is only one further point in connection with the 
College to which I should allude. The education is good, but 
the supply of students will depend very largely on the opportunities 
for promotion that are open to passed pupils of the Institution. 
It is clear to my mind that, however important it still is to attract 
really good men for the Malayan medical services from Europe. 
it; will become increasingly desirable to ensure that locally-trained 
men when they prove themselves get a. fair share of the higher 
posts. 

The Institute for Medical Research, Federated Malay States, 
was established at Kuala Lumpur in 1901. At first the staff con
sisted of pathologists, but in 1906 a chemist and an entomologist 
were added. The malaria bureau was absorbed in 1913. The pre
sent (1928) establishment includes thirteen European officers and 
three Assistant Surgeons (Indians). There is an extensive range 
of buildings and laboratories, the newest block being first occu
pied in March of this year. 

The Institute is composed of six divisions :
(1) Administration. 
(2) Bacteriology. 
(3) Pathology. 
'(4) Chemistry. 
(5) Entomology. 
(6) Malaria Research. 

The first function of the Institute is to carry out continuous re
search on problems associated with the IIltiology. pathology. 
diagnosis, and treatment of the diseases affecting the health of the 
inhabitants of British Malaya. 

The second function is the carrying out of certain work of a 
routine nature such as the preparation of vaccines and sera, the 
diagnosis of specimens sent from hospitals, medico-legal examina..
tions, etc. 

This second function includes at present some work properly out
side the proper work of the Institute, such as that of the public 
analysts for the. Customs, Public Works, and Electrical 
Departments, The result is that the chemical laboratories are 
crowded up with a. lot of work and apparatus which interfere 
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with. the proper development of the chemical 'aide of the. medical 
research, work. I . feel very strongly that most. of the. routine. 
chemical. and analytica.l work should be moved out of the. Medical 
Research InstItute buildings as .soon as practica,ble, and that the 
Government Analyst and his staff should pe placed under the Trade. 
and Customs 'Department for whom the bulk of his work mllst 
always be done. 

<It has ooen the general ruleo! the Institute that all research work 
undertaken, should hiLVE~ a. definitely local value. This is to say 
that research is mainly directed to medical and healthproplems of 
importance to Mala.ya. 'Our present knowledge of, and methods of 
dealing with; beri-beri are largely based on' research done at this 
Institute. Its work on malaria, dysentery, tropical typhus and 
leptOspirosis has been of the greatest practical value not only in 
Malaya but throughout the tropics. Research is now being carried 
aut on malaria, dysentery. dengue fever, Japanese· river fever, 
tropical ulcer, on a cancer survey of Malaya, on the mtiology of 
measles"on investigations of leprosy and its treatment, etc. 

Each division does both research and routine work. There are 
several advantages in this. . Research workers are kept in constant 
contact with diseases other than those being investigated. A cer
tain variety is introduced and diseases of interest or rare occurrence 
are constantly being detected. Routine Ijeries of examinations 
when performed in.a systematic mallner, and carefully recorded 
frequently yield valuable inform.ation. The work of each division 
is- so organised that the staff have ample time for research 
and at the preseni time every qualified officer in each division, with 
the exception of the overburdened chemical division, is carrying 
out some definite new investigation. 

The publications issued from the Institute during the' last 27 
years contain many notable original contributions to science, of 
value far beyond the bounds of Malaya. 

Of the many particular researches which I saw; in progress at the 
time of my visit I can only mention a few :-

(1) Precipitin tests in malaria. 
(2) Troposan-its value in the treatment of malaria. 
(3) Influence of cultivation methods on the Anopheline 

popUlation of rice fields. 
(4) Larval food of different varieties of Anophelines. 
(5) Tropisms of adult Anophellnes. . 

, (6) Effectiveness of Plasmochin and other new drugs in the 
sterilization of malaria carriers. 

(7) The curative 'effect of Plasmochin on different, types of 
malaria.. 
. (8) T~e rel~tion. of blood 'groups in man to susceptibility to 

'malaria Infection. . . . 
(9) The' nature. of the· apparent immunity of certain in

dividuala .to malaria.. 



39 

The bacteriological-a. very imporlant--.,diviBian is working' on 
bacteriophage and in particula.r its action in connection with 
dysenteries, on the IIltiology of tropical ulcers, on the origin of cer
tain loca.l tubercle bacilli, the value of vaccine treatment in post. 
dysenteric conditions, and the pathogenicity of Bacillus j(Bcalis 
o.lkaligeneB. . 

The Institute keeps in close touch with analogous research work 
going on in Japan and Java as well as in Europe .. 

There is one point in connection with this Institute and the pos~ 
sible establishment in the future of similar institutes in {)ther parts 
of the Colonial Empire. The Institute at Kuala IJumpur does not 
supersede the necessity for maintaining adequate pathological staffs 
and equipment in the principal hospitals in Malaya, nor does it 
attempt to over-centralize bacteriological work. I saw several 
examples of excellent work of both kinds being carried out at some 
of the hospitals, notably a~ Johore Bahru. 

One of the other admirable features of medical activity in British 
Malaya is the institution of travelling dispensaries. The Federated 
Malay StatelJ have a fleet of 25 locally-designed travelling dispen
saries, 17 of which are fitted on to Morris commercial chassis. 
These travelling .dispensaries follow fixed itineraries and form road
side out-patients' departments. Over 150,000 cases were treated by 
this means in the year 1926. Quite apart frolll their value to the sick 
population, they have a tremendous propaganda value in inducing 
villagers to have recourse to diagnosis and treatment. 

A recent development of this type Of medical extension work has 
been the designing and equipping of two powerful motor-boat dis. 
pensaries for service similar to the road motors on the Pahang and 
Perak rivers. The use made of these motor-boat services by the 
river popUlation is atteBted by the fact that they reached 16,817 
cases in 1926. The development of these types of medical aid 
elsewhere in the Empire is worthy of attention and the detailed 
experience of Malaya. as regards tlie equipment of the vehiCles may 
prove of great value. 

Great progress is being made in training local inhabitants in the 
various hospitals for subordinate services. Some of the locally. 
trained Chinese nurses are quite admirable. 

Registration of births a.nd deaths is enforced in the Straits Settle
ments and in the three Federated States of Perak, Selangor, and 
Negri Sembila·n. Figures for Pahang are not available for the year 
1926. 

The birth-rale in the Straits Settlements in 1926 was 32.85 per 
mille, and in the three recording Federated States 30.28 per miUe. 

The general death-rates for this period were :n.8 in the Straits 
Settlements and 29.g in the Federated States. 

The infantile mortality ra.tes (deathil under one year) were 205 
per millB in the· Straits Settlements and 193.75 per mille in the 
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Federated States. Deaths from infantile convw.Bions due to im
proper feeding are high in Malaya as elsewhere in the tropics. 

The birth-ra~e among the Malays is a good deal higher than the 
general rate and the net birth-rate for the whole population is com
paratively low owing to the great disproportion of males to females 
among tbe immigrant races, Chinese and Indians. 

It must be borne in mind in comparing demographic statistics of 
Enlish Malaya that there is II> continual flow of male labour from 
both China. and southern India. A considerable proportion of this 
labour force is migratory, i.e., only comes to Malaya. for a few 
years and then returns to its home. Comparatively few of these 
men bring wives with them. In 1926 noless than 348,000 Chinese 
entered Malaya. through Singapore, while 100,000 Indians entered 
through the Port Swettenham quarantine station, and a further 
85,000 entered through the Penang quarantine station. This large 
casual labour force is absorbed partly by the plantations, partly by 
mining enterprises, and partly by general trade and industry. The 
plantations absorb a considerable proportion of the Indian immi
grants, but the bulk of the Chinese go to general trade and in
dustry. In fact the number of migrants arriving in 1926 vastly 
exceeded the total labour force on the estates and mines .. 

The average number of labourers on the plantation estates in 
the Federated States of Perak, Selangor, and Negri Sembilan in 
1926 was 180,000, and the average number employed in the mining 
industry was 110,000. 

The health of labour on. the eBtates is well cared for, and very 
large sums of money have been spent by the rubber companies in 
anti-malarial measures, such as draining, oiling, quinine prophy.;. 
lans, etc. Quite apart from the provision available in Government 
hospitals there are 156 estate hospitals in the Federated Malay 
States and 27 in Malacca provided and maintained by the planta.
tion companies for their labourers. Many of these hospitals are 
admirably equipped. They a.re inspected annually by the Govern
ment health officers. 

The death-rate among Indian labourers on estates and mines in 
the Federated Malay States was 15.62 per mille in 1926 and 18.44 
in 1927, as compared with death-rates for all classes in the Fede
rated States of 29.2 and 32.11 respectively. The incidence of the 
death"rate among Indian la.bourers would appear to be rather 
too high in view of the large proportion of adults in the prime of 
life comprising the estate population. The Government have power 
to take action in case of estates when the conditions of health are 
unsatisfactory, and the question is receiving careful consideration 
by those concerned. 

I should also like to mention 'an outstandlng example of the 
success of . modern preventive medicine iIi dealing with a. large 
mixed labour force. I refer to the work.·now being carried out for 
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the Perak Hydro-Electric Company, on the Perak River. In con
nection with the construction of the great dam aCrOSS the Peral!: 
River and the installa.tion of the power plant it has been necessary 
to concentrate some 4,000 coolies of various nationalities in a 
notoriously malarious district in upper Perak. Thanks to the 
energies of the sanitation squads, and of a special gang of anti
malaria workers under skilled supervision, the sickness and lever 
rates have been practically negligible. Considering all the circum
stances this achievement has been a very remarkable one, reflecting 
great credi~ on all concerned. 

Both in the Straits Settlements and in the Federated Malay 
States the Public Health Departments form separate organi
sations each under a Senior Health Officer. This officer is in either 
case und~r the Principal Medical Officer, but the Medical and 
Health Departments have distinct and separate organisations and 
functions. Thus public health and preventive medicine have t,he 
whole-time services of a large number of qualified men and 
women. The official staff in the Federated Malay States on this 
side consists of one Senior Health Officer, 15 European Health 
Officers, three European Chief Sanitary Inspectors, four qualified 
Asiatic Health Officers, and 28 Asiatic Sanitary Inspectors. In 
addition there are infant welfare clinics in charge of Lady Medical 
Officers at Kuala Lumpur, Ipoh, Taiping, and Seremban. The 
Health Officers assist the special mosquito destruction Boards which 
contain representatives of other departments and of the unofficial 
community, and they have both executive and advisory powers in 
connection with the local Sanitary Boards. 

Similar organisation exists in the municipalities and few rura.l 
areas of the Straits Settlements. In connection with the latter I 
should mention the three years' intensive .. Straits Settlements 
Rural Sanitation Campaign" carried out in C<H>peration with the 
Rockefeller Foundation, with the object of improving latrine con
ditions and especially of eliminating helminthic diseases. 

Singapore City has its own very special and peculiarly difficult 
venereal disease problem. These peculiarities are largely due to the 
very large excess of males over females among the predominant 
Chinese community. The social hygiene problem in Singapore is 
most balBing in its difficulty and complexity. Quite apart from the 
nature of the residen~ community in an oriental city of 450,000 
inhabitants that has grown and is growing at a most rapid rate, we 
have to remember that it is one of the main ports of the world 
visited by vessels of every flag from every country. In 1926 the 
7,961 ships which entered the port comprised steamers which 
arrived from no less than 360 different world ports. The number 
of crew examined in the year by the Port Health authoritiell,· quite 
apart from passengers and immigrants, was no less than 127,930 
of all races and nationalities. 

This whole problem was investigated by a local Committee in 
1923 and by a special Colonial Office Committee in 1925, and certain 
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aspects are again being considered at the present time by a further 
Committee set up .by the Secretary of State for the Colonies under 
the chairmanship of Lord Balfour of Burleigh. 

In Singapore there are now 8 special male venereal disease clinics 
and 3 special female venerea.l disease clinics at which free treat
ment is given~ Free treatment is also given at the three big 
hospitals in Singapore. Extensive propaganda has been under
taken. Nevertheless the figures showing the incidence of venereal 
disease are still sufficiently large to give rise to considerable un
easiness. 

There is a special social hygiene organisation in Singapore under 
an officer who has had wide experience of the problem in other 
countries. I am afraid,. however, that it is only by comparatively 
slow and indirect means that the inherent difficulties in the cir
cumstances obtaining in, Singapore can be overcome. 

Another analogous problem that presents great difficulties in 
British Malaya arises out of the commitments of His Majesty's 
Government in regard. to the reduction of opium sm.oking. The 
attempts of the Government to deal with this problem have led to a 
recrudescence of smuggling, which has so far baffled the efforts of 
the authorities to deal with it. The whole question is shortly to be 
investigated by an International Commission under the auspices of 
the League of Nations. 

I cannot conclude this section of the report without some tribute 
to the excellent work that is being carried out on most modern 
scientific lines in the mental hospitals at Tanjong Rambutan in 
the Federated Malay States and in Singapore in the Straits Settle
ments. The treatment given and the cures effected in these insti
tutions have earned the confidence and admiration of the 
community. 

The following extract from a. recent report of the very able 
Medical Superintendent of the Tanjong Rambutan Menta.} Hospital 
is sufficiently arresting to be quoted:-

U Primary dementia again heads the list of diseases on 
admission, with recent melancholia second, and recent mania. 
third. General para.lysis of the insane has fallen to fifth 
place, while confusional insanity has gone to fourth. Seeing 
that the classifica.tion of mental disease is not yet all that one· 
would like to see it, we cannot place too much'-reliance on the 
primary dementia figures .. Still, there is no doubt 
there is an alarming increase in- primary dementia which 
should be taken as a warning that education might with 
advantage be taken a little more slowly. I have too many of 
the derelicts left in .the track· of the storm of modern 
ed·ucation .... 

*. The italics. are. mine. 



I have one final suggestion to put (orward in this section. I 
think the number' of qualified medical practitioners in British 
Malaya. who are given facilities for or take study leave is inade,
quate. Medical science, especially in regard to tropical medicine 
and hygiene, is advancing apace, and it is most important that all 
practitioners of whatever race should keep up to date. With the 
opening of the new headquarters of the London School of Hygiene 
and Tropical Medicine great advantage will accrue to the Malayan 
medical and health services by making use of the facilities offered 
there for refresher courses, etc. Over and above the facilities and 
encouragement which should be offered to officers to undertake 
specific study leave from time to time during their careers, closer 
contact with medical work in Java, French Indo-China, the 
Philippines, and Japan seems desirable, and senior officers should 
be definitely urged to pay visits to these countries to ascertain and 
report on recent developments that might be turned to use in 
Malaya. I urge the same for other technical departments in 
Malaya. 

I had the privilege of visiting the Eastern Bureau of the League 
of Nations Health Organisation in Singapore. This international 
bureau collects epidemiological information from the various 
countries, colonies, and dependencies bordering on the Indian and 
Pacific Oceans. ,One of its most valuable functions is to collect 
and disseminate news regarding ships infected with such diseases 
ns smallpox, cholera, plague, cerebrospinal meningitis, etc. 
Thirty-five health administrations notify the Eastern Bureau of 
the arrival of infected ships in their ports. The Bureau circulates 
the epidemiological data which it collects by means of wireless. 
cable, and a weekly printed fasciculus. It has arranged for the 
transmission of important information in code by wireless broad
cast from the various powerful wireless stations in its area such as 
Saigon. Tananarive (Madagascar), Malabar (Java), etc." and from 
the great Nanen station in Europe. A weekly summary in clear 
is broadcast from smaller wireless transmitting stations, Informa.
tion in Bome cases has to be sent ,by cable and re-transmitted by 
wireless from the station receiving the, cable. 

The Bureau also issues a half-yearly, bulletin of epidemiological 
information. ' 

It is anticipated that henceforth the Bureau will also act as a 
clearing centre for information regarding certain aspects 6f medical 
research and as a centre for the exchange of certain publications. 
For instance, the Director of the Bureau has been entrusted by the 
Advisory Council with the duty of co~ordinating rese~rches' carried 
out in Eastern countries on the prophylactic value Of"'va.ccin'ation 
in- connection with such diseases as 'dysentery and choleri.:' 
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(d) Education. 
The Governments of British Malaya now provide and assist edu

cation on a most generous scale. The Education Departments of 
the Straits Settlements and the :Federated Malay States have, ever 
since 1906, been under a single Director of Education, and the 
annual expenditure incurred 'on education for which this Director is 
responsible now amounts to over 6! million dollal's per annum. In 
addition to large grants out of the general revenues of the Colony 
and the Federated States the Department administers the receipts 
from an education rate of 2 per cent. on real property in munici
palities and 1 per cent. in rural areas. Education in all Govern
ment vernacular schools is free. Fees are charged in .. English" 
schools, normally from two to three dollars per month. Free places 
are allotted in fee-charging schools for a certain number of Malays 
and to poor pupils of other races. There is also a system of 
scholarships. 

Education has a long history behind it in British Malaya. In 
fact, in 1823 Sir Stamford Raffies himself laid the foundation stone 
of the institution, now an importaIlt secondary English school in 
Singapore, that still bears his name. It would take up too much 
space to trace the gradual evolution of the present educational 
system from that beginning, and I propose to content myself with 
describing the main features of that system as we find it to-day. 

The visitor is at onoe struck by the great effort that is being 
made directly by Government to provide for the education of Malay 
children. Quite frankly, more is being done for the Malays than 
for the immigrant races in the matter of vernacular and primary 
education. The Governments, however, assist voluntary effort, 
mainly that of Christian missions, in providing education for 
members oj races other than Malays, and both Government and 
.voluntary organisations provide English and secondary education 
in schools where pupils of all races are received on an equal footing. 

I was provided with the following: rough estimate of the per
centages of children of school age of the various races receiving 
education in schools in Federated Malay States :-

75 per cent. of Malay boys of school age get a vernacular 
education. 

9 per cent. of Malay girls of school age get a vernacular 
education. 

45 per cent. of Chinese children of school age get a. ver-
nacular education. . 

42 per cent. of Indian children of school age get a. ver-
nacular education. . 

6.6 per cent. of Malay boys get an education lD an 
II English II school. 

17 per cent. of Chinese boys get an education in an 
II English II school. 

15 per cent. of Indian boys get an education in an 
.. English II school. 
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A vernacular school is a. school where Mala.y, Chinese, or Tamil 
is the sole medium of instruction. An English school is a school 
where English is the sole medium of instruction. With the ex
ception of one voluntary Chinese High School in Singapore, 
secondary or higher education in Malaya is given in English. In 
the big towns a. fair number of Chinese and Indian children com
mence straight away in an English school, but for the most part 
the pupils in the English schools, certainly the Malays, have had 
BOme previous education in a. vernacular school. 

Some idea. of the numbers of the various classes of schools regis
tered, i.e., recognised by the Department, can be gathered from 
the following table. There are registered in the Colony of the 
Straits Settlements :-

84 English schools, 
251 Malay vernacular schools, 
312 Chinese schools, 

4 Tamil schools; 

while in the Federated Malay States there are :-
60 English scnools, 
1 Anglo-Chinese school, 

469 Malay vernacular schools, 
349 Chinese schools, 
315 Tamil schools, 

1 Arab school, 
1 Siamese school, 
2 Trade schools. 

The principal English schools glVlng higher as well as 
elementary education in the Straits Settlements consist of 20 
Government schools with an enrolment of 8,146 pupils; 11 Roman 
Catholic schools with 7,362 pupils; 11 American Methodist 
Episcopalian schools with 5,864 pupils; four Anglican schools with 
908 pupils; a.nd two Undenominational (Chinese) schools with 752 
pupils. 

The corresponding figures for the Federated Malay States are :_ 
Government: 22 schools with 5,702 pupils. 
Aided (boys): 13 schools with 5,875 pupils. 
Aided (girls): 11 schools witli 2,682 pupils. 

The figures of the nationality of the boys in the English schools 
of the secondary type in the Federated Malay States are available 
and are interesting. They show:- • 

Chinese 
Indians 
Malays ... 
Eurasians and others 

5,376 
2,758 
2,661 

744 
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Biology emb~aces so much that' is important n:t~e develo~m~nt 
attending English schools are Chinese. The .mIssionary socIe~Ies; 
botably the Cwistian Brothers (Roman Cat~ohc) and the Am~Ilcan 
Methodist Episcopalians, cater very speClal~y for the Chmes~. 
The Malays, being Mohammedans, are less dIsposed to send t~elI 
children to Christian mission schools, and are therefore mamly 
found in the Government schools. 

There is one more table which brings out even more clearly the 
racial complex .of . British Malaya and its influence on the educa~ 
tional system evolved there, and this is the nationality of the 
teachers in the English schools in the Federated Malay States, 
viz. :-

British 
French 
Americans 
Eurasians 
Maln.ys 
Chinese 
Indians 
Others 

22 
5 
9 

44 
18 

116 
15::J 

37 

'j'hat the .. English " taught iIi some of the English schools is 
not of the purest, phonetically, can be imagined. In fact, the 
quality of spoken English in some of the schools leaves room for 
considerable improvement. The number of 'British European 
teachers in English schools is very small, and will probably have 
to be increased. 

The problems of English education, especially in a mixed oriental 
community, are inherently far greater and more difficult than the 
problems of vernacular education. In British Malaya vernacular 
education, especially Malay vernacular education. is so good that I 
hope I shall noti be misunderstood if I concentrate on some of the 
problems of English education. In pointing out defects my aim 
is solely to assist tliose who are seeking for helpful criticism. 

The curriculum of nearly all the English schools in British 
Malaya is designed to lead up to the II Cambridge " classes at the 
top of the school, i.e., to the special classes in which candidates for 
the Cambridge junior and Cambridge senior examinations are pre
pared. Not all the pupils in the school ent.er for these examina
tions, but all ate affected by the character of these examinations 
f,;om the moment thev enter the school. '1'he school authoritie:1 
are either consciously or unocnsciously. dominated hy these 
.examinations. Other external examinations are taken, viz., 
London University Matriculation, Hong Kong University Matri
.culation, and the London Chamber of Commerce commercial 
examinations, junior and senior. But in colouring the type of 
education being given in Malaya. these latter playa less. important 
role thim the two Cambridge eertificates. 
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In assessing the achievement in these examinations it must be 
borne in mind that the bulk of the examination is in English. 
which is not the home or first language of the candidates; that, 
at! few take any other European language, they have to pass in 
English 88 a. subject; and that the papers set for this subject are 
designed for those whose environment and 1h:st lan~e ~re 
English. The English papers frequently contaIn questlOns In
volving the study of dialects. and these very naturally present 
special difficulty to non-European pupils. 

The results of the examinations for Straits Settlements can
didates (1927 report) were as follows:-

Cambridge senior
Entered 
Passed 
Obtained honours 

Cambridge junior
Entered 
Passed 

London University Matriculation
Entered 
Passed 

Hong Kong University Matriculation
Entered 
Passed 
Obtained honours 

448 
208 
21 

802 
390 

42 
7 

11 
10 
1 

For candidates from the Federated Malay States (1926 report) 
the con'l'sponding figures are :-

Cambridge senior-
Entered 272 
Passed 128 
Obtained honours 5 

Cambridge junior-
Entered 616 
Passed 296 

It cannot be said that these figures show very satisfactory results 
or are commensurate with the effort and toil nndertaken by both 
teachers and pupils. I ha.ve to confess that the more tropical 
Colonies in which 1 have seen these English University external 
examination tests operating as the goal of education the more my 
honest conviction grows that they are unsatisfactory as tests either 
of the ability or of the industry of non-European. candidates, and 
that their indirect effect is distorting and harmful. 1 know this is. 
destructive c~ticismand that it is difficult. to. alter or replace &, 
system so oDiversal and BOlong-esta,blished, but'l sincerely believe' 
that we shall never get a better type and standard of European' 
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education in th~ . CQlonies and-Dependencies for those that demand 
it until we have ·devised other means and other tests. Let me 
hasten to add that the Cambridge authorities have done everything 
they have been asked in endeavouring to adapt their external 
examinations. to local requirements where that is practicable. To 
my mind I fear the w:hole of the present system of external exami
nations· is doing harm to the cause of education. 

Having said this, one must recognise that in Malaya a. minority 
have come through this system with conspicuous success and have 
derived some educational benefit in the process. The Straits 
Settlements report records that,in addition to those who obtain the 
coveted Cambridge certificates, there are a number of ex-pupils cf 
English schools in the Colony who have gone on to higher education 
outside· Malaya. 

There are to-day :-
85 in Universities in the United Kingdom. 
13 in Universities in the United States of America. 
65 at Hong Kong University. 
64 at the King Edward VII College of Medicine, Singapore . 

. 25 at other higher educational institutions outside Malaya.. 

Since 1923 the Queen's scholarships have been restored. These 
are two generous Government scholarships awarded annually for 
boys successful in a special competitive examination who satisfy 
the examiners that they are fit to study for an honours degree at 
Oxford or Cambridge. In 1927 there were 12 candidates, 5 from 
Singapore and 7 from Penang. Chinese boys from Penang have 
won all eight scholarships during the last four years, and six of these 
eight were educated in the Free School at Penang. 

There has been for some years a demand for a higher type of 
education than that hitherto available in Malaya, and to meet Lhis 
demand the new Raffles College at Singapore has been founded, 
as the nucleus of a future University. 'rhis new institution is 
urgently required not merely to meet the demand for education of 
a University standard, but for the training of teachers for English 
secondary schools, and for scientific and higher technical training. 
Indirectly the College may prove of immense benefit in providing 
a local examining body of recognised standing and independence. 
It is already providing a centre of more advanced culture which· will 
be of great benefit to the whole community. If I may digress for·-a. 
moment-when I was in Malaya a. series of admirable articles was 
appearing in the local Press on modern English writers by the new 
Professor of English at Raffles College. It is difficult to exaggerate 
the importance of this kind of effort. Raffles College owes un 
immense debt of gratitude to those individuals and companies who 
have subscribed to the building and endowment fund. The build
ings are admirably designed. Accommodation is already avail
able for 60 resident students. The science laboratories and lecture 
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rooms are excell~nt, and Raffles College starts thiB year ~der the 
most propitious auspices as regards . staff and organisation. 

The teaching of science is stiU in its infancy itJ. Brit.isb Malaya. 
Chemistry and . physics !lav:e. been taught for some years in the 
Raffies Institution in Singapore. Elementary physics are taught 
in the Methodist Episcopalian Anglo,Chinese .school in Singapore 
and in the High School at Malaeca. A science department has just 
opened in the Free School at Penang. Hygiene is taught in a 
good many schools, but as yet the teaching of' the main principles 
of biology has hardly been considered. In this connection it must 
be remembered that there is as yet no agricultural school, and com
paratively little technical education. 

As regards the latter, Malaya has been fortunate in having had 
a continuous supply of Chinese and Indian mechanics and. crafts
men trained outside the peninsula. Consequently there has not 
been the same urgent need as exists in tropical Africa for the 
training of skilled craftsmen. In the Federated Malay States there 
are only two trade schools, in both cases for Malays, one. a school 
of carpentry and furniture-making in the north of Perak, and the 
other a small Federal Malay trade school for motor mechanics at 
Kuala. Lumpur which was opened in July, 1926, for 48 pupils. 

Quite recently a project for a large technical school at Kua.Ia 
~umpur has been approved. This school will aim at training 
t.echnical subordinates for Government departments, architectural 
and building firms, mines and estates. The development of tech
nical, and above all agricultural, education is . long overdue. 

I feel that I should say something of a general character with 
regard to the teaching of science in Colonial schools. A great deal 
of discussion.is now going on in England over the reform of science 
curricula. at· both public 1I.ndsecondary schools. Science-more 
particularly' the elements of physics and inorganic chemistry-has 
long found some place in higher education. But it is now ques
tioned whether the subjects selected and the methods adopted have 
really succeeded in bringing the best that 'science has to give to 
the development of the minds of yoritli. The examination system 
has here again tended to distort the ideals which led to the intro
duction of natural sciences. If the older forms of classical educa
tion with their emphasis on' the .. verbs in ",," a.nd other niceties 
of grammar led to pedantry, so also the emphasis laid on certain 
aspects of chemistry 'has resulted in pedantry. Further, early 
specialization in some partiCUlar branch of one of the main divisions 
of science, so far from enoouraging all that is' to be' gained from 
a. scientific outlook, actually hindered educationists from develop~ 
ing that broad knowledge of the physical world whereby the new 
sense of proportion' and significance which science was to give could 
arouse the interest and imagination of the ordinary pupil. Intltead 
of scienCe bringing to education a. new' link 'with everyday life 'and 
experience it tended to become yet another esoterici branch of study, 
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suited to a few: who had a particular turn of mind. The mere fact 
that the· subjects selected' for school treatment were physics and 
chemistry. requiring all sorts of. special apparatus ana possessing 
rich new jargons of unfamiliar names and words, had much to do 
with a. reaction against science that followed all too quickly on its 
adoption as the solvent of the narrowing influences of the methods 
adopted in teaching the languages of Greece and Rome. 

It is now generally recOgnized that the best approach to the 
sciences is through biology. But as yet very few people have any 
very clear idea what is meant by biology, what it includes, or how 
it is to be introduced in the schools. Broadly speaking, chemistry 
deals with the composition and laws of matter, physics with motion, 
and biology with life. Many people wrongly think of biology as 
either systematic botany or zoological. anatomy. If these were all 
we should merely find another subject for the grammarian's love 
of cataloguing names and classification. 

The general aim of biological study should be to reveal a know
ledge of the natural laws which govern the lives of human beings 
no less than they govern the lives of plants and animals. The 
study must mainly begin with physiology, especially the physiology 
of plants, a~d a close observation of plants and animals in relation 
to their natural environment and not as self-contained entities. 
We can begin with the soil, then the seed, its growth, the nutrition 
of the plant from the air as well as from the soil ; then photo
synthesis, which is at the basis of so much of the work of the world; 
the organic functionings of the various parts of the plant, its 
enemies, especially insects and fungi, its methods of reproduction or 
propagation, its sea.sonal changes, its decay and dell-th. The main 
regions of biology may be categorized as (1) the drama of life, 
(2) the unity of life, (3) the continuity of life, (4) the interde
pendence of life. In application, biology can be very readily con
nected with agriculture on the one ha.nd and hygiene on the other. 
In the school the teaching of what is often called" nature study" 
can be given a broad biological basis. But-and this is important. 
-,-laboratory or class-room teaching of biology should. go hand in 
hand with some historical treatment of the development of bio
logical knowledge and for this purpose it would be difficult to devise 
a more suitable subject than the life and work of the man who 
was probably the greatest genius in the history of the science, 
namely, Pasteur. The story of Pasteur and the vineyards, the silk 
worm, anthrax, and rabies, to name only four episodes, are dramas 
which are so vivid and wonderful that anyone can appreciate them. 
They open the door to the workings of that amazin~ world revealed 
by the microscope, which influences human and all other lives in 
so marvellous a fashion. Fabre's ·studies of insect life ·are an ex
ainple of a literature whose introduction to the schools would be a. 
fascinating stimulus to scientific interest. 
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Biology embraces so much that is important in the development 
of a scientific outlook that it makes a very good basis upon which 
to begin even chemistry and physics. But, though these three 
terms cover the ra.nge of the fundamental sciences, what is ulti
mately wanted is the building up of a good .. general science " 
rourse, which would include something even of astronomy. 
Then a subject like physics ought to be presented in its 
relation to its application to certain now familiar things
the gramophone, the steam-engine, the dynamo'and electric light. 
Through the use a.nd.. care of wireless receivers many have acquired 
a knowledge of some of the most important aspects of physics. 

My point is this-that in the modem world a purely literary 
education can no longer be described as a general education. Scien
tific discovery is playing so large a part in our lives to-day that no 
education can be called a general education that does not give the 
answer to .. how" and " why" regarding so many things which 
we now regard as the aeoompaniments of civilization. The task of 
science is after all the search for truth. It aims at understanding 
the processes and laws of the universe, and, on the basis of that 
understanding, at harnessing the·forces of nature to man's use and 
well-being. It must not be regarded as the alternativ~, still Jess 
the opposition, to the teaching of the" humanities." But it is 
the necessary complement. No system of education which 
neglects modem science can be said to be either balanced or com
plete. At present so many of our schools are too .. one-sided." 
Further, the demand for more technical-sometimes it is called 
II practical "-education will not be met by mere specialised craft 
training, but any such endeavour must go hand in hand with the 
teaching of science, not one branch of science but the broad outlines 
of the several sciences. 

To revert to the English schools in Malaya. There can be no 
doubt that a very great deal of admirable work has been done on 
the athletic, social, and character side. I found very real esprit 
de corps in all the schools I visited. Many have excelle,nt and keen 
troops of Boy Scouts, and a number of individual scouts have 
carried their Bcout training to a very high pitch. Several of the 
English schools have very smart cadet corps. Malay boys espe-
cially play football extremely well. , 

The bulk of the teachers in English schools in Malay~ are locally 
trained, chiefly by means of normal classes. There is no training 
college for teachers in English schools, nor any institution com
parable to the admirable Training College in Colombo. There are, 
of course, some excellent individual' teachers,but thegei'leral 
heightening of the standard of assistant teachers in English sch~ls 
is one of the great needs of British Malaya. , 

Though the, textbook evil exists in Malaya as elsewhere, par
ticularly in English schools, I did not find quite so mnny gJaring 
examples of unsuitability as I have seen elsewhere. Nevertheless, 
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there is considerable room for improvement particularly in many of 
the assisted schools, and, as usual, most of all in the lower forms. 

When a child is beginning English, and especially when English 
is not the langUage of its home, it is so important that the English 
readers and English textbooks should be related to the child's 
environment and experience. As the child proceeds its horizon 
should be widened, and readers and. books with a European back
ground can be introduced. History and geography are examples 
of subjects in education which must be begun with local adaptation 
and application. The teaching of English poetry is of immense 
value in developing a sense of rhythm and in teaching the phonetics 
of the language, particularly for Chinese children the form of 
whose own language is so .ery different. Yet nothing requires 
more care in selection than the English poems chosen for the 
various standards. I heard one class of Malay boys trying 
to read aloud, I think to an Asiatic teacher, Robert Burns' " Ode 
to a. Mousey." No doubt they understood" wee beastie" and some 
of the simpler Scotticisms, but the quantity of dialect in this par
ticular poem is as altogether beyond the capacity of the Malay as 
it is of the ordinary Englishman. 

Few things are more important than the artistic sides of educa
tion such as singing, drawing, handicraft, and artistic appreci~ 
tion. Much encouraging work of this kind is being done in the 
schools of Malaya. There is a European art master on the staff 
of the Department and special courses for teachers have been 
successfully conducted by him. The resulting advance is very 
noticeable. In some schools I found really good school pictures. 
The reproductions of works of the great masters issued by the 
Medici Society, the posters of the Empire Marketing Board, and 
in some cases original drawings reflecting the influences of the art 
master in Singapore were all excellent means of bringing good art 
to the notice of the pupils. On the other hand some of the pictures 
and decoration in missionary schools were deplorable. There is but 
little indigenous Malay art, but I feel that for a race like the 
Chinese, with such great artistic traditions of its own, it would 
be a pity if all sense of art were lost in its new environment. 
Rightness of vision and sense of design are as important a part of 
education as pitch, melody, time, or rhythm in music. The train
ing of the observational faculties whether by art or by science is 
quite as significant as the training in memory, reasoning, and 
diction. I was particularly delighted at the Convent School at 
Penang to hear a class of quite small girls singing a really good 
song by Brahms. Good music can be taught as easily as baa, a,nd 
now that gramophone records have been so wonderfully improved 
real musical taste can easily be developed. 

The difficulties and responsibilities of giving a European educa
tion to oriental peoples are anything but light. It is far easier to 
criticise than to oonstruct. There can be no turning back. We 
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have got.to go on, improving here and there as experience teaches 
us. \Ve must learn from our failures as well as from our successes, 
and the task requires a. ceaseless effort, particularly by the higher 
staff. The education services must be manned by the best and 
most zealous brains we can secure, and we should seek not only 
brains but those gifts of imagination and initiative which a.lone can 
ensure progress. There is a. demand for improved educational staff 
in Malaya., particularly masters for the English schools, and it has 
been difficult to sustain the necessary flow of recruits combinIng 
the requisite qualities of leadership with the technical training and 
experience. Men or women recruited in Great Britain will almost 
certainly need a special cour~ of training before they can be of real 
value to the Department. 

Turning to vernacular education, which after all is the only type 
of education within reach of the vast majority, Malaya can con
gratulate itself on a. very fine achievement at any rate as far as the 
Malays are concerned. Government has not been slow to recog
nise that, with the pouring in of immigrant races endowed with 
a. higher and more diversified civilization, the ability of the Malays 
to hold their own in their own country depends very largely on their 
education. The Malays will have to face ever-increasing competi
tion in all activities of life, and our duty as the protecting Power is 
clearly to do all we can for the indigenous people of the peninsula.. 

For the children of no other race in Malaya is education free and 
compulsory. Every Malay boy of school age resident within two 
miles of a. vernacular school has to attend that school. These 
schools have been built and are maintained out of Government 
funds. In the Malay schools one sees the result of great efforts 
to adapt the schools to the needs and aptitudes of the children. 
Immense strides have been made during the last ten years in the 
training of Malay teachers and the preparation of vernacular text 
books and readers. Everywhere a. note of enthusiasm was observ
able in all who had to do with this side of the Education Depart
ment's work. A very great deal is due to the present Director of 
Education, who is a first-rate Malay scholar with an exceptional 
knowledge of and affection for the Malay people. In 1916 he was 
sent to Java and the Philippines to stndy the methods there 
adopted for vernacular education, and one of the many results of 
the valuable report on his tour was the establishment at Tan
jong Malim. in the State of Perak, of the Central Training College 
for Malay teachers known as the Sultan Idris College. 

This institntion is in many ways the most interesting and valu
able educational establishment in the peninsula.. 

It is a residential college ·accommodating about 350 stndents. 
The course lasts three years. Entrance is by local competitive 
examination. In 1927 236 candidates sat for 124 vacancies. The 
stair consists of :-

1 European Principal. 
1 European Agricultural Instructor. 



2 EurDpean Assistant Masters. 
13_ Malay Assistant Masters. 

2 Malay ReligiDus InstructDrs (MDhammedans). 
1 PhilippinD Basketry Instructo.r. 

Practical class teaching, practical agriculture, handicrafts, and 
lDCal nature study are all well prDvided fDr in additio.n to the usual 
academic subjects, athletics, physical training, etc. The whDle 
CDllege has a commDn dining hall and an excellent library. 

In additiDn to. being the main centre at which Malay teachers 
are trained fDr the vernacular schools Df the CDIo.ny and the 
Federated Malay States, the Sultan Idris CDllege also 'undertakes 
the compilatiDn Df SChDDl texts in Malay, bDth Driginal compDsitiDn 
and translatiDn. In this connectiDn it must be remembered that 
Malay pupils are required to read and write Malay in Arabic 
(Jawi) and Roman (Rumi) characters. FDurBpecial readers for 
fDur successive standards have been prepared and published in 
each fDrm Df script. Further, there, are nDW several aritnmetic 
bDDks, as well as textbooks in Malay on history, geDgraphy, 
hygiene, composition and grammar, gardening, and cooKery-all 
fDr pupils. In additiDn there are mo.re advanced wDrks in Malay 
for tea.chers, e.g., a histDry in fDur parts, Malay dictiDnary, two 
books on pedagDgy, Dne on physical training, and Dne Dn basketry. 
All these have been prepared by Dr fDr the EducatiDn Department 
and are published locally. Although a great deal has thus been 
accDmplished,_ there is a keen demand fDr mDre books in Malay. 
The wDrk is already sDmething Df a strain Dn the few individuals 
who. are capable Df dDing it, but-the success Df vernacular education 
depelldsvery largely on the supply of the necessary SChDDl litera-
1iure, ,and no. effDrt is more worthy of generDus recDgnitiDn and 
SuppDrt. 

it will be advisable fDr the Department to keep in clDse tDuch 
with educatiDnal develDpments throughout the neighbo.uring 
Archipelag'o, where Malay is also. used as a medium of instructiDn, 
and mDre frequent visits by members Df the staff wDuld be Df 
advantage. 

SDme of the SchDDI gardens in Malaya, especially rDund Malacca, 
are excellent, and the wDrk that is being dDne by the EducatiDn 
pepartment fDr Malayan agriculture, as far as the y<?unger children 
are concerned, is most helpful. It is clear frDm even, a. 
casual visit to. a Mala.y vernacular school' that when trained 
the Malay makes 'an excellent and intelligent' teacher.' In 
the DrganisatiDn Df the schools there is already Ii, considerable staff 
of competent. Malay inspectors. In addition to. the inspectors a 
seleeted head teacher is made -a: 1-' gro.up " teacher and is respon.: 
sible nDt Dnly fDr his own school but fDr SDme degree Df supervision 
Dver nine others in his group. A group teacher· is given rather 
higher pay than an ordinary head teacher, and his appointment as 



group teacher is temporary, i.e., he has a.lwa.ys to justify his selec
tion by " display of tact, helpfulness, and superior efficiency. 

In effect we may say that to-day the vaat majority of. Malay 
boys are receiving- a sound modern elementary education in their 
own language on a curriculum adapted to their needs and 
capacities. 

Girls' education in a Mohammedan and oriental community lags 
considerably behind boys' educa.tion. But a considerable advance 
has been effected during the last few years. There are still more 
than six Malay boys educated for every one girl, but public opinion 
has begun to move a.t last, and it would appear probable that the 
proportion will improve, provided always that there is no attempt 
to coerce parents to send girls to school against their will. 

Government assists but does not provide schools for Chinese 
vernacular education. The management of the Chinese schools is 
almost entirely in the hands of the Chinese community themselves, 
and Government effort and initiative have not so far been sought 
by the Chinese to any great degree. PersonaHy I feel that the 
Education Department will find itself compelled sooner or later to 
play a rather more prominent part than it does in Chinese educa
tion, and that the role of the Chinese Protectorate in education 
will come to an end. Nowadays the State C!innot be indifferent to 
the efficiency or non-efficiency of any type of education being 
given to any section of its citizens. Chinese education in Malaya 
has several very interesting problems of its own. One is the fact 
that Malay is becoming increasingly the lingua franca of the 
peninsula for people of all races, not least the Chinese. Another 
is that the Chinese in Malaya are very much divided- in 
dialect and idiom. Whereas in China there are fairly large 
homogeneous blocks of many of the main dialects, and there is also 
a class familiar with Mandarin, in Malaya, in a town like Kuala. 
Lumpur, the dialects are all mixed up, and comparatively few 
Chinese use Mandarin. The Chinese in Malaya cherish their own 
dialect of Chinese, next tliey learn Malay, and then English. In 
Malaya the Chinese formerly concentrated on commerce, retail 
trade, mining, and crafts such as building, carpentry, and metal 
work. But now they are no longer in the main temporary 
sojourners in Malaya. An increasing proportion of the ChineR& 
immigrants are settling permanently in Malaya, and the education 
of the future generations of Malayan-born Chinese who know not 
China. and are unconsciously subjected to the environment of II 

complex civilisation that is part Malay, part Indian, part European, 
and only part Chinese, will present problems ot considerable 
maguitude. 

Indian vernacular education, almost entirely Tamil, is largely 
conducted on the estates employing Tamil labour. Some of the.
estate schools are admirable. They are often somewhat primi
tive and traditional, Le., they are reproductions of the small 



indigenous village school of southern' . India. The children of 
educated Indians in Malaya. seek early entrance to the English 
schools; and do not appear to demand education in ~n Indian 
vernacular. ' 

Education has made progress in the Unfederated States, notably 
ill Kedah and J ohore. The Governments of these States usually 
secure the services of officers who have served iileither the Colony 
or. the Federated Malay States to advise and assist them, but the 
Director of Education. of the Straits· Settlements and' Federated 
Malay State~ has 11.0 locus standi in the Unfederated Malay States. 
I "\7isited ~n excellent English school at AlorStar in Kedah, and 
~ small girls" school ill the same place limited to the daughters of 
the leading¥alay families of the State. 

In J ohorethere are four English schools, one of which is. a 
boarding school (the English College in J Qhore Bahru) for 77 
boarders. There are 73 Malay vernacular schools for boys and 
seven for girls. . 

In Kedah there are two English schools, 69 Malay vernacular 
schools. for boys, and three for girls. 

In Kelantan there is one English boys' school, one English girls' 
school, and 22 Malay ,vernacular schools. 

In Trengganu there is one English school and 12 vernacular 
schools, and in Perlis 17 vernacular schools . 
. ishould like to conclude this section by reiterating' the opinion 

that educational problems are of peculiar moment to Malaya. The 
comparatively sudden increase ill and wide distribution of wealth 
within the lifetime of the present generation has transformed the 
character of the country. The impact of western civilisation and 
the coming of new and. varied racial elements into the peninsula 
throw 'upon the schools' a task of great responsibility. The future 
evolution, progress, and contentment of all communities in Mala.ya 
will depend mainly on what is taught, by whom teaching is given; 
and .on what methods and policy are adopted in the schools and 
colleges of the country. 

(e) Forestry . 
. In a. comprehensive report on Forestry in Malaya prepared by 

the p'resent Conservator of 'Forests fO.r the Imperial F01;estry CO~l
ference at Ottawa in 1923; .he. made the sta.tement that a.t one 
time, probably less than a hundred years ago, practically the whole 
peninsula was covered with natural forest. He went on. to 
estimate the area remaining under such forest in. 192~ .as 37,712 
square miles, or 72 per cent. ofthet9tal land .area. FroI)l these 
statements it will be seen that forestry is of special significance to 
Malaya... .. . ' ... _ 
'Of course by no means the whole of this large area,is under 

merchantable timber in respect of either .quality. or ~ccessibiIity, 
hlltthe Conservator has classed 23,460 sqp.are miles, or 45 per 
cent. of the area of British .Malaya, as .. merchantable" forest' 



The forest area can at once be divided into :-
(1) Littoral forests; such as the ma.ngrove belts of the West 

Coast, and the narrow casuarina belt of the East Coast; 
(2) Lowland dry forests up to 2,000 feet elevation; 
(3) High forests, over 2,000 feet elevation. 

For the present we ma.y dismiss the last category partly on account 
of inaccessibility and partly on account of the need for leaving prac
tically the whole of such areas alone so as td prevent soil erosio!) 
and to maintain an equable flow of water in the streams and rivers. 
It is, therefore, the first two categories that are of importance. 

The mangrove area has for some years been fully exploited 
on short rotation.. It covers an area of approximately 300 square 
miles, and the net annual increment of mangrove wood in Malaya 
has been calculated at 288,000 tons. The quality of Malayan man
grove is superior, and there is an assured local demand for all the 
products of the industry. 

The lowland dry forests are most imposing in size and the variety 
of their species. They consist usually of storeys of which the. 
uppermost may average 100 or more feet in height. The pre
dominant genus of timber tree is the Dipterocarp, of which there 
are a very grea.t number of local species (more than 100), practically 
all of which mue useful timber. It is estimated that more than 
half the growing stock of these forests are dipterocarps. Im~ 
portant sub-genera of the dipteroca.rp type are represented by 
Shoreae, Balanocarpus, and Dryobalanops. 

Most of the species are known by local Malay names. The most 
familiar are chengal, a Balanocarpus; balan, a Shorea; kapor (the 
same as Borneo camphor), a Dryobalanops; meranti,a Shore a ; 
kerning, a true Dipterocarp. 

Other trees, not dipterocurps, of greater scarcity but of im~ 
portance for commercial purposes are :- . 

Taban, or Gutta-Percba tree (Palaquium Gutta Burck). 
Merba.u, an A/zelia. 
Jellltong, a Dyera, the tree whose latex is exported for the 

manufacture of chewing gum. 
In Malaya it is very rare to find any large area of natural 10rest 

with a single or even a few species predominating. The forests are 
very dense, with trees of all heights alid sizes and the undergrowth, 
especially climbers; invariably thick. . 

Except to such extent as forest land has been 'alienated for 
planting rubber, tin mining; etc., all forests belong to the' State. 
However, with considerable foresight the Government have 
specifically reserved large areas of State land as permanent forest 
reserves. The delimitation of tliese areas commenced some yean 
ago and is still continuing. 



On the 31st of December, 19M, .5,340 square miles in the 
Federated Malay States had been already demarcated as Reserved 
Jforests. The total distribution of land in the Federated Malay 
States on that date was 65.8 per cent. State land (mostly for~st), 
19.2 per cent. Reserved Forests, 15 per cent. alienated land. 

The Conservator has frequently pointed out that, in the cutting 
down, or rather burning out, of forests to plant rubber or to mine 
for tin, there have been involved immense losses and waste of 
timber in the most accessible areas: He estimates that not less 
than 75,000,000 tons of timber have been burnt in this way. 

Scientific forestry in :J\!falaya in effect dates from the year 1900, 
when, as the result of the report of Mr. H. C. Hill, of the Indian 
Forest Service, a Chief Forest Officer (subsequently Conservator 
of Forests) was appointed for the Straits Settlements and 
Federated Malay States. The complete' fusion and unification of 
the departments which grew up under this officer are of compara
tivelyrecent date. There is now a Malayan Forest Service and 
there is, in effect, a uniform forest policy 'throughout· the 
peninsula. 

The 'Department' is now a large one, expending annually about 
J ,000,000 dollars, 'of which more than half is for the salaries, etc., 
01' staff. Its headquarters are at 'Kuala Lumpur. 

One important step was taken in 1918 by the appointment of 
Dr. Foxworthy, formerly Chief of the Division of Investigation in 
the Forestry Service of the Philippines, as ]i'Ol'est Research Officer 
ill' the Department. Since that year he and his assistants have 
done most valuable silvicultural' and other research work on the 
forest problems of ,Malaya. ' 

There is .'now also a special timber branch in the Department 
lmder its own head, viz., the Controller of Timber Supplies. This 
officcr deals with the commercial side of forest work. The Con
ser,vator and his field officers are thus enabled to concentrate on the 
work of forest exploration, conservation,and improvement. 

In Malaya there are some very interesting examples of natural 
regeneration by improvement felling. The policy adopted, where 
practicable, is to encourage the growth of one or, in some cases, a 
few species of value by cutting out or ring barking the less desired 
species. I visited one reserve where kapor (Borneo camphor) had 
been successfu11y established as practicaUy the only species in a 
previously mixed stand. I passed another area where by selective 
felling taban, the gutta.-percha tree, had become the predominant 
variety. This is very necessary preliminary work if scientific 
exploitation is to be developed. 

With so much 'wild' forest·· availabie .. very little has been 
attempted, and that. lit~le wi,thout much s~ccess, in r.eplanting 
oenuaed areas.- . ;;: 

; A' )lew· experimental planting area has recently been established 
at Kepong, a few miles out of Kuala Lumpur. Kepong is to be 
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made the principal centre of Forest Department activities. 
Hitherto the laboratories, offices, etc., ,have been somewhat 
crowded in unsuitable buildings in Kuala Lumpur itself, and the 
proposed move to Kepong should be very welcome.' A new 
vernacular forest' school for training native subordinates has 
already been started ·atKepong. 

While a great deal of' very valuable work in forest conservation 
and improvement· has been done in Malaya the~e is a certain 
amount of criticism that the commercia.l side has not yet been 
sufficiently developed. BritIsh Malaya, in spite of its vast forest. 
wealth, is still a large importer of timber, principally from Dutch 
Sumatra; 

!tis now the declared ·policy of Government that the Federated 
Malay States at· any rate should become permanently t!elf.sup~ 
porting in timber, firewood, and charcoal. .The annual consump-:: 
tion of timber, firewood, and charcoal for all purposes in British 
Malaya is estimated at about '7 million tons. . . 

The problems of greater utilization of the available locil.l timbers 
are problems partly of forest engineering and partly 'of timber 
technology. The 'extraction and conversion of big, heavy, and hard 
logs are nowhere. easy, and are specially difficult in a country 
where there is so little' uniformity in size and ·type. But in 
Malaya timba- users are not always satisfied with the durability or 
condition of locally converted timber. It is clear that much of 'the 
Malayan wood requires treatment, i.e., impregnation and season
ing, before reliable standards can be assured. A good deal of 
further and rather expensive experiment is required into tllese 
matters. And even when the necessary data are more' generally 
available it always takes time to establish a market for-new timbers, 
especially for tropical hardwoods. ' 

The scientific exploitation of a surveyed area of good' forest in: 
Negri Sembilan, near the Johore frontier and the railway, is, 
shortly to be attempted with new plant. . 

I found one public misconception current regarding forest 
reserves, viz., that timber in reserves was being locked up. The 
Conservator has recently pointed out that 71 per cent. of the total 
output of timber and firewood in the State of Selangor is from 
reserved forests. A reserved forest does not mean Qne in which 
no felling is done. It means felling according to a working plan. 
These working plans follow· the demarcation of .reserved areas .. 

Undoubtedly more local timber can be utilized locally, and 
Ringapore alone can absorb far more Malayan timber than it is at 
present obtaining. It will probably be many years before Malaya. 
need look for diiltant markets overseas. . . 

In addition to timber and fuel the Malayan forests produce a 
certain number of interesting forest Pt:oductfl; . 
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Damar is the Malay name for the resins produced by 
dipterocarps. The most important of these is damar-penak pro
duced by the chengal tree. This resin is exported to· Europe, 
where it is much prized in the varnish industry for making crystal 
white paper varnishes and white enamels. It is chiefly collected 
in Negri Sembilan, where there are a fair number of expert 
climbers who collect the damar from the upper branches and 
trunks of the bigger chengal trees. There is probably a great 
deal more of this valuable· product available in Malay forests, but 
it is not yet gathered Jar lack of climbers. The wild damar-pena.k 
is chiefly collected at Kuala Pilah, where it is sorted and graded by 
female labour. There are other damars obtainable from other in-
digenous species. . 

The gutta-percha tree grows wild in Malaya. Its principal use 
has hitherto been in connection with the insulation of submarine 
c!lbles. With the growth of wireless the supply of gutta-percha 
from the forests of Malaya and the plantations of both Malaya and 
Java has tended to exceed the world demand. However, there 
seems to be the possibility of a growing market for fine quality 
gutta-percha in the manufacture of golf balls. 

Jelutong for chewing guinis produced largely in Sarawak. The 
jelutong tree grows in Malaya but there have been difficulties in 
securing scientific tapping which will not injure the trees. 

Other forest products proverbially connected with Malaya are 
various Rattan canes and Malacca canes for walking sticks in par
ticular. Singapore is proba~ly the largest market for canes in the 
world, but only a small quantity are grown in British Malaya. The 
bulk are imported from the Dutch East Indies in the rough state 
and are cleaned and otherwise prepared before export to Europe 
and the United States. The collection and treatment of Malacca 
canes is a skilled business. Canes must be collected from high 
land and must be mature. Drying and oiling 'must be carried out 
within a few days of collection.' Only a small proportion of those 
brought in are of sufficient value to export, and consequently good 
Malacca canes are expensive luxuries. 

GAME. 

. Though it does not affect the responsibilities of the Forest 
Departmen,t the inevitable controversy between those zealous for 
the preservation of the'wild fauna of the peninsula and those who 
complain .ofdamage done by game is sufficiently acute for me to 
have to refer to it. in this report. There seems to have been a. 
great deal of legislation and amending legislation on this subject 
in the Federated Malay States and neither side is satisfied with the 
present position. The subject. is apt to be thorny, especially as 
regards administrative detail and organisation. It is unusually com
plex in Malaya owing to the interspersing of areas of valuable 
economic crops amid huge forest areas, the haunt of the wild 
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game. It is not easy to keep the game in the reserved forests or 
even in the forest. areas supposed to be· treated as sanctuaries. 
Again, in the vast forest areas it is not easy to enforce the game 
laws. 

There is in particular one species peculiar to Malaya. whose pre
servation is of special interest, and that is the seladang, the 
largest and most remarkable wild ox of the world. To preserve the 
seladang from extinction is obviously the duty of the Malayan 
Governments, but the seladang must not be allowed to become 
the stalking horse for the undue protection of commoner game that 
cause damage to economic development. The elephant is the most 
disputable beast. Tamed and trained he is of value t.o man in 
Malaya; wild he frequently does damage that is both extensive 
and spectacular. Deer also are responsible for a good deal of 
damage. Equally, alleged damage is sometimes made the excuse 
for indiscriminate slaughter or trophy hunting. It is obviously not 
possible to adopt in Malaya the Uganda system whereby game 
(at any rate elephant) are almost entirely confined to definite 
restricted areas. It may be possible to create a sort of national park 
or sanctuary, particularly for seladang, in the practically uninhabited 
forest area. near where the States of Pahang, Kelantan, and 
Trengganu meet.. There is already a game reserve in this area but 
it is said to be too small. It will probably be many years before 
this area. is required for economic development and the suggestion 
is worth consideration. But, if the game are given an adequate 
area or areas, then the preservation of game outside these neces
sarily rather large areas must not be pressed too far. 

In any case it is desirable that there should be uniformity and 
continuity of policy throughout the peninsula, that the policy should 
be clearly defined, and that adequate machinery should be set up 
to ensure that the policy will be effectively carried out. At present 
there is a good deal of doubt, uncertainty, and friction. PersOD
ally I incline to the view that divided responsibility in this matter 
is seldom successful, and that the proper execution of game laws 
is best carried out by special officers specifically appointed for the 
purpose. I think the Senior Game Warden. should be a federal 
officer, responsible directly to the Chief Secretary for the carrying 
out of whatever policy is decided upon throughout the Federation. 

I cannot conclude this sub-section without some reference to the 
admirably mounted and very comprehensive collection of Malayan 
fauna. exhibited in the Natural History Department of the Raffies 
Museum at Singapore. 

(f) Transport. 
The Federated Malay States Railways, together with the leased 

lohore State Railway, extend from Singapore through lohore,Negri 
Sembilan. Selangor. Perak, Province Wellesley, Kedah, and Perlis 
to Padang Besar, which is the junction with the Royal State Rail-
ways of Siam, 580 miles from Singapore. . 
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, From Gemas, on 'the borders of Johore and Negri Sembilan, 
the easter~ line proceeds 'northward through' the latter State,and 
:Pahang towards Tumpatin Kelantan. The line is completed and 
open for traffic as far as Merapoh near the Pahang-Kelantan 
i:contier, while the permanent way has been laid beyond this point. 
A section . of 63 miles in Kelantan, extending southwards from 
Tumpat, is also ,open for traffi,c and work is proceeding on the 
intervening section. Junction with the Siamese line is effected 
by a short extension from Pasil'Mas in Kelantan to the Golok 
River at the Siamese boundary. 

Branch ,lines connect the main line with the ports on the West 
Coast at Malacca, Port Dickson, Port Swettenham,Telok Anson, 
and Port Weld, while a steam-ferry-service is run between Prai in 
Province. Wellesley and Penang. 

The line is of metre gauge throughout and the total length open 
to traffic is 1,035 miles. ' 

The capital expenditure incurred in connection with the'Rail
ways up to' the end of 1927 was $211,581,362, of which almost 
$172,000,000 was met. from Federated Malay"States revenues, the 
balance being met from loan account. This totaI.does not include 
the cost of the construction of the 120 miles of line in Johore, which 
was paid by that State. . 

Of the 488 miles of main line, from Singapore to Prai, 342 miles 
are laid with. rails weighing 80 lb. per yard, tbe remainder being 
equipped with 60-1b. rails. In order that 16~ton axle-load engines 
may be enabl~d to run without'restriction over the main line, it 
has now been decided to replace the 60-lb'. rails with 80-lb. rails 
and to strengthen bridges where necessary. This is undoubtedly 
a sound decision and should materially assist the organisation of 
main-line' traffic. 

The capital eost per mile (excluding the construction of the 
Johore liile but including the sums spent on its improvement) may 
be given as approximately £19,000. This may appear high in com
parison with' the figures' of capital expenditure on other Colonial 
railways, but it should be remembered that the Federated Malay 
States Railways have been built in a substantial manner, and 
the cost per mile is not in consequence fairly comparable with 
the cost of surface lines 'of a developmental character in other 
Colonies' where' a lighter' rail and earth ballast have be~n' used. 

One question which was brought to my notice was that of 
gradients and curves. In the past a ruling gradient of 1 in 100 
and a maximum curvature of three degrees have been generally 
adopted in Malaya. These standards are admittedly high and 
there' is no doubt that their' adoption has resulted in the expendi
ture of 'unnecessary money 'on cOIlBtruction. Instructions have re
cently been 'issued' that: in aU futtire 'railway 'location the ruling 
grade to be adopted shall be lin 87 and the' maximum'curvature' 



six degrees, subject to variation in special cases, and this should 
result in a considerable saving in the cost of any further extensions. 

Apart from the portion of line in Kelantan to which referep.ce 
bas already been made the only new line which is at present 
under construction is that connecting the Naval Base with the 
main line at Woodlands, on the Singapore side of the Iohore 
Causeway. Various proposals have been put forward for further 
extensions, and in some cases preliminary surveys have already 
been made. 

The most important proposal is that for the construction of a 
line along the East Coast. It is suggested that this line should 
leave either the main line at Segamat in Iohore or the present 
eastern line at Bahau in Negri. Sembilan and then go north to 
Kuantan in Pahang, and, after following the coast of Trengganu, 
turn west at the Kelantan frontier and join the existing line at 
a point about 10 miles north of Kuala Krai. No reconnaissance, 
however, has yet been made of this line, and it is clear that very 
careful consideration must be given to it in connection _with the 
general development of the Eastern States with which it is inti
mately linked. There are no ports on the East Coast comparable 
to those on the West, a.nd in any event it is likely that, even if 
such ports could _ be developed, traffic would be concentrated on 
Singapore during the period of the north-east monsoon. It may 
be therefore that _preference should be given to the construction 
of comparatively short feeder-lines to the existing eastern railway 
and proposals have in fact already been made for the construction 
of such lines, e.g., a line to run eastwrLrd through Pahang from 
a point at or near J erantut. 

Various proposals have been made for the construction of further 
lines on the West Coast to tap exporting districts. There is no 
doubt that Gopeng, the centre of an important mining district 
in Perak, should be connected with the railway, in spite .of the 
fact that it is already served by an excellent road system, but in 
many other cases the road competition would be such that the 
construction of a further railway extension would not be justified .. 

There is an urgent need for a new and more adequate entrance 
to Singapore itself. A preliminary survey has already been com
pleted of a line which should start from Bukit TiInah, five or six 
miles north of Singapore. and, running well to the west of the 
existing line, should connect with a new passenger station at 
Tanjong Pagar and a new goods station at Tank Road. The eXist
ing line between Bukit Timah and Tank Road would be abandoned 
and it would be possible to secure sufficient ground both for present
needs and for future expansion. 

As in other parts of the world competitioD between railway -and 
road transport presents a difficult problem. in Malaya.. There has 
been a- rapid increase of recent years in the number of motor cars 
and lorries in the country and with the progressive improvement-



in the standard of the roads, which are now really excellent, the 
effect on railway revenues has become increasingly serious, the 
only line which is noli affected being that which traverses Pahang. 
Attempts have' been made to recover traffic by reductions both in 
passenger fares and in goods rates, but without success, and the 
fact must be faced that in many districts the railway cannot hope 
to recover the greater part of the traffic which it has now lost. 
The competition does not generally extend t-o distances over 50 
miles, but on certain branches, for instance. on the Seremban~ 
Port Dickson and Bahau-Kuala Pilah lines, the present railway 
service is run at·a definite loss, while on Singapore Island it .has 
lost' practically the whole of its local passenger traffic. I would 
suggest that rail motor services should be considered as a possible 
means of meeting this competition. Such services have been 
strikingly successful in Ceylon .and there is no reason why success 
should ·not also attend them iu the neiO"hbourhood of populous 
centres in Malaya. . 0 . 

The goods rates charged by the railway are not high, indeed they 
are definitely low as compared with those on other Colonial rail
ways, but even so they cannot in many cases compete with motor
lorry charges, especially over short dista.nces where the traffic ,is 
heavy and a regular service can be maintained. Between Singapore 
and Johore Bahru, for instance, where there is a perpetual stream 
of traffic over the road running parallel to the railway, the charge 
on 3 tons of rice by motor-lorry, door to door, )s$7; by railway, 
door to door, it is. $17. . 

It may perhaps be possible to redress the balance in some measure 
by calling upon motor transport to pay a higher proportion of the 
cost of maintaining the roads, but the important point is that future 
programmes for rail a.nd road extensions should be designed ao 
as to co-operate and not compete with each other. Too often in 
the past have roads been constructed practically parallel with the 
railway, the Government thereby encouraging and, in effect, sub
sidizing an industry. to compete with its own railway . 
. The Central Workshops are at Kuala Lumpur, the headquarters 
of the railway. The workshops, which cover 56· acres, are well 
equipped and all new construction, the erection of new stock, and 
all heavy repairs are carried out at them. As at present equipped, 
the shops repair annually:-

lJOComotives-160; 
Carriages-300 ; 
Wagons-2,000; 

and can build about 40 new coaches and 600 new wagons per 
annum. It is found to be more economical to build the carriages 
lOcally than to purchase them from England, but locomotives are 
purchased' from England and assembled locally.' Miscellaneous 
plant such as turn-tables, cranes, 'etc., is also maintained by the 
~~. . .. 
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Apart from the European supervisory staff the number of em
ployees in the Central Workshops has increased from 1,200 in 
UH5 to some 2,500, an increase which is due in part to the general 
reduction in working hours. Over 1,500 are Tamils but the 
proportion of Chinese employed is tending to grow. About half 
the staff work for fixed piece-work rates and, including any bonus, 
earn approximately 48. a day on an average, as compared with the 
average earning of 28. 5d. a day of the dayworkers. 

In addition to this staff. about 350 apprentices are trained at the 
shops, the normal course being fdur or five years. 

A Railway Board has been estllblished to assist the Government 
in the control of the Railway and to watch over the interests of the 
public as users of it. The functions of the Board are in the main 
advij;ory. although it is authorised to sanction certain items of 
expenditure and to accept local tenders exceeding the General 
Manager's limit of $10,000. The Board is composed of the 
(}eneral Manager (as Chairman), the Treasurer and Director of 
Public Works, Federated IMalay States, four unofficial members 
representing the Federated Malay States, of whom one iE; Chinese, 
a.nd two t'liofficial members rE-presenting Singapore and Penang 
rt'spe('t i\'ely. 

The accounts of the Federated Malay Stat.es Railways have 
hitherto been prepared in an unsatisfactory manner and it has not 
been possible to obtain an adequate picture of their financial position. 
Steps are, however, now being taken to separate the railway budget 
completely from the Federal Estimates and to provide for a.proper 
depree-iation fund. 

In the past, although a meagre balance sheet has been shown in 
the Annual Report on the Railways, no attempt has been made 
tn l,rovide for interest and redemption charges and it has been the 
practice to rely on the balance of receipts over expenditure to feed 
the Renewals Fund. This practice is to be condemned in that 
it make!l the provision of funds for renewals dependent on the 
general prosperity of the Railways. The amount to be set 
aside for this purpose should be based on the value of the working 
8~AetR and their probable liv.es and should be treated as a. working 
expense, without any regard to whether the line has been successful 
in the particular year in question or not. Further, too great 
importance appears to have been attached hitherto to comparisons 
with the current estimates rather than with the results of the pre
vious year.'s working, which is the proper criterion. 

Another point on which much further information is needed is 
in regard to goods carried by the Railways, The present statistics 
are very meagre and the goods traffic is classified into only six 
catetrories, viz., merchandise; tin and tin ore; rubber; coa.], coke, 
and firewood; other minerals; and live stock. Clearly a far-wider 
classification is needed if the true position is to be shown. 

c 
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Too great 'stress can hardly be laid on the, form of railway 
accounts, and on their prompt and accurate presentation. A 
marked impro;v-eiuent has already been effected by many Colonial 
Railway administrations, e.g., the Gold Coast Railway, and I 
woulq. suggest that the financial authorities in Malaya might use
fully :study,'what has been recently done in this respect elsewhere. 

Scientifi.~ acbounting is of equal importance to the General 
Manager in ruiming his railway and to the general public, and 
there cail; be no douht that too little attention has been given on 
many State-owned railways to accounts and statistics. 

I feeL bhllt T must, make some reference to Port Swettenham as 
representations Were made to me regarding the inadequacy of the 
facilities which are ohtaiilablethere . 
. Poit' : Swetten'pam , which is iiI Selangor, was opened at the 

beginnb?gofthiscentury and is now the main port of the 
Federated: Malay' States. The harbour, is controlled- by the 
Sel,ang-or <lqvemment but the wharves, lighters, and tugs are under 
the'~dmiQistration of the Railways. There are three T-headed 
jetties 'and One pontoon wharf, each 100 feet long, which are suit
able ffir sfualrcraft only, and there is also a 1,000 feet wharf which 
is used by ocean-going steamers. About 70 lighters 'are available. 
The three 'jetties and . the 1,000 feet wharf are connected with the 
railway 'and trucks are taken on to them alongside the ship or 
lighter. Nine steam cranes are provided and. there are 12 ware
houses ..... : 

'Steadily increasing use bas been made of Port SwetteDham 
during recent years. The total tonnage handled at the port during 
the last three yea·rs is :--

19'25' ... ' 
. ' ~ 1926 . 
, 1927' 
]928, (first 3 months) 

330,190 tons . 
423,998 " 
495,305 
116,000 " 

Dui'ing.1927, 425 ocean steamers called at the port with import 
CIll·go.,,·as a.gainst359 in 1926 and 274 in 1925, and 231 called for 
~xporJ;.cargo, :all compared with 249 in 1926' and 229 in 1925. 

'I'here is riO doubt that the existing facilities are fully employed 
in ~opitig .with : this increasing traffic and various necessary im

-'pro-vements,such as additional wharves and warehouses, the pro
vision' otel~C'tric~1 pOwer, etc.,' are ll:lr~ady being carried out or are 
under conslderatl(;n;' ' -

One :cause 'of -delay In the port has been the reluctance of the 
captains 'oi'''ocean steamers to berth 'alongside the main -wharf 
owing .to the ;alIeged'riRk Df damage on account of the tide. In 
the 1:t8t -two years, however, more steamers have been induced to 
]lae the ;wharf, with the advantage of securing both a quicker and 
a cheaper :discbiarge;: and 'the situation' has been considerably im-
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proved. The number of ocean steamers which came alongside the 
wharr in 1927 was 161, as compared with· only 21 in 1926. 

It has been urged that the facilities at Port Swettenbam can~ot 
be indefinitely extended and that the best course would be t? ~te 
a new port at Deep Water Point, to the north of the eXIstmg 
harbour. I am not satisfied that Port Swettenham, when the 
proposed additions have been completed, will not be able to deal 
effectively with the traffic there for some years to come, but the 
positIon should undoubtedly receive close attention by the 'autho
rities concerned. At the time of my visit it was clear that the 
port was in need or further equipment, particulady heavier cranes. 
I understand, however, that Rteps are already being taken to remedy 
these defects. 

With the posRible exception of England itself Malaya <;an con
fidently claim to possess the finest motor roads . iii. the Empire. 

In the Federated Malay States, apart from the Colony and Un
federated States, which also possess excellent roads, there were, 
on the bt January, 1928, 2,598 ruiles of metalled roads built and 
maintained by. the Pubhc Works Department. There were at 
the same date over 2,000 further miles of unmetalied to/lds and 
bridle-paths. Considering the newness of the development, the 
forest and often difficult nature of. the country, this is a. remarkable 
achievement. . • . .. 

Of the 2.598 miles of metalled motor road, 1,300' miles have 
granite metal, 530 dolomitic limestone, and the remain4er laterite. 
Further, of the 2,598 miles 904 miles have been fully taired or 
treated with other bituminous material. The' initial surveys of 
these roads seem to have been most admira,bly and scientifically 
done. 

The approximate average cost of converting a macadamised:road 
into a bituminous road having a base of not" less than thteeinches 
of metal has been:-

Granite. 38. 5d. per square yard. 
Limestone. 28. &1. per square yard. 

The average annual cost of maintenance of. roads thnstreated 
is estimated at 51d. per square yard. It .has been found neces
sary to re-metal treated surfaces every seven to eight years accord
ing to the volume of motor traffic. The Department estimates that 
untreated macadamised roads have to be re-metalled every three 
to four years. In re-metalling roads it is estimated in either' case 
that 1 cubic yard of metal is required for every 10 square yards 
of surface. In the Federated Malay States the cost of.. quaxrying, 
breaking, and supplying 2-inch metal is estimated at:~: 

Granite, 68. 6d. a cubic yard. 
Limestone, 3.t. 6d. a cubic yard. 

I quote these figures in some deta.il for the benefit of' other 
Colonies which have. to. face the problem o.fca,tering for a 'growing 
volume and weight of motor transport. . ... ' .. '" .... '. 

C2 



68 

CHAPTER II. 

CEYLON. 

(a) General. 

Ceylon, the Lanka of the Bamayana, is about half the size of 
England. It lies between latitudes 60 and 100 North. The 
northern half, or ,dry zone only gets rain during the north-east 
monsoon, b~tween October and .February, and is progressively 
drier 'towards the north. The J affna Peninsula only gets about 
25 inches of rain a year, all in the late autumn. The southern 
half of the. Island contains a 'great highland block with plateaus 
and peaks running up to altitudes over 7,000 feet. This block and 
the'low country to the west and south-west of it get rain in both 
monsoons, and in fact get some rain at all times of the year. In 
the highlands the rainfall goes up to over 200 inches in the year. 
In the south-east there is another dry zone where the rainfall is 
again low. The greater part of the Island is made up of hard grey 
gneiss with quartz veins. The mountain complex was made by 
the folding of thase very early igneous rocks. Occasionally you 
find intrusions of crystalline limestone. There 'has been no recent 
volcanic action, and sedimentary formations are rare. The J affna 
Peninsula consists of more modern coralline rocks. As elsewhere 
in the tropics the older rocks have been broken down into clays, 
frequently laterized. In its natural state probably the whole 
Island was under dense jungle. 

The Vedda.hs, now nearly extinct, are the only surviving rem
nants of aboriginal inhabitants, and the races of modern Ceylon 
are all the descendants of immigrants. The Sinhalese are almost 
certainly derived from two streams of people from northern India. 
one from Bengal and one from Gujerat. The Sinhalese language 
is Sanskritic in origin. 

The first historica.l events of which we have any certainty in 
Ceylon are associated with the introduction of Buddhism in the 
middle of the third century before Christ. Asoka, the Mauryan 
Emperor of India, who reigned B.C. 268 to 231, embraced 
Buddhism and became filled with missionary zeal. He' sent his 
son Mahinda to King Devenampiya Tissa, the ruler of Ceylon, 
whose capital was then at Anuradhapura. The Sinhalese at once 
embraced Buddhism, and the King built the first Dagoba-the 
Ceylon name for the Indian Tope or Stupa-at this capital to 
enshrine the relic of the right collar-bone of Gotama Buddha. 
This is the Thuparama Dagoba which stands to-day as one of the 
principal national places of pilgTimage at Anuradhapura. A great 
monastery was founded in the capital and in its area was planted 
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the bi-aMh of the famous Bo tree under which Gotama. first 
attained complete spiritual enlightenment. The Ceylon tree is still 
living, and is probably the oldest and most revered sacred tree in 
the world. 

Hardly had Buddhism become established in Ceylon as the 
national faith than the first of a long series of Hindu invasions 
by sOuth Indians succeeded in capturing the ca,pital and driving the 
Sinhalese southward. The conflict between Hinduism and 
Buddhism, between Tamil and Sinhalese, waged across the Island 
for centuries. Hardly did a nationalist and Buddhist revival 
succeed in recapturing the shrines at Anuradhapura, which were 
always being restored and added to, when a fresh attack-Pallava, 
Pandyan, or Chol~wept down from southern India and re
asserted its supremacy in the north of the Island. Finally, in 
the 9th century A.D., Anuradhapura ceased tobe the capital of 
Ceylon and the national centre was transferred to Polonnaruwa 
which remained the capit~l till 1215 A.D. 

The extensive remains of these two ancient cities are still 
witnesses of, the industry and devotion of the Sinhalese Buddhists .. 
But more wonderful in many ways than the great brick Dagobas,,' 
the temples, the monasteries, and the sculptures, first executed in 
limestone and then in hard gneiss; are the reservoirs or .. tanks." 
These enormous undertakings for the provision of irrigation water 
in the dry zone of Ceylon were mainly constructed between the 
3rd aod 12th centuries whenever the Malabar menace was· even 
momentarily removed. The size of the " bunds " and the know
ledge of levels which some of the major works like Kalawewa and 
Minnel"iya display are truly wonderful. When the Sinhalese king
dom finally abandoned the north in 1215 these great works' fell 
largely into decay and their restoration is the work of British 
engineers dW'ing the last fifty years. 

One name stands out in Sinhalese medireval history, and this is 
Parakrama BallU the Great, who reigned at Polonnaruwa from 
1153 to 1186 A.D. He was a great warrior (he even invaded 
southern India), revivalist, and builder. In fact the monuments 
he built are all the largest examples of their kind in Ceylon: He 
covered rocks with inscriptions recording in Sinhalese script, a 
derivative of Asokan, his deeds and his piety. He. was an archaist 
in Ilrt, and, though himself a good deal influenced by Hinduism if 
not actually a Hindu, he was a patron of a revival in Buddhism, 
and consequently he hunted heresy and all later accretions of the 
fait,h. His colossal portrait statue hewn out of the living rock still 
Rtands near his now ruined capital. It would seem that he over
taxed and overworked his country, for after his death' i~ never 
really retained unity or the independence of the whole I81an4, 
Indian invasions, the decay of art and civilisation, civil and dynastic 
wars' were the feature of Sinhalese history from his day down to 
the coming of the Portuguese. . _." 

C 3 
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In 1505 A.D" when the Island was first visited by the Portu. 
guese, the capital of the principal ~uddhist kingdom was at Kotte 
near Calombo. The Portuguese, like the Dutch who succeeded 
them in 1656, never attempted to conquer or administer the whole 
country. They established forts and factories at all the possible 
ports and were content to leave the greater part of the interior 
of the Island under its native monarehs or sub-kings. The Portu· 
guese made themselves unpopular by their missionary zeal in 
forcing the spread of Roman Catholicism and in destroying 
Buddhist shrines and relics when they got the chance .. The Dutch 
'were encouraged 'and assisted by the Sinhalese Buddhists to turn 
out the Portuguese on this account. However, quite a large 
numher 9f Sinhalese bear Portuguese names to-day and are still 
followers of the Pope, in spite of the fact that throughout the. 
Dutch regime of over 150 years Roman Catholics were subjected 
to special disabilities. 

In 1590 Kandy became and remained for over 200 years the 
capital of the native kings of Ceylon. In 1592 we have Plancius'. 
map of the Island wherein the east coast of the Island is referred 
to as the "Kingdom of Yala deserted and depopulated for 300 
years by reason of unhealthiness," In a 17th century Portuguese 
map of Ceylon the northern plain is empty but for the word 
" Deserto " twice repeated. It would seem that before the coming 
of Europeans and after the struggles with the Tamils, who finally 
established their. independent Kingdom in the J affna Peninsula 
in the 14th century, the blight of malaria settled upon the northern 
lowlands of the Island' and depopulated the areas that were formerly 
the chief centres of the life and culture of Ceylon. Malaria. is 
to-day the main if not the sole cause which retards the restoration 
of what are naturally some of the richest lands, of the Island. 

The Dutch were always out for trade and . particularly the 
cinnamon trade for which Ceylon is and always has been famous, 
and they only occupied effectively the ports and contiguous 
country in the' immediate neighbourhood of their coast fortresses 
-of Galle, Colombo, Jaffna, and Trincomalee. In 1796 the Dutch 
surrendered to the British almost without· resistance. At first 
there was provisional administration of the Dutch territory by 
the Government of Madras but on the final cession of Ceylon to 
Britain by the Treaty of Amiens the Island became on 1st January, 
1802, a. .. Crown Colony" directly under the Colonial Office in 
London. , 

The British soon found relations with the Sinhalese Court of 
Kandy inextricably involved in dynastic intrigues. The Adigar or 
Sinhalese Prime Minister was ~ndeavouring to subvert the then 
dynasty, which was of foreign origin,a.nd seize the throne himself. 
But he somewhat overplayed his part, and had not the last King 
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of Kandy been a cruel and bloodthirsty despot who alieIl:ated his 
ehiefs and people history might have· been different. In 
November, 1814, ten merchants who were British subjects trading 
under safe conducts were robbed and then horribly mutilated, with 
the result that seven died of their injuries. 'The British forces 
marched up country from Colombo, and Kandy fell on 14th 
February, 1815, the king being captured four days later. He 
died in exile in India in 1832, and his only son died childless in 
1843. After the conquest, the British held· a convention with the 
Kandyan chiefs, at which 8. treaty was concluded providing for 
the future government of the Kandyan provinces through chiefs 
under British sovereignty, control, and supervision, guaranteeing 
the inviolability of the Buddhist religion and the maintenance and 
protection of its rites, ministers, and places of worship, the privi
leges and powers of ths chiefs, and the safety of the persons a.Iid 
property of all classes of the people " with their civil rights and 
immunities, according to the laws, institutioDs, and customs estab
lished and in force among them."· However, in 1818 some of the 
Kandyan. chiefs raised a rebelijon. For 8.. year the highland. pro
vinces were under martial law, and thereafter the whole Island 
was placed under direct, though separate, British administration. 
Finally, in 1833,. any separate administration of the interior was 
done IIIWay with and the form of unitary government by single 
Executive and Legislative Councils, out of which the existinl1 
eonstitution has evolved, was established. 

Feudal traditions are still strong, particularly in the Kandyan 
provinces. Caste, temple endowments, national dress, cere
monies, manners and customs, are there maintained as the sur
vivals of the old Sinhalese civilisation. Between the landed castes 
and the mercantile castes of the low country and· the coast there 
has hitherto been little social intercourse or intermarriage. In the 
extreme north the Hindu Tamils predominate and they are still 
spreading and increasing their numbers in other parts of the Island. 
The Jaffna Tamils have behind them centuries of prescriptive right 
and, though Hindus by religion, can now claim to be as Ceylonese 
as the Sinhalese. A further large, vigorous, and industrious ele
ment of the community is provided by the Moors as the Mohamme
dans·, mostly of Arab origin, are termed in Ceylon. Then there 
are the Burghers, the descendants of the Dutch colonists of the 
16th and 17th centuries, many of them with an admixture of 
European and Sinhalese blood; and. finally, the British planting 
and mercantile communities who have done so much for the in
creased agricultural production and prosperity of the Island. 

The community of Ceylon to-day is composed of many races, 
many religions, and many diverse elements, but there is a strong 
underlying sense of both loyalty and unity. Ceylon has no ambi-

• For text of Convention of 1815 aee Appendix V in Cmd. 3131. 

J941 0 i 



'72 

ti~tofollow any other country, but is de~irou8 of working out 
its own problems and its own destiny as a distinct and· proud unit 
of the Empire.. It is, of course, difficult to generalize about a 
population as mixed as that of Ceylon, but the general character 
of the people as a whole may best be described as friendly, tolerant, 
hospitable, practical, and free from, extremism. Granted good 
will, for which there are abundant grounds, there can b& no doubt 
that the co~tinuance of co-operative endeavour of European ·and 
Asiatic elements will redound to the greater prosperity· and 
'happiness of alL 

.Constitutional and politicai questions in Ceylon have recently 
been the subject of exhaustive enquiry by a special Commission 
under the chairmanship of Lord Donoughmore. The report of 
this Commission has been published- 'since I left Ceylon, and as 
that report discusses sovety "fully the present -constitution and 
makes far-reaching proposals for amendment any reference to 
Ceylon Ilolitics would be out of pliwe in this report. . 

The present population of- the Island is estimated at over 51 
millions: Ceylon is therefore the second (Nigeria is the,' first) most 
populous unit -in the British. Colonial Empire. The Sinhalese 
popUlation, Buddhist a-nd Christian, forms abol,lt 64' percent. of 
the totlil.. The natural increase in the population since the last 
census, especially in the Je88- malarious district~ of the sauth~west. 
is particularly marked, ,but this increa!'e has been supplemented 
by ast~ady rise in. the number of Tamil immigrants from' southern 
India.' Most of these -come first· to work' as labourers on the 
plantations. . ' , 

_ Ceylon is unique in having a financial year tbatterminates: on 
30th -September. The. public revenue for ~the year ending 30th 
September, 1927, was Rr. 129,358,916, or approximately 
£8,620,000. This constituted a reCord -'iIi the history 'of the 
country. The accumulated surplus 'balance standing to the credit 
of the.Colonyat the end of the financial year was over £3,000,000 
sterling.. Th.e net total public debt amounted to less than 
-£9,000,000, an extremely small figure when compared with those 
of most other countries or Colonies. .. .' . 

Trade statistics are compiled for the calendar year, and the total 
value of Overseas trade (other than bullion and specie) for 1927 
was 854,400,000 rupees. Expressed in round figures in sterling 
this total trade was represented by £30,000,000 worth of exports 
and £21,000,000 worth of .imports .. These. figures place Ceylon 
second to MaJaya in the British Colonial Empire as regards volume 
:>f. trade. .4,244 vessels with a total tonnage of 121 millions 

-entered the ports of the Island during th.e year., ... 

* Cmd. 3131. 
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The principal markets for Ceyion produce in 1927 were ;

(1) Great Britain 
(2) United States of America 
(3) Australia 
(4) Germany ... 
(5) Italy 
(6) Union of South Africa 
(7) British India 
(8) New Zealand 

,(9) Egypt 
(10) Canada 

Percentage 0/ total. 
4~.96 
23.04 
5.13 
4.91 
2.52 
2.05 
2.05 
1.93 
1.66 
1.51 

It will be seen that the United Kingdom is by far the most im
portant market for the products of Ceylon. 

The principal countries from which imports into Ceylon were 
obtained were ;-

(1) British India (including Burma) 
(2) Great BritaIn ... ... ... 
(3) Dutch East Indies 
(4) United States of America 
(5) British Malava 
(6) Japan . 
(7) Germany ... 
(8) Australia 

Percentage 0/ total: 
43 
22 

9.5 
3.48 
3.34 
2.28 
2.19 
1.94 

A very considerable proportion of the imports from British India 
are food-stuft's, notably rice from Burma. 

The numbers of motor-cars .and motor-lorries importeu into 
Ceylon in 1927 were 2,481 and 761, respectively. Of these the 
United Kingdom supplied 775 of the cars and 110 of the lorries. 
Approximately 7 million gallons of petrol were imported in 1927, 
all from the Dutch East Indies. 

All far as internal consumption is concerned, Malaya is prac
tically self-supporting as regards coal from its own collieries. 
Ceylon has no coal of its own, and in 1927 imported three-quarters 
of a million tons, chiefly from British India. 

One feature of interest in the trade figures is the steady increase 
in the demand for cigarettes. In 1921 the' import of ciga,rettes 
amounted to 319,000 lb. The import of these has grown' steadily 
each year since and in 1927 was not less than 568,000 lb., prac-
tically all from Great Britain. ' ' 

The sapphire mines of Ceylon 'have been famous for' centuries, 
and Ceylon is also the only part of the Empire where plumbago 
is found. Quite recently the Ceylon plumbago industry has, been 
faced by very serious competition from new deposits in Madagascar. 
wbere the CORts of production would appear to be lower. 

Considerable progress has been made in Ceylon in the develop~ 
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ment of a broadcasting service. The service, which is under tht;)' 
control of the Post Office Department, :was started. in 1925, at 
the end of which year 175 licences had been taken out. By the end 
of 1927, this number had increased to 924. During 1927 a total 
of 1,115 separate programmes, aggregating 1,040 hours, were 
broadcast from the station in Colombo. These programmes in
cluded mid-day and afternoon broadcasts of news, weather reports~ 
business information, studio concerts, latest gramophone records, 
Church services, and lectures. Included in these were nearly 100 
Oriental programmes, consisting of Sinhalese, Tamil, and Indian 
music, with lectUres in the vernacular. With the exception of a 
few which were provided by professional musicians, all items were 
given gratuitously. 

The tOtal revenue derived from broadcasting in 1927 amounted 
to Rs. 21,653, and the total expenditure to Rs. 18,480. Rs. 6,522. 
had, however, to be set off on account of depreciation,. interest on 
capital, and administration charges, and the service has not, there
fore, yet become fully self-supporting. 

Great interest has been aroused in Ceylon by the prospect of 
the inauguration of an Empire scheme of short-wave broadcasts, 
a:nd, if this scheme materialises, there is no doubt that it will 
greatly increase the value and the support given to the iocal service. 

I may mention that arrangements were made by the Department; 
to enable me to broadcast a message on one of my last evenings 
in~~oo. . 

I was interested to learn that the Department of Agriculture in 
Ceylon was considering the use of cinema films for educational and 
propaganda purposes. The cinema provides an admirable means 
for disseminating information in regard to the best, agricultural 
practices, the results of experimental work and research, and the
treatment and prevention of insect pests and. plant diseases. In. 
many parts of the Empire, especially in Canada, the possibilities 
of the cinema are now being exploited most effectively for agricul
tural instruction, a.nd, though the technique of taking good films 
is not easily acquired and generally requires the services of a trained' 
specialist, the trouble and expense involved are well worth while. 

There is sWI a shortage of ren.l1y good agricultural films, amI 
good instructional films about tropical agriculture have hardly 
begun to be produced. 

I cordially commend the Department of Agricultw'e's initiative 
and wish it every success. I may add that the Films Committee
of the Empire Marketing Board, which is now engaged in formu
lating plans for an interchange of instructional films between differ
ent parts of the Empire, is in touch with this interesting experi
ment. 

In the field of public health and preventive medicine there is 
alsQ wide scope for the instructional film. The Medical Depart
ment in Ceylon are using an American anti-malarial film depicting 
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.. poor whites" suffering from the disease, in the absence of any 
aimilar film more appropriate for an Eastern audience. The De
partment are now considering the production of an anti-malarial 
film taken in Ceylon. 

I think that it would be of advantage to Ceylon and to the 
Empire as a whole if Ceylon maintained a Trade and Information 
Office in London. Such agencies are maintained by the self
governing Dominions in connection with the offices of their High 
Commissioners, and by many Colonies, notably the Federa,ted 
Malay States, the East African Colonies and .Protectorates, the 
Gold Coast, Cyprus, and British Guiana. That such establish
ments have been of great value in stimulating inter-Imperial trade 
and in making known the products of the Colony on the one hand 
and their requirements on the other cannot be denied. 

The work which such an agency would undertake would, of 
course, be complementary to that which is already performed by 
the Ceylon Association in London, which was formed in 1888 for 
the purpose of acting, in correspondence with public b<Jdies in 
Ceylon, for the protection and furtherance of the general interests 
of the Colony. The offices of the Association are at 6, Laurence 
Pountney Hill, Cannon Street, where members can study Ceylon 
newspapers and·other publications connected with the Colony. 

Questions regarding the Civil Service in Ceylon have been' fully 
. discussed in the Donoughmore Report and the only aspect to which 
I feel it necessary to call attention is the problem of future recruit
ment. The general considerations have already been referred to 
in the chapter on Malaya. In Ceylon I certainly gathered that 
opinion was beginning to veer away from selection by the English 
Civil Service Examination (Eastern Cadetships). It is open to 
question whether success in any single examination andp~rticu
larly in the present examination is really the best means of selecting 
either European or Asiatic recruits for the Service. Provided 
candidates have obtained an honours degree at a University, 
appointment by selection on their full scnool and University records 
does seem to me to be preferable to the hazard of a special aca'demic 
examination. If this method is to be adopted in the future an 
arrangement could be come to regarding the quota to be filled by 
Europeans and by natives of the Island respectively. 

Finally, there is one further question on which I formed a 
definite opinion in Ceylon and that is in regard to archaeological 
work. The Colombo museum is admirable in every way. Its 
collection of Buddhist and Hindu bronzes is world famous and so 
also should be its collection of 17th and 18th century furniture 
made in Cevlon under the Dutch regime. But more. attention 
should be paid to the care and maintenance of many of the ancient 
monnments still in situ, especially at Anuradhapura. There is 
need for" good deal of scientific restoration work in preserving 
Itnll replacing the superb masonry in the .. twin pools." fOJ; 
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Pala-ce. Good restoration work has already been effected at 
Polonparuwa, though even there the beautiful little Siva, temple 
near the citadElI should receive attention. There appears to be 
no up-to-date official handbook or guide to the spJendid monuments 
of the. two former great capitals available· for visitors. In 
general, I am surprised that more interest is not displayed by. the 
~eneral public in the better preservation of antiquities of very 
!)Cea,t. importance. I know that there is ~ school of thought that 
considers that the work of restoration in Java has occasionally been 
overdone. I cannot myself share that opinion. Ceylon and Java 
possess monuments of Buddhist art of exceptional importance. 
and the relations between them and the all too few Buddhist 
remains in India, such as Sanchi, Amaravati, Ajanta, arid, Nepal 
have yet to be worked out in many particulars. There is little 
sculpture yet discovered in Ceylon comparable with the magnificent 
work at Brambanan in Java, but it is still possible that. more wilI 
be revealed in Ceylon by more energetic excavation. 

(b) Agriculture and Animal Husbandry. 

Ceylon is, after India, the largest tea-producing country in the 
world. It is the chief exporter of coconuts and coconut products 
in the Empire. It ranks third, after British Malaya and the Dutch 
East Indies, as a producer of rubber. It is the principal producer 
in the world of cinnamon and ~itronella. It produces the highest 
grade and highest priced cocoa in the worM. 

The cultivated area of the Island was apportioned as follows in 
the year 1926 :-

(1) Coconuts 
(2) Rice 
(3) Rubber ... 
(4) Tea 

. (5) Grains other than rice 
(6) Arecanut palms 
(7) Borassus (Palmyra) palms 
(8) Citronella 
(9) Cocoa 

(10) Vegetable crops (sweet potatoes, 
(11) Cinnamon 
(12) Tobacco ... 
(13) Cardamons 
(14) Papaya ... 
(15) Cotton 
(16) Sugar-cane 

etc.) 

Acres. 
883,460 
834,325 
475,051 
442,034 
104,297 
68,476 
49,480 
36,386 
34,566 
30.843 
25,080' 
13,072 
6,282 
5.130 
1,817 

901 

Total cultivated a,rea'in i926.· ... 3,011,200. 
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While the above retum has the appearance of accuracy it is 
probable that the actual area. under COCODuts, if coconuts inter
planted with other trees and in small gardens are added; would 
be found to exceed 1,000,000 acres. In the dry north of the Island 
the Borassus ot Palmyra. palm fulfils many of the functions of the 
coconut; palm in the rest of the Island. While the bulk of· the 
coconut estates are along the west coast of the Island, the coconut 
palm seems to flourish in the interior up to 1,500 feet altitude. 
The coconut industry is remarkably diversified in Ceylon as ~n 
be seen from the exports of coconut products in the year 1927 :-

Ke1'nel Products-· 
(1) Fresh coconuts 
(2) Copra ... 
(3) Coconut oil ... 
(4) Dessicated coconut ... 
(5) Coconut poonac 

Fibre p1oducts-
(1) Mattress fibre 
(2) Brush fibre .. . 
(3) Coir yarn .. . 

... 18,875,750 nuts 
99,107 tons 
33,658 " 
43,642 " 

8,652 " 

17,806 " 
8,536 II' 

6,541 " 
In order to produce these quantities. of coconut products it..is 
estimated that an average of just over one thousand million nuts 
are harvested in Ceylon each year. 

Rice, which comes second in area, is the main food of the 
people. At present Ceylon barely produces one-third of its own 
requirements, the greater part of the rice consumed in the Island 
being imported from Burma. In Burma there are no less than 
III million acres under rice cultivation. 

The rubber area at the end of December, 1927, is given by the 
Rubber Control as-

(1) Estates over 10 acres ... 
(2) Small holdings less than 10 acres 

Acres. 
433,662 
65,000 

Total 498,662 

Of the total area about 60 per cent. is owned by European com
panies and about 40 per cent. by Ceylonese. Many of the latter 
have estates of considerable size. 

Undoubtedly mistakes have been made in attempting to plant 
rubber at too high an altitude in Ceylon. At altitudes over 1,500 
feet growth is slow and yields of rubber per acre are very much less 
than at lower altitudes. Diseases such as oidium and secondary 
leaf fall, and physiological defects such as brown bast, are more 
common on the higher plantations. In fact it is doubtful whether 
lOme of the upland estates can ever compete with plantations more 
favourably situated from the point of view of climatic conditions. 
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The tea. induatryof,Ceylon is one of the most progressive, most 
scientific" and best"organised industries in the world. The tiner 
quality teas are all grown at altitudes of between 4,000 and 6,000 
feet.: A good 'medium tea is grown between 2,500 and 4,000 feet, 
a.nd a . little· high-yielding inferior quality tea is grown below 2,500 
feet,. , 

. Oil.the·best cultivated and manured estates yields up to 1,000 lb. 
of' tea per acre are . obtained. Estates which have been long 
neglected seldom produce more than 300 lb. per acre, but by the use 
of gteenarid art~ficial manures the yields can be gradually brought 
up again. A good average estate should produce between 650 and 
800 lb. per acre.per annum. It is interesting to recall that in 1884 
the Ceylon output of tea.· was 2,000,000 lb. ; by 1927 the output had 
risen to no less than 227,000,000 lb. 

Of recent years there have been great improvements not only in 
cultivation and manuring but also in factory technique. Much of 
Ceylon's pre-eminence has been due to detailed attention to the 
successive processes of withering, fermenting, drying, and 
rpechanicalsiftiilg and grading. A large amount of capital has 
been sunk since the war in bringing factory machinery and fac
tory equipment. up to ·date. The success of the industry of recent 
years is : due partly to imp:t;'oved cultivation, partly to factory 
technique, and partly to the acquired skill of the pluckers. The 
proper plucking of.a tea bush is a skilled occupation. Women 
a.nd children :are invariably .the best pluckers and acquire in time 
the habit of rapidly selecting the shoots with the new bud and 
two leaves. Neat, delicate fingering and accuracy are required. 

The Ceylon tea-planters' -have a well-deserved reputation for 
good:: management 'of labour, and the relations .between manage
ment and employees seem generally happy and satisfactory. Many 
of the families are permanently settled on the tea estates, while 
othe!-,s ,go backwards and forwards at very cheap rates to and 
from their homes in southern India. They usually come back 
voluntarily to the estate they know and bring other families with 
them. 

There is no indentured labour in Ceylon; all labour is as a. 
rule employed at daily rates and paid monthly on a civil contract 
of hire and service. An Ordinance securing a. legal minimum 
rate of wages for Indians employed on Ceylon estates became 
law in 1927. 'fhe Ordinance provides for \Vages Boards for the 
various districts, prohibits. the employment of children under 10 
years of age, and limits the time of employment to 9 hours a. 
day (inclusive of time not exceeding 1 hour for the midday meal). 

In' 1927 the number of Indians entering Ceylon, practically all 
for . labour on the estates, was 284,293. Of these about 60 per 
cent. were· "assisted" migrants, and of those assisted no less 
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than 66,000 had been in Ceylon before. These figures show th~t 
conditions of labour in Ceylon are attractive to rural workers m 
southern India. The total Indian population workmg on estates 
in Ceylon is estimated at 720,000, the numbers of men, women, 
and children being approximately equal. The Government of 
Ceylon supervises the conditions of collection, inspection, and 
travelling arrangements of Indian .labourers coming to Ceylon. 
and the interests of the labourers m Ceylon are watched by an 
Indian Emi!!l'ation Agent stationed in Ceylon. Finally, it is esti
mated that" the .. real" wages earned by Indian labourers in 
Ceylon are approximately 100 per cent. higher than their earnings 
as rural labourers in southern India. 

Interestina smaller industries in Ceylon are the cinnamon indus
try which is ~enturies old, and the more recently introdu~ papain 
industry. Last year Ceylon exported 83,416 lb. of papam, valued 
at 671,000 rupees, from the papaya plantations. 

By far the most difficult agricultural problem in Ceylon is the 
better use of the dry zone areas. Malaria is the chief obstacle to' 
progress, but even if no malaria existed the sparseness an" 
irregular distribution of rainfall, irregular through the year and in< 
total quantity from season to season, ma~e the problem peClY 

liarly hard. Where tank irrigation is available, rice is the obvious 
crop; but as an illustration of the present position I may quote 
the case of Minneriya which is one of the largest reservoirs, dating 
from the 3rd century and recently restored by the Irrigation De
partment. Minneriya tank bas an area of nearly 5,000 acres 
and is to-day capable of irrigating 20,000 acres of paddy land. In 
fact only 1,000 acres are so irrigated, owing to tbe sparseness anlt 
lack of energy of the local population, the malarious charader of 
the area, and the consequent unwillingness of new families to 
settle there. 

Irrigation is the concern of & separate Government Department. 
with headqu&nel'8 d Trincomalee. This is bardly a convenient 
arrangement and it would seem better to transfer the Director 
and his office to Colombo. The Department is expending public 
funds a' the rate of a little over £100,000 a year. The numl:ier 
of .. Crown" irrigation works provided and maintained by the 
Department is 184, under which approximately 150,000 acres are 
irrigated. In addition there are a large number of small village 
tanks and minor native irrigation schemes which furnish :water 
for a further 200,000 acres. The Irrigation Department is also 
responsible for devising flood protection schemes, which are re
quired particularly in the neighbourhood of Colombo. 

One of the evils from a forestry, agricultural, and public bealth 
point of view to be combated in Ceylon is the old traditional 
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shifting cultivation or "chena" as it is called, which is prac
tised by the people. As among the more primitive tribes in Africa 
this system consists of burning a patch of forest, cultivating a 
catch crop of cereals and possibly a little tobacco in the wood ash, 
and abandoning the area again to secondary jungle after a year. 
Chena. .cultivation makes for the increase of malaria., for the 
destruction of potentially valuable timber, and for bad agricul
tural practice. Permanent settlement and continuous cultivation 
of such areas should supersede the present dangerous and wasteful 
system .. 

The problem of, agricultural progress in the dry zone is a very 
complicated one. Public health ·and social organisation lie at the 
root of it, but special consideration will also have to be given to the 
·question of marketing. 

One of the most suitable crops for rain cultivation in the dry 
zone is sesame (simsim-Iocally known as Gingelly) . There is 
little doubt that the cultivation in rotation of native tobacco could 
be extended and improved. Sisal would do well in the dry zone, 
but personally I believe it can only be introduced successfully as a 
capitalist crop on estates of between 2,000 and 3,000 acres with a 
complete modern factory and very careful skilled supervision of 
the cultivation and renewal of the plants. I do not believe it can 
ever succeed commercially on a small scale or as a native peasant 
co-operative industry except after many years of experience on 
large scientifically managed European estates. 

The time of the principal Economic Botanist in Ceylon, an 
officer with previous experience in Burma, is almost entirely de
voted to improving the rice yield per acre in Ceylon. This, at 
present, is on an average rather low. 

Ceylon has suffered so terribly in the past from coffee diseases, 
particularly Himeleia vastatrix, that enterprise 'has been slow to 
appreciate the significance of the modern Java robusta coffees. 
These coffees are resistant to most of the diseases that destroyed 
the old plantations of arabica coffee, and there can be little doubt 
that robusta coffees grown under the shade of Lucaena glauca or 
Gliricidia maculata would do well in Ceylon and prove commer
cially profitable. 

The headquarters of the Agricultural Department are at 
Peradeniya, about four miles from Kandy on the main Kandy
Colombo road. 

In addition to the headquarters of the Department the institu-
tions a.t Peradeniya consist of :-

(1) The Royal Botanic Gardens (146 acres). 
(2) The Central Experimental Station (547 acres). 
(3) The Central Laboratories and Library. 
(4) The Farm School (27 acres). 
(5) The Head Office of the Rubber Research Institute. 
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Peradeniya is at an average altitude of 1,500 feet above sea
level, has an average annual rainfall of 88 inches distributed on 
~70 days, and a mean temperature of 76°. The institutions at 
Peradeniya have developed round the Royal Botanic Gardens which 
were established in 1822. The Central Experimental Station was 
formerly a coffee and cocoa estate which was taken over by the 
Government in 1902. Approximately 220 acres of the total 547 
are under special experimental cultivation. A further portion of 
the land is now being brought into cultivation in connection with 
budded rubber and con.tour planting. . 

The Farm School was established in 1916 as a. residential school 
for men over 17 years of age. The school provides two distinct 
courses, a one-year course for vernacular school teachers and a 
two-years' course for students. Out of 180 of the latter who have 
passed through the school to date, 60 have entered the Govern
ment service. Several of these have gone on to Poona or Pusa 
for a further course of two years. The remainder, i.e., 120, have 
gone into the various planting industries, quite a number being 
the sons of local landowners. Though the school was opened in 
1916 the new laboratories and hostel were not completed till 1921. 
The inclusive fee for board and tuition is 37.50 rupees per month. 
The students are occupied every morning from 6.30 to 9 in prac
tical work on the school farm or in the Central Experimental 
Station and receive class-room instruction from 10-12 and 1-3.30. 
The inlj,truction is in English (for the school teachers' one-year 
course it is in Sinhalese). In addition to rice and other arable 
crops grown in rotation the school possesses its own dairy herd 
and model dairy and its own poultry run. The course provides 
for a thorough grounding in the science and practice of tropical 
agriculture, and each of the senior students undertakes all the 
management of the farm for one week in turn. This includes 
check roll, accountt!, etc. Altogether this Farm School is an 
admirable institution and f~rms a. valuable example to other 
Colonies. 

A similar farm school has recently been established at J affna, 
and two more are projected, one at Kurunegalla and one at Galle. 

Agriculture now forms part of the curriculum at two of the 
voluntary secondary schools, each of which has its own farm, 
viz., Trinity College, Kandy, and Richmond College, Galle. 

The course at Peradeniya for vernacular school teachers is pri
marily designed to improve the technique of teaching in connec
tion·with the system of school gardens which has been built up 
dnring the last few years. 748 Government and 100 assisted 
schools now have registered school gardens. The Government 
provide seed, implements, inspection, and prizes. This year there 
is appearing in English, Sinhalese, and Tamil a new handbook 
for teachers in Ceylon schools entitled .. Rural Science," by 
Mr. F. A.Stockdale, the Director of Ag-riculture, and Mr. J. C. 
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Drieberg. This booklet is· divided into two parts. 'l'he first part 
consists of a syllabus of topics to be used throughout rural 
vernacular schools up to the fifth standard for reading, writing~ 
arithmetic .. and' local geography lessons. This part is divided into. 

. three sections :-
(1) Environment, i.e., the home, village, market seasons, 

food, clothing, paddy cultivation: 
(2) Animal life : 
(3) Plant life. 

~odel lessons are provided. 

Part II consists of a more advanced syllabus for use in the 
special subject " Rural Science" now introduced in standards VI 
to VIII. A special syllabus and model lessons are provided for 
each of the three standards, all based on the same three divisions, 
viz., Environment, Animal life, and Plant life. This represents 
the first substantial effort to introduce ecology and biology as 
exemplified in the ordinary life and practice of agriculture in 
Ceylon into the great mass of the village schools. The prepara
tion of special •• readers •• based on the handbook in the two. 
vernaculars is to follow. 

The Central Laboratories at Peradeniya consist of ·a.n adminis
trative block containing the offices of the- Director of Agriculture 
and of the Director of the Rubber Research Institute and a large 
conference hall where the annual agricultural conference is held. 
The portraits of Gilbert and Lawes of Rothamsted adorn £his haa 
and it has become the custom for the Governor to preside at a. 
three-day conference which is attended by planters, etc., from aU 
parts of the Island. 

In addition to the administrative block there is a fine new 
library available to the public. The librarian, a Burgher, is a good 
Dutch and German schola.r and translates anything of speciat 
interest or value received in the publications issued from the Dutch
East Indies. 

There are three laboratory blocks completed between 1922 and' 
1925 :-

(1) Entomological. 
(2) ~ycological. 
(3) Soil Chemistry. 

The first two are very fully· staffed and equipped. They deal with 
all the enquiries and advisory work in connection with local pests, 
and engage in specific research as· well. In the Entomological 
Division special research work is going on with regard to the 
bionomics of different varieties of termites (white ants), into the
shot hole borer and the tea tortrix in tea, and into the biological 
control of the insect pests of the coconut palm. The nephantis
caterpillar that eats and fouls the leaves of the coconut palms is 



83 

DOW largely controllable by the propagation of a: sma~~.local wasp, 
much in the same way as the leaf moth 10 FIJI (Lef)uana 
irridescens) is controlled by introducing and maintaining the supply 
of small parasitic flies ('1'achinidae) from Malaya. It IS clear that 
the termite work not merely is of great importance to the tea 
industry of Ceylon but is of universal scientific interest and 
importance. 

The Mycological Department is staffed by 5 trained. men, 3 
Europeans and 2 Sinhalese (one trained at Poona and one at Pusa). 
Apart from advisory functions (over 500 specimens are sent each 
year for report), it is engaged on the fundamental problems of root 
disease in the tropics. This is often found to be the result of 
symbiosis. Further, some of these root problems involve difficult 
biochemical work. The study of paddy fungi is important. 

The Chemical Division is the least advanced and the last to be 
opened. Work is now being undertaken on the nitrification of soils 
by green manures, chiefly the estimation of available nitrogen in 
uitrate (orm as the result of mulching with green crops rather 
than nitrification by the root action of leguminous plants. 1'he 
relation of loss of nitrogen by tropical soils to rainfall is being 
established. Very important similar work on the nitrification of 
tropical soils is going on at this moment in Nigeria. Work is also 
being undertaken at Peradeniya regarding the leaching of soils 
treated with artificial manures. Soil analyses are so slow, 
and the technique is not yet sufficiently standardized and the 
results so varied, that empiricism is still the chief method· 
practicable under the immensely varied conditions obtaining in 
Ceylon. It is clear, however, that as elsewhere nitrogen deficiencies 
are the important factor in tropical soils. In tea cultivation it is 
clear that nitrogenous manures are the most important, and 
phosphatic second. Potash is of comparatively small importance. 
In rice cultivation, phosphatic manures are important. In coconut 
ma.nuring, nitrogen is first in importance. phosphates second, and 
potash third. Diseases and weaknesses of rubber are almost 
certainly connected with certain soil deficiencies, and much work 
will have to be done on these. Soil physics are of great importance 
in connection with the coconut industry. Drainage and aeration 
a.re more important than most other factors in this crop. 

Perhaps I might again emphasize that scientific soil work entails 
a. detailed study not merely of the chemistry of soils but also of the 
microbiology of soils. The part played by bacteria, algae, and 
proto7.oa in the soil is quite as significant as the "mineral" 
content. Our knowledge of these problems of soil biology, especi
ally in the tropics, is still very rudimentary. Plant genetics anc1 
soil science are clearly the two grea.t vital branches of modern 
scientifit! research in connection with agriculture. 

The Bohnical Division of the Department at Peradeniya. is not 
yet houlled with the other laboratories but remains iri the old 



buildings' in the Royal Botanic. G.arde~s.. As I have alrea:dy 
:mentioned' the Economic Botamst IS prmclpally engaged on r~ce 
work. The' development of higher yielding pure-line strains of 
paddy in Ceylon is .comparatively ne~ but i~ n.ow beiIl~ pushed .on 
with rapidity. Owmg to the very wIde vanatI~n of sOlI and ~am
fall conditions in Ceylon the work has to be wIdely decentralIzed. 
In some places quick growing and ripening varieties are essential, 
in others slow growing, according to the climatic conditions (i.e., 
rainfall distribution at different times of the year). Some paddie~ 

,are 75-day paddies and thereis a variation up to 220-day paddies. 
In fact the problems of rice cultivation in Ceylon are extremely 
varied. Burma with its Ht million acres under rice is far more 
unifonn than Ceylon with its 800,000 acres. 

The plan now adopted. is to maintain 21 paddy' stations in 
different ,parts of the Island based on two central stations, viz .. , one 
at Peradeniya Central Experiment Station for the double monsoon 
areas, and one at Anuradhapura for the single monsoon area. Un
fortunately the tests at Anuradhapura were. a failure this year on 
account of the early failure of the north-east monsoon. ' 

Pure-line selection of rice was started iIi Ceylon in 1920 and 
centralized at Peradeniya. It was not until 1926 .that it was de
centralized. In the actual methods of cultivation Ceylon paddy 
growers have much to learn from Java. but it will take a long time 
to change traditional customs which in many places have assumed 
religious associations and sanctions. Rice cultivation is extending 
on the east coast in the neighbourhood of Batticaloa, but remains 
difficult in the old centres of the industry, i.e., the North-Central 
and North-\Vestern Provinces, owing to malaria. The tanks bear 
-witness to the importance of paddy cultivation in the old days. 
Now it is a problem of population and public health first, water, 
economic botany, and manuring all being secondary to the fight 
against malaria. It is clear that for the present the main duty 
of the Agricultural Department in Ceylon is to increase the yields 
of rice on existing areas rather than to press for the extension of 
the area under the crop in advance of the necessary public health 

. measures. 
The Central Experiment Station at Peradeniya is a model of 

intelligent direction. Every plot is utilized for a real scientific 
purpose and. is being controlled with a view to establishing some 
particular point or factor of economic significance. 

Perhaps the most remarkable efforts of recent years (the last 
'five) in Ceylon have been in the direction of the development of 
cover crops to· prevent soil erosion; and green manure crops 
for maintaining the tilth and nitrogen content of the soil. 
A great variety of shade trees for tea, coffee, and cocoa have 
also been investigated. 

The washing out of soils, especially under rubber and tea, 
became a serious problem in Ceylon some years ago, especially. as 
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the rubber indubtry went through' the clean-weeding period .still 
observable in Malaya. The first ,effort to deal with the problem 
consisted of elaborate and expensive stone terracing. Nowadays 
it is mainly dealt with by means of cover crops .. Under heavy shade 
Dolicho8 Hosei (vigna) is firmly established as the best for rubber 
plantations in Ceylon. It requires a little phosphate manuring to 
get it established in some places, and it has to be periodically either 
dug into pits or .. envelope forked." Centrosema pubescens is 
used where it has not been found possible to establish vigna. In 
new plantations both centrosema and vigna can be established 
together, and as the shade increases the centrosema will be bred 
out by the vigna.. 

The best cover crop for tea. is now fairly well established as being 
Indigo/era endecaphylla, a. south Indian plant, that forms a. very 
close carpet without climbing or growing tall. 

One of the prominent features of Ceylon agriculture is the use of 
the Nicaraguan leguminous tree, Gliricidia maculata. This is used 
both as green manure and as shade tree throughout the lower 
altitudes up to 3,000 feet. It is an ideal shade and green manure 
tree for tea up to this elevation. Other popular shade treeS" for 
interplanting with tea, coffee, and cocoa arc :-

(1) Dadap-Erythrina lithosper71la. 
(2) Albizzia moluccana. 
(3) Lucaena glauca. 
(4) Acacia decurrens. 

The last named is causing SOlUe a pprehension as it has become the 
host plant of the pest Cercosporella theae which spreads from it to 
the tea. bushes, alld as yet no practical alternative has been dis
covered for use at the highest altitudes. 

Tephrosia candida is used very widely in the coconut plantations 
and in newly planted rubber areas as a green manure. 

The extensive adoption of these leguminous crops for a variety 
of purposes during the last few years has already revolutionized 
the practices of agriculture in both Ceylon and the Dutch East 
Indies and there are several problems for long-range research~ 
e.g., their real effect on the chemistry and microbiology of the soil, 
which will now require study. 

In addition to Peradeniya there are two other long-established 
botanic gardens. In 1861 Dr. Thwaites. who was the head ot 
Peradeniya from 1849 to 1880, acquired some 500 acres of land 
at Hakgala, near Nuwara Eliya, for the purpose of testing out 
cinchona. This garden is situated amid some of the most beautiful 
scenery of Ceylon at an altitude of 5,580 feet and has a mean 
annual rainfall of 95 inches distributed over 211 days and a mean 
tempe;ature of .600 F. Conditions there are obviously peculiar to 
the hIghest altItudes of the Island. The Tea Research Institute 
laboratories and the bulk of the high quality tea estates have sub-
sequently devel?ped in the neighbourhood. . 
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The third garden was specially established at Heneratgoda. in 
1876 for the reception from Kew of the seedlings germinated from 
the seeds of H evea brasiliensis brought by Sir Henry Wickham 
from the Amazon. It is situated about 18 miles from Colombo at 
an a.ltitude. of only 33 feet above sea-level, with an average rainfall 
of 100 inches and a mean temperature of 800

• A grove of the 
original trees is still standing and the yields of the trees are still being 
measured. Nearby there is a. grove of the transplanted thinnings 
and another of the first seedlings grown from seeds of the original 
mother trees. The remarkable difference between the high yields 
of most of the original trees and the transplanted trees when com
pared with the yields of the seedlings grown frem the seeds of the 
original tree~ ~s of peculjar significance. The outstanding tree, 
one of the ongmal trees, IS Heneratgoda No.2. This tree gave no 
less tha.n 392 lb. of dry rubber during one continuous period of full 
test tapping of 4 years and 9 months. This is equivalent to a 
yield of 90 lb. of dry rubber per annum. On an ordinary Ceylon 
rubber plantation the standard production may be taken at 375 lb. 
of rubber per acre, but yields are known as high as 500 and even 
600 lb. The experience of Ceylon would tend to show that the 
maximum yields are reached when trees are about 10 years old 
and that yields begin to fall off at an. age of between 25 and 30. 

It has been proved that not all the seeds of Heneratgoda No.2 
produce high yielders; in fact no progeny of the seed approaches 
the yield of this mother. Consequently the tree is now being used 
for bud wood and no less than 225 feet of bud wood have already 
been cut from it and buds are now being grafted on different stocks. 
Roughly 40 per cent. of the rubber in Ceylon is Ceylonese-owned, 
and some 65,000 acres of rubber are in holdings of less than 10 
acres. The average yield of rubber trees in Ceylon seems to decrease 
at the higher altitudes .. It is unlikely ever to be commercially 
successful over 1,500 feet above sea-level. Consequently the area 
under rubber could usefully be extended in the southern part of 
the Island, south of Ratnapura, but doubtfully elsewhere. 

Robusta coffee could be taken up, preferably under shade trees, 
in Ceylon. Other possible new crops suggested include the in
gredients of curries. Curry materials are at present largely im
ported. Chillies come from East Africa and India and coriander 
seed, the principal flavouring in cnrry, from North Africa. The 
cultivation of pine-apples and black pepper could also be extended. 
. Ceylon cocoa grows chiefly in the Kandy-Matale areas of the 
Central Province at elevations between 1,200 and 1,600 feet. The 
bulk of it is European estate cocoa, and the product is the highest 
priced cocoa in the worlli on account of its quality. It is used 
partly for blending and partly for the outside of high-grade 
chocolates. Its chief markets are America, France, and Great 
Britain. The industry has been long established in Ceylon with 
types brought from eentral and south America between 60 Itnd -80 
years ago. 
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The cocoa estate near Kandy which I visited was mostly planted 
up· 40 years ago. The trees show no sign of senile decay or disease. 
'fhe cocoa is grown under light shade;. the older the cocoa the less 
shade required. The dominant shade tree used is Dadap 
(E'lIthrina), though recently Gli,icidia maculata has been intro
duced. 

'fhe estate now yields 10 cwt. of cocoa. per acre on its best fields 
and an average of 5 cwt. to the acre throughout the 600 acres in the 
unit. 1'his steady high yield is due to the scientific manuring and 
cultivation programmes. The cocoa trees are regularly pruned once 
a year, in May and June, and then leaf and any other green. 
manures available are worked in. In addition one-quarter of the· 
estate is manured each year with cattle manure and one-quarter 
with artificial manure. In making up a mixture of the latter for· 
cocoa a higher percentage of potash (up to 50 per cent.) is use<l 
than in manures for tea. To manure one-quarter of the estate each 
year with cattle manure 288 head of cattle (mainly Hissar breed 
from India) are maintained. To feed these cattle 120 acres of the· 
estate are devoted to Guinea grass. The cattle are all stall-fed. 
throughout the year. and in addition to Guinea grass they are given. 
locally-produced coconut poonac and rock salt. The cattle are
remarkably healthy and the herd has never been attacked by any 
serious disease. The bulk of the present herd was bred on the 
estate. No attention is paid to milk or meat yield; manure anel 
transport are the important desiderata. The cocoa trees yield: 
twice a year, a light crop in March and April and the main crop. 
from the end of October to January. 'I'he trees seem to be fairly 
uniform yielders, but some exceptionally high individual yields have· 
been noticed and these are fairly constant. Clearly genetical factors... 
are important in this as in other crops. 

I also visited Hantane Tea Estate which is at a mean altitude of" 
2,500 feet. This estate is situated near Kandy with about 750 acres... 
under tea and a little rubber now being cut out. The yields :per
acre at Hantane have been :-

1923-24 417 lb. per acre 
1924-25 449 " " 
1925-26 455 " 
1927-28 542" " 

The rise in yield per acre is attributable' entirely to the manuring: 
programme. A mixture of green nitrogenous manure with artificial 
manure (groundnut cake, fish guano, nitrates, and super-phosphates 
in mixture) is dug in one month before pruning and again nine· 
months after pruning. Fairly heavy pruning is carried out on each. 
bush every two years in May and June. Hantane has a modern 
factory which has been built since the slump of 1921 out of the· 
profits of a single year. It has obtained several prizes for quality-, 
in competition with teas of similar altitude-but it cannot get the· 
prices, flavour, or quality of the best high~country tea, grownr 
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1876 for the reception from Kew of the seedlings germinated from 
the seeds of H evea brasiliensis brought by Sir Henry Wickham -
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600 lb. The experience of Ceylon would tend to show that the. 
maximum yields are reached when trees are about 10 years old 
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It has been proved that not all the seeds of Heneratgoda No.2 
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Central Province at elevations between 1,200 and 1,600 feet. The 
bulk of it is European estate cocoa, and the product is the highest 
priced cocoa in the worItl on account of its quality. It is used 
partly for blending and partly for the outside of high-grade 
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Britain. The industry has been long established in Ceylon with 
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The cocoa estate near Kandy which I visited was mostly planted 
up 40 years ago. The trees show no sign of senile decay or disease. 
'The cocoa is grown under light shade;. the older the cocoa the less 
shade required. The dominant shade tree used is Dadap 
(Ef'1Jthrina), though recently Gliricidia maculata has been intro
duced. 

'The estate now yields 10 cwt. of cocoa. per acre on its best fields 
and an average of 5 cwt. to the acre throughout the 600 acres in the 
unit. This steady high yield is due to the scientific manuring and 
cultivation programmes. The cocoa trees are regularly pruned once 
a year, in May and June, and ihen leaf and any other green 
manures available are worked in.. In addition one-quarter of the 
estate is manured each ytlBr with cattle manure and one-quarter 
with artificial manure. In making up a mixture of the latter for 
cocoa a higher percentage of potash (up to 50 per cent.) is used. 
than in manures for tea. To manure one-quarter of the estate each 
year with cattle manure 288 head of cattle (mainly Hissar breed 
from India) are maintained. To feed these cattle 120 acres of the 
estate are devoted to Guinea grass. The cattle are all stall-fed 
throughout the year, and in addition to Guinea grass they are given. 
locally-produced coconut poonac and rock salt. The cattle are
remarkably healthy and the herd has never been attacked by any 
serious disease. The bulk of the present herd was bred on the 
estate. No attention is paid to milk or meat yield; manure IInll 
transport are the important desiderata. The cocoa trees yield: 
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from the end of October to January. The trees seem to be fairly 
uniform yielders, but some exceptionally high individual yields have· 
been noticed and these are fairly constant. Clearly genetical factors. 
are important in this as in other crops. 

I also visited Hantane Tea. Esta.te which is at a mean altitude of 
2,500 feet. This estate is situated near Kandy with about 750 acres. 
under tea and a little rubber now being cut out. The yields per
acre at Hantane have been :-
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1924-25 449" " 
1925-26 455 " 
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The rise in yield per acre is attributable entirely to the manuring' 
programme. A mixture of green nitrogenous manure with artificial 
manure (groundnut cake, fish guano, nitrates, and super-phosphates 
in mixture) is dug in one month before pruning and again nine· 
months after pruning. Fairly heavy pruning is carried out on each, 
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over 4,000 feet, or the weight peracl'06 of the Ratnapura low
coup.try teas; these latter run up to 1,000 lb. per acre but are of 
inferior flavour and quality. Also, in tea growing at the lower 
altitudes the pests are more dangerous and more difficult to combat. 
Shot hole borer is a trouble at Hantane, but not termites. Albizzia, 
Greviliea, Gliricidia, and Dadap are all grown on this estate as 
shade and manure trees. Tephrosia carulida is specially grown for 
green manure. 

As I have already mentioned, considerable attention has been 
given by the Department of Agriculture to the control of pests and 
diseases of tea. It has not, however, been possible for the Depart
ment to carry out the necessary work on soil problems for tea, upon 
the physiology of the tea bush, or upon the technology of the 
manufacture of tea. The industry considered that further research 
work was urgently required on these points, and in 1925 it was 
decided to establish a separate Tea Research Institute, to be 
financed by a cess of one-tenth of a cent per lb. on all tea exports. 
The Institute was incorporated by Ordinance, and its administra
tion is entrusted to a Board of Management consisting of four ex
officio members, namely, the Director of Agriculture, the Colonial 
Treasurer; and the Chairmen of the Planters' Association of Ceylon 
and of the Ceylon Estates Proprietary Association, and eight 
nominated members, three to represent each of these two Associa
tions, one to represent the Low Country :Products Association, and 
one to represent the small-holders. 

The revenue and expenditure of the Institute since its establish
ment have been as follows :-

1925 and 1926 
1927 
1928 

'Revenue. 
Rs .. 

239,831 
231,736 
232,677 

Expenditure. 
Rs. 

89,389 
103,586 
125,876 

The present staff consists of a Director, a Mycologist, an EntOmo
logist, a Biochemist, and a Soil Chemist, who are at present 
located in temporary quarters at Nuwara Eliya. Attempts have 
been made to secure permanent quarters upon an estate situated in 
the centre of the ·tea-growing area. This estate has been difficult 
to secure, but it is now thought that .. a solution of this difficulty has 
been fo~nd and that the Institute will soon be in a position to 
purchase a suitable estate partly planted up and with adequate 
additional land for further extension and for experimental work. 
A loan' from the Government to finance the purchase of this estate 
has been applied for, and if this is secured the Board of Manage
ment. intends to commence without delay the erection of the neces
sary buildings and laboratories with the·funds which it has accumu
lated since incorporation. With the establishment of this perm.an
ent home for the Institute and with the erection of a modern . . } . 
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u'p-to-date factory, grea.ter progress with field lDanUl'ial trials, with 
soil investigations, and with the solution of manufacturin<1 problems 
will be possible. For the present definite research has b~n under
taken on various pests and diseases affecting tea. Work on the 
Cercosporella leaf disease has been carried out, and an eelworm 
disease of Dadaps studied. Investigations of various root diseases 
of tea and of wood rot of stems are in hand. A study of the mites 
affecting tea and of methods of their control has been made, and 
the biological control of the tea tortrix pest is now receivingatten
tion. Investigations of biochemical questions' concerned with tea 
manufacture have been begun, whilst the preliminary uniformity 
trials preparatory to laying down f field manurial tests have been 
commenced. It is the intention of the Board of Management, as 
BOOn as the permanent home of the Institute has been established, 
to employ a physiologist for the investigation of various problems 
which centre around pruning. Definite programmes of work have 
been drawn up by the Institute and by the Department of Agricul-
ture, 60 as to avoid, as far as possible, overlapping. ' , 

The Department of Agriculture issues regularly \L valuable periodi
cal called "The Tropical Agriculturist." This magazine is the 
medium through which most of the results of research work are 
published. There can be no doubt that scientific agriculture has 
made very great strides in Ceylon during the last five years, ,and 
that this is so is due very largely to the energies of the present 
Director of Agriculture. Public opinion in Ceylon is now very 
much alive to the need for furthering scientific research in agricul
ture. It is an openly expressed hope that one of -the Imperial chain 
of research stations, which were advocated by the Imperial Con
ference of 1926 and supported at the first Imperial Agricultura.I 
Research Conference in 1927, may be located in Ceylon.' There is 
certainly a very willing de~ire to co-operate with the other, Do
minions and Colonies equally interested in the long-range problems 
presented by tropical agriculture. Ma,ny of these investigations are 
beyond the capacity and facilities of any individual department of 
agriculture faced with the need for much routine work and with 
the necessity of tackling urgent local problems. 

If this desire is to be realised, I think it must be made clear that 
nny such long-range Imperial station must be additional to the 
existing provision for research at Peradeniya a,nd elsewhere iri 
Ceylon. Such a station would have to be independent of immediate 
local requirements. Nevertheless, much of the research work 
lU'gently needed for local interests in Ceylon can be combined with 
the type of continuous long-range work of a nniversal value to the 
rest of the tropics. Several examples such as coconut genetics, 
the nature of root diseases under tropical conditions, and the micrO
biology of tropical soils suggest themselves as typical of the type of 
work that could be advantageously undertaken at'r new long-range 
station in Ceylon. •. 
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'l.'be Imperial College of Tropical Agriculture in Trinidad should 
in the nmin provide the principal training centre in the Empire 
for postgraduate and. advanced scientific teaching in connection 
with tropical agriculture, and on the training side Ceylon would 
probably do well to continue her present farm schools of the type 
already existing, and to develop a Faculty of Agriculture at her 
proposed University. I think it is very doubtful whether such 
University training of students could be combined, at any rate for 
some time to come, with any proposed link in the Imperial chain of 
higher research stations. . 

It has been suggested that, when the next.Imperial Agricultural 
Research Conference takes place in Australia, as many of the dele
gates as possible ilhould visit Ceylon en 'route to Australia. Cer
tainly Ceylon is a country where a great variety of agricultural effort 
can be studied with advantage, 

There is a small but well-staffed Veterinary Department in 
Ceylon. The central Veterinary Laboratory is in Colombo, and in 
addition to the ordinary routine work some excellent research work 
has been done there on osteoporosis in horses. The Ceylon in
vestigations go to show that this is certainly a mineral deficiency 
disease due to insufficient lime in the diet of the horses during the 
first two or three years of life. The cattle industry iij of growing 
importance to Ceylon as the local demand for both milk and meat 
is increasing. In 1927 the number of cattle slaughtered for food 
was approximately 70,000, of which 5,700 were imported from 
British India and the remainder home-bred. This figure is exclusive 
'Of water buffaloes. 

The Government Da.iry in Colombo and the branch farm at 
Ambepusa are maintained and directed by the Veterinary Depart
ment. Interesting breeding and feeding experiments are thereby 
facHitated. At the Colombo dairy between 150 and 200 milch CQWS 

are kept. Recently milking strain pure-bred Ayrshire bulls have 
been imported from Scotland and crossed with local Indian cattle. 
In the progeny the. hump disappears and the milk yield is immensely 
increased. Careful milk records are kept for every animal. . 

The principal cattle foods in use are Guinea grasses, Napier grass, 
Maurit.ius grass, and coconut poona<:. By far the highest yielder 
per acre is Napier grass. No less than 161 tons to the acre. were 
obtained at the Colombo farm during 1927. . Mauritius grass and 
(luinea grass each gave 81 tons during the corresponding period. 

Foot-and-mouth disease is general in most parts of the Isla.nd, 
but the disease is comparatively mild in Ceylon. From 3,621 cases 
during 1927 only 56 deaths resulted, and the recovered cattle showed 
few ill effects. Thanks to the energy displayed by the Veterinary 
Department the Island became completely free of. rinderpest in 
:March, 1927. Piroplasmosis, though not oommon, is serious in its 
threat. In 1927 30 cases were notified of which 27 were fatal.-· ' .... 



91 

Babies in dogs is serious in Ceylon, especially in Colombo. In 
1927 69 cases (42 in the municipal area of Colombo) of mad dogs 
were reported and others no doubt were undetected. Over 1000 
persons were treated for dog bites with Pasteur treatment at' the 
Institute in Colombo. 

In addition to Government effort a good deal of enterprise is now 
being shown by European planters in imIJroving the cattle industry 
in Ceylon. The principal incentive in this is the growing demand 
for animal manure in connection with improved methods of planta
tion cultivation. 

(c) Public Health. 

While Ceylon possesses probably the most extensive hospital 
system of any British posseBBion and has spent, and is spending. 
very large Bums from public taxation in equipping and staffing this 
sYtltem of clinical treatment of the sick, medical research, modern 
medical practice, public health services, and preventive medicine 
in Ceylon are not up to m~dern standards, and are below the public 
need. Ceylon has concentrated all her energies on attempts to 
cure and alleviate disease, but is behind many other parts of·. the 
Empire in preventing the need for such efforts. 

In modern medical science the ever-increasing significance of 
bacteriology, immunology, biochemistry, protozoology, entomology, 
and comparative pathology is now recognised. The study and 
application of these branches .of science during the last 20 years 
probably mark the greatest advance in human control of the forces 
of nature and knowledge of the laws of life that the world ha~ seen. 
Hand in hand with these new developments has come the greater 
attention to personal hygiene, public sanitation, the technique of 
the sanitary engineer, and the scientific study of nutrition. I 
gained the impression that to the public, and especially to the vocal 
lay public, in Ceylon all this is new and very largely unknown .. I, 
gathered the impression that in medical education and practice the 
laity as well as a large section of the medical profession in Ceylon· 
are still living in the 19th rather than the 20th century. Certainly 
the facilities, equipment, and staff provided for the study and 
practice of these all-important new developments are totally 
inadequate. . 

One has only to compare the staff and equipment of the Medical 
College at Colombo with the King Edward VII College at 
Singapore, the Medical College at Batavia, or the Medical College 
at Khartoum to see how medical progress in Ceylon has been 
handicapped. 

From all accounts the standard of modern bacteriological know
ledge and practice in the hospitals and among priva~e p~ctitione~s 
in Ceylon is lamentably low; Certainly the BactenologIcal Insti
tute in Colombo is hopelessly inadequate in staff ~d ac~mmoila
tion. The existing staff ill overworked, and YfrIblY 11l-hou~d. 
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There is no ·Medieal Research, Institute like that at Kuala LumpUr. 
Such an institution is in my opinion urgently needed. 

l'1:e future progress, prosperity, and happiness .of Ceylon are 
more bound up with the erarlication of malaria and ankylostomiasis 
than with politics, tramport, agriculture, or any other problem. So 
far from the incidence of malaria decreasing it would.seem to. be 
in~rE.'asing. The health . and efficiency of the majority of the 
population are being undermiried by these two disea~es. Thanks 
to the' charity of the Uockefeller Foundation sOlne attack has' bt::en 
made upon ankylostomiasis with the result that while approxi. 
mately 90 per cent. of the popUlation are still infected the degree 
of infection has 'been considerably reduced in the treated areas. 
'£he Rockefeller Foundation has also recently assisted. in the pro-
vision of. the' single Sanitary Engineer. . . 

If the number of deathR directly due to' hookworm has now 
diminished, the indirect effects of lowered resistance to other 
diseases, and the generally lowered physical and nervous efficiency 
dtie to this parasite, are still taking a terrible toll of the vast mass 
of people of Ceylon. It is a perfectly well understood and pre
ventable disease and we know how to prevent it. Malaria is differ
ent, and far more difficult, as our existing state. of knowledge is 
bpt fragmentary, and malaria is to-day the dominating problem 
before Ceylon . 
. But first let us examine some of the basic public health figures. 

The following are average figures for some selected districts for a. 
IO-year period:-

Town. 
Mean annual 

birth-rate 
per 1,000. 

Mean annual 
death-rate 
per 1,000. 

Mean in/allt Death-rate 
mortality directlyattri

rate under butable to 
one year. malaria. 

Colombo ... 36·3 21-3 133 0·3 
Kandy 42·1 32·3 208 0·5 
Jatfna 35·9 30·9 206 6·9 
Anllradhapura 38·1 39'8 301 8·9 
Mannar ... 35·4 46·9 380 8·7 

These figUres, of course, give but little idea of the enormous 
significance of malaria in being the main indirect cause of mortality 
and of susceptibility to other diseases. 

Colombo and the populous south-western districts of the Island 
are far the healthiest and least malarious areas. It is in these 
areas. that. the population is most virile and is increasing at the 
fa·stest rate. Yet this is an area of high rainfall and low-lying 
land. The central uplands are the next healthiest, while the whole 
northern half of the Island and the east and south-east coasts are 
deflnitelyunhealthy. In many parts the pop~lation is still de
creasing. On the whole Anuradhapura was until quite recently 
the worst place from the point of view both of malaria and of 
general unhealthiness in the Island, and this wa~ all the' more 
serious as the ancient capital and its shrines are visited by hundreds 
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of thousand!; of pilgrims eyery year from all parts of the Island. 
In Ceylon the dry areas are definitely more malarious than the 
wet areas. The domination of malaria affects not only agricultural 
production but all the public services. The incidence of malaria 
rises to two peaks each year, one early in June and another early 
in December. The children suffer terribly and the difficulties of 
education in the dry zone are largely accounted for by malaria. 

Alt far back as 1910 Dr. (now Sir)H. Marcus :l!'ernando published 
a paper in which he urged the necessity for research and the subse
quent introduction of systematic and organised campaigns against 
this disease, but comparatively little work was done till 1921. 
Ultimately, in the summer of 1921 Mr. Henry Carter, an entomo
logist, was appointed malariologist assisted by Drs. K. J. Rustamjee 
and E. T. Sarayanamuttu. In 1925 Dr. Rustamjee was given a 
special scholarship for study leave in malaria work at the John 
Hopkins University in the United States of America.. The results 
of the preliminary investigation of these three research workerol 
arid their assistants were published in an admirable report on 
malaria and the anopheline mosquitoes of Ceylon in March, 1927. 
It is difficult to summarise a scientific document at once so sug
gestive and exhaustive. Briefly they established that the main 
carriers of malaria in the low country of Ceylon and especially iIi. 
the dry zones are Anopheles listoni and Anopheles culicifacies; and 
that, as in the Malay States, the most dangerous mosquito in the 
upland areas is Anopheles mapulatus. Mr. Carter has elaborated 
a technique by which the larvae of the dangerous and the non
dangerous species can be readily identified and differentiated. Work 
has been done on the bionomics of the dangerous species, from 
which it is clear that the chief breeding places of the Anopheles 
lis toni are wells and small irrigation channels, particularly channels 
leading from tank irrigation. Anopheles culicifacies is found in 
considerable numbers in fallow fields in the drier coastal areas but 
was also not nncommon in all small channels in the interior jungle 
districts. In the hill country districts Anopheles listoni and 
Anopheles maculatus are moderately abundant in fields under crops 
when the crop has become established, and are also prevalent in 
the associated irrigation channels. As in other countries the fresh 
cutting of jungle produces temporary conditions which make for 
the rapid increase in the numbers of the more dangerous species 
of mosquito. 

The eradication of· the dangerous varieties of mosquito frOm 
Ceylon will involve a. long, patient, system~tic, and expensive 
campaign. It will involve a. considerable number of major drainage 
Ilnd water supply works. It will involve a. great aeal of interference 
with the customary habits of the people-their wells, their minor 
irrigation channels, the treatment of their crops, .etc. The spread 
of disease knows no arbitra.ry boundaries andObere must be no 
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differentiation between classes of landed property and the general 
powers...g·iven to the anti-malarial staff. 

Me. Carter concludes his report with the following pregnant 
sentences :-

" At present no settled policy or suitable organisation (for 
anti-malarial work) exists, and the control work has been on a. 
restricted scale and largely of an experimental nature... . . 
The existing organisation is entirely unsuited for any exten
sion of malaria preventive work especially as it is endeavouring 
to discharge two distinct though closely allied functions, 
namely, Research and Prevention. These two lines of work 
are equa.lly important, and it is now universally recognised that 
preventive work to be efficient and economical must proceed 
hand-in-hand with research. At the same time research de
mands complete .and uninterrupted attention and it is there

. fore not feasible for any individual to conduct both research 
and preventive work simultaneously." 

I would like to stress the vital importance of the last two sen
tences not merely in regard to malaria but as regards all modern 
public health. 'fhe public health officer cannot succeed unless .he 
can be guided and assisted by an adequate team of whole-time re
search workers able to concentrate continuously on their research 
duties. Equally, the efforts of the research workers will be sterile 
unless there is a powerful, well-supported, independent, and ener
getic public health staff in the field continuously engaged on pre
ventive work and on nothing else: There is in fact no Public 
Health Ordinance in Ceylon. The Medical Department has rightly 
been pressing for one for inany years. . 

While the preventive officers in the field must possess very large 
and very wide powers, it is essential in the circumstances obtaining 
in Ceylon that they should receive the intimate co-operation and 
support of the administrative service of Government, of the Irriga
tion Department, of the Public Works Department, the Agricul-
tural Department, and the Education Department. . 

I regard organisation for war on the malaria parasite as having 
precedence in importance over everything else in Ceylon· at the 
present time. Much can be learnt from experience already gained 
in Palestine, in the Malay States, in Central. America, and else
where. 

But, apart from malaria work, a great deal more should be done 
in the way of ordinary public and private sanitation. People seem 
satisfied in Ceylon with the most primitive; insanitary, and danger-
otis :latrine accommodation. . 

I throw ont the following suggestions for consideration by the 
Government luid public in 'Ceylon:- . 

. (1) A new' Central.'Medical Research Institut,e should' be 
established, with laboratories where bacteriological, serologiCal, 
entomological, and biochemical work can be concentrated. 



Increased research staff will be required. The need for this 
has been emphasized on several occasions by the present 
Director of Medical Services. 

(2) An independent external Commission should be appointed 
by the Ceylon Government to report on the equipment and 
<In the improvements desirable in the pre-graduate and post. 
graduate training available at the Ceylon Medical College and 
on the increase of its whole-time staff. Most of the existing 
staff is only Of part-time" and the teaching of modern de
velopments in medicine, and especially tropical medicine and 
public health, struck me as out of date. 

(3) Conl!ideration should be given to the possible separation 
of the Public Health Department from the Medical Depart
ment, and to an increase in the sanitary engineering staff and 
powers of the former. A comprehensive Public Health 
Ordinance is required. 

(4) Consideration should be given to improving the pay, 
status, and recognition given to Public Health officers. 

(5) There should be an increase in the staff of pathologists, 
&Ild particularly of bacteriologists attached to the principal 
hospitals. 

(6) The teachi.ng of personal and public hygiene in all schools 
should be extended, and the teaching of elementary biology 
introduced into the curriculum- of all •• English " schools. 
(The latter is important from the point of view of the im
provement of agriculture as well as of public health.) 

If I have been critical of the public health situation in Ceylon, 
I wish to pay IL tribute to the generous provision made for the care 
<If the sick- in the Island. There are, in addition to private and 
3BBisted hospitals in Ceylon, no fewer than 96 Government hospitals 
with a provision of nearly 8,000 beds. Admirable work has been 
carried out by the present Director of Medical Services in the way 
of public health propaganda both in the Press and by means of 
broadcasting from the Colombo transmitting station. One feature 
in Ceylon is particularly worthy of consideration by other Colonies. 
The Director of Medical Services is provided with a lay adminis
trative secretary. This is a most valuable appointment, and is 
the means of freeing the Director from a mass of routine and office 
work for his more important professional duties. 

Specially good work has been done on plague by the Colombo 
MUflicipality and its scientific officer detailed chiefly for this work. 
Plague has on more than one occasion been stamped out in Ceylon. 
but has been re-imported from India and Burma-partly, it is 
feared, owing to the fact that the central granaries in Colombo 
are Dot rat-proof-and the slums of Colombo are infested with 
potential pls$!"ue rats. In 1927 there were 100 deaths from plague, 
mOfltJy in Colombo and its immediateneighbout1100d. 
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Vital statistics are well kept in' Ceylon. Pneumonia is a very 
important cause of premature death. Dysentery, diarrhoea, and 
enteric fever are high on the list of causes of death, due, of course, 
to the unsatisfactory public sanitation conditions. ,On estates alone 
in 1927 there' were no fewer than 1,321 deaths from hookworm. 
In talking to one estate manager I was informed that, though 
proper latrine accommodation had been provided on the estate and 
all coolies had been treated for hookworm, they were re-inf~cted 
by visiting the local villages. One of the admirable estate 
hospitals which I visited was packed to overflowing with patients 
and over 90 per cent. of the cases were" malaria." ' 

The housing conditions in some of the towns in :Ceylon, particu
larly Colombo and Kandy, leave a great deal to be desired. Here 
again it would seem that inadequate powers have been, copferred 
by the Legislature on the Public Health officers in regard to the 
condemning of buildings as unfit for human habitatiQn' or pro
hibiting, the' ,erection of insanitary and unsuitable pren;tises. It 
would" really seem that in Ceylon there has either been ignorance 
or suspicion of modern scientific sanitary teaching. Every advance, 
'evell the small provision made for scientific malaria investigation, 
has been an uphill fight. I can only conclude by saying that, 
hefore public opinion in Ceylon condemns western scientific 
methods, they should be given a fair trial. It is, of course, absurd 
to use the epithet " western" when, for instance, J upan is in the 
van of modern bacteriological work. Science should be regarded 
'as iilterna,tional and questions of race or nationality should not 
arise in connection with it. The 'amazing advances in nearly every 
branch of medical science made in many colintries during the last 
20 years are the comnion heritage of mankind. 'Ceylon has every~ 
thing to gain by' a wider appreciation and application of thefle 
discoveries. 

(d) Education. 

There is a tremendous range and variety of education 'a 1 effort of 
all kinds going on in Ceylon to-day, by Government, by missionary, 
and by other voluntary bodies such as Buddhist; Hindu, and similar 
associations. Eleinentary schools are also provided by many estate 
owners for the children of their employees. 

Until quite recently the problems connected withun~form salary 
scales and pensions to teachers absorbed most of the attention and 
energies of the Education Department. These vexed, questions, 
which have so often proved a stumbling block to real progress in 
education in other countries, have now happily been settled for 
the 'time being in Ceylon, and the Department is in a position to 
devote more attention to the type of instruction, given' in schools. 
As elsewhere the chief fault in both elementary and secondary 
schools has been' the over-emphasis of the purely clerical and 
literary traditions coupled with a neglect of the life and'sbcial coIi;' 
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ditions in Ceylon. In Ceylon as elsewhere the .. ladder" ideal 
had become firmly ingrained, i.e., popular opinion had demanded 
that the elementary school must lead to the secondary school and 
the secondary school to the University, and thereby the whole 
course and aim of education became controlled by an English Uni
versity course and a series of examinations designed to lead to that 
course, i.e., the Cambridge Junior and the Cambridge Senior local 
examinations had dominated and still very largely dominate the 
curricula and methods of all types of school in Ceylon. Compara
tively few individuals achieved the goal, a University education 
at Cambridge in England, but all were compelled to climb some 
rungs of this particular ladder. For every success there were many 
failures and the social consequences are seen in the vast army of 
competitiors for every minor clerical appointment and in a supply 
of minor clerks far exceeding the demand, with the resultant de
pression of the financial rewards of the few successful competitors, 
and a large body of unemployed, disappointed, discontented youths 
with an English education of a kind and a Cambridge certificate 
of no commercial or intrinsic value. 

The ladder theory, influencing as it does even the textbooks and 
the curricula of the lower formB of the elementary schools, and 
focussing the aim of teachers on getting as many pupils as possible 
from •• their ., school through to the .Cambridge local examinations 
with all the arts and devices devised to circumvent the probable 
judgments of a board of examiners in England, has had the custo
mary denationalizing, de-ruralizing, and intellectually and socially 
cramping results. The tyranny of the examination system and of 
an external and distant written examination system wholly out 
of touch with the needs, traditions, mental gifts, and aptitudes 
of the people is writ large. 

Increasingly condemned as a danger to educational development 
in England itself, the examination test system has been exported 
wholesale and retail to 80 many Colonies. Popular opinion hugged 
the chains because it thought it was getting English .. standards." 
The very efforts made in England to mitigate the evils of a 
.. cramm able " examination had few if any beneficial resuits in 
the Colonies. True it bas made the coveted certificate a little more 
difficult to obtain, but the devoted energies of the teachers in de
visin., methods of cramming for examinations, while the examiners 
ende:voured to get questions and subjects which are more difficult 
to cram, have been only too successful. In particular the introduc
tion of .. new " subjects and widening the .. range" have resul~ed 
in the overcharging of the curricula. of the elementary schools WIth 
those new subjects sandwiched into already overcrowded pro
grammes. The result has been the accumulation of an ~posing 
array of miscellaneous unco-ordinated information, none of It com
plete or profound, about a large number of subjects. A~ve all, 
this education has concerned itself with word",', and partIcularly 
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with the names of ,objects. The memory training of many children 
has no doubt thereby been immensely stimulated. It is wonderful 
to observe the ·knowledge of the sound and orthography of words, 
especially lon~ and rare words fashionable from time to time in 

,examinations,that have been taught to children ; but there it 
stops. Further, the love of long and obscure words is aU too 
characteristic of many oriental scribes. 

I have sufficiently diagnosed the diseases from which exported 
English education is suffering not merely in Ceylon but in other 
tropical countries. Whether public opinion in the Colonies is yet 
ripe for the remedies is another'matter. The most fundamental 
remedy would be to eliminate the external examinations altogether. 
This would very quickly give immense benefits to the vast mass 
of the people -and to the cause of true education, but it would make 
it more difficult for the select few who can afford to go to Cambridge 
to get there, and it would, of course, throw an additional strain 
on, and indeed require an increase in, the local educational staff 
who would have to arrange local examinations and establish their 
own standards. It would also require a more modern type of 
training of all teachers, for at present teachers teach what they have 
been taught and they are often themselves essentially the product 
of the old examination-ladder sye,tem. 

In dealing with this subject I am not thinking merely of any 
pp,rticular application to Ceylon, and there is one point on which 
possible misunderstanding must be cleared up. It is sometimes 
thought that, because I have frequently condemned the anglicizing 
and denationalizing tendencies of academic or clerical education in 
Colonial schools, I am anxious to confine the subjects and objects 
of education to local experience. Because until recently the 
children of tropical dependencies have been taught such a lot about 
the English winter, English birds and animals, the English country
side, English local geography, and English history, it is not neces
sary to confine educational study to purely local objects. The 
wider horizon given by a knowledge of other lands and other peoples 
is as necessary to true education as ever. English culture would 
not have been what it is without generations of the teaching of 
Latin and Greek, of the civilizations of Greece and Rome, and of 
the geography and culture of the Mediterranean basin. Ceylon, 
and its nearest neighbour, India, are both parts of the British 
Empire, and a knowledge of the language, civilizations, history, and 
geography of that Empire is both desirable in itself and the readiest 
means at hand for an apPNach to knowledge of the greater world 
outside Ceylon. Further, European peoples owe their expansion 
partly to their mastery of the forces of nature and technical pro
cesses, and pa,rtly to the development of certain qualities of human 
character. The former are based on scientific research and prac
tice, and it is extremely difficult to give to other people the same 
advantages except through the medium of a European language. 
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It is difficult to run a railway system or even a modern commercial 
business, still more to carry out the quantitative analysis of a 
chemical compound, through- the medium of a non-European 
language. English should remain the principal medium of instruc~ 
tion in all higher education in Ceylon, and if this is to be so the 
teaching of English must begin before entry into a secondary 
school. 

Still 90 per cent. of the school children receiving education in 
Ceylon are in vernacular schools and only about 10 per cent. in 
English schools. The important point. therefore is to prevent the 
distortion of the educational met40ds and curricula in the case of 
the 90 per cent. by the indirect effects of the teaching given to 
the 10 per cent. And further, in the education of the 10 per cent. 
there should not be an absolute divergence from or break with the 
education of the 90 per cent. Elementary vernacular education 
must almost wholly relate to the life, environment, and experiences 
of the child. Secondary education, while leading through English 
to an ever-widening horizon, must never be divorced from Ceylonese 
contacts, experiences, and needs. 

One other fallacy in regard to education must be touched upon. 
Public opinion frequently clamours for something .. useful .. to be 
taught in the schools. This talk is common in every country, and 
is frequently based on complete ignorance of what is and what is 
not possible at different ages. Technical, vocational, or occupa
tional education, the s()-called .. useful" education, cannot be begun 
until a child has had some years of general elementary education 
In the three" Rs," preferably in its mother tongue. The attempt 
to impart technical, i.e., a higher, education to pupils who have 
not received a thorough and sound elementary education only re
sults in gloomy failure-not merely in .. failed B.A.s" but in 
failure in craft. .. Useful" education of any value frequently re
quires a preliminary general standard even higher than the top 
standard of an elementary school. Real technical education belongs 
essentially to the adolescent or secondary period of education. 

Nevertheless, if technical education belongs to the secondary 
school period, the idea behind the demand for more technical and 
less academic education can and should be applied throughout 
school life, and this idea !s being worked out by the Education 
Department in Ceylon in very important and significant ways. 

In the new scheme of studies and syllabuses for Ceylon schools 
a. radical departure has been made from the syllabus of work which 
exists in many Colonies. Instead of defining the scope of a subject 
and restricting such a scope to a purely intellectual trai.n~ng, every 
subject must be definitely related to some form of actiVIty. ThIS 
.. activity" is called the .. application of the ·subject." The ~eal 
test of knowing a subject is the ability to act on it. It is pOSSIble 
in this way to relate the school subjects definitely to the life of 
the pupil. The method adopted to secure this pt~ctical application 
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of school subjects is in one way the reverse of the "project" 
method used in the United States of America. Whereas in the 
project plan a practical piece of work is demonstrated to the pupils 
and the " su~jects" are taught incidentally, in Ceylon the sub
jects are taught in sueli a way that they lead on to the ., activities " 
which illustrate in practice the theoretical teaching in class. 
Formerly rural science, house-craft, etc., were introduced into the 
curriculum and learnt as pure sciences to be spoken about rather 
than to be acted upon. Now every subject has to lead to some 
form of action. In order that the new principle of relating sub
jects to aCtivities may be carried out effectively it will be necessary 
to modify in a very radical manner current ideas of examination 
tests. All this will be to the good. 

In the new syllabus the scheme for each of the eight standards 
of different types of elementary school is set out in three parallel 
columns. The first column is headed "subject," the second 
" scope," and the third" application." The third column is in 
every case very full, giving teachers a series of suggestions and 
alternatives as to how in any given standard a subject whose scope 
(i.e., degree of advancement) is defined may be "applied" in 
relation to BOme action. These principles have, of course, been 
long in use in modern kindergarten, and later in the teaching of 
such a subject as physics, but it is in their application in language 
subjects, i.e., in speech, reading, writing, and arithmetic, that a 
notable advance is already being demonstrated in Ceylon. 

The success of the new methods will depend, of course, on the 
trai~ng and ability of the teachers to carry them out, and Ceylon is 
singularly fortunate in possessing a Government Training College 
in Colombo which it would be difficult to overpraise. It would be 
hard to find in: the Empire an educational institution of greater 
interest or promise. Unfortunately it is only possible for a. small 
percentage of the teachers in Ceylon to pass through it, and at 
present the course only provides for two years' training. Further, 
though one can but wish that more· teachers passed through it, 
so much depends upon the personal leadership and the development 
of both initiative and a corporate spirit on the part of the students 
that it might be fatal to overload it in numbers. 'Quality can often 
in such institutions be sa,crificed to quantity. 

At present the College is providing a two-years' English school 
course for 38 men and 33 women teachers; a two-years' kinder
garten course for. 16 women and a special one-year kindergarten 
course for 2 women; and a Sinhalese vernacular school course for 
40 men and 41 women students. In all there are 160 students, 
i.e., 80 new students each year. A Second Class Trained Teachers' 
Certificate is awarded to each student who successfully completes 
the course of training and these second class trained teachers are 
subsequently awarded the First Class Certificate after doing satis
factory work for three years in a Government or recognised assisted 
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scllool. The College is residential and. of course, embodies a train
ing college English school of 200 boys and a. preparatory school of 
ISO children, whose pupils are the "clinical" or .. practising .. 
material for the student teachers. Students must be at least 18 
yean of age. Board and residence, etc., cost 200 rupees a year 
and there are 80 Government scholarships, 40 for the English 
coursea and 40 for the Sinhalese vernacular courses and each 
of an annual value of 360 rupees for two years. These are awarded 
on the results of a. competitive local ad hoc examination held 
annually. n would be out of place to give a full accoUllt of the 
curriculum. n would be difficult to exaggerate _ ita excellence. I 
select, however, one example, on aecount of its significance. Under 
the heading .. Elementary Biology" the syllabus is defined as 
.. Plant and Animal life of Ceylon-three hours a week together 
with excursions and practical work." In addition each_ student is 
required to submit before the final examination a. written a.ccount 
of original observa.tions made by him on some particular topic in 
plant or animal-life in Ceylon, selected by himself and approved 
by the lecturer in biology. The texts suggested for reading are ;-

(i) Elementary Botany for India, by Rangi Achari. 
(2) Elementary Zoology for Indian Students, by Parker and 

Bhatia. 
(3) The Nature Study Idea, by Bailey. 

The training in the technique of education is thoroughly up to 
date and modem at this College. Voice production and handi
crafts receive special attention. The history taught in the 
first year is mainly the history of Ceylon, in the second year 
.. European history from 1789 to 1914." The English course 
provides for a course of 30 lectures in the first yea.r on hygiene 
and child welfare, with II Tropical Hygiene" by Lukie and Black
ham &8 &. textbook. The Sinhalese vernacular course includes two 
hours a week in .. Personal and School Hygiene and Child Wel
fare ", and the course for women vernacular students includes 10 
lectures in child welfare and sick nnrsing. In the English litera
ture classes there are included .. three English novels of the last 
half centllrf. II 

I include some of these details as they may prove suggestive to 
those responsible for the conduct of other training colleges in other 
Colonies. Above all, what strikes a visitor mOBt is the spirit of the 
College, the vitalitY and enthusiasm of both lecturers and students. 
The College cannot fail to have an influence wholly for good in the 
educational future of Ceylon. 

In the abort time a.t my disposal I could only visit a. few of the 
higher educational institution a in and ilear Colombo-(l) Univer
sity College with ita magnificently-equipped science laboratories 
and theatrea, and ita valuable library of oriental texts and studies; 
(2) the Government Technical School for plumbers, electrical 
assistants, telegraphists, commercial students (~~thand, typing, 
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and accounting)", motor mechanics, etc.; (3) The Royal College, 
Colombo, the principal Government secondary school in the Island. 
The long record of achievement in the academic tradition-pre
paration for tpe Cambridge local examinations and London Univer
sity Matriculation-marks out this institution as one of the best, 
if not the best, of its kind in the Colonial Empire; (4) St. Joseph's 
Roman Catholic School with many hundreds of pupils ranging 
from the lower primary to the Cambridge Senior. This large insti
tution is under the care of the Oblates of the Immaculate Concep
tion, and the good discipline, cheerfulness, devotion, and care of 
teachers for their pupils both in and out of school, cha·racteristic 
of so many well-run Roman Catholic schools, were clearly evident; 
(5) St. Thomas' Anglican Secondary School, some seven miles 
south of Colombo, with its magnificent new chapel in the Byzan
tine style; (6) Trinity College, Kandy, a residential institution on 
the best English public school lines for boys of all races. Trinity 
College will always be associated with the life and work of its late 
Principal, Mr. Fraser, now Principal of Prince of Wales' College, 
Achimota, Gold Coast. He was the inspiration of Trinity and the 
builder of its great traditions. Its farm, its fine new science block, 
and its beautiful new Chapel in course of erection in the native 
Kandyan style of architecture are features of special interest to 
any visitor; (7) The new Mohammedan Secondary School in 
Colombo for the higher education of Moslem boys with its smart 
cadet corps and boy scout troops; (8) Ananda College. This I 
leave to the last on account of its special features. It is a Buddhist 
assisted secondary school in Colombo run by a Sinhalese Buddhist 
Committee. In many ways this institution is striving to do more 
to adapt modern secondary education to the life and historical 
traditio~s of Ceylon than any other institution. It is attempting 
to fuse the teaching of ancient Pall and Sanskrit texts with that 
of modern science. Perhaps its most interesting feature is its 
adoption of the Dalton method in the higher classes whereby the 
initiative of the pupil in developing his own bent and choosing 
his own subjects is stimulated. This College produces many of 
its own English textbooks for subjects like geography. It is a. 
brave and encouraging experiment which has an important con
tribution to make to the va.riety and progress of educational effort 
in Ceylon. 

This brief, survey of some of the educational problems and 
activities of Ceylon is very far from complete, and is designed not 
so much to give a detailed account of the educational system as 
to bring out points and examples from the richer experience of 
Ceylon that may be useful to other Colonies. In addition to Uni
versity College, with its London inter-arts course for post-secondary 
education, Ceylon has a long-established law school and a. medical 
college, both in Colombo. I have alluded to some of the urgent 
needs of the latter in the chapter on pUblic health. Ceylon has 



103 

now decided on the establishment of a. new residential University 
near Kandy. It is possible that existing institutions of University 
standing may in the future become constituent colleges of this 
national University. The establishment at Kandy of a Faculty of 
Tropical Agriculture of University rank appears to me to be one 
of the important functions of the new University. A school of 
engineering similar to that at Bandoeng in Java would appear to 
be another desideratum. 

I do not like to close this section without reference to a small 
Tamil vernacular school which I visited, founded and maintained 
by a European proprietary rubber planter on his estate for the 
children of his employees. It is one of the most picturesque 
memories of my tour. The children, boys and girls mixed, were 
being taught in accordance with traditional Tamil methods. The 
children had their sand trays and as the leader called, or rather 
.. sang " out, the spelling of a word the others chanted in refrain 
and wrote the form of the letter with a finger in the sand. Tradi
tional Tamil stories and Tamil songs formed a considerable part 
of the curriculum. On the modern side great attention is paid in 
this school to personal hygiene, the model labour lines of the estate 
being ideally laid out as a little village complete with Hindu 
temple, shop, swimming bath, and gardens as well as the school. 

In Ceylon there were in 1927 1,268 Government schools; 2,222 
Government assisted voluntary schools; and 1,005 unaided schools. 
There were 195,000 pupils being educated in Government schools 
nnd 293,000 in assisted schools. Approximately 50 per cent. of 
the total number of children of school age in Ceylon are receiving 
education. The number of teachers employed in Government 
schools was over 4,000, and in assist-ed schools over 10,000. The 
annual expenditure by the Department of Education is now oveJ 
8,000,000 rupees, i.e., over half a million pounds sterling. 

There are 255 II English " schools in Ceylon where the medium 
of instruction is entirely English. These are graded as:-

Government schools ... 17 

ARsisted Higher Grade schools 35 
{

Secondary schools . . . 46 

schools Elementary schools ... 145 
Night schools ... ... 12' 

The number of pupils on the rolls of these English schools in 1927 
consisted of 40,000 boys and 11,500 girls. 

As I have already indicated, most of these schools prepare or 
lead up to preparation for the Cambridge Senior, Cambri~ge Junior, 
and London Matriculation examinations. The followlDg figures 
indicate the successes obtained in these examinations. As in 
Malaya they are of some considerable I:lignificance.. The percentage 
of succeBBes seems to be small. t t . 
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1926-
Cambridge Senior School Certificate. 

Ce.ndidates. Passed (total). Honours. 

1927-

1,626 337 72 

Cambridge Junior School Certificate. 

1,291 510 

London Matriculation. 

Candidates. 
338 

Passed. 
67 

In addition to these external examinations some pupils, particu
larly at University College, Colombo, take higher examinations. 
The following list shows the number of candidates and successes 
in 1927 for the most important of these :-

Intermediate (Arts) 
Intermediate (Science) 
B.Sc. (General) ... 
B.A. Examination 
B:A. (Honours) ... 

Candidates. 
134 

70 
35 
32 
6 

Passes. 
32 
14 
14 
12 

3 

The vast majority of those receiving education in Ceylon only 
attend vernacular or Anglo-vernacular schools .. In the former 
education is wholly vernacular, and in the latter a varying amount 
of English is taught as well as teaching in the vernacular. Of the 
assisted vernacular schools 304 are estate schools provided by 
plan~ation owners. I have referred elsewhere to the rapid and 
valuable development of school gardens in connection with many 
of the Government vernacular schools. Several of the private estate 
schools have also established successful school gardens. 

There are now four Medical Officers, including one Lady doctor, 
who are engaged as whole-time officers on the medical inspection 
of schools in Ceylon. 

This brief catalogue of activities and the statistical summaries 
reveal a stage of very real progress in education in the Island. 
There is undoubtedly a growing interest in and demand for more 
and better education. Discontent with the failures of " academic .. 
education is general and healthy. While other Colonies have much 
to learn in these matters from. Ceylon, it is clear that educational 
problems and developments in that Colony wiU require very search
ing and sympathetic study. I cannot help regretting that Ceylon 
has for the present decided against. co-operating with the new 
Advisory Committee on Colonia,l Education and the new bulletin. 
It is important for Ceylon that she should follow the advance of 



educational methods and experience in other countries and Colonies, 
particularly in the scientific field. I hope, therefore, that it will 
not be long before this decision is reconsidilred. 

(e) . Forestry. 

The orgariisation and functions of the Forestry Department of 
Ceylon derive from the main Forest Ordinance of 1907. The 
Department consists of a. Conservator of }l'orests with headquarters 
at Kandy, five deputy Conservators, nine assistant Conservators, 
and three additional officers, who together form the higher staff. 
Under these there are about 80 foresters and forest rangers. Under 
the Ordinance of 1907 all unalienated or unoccupied Crown land 
is regarded as forest. Out of this extensive area, much of which 
is of little actual or even prospective va.lue for forestry purposes, 
a comparatively small number of reserves have been definitely de
marcated and a considerably larger area is proposed for reservation. 
In the highlands of Ceylon there is very little forest reserve. -In 
fact, in this area the Forestry Department only exercises direct 
management over about 10,000 acres, of which 3,000 acres have 
been planted with exotic eucalyptus in the central mountain block. 
The bulk of the area under the direct control of the Forestry 
Department is .therefore in the drier, least accessible, and least 
populated parts of the Island. The indigenous forests consist 
almost entirely of heavy hardwood species. Many of these forests 
are really nothing better than secondary jungle that has grown 
up on the abandonment of lands used in mediaeval times for 
shifting cultivation (Chena). The quality and value of much of the 
existing forest area are therefore low. Added to these initial and 
basic difficulties there was no effective control or policy till 1907 
and for generations the best and most valuable trees have been cut 
out indiscriminately. The export of satinwood from Ceylon, 
especially through Trincomalee, was very extensive in the early 
years of the 19th century, and little or nothing was done until quite' 
recently in the way of conservation, regeneration, and improvement 
of forests by scientific clearing or planting. Even when the 
Forestry Department was first established, the policy then adopted 
was wrong, uneconomic, and unscientific. The principal function 
imposed on the Forestry Department was to provide timber for 
the Public Works Department and the Railway Department on 
indent by those Departments. What little mature timber was left 
in accessible places after the chaos of preceding generations was 
being rapidly exhausted, and the forest officers not merely had to 
supply indents which were frequently altered and sometimes can
celled, but had to effect conversion of the timber themselves instead 
of this work being done by the indenting Departments. Commer
cial sales were discourn<1ed and the accounting side of the Forestry 
Department consisted i~ the main of a series o('llypothetical paper 
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credits against other Government Departments. The necessities of 
the Great War and the dependence of Ceylon on home-grown 
timber for old and new purposes intensified the policy of rapid 
exploitation. ,Under all these circumstances modern scientific 
forestry was impossible. 

In 1921 a forest officer lent by the Government of Madras maUd 
a report on the situation, and in the following year a strong local 
Commission was appoiuted to make recommendations on a some
what elaborate series· of terms of reference. This Commission re
ported in May, 1927, and the putting into force of its many pro-

. posals is still under consideration. 
The most promising plan now under consideration is the estab

lishment of five selected circles of 80 square miles each-three in 
the Trincomalee area, one in Batticaloa, and one in Uva-where 
the blocks will be put under" Management." Two square miles, 
which may be expected to yield 100,000 cubic feet of mature timber, 
Jf each of the five circles will be exploited, while at the same time 
improvement felling and clearing will be undertaken, so that each 
part of these selected forest areas will be worked over once in forty 
yea.rs. The Department will sell in the log either to Government 
Departments or by public auction. In the present sad condition 
of the dry zone forests of Ceylon there are probably not much more 
than Ii to 2 stems per acre of mature marketable timber. By 
improvement felling and clearing this low average might be 
gradually raised to 30 stems per acre, before the law of diminish
ing returns would operate. The great need of the moment is the 
scientific" improvement" of the selected forest areas. 

The most celebrated Ceylon wood is satinwood, which is found 
widely but spal'8ely distributed throughout the lower altitudes of 
the Island. The ordinary satinwood, the most extensively ex
ploited 'wood of the Island, is a useful all-round timber, and on 
occasion specimen logs of .. flowered" satinwood are discovered 
These are worth anything from two to eighty rupees a cubic foot 
for the fine furniture trade, but the fine Ceylon satinwood of 
Sheraton fame is increasingly rare. Under jungle conditions satin
wood takes about 160 years to come to full maturity. Under" im
proved" conditions it would doubtless be much quicker. Ordinary 
ebony and a very rare a.nd beautiful variety of ebony called " CaIa,.. 
mander" (occasionally also called" Coromandel ") are also found. 
The latter is very valuable but it is terribly slow in growing. The 
Forestry Department established an experimental planting of 
Calamander in 19]2 under the most favourable conditions but as 
yet (16 years later) the tallest plant is only 12 feet high and the 
girth but a few inches. Two other vll.rieties of local timber are 
deserving of mention. .. PaIu," which grows in the dry north, 
finds a very good market in J affna and is a species worth develop
ing. In: the wet area of the south-west there is a very fine 
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dipterocarp named" Hora .. which seems to grow pure, i.e., to 
dominate all other species in its locality. Hora would make very 
fine railway sleepers. There are no conifers in the Island and 
this is unfortunate as all the timber for the tea and rubber chests 
has to be imported from Japan or Europe. About two and a...half 
million tea chests are imported into Ceylon every year, chiefly from 
Japan. Some gums have been plant-ed. for railway fuel but they 
do not flourish in Ceylon, and it would seem that this effort will 
have been wasted as the railway now find coal and oil-fuel more 
economical and more satisfactory. The Jack fruit tree, so con
spicuous in some parts of the Central Province, makes a fine and 
handsome timber tree. Some 3,000 acres have been planted with 
Jack fruit for timbt'r purposes. 

While the history of forestry iri Ceylon may at first sight seem 
somewhat depressing, there is every hope that with the adoption 
of modem scientific programmes and with real continuity of policy 
the value of Ceylon's forest reaources can be very materially im
proved. Ceylon has much to gain from adopting the methods 
which the experience of other tropicaJ countries has shown to be 
of financial advantage, and as each successive quinquennial Im
perial Forestry Conference is held an ever-increasing volume of 
knowledge of the best methods of forestry development is made 
available. Ceylon would be well advised to take every oppor
tunity of being adequately represented at such Conferences. 

In the conditions obtaining in Ceylon the question of game 
resen-ea is not unconnected with forest reserves, as the forest 
areas are the home of Ceylon's wild fauna., notably the elephant. 
There are many thousands of wild elephants in Ceylon-probably 
rather too many. Periodical corrals for the purpose of capturing 
and taming the elephants are held, and the tamed elephant plays 
a considerable part in the economical (quarry-stone and timber 
hauling) as also in the ceremonial life of the country. Deer, wild 
buffalo, bush pig, leopard, and jungle cock are also found in the 
forests. There is a voluntary .. Game Protection Society" of 
considerable age and prestige in Ceylon. This Society is recog
nised by the Government, which consults it on game policy. 'rhere 
are two inviolate reserves co-terminous with forest areas, one in 
the north-west and one in the south-east. There are also .. Resi
dents' Game Reserves" where shootin~ is permitted for residents 
in Ceylon who take out licences. The Game Ordinances are 
administered by the Government Agents and their staffs and there 
is no separate game department. The Ordinances appear to bl) 
satisfactory from the point of view both of the. protection of 
economic development and of the preservation of fauna. 

The total cash revenue of the Forestry Department in Ceylon 
in 1927 amounted to about 875,000 rupees. n 
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(f) Transport. 

The Ceylon Government Railway comprises 835 miles of broad
gauge (5 feet (j inches) line and 117 miles of narrow-gauge (2 feet 
6 inches) lin~a total of 952 miles. The chief sections of the 
broad-gauge line are the main line from Colombo to Badulla (181 
miles) with a branch from Peradeniya north to Matale; the coast 
lines, from Colombo south io Galle and Matara (98 miles) and from 
Colombo north to Puttalam (83 miles); and the northern and 
eastern lines which, leaving the main line at Polgahawela, 45 miles 
from Colombo, extend to Talaimannar on the north-west coast, 
where connection is made by a ferry service with the Southern 
India Railway, to Jaffna in the extreme north, and to Trincomalee 
and Batticaloa on the east coast .. 

The two sections of narrow-gauge line are those from Colombo 
to Opanake (98 miles) and from N aru Oya on the main line to 
N uwara Eliya and Ragalla (19 miles); 

The extension to B.atticaloa has only recently been completed 
and no further extensions are at present contemplated. Possible 
schemes for future consideration include an extension of the main 
line from Badulla to Passara, an extension from Batticaloa south
wards to Nintavur, the continuation of the Galle and Matara line 
to Hambantota, and short extensions from this line to·Horana 
and Agalawatta to tap exporting districts in the low country. 

At the moment, however, the activities of the Department are 
rightly concentrated on consolidating the position which has now 
been reached by general improvements in equipment, rolling-stock, 
etc. The most importa.nt work now in hand is the construction 
of new Locomotive, Carriage, and Wagon Shops at Ratmalana, 
some 10 miles south of Colombo. The present workshops at 
Colombo have grown out of the original shops and no further expan
sion is now possible : the work which they tum out is on the whole 
good, but it is clea,r that they cannot be expected to meet either 
present or future needs, and greater efficiency will be secured by 
the construction of the new shops on an adequate site. It is hoped 
that these will be completed in 1930-31. 

There are smaller workshops at Demattagoda, Colombo, for the 
maintenance of narrow-gauge rolling-stock. These are mostly 
independent of the main workshops, but provision should be made 
in due course for direct access from the narrow-gauge line to the 
!lew workshops at Ratma.Iana. . 

Except in the hilly country above Rambukkana the ruling 
gradient is, with ·the exception of a few short lengths, 1 in 132 : 
above Rambukkana it is 1 in 44, the summit level being reached 
at Pattipola (6,225 feet). 

Of the narrow-gauge lines the Kelani VaHey line (Colombo to 
Opanake) has a ruling gradient of 1 in 80, while on the 19 miles 
of line from N aru Oya to Ragalla it is 1 in M. 
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There are altogether over 100 miles of gradients steeper than 
1 in 60. 

Steps are being taken to lay the broad-gauge lines with SOlb. 
rllils, special 881b. rails being used on the main line to Badulla 
and on the Matale extension. Similarly, bridges which were 
originally built to take axle loads of 12 tons are being strengthened 
or renewed for IS-ton axle loads, 80 that heavier locomotives may 
be employed to draw the longer trains which are required for 
efficiency. 

In its competition with road services the Ceylon Railway has 
met with a larger measure of su~ess than most Colonial railways. 
There is certainly a considerable amount of goods traffic now being 
conveyed by road which formerly went by rail, but in such cases 
the deciding factor is the facility of door-to-door transport and the 
saving of time, particularly for small consignments. By bringing 
passenger fares down to the pre-wa·r level, by extensive reductions 
in goods rates, by increased facilities, and, above all, by the 
establishment and development of rail-motor services, the railway 
has been able generally to hold its own. In fact it has recovered 
BOrne of the ground lost a few years ago. The success which has 
attended the rail-motor services in Ceylon is very remarkable, and 
the following figures show the progress made in one year, and the 
increasing use made of this means of transport :-

Number of Beceipt.. Miles ru,/.. Expenditure. 
Fi"e month •• Pallenger •. Bs. Bs. 

October, 1927, to 595,368 92,059 141,520 55,148 
February, 1928. 

October, 1926, to 194,628 
February, 1927. 

32,069 46,719 25,019 

Increase ••• 400,740 B •• 59,990 94,801 Ba.30,129 

In these two periods the profit per mile run increased from 15 to 26 
cents. 

As on so many other Colonial railways an adequate system of 
accountancy has not hitherto been in force on the Ceylon Railway. 
It has been difficult to obtain a clear view of the financial position 
of the Railway, particularly in regard to capital expenditure. 
This year, however, a commercialized budget has been introduced 
for the first time and the accounts are being put on a proper basis. 
The following extract from the General Manager's Administra
tion Report for 1926 shows the di~advantages attendant on the old 
system :-

" Many of our present difficulties would not have existed 
if the accounts of the Railway had been commercialized in 
the past and a reserve fund for depreciation and renewals had 
been established. It is true that recently the Legislative 
Council has voted considerable sums for Jl~w rolling-stock and 
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engines, for renewals, and for many works of improvement, 
but much of this money should have been spent in years gone 
by. The result of not doing so is apparent, insufficient rolling
stock to form trains properly, inability to let stock remain 
in shops for periodical overhaul of fittings, equipment, and 
varnishing, stock having to be used which is overdue for 
scrapping, engines the same, leading to frequent breakdowns, 
inadequate station accommodation where traffic has largely 
outgrown the original accommodation, the running of regula.r 
services on the ?arest margin of engines and rolling-stock, 
with the result that extra trains for pilgrimages and other 
special traffic have inadequate accommodation and can only 
be run by robbing the regular services ". 

These difficulties should not now reappear but the Railway has a 
large programme of betterment and re-equipment to complete 
before its position can be fully secured. 

I have already referred in a previous chapter to the past neglect 
of preventive medicine in Ceylon, and I need only state here that 
among the Railway staff the normal absence through sickness is 
10 per cent., rising during bad times of malaria to over 20 per 
cent., on many sections of the line. No rctilway in the world 
can be expected to attain its maximum efficiency under such con
ditions; rather· should the Ceylon Railway management be con
gratulated on the progress so far achieved, often in the face of 
much ill-informed and destructive criticism. 

Ceylon has 4,238 miles of motorable road maintained by the 
Public Works Department, and of these no less than 3,644 miles 
are metalled. 

CHAPTER III. 

JAVA. 

The Island of Java has been described as .. the most precious 
jewel in the emerald girdle which encircles the Equator." It cer
tainly affords. the most remarkable example in the world to-day of 
the application of science to the development of the tropics. To 
the student of Colonial enterprise and development it is of absorb
ing interest and fascination. Although the various countries of 
the British Empire form by far the largest market for the products 
of Java~ although there is a very large amount of British capital 
~nd there are a large number of British commercial firms established 
in Java, and although Java during the Napoleonic wars was tem
porarily under British administration, the importance and signifi
cance of Java hils never been fully appreciated in Great Britain or in the ~ther parts of tIle Empire .. 

Java is unique .. Slightly smaller th~n England, without Wales, 
Javacontailis a slightly larger population. Java has no big indus
trial 'cjties and practically no minerals or import.a.nt secondary indus-
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tries. Ii is the Denmark of the tropics, but with this difference 
tha~ while it is predominantly agricultural its agriculture is mo~ 
vaned than that of any other country in the world. Java is unique 
even in the Malay Archipelago. 

The Empire of the Netherlands Indies is divided into two, viz. :_ 
(1) Java with Madura. : 
(2) The' Outer Islands." 

J£v£ WITH MADUB£ 

OrTBB Is ....... »&
Sumatra 
Celeb<>. 
Dutch Borneo 
Rest of the Archipelago 

Area. 
Square ",i/e.. 

50,762 

162,268 
71,763 

213,589 
235,300 

733,682 

Population. 

37,500,000 

6,250,000, 
3,500,000 I 
1,750,000J{ 
3,320,000 

52,320,000 

tpprozimate 
density 01 

population per 
square mile, 

740 

20 

In Java there is a foreign population of about half a million 
Asiatics, mostly Chine86 and Arabs, and a European population 
of a little over 150,000. A very considerable proportion of the 
Al"".lbs are still British-protected persons. The remainder of the 
population are indigenous natives, divided into three principal races 
speaking three distinct languages, viz., the Sundanese in West 
Java, the Javanese in middle Java, and the Madurese in'East Java. 
All are nominally Mohammedans. 

There are six important towns in Java, namely, the three ports :-

(1) Batavia (West Java) population 350,000 
(2) Soerabaya (East Java) .. 250,000 
(3) Samarang (Central Java) 150,000 

and three inland cities--
11) Soerakarta (Central Java) 
(2) Bandoeng (West Java) 
(3) Djokjakarta (Central Java) '" 

150,000 
136,000 
120,000 

The headquarters of the Governor-General of the Dutch East 
Indies and the Central Secretariat are at Buitenzorg, about 30 miles 
BOuth of Batavia. The headquarters of most of the Government 
Departments are in Batavia, but those of the Department of Agri
culture are at Buitenzorg. The headqnarters of the Military De
partment, the Department of Government Monopolies (e.g., rail
ways, opium, salt, and pawnshops), and the Department of Posts 
and Telegraphs are at Bandoeng. 

Since 1918 a repre86ntative body, corresponding to a Legislative 
Council in a British Colony, composed partlY'lof heads 'Of depart
ments, nominated officials and unofficials, an<l partly of elected 
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. members, has been established for the Dutch East Indies as a whole, 
named the" Volksraad." This Council meets in Batavia for two 
sessions annually. The main session, which is opened by the 
Governor-General with full ceremony, commences in May each year. 

Adminit!trativ~ly Java was formerly divided into 17 Residencies 
but these Residencies are now grouped into five Governorships, each 
Governor being directly under the Governor-General. The five 
Governors reside in Batavia, Soerabaya, Samarang, Solo (i.e., 
Soerakarta), and· Djokja, respectively. 

Throughout the greater part of the Island there is direct Dutch 
administration, though much of the administration is in fact de
volved by the Residents on to native Regents and their staffs. 
There is a native Regent. associated with each Residency. But in 
the two Governorships of Solo and Djokja the regime is different, 
and ~rresponds with what is known in the British Empire as 
" indirect rule." In Solo and Djokja there are stilI four native 
Princes-the Soesoehoenan and the Mangkoenagoro Prince in Solo, 
the Sultan and thePaku Alam in Djokja, each with his own .~~",.t. 
and territorial sphere. -----

These four native principalities all derive dynastically from the 
same Mohammedan Empire of Mataram, dating from the 16th 
century. This Empire ruled the greater part of central and eastern 
Java, and broke up in the 18th century. Mohammedan Mataram 
succeeded the last Hindu monarchy in Java, viz., that of Majapahit 
(not far from Soerabaya), whose sway at one time extended not 
merely over Java but over other parts of the Archipelago and even 
to Singapore, in the 14th century. Before the rise of Majapahit 
there were at least two distinct Hindu powers predominant in East 
Java, and before them from the 8th to the 14th century the political 
centre of gravity in the Island lay in the Buddhist Kingdom in 
south-central Java whose culture, monuments, and art form the 
most remarkable archaeological remains in the Malay Archipelago. 

·The Javanese, a predominantly Mongoloid people whose south
ward migration is lost in the mists of prehistory, are aIlied in speech 
and race to their Malayan neighbours, but the development of their 
culture and civilization received a tremendous impetus from 
Hindustan during the early centuries of our era. The Javanese 
written characters derive from the Pallava script of southern India 
in which script the earliest stone inscriptions found in Java are 
carved. The earliest stone temples are Hindu, date from the 5th 
century, and are early Dravidian in type. Mahayana Buddhism and 
the use of Sanskrit were introduced from northern India in the 
8th century and during the succeeding century Java reached its 
apogee as regards indigenous culture and development. The vedas 
and the upanishads seem never to have been known in Java, but 
vernacular redactions of the Ramayana and the Mahabarata played 
and still play to-day in Javanese drama and dancing an all-import
'ant part in the lives and traditions of the people . ... 
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Contemporaneously with the rise of a dominant Buddhist power 
in central Java an important Buddhist centre of power and learning 
developed at Sri Vijaya., the modern Palembang in south Sumatra. 
The influence of this centre extended right through the Malayan 
peninsula. Buddhism gradually gave way before lL Hindu revival 
-the worship of Siva. Mahadeo, Brahma, and Vishnu. These 
cults still survive to-day in the Islands of Bali and Lombok and 
have barely been extinguished by Islam in the remoter parts of 
eastern Java. 

The ail-important influencing of Java by India seems due not to 
conquests but to the settlement of , Indian traders along the sea route 
between India and the Spice Islands (the Molluccas). The small 
Molluccas are the indigenous home of the nutmeg, the clove, and 
pepper, and much of the economy of mediaeval Asia, as later of 
European commercial expansion, seems to have gravitated round 
this spice trade. The longer sea route south of Sumatra and Java 
turning north through the Straits of Bali seems to have been pre
ferred to the shorter route through the Straits of Malacca. Sailing 
ships were doubtless liable to be becalmed in the latter, and were 
open to attack by Malay pirates that seem for centuries to have 
haunted both shores of those Straits. 

Following on the impact of India upon the Malay Archipelago 
came the Arabs from the Yemen and the Hadramant. The influ
ence of their culture and religion became dominant in northern 
Sumatra (Achee) and the northern parts of the Malay pflninsula 
(Trengganu) as early as the 14th century. It spread gradually east
ward and southward and only became predominant in Java at about 
the date of arrival of the earliest European navigators of the eastern 
seas in the 16th century. 

Even before the Indian and Arab influences in Java, the Island 
seems to have been the chief centre of wealth and culture in the 
Malay Archipelago, for excavation is even now revealing the re
mains of both neolithic and bronze age cultures of a very high order 
of excellence. The shaped polished hard stones of ancient Java 
are among the finest specimens of prehistoric art. The art of rice 
cultivation in irrigated terraces seems to have been brought with 
the original Mongol migration and to have been developed to its 
highest pitch of skill by the Javanese since the dawn of history. 

Climatically Java resembles British Malaya and Ceylon. It 
receives the north-east monsoon from October to February and the 
south-west monsoon from June to August. The former is the more 
important and gives the greater rainfall. East Java, like the 
northern half of Ceylon, gets comparatively little of the south-west 
monsoon. Mean annual temperatures in Java are, altitude for 
altitude, very similar to those in Ceylon, each being approximately 
equidistant from the Equator . 
. . ' .q~.ologically, however, Java is unique. ThTpugh .the beds of 
ancient igneoulJ and old crystalline limestone rdcil!:s whIch form the 
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basis of Java as of Ceylon there have penetrated some three 
hundred comparatively recent volcanoes, sometimes grouped, but 
more generally in majestic isolated cones throughout the whole 
length of the Island. Many of these volcanoes are still active and 
some are of great size, rising to over 12,000 feet. The richness of 
Java agriculturally is not a little due to the presence of these recent 
volcanoes. 

Java is intensively cultivated everywhere from sea-level up to 
about 4,000 feet. Of this area there is practically no uncultivated 
land left. In addition tea, cinchona., and coffee are cultivatell up 
to 6,000 feet. 

The greater part of the land of Java is devoted to the growing 
of food crops to feed its teeming millions. Java can now produce 
over 90 per cent. of the rice which is required as the staple food 
of its 37 million people. 

The following table gives in round figures the area in acres and 
the yield in metric tons of the native-grown food-stuffs from land 
owned and cultivated entirely by natives during the year 1925 :-

,Crop. Area (acres). Yield (metric tons). 
Rice (irrigated) 7,000,000 6,058,000 
Rice (non-irrigated) 1,000,000 435,000 
Maize 4,000,000 1,564,000 
Cassava 1,800,000 5,766,000 
Graundnuts 460,000 146,000 
Soya Beans 450,000 107,000 
Sweet Potatoes 360,000 970,000 
Other vegetable food crops... 430,000 

Total area in Java under 
annual food crops (native 
cultivation) .. . 15,500,000 acres. 

British India (including Burma) in 1924 had no less than 
81,000,000 acres cultivated for rice, but the total production was 
only 31,000,000 tons, i.e., the yield per acre in Java is just over 
double that of British India. 

The remaining cultivable area of Java consists of a further half 
million acres devoted to native economic crops, notably kapok, 
pepper, tobacco, and coconuts; 2,000,000 acres of Government 
owned and planted teak forest; and, finally, 1,550,000 acres of 
land used by non-native (mainly European) esta.tes. It was esti
mated at a census in 1917 that there were 63 million coconut palms 
in Java and 44 million in the outer Islands. Nearly 90 per cent. 
are native-owned. The bulk of the area. occupied by European 
plantations is held on leases from the State for 75 years. This is 
the maximum period for which grants of land are ordinarily made 
in the Netherlands East Indies. A few estates, especially in the 
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ueighbourhood of Batavia, possess freehold titles dating from the 
time of Rafiles' administration. but as some of these areas 
conta.in land subject to customary native use and occupation it has 
been the policy of the Government whenever possible to re-acquire 
the freehold of these properties. 

The acreage under the various economic crops during the year 
19-25 and the number of individual non-native estates cultivating 
the particular crop is shown in the following table (for Java. with 
Madura. only) ;-

Number of estates. Total acreage. 
Rubber 502 445,000 
Sugar 203 436,000 
Coffee 272 236,000 
Tea 260 209,000 
Tobacco 47 65,500 
Cinchona (Quinine) 127 44,500 
Tapioca (Cassava) 33 28,000 
Kapok 81 25,000 
Coconuts ... 158 22,000 
Sisal 15 15,000 
Cocoa 20 11,000 
Pepper 20 3,000 

From the above tables of native and non~native production in 
the Island of Java, it will be seen that it is possible in Java to 
study the scientific cultivation of an amazing variety of tropical 
crops. There are practically no further areas to be brought into 
cultivation except possibly in the south-western corner of the 
Island. and so the policy of the Government for some years has 
been to increase the yields on the existing cultivated area. The 
pressure of population on land in Java-for the population is 
increasing rapidly thanks to improved sanitation and public health 
activitie9-has compelled all sections to employ modem intensive 
methods to secure progressively higher. yields per acre. This 
policy necessitates recourse to the two highest functions of scien
tific research in agriculture, viz., plant genetics and soil science. 
The latter term. must be understood to convey much more than 
soil chemistry. It includes methods of cultivation, soil physics 
and soil microbiology, protection against erosion, and above all 
the provision of adequate supplies of nitrogen. fOr plant food. This 
last is the special problem of tropical as opposed to temperate agri
culture, as the ]08S of nitrogenous materials in the soil under 
tropical rain and the absence of winter is exceptionally high. 

Most scientific agriculture has begun in the fonn of attack on 
pests, in~ects and fungi.. Important as this is,. and remarkable 
8S have been the IU'hievementsof the entomolOgIsts and mycolo
gists, the essential factor in plants as in mari is the maintenance 
of ,\,"j~our and health so 8S 'to increase the· POW" of resifltance to 
lIuch diseases. . . . 
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By far -the most advanced and scientifically conducted industry 
in Java is the sugar industry. After Cuba, Java is the second 
largest sugar producer in the world. This year the crop is likely 
to produce nearly three million tons of soft sugar from. less than 
half a million acres of laud. The Java. cane-sugar industry is 
particularly interesting in that the big companies who run it do 
not own· the land they cultivate, but hire the land from the native 
holders once in three, or occasionally once in two, years for twelve 
months at a. time. The land used for sugar-cane is ordinarily 
irrigated rice laud. Tobacco culture is managed in much the same 
way. In these irrigated areas in East Java. it is now possible 
to obtain in one three-year rotation three and in some cuses four 
crops of rice, one of sugar, one of tobacco, and possibly a green 
manure crop as well. 

The pivot of the sugar industry in Ja.va is the great sugar research 
station at Pasoeroean in Easf Java. This institution stands out as 
unquestionably the finest of its kind in the tropics. 

The sugar station at Pasoeroean was first started in 1887 to 
investigate certain particula.r diseases of the canes. From the 
beginning it has been paid for entirely by the industry without 
Government aid. The entomological and mycological work was 
followed by the establishment of two further divisions at separate 
stations by the sugar syndicate, one to deal with engineering 
problems in the factories and one to deal with the chemical 
problems of sugar factory products. It was not until 1924 that 
these various departments were finally concentrated at Pasoeroean. 
Meanwhile since 1920 the original Pasoeroean station has expanded 
into the fields of genetics aud of soil science, and in these fields 
its work has already achieved outstanding results. 

For the last seven years Dr. Braemer has been in charge of 
the genetics work; and in the last two years Dr. Arrhenius of 
Copenhagen, son of the celebrated chemist of that name, spent 
18 months in Java. advancing the soil science methods in use. 
In recent years the annual cost of the research station has amounted 
to about 1,300,000 guilders (approximately £108,000) a year, which 
is raised by a levy of 5 guilders per bouw on all estates. (A bouw 
equals one and three-quarter acres.) The staff consists of 50 quali
fied Europeans and about 200 permanently employed natives. Of 
the 50 Europeans 30 are on the .. agricultural " side and the re
mainder on the engineering, sugar technology, and administra
tive (statistical-indexing, etc.). Of the 30 on the agricultural side, 
15 are at headquarters and 15 are stationed one in each of the 
fifteen areas into ~hich the sugar-producing Residencies of Java 
are divided. There are about 200 estates in all, and all but three 
or four Chinese-owned estates are members of the syndicate and 
contributors to the .. proefstation." 

The Pasoeroean station not only initiates its own research but 
gives advice to all members of the syndicate on any subject, and 
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carries out centra.lly a. number of comparisons and controls which 
save personnel, equipment, and money to each individual estate. 
It publishes all results, and through its 15 liaison officers-who 
were sitting in conference at Pasoeroean at the time of my visit;-,
the research staff is kept in the closest touch with the practical 
day-to-day working of the industry. At Pasoeroean there is only 
a small area. of land for field experiments-some 15 acres-and 
most of the field work of the station is carried out on sample 
plots on about 150 of the estates. There are 3,000 such plots, 
so that everything is tested out under a great variety of soil and 
climatic conditions. The research station publishes a monthly 
record of work. It has 110 wonderful library and exchanges publi
cations with most of the important agricultural research stations 
of the world. I received there a special tribute to the .. review " 
publications of the Imperial Bureau of Entomology in England. 

They have some very interesting graphs, perhaps the most strik
ing being the yield of sugar per liouw in each 5-year period (average 
for each five years) since the establishment of the industry in J a"a. 
It was 24 piculs per bouw in 1840-45. 

50 picula per bouw in 1865-70 (introduction of European 
cu1ture). . 

100 piculs, per bouw in 1900-05. 
120 piculs per bouw in 1920 (improved local variety intro

duced). 
132 for the year 1925. 

And this year it is at least 150. (A picul is equiva'lent to 136 lb.) 
This remarkable increase which makes Java the highest sugar 

producer per acre in the world is due to a variety of improvements, 
but mainly to cane variety selection and improved cultivation, 
especially manuring. In fact, genetics and soil science now stand 
out as the great fields in which the value of Pasoeroean's work is 
demonstrated. 

This year, 1928,66! per cent. of the total sugar crop will be 
grown from cane P.O.J. No. 2878. Next year it will probably be 
98 per cent. This cane produces a yield between 15 and 20 per cent. 
higher than any previously known variety. But this is not all. It is 
bred very largely for its powers of resistance to local diseases. One 
of its ultimate ancestors (a grer.t-grandfather) is a wild reed or cane 
growing in Java that has no sugar in it at all. Its family tree is 
extremely complex. Incidentally it is peculiarly interesting 
scientifically in that it has 120 chromoaomes as against 40 in its 
principal sugar-containing ancestor. The initial work at the 
station that led to the production of No. 2878 was begun in 1921. 
The new cane was isolated as a laboratory specimen in 1924. By 
1927 121 per cent. of the sugar area of Java was under this cane. 
It required not merely empirical work in cr08llillg, but elaborate 
investigation into the bud characteristics and chromosomes of differ-
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ent canes, wild ~s well as sugar. The station raises from seed about 
60,000 fresh crossed seedlings annually. In one year all were re
jected. Not more than 1,000 ever receive further experiinent. 
'The fundamental cytological work is all important. 

At Pasoeroean I was also shown an interesting example of en
tomological work. One of the local pests is a small white louse, 
which covers itself with wax. It has been found liable to the attack 
of a particular parasite, an ichneumon fly, which likes to lay its 
eggs in the body of the louse. These eggs hatch and the parasitic 
fly e~erges from the body of the louse without killing the louse, 
but in the life processes it destroys the ovaries of the female kuse, 
so that it cannot breed. The method of increasing the supply of 
the ichneumon fly is to convey artificially lice impregnated with 
the parasites to colonies of uninfected lice. This is therefore an 
example of destroying a pest by introducing more of it. In the 
laboratory means have been discovered of rendering the lice semi
transparent under the microscope so that oile can see the degree of 
infectivity by ichneumon flies in the body of the louse. 

The soil work also is of absorbing interest. Dr. Arrhenius has 
produced four separate maps of a single sugar estate marked off 
into 10-metre squares where soil samples were taken. The first 
map shows the acidity variant of the soil from each square; the 
second shows the nitrogen content; the third the phosphate con
tent; and the fourth the chloride content. The squares are coloured 
according to percentage results of the analyses of each sample. 

Generally speaking the results show a fairly high phosphoric 
content, especially on recent volcanic soils or on soils irrigated with 
water coming from volcanic detritus. Generally the soils are 
slightly too acid, and in many parts of Java this has to be corrected 
by lime manuring. Chlorination is not as serious as in some parts 
of British India. But by far the most important chemical problem 
of the soil is nitrogen, and hence comes the need for green 
manuring. Grotalarias, Tephrosias, etc., are grOWD and the 
leaves used for this purpose. Sulphate of ammonia is also used as 
an artificial manure. Sulphate of ammonia has to be very carefully 
applied on sugar land as, though the cane requires nitrogen for its 
structure, sulphate of ammonia very easily decreases the sugar con
tent. All this requires very careful analyses and the establishment 
of strictly scientific controls. 

Pasoeroean is advancing very far with fundamental soil work. 
Basing investigation on a geological map of any given area they 
are mapping the immediate subsoils, by means of observing the 
occurrence of particular weeds. Unfortunately the smaller weed 
flora of Java are not yet fully known, and much. taxonomical botany 
is required to establish the types before the relations of weeds to 
various subsoils can be established by enumeration and comparison. 
The taxonomical work will take eight years to do before the subse-
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qucnt practical investigations can really be proceeded with for any 
distance. 

One of the main difficultie!l in soil work is the present cumber
someness and elaboration of the ordinary methods of analysis. Dr. 
Arrhenius has been trying out a number of new simplifications, 
some with success. But much more fundamental work into 
laboratory technique of this lOnd is needed. At present empirical 
trials are of more value than most soil analyses, and it is not yet 
possible so to isolate all the factors as to be able to determine from 
So given soil analysis worked out in the laboratories the correct 
quantities of an ideal manurial mixture. Quite apart from our 
deficiencies in chemical technique, all manurial problems are com
plicat,ed by our very limited present knowledge of the varied fauna 
of the soil. The action of the algae, bacteria, and protozoa that 
teem in the soil, and particularly in tropical soils, is very imper
fectly known. 

While Pasoeroean is ill many ways the most advanced agricul
tural research station in Java there are in addition a multiplicity 
of other" proeftltations," a!I they are called. 

Six further separate agricultural research stations are maintained 
by the' .. Algemeen Landbouw Syndicaat," or general Planters' 
Association, entirely by private subscription and voluntary levies. 

These are:""":' 
(1) 'l'he Tea Research Institute at Buitenzorg, founded in 

1893. This is staffed by nine European scientists, viz., two 
botanists, one chemist, one entomologist, one mycologist, 
three agriculturists, and an agrogeologist. The annual cost of 
this station is about £13,000. 

(2) The Rubber Research Institute also at Buitenzorg, 
founded in 1913. This also has a staff of nine scientists, viz., 
four chemists, two geneticists, and three agriculturists. The 
annual maintenance cost is also about £13,000. 

(3) The Coffee Proof Station at Malang in East Java, 
staffed by two chemists, three agriculturists, one botanist, one 
geneticist, and one entomologist. The annual cost of this 
station is £10,000. 

(4) The Besoeki Proof Station at Djember, East Java, for 
tobacco, rubber, and coffee. This station's staff consists of 
five Europeans, viz., two botanists, one chemist, one agricul
turist, and one mycologist. It is associated with the larger 
stations at Buitenzorg a.nd Malang for rubber and coffee work, 
and with a small sub-station at Klaten in Central Java for 
tobacco selection work. Its annual cost is £10,000 a year. 

(5) The Quinine Station at Tjinjiroean in the Pre anger 
Highlnnds, West Java, is partly syndicate and partly Govern. 
ment, and is associated with the great Government cinchona 
plantation. The contribution of the sYf¥licate towards its 
maintenance is about £2,000 a year. 
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(6) A small general Proof Station at Salatiga near Samarang, 
Central Java, towards which the syndicate contribute £2,000 
a year. 

In effect, p'rivate enterprise' in Java is contributing about 
£160,000 a year over and above what the Government spends in 
the support of agricultural research institutes in the Island. 

The vote for the Government Department of Agriculture under 
the heading " Research" amounts to £86,000. The main experi
ment station and laboratories are at Buitenzorg. There is a special 
plant diseases institute with a staff of six European entomologists 
and two mycologists. In addition the Agricultural Department 
works on general agricultural problems, especially green manuring 
and soil improvement. It devotes special attention to the native 
crops' such as rice, coconuts, and cassava, and supervises the work 
of the large Government plantations of quinine, gutta-percha, and 
rubber. All this economic work is additional to the systematic 
work of the famous Botanical Gardens and Herbarium of Buiten
zorg, commonly called the" Kew " of the tropics. Though the 
botanical gardens at Buitenzorg are somewhat of a disappointment 
from the layman's point of view of ornamental charm and land
scape gardening when compared with Peradeniya in Ceylon, or 
even more with the Botanical Gardens at Penang, Buitenzorg 
excels in the size of its collection of varieties and in the fact that 
all the species are arranged in the gardens according to their 
Linnaean families. For the taxonomical botanist they are all
important. 

The Department of Agriculture at Buitenzorg maintains an 
elaborate statistical and pUblication department. Statistics and 
summaries of its scientific papers are issued in English and other 
languages as well as in Dutch. Buitenzorg may be regarded as the 
Mecca of the tropical agriculturalist for in that one place there 
are associated rather over 100 scientists attached to its many and 
various institutions. 'I'he Forestry Department and its. head
quarters and experimental nurseries are also at Buitenzorg. In 
Java there is very little wild forest left, and what relP-ains on the 
mountains has to be carefully conserved for hydological purposes. 
Consequently it has been necessary to set apart agricultural land 
in different parts of the Island for the growing of the. necessary 
timber supplies. These areas have been almost exclusively planted 
up with teak, for timber and firewood. About 200,000 cubic 
metres a year are produced from these plantations. Apart from 
thinnings, the teak in Java is regarded as reaching maturity in 
between 80 and 90 years. Forestry in Java is a. State enterprise 
and the Forest Department earns for Government an annual net 
revenue of several' million guilders a year. . 

The above summary deals exclusively with Java. I deeply re
gret that I was unable in the time at my dispos",l to visit Sumatra. 
In the Medan area of Sumatra opposite Penang the largest and 
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most up-t<Hiate rubber plantations in the Netherlands East Indies 
are to be founel. Near Medan too is the high-grade tobacco industry 
engaged in producing the outside leaf for cigar manufacture, the 
interior cigar tobacco being largely grown in East Java. There 
is also a rapidly developing oil-palm industry and 100,000 acres in 
Sumatra have been planted with high-yielding varieties of Elaeis 
guineensi8, the original strain having been introduced from the Gold 
Coast in West Africa. This r.fedan area is almost entirely given 
over to European estates. There is only a small local native popu
lation, and the plantations depend in the main on contract labour 
recruited in and conveyed from and back to Java. Labour costs 
in east Sumatra are consequently much higher than in Java. 

Then in BOuth Sumatra, notably in the provinces of Lampang 
and Palembang, the main pepper-producing area· of the world is 
found. There are comparatively few European estates, but in 
south Sumatra there is the all-important development of the native 
rubber industry. This industry both in. BOUth Sumatra and in 
Borneo haR been immensely stimulated by the high prices obtain
able fo.r rubber during the British restriction period, and especially 
since 1925. There are in both Borneo and BOuth Sumatra enormous 
areas of low-lying virgin jungle with climatic conditions very well 
suited to rubber. But the population of both areas is ,exceedingly 
sparse. The opening up of these new areas and the rush to plant 
them with rubber is in the main the work of Javanese peasant 
colonists. It has been part of a policy assisted ~y Government 
for finding outlets for the ever-increasing population of Java, and 
for opening up the uninhabited areas of the outer islands. In 
Java there is if anything a. superabundance of cheap, free, and 
industrious labour from the villages. In Sumatra there is a. real 
shortage of labour, and the labour supply is the bottle-neck of 
all development in the larger and potentially richer Island. 

Special reference should perhaps be made to the cinchona 
(quinine) industry in Java. The tree was originally introduced 
from its native home in Peru in 1854 and first cultivated at the 
Government plantation at Tjinjiroean in the hi~hlands of West 
Java at an altitude of between 5,000 and 6,000 feet. So great was 
the success that a number of private plantations were subsequently 
established and to-day a virtual monopoly of the world's supply of 
cinchona bark. from which quinine is extracted, is held by Java and 
Sumatra. Much of the product is exported as bark for the manufac
tu~e .of pharmaceutical preparations in Eu~pe, but i~ 1898 a l~r~e 
qumme factory was built at Bandoeng whIch suppbes the ASIatIC 
markets. 

The success of the industry W8.'! due almost entirely to very strict 
scientific controls. Both grafting and seed selection are practised. 
A high-yielding small-leafed variety called Cinchona ledgcriana is 
grafted on to a big-leafed robuster type. See~ do not germinate 
easily and great care is exercised in seed testint before distribution. 
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Central -laboratories are maintained on the Government estate at 
l'jinjiroean and the quinine yields of different plantings are care
fully checked. Quinine content is tested by powdering a small 
piece of bark, dissolving the alkaloids with benzine, and crystaliz
ing the quinine out of the solution. The Government plantation 
alone contains over a million trees under controlled observation. 
Trees are planted out at 2 years old, as many as 7,000 to the acre; 
and thereafter thinned continuously. Green manuring is adopted 
at first, and chemical manures (potash, phosphorus, and sulphate of 
ammonia) applied with remarkable results when the· trees are full 
grown. The ordinary rotation has been found to be 17 to 25 years, 
after which age the maximum yield begins to fall off and the tree 
is then cut down, the bark utilized, and the area replanted. Since 
the war there has been a considerable over-production of cinchona 
-about 10,000 tons of bark annually, which is in excess of the 
world's normal demand. There is a price-fixing arrangement be
tween the associations of producers and manufacturers. 

I was not able to visit any of the new sisal estates in Java .. But 
I was given to understand that the growth and treatment of this 
crop has been the object of considerable development in the last 
few years. Important advances have also been made in the grow
ing and retting of Roselle fibre as a substitute for Bengal jute. 

The coffee industry i~ largely concerned with the production of 
robusta types of coffee in lieu of the more delicate arabica. The 
robusta coffee estate which· I visited in East Java had been estab
lished for some years and was entirely free from disease. The 
bushes looked remarkably vigorous and healthy. They were 
planted under the light shade of. a leguminous tree known as 
Lucaena glauca. From the figures supplied to me the plantation 
would appear to be extremely profitable. The elevation was about 
2,000 feet. 

The best tea in Java is grown in the Preanger highlands at an 
altitude of over 5,000 feet in soil tha~ is largely volcanic. The treat
ment of the crop is very similar to that which obtains in Ceylon. 

There are 28,000 acres on European estates devoted to cassava. 
The demand for this easily-grown product has recently increased, 
particularly in North America, for the manufacture of cattle and 
poultry foods, glue, and even, it is said, for making light alcoholic 
beverages. From the root comes pearl tapioca, used in tapioca 
puddings, and the seed is sold as II Elago .. for sago puddings. 

I had but little time to see much of the Public Health work in 
Java. However I visited the Medical College in Weltevreden 
where students of all races can take a seven-years' course, after 
success in which they become fully qualified practitioners. The 
College buildings are attached to those of the main central hospital, 
and in another part of this institution are the laboratories devoted 
to medical research. The latter contain the headquarters of the 
MalariologicaI Department of the Dutch East Indies and research is 
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also being nndertaken there into deficiency diseases such as beri-beri. 
Anti-malarial work though progressing is not quite as far advanced 
as in the Federated Malay States. However a. most important 
map has been built up showing the mosquito distribution through
out the Archipelago. The number of different species is bewilder
ing, and the degree of infectivity of the different species is being 
worked out. Thanks mainly to continuous cultivation, inland 
Java is fairly free from malaria. About the most malarious spot in 
the Island is the old city of Batavia, particularly in the neighbour
hood of the fish ponds. At present anti-malarial measures are 
being largely concentrated on the towns, by means of drainage 
schemes and enforced sanitary inspection. 

The other medical institution which I visited was the big sero
logical, bacteriological, and Pasteur institute combined in one build
ing at Bandoeng. The various sera, vaccines, and anti-toxins 
required in the Island are prepared there, and reserve stores are 
maintained in large refrigerated safes. The institute is quite 
modern and is equipped with all the latest scientific apparatus. 
Public vaccinators are trained at this institution. 

From the European point of view there is no doubt that Java 
has great advantages in the way of health ever Malaya, principally 
owing to the very large number of readily accessible hill-stations 
throughout the whole length of the Island. A few hours' run, or 
in some cases even less, in a motor will bring the resident in any of 
the coast towns or the plains of Java. to a well-run private hotel 
situated at altitudes of anything from 3,000 to 6,000 feet. There 
is no place of importance that does not possess a readily accessible 
hill-station in the near neighbourhood. The variety and beauty 
or the scenery as well as of climate make" local leave" in Java 
a real holiday. 

The great developments of native agriculture in recent years in 
Java are due very largely to the effective organisation or agricultural 
eiln('ation in the Island. However efficient the higher staff of any 
Agricultural Department, it will not be possible for them to in
fluence the agricultural practice of the ordinary native peasant 
unless both the Atnicultural Department and the Education Depart
ment can secure the assistance of a staff of trained natives to act 
as an .. Agricultural extension service." There are few better 
examples of the methods whereby this can be achieved than those 
in operation in Java, and accordingly a fairly full account of the 
organisation of agricultural education in Java may be helpful and 
1I1I1!~estiVf! to British dependencies. 

At the top there is the Agricultural College at Buitenzorg. Below 
this there are two Agricultural Secondary Schools, one at Malang 
in East Java and one at Soekaboemi in West Java. Below these 
there are eight special agricultural upper primaly vernacular schooll! 
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in different parts of the Island, a.nd, finally, there is the ordinary 
vernacular village school with its co rural" bias and its school 
garden. As the Department of Agriculture and the lower schools 
are dependent upon the College and the two Secondary Schools for 
staff I will describe these institutions in some detail. 

The Central Agricultural College at Buitenzorg was established in 
1913 in the immediate neighbourhood of the Department's central 
experiment station. It provides a three-years' course for youths 
between the ages of 17 and 22 who ha.ve received a secondary 
education. The College contains about 160 students, i.e., it takes 
between 50 and 60 new students each year. At the present time 
114 of the students are natives of Java. and 16 of the outer islands. 
'The remainder are the sons of planters or plantation staff. There 
are a few Government scholarships tenable at the College and It 

few scholarships provided voluntarily by planters' associations; but 
generally speaking the students .pay fees. The seale of fees is 
determined according to the income of the parent. The son or a 
parent whose income is under 200 guilders a month pays 5 guilders 
a month, and there is an ascending Bcale up to the son of a parent 
whose income is over 1,000 guilders a month in which case the 
maximum fee is 25 guilders a month. The College has a per
manent European staff of seven professors or lecturers. all of whom 
possess scientific degrees. There is an additional whole or part-time 
European staff of nine. The curriculum provides for first-year 
students 20 hours' lecture-room work per week, 5 hours' laboratory 
work, and 6 hours' field work on the experimental plots. In the 
third year the students do 23l hours per week in the lectUl:e room, 
2 in the laboratories, and 8 on field work. There is a final examina
tion, and an agricultural" diploma" based on the result of this 
examination is granted. While the majority of the students 
graduate in agriculture, a few take forestry as Ii. special subject 
During the last few years all the students taking the forestry course 
and 70 per cent. of the students taking the agricultural course have 
entered Government service; the remaining 30 per cent. are mostly 
engaged on European plantations. 

The Agricultural Secondary School at Soekaboemi was estab
lished in 1912 and that at Malang in 1919. These schools take 
pupils between the ages of 14 and 16. The numbers entering each 
school each year are between 40 and 50 and the course lasts for 
three years. The fees range from 2 to 22 guilders per month 
according to the income of the parent. In the Soekaboemi school 
there are at present 112 natives of Java and 10 from the outer 
islands. The staff of each school consists of four European 
specialist agricultural teachers and four teachers from public 
primary schools lent by the Education Department. During the 
first year of the course the students do 20 hours per week class-room 
instruction, 3 hours' practical work in the lahoratory, and 18 hours 
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per week on the school farm. In the last year of the course they 
do 20 hours & week class-room, 2 in the laboratory, and 23 OD the 
farm. All the instruction in these three institutions is in Dutch. 

The vernaculars are used in the 8 vernacular ~gricultural schools 
which are designed for boys of secondary school age and for selected 
pupil teachers destined for work as masters in rural schools. 

In addition to the Agricultural College at Buitenzorg there is lit 

separate Veterinary College on the outskirts of the town. This 
Veterinary College was established in 1907. There are a,t present 
4.7 students, 29 from Java and 18 from the outer islands. Pupils 
enter any time after the age of 17 and the course takes four years. 
The Government veterinary laboratories are in the near neighbour
hood of the College and special emphasis is given to clinical work 
and veterinary state medicine. Although there is no obligation to 
do so, all the students have subsequently entered Government ser
vice. The permanent staff of the College consists of six professors 
and teachers with thre~ temporary additional teachers. All are 
qualified veterinarians. This Veterinary College is one of the few 
such institutions established in the tropics. It is housed in new 
and up-to-date buildings with well-equipped laboratories and 
veterinary library. . 

That agricultural education and the work of the native agricul
tural extension service is bearing fruit I can bear witness from 
personal observation. When at Garoet I took a casual walk up the 
hillside above the irrigable area. Every inch of the land was cul
tivated by small peasant holders. I was immediately struck by the 
wonderful knowledge of modem scientific methods displayed in 
this cultivation. The principle of the rotation of crops had clearly 
been understood and applied. The interplanting of leguminous 
and exhausting crops, the use of green and other manures, the 
character of the tillage and draining of the soil were all evidence 
of the high standard of native agricultural practice. 

Great efforts have been made in recent years to develop animal 
husbandry in the Netherlands East Indies. The Civil Veterinary 
Service is part of the Department of Agriculture, and its duties are 
admirably defined as follows :~ . 

.. To prefJcnt and fight stock diseases and to devise means 
to improve the horse and cattle stocks of the natives." 

The animal population of Java is roughly estimated as 
follows :-

Horses 
Cattle 
Water Buffaloes 
Goats 
Sheep 
Pigs 

250,000 
3,000,000 
2,000,000 
1,500,000 

800,000 , 
90,000 (Chin~sb-oWDed). 
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The a.nimal population of the outer islands is estimated at :-
Horses 430,000 
Cattle 800,000 
Water Buffaloes 1,000,000 
Goats . 500,000 
Sheep 100,000 
Pigs 850,000 (mostly in the islands of 

Bali and Lombok, 
the centre of the pig 
industry). 

The best indigenous cattle are found in Madura and East Java., 
the Madurese. being specially skilled herdsmen. Cattle have 
hitherto been valued chiefly for transport and manure; as yet little; 
or no attention is given by the natives to dairying or improving 
the quality of the meat supply. The Government and private Euro
pean enterprise in Java are now beginning to develop dairying, 
chiefly with pure-bred Frisians, imported from Australia, and 
partly by crossing Frisians with native types. Formerly the 
Department imported a considerable number of pure-bred cattle of 
the Ongole,Hissar, and My Bore breeds from British India, for 
crossing with some of the poorer types of native draught cattle. 
Now the Dutch East Indies are nc longer dependent on this im
portation, as pure-bred herds of Ongole cattle are being maintained 
in Sumba.and of Hissar in Sumbawa. The pig industry is centred 
in Bali, the Hindus of that island not having the religious objeetion 
to this animal which obtains elsewhere. About 100,000 pigs are 
exported annually for slaughter on arrival, mainly to Singapore. 
In fact, the Bali steamer is known as the ,. pig mail," the decks 
being piler! high with black pigs in basket crates. 

The horse is still used a great deal for road transport in West 
Java, Sumatra, and the island of Sumba. The last named has the 
best breed (Sandelwood) of horses in the Archipelago. The 
Javanese ponies are small but sturdy, and the pony-carriage with 
its tinkling bells and bright ornaments is still a striking feature of 
the towns and roads in the Sundanese provinces of West Java. 

The central laboratory for veterinary research was establishe.} 
at Buitenzorg in 1908.. It is extensive and admirably equipped. 
The work is divided into five sections :-

A. Section for general diagnosis, including all the routine 
work of examination of pathological material forwarded by 
veterinary officers from different parts of the Island. This 
section undertakes research into infective diseases, and is 
specially engaged on experiments regarding immunity in 
anaplasmosis. 

B. Section for serological diagnosis, notably glanders, tuber
culosis, and contagious abortion. Special work is now going 
on with regard to immunity in glanders and the better sero
diagnosis of contagious abortion by compliment fixation and 
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agglutination. Work in connection with the Malleine test for 
glanders is undertaken by this section~ 

C. Section for the preparation of vaccines and anti-sera. 
Vaccines are prepated and issued for haemorrhagic sep
ticaemia, anthrax, blackleg, infectious abortion, fowl pox, and 
fowl cholera. Anti-sera are also prepared and issued for the 
same diseases. Experimental research is now being under
taken by this section into immunity in haemoq-hagic sep
ticaemia. 

D. Section of economic veterinary zoology. The work of 
this section is concentrated on the study of internal and ex
ternal parasites, particularly on trypanosomiasis (surra) con
veyed by biting fleas (the Tabanidae family). Work on piro
plasmosis has also been undertaken. 

E. Section for poultry diseases. Research work is now 
going on into .. Pseudo-fowlpest" in indigenous breeds of 
poultry. 

Sections A, B, C, and E are each in charge of a European 
bacteriologist. Section D is in charge of a parasitologist with a 
special knowledge of veterinary entomology. The scientific pro
gramme is co-ordinated by the Director of the Research Institute. 

The importance of developing veterinary services in eonnectioll 
with the needs of tropical agriculture and of public health is fully 
appreciated in Java, and Government policy has been specially 
directed to the needs and extension of its Veterinary Department. 

But perhaps the most remarkable feature of Java. is the scale 
and complexity of the irrigation system. For centuries the native 
inhabitants have built up and elaborated their system of terrace 
cultivation for the growing of rice. These" sawahs," as they are 
called, cover the greater part of the cultivated area of the Island 
and the traditional skill acquired in the construction and main
tenance of these horizontal plots with their clay bunds is truly 
amazing. In BOme places" sawah " terracing is carried up the 
mountainsides to an altitude of 4,000 feet, and in a few instances 
up gradients of 1 in 2 and even steeper. But this system of native 
irrigation never seems to have extended as it did in Ceylon to the 
construction of major works such as large reservoirs or tanks, etc. 
In fact, the Javanese native irrigation was dependent on direct 
rain, wells, and small streams. There was no real flood-protection 
work, no effective provision against abnormal droughts, and no 
final drainage system in the lower and ricnest plains which were 
frequently submerged in wet weather. 

The development of the European Irrigation Department on a· 
large scale by the Government dates from 1885. In 1923 the per
sonne] of this Dutch irrigation service in Java consisted of 100 
Chief Engineers and engineers, 9 architects. and 176 surveyors. 
Between the years 1914 and 1923 this DepartmEt~t spent on irriga
tion and drainage works an annual average of 7 million guilders 
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on new construction, half a million on surveys, 2 millions on annual 
upkeep, and half a million on repairs and betterment; and in addi
tion to these large sums they have already spent approximately 
two million guilders on flood-protection works. 

Of the total irrigated area in Java. about 27 per cent. is now 
served by permanent scientific irrigation works. Surveys and 
plans are going forward in respect of a further 14 per cent. Two 
new schemes have recently been approved :--one for enlarging 
the irrigated area of Tjisarea in the mid-Preanger district at a cost 
of 128,000 guilders; and the other at Tjidoerian for irrigating the 
plain of Tangerang in West Java at an estimated cost of 600,000 
guilders. This scheme will provide water for almost 30,000 acres of 
ricefields. As an example of what has already been achieved it may 
be well to take that of Java's largest ,river, the Solo. This river, 
340 miles long, has a basin of approximately 6,000 square miles. 
The complexity of the problem presented may be deduced from 
the fact that the river varies in discharge from a lowest recorded 
flow of 810 cubic feet per second to a maximum recorded flow of 
90,000 cubic feet per second. Complicating this great divergence 
is the tremendous amount of mud, much of it rich volcanic silt, 
in the Solo river. The figure is 6 ounces of mud per cubic foot to 
be compared with -h of an ounce in the Rhine and 2ft in the 
Mississippi at New Orleans. Should it be possible to spread the 
mud carried down during one year by the Solo river over the whole 
of its basin it would form a layer over 4i feet thick. 

The problems of silting, levels, etc., are accordingly some of the 
most difficult that have been presented to hydraulic engineers. 
One of the new Solo' valley reservoirs recently constructed has a 
capacity of 9 million cubic metres of water, and the elaborate 
complex of overhead canals, drainage canals, syphons, and 
concrete sluices seen in many parts of Java are evidence of the 
peculiar skill of the Dutch in hydraulic works. But fer these 
works the tremendous yields of rice and sugar per aere in Java 
could never have been achieved. 

The Irrigation Department in Java. is one of the most extensive 
and efficient technical services provided by the Govemment. As 
an investment it has repaid the Dutch East Indie~ very hand
somely, and assuredly it is an outstanding example of the benefits 
which western science and technical skill ca.n confer. 

There is an engineering college of University standing at 
Bandoeng in West Java where Europeans and natives can tnke a 
three or four years' course in civil engineering. Increasing 
emphasis is placed on electrical work, and in electrical develop
ment in Java is to be seen another fine example of Dutch 
efficiency. The use of hydro-electric power is rapidly expanding, 
but perhaps the most remarkable developments hav;) been in 
telephony, wireless telegraphy, wireless telephony, ana broadcast
ing. I heard tributes paid to the efficiency of the long-distance 
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trunk telephone service in many parts of the Island. Much of the 
commercial business between Batavia and Soerabaya, some 500 
miles apart, is transacted by telephone. 

Thanks to the courtesy and arrangements made by the Post 
Office Department I had wireless telephone conversations from my 
hotel in Bandoeng with the Secretary of State at the House of 
Commons and with my wife at the ordinary telephone in my house 
in London. The distance was over 9,000 miles. 

There are no less than six broadcast transmitting stations in 
Java. News, information, entertainment, and education are 
transmitted to listeners in different parts of the Island. In wire
less telegraphy there is the very large high-power long and short 
wave station at Malabar and a newer short-wave station nearer 
Bandoeng. These communicate direct with Europe and with the 
United States of America. 

Such developments are far ahead. of anything yet accomplished 
in the British Colonial dependencies. Much scjentific investigation 
was, of course, required to deal with atmospherics, etc., before 
the present high standard of efficiency was obtained. 

There is practically no mineral wealth of any kind in Java. 
Coal is obtained from several deposits in Sumatra, and, from the 
small Island of Pulau !aut off the south-east coast of Borneo 
where there is a Government colliery. Tin mining is carried on 
as a Government enterprise in the Island of Banka, and by private 
ellterprise in the neighbouring IRland of Billiton. But by far the 
most important source of mineral wealth in the Netherlands East 
Indies is petroleum. The fields are situated in Dutch Borneo, in 
different parts of Sumatra, and in the Island of Ceram. These 
fields are exploited by the Royal Dutch Petroleum Company of 
world-wide fame and the annual production is about 2! million tons. 

There are comparatively few secondary or manufacturing 
industries of any kind in the Dutch East Indies and manu
factured goods required in the Archipelago are almost all imported, 
chiefly from Europe. There is, however, a small native hat-plait
ing industry and a native textile (Batik) industry in Java. The 
latter is traditional and particularly interesting. The Batiks of 
Djokja and Solo are of unique and fascinating design. The wing 
motif (the wing of Garuda, the bird of Vishnu) is still dominant 
in the decoration. Brick and tile works and tanneries have been 
established as the result of European influence, but little success 
has so far attended the attempts of Government to stimulate 
native industrial undertakings. 

The overseas commerce of Java is mainly conducted by the 
European import and export firms. There are some big Chinese 
merchants, but the Chinese community in Java are largely con
cerned in the internal trade. They have a 1~~ share of the 
retail shops in their hands. 

29ft 
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Among the big export and import firms the British play II. 

prominent part. Many of these British houses in Batavia, 
Soerabaya, a:r;ld Samarang have been established for generations. 
Relations with their Dutch commercial confreres and with the 
Government are most happy. About one-half the total exports 
of Java and the other Dutch Islands are consigned to different 
parts of the British Empire, and the Netherlands East Indies are an 
important market for British manufactured goods. There is a 
very considerable British community in Java, both commercial 
and planting, and many millions of British capital are invested 
in enterprise in the Netherlands East Indies. I had the privilege of 
meeting several hundred. of the British community at the Clubs 
at Batavia and Soerabaya. 

The following tables summarize the overseas trade of the N ether
lands East Indies :-
VALUE OF OVERSEAS TRADE. excluding gold and silver coin and 

bullion and goods on Government account. 
Imports. Exports. 

Millions of Millions of 
guilders. guilders. 

1923... 614'5 1,370'2 
1924... 678'3 1,530'6 
1925... 818'4 1,784'8 
1926... 865'3 1,568'4 

DISTRIBUTION OF TRADE OF NETHERLANDS EAST INDms, 1926. 
(Private merchandise only and excluding gold and silver coin 

and bullion.) 

Imports. Exports. 

Percentage Percentage 
Million of total Million of total 

guilders. imports. guilders. exports. 
Holland ... ... . .. 152 17·8 261 16·6 
Singapore ... ... 124 14·5 356 I 22·7 
Great Brihin ... ... 107 12·5 159 10·2 
Japan ... ... .. . 82 9·6 84 5·4 
Germany ~ ... ... 78 9·1 29 1·9 
France ... '" ... 9 1·0 54 3·5 
United States of America 74 8·7 250 16·0 
British India ... . .. 53 6·2 134 8·5 
China and Hong Kong ... 25 2·9 78 4·9 
Australia ... ... ... 25 2·9 36 2'3 
Other Countries ... ... 127 14-8 125 8·0 

I 856* 100·0 1,566t 100·0 
* Does not include the value of goods imported into Java and Madura by 

parcel post and by passengers (total value 9· 6 million guilders). 
t Does not include the value of ship provisions and of goods exported 

from Java and Madura by passengers, parcel post; and boat parcel 
2·3 million guilders). 



131 

TRADB OP JAVA AND MADURA.. 

(In thousands of guilders.) 

I 1928. I 1921,. I 1925. 1 1926. I 1927. 

IXPORTI. 
For Private Account-

Good.· ... ... ... 432,843 467,195 532,348 539,591 551,590 
Coina ... ... ... 5,532 3,118 14,723 20,462 14,600 

For GOfIernment Account-
Good.- ... ... .. . 24,878 16,872 15,874 23,641 26,283 
Coina ... ... ... - - - - -

Total Import. ... 463,253 487,185 562,945 583,694 592,473 

EXPORTS. 
For Private Aeeount-

Good.· ... .., ... 825,262 909,946 845,428 749,994 812,969 
Coina ... ... 1,951 2,277 1,057 2,984 1,796 

For Government Account-
Gooda· ... ... .. . 617 344 439 1,588 1,201 
Coine ... ... ... 100 477 600 1,800 912 

Total Export. ... 827,930 913,044 847,524 756,366 816,878 

• Includes unminted gold and silver. 

Railways in Java. are neither a. single system nor of common 
gauge. The two principal railways are the State railway, and the 
Netherlands India. Railway Company which operates in Central 
Java from Samarang under a franchise or lease. The gauge of 
the State railway is 1.067 metres and that of the main line of the 
N.r.R.C. 1.435. In addition there are several other small private 
companies, estate railways, etc. Owing to the very numerous 
level-crossings and, the density of tlie population the railways do 
not run at night. The passenger day-expresses on the main line 
of the State railway from Batavia to Djokia. are run at an un
usually high speed for a Colonial narrow-gauge railway and average 
just over 40 miles an hour. The railwa.y to Bandoeng 
in the Preanger highlands is a particularly noteworthy piece 
of engineering, which involved the construction of a large number 
of high, steel viaducts, most of them on a curve over deep ravines. 

The main ports are 'Thnjong Priok, about 6 miles from Ba.tavia, 
and Soerabaya. TheBe are modern ports with deep-water wharves 
where large ocean-going steamers can be. berthed. Approximately 
60 million guilders have been expended upon the former. The 
third port of the Island-Samarang-is only an open roadstead for 
ocean-going vessels and the commerce of the IJlOrt is carried on 
by means of lighters. 

2941 E2 
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The Government provision for education in Java. is both varied 
and generous. There are three main local vernaculars, viz., 
Sundanese in the west, Javanese in the centre,'and Madurese in 
the east. All these languages are akin to Malay and Malay is 

,almost a common lingua franca throughout the Archipelago. The 
bulk of the population receive education: only in one or more ver
nacular languages. One or other of the vernaculars is the sole 
medium of instruction in the 10,000 II desa" (village community) 
schools and the 2,000 native elementary schools. 

In the highet.: schools and in a. certain number of elementary 
schools Dutch is the language of instruction. There are also three 
types of school in which Dutch is introduced together with a non
European language, viz., the .. Link" schools, Dutch Chinese 
schools, and Dutch vernacular schools. There are about 500 Dutch 
elementary schools. Above these are the .. Mulo" or general 
secondary schools and five Government and six aided High Schools 
of secondary type. Finally there is the Agricultural College at 
Buitenzorg, the Civil Service and Engineering Colleges, both at 
Bandoeng, the Veterinary College, the Law School, and two 
Medical Colleges-the last at Batavia and Soerabaya respectively. 
There are five secondary trade and technical school!3 and .several 
teachers' training colleges. As in other eastern countries, boys' 
education is far more advanced than girls'. But a great impetus 
was given to female education in Java by Raden Adjeng Kartini 
and the special native girls' schools in different parts of Java are 
called •• Karlini " schools in her memory. There is a special 
school for training native women teachers R,t Bandoeng where 
Sunda,nese is the language used. 

This is necessarily but the briefest summary of the educational 
effort that is being made by the Dutch Administration. I was 
informed that all external examination tests have now been 
abolished in Java and that all examination papers are set by 
teachers, etc., resident in the Colony. Nevertheless I did hear 
it suggested that some of the education in Java was too closely 
governed by European standards, not in the vernacular but in the 
Dutch schools. It must be remembered tliat there are in addition 
a growing- number of Javanese seeking a western education as well 
as a considerable number of European and Eurasian children. Con
sequently attempts have been mltde to give all these an education 
as similar to that obiltinable in Holland as possible. 

I also"heard it stated on several occasions that natives of Java 
who go to Holland for higher education are not always benefited 
by the experience. I understand that it is the policy of the 

. Government to provide as far as possible such higher education in 
Java as will render recourse to European institutions less neces
sary. That there is the same danger as appears in British Colonies 
of overcrowding the market for clerical labour of a routine kind 
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as the result; of t;oo purely a literary form of education in some of 
the secondary achoola is also asserted. 

'One other side of Government; activity de.serves special mention, 
viz., the work of the Archaeological Department. I spent two 
most interesting mornings near Djokja. in being shown a few of the 
magnificent; Buddhist; and Hindu monuments. My visit to these 
remains was made a.ll the more interesting by the fact that I was 
shown over them by the Acting Director of the Archaeological 
.Department, whose stimulating personality could not fail to arouse 
()ne's enthusiasm. Under Mohammedan rule the great temples 
of Java with their wealth of superb sculpture fell into ruin and 
neglect. During the past fifty years the Dutch archaeological ser
vice has devoted the most; patient labour to their restoration. The 
temple of Siva Mahadeo at Brambanan, which possesses the finest 
set of Javanese sculptured reliefs, is still in process of restoration. 
The beautiful Buddhist; temple of Mendoet a,nd the great shrine 
of Borobudur have been completed. Thanks to this careful scien
tific restoratiori we can now not only see the sculptured reliefs and 
1Itatues in their proper setting but also gain an idea. of the archi
tectural genius of those who planned the schemes as a whole. 

The museum at Batavia contains not only an unrivalled ethno
graphical collection representative of the whole Archipelago, but 
collections of neolithic, bronze age, and later products of Java.nese 
rraftsmanship which reveal the high quality of artistic culture thai. 
has flouriC!bed in tbe Island for many centuries. Above a.ll, there is 
assembled there the superb series of Buddhist and Hindu sculptures 
in gold, Bilver, bronze, and stone gathered from different parts of 
the Island. One of t;he most recent acqwsitions is a silver statuette 
of the Boddhisatwa Manjusri dating from the 8th century of our 
era, which was found near Samarang. This sta.tuette must rank 
among the out9tanding masterpieces of Asiatic art. Javanese 
R('ulpture has close a.ftinities with the golden age of Buddhist and 
Hindu art in India.. But in many ways it is purer and more 
restrained. It possesses a delieacy and finish rare in later Hindu 
art in India. Its appeal has something of the directness, chann, 
and simplicity of the best Gothic sculpture of mediaeval France. 
It is more vigorous than most; of the art of Angkor and much more 
varied than that of Ceylon. In fact the school of sculpture that 
ftourished in Central Java from 700 to 1200 A.D. can claim to 
rank among the moet notable in the art history of the world. It 
iR little known in Europe, although the Leyden Museum in Holland 
JlOAAt'R~S one exouisite but ratber late example in the seated figure 
of Prajnaparamita. 

Java. has been fortunate in attracting a series of distinguished 
archaeologists from Eurone. and the wealth of material available 
ror study is really astonishing. Skill in fi~rel aculpture seems to 
have been the outstanding feature or the Javanese artists of her 

2!l41 ~3 
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great mediaeval period. This was terminated by the coming of 
Islam; but the artistic traditions of the people, and especially of 
the true Javanese of Central Java, lives on in Javanese acting and 
Javanese dancing, the Way~g Orang as it is called. This acting
dancing is accompanied by the native orchestral music, the" game
Ian." Of all forms of oriental music the Javanese gamelan is prob
ably the most remarkahle. There are no wind instruments and 
practically no strings. The chief elements in the orchestra are 
gongs of various sizes, tuned to different notes, and zylophones. 
Gamelans vary very much in qnality. A good gamelan is capable 
of developing a very great volume of sound, and is a very beautiful 
thing to hear. One of the many merits of the picturesque courts 
of the native princes at Solo and Djokja is that they form centres 
where the national traditions of artistic expression in the form of 
music and drama are maintained. 

It would be obviously out of place for a foreign guest to make 
any comment on the political or administrative problems of Java .. 
All I can say is that I was much impressed by the work of Holland 
as a Colonial Power in the Far East. Many of the problems which 
face her are analogous to those which face Britain, both in the 
Colonial Empire and in India. I feel that my all too brief glimpse 
of the work of another Colonial Power was very well worth while. 
The comparative study of Colonial problems must obviously include 
a study of the experience of all Colonial Powers. There is prob
ably no tropical dependency of greater fascination or more varied 
interest than the Jsland of Java, and I feel that I owe a very 
sp~cial debt of· gratitude to the Dutch Government for their invi
tation to visit it. and to the Governor-General of the Netherlands 
East Indies and to many officers serving under him for their 
generous welcome and hospitality. Everything was done that could 
Jlave been done to facilitate my tour through the Island. I can only 
hope that this section of my report will arouse interest in Java and 
in the fine record of· achievement, partic1,1larIy in scientific 'fields, 
which is evidenced there. • . . 

CHAPTER IV. 

RUBBER. 

Restriction and Marketing. 

The Rubber Industry presents problems of exceptional interest 
both in the economic and in the scientific sphere, Government 
intervention bas brought it into the realm of political controversy 
and acute differences of opinion have arisen between restrictionists 
and anti-restrictionists. Meanwhile, researcb workers have been for 
years investigating the scientific problems of the industry, especially 

• 
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seed selection and budgrafting; and the claims now made that the 
yield of rubber per tree can be considerably increased and the cost of 
l'roduction thereby reduced must have important bearings on the 
Cuture of the industry. 

My visit to Malaya and Ceylon had been projected for many 
months and was arranged quite apart from the question of examin
ing the policy of rubber restriction and without any special intention 
of studying it on the spot. But, since the appointment of the Sub
Committee of the Committee of Civil Research was announced 
shortly before I sailed and the Cabinet's decision to remove restric
tion was made known on the day I reached Malaya, I had plenty 
of opportunity on arrival of hearing the very varied views of those 
engaged in the actual operation of the industry in three of the prin
cipal producing countries. In what follows I have attempted 
to set down a few personal impressions without having seen the 
evidence placed before the Sub-Committee of the Committee of 
Civil Research. 

I may say at the outset that as a. result of my enquiries in Malaya. 
and Ceylon, reinforced by what I learnt in Java, I am convinced 
that on research rather than restriction depends the prosperity of 
the rubber industry. 

The arguments against the restriction scheme are strong, and on 
the whole I found both in Malaya and in Ceylon a general recog
nition that it could not continue in its existing form-at any rate 
as a permanent arrangement, The majority felt that if restriction 
had to go the sooner it went the better, and their chief criticisms 
were directed against the time and manner of removal. A cer
tain body of opinion, however, was in favour of more effective 
control to be brought about by co-operation with the Netherlands 
East Indies Government. 

The case against the continuance of restriction contains two 
principal counts. 

First, high prices and restriction have encouraged production out
side the restricted arear-particuJarly native production in the 
~ etherJands East Indies-and the use of reclaimed rubber in the 
United States. For these reasons restriction was becoming ineffec
tive for the purpose of regulating world prices and was likely to be
('ome increasingly ineffective the longer it continued. To maintain 
fhl" pivotal price as high as lB. 9d. or even lB. 3d. (which would give 
very large profits to producers outside the restricted area.) it might 
have been necessary to' carry restriction still further with every 
prospect that the position would grow progressively more unfavour
able inside the restricted area. The longer restriction continued the 
smaller would be<-.ome the Britiflh share in world exports and the 
more marked would be the disproportionate increase in that of the 
Netherlands East Indies. 

2941 
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Moreover, however favourable the level of prices might be, 
greater advantages would always accrue to plantations outside the 
restricted area., which would be able to produce at full capa
city and minimum cost. Restriction, in short, has had the effect 
of increasing relative costs and reducing relative profits in British 
Colonies and Protectorates as compared with Dutch Colonies. 

Secondly, I am convinced that Government interference was tend
ing to undermine efficiency, to handicap scientific development, and 
to discourage a. progressive attitude to the problem of higher yields 
and improved methods of cultivation. 

The restriction scheme, which wall introduced by legislation in 
Ceylon, the Malay States, and the Sh~aits Settlements on 
1st November, 1922, fixed a sliding scale of export duties varying 
from a minimum not exceeding the approximate equivalents in local 
currency of 1d. per lb. for quantities exported in accordance with 
an approved percentage of standard production, up to the equivalent 
of Is. per lb. for quantities exceeding 100 per cent. The 
•• standard production" of each producer was assessed by local 
committees on the basis of bis actual output between 1st November, 
1919, and 31st October, 1920, with· special provisions for excep
tional cases. The exportable percentage was originally fixed at 
60 per cent. and has been varie~ from time·to time as the average 
price realized during the previoUlI quarter exceeded or fell below the 
agreed .. pivotal price." This was 1 s. 3d. until May, 1926, when it 
was increased to Is. 9d. An Advisorv Committee in London was 
appointed by the Secretary of State to co-ordinate the operation of 
the scheme in the British territories affected. Monthly changes in 
prices, stocks, and exportable percentages since the inception of thE:' 
scheme are shown in the following table. 
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It should be noted that Lord Stevenson's Committee, to whom 
the scheme is due, first reported* in May, 1922, that they could not 
recommend its adoption by only one or more British Colony or Pro
tec.torate. without the co-operation of the Dutch; but in October, 
1922, when the,Dutch Government had indicated their inability to 
adopt restriction the Committee were led to recommend t the 
immediate introduction of the scheme largely on the ground that a 
number of British companies owning estates in the Netherlands 
East Indies were prepared to adhere to it voluntarily. According. 
to figures published by the Netherlands East Indies Central Bureau 
of Statistics (Bulletin No. 21, 1925) 32.3 per cent. of the world's 
planted area of estate rubber (as opposed to native production) was 
situated at the end of 1923 in the Netherlands East Indies and 
64.5 per cent. in British territory; but, including 305,000 acres of 
British-owned estates in the Netherlands East Indies, 75 per cent. 
of the planted area of estate rubber was under British control. 
'rhis is, of course, very different from the statement sometimes 
made that 75 per cent. of the total output was under British control. 
But, as there were then no official estimates of the area under native 
production in the Netherlands East Indies, it was not altogether 
surprising that the possible influence of this unknown factor' in the 
situation wa·s largely ignored. In fact it now appears that the in
creased exports from the Netherlands East Indies during the opera
tion of restriction, which have rendered it increasingly ineffective 
for the purpose of regulating world market prices. have been pre
dominantly native rubber, and t,hat this rubber has been produced 
on areas planted in 1919 and 1920 before the restriction scheme 
came into force. 

Actually the output of the Netherlands East Indies has increased 
during restriction by about 145 per cent., while the increase in net 
exports from Malaya and Ceylon combined has been only about 13 
per cent. The output of British-owned estates in the Netherlands 
East Indies has increa.sed by over 35 per cent., while their acreage 
has increased by about 30 per cent. The estimated net exports of 
the principal producing countries from 1920 to 1927 are given in 
the table below. 

Year. 

1920 .. . 
1921 .. . 
1922 .. . 
1923 .. . 
1924 .. . 
1925 .. . 
1926 
1927 ... 

TABLE. 
EXPORTS OJ' CRUDE PLANTATION RUBBER. 

British Netherlands Other 
Malaya. East lndies.t Ceylon. countries. 

Tons. Tons. Tons. Tons. 
181,000 80,000 39,000 16,600 
151,000 71,000 40,200 15,000 
214,000 94,000 47,400 18,300 
201,000 117,000 37,100 24,300 
183,000 149,000 37,400 28,500 
210,000 189,000 45,700 36,500 
286,000 204,000 58,800 38,100 
240,000 230,000 55,800 41,800 

* See Cmd. 1678. t See Cmd. 1756. 

Total. 
Tons. 
316,600 
277,200 
373,700 
378,900 
397,900 
481.200 
586,900 
567,600 

t Note.-Exports of native rubber from the Netherlands East Indies have been 
reduced by 33k per rent. to allow for moisture and impuritieR. The figures for the 
Netherlands East Indies include an unknown but probably considerable amount of 
rubber smuggled from Malaya. 
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It appears from this table that the share of Malaya and Ceylon in 
total world exports of crude plantation rubber has fallen from 70 
per cent. in 1922 to 52 per cent. in 1927, while the Netherlands. 
East Indies have increased their.share from 25 per cent. in 1922 to 
over 40 per cent. in 1927. From 1920 to 1922 Malaya. exported 
about two and &-quarter times as much as the Netherlands East 
Indies. Last year the exporttl of the Netherlands East Indies were 
nearly equal to the net exports of Malaya. and with a. continuance 
of restriction to 1st November it seems possible that in 1928 Malaya 
may take second place among the exporting coWltries of the world. 
It is evident from these figures that the unrestricted areas have not 
been slow to benefit from the stimulus to production provided by 
restriction in British Colonies and Protectorates and that the 
potential productive capacity of the Netherlands East Indies was 
far greater than the originators of the Stevenson scheme could have 
allowed for in their estimates. In effect the principal result of the 
continued operation of Government restriction has been to stimulate 
immensely both the quality and the quantity of production in the 
nnrestricted areas. 

It is not always remembered that the population of the Nether
lands East Indies is 50 million, compared with 4 million in Malaya, 
and that the Government of the Netherlands East Indies has for 
some years bE'.en doing all it can to relieve the density of population 
in Java by encouraging native production of rubber and other crops 
by Javanese colonists in Sumatra, Borneo, and the outer islands. 
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The accompanying diagram, which is reproduced from the 1927 
Annual Report of tbe Netherlands East Indies Vereeniging Voor 
Rubberhandel, gives in graphical form the sa.lient facts, ba.sed on 
official Dutch estimates, with regard to native rubber production in 
Sumatra and Borneo. The planted area is shown as growing 
from less than 10,000 hectares before the war (1 hectare = 2.47 
acres) to about 180,000 hectares in 1920. From 1923 till 1927 the 
area increased rapidly from 180,000 hectares to about three times 
that amount in 1927. The output of dry rubber is estimated to 
have risen from about-4,OOO tons in 1921 to 93,000 in 1927. The 
Native Rubber Investigation Committee recently appointed by the 
Netherlands East Indies Government concludes that, if labour is 
available and prices IIIe satisfactory, native production of dry rubber 
from the present planted area will reach 150,000 to 175,000 tons in 
1933 and 200,000 tons a year or two later. 

Native rubber production, especially in the unsurveyed territories 
of Sumatra and Borneo, has thus come to play an increasingly 
important part in the economics of the rubber indUStry. It is the 
chief obstacle to all schemes of restriction and combination, and 
introduces an element of competition which is destined to put the 
European estates, with their high overhead charges and costly 
management, to an increasingly severe test. 

It appears at'first sight. indeed. that rubber production may quite 
conceivably follow the example of the coconut industry and become 
a predominantly native crop. Once the natives have acquired on 
European estates the necessary skill in tapping, there is little else to 
learn in order to obtain a livelihood. (Eventually bgh-yielding 
seedlings or budded trees will perhaps be supplied from nurseries, 
and instruction in best methods of cultivation will. be taught by 
agricultural officers.) The native is already a serious competitor, 
because European estates have not in general achieved economies 
in yield and cultivation to offset their high costs of supervision. The 
small-holder can afford to tap or not as it suits him, while continuous 
output is virtually forced upon the plantation company, whatever 
the state of the market, owing to the piling up of overhead charges. 

Those British rubber planters and directors of companies who are 
sceptical as to the possibilities of budgrafting and scientific research 
may well ask themselves whether they will be able to compete in 
the long run with the native small-holder. The only justification 
for the present complicated and expensive mechanism of directors, 
agent firms, visiting agents, managers, and shareholders is the 
application of greater intelligence and skill than the native can 
reasonably be expected to acquire. Fortunately, some of the best 
brains in the industry have now realised that European capital, 
if it is to continue to play its pGrt in rubber planting. must be linked 
with European science. 

Owing to the wide variation in costs of production and the absence 
of comprehensive data on the subject, it does nbi appear possible to 
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do more than guess at what constitutes the average or normal cost, 
of production of, rubber. A high authority. has estimated the cost 
of production under restriction at th~ following rates :- , 
Exportable Percentage. Cost in pence per lb., 

, I·o.b. 
100 8.0 
90 8.45 
00 9m 
70 9.28 
00 N~ 
W ~fi 

In these figures 'of cost there is no allowance for interest or 
depreciation. . 

From discussions in Malaya I gathered the following informa
tion. A few large estates could produce at 6d. per lb., but the 
majority's costs were between 7d. and 9q. at 100 per cent. output, 
viz., 350 lb. to 400 lb. per acre. These include costs of tapping, 
curing, transport, medical charges, supervision and administrative 
charges, and a varying amount for weeding, draining, and cultiva,
tion. Chinese proprietary planters, with far lower overhead 
charges, stated that they could produce at a minimum. of 4d. per lb. 
for tapping, curing, and transport, or 5~d. with a normal amount of 
weeding and cultivation. 

In Java the following figures were supplied by 'the Superintendent 
of the Government Estates and the Badjong Datar Company 
J'espectively :- . 

. NETHERLANDS EAST INDIES 
GOVERNMENT ESTATES. 

Costs per kilo, 1927, in Dutch 
cents. 

1. Estate costs ... 
2. Transport to port 
3. Administrative 

42.13 
1.5 

charges 2.7 

4. Interest (on written 
down capital) 

5. Depreciation 

46.5 

N.5 
13.9 

BADJONG DATAR COMPANY. 

Cost-s per kilo, 1926, in Dutch 
cents. 

1. Tapping 
2. Factory costs 
3. Upkeep of estate and 

factory 
4. Share of admini

stration and clevel
opment costs 

5. Transport to port .•. 

13.6 
7.27 

11.26 

20.52 
3.32 

55.97 

70.9 No allowance for in-
terest or deprecia
tion. 

·Omitting interest and depreciation, as for Malaya, these costs are 
.equivalentto just over 4d. and 5d.per lb., f.o.b., respectively. 
:Neither of these estates would be reckoned among the cheapest in 
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the Netherlands East Indies and in the case of Badjong Datar the 
output was reckoned at not more than 350 lb. per acre. 

At the present time, with the market price ruling about 9d. a lb., 
ii natura.lly makes all the difference in considering marketing policy 
whether the normal cost f.o.b. is taken to be somewhere near Sd. 
per lb. as in Malaya or 4d. to 5d. per lb. as in Java. For my own 
part I am inclined to the view that Sd. per lb. is too high an estimate 
for the average cost of production in Malaya; but I am by no means 
satisfied that costs are not in general unduly high compared with 
Java. It is probable that labour costs in particular are 
higher in Malaya than in Java.. This disparity, if it exists, can 
best be met by economies in cdsts of supervision and other over
head cha.rges a.nd by increased attention to yield per acre, a 
subject to which further reference is made below. 

In forecasting the probable trend of the market it has been usual 
in the past to take the volume of production as more or less fixed 
and to speculate on the e1tent to which the estimated demand for 
rubber will exceed or fall short of the supply so determined. The 
increase of native planting has rendered this procedure less reli3ible. 
The amount of native production cannot be rega.rded as determined, 
like that of estate rubber, by the size of the II tappable .. area, but 
depends to a much greater extent on prices. Moveover, greater 
elasticity on the side of supply implies that within limits an upper 
and lower limit is set to the course of prices. Below a certain price 
there is a sharp falling off in native production; above a. certain price 
production is rapidly stimula.ted. Trees that are allowed to rest 
while the price is low can be tapped more intensively when the price 
rises. This tendency of native production to be checked by a. fall in 
price is illustrated by the figures given below of exports from the 
Netherlands East Indies during the first seven months of 1928, 
compared with those of the corresponding period in the previous 
year. Exports from Java and the East Coast of Sumatra. (which 
may be taken to be mostly estate rubber) show a. slight gain of 
0.9 per cent., while exports (mostly native rubber) from.the rest of 
Sumatra., Borneo, and Celebes show a drop of 9.7 per cent. :-

EXPORTS :PROM THB NBTHBRLANDS EAST INDIBS, JANUARY TO JULY, 1927 &1928 
(Dry Rubber-Metric tons). 

19S7. 19S8. 

Java 34,146 33,386 
East Coast, Sumatra 43,647 45,080 

Remainder of Sumatra ... 
Borneo 
Celebes 

77,793 

34,121 
21,539 

108 

78,466 = +0·9 per cent. 

32,304 
17,957 

114 

55,768 50,3.75 = -9·7 per cen,t. 
--r', 
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This tendency, however, is subject to important qualifications. 
The Native Rubber Investigation Committee point out that during 
the slump of 1922 tapping of native rubber was in full swing at 7d. 
per lb., while early in 1926, after the collapse of the rubber boom of 
1925, tapping stopped temporarily at Is. 8d. per lb. The explana.
tion is that the native's reaction to high or low prices for rubber is 
naturally infhienced by the general state of trade and the possi
bility of engaging in other competing. occupations; in other words, 
native rubber production is affected by such things as the rice 
harvest, by the demand for labour in other forms of production, 
and ultimately by the state of the money market. 

On the side. of demand the most important factor is, of course, 
the manufacture of motor tyres; but in recent years the use of 
reclaimed rubber, particularly in the manufacture of miscellaneous. 
rubber goods other than tyres, has exercised a considerable influence 
on the market. The production of automobiles in the United States 
dropped from just under 4! million in 1926 to 3.6 million in 1927, 
chiefly owing to the temporary stoppage of production by the Ford 
Company. The estimated consumption of raw rubber in the United 
States in 1927 (373,000 tons, compared with 366,000 in 1926) 
showed a lower rate of growth than in any year since 1923. Mean
while the consumption of reclaimed rubber, which increased from 
54,500 tons in 1922 to 164,500 in 19~6, rose to 183,500 tons in 1927. 
The weight of reclaimed rubber consumed last year was· thus nearly 
half the weight of new rubber cODsumed. This does not mean that 
reclaimed rubber displaced an equivalent weigqt of new rubber; 
according to one estimate, value for value, reclaimed is not worth on 
the average much more tha.n a quarter of its weight in new rubber.· 
!tis evident, however, that a. new industry of considerable import
ance has sprung up in the United States during the operation of the 
restriction scheme which has tended to neutralise its influence on 
the world market. The cost of production of reclaimed rubber· 
varies considerably, and it is impossible to forecast the effect of the 
recent fall in price. With rubber at or below Is. per lb. it will no 
.doubt still be producelJ, but there will probably be a considerable 
decrease. 

Both native rubber and reclaimed rubber may thus be regarded to 
some extent as stabilising factors on the rubber market, responding 
fairly rapidly to marked changes in price and tending to counteract 
the swing of the pendulum caused by the relative inelasticity in the 
.supply of plantation rubber. 

As regards new uses for rubber I hltve no doubt myself that before 
tong a means will be found of covering pavements and streets with 
It durable, resilient, and silent surface of prepared rubber. I under
·stand that there are many technical problems still to be solved, but 

* See" Reclaimed Rubber" b:v H. P. Stevens, R. G. A. Bulletin, Vol. 10, 
-No.6, June, 1928, p.425, and '{India Rubber World," U.S.A., May, 1928, 
p.60: 
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the main condition is a vastly increased production at a lower cost 
per lb. The potential demand for paving purposes thus lends addi
tional weight to the policy of higher yield per acre rather than 
restriction of output as the key to the future prosperity of the 
robber industry. 

I paid an interesting visit to the Kuala I.Jumpur works ~f the 
Wilkinson Rubber Process Company, where a rubber matenal of 
exceptional durability called .. Linatex " is made oy a patent pro
cess. n is intended for use in mining machinery where surfaces 
are exposed to severe friction from water-borne rubble and ore. 
For conduits, launders, and parts, of dredgers" Linatex " is said 
to supply a lining superior in wearing qualities to hardened steel. 
Experiments are also being tried in the use of this material in con
nection with the laying of railway lines. 

The finished product is said to contain not less than 95 per cent. 
-of raw rubber and is prep8o!'ed by the incorporation of finely divided 
sulphur and other ingredients with latex preserved by a special 
method. The resultant rubber, obtained by coagulation, retains the 
bulk of the added ingredients anel at ordinary temperatures under
goes a degree of vulcanisation which renders the material more 
resistant than raw nlbber to the effect of light and abrasion. It 
ean be reinforced with wire, expanded metal, or other materials 
to prevent creeping and to increase the tensile strength. 

At Singapore I was shown over Mr. Tan Kah Kee's factory where 
rubber shoes in vast quantities, and now even motor tyres; are being 
manufactured under Chinese management and with Chinese labour. 

Though it may be premature to prophesy a great industrial future 
for Malaya, these developments in factorY production are sufficiently 
striking to make one wOllder whether the growing demand of the 
East for robber manufacturers will not -ultimately be met by the 
~stablishment of a. large-scale rubber manufacturing industry in the 
(.'()untries where the raw material is produced. 

The arguments put forward in support of sume form of .. rational
isation " of the rubber industry as opposed to complete laissez-faire 
are perhaps. natural in an industry now accllstomed for some years 
to Government interference and control. Every sympathy must be 
felt with efforts made by the industry to organise itself and stabilise 
the marketing of rubber, but I feel very strongly that tli.e less any 
Governments have to do with such schemes the better. 

It may be useful to indicate here some of the arguments which I 
heard in favour of some scheme of stabilisation, by which is meant 
a plan designed to average out the fluctuations of prices whereby 
supply and demand are normally adjusted on a free market, by 
regulating in an organised manner the flow of supplies to the 
market. 

(1) Consnmers of raw rubber are at present principally tyre 
manufacturers. Their chief interest is to know where they stand in 
regard to prices and supplies of raw material aha thus to beabl; 
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to plan ahead with confidence. Stable prices and steady supplies 
are more satisfactory and economical from their point of view than 
violent oscillations and the necessity of taking speculative risks in 
the rubber market. 

(2) From the producers' point of view violent oscillations are 
particularly disturbing. Uncertainty discourages the application of 
new scientific methods, which in general can only be realised by 
steady and persistent care over a number of years. 

These considerations are of a general kind and may be taken to 
apply to some other agricultural products besides raw rubber. Wha,t 
gives them special force in the rubber industry are the following 
considerations :c-

(3) Owing to the fact that a newly-planted rubber plantation 
requires five to six years to produce a commercial yield and ten years 
to come to maturity, increased demand and high prices cannot be 
met by immediate increase in supply; vice versa, the demand 
for rubber, being hitherto mainly used for motor-cars, is to a large 
extent inelastic and independent of price. A surplus supply is not 
therefore easily and quickly absorbed even when prices are low. 

(4) The rubber inBustry both in Malaya and in Ceylon depends 
largely on immigrant labour. Once attracted it is not easily dis
placed and once lost it is difficult to attract again. A regular 
and contented labom, force depends on the maintenan~e of a. stable 
outlet for the raw product. 

(5) To obtain the best results cultivation should be maintained 
continuously in good times and. bad. A slump in prices leads to 
economies in manuring, drajning, silt-pitting, and soil conserva
tion. Young rubber plantations with potentially higher yields suffer 
especially from these economies. The effects of a slump of course 
vary with the financial resources of different companies .. 

(6) A severe slump may lead not to any permanent diminution 
of production (for nothing almost will kill a rubber tree) but merely 
to a change of ownership. Existing shareholders are forced out and 
estates are sold at bankrupt prices to new concerns. 

(7) It is true that the full effects of a slump may be mitigated by 
the accumulation of stocks by dealers and manufacturers; but in 
the absenc~ of strong combination by the producers for the purpose 
of holding back supplies action of this kind is speCUlative and un
reliable and is not likely to achieve satisfactory stabilisation. 

The question arises whether or not it is possible to organise a 
powerful enough combination of producers to effect this object with
out State intervention. Opinion in Malaya was not sanguine as 
to this. It is estimated that 30 to 35 per cent. of the total produc
tion of raw rubber is in the hands of small"holders. Assuming that 
it were practicable to organise 100 per cent. of the European 
estates (which is extremely unlikely), the small-holders would still 
remain outside increasing their production at the expenses of the 
combine and thus defeating the object of the scheme. The Planters' 
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Association of Malaya has therefore put forward a scheme under 
which the Governments. of Malaya, the Netherlands East Indies, 
and Ceylon and any other a.dhering-countries would levy an export 
duty to be handed over to an International Board for the purpose 
of buying up surplus rubber and maintaining a fixed price of, say, 
Is. 3d. or Is. 6d. per lb. to the consumer. Part of the surplus, it 
is surrgested, might be sold at a very low price for encouraging new 
uses for rubber, e.g., road-making. 

It is not my purpose to examine this or similar schemes in detail; 
it is sufficient to note that they depend on :-

(1) renewed intervention by the Colonial Governments; and 
(2) an understanding for identical action by the Government 

of the Netherlands East Indies. 
Nothing I learnt in Java would lead me to suppose that the 

second of these conditions is at all likely to be realised. The 
Netherlands East Indies Government does not seem to be specially 
alarmed at the prospects of the rubber industry and sees no par
ticular reason for State intervention in rubber rather than in any 
other tropical product. The native has indeed been officially en
oournged to plant rubber, and any scheme designed primarily to 
help European rubber companies out of their difficulties at the ex
peDRe of native production will be looked on with little favour. The 
Government takes the view that its first duty is towards the native 
amall-holder, that European enterprise can look after itself, and 
that there is no case for State action to foster and support it by 
artificial means. 

If it is true that rubber manufacturers are more concerned to 
maintain a. steady price than to force prices down, the wisest course 
for the organised producers may prove to be to explore the possi
bilities of oo-opent.tion with United States manufacturers rather than 
attempt to establish a selling combine in opposition to them. The 
fonn that .. rationalisation" might eventually take in the rubber 
industry seems to me to be a powerful, disinterested corporation 
with sufficient financial resources to build up large reserve stocks in 
times of depression, which would be used to prevent or mitigate 
the temporary .. booms" that cause such disturbance. It is not 
in the interest of rubber producers that the price should rise to 
2s. 6d. or over, if the only result is to stimulate excessive planting 
and cause over-production. On the other hand, it is not in the. 
interests of nlbber consumers that the price should be forced down 
to a level which is ruinous to producers. It should be possible, 
therefore, for something to be done to achieve a limited and reason
able degree of stabilisation by co-operation between the principal 
producing interests and British and American rubber manufac
turers. 

Taking a. long view, however, it seems almost certain that the 
cost of producing rubber will be considerably lowered as the result 
of budgrafting and selection. I estimate that inl five or six years' 
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time, if not before, the competition of high-yielding estates with 
outputs of 1,200 to 1,500 lb. per acre will become increasingly 
effective and will even overshadow the menace of native rubber. 
In ten or twelve years' time it is not 'unreasonable to prophesy that 
no European estate with an output of less than 1,000 lb. per acre 
will be able to survive. This view is supported by some of the 
leading experts in the industry, and the scientific grounds for regard
ing it as a reasonable probability are set out in the para
graphs on scientific development which follow. No scheme of 
rationalisation or stabilisation can legitimately seek to prevent a 
permanently lower level of cost of production, and one of the most 
serious objections to li.ny of the schemes of restriction or selling 
combination which have been tried or suggested is the danger that 
they may positively discourage scientific developments and thereby
weaken the competitive power of the areas in which they are 
adopted. The rubber industry is not yet on a stable basis of costs, 
but is faced with revolutionary discoveries that may conceivably 
treble the output per acre and halve the cost per lb. If this possi
bility is realised, many of the older and less progressive estates will 
be doomed to extinction and any artificial scheme for bolstering up 
prices and reducing output in British and British-protected territory
would merely hasten the day of reckoning. 

There is an attitude of mind, unfortunately too prevalent on the
directing boards of some companies, which makes light of this pos
sibility, ignores scientific research. and looks to Government for 
assistance in fixing prices on the basis of what the least efficient 
estates consider a reasonable level. In contrast to planters OI 
sugar, tea, coconuts, and other tropical products, many rubber 
producers have hugged the dangerous illusion that they can be
immune from .. cut-throat It competition, which really means at 
the present _ time, when there is no such world-wide slump as 
occurred in 1921, the spur of lower costs and higher yields. If the
increasing ineffectiveness of restriction has not yet convinced them 
of their error, its definite removal may be counted on to restore the
spirit of self-reliance and initiative on which the prosperity of the
rubber industry, as of all other industries, is bound to depend. 

Scientific Development. 

The rubber of commerce is produced by the coagulation of rubber 
latex, which is a milky fluid contained in the bark of H evea brasili
ensis. About the part played by latex in the physiology of the tree
very little is yet known. 

Individual trees vary greatly in yield. For statistical purposes 
the yield of dry rubber per acre is usually taken, in Malaya. 
to be 350 lb. per annum. At 100 trees to the acre this equals 3t -lb. 
per tree. It is not uncommon for trees to yield less than 2 lb. ; 
others will yield as much as 20 or even 50 lb. But an estate that 
can produce as much as 1,000 lb. per acre, or 10 lb. dry rubber per 
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tree on the average, is reckoned in existing circumstances to 
be exceptionally favoured. Variation in the yield of rubber is 
therefore of great economic significance. The' cost of production per 
lb. with a yield of 1,000 lb. per acre may be taken to be somewhers 
between a-half and two-thirds the cost per lb. with a yield of half 
that amount. 

Variation in yield may be due either to hereditary con
stitution or to environment. Hevea trees that are well cultivated 
and manured, or are planted in favourable positions (e.g., near coolie 
lines or stables) where the soil and water are rich in organic matter .. 
will generally yield above the average. But the most significant. 
cause of variation is hereditary. Trees in similar soil and environ-· 
ment will still show the wide variations in yield mentioned above~ 
and, subject to the laws of heredity, can transmit their character-· 
istics to their offspring. 

The Hevea tree was introduced into the East from Brazil via 
Kew in 1876 and it is estimated that the present stock is only 
about the fifth generation from the original imported seeds. Owing 
to indiscriminate crossing, plantation trees are hybrids, and still 
show the variability of the wild stock; in technical terms, they are 
.. heterozygolls " for the majority of their hereditary characters. 
and nothing like a •• pure line ,. has yet been established even at 
the experimental stations. Latex yield probably depends on a 
number of hereditary factors. According to Mendelian laws, in a. 
cross between two similar hybrids in which, say, seven factors are 
significant, 27 or 128 different types may appear in the resulting off
spring. Thus, if a. high-yielding mother tree is fertilised by pollen 
from an unknown neighbouring tree, there will be great variety in: 
the offspring and the majority will almost certainly yield less than 
the mother tree. If the pollen should also be derived from a high
yielding tree, the a.verage results will be better but there will stiH 
be a certain number of bad offspring. On the other hand-and this 
is the basis of scientific plant breeding-«casionally a. combination 
markedly better than either parent will result. (Self-pollination. 
which is the method usually employed in other plants for producing 
a .. pure line," is unfortunately not easy to apply to the rubber 
tree.) 

It may be reckoned that about one-half the yield on existing 
plantations is produced by 20 per cent. of good trees, the other 80 
per cent. being below the average. Thus, if seed is collected 
haphazard even from a high-yielding plantation, 8nd the same pro
cess is repeated for later plantings, the result will be progressive 
deterioration. The only ROund method of seed selection is to choose 
seed from particular high-yieldin!{ mother trees. The offspring may 
then be .. legitimate" or .. illegitimate," according as whether 
the pollen is from a selected or from an unknown tree. Naturally the 
former, based on controlled cross-pollina.tion, gives the best promise 
of success, and indeed forms the basis for all fntm'e improvement of 
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the Hevea stock. In view of the long hybridization that has gona 
on, seed selection cannot yet. give uniform results or guarantee high
yielding progeny; but if seedlings raised from selected seeds are 
continuously thinned out over a. number of years the average yield 
will naturally be considerably higher than that of unselected 
seedlings. 

For the practical planter the most important consideration is the 
rapid multiplication of reliable high-yielding stock. It is here that 
the possibilities of budgrafting come in to supplement the slow and 
somewhat speculative results of seed selection. A rubber tree can 
as a. rule be propagated or multiplied " vegetatively" by taking 
single buds or " eyes" and grafting them OIl to a. young tree which 
has been lopped off a few inches above the ground to form the 
" rootstock." 

The actual operation of budgrafting is as follows :-From a. piece 
of budwood, usually cut in lengths about a yard long and It inches 
to 2 inches in diameter from the top branches of the mother tree, 
a thin slice, about 1 inch by 3 inches, of wood and bark containing 
the" eye" is cut away. The .soft green bark is carefully removed, 
care being taken not to injure the inner covering or cambium. A 
shallow incision is then made in the stem of the rootstock; the 
tongue of bark so made is drawn down; the bud is placed in position 
beneath it; and the tongue is then replaced so as to cover the graft 
and is finally bound tightly round to make the union complete. 
After a few days the bandage is removed and i.o a short time the 
bud sends out a shoot, which becomes the tree. Early attempts 
at budgrafiing were apt to produce what was ca.Iled "elephant 
foot" but this defect has now been very largely overcome, and 
there is no proved weakness at the point of union. In fact, on 
properly grafted trees the place of union has been shown to be the 
Rtrongest place on the tree. 

Budgrafting of rubber trees appears to have been first success-. 
fully accomplished by Van Hetteil in Java as recently as 1917. 
Early work on budgrafting was also carried on by Mr. Gallagher 
and Mr. Grantham, both formerly in the Malayan Department 
of Agriculture and later in the employ of a foreign corporation in 
Sumatra. From :J.924 onwards, when the first two years' results of 
tapping budgrafted trees were ascertained, a great deal of interest 
has been taken in the technique and potentialities of the new method 
both by research workers and by ·planters, agents, and directors of 
rubber companies. "Wnerever I went in Malaya and Ceylon, bud
grafting was keenly discussed but sometimes with less grasp of 
the data now available than might have been expected considering 
the great importance of the issues involved. There is a tendency 
for statements to gain currency, both favourable and unfavourable 
to budgrafting, which on examination prove to have little or no 
scientific foundation. There appear, indeed, to be many unsolved 
problems, about which the practical man, often no doubt quite 
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rightly, feels it necessary to make up his mind, when the scientific 
worker on the data available is compelled to suspend judgment or to 
express only a tentative opinion. At the present time there are 
still some risks involved in taking up budgrafting, but equally there 
are risks in ignoring it. Unfortunately the planters, or the em
ployers in London who control them, are not always as familiar 
IIoI! they might be with the scientific material for forming a con
sidered judgment. 

It is true, of course, that exaggerated claims have frequently been 
made, not 80 much by the experts as by those who have misinter
preted their statements; and it is easy to see how such misconcep
tions may have arisen. In principle vegetative propagation by 
layering, grafting, or other means should lead to the unlimited 
multiplication of plants identical in general character and beha·viour 
with the mother tree. Grafting (though not layering) is possibl~ 
with the rubber tree. Therefore, with 80 trees derived from a 
mother tree yielding 50 lb. per annum, it should theoretica.lly be 
possible to obtain a yield of as much as 4,000 lb. from an acre, or 
more than ten times the present average. Scientifically this is 
indeed a possibility, and some experts believe that it may be realised 
before very long. But nothing' so sensational has yet been demon
strated in practice and unknown difficulties may still be encountered 
which will render it impossible. 

It would be a mistake, however, to say that nothing has been 
tried out and that talk of higher yields is mere speculation. The 
truth appears to be that, though first expectations have not always 
been realised and many problems yet remain to be solved, it is in
correct to say that nothing positive has been proved. . 

Here is a summary of the more important information which I 
was able to glean partly in Malaya and Ceylon and l>artly in Java. 
Unfortunately I was not able to visit Sumatra, where the most 
stril..-ing results have been obtained by the United States Rubber 
Plantations, Inc., and the A.V.R.O.S. Rubber Experimental 
Station. 

As an iI1ustratiou of what large scale selection involves, some 
figures published by Mr. Gra.ntham, Director of Research, United 
States Rubber Plantations, are illuminating. Starting in 1917, the 
latex yields of 4,500,000 trees on about 37,000 acres have been 
recorded by sample measurements once a month for each tree. The 
results obtained by 1921 were:-

Class I (Est. AY. Yipld of Dry 
Rubber If lb.). 

1,292 trees or ·03 per cant. of total. 

.. II (Est. Ay. Yield of Dry 81,487 
Rubber 10 lb.). 

.. III (Est. Ay. Yield of Dry 198,411 
Rubber 7 lb.). 

Remainder (about 8 lb.). . .• 4,268,810 

Total ... 4,500,000 

.. 

.. 
94·77 

100·0 
---r . 
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In 1923 250 of the best trees in Class I were selected for daily 
records of 'yield in dry rubber. The best single tree out of the four 
and a-half million examined gave a yield of 55 lb. in 1924 and 52 lb. 
in 1925; while, 17 trees·in 1924 and 21 trees in 1925 exceeded 30 lb. 
The above trees are all in ordinary plantations of 80 to the acre. 

The United States Rubber Plantations began budgrafting from 
selected mother trees on an area of 10 acres in August, 1918, and 
on a larger scale in 1920. Tapping of 60 budded trees began in 
May, 1922. The A.V.R.O.S. General Experimental Station began 
planting out budded areas in 1918 and 1919, and the first published 
results, given by Dr. Heusser in ATchie! 'DOOT de Rub beT K ultur , 
.January, 1924, are based on tappings made in February, 1923. The 
Badjong Datar Company has also published results of 700 budded 
.trees of different clones all planted in 1918. The oldest budded 
kees are therefore not more than ten years old. 

The first and most important result established by these early 
.experiments is that, while the budded offspring of a single mother 
tree (collectively called a .. clone OJ) give fairly uniform yields, only 
.a small percentage of clones, from 5 to 10 per cent., reproduce the 
high yield of the parent tree. In other words, three mother trees, 
all having the same high yield, may produce clones with very 
different yields. Only experiment can determine whether a mother 
tree will produce a good clone; but, once the clone has been proved. 
it can be relied upon to give fairly uniform results irrespective of 
the rootstocks employed. . 

The effect of the stock thus appears to be less important than the 
·analogy of grafting in fruit trees would suggest. Two possible ex
planations of this have been advanced. In some cases the high 
yield of the mother tree may be due primarily to favourable environ
ment ;tnd not to transmissible characteristics. But this would not 
:account for cases where the high yield can be transmitted to seed
lings but not to budded offspring. It seems necessary therefore to 
suppose that high yield may be due to one or more different 
characteristics, e.g., a good root system, a good latex system, or a 
good crown. A mother tree that owed its high yield to its root 
system could transmit this characteristic to its seedlings but not to 
its budded offspring. Whereas, if the high yield were due to a good 
latex sYBtem or crown, or to a combination of these two, the budded 
offspring might be expect.ed to reproduce the high yield of the 
mother tree. 

If this is the case, then the considerable percentage of failures sug
gests that the root system of the parent tree is after all of funda
mental importance in producing a high yield; and therefore selec
tion of rootstocks of high-yielding strain becomes important. On 
this question of the influence of the rootstock and the relationship of 
stock and scion a good deal of research is, now being carried on in 
Malaya, Java, and Ceylon; and the possibilities of propagating root
stocks, by marcotting or by Toot-grafting, are being carefully 
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s*udied. For further experiments on this problem it is essential 
to have uniform rootstock material and this can only be obtained 
by vegetative propagation. n has indeed been suggested as an 
interesting speculation that the highest yields will eventually be 
produced by a standardised composite tree consisting of separate 
root system, trunk, and crown, each selected from the best-known 
material and united by double grafting. 

As I found that the facts as to the performance of budded trees 
were not generally known, some of the figures given to me showing 
the yield of proved clones may be useful. The United States Rubber 
Plantations have at least two prove4 clones, Nos. 16 and 33, which 
yielded over llib. of dry rubber per tree in their seventh year. The 
Badjong Datar Company of Java have a clone (P.W. 94, II) of 
seven trees which )ielded 16! lb. per tree in 1926-27 in their eighth 
year. On the Kajang Estate in Malaya the two best clones (No.1 
of 308 trees and No.9 of 94 trees) yielded 9llb. and 101 lb. per 
tree respectively in their fifth year.- The latest results published 
of the perfonnance of the original A.V.R.O.S. clones show that in 
their ninth year clone No. 33 yielded 13.2 lb., No. 36 14.2 lb .• 
No. 4916.6 lb., and No. 50 14 lb. On the basis of 100 trees to the 
acre, therefore, the two best yielding clones (P.W. 94 II and 
A.V.R.O.S. No. 49) of budgrafted trees give yields of as much as 
1,650 lb. per acre." On the more conservative basis of 80 trees to the 
acre the best yields would be 1,320 lb. per acre. 

One may say therefore that the immediate practical objective 
of budgrafting and selection ona commercial scale is the planting 
of large areas with a yield at full maturity of at least 1,500 lb. per 
acre per year or about four times the present average yield. The 
manager of one large concern in Malaya expected to do better than 
this and was confident that in time his cost of rroduction on the 
estate would be reduced to 2d. per lb. 

Fortunately. research workers and the more up-to-date planters 
both in Malaya and in Ceylon are alive to the importance of the 
issues at stake, and I have no doubt that the next few years will 
witness a. big stride forward in experimental work on budgrafting, 
rootstock problems, and seed selection. 

I have already referred in a previous chapter to the question of 
cover crops and BOil fertility, to which increasing attention has been 
paid in recent years on rubber clltates. These and other scientific 
investigations are briefly touched on in the sections which follow 
on research in Malaya and Ceylon. 

Rubber Research In Malaya. 

The Rubber Research Institute of Malaya at KuallL Lumpur was 
established by Statute in July, 1925. It is governed by a. Board 
consisting of the Secretary for Agriculture, a financial officer 

• F. G. Spring, Malavan Agricultural Jouma~ Vol. 14, 1926. 
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nominated by the High Commissioner, one member representing 
small-holders, one the interests of the Unfederated States, two 
mem~ers appointed by the Rubber Growers' Association, two by the 
Planters' .Association of Malaya, and one each by the Rubber Pro
ducers' Association and the Asiatic Planters' Assoeiation of Malaya. 
Staff are engaged on first-term agreements for periods of nine or 
six months and for subsequent appointments at six months' notice 
·on either side. There is no pension scheme, but a provident fund 
scheme provides for contributions of five per cent. of salary by the 
·officer and the Board. 

The Institute is financed by an export tax on rubber leaving 
Malaya. This tax realised about £45,000 in 1926, and the expendi
ture in 1927 was rather less than £40,000. 

With the appointment of the present Director in November, 1927, 
the staff and organisation of the Institute are now complete with the 
important exception that it has not yet obtained an experi
mental plantation for field trials in manuring, budgrafting, and 
'seed selection. Malaya thus starts with a handicap of ten years in 
·the scientific study of budgrafting and related problems. 

The programme of work for 1928 is briefly as follows. In the 
Botanical Division investigations are being continued into the facts 
of variation, the selection of high-yielding types, microscopic and 
biochemical study of lat-ex characters, budgrafting, effect of stock 
-on 'scion, and the physiology of growth. This work is necessarily 
limited. at present in its scope by the lack of an experimental planta~ 
-tion. Further studies are being made on cover crops and on the 
disease of Brown Bast, the latter in collaboration with the Patho
logical Division. Tlie Chemical Division is engaged in research on 
the preservation and concentration of latex, on the plasticity of raw 
rubber, the preparation of a suitable substitute for smoked sheet, 
" moulds" in smoked sheet, and other problems of the factory. 
"The Pathological Division is principally concerned with the fungi 
-that attack the rubber tree, the disease called" secondary leaf fall," 
and other diseases such as Brown Bast and Die-Back. The Soils 
Division covers meteorological records and investigation of drainage 
'prohlems, manuring, and soil erosion, and a beginning is being 
made with soil analysis; physical experiments on lat€x are also 
being undertaken in collaboration with other Divisions. 

The work so begun appears to be well conceived and I was favour
ably impressed with the keenness and team spirit of the staff of the 
Inst.itute. It undoubtedly deserves the wholehearted support and 
-interest of the planting industry. 

Research in Ceylon. 
The Rnbber Research Scheme (Ceylon) was organised on its 

present footing in 1921. The organisation consists of an Executh'e 
-Committee in Ceylon, under the cha.irmanship of tht: Diredor of 
_Agriculture and with a majority of tinofficial members, and a Tech-
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nical Committee, also under the chairma.nship of the Director of 
Agriculture, consisting of the technica.l officers of the Scheme and 
three technical officers of the Department of Agriculture. There is 
also a London Advisory Committee and four technical officers em
ployed under the Scheme at the Imperial Institute. The expenses 
o! the Scheme in Ceylon are met by a. Government E!l'ant cf 67,500 
rupees and subscriptions of members amounting to about 33,000 
rupees; the expenses in London a.re met by a contribution of 
£2,000 per annum from the Rubber Growers' Association, together 
with remittances (£500 in 1928) from Ceylon. 

The headquartera of the Scheme in Ceylon are attached to the 
Department of Agriculture, Peradeniya.. The research laboratories 
are on the Culloden Estate and 63 acres are now available for ex
perimental work at the Experimental Station, Nivitigalakele. Up 
to the end of 1927 38 acres had been opened up on the contour 
platform terracing system and were fully pl/lnted wit}! stocks of 
known parentage. The areas between the platforms have been 
sown with mixed seeds of various COVElr crops. 

During 1927 the Organising Secretary p8.irI visits to a large 
number of estates and was able to report continued extension of the 
use of cover crops (especially vigna and teph1'08ia candida) as a 
preventive of soil erosion and for the purpose of improving the
general condition of the soil. As regards the budding of rubber, his. 
report states: .. There is every reason to believe that Ceylon has 
now taken up this matter with aU seriousness and is anxious to make
up for lost time." 

Brown Bast is still prevalent, particularly in dry districts, and' 
there has been a recurrence of Oidium leaf disease; both this and' 
secondary leaf fall, which is found especially on wind-swept hills, 
are probably caused by infertility of the soil and low night tempera.. 
ture and are best dealt with by the application of nitrogenous 
manures. 

The work of the Chemical Department ha.s· been mainly devoted 
to the investigation of efficient methods of factory production. Ex
periments have been continued' with a view to improving the
efficiency of smoke-houses, and the efficacy of various chemicals in 
preventing the development of mould has been tested. Ou one 
estate which I visited considerable stocks of smoked sheet were being' 
stored in a loft, the windows of which were fitted with red glass. 
The sheets kept under these conditions seemed immune from attacks
by mould, etc. 

The physiological botanist is responsible for experimental work in 
budgrafting and selection. Budwood has been seemed from the 
highest-yielding mother trees at Heneratgoda and Peradeniya, ana 
1,023 buddings were carried out in 1927, of which 246 proved suc
cessful. The relationships of stock and scion are being studied by 
experiments in marcotting and root-grafting. Experiments on 
manuring, spraying, and tapping are also being continued. The-
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physiological botanist attended the Imperial Agricultural Research 
Conference iii October, 1927, and paid a visit to the East Malling 
Fruit Research Station, which is the principal centre in the United 
Kingdom for ~esearch into grafting and rootstock problems. 

The programme of work of the mycologist includes a study of the 
fungus Rhizoctonia bataticola and its relation to other fungi re
sponsible for root disease of rubber; and also of phytophthora 
diseases and Oidium leaf-fall. 

The position in regaxd to budgrafting in Ceylon is that while some 
thousands of trees have been successfully budded there is yet no 
.. proved " bud wood of Ceylon origin. The oldest budded trees 
.-are only just beginning to be tapped. Reference has already been 
made to the remaxkable tree Heneratgoda No.2 with its yield of 
more than 90 lb. per annum. It is perhaps almost too much to hope 
that this tree will prove to be one of the relatively small percentage 
.of high-yielding mother trees which can transmit their high yield 
to their budded offspring. There appears, however, to be a chance 
of about one in ten that Ceylon may be able to produce from this 
tree an exceptionally high-yielding strain of budwood. The results 
of the next few years' tapping of selected clones in Ceylon will 
therefore be awaited with the greatest interest. 

To sum up, it is clear to my mind that modern developments in 
budgrafting and selection are destined to play a more important 
part in the future of the rubber industry than any other factors. 

CHAPTER V. 

MISCELLANEOUS. 

(a) Fisheries. 
The Malays are traditionally a race of water men. Before roads 

:and railways were introduced the chief means of communication 
were by river and along the coast, as is still the case in the less 
developed eastern States. It is natural therefore that both fresh
water and sea fishing should be well-established native industries. 
Of recent years the Fisheries Department of the Federated Malay 
States and Straits Settlements has been active in promoting develop
ment and reseaxch. 

Singapore is the centre of the fishing trade of the Archipelago. 
In the three yeaxs 1925 to 1927 imports of salt and dried fish, 
principally from Siam and French Indo-China, have amounted to 
about 56,000 tons, and exports have been rather less than 60,000 
tons, mainly to Java and Sumatra. The total production of Malaya 
is unknown, but -the export surplus in the last three years of 
between 3,000 and 4,000 tons may be ta.ken to represent the excess 
.of production over local consumption, mostly small unsplit fish of 
inferior value. 
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Among the products of Malay sea fisheries are belachan, a shrimp 
paste used as a curry condiment and ~argely exported to 
Burma; fish-maws or swim-bladders of the jew-fish family 
(Sciaenidae), used by the Chinese for soup and by British manu
facturers for the production of isinglass and the clarifying of beer, 
etc.; and small quantities of sharks' fins, a much-prized Chinese 
delicacy. In recent years there has been a large increase in im
ports and re-exports of Californian canned sardines, which have 
now practically ousted European sardines from local and neigh
bouring markets. 

River fisheries have not been systematically surveyed, but in 
many places appear to have diminished in reeent years as a result 
of sedimentation caused by excessive soil erosion. For this the 
practice of clean weeding on rubber estates must be held in part 
at least responsible. The rivers of Malaya, with their burden 
of fine laterite soil swept down from the hill-sides by torrential 
rains, have alm06t the colour and consistency of tomato soup. . 

Of special interest is the culture of an osphromenoid called 
"sepat siam" (Tricopedus leen) in the padi-fields of Tanjong 
Piandang and Bagan Tiang in the district of Krian, Perak. A few 
of these fish are placed in a " telaga .. or shallow trench, whence 
their offspring spread over the padi-fields when they are inun
dated. The young fish grow rapidly and by the time the padi is 
ripe for cutting and the water is run off they are ready for salting 
and drying. This system of fish culture is common in J a.va and 
might well be extended, it seems, in Malaya. 

Mention may also be made of the culture of carp imported from 
China, which is practised in Singapore, and a. :flourishing shell
fish industry, which is chie:fly concerned with" krang," resembling 
the cockle of Europe, and varieties of oyster and mussel. It has 
been suggested that a marine biologist should be engaged to study 
the shell-fish industry. 

T.JOCal fisheries for bottom fish are confined to a comparatively 
small area. round the coast of the peninsula. and within the 10-
fathom line. It is here that the main portioo of the sediment 
borne by the rivers is deposited. The area is narrowest and least 
watered by rivers between Singapore and Port Swettenham. From 
Port Swettenham northwards, starting with the populous fishing 
village of Pulau Ketam, the fisheries are prolific, especially between 
the Diodings and Penang. On the East Coast the sha.Ilow belt is 
widest at the mouths of the Pahang and Kuantan rivers, but con
ditions here are not so favourable for fishing as on the West Coast. 
The traditional methods of capture are drift nets, hand-lines, long
lines (rawai umpan), and fixed stakes (blat). Anchovies, Spanish 
mackerel, grey mullet, a bream called "delah," and dorab are 
among the fish caught. Of recent years Japanese fishermen have 
introduced a novel method of capture called "muro ami," which 
haa accounted for a large increase in the supply of the bream 
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.. delah," which is said to be an excellent tab!e fish: Te~ or 
twenty fishermen dive to considerable depths carrymg weIghted hn~s 
to which cloth streamers are attached every few feet, a?d by thIS 
means frighten the fish along the edg.e of a cor~l reef m~ a n~.t 
spread out at a'suitable spot. It is clalmed that In th~ statIc envI
ronment which is a feature of the Malayan seas, capturmg the older 
fish in this manner encourages the survival and growth of young fish 
and that there is little danger of over-fishing. But the ma~ter ,re
quires further investigation and illustrates the need for SCIentIfic 
study of the life-histories of tropical fish . 
. In Ceylon native fisheries give employment to thousands of 
Sinhal~se, Tamils, and Moors and are carried on at towns and 
villages all. round the coast. The fishes caught are largely mid
water fishes of the mackerel family, among which is the large and 
valuable" seer" ; rock-cod and rock-perch are also caught. Small 
.fleets of outrigger canoes often work at distances of twenty miles 
from the shore, where they engage in line-fishing for seer and other 
mid-water fish. Of recent years there has been an appreciable 
decline in Ceylon fisheries and a steady increase in cured fish im
ports from South India. 

The possibilities of trawling on European principles have been 
systematically explored in recent. years both in Malaya and in 
Ceylon, by means of experimental trawlers owned and operated by 
the Governments-the s.s. .. Tongkol" in Malaya and the 
s.s ... Nautilus" in Ceylon. The fishing grounds explored by the 
Malayan trawler are in one of the largest areas of shallow sea in the 
world, including the Straits, the Java Sea, and the South China 
Sea from Borneo to French Indo-China, amountin·g in all to about 
haJf a million square miles. 

The s.s ... TongkoI." which was built in England under the 
supervision of the English Ministry of Agriculture and Fisheries, 
started t.rawling in Malayan waters in May, 1926. The main 
lessons learnt during its two years' experimental trips are, first, 
that trawling is a paying proposition in the comparatively small 
area between the Dindings and Penang, especially for small motor 
trawlers built locally and manned by Asiatics; and, second, that in 
Malayan waters of over 10 fathoms in depth trawling holds out 
little promise of commercial succesS. The shallow belt gave an 
average catch of 259 lb. and 633 lb. per hour's fishing with the 
standard mesh and the herring mesh respectively. In the main 
area a catch of 140 lb. per fishing hour was obtained in 1926 and 
70 to 90 lb. is said to be obtainable almost am-where within the 
100-fathom belt; but in order to make trawling "a profitable under
taking it would be necessary to obtain a catch of at least 200 lb. 
per fishing hour. The relative scarcity of fish well away from the 
land appears to be due to one or both of two causes, a general 
scarcity in tropical as compared with temperate seas, and the fact 
that in temperate waters' fish' tend to group owing to seasonal varia.-
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tions, while in tropical waters, where conditions are more static 
and spawning appears to be continuous rather than sporadic, fish 
tend to remain scattered and evenly distributed. Changes of mon
BOOn, which are more marked on the East Coast than on the West 
Coast, no doubt exercise BOme influence on sea life, but the most 
important factor is the uniformity of sunshine and warmth 
throughout the year. As a result of this serenity of environment it 
.is said that the reproductive organ!! of many tropical fish are par
tially ripe at all times of the year and spawning is not seasonal as 
in cold and temperate waters. On these and kindred problems, 
however, a. large amount of further research is required. From 
the practical point of view the most important problem to investi
gate appears to be the possibility of applying some artificial method 
of grouping fish in tropical waters, of which the " muro ami" 
system described above is an interesting example. 

The Marine Biological Survey first undertaken in Ceylon in 1920 
has shown that, while the inshore waters are generally unpromising 
for trawling, the Pedro and Wadge Banks, which together cover an 
area of about 3,000 square miles, can be profitably exploited on a 
commercial scale. Previous experiments had been made witli 
trawlers having no cold storage, but the s.s ... Nautilus," which 
started fishing .on the Pedro and Wadge Banks in September and 
October, 1925, has a refrigerated chamber capable of holding nearly 
four tons of fish. The supply of fish on both banks is abundant; 
the Pedro Bank being good for I! tons per day, and the Wadge 
Bank for as much as Ii tons. 

As a result of the success achieved by the s.s ... Nautilus," I 
learnt that a company had recently been floated in Colombo to 
undertake commercial trawling on a substantial scale. The 
Government of Ceylon is to be congratulated on the successful out
come of its experiment, and it is to be hoped that the fresh-fish 
industry of Ceylon will be very considerably extended by the 
modern methods now being introduced. It is very desirable 
at the same time to continue and expand the work of the 
Marine Biological Survey,' in order to increase the scientific 
knowledge on which the efficient exploitation of tropical fisheries 
has been shown to depend. A great deal more research is needed 
regarding. tropical fisheries generally, and both Malaya and Ceylon 
are favourably situated for carrying out such work. 

(b) Co-operation. 

Co-operation, particularly in the form known as the Raift'eisen 
system of Rural Credit, has been found in recent years to be one 
of the few products of European civilisation I which finds a really 
congenial soil in the East. In India there were in 1927 89,071 
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Co-operative Credit Societies with a membership of nearly 31 
millions and a working capital of 679 million rupees. Fostered at 
its outset by the Government of India it has now taken root as an 
autonomous movement supported by the leaders of Indian opinion 
without distinction of race, politics, or rel~gion. 

The members of a primary Rural Credit Society are a group of 
villagers who jointly pledge their unlimited liability for the pay~ 
ment of any sum owed by the society. On the strength of this . 
security the society attracts the savings of members and receives 
deposits and loans from outside sources; it then proceeds to make 
short-term advances to its members within maximum limits and 
for specified purposes approved by the members and their com· 
mittee of management. One of the essential conditions of success 
is that the members should know one another's financial standing 
and keep a close eye on all the society's transactions. The primary 
soCiety shou,ld therefore be quite small, preferably not more than 
50 members. In most Provinces in India the average membership 
is less than 30. The legal status and obligations of the society 
and members are defined by a Co-operative Ordinance and the duties 
of registration and audit are undertaken by the Government 
Registrar. For purposes of propaganda, instruction, and super
vision primary societies combine to form a Union, and at a later 
stage a Banking Union or Central Bank is formed to take deposits 
and provide facilities for mutual transactions between societi~s. 
In the Punjab there is a Provincial Bank acting as a clearing
house for inter-lending between Central Banks and Banking Unions. 

Impressed with the success of the movement in India the 
Governments in Malaya and Ceylon have~in recent years been 
actively engaged. in fostering co-operation. Ceylon was the first 
to start. 'l'hirty-seven societies were formed in 1913 with 1,820 
members. In 1927 there were 303 societies with 35,112 members, 
23 of which were non-agricultural with 2,226 members. The 
average membership of 115.8 is recognised to be too high and under 
the reforms recently introduced several societies are being 
liquidated or subdivided. In Malaya 19 societies with a member
ship of 2,361 were established in 1923 and the number had grown 
to 122 with 17,819 members in December, 1927. Of these, 82 were 
Rural Credit Societies with an average membership of 38.8, and 3-6 
were non-agricultural Thrift and Loan Societies, mostly of Govern
ment employees, with an average membership of 391. In addition 
eight societies have now been formed among Indian estate labourers 
with a membership of 2,059. 

. From these figures it appearE\ that Ceylon is ahead of Malaya 
III actual numbers, having had indeed ten years' start in forming 
societies. The movement was held back in Malaya by an unfavour
able report of a Committee appointed in 1911. It was stated in 
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Ule report Uiat •• it is entirely against the tenets of the true believer 
of Islam to take interest on money lent out" and that this dis
posed of the possibility of introducing co-operation amongst 
Mohammedans. In spite of subsequent pronouncements .by H.H. 
the Sultan of Perak, the Sheik-ul-Islam, the Mufti of Mecca, and 
other authorities on Islainic Law, that the interest allowed under 
co-operation is not" riba .. or usury and can therefore be accepted 
by orthodox believers, this religious prejudice dies hard and has con
atituted the chief obstacle to progress. 

In Ceylon progress has been more rapid and the weaknesses of 
the movement which are now revealing themselves are in part 
DO doubt a result of too rapid growth. There has in the past been 
a tendency to create societies covering tOO wide an area and with 
too large a membership. The societies have been started under 
Government auspices; management has been in the hands of na.tive 
headmen or district officials; societies have received Government 
loans at 5 per cent. interest; and the members have consequently 
been tempted to look upon their societies chiefly as a source of 
cheap credit provided by Government, and have had little 
opportunity of acquiring .the genuine co-operative outlook. These 
mistakes are now recognised and important changes are taking 
place. 

In 1925 an officer was seconded for a year to study co-operation 
in Europe and India, and the movement is taking on a new lease 
of lile under his direction. Principal attention is being concen
trated on the following points ;-

(a) The primary societies should be based on village com
munities, should have a small membership, and should be 
managed by the villagers themselves; 

(b) The formation of District Unions should be encouraged 
for propaganda, instruction, and supervision: 

(c) The movement should aim at becoming completely self
supporting and should not look to the Government for advances 
at low rates of interest; 

(d) Eventually a Central Co-operative Bank or Banking 
Union should be formed for facilitating transactions between 
societies and attracting deposits from outside sources at the 
market rate of interest. 

The last two points are of particular interest. In Malaya there 
are no Government loans to co-operative societies. In Ceylon 
Government loans outstanding, advanced through the Local Loans 
and Development Fund and the Batticaloa Paddy Bank, amount 
to Ra.326.980. The rate of interest charged by Government is 
5 per cent. and some pressure has recently been brought to bear 
to get the rate reduced to 3 per cent. An autonomous Co-operative 

2941 F 
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Bank would probably have to pa.y at least 6 per cent. on long-term 
deposits from investors and could scarcely lend at less tha.n 7 per 
cent. to socitlties. Societies now lend at 12 per cent. to their 
members. In ,the Punjab the rates of interest are as follows:-

Primary Societies to members for loans 
Primary Societies to members on deposits (6 

months) 
Primary Societies to members on deposits (12 

months) 
:Central Banks and Banking Unions to societies for 

loans 
Central Banks and Banking Unions to depositors 

(12 months) ... 
Provincial Bank to Central Banks and Banking 

Unions 

PeT cent. 
12, 

5 

6 

8-9 

51-6 

7-7, 

In the Madras Presidency the Imperial Bank makes loans direct 
to co-operative institutions at 6t per cent., and societies are able 
to make loans to members at 9, per cent. 

It is clear that, if the Government in Ceylon lends to societies 
at specially low rates, the tendency will be to render them more 
and more dependent on Government and to postpone the day when 
they become self-supporting. The rate of 12 per cent. which 
societies now charge to members is not high compared with the 
market rate of . interest on mortgages (15 to 20 per cent.) and still 
less with the rates charged by moneylenders, which is openly be
tween 18 and 30 per cent. but, where there is little security and 
advantage is taken of the villager's ignorance, may amount to as 
much as 300 to 400 per cent. in concealed interest. Dependence 
on Government loans will tend to limit the development of c0-

operation by the amount the Government is prepared to invest in 
the movement, and the disguised form of subsidy represented by 
a. rate o~ 3 per cent. would be a precarious and demoralising form 
of assistance. It would defeat the main intention of the Govern
ment, which is to foster a natural and healthy growth of genuine 
co-operation. 

As is natural in the early stages of the movement, laxity of 
management is a constant danger to be guarded against both in 
Malaya and in Ceylon. There is a tendency to allow loans to 
become .overdue· and a reluctance to insist on prompt and regular 
repayment. On the whole the officials and committees of manage
ment prove themselves worthy of trust, and only few instances of 
defalcation have occurred; but official supervision is still needed 
to see that rules are enforced and businesslike methods are adopted. 
In both countries there is a demand for more supervision and 
organising sta·1J and especially for more honorary workers. 
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I cannot help feeling that for both Malays and Ceylonese there is 
no field offering more immediate scope for useful and honourable 
service to their fellow-oountrymen than the development of agricul
tural c<H>peration. In the words used by His Majesty the King on 
his visit to India in 1911: "If the system of co-operation can be 
introduced and utilized to the full, I foresee a great and glorious 
future for the agricultural interests of the country." In Malaya 
and Ceylon,· as in India, oo-operation is the key to the prosperity of 
peasant agriculture. 

2941 
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APPENDIX. 

ITINERARY. 

Left London. 
Embarked in R.M.S. "Naldera" at Marseilles. 
Arrived Colombo and transhipped to S.s. " Kashgar." 
Landed Penang. Proceeded by motor to Alo.r Star (Kedah). 

Visits to Malay Girls' School and to Government Secondary 
School. 

By motor to Taiping (Perak), visiting en route Experimental 
Rice Station and Trade School at Titi Serong and Govern· 
ment Rice Mill and Trade School at Bagan Serai. 

At Taiping. Visits to Museum, Convent School, King 
Edward VII School, Malay Vernacular Schools, and 
Hospital. Reception by Asiatic Community in afternoon. 

To Kuala Kangsar, by motor. Tea with H.H. the Sultan of 
Perak, and visit to Art School. 

At Kuala Kangsar. Visits to Malay College and to Hydro
Electric Works at Kuala Chenderoh. 

By motor to Ipoh, visiting Malay School at Chemor and 
European Hospital at Batu Gajah en route. Visit. to Ipoh 
Hospital and Anderson School. Reception by Chinese 
Community in afternoon. 

By motor to Tanjong Malim and inspected Malay Training 
College. Proceeded to Fraser's Hill for night,' 

By motor to Kuala Lumpur (Selangor). 
Visited Forest Reserve and Nursery at Kepong and Head

quarters of Forest Department in Kual~ Lumpur. 
Inspected Central Railway Workshops and Malay Trade 

School and visited Rubber Research Institute. 
Visited Institute of Medical Research. 
Visited Port Swettenham, inspecting Government Coconut 

Plantation en route. Lunch with H.H. the Sultan of 
Selangor at Klang. Visited works of the Wilkinson Rubber 
Process, Kuala Lumpur, in afternoon. 

Visited Agricultural E¥:pel'iment Station at Serdang and 
offices of Agricultural Department in Kuala Lumpur. 
Attended dinner given by Chinese Community, Federated 
Malay States. 

Visited Glenmarie Rubber Estate. Attended lunch given by 
Planters' Association of Malaya. 

Visited Elmina Oil Palm Estate. Conference with persons 
interested in rubber questions. In afternoon received 
addresses from the Indian and Ceylonese Community and 
from the Subordinate Service Association. 

Visited Prang Besar Rubber Estate and proceeded by motor 
to Seremban (Negri Sembilan). 

By motor to Pertang to see Sakai blow-piping and damar 
tapping. Visited Women's Hospital at Kuala Pilah and 
lunched with H.H. the Yam Tuan of Negri Sembilan. 

At Seremban. 
Visited Hospital at Seremban and St. Paul's Institution and 

opened the King George V School. Lunched at Port 
Dickson. Left Seremban by train for Singapore. 

Arrived Singapore. Visited Raffles Institution, Raffles Girls' 
School, and St. Joseph's Institution. 
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Visited Convent, Chinese Girls' School, Anglo-Chinese School, 
and St. Andrew's School. Called at League of Nations 
Epidemiological Office and Port 'Health Office. 

Visited Naval Base and attended Conference at Government 
House. Inspected buildings of Raffles College in afternoon. 
In evening attended dinner given by the Chinese Com
munity. 

Visited Tin Smelting works of Straits Trading Company on 
Pulau Brani, College of Medicine, and General Hospital. 
In evening embarked in s.y. " Sea Belle II .. for Malacca. 

At lfalacca. Visited schools, conferred with rubber planters, 
and attended lunch given by Chinese Community. 

Returned to Singapore, 
Visited Chinese High School, Chinese Schools, and Factories of 

Tan Kah Kee Company. 
Visited Pearl'. Hill Elementary School and Owen Road School, 

and Raffles Musenm. 
Visited Harbour and Dockyard Works, and attended Con

ference at Government House. Attended dinner given by 
the Straits Settlements' Association. 

Proceeded to Johore Bahru and visited Hospital, Prison, and 
Schoola. Attended dinner given by H.H. the Sultan "'f 
Johore. 

Embarked in s.s ... Plancius" for Java • 
Arrived Batavia and proceeded by motor to Governor-General's 

Palace at Buitenzorg. Visited Botanical Gardens and 
Government Agricultural Experimental Station. 

Visited Veterinary, Plant Diseases, Tea, Rubber, and Forestry 
Research Stations, and Herbarium. 

Visited Agricultural College and Gutta-Percha Estate. Pro
ceeded by motor to Bandoeng. 

At Bandoeng. Visits to Primary and Secondary Technical 
Schools, Neutral Primary European School, Quinine Factory, 
Pasteur Institute, and Technical High School (University). 
In afternoon visited Astronomical Observatory at Lembang. 

Visited Malabar Wirelesa Station, Electrical Power Station 
at Lemadjan, Government Quinine Estate at Tjinjiroean, 
and Kertasari Tea Estate. 

Proceeded by motor to Garoet. 
Returned to Bandoeng. 
Proceeded by train to Batavia. 
Visited HO.Rpital and Institute of Medical Research. Attended 

reception at British Club in afternoon. 
Attended openiug of Volksraad. 
Proceeded by train to Soerakarta. 
Visit to H.H. the Soesoehoenan of Soerakarta in morning. 

In afternoon visited Sugar Mill at Kartasoera and in 
evening visited Mangkoenagoro Prince. 

Visited Irrigation Dam at Wadoek Tirtomarto and Hill 
Station at Tawang Mangoe. Proceeded by motor to 
Djokjakarta. 

At Djokjakarta. Visits to archlBOlogical remains. 
Proceeded by train to Soerabsya. Attended reception by 

British Community in evening. 
Proceeded by motor to Nangkodjadjar, visiting Sugar Research 

Station at Pasoeroean and Sugar Mill at Kedawoeng en Toute. 
Proceeded by motor to Djember and spent night on Doerdjo 

Estate. Visited Coffee Research Station at Djember. 
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Returned by motor to Soerabaya and embarked in s.s. 
" Plancius." 

Called at Semarang and shown round by British Vice-Consul. 
Called at Batavia. 
Arrived Singapore. In evening left Singapore by train for 

Penang. 
Arrived Penang. 
At Penang . 
Visited Penang Free School, Convent School, and St. Xavier's 

School. Attended dinner given by Chinese Community in 
evening. 

Visited Botanical Gardens. Embarked. in s.s. "Malwa." 
Arrived Colombo. 
Attended Conference at Queen's House in morning. In after

noon visited Bacteriological Laboratories and Rockefeller 
Foundation Institute. 

Visited University College, Government Training College, 
Royal College, and Technical Schools. In afternoon visited 
Museum and attencied meeting of Ceylon Branch of Empire 
Parliamentary. Associl!otion. 

Visited St, Thomas', Ananda, Zahira, and St. Joseph's Schools .. 
In afternoon attended meeting of Low-Country Products 
Association. . 

Visited Rubber Research Laboratories, Neboda, and Wawulu
galla anci Hauwella Rubber Estates. 

Proceeded' by motor to Kandy,' Visited Henarat~oda 
Botanical Gardens en route. . 

Visited' Royal Botanic Gardens and Experiment Station, 
Peradeniya. In afternoon visited Trinity College and 
attended meeting of Planters' Association .. _ 

. Visited Research Laboratories of Department of Agriculture 
and Farm School. In afternoon· visited Kondesalle Cocoa 
Estate. 

Visited Walahapitiya Coconut Estate. 
Visited Rotation Station, I)ambulla, and proceeded by motor 

to Polannarowa. Visit to al'cbreological remains. 
Proceeded· by' motor to Anuradhapura and visited Experi-

ment Station andarchreological remains. 
Returned by motor to Kandy. 
At Kandy. 
Visited Hantane Tea Estate. 
Proceeded by motor to Colombo. Visited Medical College, 

Government Analyst's Office, and Municipal Health Labora-
tories. . . 

Attended meeting of Chamber. of Commerce and visited 
Government Dairy Farm. In evening attended dinner 
given by Legislative Council. 

Embarked in R.M.S. "Narkunda." 
Arri ved Marseilles. . 
Arrived London. 
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INTRODUCTION 

T HE two delegates to India left London on the loth and arrived in Bombay 
on November 25,1927. They proceeded to Cawnpore the same day, reaching 

there the following evening just in till1e for the commencement of the All-India 
Trades Union Congress, which they addressed as. fraternal delegates from the 
British Trades Union Congress. In the intervals of the Congress proceedings 
meetings with the C~ngress Executive Council took place, at which arrangements 
were made for the tour of investigation into labour conditions which the delegates 
were instructed to make by resolution of the British Congress held at Edinburgh, 
September, 1927. . 

The delegates resumed their journey from Cawnpore on November 30, and from 
that date until March 17, 1928, travelled in India (and one of them in Ceylon) 
about 14,000 miles, so that, including the journey out to Bombay and the return 
to London, where the delegates arrived on March 31, the aggregate distance covered 
was between 27,000 and 28,000 miles. In the course of the tour (shown on the 
outline map on opposite page) the delegates not only inspected textile mills, railway 
lNorkshops and offices; engineering plants and foundries, building works and wood
working shops, hydro-electric power stations, water and irrigation works, printing 
offices, coal and gold fields, oil-fields and refineries, tea gardens and factories, 
rubber plantations, peasant villages, lodging-houses of seamen and port workers, 
hospitals and dispensaries, and other places, and investigated the conditions in 
each case, but made a special point of seeing at first hand at every place visited the 
housing, bazaar and other socia1.conditions of the workers. No opportunity was 
lost of visiting trade union offices, executives, or conferences, or of addressing 
meetings of workers, colleges and universities and others on the need for and value 
of trade union organisation. Everywhere the message of unity was listened to 
eagerly at meetings varying in size from a few hundreds to several thousands of 
persons, some reaching 10,000 to 20,000 in big centres of employment. From time 
to time the itinerary of the tour had to be changed in order to comply with requests 
for further meetings, which lasted sometimes for several hours, particularly when 
more than one translation was required. The great majority of the meetings were 
held out of doors, and, in contrast to such gatherings in our own country, the audiences 
for the most part squatted on the ground around an improvised platform, with 
generally an outer ring of listeners standing. 

The results of the delegates' experiences and investigations are embodied in'the 
following pages of this Report. It is not suggested that what is thUl! recorded 
constitutes an exhaustive treatment of the subject of labour and living conditions 
in such a vast country as India. A very much longer stay than could be afforded 
by a delegation would be required for a complete survey, and, in any case, much of 
the necessary information is not as yet available to anybody. Statistics of a general 
character are abundant in India, but the recorded datai having special reference 
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to labour conditions are scanty and in greater o,r less degree incomplete. In con
nection with what follows every €ffort has been made to elicit reliable information 
from the workers ,themselves and/or their representatives and to supplement the 
ev:idence thus gained bysuch official data as seemed suitable for the purpose inview. 

Just as the delegation was the first one to India representative of the British Trade 
Union Movement as a whole, so it is believed that this Report, whatever may be 
its limitations or imperfections, is the first to be made on the subject of general 
I,abour conditions in that country, and it is modestly submitted to the British Trades 
Union Congress as the beginning of a continuing study of die life and labour of.the ' 
working class in the East, which are certain to affect profoundly the position of workers 
in the Western world. 

The first Section of the ~eport is devoted to a general statement on labour and 
social conditions and the state of Trade Union organisation; the next five Sections 
deal with the wages and hours of labour in various industries; in the seventh 
Section a statement is made on India's need of organising assistance and a plea 
submitted to the British Trade Union Movement to help in meeting that need; and 
the Report concludes with selected photographs illustrating matters dealt with in 
the various Sections., 

(Signed) 

A. A. PURCELL l ' 
J H J 

Delegates. 
• ALLSWORTH 

London, March 31, 1928. 



SECTION I 
GENERAL STATEMENT 

Crsst:s FIGt:RES: Area of India-Population and its distribution in houses, towns 
and villages and according to sex and religion-Persons supported by agriculture 
-Illiteracy on a large scale-Education: Racial and class discrimination
Bad housing-Insanitation-Overcrowding-Bazaar conditions-Neglect of 
authorities--Diseases-Infantile and maternal mortality-Wages: Rough 
general average-Instances of very low wages-Stabilisation of poverty-A 
strong movement for big advance needed-Examples of fines--Welfare work
Beginnings of Trade Unionism in India-Rise of All-India Trades Union 
Congress-Affected by International Labour Office and Conferences-Great 
Work done by Indian Trade Union Congress-Assistance rendered by outsiders 
-Organisations affiliated to Congress and their membership-Unaffiliated 
Unions--Total strength of all Unions--Task before the movement-Organi
&able groups of workers--Localisation of Unions and possibility of national 
organisations being created-Ceylon Labour Union. 

The vastness of India, which is really a sub-continent, is exemplified by the 
following particulars relating to its area and population, according to the results 
of the 1921 Census. 

Including the 71 I ,03% square miles of territory embraced within what are known 
as the Indian States, the total area is 1,805,33% square miles, or about twenty times 
the size of Great Britain. 

The total population for all India, the distribution of which in houses, towns and 
villages, and according to sex and religion is shown in the Tables below, was 
318,94% ... 80, or about 177 persons to the square mile. In British India alone there 
were %%6 persons to the square mile. 

POPt:LATIOS OF ISOlA A..'ID rrs DISTRIBL"rIOS 
British 

No. of Occupied Houses 
In Towna 
In Villages .• 

No. of Towns and Villages 
Towns 
VillageS' 

Tow Population 
In Towns 
In Villages 

Males.. .• 
In Towns 
In Villages 

Females 
In Towns 
In Villages 

AlllruJia Prur.;"ces 

6.5,198,389 
6,765,01" 

58,433,375 
1187,981 

2,316 
685,116.5 

318,9"2,"80 
32,"75,276 

286,"67,204 
163,995,554 

17,845,248 
146,150,306 
154,946,926 

14,630,028 
140,3111,!l!l8 

S 

50,441,636 
5,046,820 

45,394,816 
.500,088 

1,561 
498,527 

:?4 7 ,003,293 
25,044,368 

221,9.58,925 . 
126,872,116 

13,971,136 
112,900,980 
120,\31,177 

11,073,232 
109,057,945 

India" 
States 

14,756,753 
1,718,194 

13,038,559 
187,893 

755 
187,138 

71,939,187 
7,430,908 

64,508,279 
37,123,4311 

3,874,112 
33,249,326 
34,815,749 

3,556,796 
31,258,953 



According to religion the population is distributed as follows:-
Hindus 216,734,586 
Sikhs 3,238,803 
Jains' .. 1,178,596 
Buddhists 11,571,268 
Parsis 101,778 
Mohammedans 68,735,233 
Christians .. 4,754,064 
Jews .. 21,778 
Animists 9,774,611 
Others .. 2,831,763 

Total 318,942,480 

The heavy preponderance of Hinduism is seen in the foregoing list, which will be 
of some interest at the 'present time in view of the discussion being carried on 
regarding the question of community representation, i.e., religious denominational 
representation, on legislative and administrative bodies. 

AS might be implied by the relatively large number of persons living in villages, 
compared with those in towns, shown in the first Table of this Section, the larger 
proportion of the population of India is supported by the "exploitation of animals 
and vegetation." This phrase includes not only ordinary land cultivation, but also 
the growing of special products and market gardening, forestry, raising of farm 
stock, and fishing and hunting. The total number thus supported; according to 
official figures; is no less than 230,652,350, or 72.3 per cent. of the total population. 
Of these , 105,688,373 are described as actual workers, 72,099,953being males and 
33,588,420 females. But returned as farm servants and field labourers were:
Males, 11,743,070; females, 9,933,037; a total of 21,676,107. This total has bee~ 
accepted as representing the persons available for Trade Union Organisation, a 
subject dealt with later in this Section. 

Illiteracy 
Not the least interesting and important figures from 'the 1921 Census are those 

relating to the matter of illiteracy, as shown below:-
Able to read Unable to read Total 

Sex and~ , and write 

Males 19,841, 142,623,691 . 162,465,129 
Females 2,782,213 150,807,889 153,590,102 

Total 22,623,651 293,431,580 ·316,055,231 

Persons with a knowledge of English numbered 2! millions. 

It will be noted that the illiteracy of females is relatively greater than that of 
males, a fact which emphasises the lowliness of the woman's position in India . 
. These figures show in simple but telling fashion, what a great mass of ignorance 

there is to dispel so far as the general body of the people is concerned. "It is doubtful 
whether there is any parallel case in the world to-day, at least in any country com
parable with India. That such a state of affairs sho)lld exist in the twentieth 
century after 150 years of British rule is a serio)ls reflection upon everybody 
concerned. India for long has been regarded as a country specially suitaJ>le for 
economic exploitation, supported by costly militarism and police, and it is upon 

• This number falls short of the total population of India by 2,887,249 persons enumerated 
in tracts where literacy was not recorded. 
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those who have instituted and maintained the system and richly benefited from its 
"'orking that the responsibility for keeping nearly 294,000,000 of human beings in 
mental darkness and intellectual as well as material poverty must be placed. 

Education 
Here and there it is true there are employers who, tired of waiting for Government 

. to establish a national system of education, have made an attempt to provide 
elementary and also technical education themselves, and a few of the Trade Unions 
also have done something in this respect. As far as these efforts go, they are to be 
commended as stop-gap arrangements, but they cannot be regarded as con!\tituting 
the right lines of development. Education is surely a national affair, to be carried on 
in pursuance of a properly devised s.cheme adequately financed and equitably 
administered for the benefit of all classes of the population. At present there is racial 
and class discrimination in educational institutions. It.has been pointed out, for 
instance, that the amount spent annually on education by the Bengal Government 
amounts only to the equivalent of 51d. per head of the population, as compared with 
the sum of ...,. 7d. on military and police. When calculated on the average cost per 
student, however, it is shown that the amount is only about ¥. 5d. per Bengali, while 
that for the European is about £7 I¥. Illd. This starving of the educational service 
is responsible for the fact that only 9.7 per cent. of the male and 2.1 per cent. of the 
female population of Bengal are literate. 

Educational discrimination in favour of the European finds expression in other 
quarters. It is alleged that on the railways Europeans and Anglo-Indians are allowed 
grants-in-aid for the education of their children, but this consideration is denied to 
Indians. 

Another example of serious injustice to Indians, in connection with the railway 
aervices, lies in the fact that for many years schools for juniors have been reserved for 
Eurasians and Europeans; thus, those Indians desiring to take part in the mechanical 
training necessary for railway workshops are almost completely barred the 
opportunity. Though the door is said to be now open, the restrictions and regulations 
in practice form a barrier to Indians, on the ground that whatever their state of 
education may be, the low wages they receive militate against their compliance with 
the regulations in force. 

There are a few States in which compulsory primary education has been established, 
but in practice not generally enforced because of the cost entailed. Yet the children 
of the employing class are otherwise provided for by reason of the fact that there is 
in their case no financial embarrassment such as that existing in the case of the 
children of the Indian working class, whose wages are so terribly low that they have 
difficulty in getting merely the bare essentials of life, and there is no margin to spare} 
for education. 

The right of every member of the community, irrespective of race, creed or class, 
to receive the education of which he or she is inherently capable is unchallengeable, 
and until it is respected and conceded to the Indian people, employers cannot 
justifiably complain that many of their workers are too illiterate to be efficient. 
From a labour standpoint it is obvious that widespread illiteracy is a serious obstacle 
to Trade Union Organisation and the attempt to free the people front the economic 
and social oppression prevailing throughout India. For this reason alone the Labour 
Movement must lose no opportunity of pressing for the institution of a public 
system of education for all. 
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Housing and Sanitation 
The housing of the people in our own country is a serious problem, but in India 

it is far more serious, for disgustingly bad housing conditions prevail generally so 
far as the working classes are concerned. Wherever one goes in the different parts of 
the country, whether it be in the villages, in the moderate-sized towns, or in the big 
cities; and whatever may be the design or lay-out of the houses, whether they be the 
single-roomed or do~ble-roomed dwellings built in "lines" or tenements, or the 
single-roomed dwellings dotted about separately in some places, they are all 
unutterably bad, and cannot in any decent sense be regarded as "homes." 

We visited the workers' quarters wherever we stayed, and had we not seen them 
we could not have believed that .such evil places existed. At the end of the Report 
will be found a number of photographs depicting some of the houses we have 
pe.rsonally inspected. The pictures will assist the reader in gaining some idea of the 
character of the dwellings and their immediate surroundings, but they do not, and 
cannot, tell the whole story. We propose to fill in some of the details here by 
quoting a few cases which, in greater or less degree, are practically typical of all. 

Here is a group of houses in "lines," the owner of which charges the tenant of 
each dwelling 4s. 6d. a month as rent. Each house, consisting of one dark room used 
for all purposes, living, cooking and sleeping, is 9 feet by 9 feet, with mud walls and 
loose-tiled roof, and has a small open compound in front, a corner of which is used 
as a latrine. There is no ventilation in the living room except by a broken roof or 
that obtained through the entrance door when open. Outside the dwelling is a long, 
narrow chanl!el which receives the waste matter of all descriptions and where flies 
and other insects abound. FOl!r to eight persons, including childre~, crowd together 
into such a room. 

Two other groups, perhaps a little worse, were seen, rents in these cases varying, 
because of the rooms differing in size, from 2S. 3d. to 6s. a month. Wages of residents 
in these dwellings are about Sd. t09d. a day, or lOS. lod. to 19S. 6d.for a full working . 
month of twenty-six days. 

A fourth lot of houses, provided by employers, is a little better than the others. 
The rent charged is about 3S. a month, and monthly wages of the occupants are 
stated as being ISS. for men and 13s. for women. The walls of these houses are of 
brick instead of mud, and there is a paved courtyard, in the centre of which is a common 
water supply and .sloping brick place for washing. But there are the same internal 
arrangements, except ~hat the latrines a~ituated ~ little. d~stance f~om the houses. 
Three or four unmarrIed persons share th~ne room, or It IS occupied by husband. 
wife and family. 

Outside all the houses on the edge of each side of the strip of land between the 
"lines" are the exposed gulleys, at some places stopped up with garbage, refuse and 
other waste matter, giving forth horrible smells repellent in the ~xtreme. It is obvious 
that these gulleys are often used as conveniences, especially by children, and right in 
the open earth "street" can be seen women up to the elbows in .cow-dung preparing 
it for making-up into cakes which, after being plastered on the walls of the houses 
and dried in the sun (a custom common in all parts of India), is used as a cheap form 
Df fuel. 

In another place the floors of the houses are beneath the ground level, and it is 
I)nly by crouching low down that ingress to the room can be gained. In the flood 
season these houses are water-logged and sometimes altogether destroyed, onl:l' to be 
substituted by others equally bad. These dwellings are very overcrowded and the 
people very poverty-stricken indeed. 
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The following figures form damning evidence of o\"ercrowding in the residential 
buildings of one of India's great cities:-" " 

TOTAL !'l'MBER OF PERsoss LIV1SG IS RQOMS 

EACH Occt. ... 1ED BY 

6 to 9 
~soru 

236,783 

10 to 19 
f>"StmS 

115,731 

20/>"SOns 
tmdarer 

31,578 

TOTAL 
PoPUIA

TlOS 

1,071,309 

If it were necessary, many other instances might easily be given from the mass of 
accumulated material a\"ailable. \\'e will add only a few notes about the bazaars, i.e., 
the shopping quarters of the workers, which are no better than their houses. Here 
along both sides of the streets, which may be anything from ten to fifteen feet in 
width; is a jumble of open-fronted retail shops in which many kinds of grain and 
other foods, clothing and miscellaneous articles are prepared and sold, and where 
domestic production of \"arious kinds is carried on. Food is exposed to dust, is 
contaminated by hordes of flies and dirty handling. Meat is seen hanging low over 
the open gutter or channel into which there flows the liquid trade and other waste 
exuding from the shops, some of which are used as dye-houses, and where the 
,"egetable and animal refuse is thrust. Here and there heaps of garbage are allowed 
to lie for a long time before being cleared away by the scavengers. Into these heaps, 
cattle and goats wandering unattended along the street, as well as pariah dogs, may 
often be seen nosing for possible food, while the fowls wallow in the adjacent gutters. 
Evil smells predominate and there is a general unwholesomeness throughout. 

The overcrowding and insanitary conditions almost everywhere prevailing 
demonstrate the callousness and wanton neglect of their obvious duties by the 
authorities concerned. As we see the situation', it is the job of the appropriate 
authorities at all costs to put an end to defective housing, to institute up-to-date 
methods of sewage disposal, to provide for adequate and suitable sanitary arrange
ments and water supplies, as well as to see that the people are educated in the right 
use of all these senices intended to make for the public health. Until there have been 
radical changes in these matters, the population of India will continue to be ravished 
by millions of deaths from cholera, dysentery, diarrhlEa, plague, fevers, malaria, 
small-pox, influenza and respiratory diseases, as well as by an appalling mortality 
among mothers and infants, in respect to which some remarkable figures were 
quoted recently by the Director of Public Health, Bengal. In 1926, he stated, 
131,000 infants died iIi Bengal less than a month after they were born. This was in 
addition to 60,000 children ... ho were still-born. Another 68,000 died between the 
ages of one and six months snd 51,000 between six and t\\"elve months. In the same 
year 158,000 children bet\\-een the ages of one year and five years died, ma.'-ing a 
total of .08,000 children between birth and five years of age who died in a single 
year. In addition, 87,000 children died between five and ten years old, and 50 ,000 
between ten and fifteen years. Altogether, H5,ooo children died in 1926 atages which 
the Director considered far below what might be termed any economic value. This 
means an enormous economic loss to Bengal, because the children die before they 
can make any economic return to the State. The Director estimated, also, that from 
6o,oop to 70',000 mothers died either in childbirth or conditions directly related to 
childbirth. This heavy mortality constitutes a dead loss to the country, because it 
means so much potentially \-aluable life is wasted every year. 
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The Wages Question 
Sp~aking genedlly, the wages question can be reduced here to a fairly simple 

statement. All inquiries go to show that the vast majority of workers in India do not 
receive more than about IS. per day. In the province of Bengal, which includes the 

, largest mass of industrial workers, inv~stigators declared that as far as they could 
ascertaip., 60 per cent. of workers were in receipt of wages of not more than IS. 2d. 
a day in the highest instance, scaling down to as low as 7d. to 9d. for men and 3d. to 
7d. in the case of children and women. Upon these miserable pittances the workers 
are expected to keep body and 'soul together and labour throughout the whole 
working day (often in a vitiated atmosphere and under most irksome conditions), 
which, on the average, cannot be less than one of ten hours. 

Our own inquiries support these figures and, as a matter of fact, many cases have 
.been quoted to us of daily rates in operation which descend to 3!d. for women and 
7d. or even less for men. Even mining, dealt with in a separate Section of this Report, 
accounts for workers who are paid much less than IS. a day. Answers to inquiries 
made at railway stations on the various systems and statements made in Union 
reports and meetings, reveal a similar state of affairs. A few illustrations will suffice. 
Thus, in one report, we read:-

"In our railway service the minimum wage for menials and others on inferior 
establishment is the ridiculous sum of 16s. 6d. per month of twenty-six days." 
Another report states:-"The engineering department of this railway gives a man 
wages of 19s. 6d. a month to start with, but the· traffic department gives only 16s. 6d. 
The police department, however, pays £1 ¥.·per month, and gives also two dhoties 
(clothing), mosquito nets and good quarters with kitchen." 

At an annual conference the Union President said:. "First of all, your demand for 
a living wage is quite reasonable. The cost of living here has gone up, and with your 
initial wage of 9d. per day, you can never make both ends meet" 

Daily wages in cotton mills were officially returned at an average higher than the 
Union witnesses at an inquiry were prepared to admit. But even with the forcing-up 
of the average by the inclusion of salaries of certain upper grades of employees, and 
leaving out of account considerable deductions by way of fines for alleged offences 
and charges for interest made on advance payments of wages, it works out at only 
IS. 91d. per head of men, women and children for the entire Bombay Presidency, 
and less than that in certain centres of i!.e Presidency. Rates in the jute mills fall 
below those in the cotton mills. "-

In the light of all the available evidence we feel confident that in submitting as a 
very rough average the sum of IS. a day as the Indian wor~er's wage, we are not 
understating the position, especially bearing in mind that in the wages field there 
is a veritable maze of exactions, deductions and forfeitures. At any rate we are satisfied 
as the result of investigations made at workers' meetings, in their homes, all Union 
offices, as well as by reference to much documentary evidence, that the ~.verage 
cannot be placed at any higher figure. 1 

There are many statements available as to the cost of living of the Indian vJ.orker. 
but it would be impossible for us to represent in detail what is required for susterl,ance 
-taking that one phase of the question alone-in such a big country with wi'dely 
varying local circumstances. The caste system and the customs it engenders : also 
affect the subject. But it may be said with truth that millions and millions of nhen, 
women and children get only half, and often less than half, the amount of fodW. 
needed to maintain the very lowest state of life. To be satisfied about this is quite 
easy for anyone sufficiently interested to be present at the midday or evening meals, 
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and see the very scanty repast set out. What applies to food is true also of other 
things. It is undeniable that the Indian workers are half-starved and badly clothed, 
as ,,"ell as horribly housed. We assert there is no justification whatever for this state' 
of affairs; yet, as far as we can judge, it would appear to be the definite policy of the 
employing class in India to stabilise poverty on a pennanentb1lSis. The Indian 
workers should be encouraged to make the strongest possible stand against such an 
inhuman policy • We believe that in spite of widespread illiteracy and ignorance of 
home and world affairs, the workers could be got to make such a stand, and a really 
militant movement well led and persistently carried on would have behind it 
millions of Indian workers who;because they have so little to lose, would be ready to 
fight for a great advance on their present standard of life. The sooner this is realised 
the better. To potter about with unheeded petitions regarding minor grievances of 
this grade of workers or of that is a waste of time so long as the great mass of the . 
workers are left to scramble like barbarians for the supply of the most elementary , 
needs of existence. They should and must be taught that it is wrong to accept their -
present state as the predestined order of things, and that it can be speedily ended by 
industrial organisation, discipline and action. 

The Fines System 
Several references have been" made in this Report to fines and deductions levied 

upon workers' wages. Though not by any means peculiar to the textile mills, it is in 
those places where the system is thoroughly rooted. The following examples are 
gil-en to show how inadequate wages are still further reduced by the operation of 
fines, against which the operatives have not yet been sufficiently strong to make a 
IUccessful stand. " 

EXA.l\lPLES 

(1) When a worker leaves the mill before pay-day and has arrears of wages due to 
him at the time of leaving, he does not generally receive his wages in cash at 
once. Instead he gets a ticket on which the amount of wages due to him is 
entered. This ticket is called a HQf)aia. The worker, if he remains in the area, 
can present the ticket for payment on the regular pay-day or ask one of his 
friends to collect the money and remit to him in case he leaves the area. If the 
worker, however, requires the money at once he presents the ticket to a PEDHIWA.LA 

(money lender) or grain dealer, who in several cases is both a retail merchant and 
a money lender and cashes the ticket at a varying rate of discount. 

(z) The system of deducting two days' wages for one day's absence from work 
prevails in all the mills in one area and a few mills in other centres. 

(3) Deductions are made for spoilt work, and the article is handed over to the 
worker who is charged the wholesale price. If he can, he sells it at whatever 
price he can get, but it is scarcely likely that he will get an amount equal to that 
deducted. This is a very common form of deduction and applies to nearly 
60 per cent. of the cases inquired into. 

(~) In one district, advances against wages earned are granted and made recoverable " 
on pay-day WITH l!\"TEREST, which in certain instances is as high as ISO per cent. 

(s) It is a rule at most mills that no payment is made for any period during which the 
mill is not working, but if the worker desires to leave he must give thirty days' 
notice. Further, the workers' wages are paid on the lOth, 12th and more fre
quently on the 15th day after the month end. As a result, he works six weeks 
prior to getting a month's wages payment. It must be borne in mind that this 
applies to not less than a quarter of a million textile workers, and it will therefore 
be seen what a widespread curse it is. 
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Welfare Work 
This is an appropriate place for a few observations on the subject of welfare work. 

On our visits to a number of mills we found that a· special feature was made of this 
work. Some of the things we saw 'being done impressed us favourably in the first 
instance. The provision for sports, including gymnastics, was quite good, particularly 
as there were no like f\lcilities anywhere else. But as we probed deeper into matters 
we 'became convinced that under the cover of paternalism and benevolence many 
unjust conditions of work obtained, such as low wages, fines, etc., and that there 
was not really much, if anything, to be said in favour of employers practising welfare 
work as against others who do not. But it was from the standpoint of Trade Union 
Organisation that we particularly judged the situation, and there can be no doubt 
that the selection of leading workers to associate with the management on welfare 
committees and the standing this gives them in the eyes of the employers, tend to 
detach them from the gene~al body of employees and to take up work which 
ordinarily belongs to, and can only be done effectively by, a strong Trade Union 
independent of the employers' patronage. In some cases welfare schemes have, for 
the time being, made the creation of Trade Unions impossible just where they are 
most needed, and in one case have led to the fo&tering of a "shop" Union in rivalry to 
the properly established Union struggling to organise the whole of the workers in 
the trade. , 

Our general conclusion on welfare work as at present carried on in India, is that 
it is a delusion and a snare. Welfare work has its uses, provided always that it is 
completely controlled by the workers themselves, is made applicable to the whole 
of an industry, and does not impinge upon Trade Union Organisation and activities. 

The Trade Union Movement 
Considering that the starting point of Trade Union Organisation in India may 

be taken only from about the year 1918, when in all the large centres there were 
signs of great unrest and a desire for mutual association among various classes of 
workers, the Movement has shown remarkable progress, and in the last few years 
assumed a position of some national importance. 

During the first three years, as might be expected, there were noticeable fluctuations 
in membership. Some Unions were successful and have kept going, while others, 
for one reason or another, petered out or were absorbed into more substantial 
organisations formed with more foresigh\iInd able to command that larger measure 
of discipline necessary to continuing exis~e. 

It can, however, be stated quite definitely that the creation of the International 
Labour Office had much to do with the establishment of a central Trade Union 
Organisation in India, because for the first time in history it became necessary for 
a workers' representative and technical advisers to be selected to attend the annual 
Labour Conferences at Geneva; Tliis quite naturally gave grounds for national 
consultations, and accordingly the All-India Trades Union Congress, even though' 
it had only a relatively small following, certainly had the right to claim that it was the 
sole representative organisation of the workers throughout India, and the presence 
of its representatives at Geneva has brought the Indian movement permanently 
in direct touch with the workers' delegates of the Western world. 

There is no doubt that the Congress is the only legitimate working-class organisa
tion in India capable of voicing the aspirations and desires of the Indian workers. 
It is also the only body actually doing a lasting service in the fields of organisational 
and educational work, and in every respect striving to make the upliftment of all 
workers in India the pre-requisite of any real advance towards permanent betterment. 
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The preparation of a great mass of literature, pamphlets and leaflets on the question 
of Trade Unionism, often in a multiplicity of languages, and its distribution over' 
many thousands of miles of scattered territory; the finding of the means to meet the 
cost of it all from sources outside the ranks of those for whose benefit the advocacv 
is intended, bearing in mind that Union contributions under present conditions o-f 
low wages are exceedingly small; and a large volume of other really useful work 
must be set down as a great record of self-sacrifice and disinterestedness unmatched 
by any other case in the world of labour_ 

The Congress has shown constant regard to the need for organisation work in any 
place where opportunities are presented. That it does not always meet with the 
success it deserves is due only to its financial limitations, the absence of the type 
of organiseI' capable of pursuing the task set, or the peculiarities connected 
with the artificial or legal barriers around some of the industrial undertakings, added 
to which is the serious obstacle represented by the great masses of illiteracy everywhere 
prevailing. As this last point has been dealt with elsewhere, we do not labour it 
here, but merely indicate it as a real hindrance to Trade Union development, 
limiting the field of selection for suitable organisers and other officers. 

As in the early days of British Trade Unionism, when it had to rely largely upon 
men like Robert Owen, Francis Place, and later Kingsley, Ludlow and Frederick 
Harrison, so, too, the Indian movement in its corresponding stage is almost wholly 
dependent upon the lawyer or "pleader" class for its Union presidents and secretaries. 
o\s the situation stands at the moment, it is fortunate that such a pool exists, and it is 
lifficult to see on the spot how reliance on this type of Union official can be dispensed 
,,-ith. That the present position invites trouble is quite true; that the movement is 
I "ery good a"-enue by which certain "pleaders" may obtain advertisement is clear; 
:hat some regard the Trade Union Movement as a useful adjunct to their political 
'rogress has been amply proved. But notwithstanding all this, the help these friendly 
~rsons have rendered, and are still giving, must be placed at its full value on the 
~round that no other was available in a fonn likely to assist the working class. This 
rhase must and no doubt will pass, but it would be stupid to alienate the present 
lOurce of supply of aids to the movement unless it could be seen that within a short 
reriod sufficient officers would be forthcoming from the workshops, mines, mills 
Uld railways, etc., to fill the positions with the required degree of safety and 
~fficiency . 

The All-India Trades Union Congress, also, is officered mainly by friends who are 
quite removed from the actual experience of working-class life. But they are 
~ertainly not out of touch with it, and are well aware of the nature of the economic 
rroblem to be faced as the result of the constant pressure upon the workers exercised 
l>y the managements of industrial undertakings. These friends, as already indicated, 
nave done well by the masses, and whatever machinery exists to-day is mainly the 
result of their handiwork. -

The present position of the Congress will be seen by reference to the following 
list of affiliated Unions, showing their membership at December, 19Z7:-

List of 
TR.U>E U."IO~-S, wITH THEIR ME:\IBERSHIP, MFILUTED TO THE ALL-ISDL\ 

TR.U>ES U."IOS CoSGRESS 

Na_ of tM OrKmrisaliort 
Brnpl Jute Workrn' Association 
IknI[1lI Marine .. ' Union 

DECE:\IBER, 19Z7 

Bengal Port Trust Workrn' Cnion .. 
Ikngal-:Sagpur Raihny Indian Labour C nion 
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500 
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Calcutta Boxmakers' Union .. 
Calcutta Corporation Employees' Association 
Calcutta Port Trust Eml?loyees' Association 
Champadany Labour League .. 
Calcutta Clerks' Union . .. 
Eastern Bengal Railway Employees' Association 
Calcutta Employees' Association 
Henry Williams Workers' Union 
Hosiery Workers' Association 
Howrah Labour Union 
Indian Quartermasters' Union 
Indian Seamen's Union 
Kankinara Labour Union 
Santipur Labour Association 
Lansdown Jute Mill Workers' Union 
Nadia Harinarayanpur Rayats' Association •. 
Press Employees' Association (Printers) 
Railway Porters' Association, Eastern I. Railway 
East Indian Railway Union' .. 
Indian Colliery Employees' Association ' .. 
Jamshedput Labour Association .. 
Bombay, Baroda & Central Indian Railway Employees' Union 
Bombay Port Trust Dock Staff Union 
Bombay Port Trust Employees' Union .. 
Bombay Port Trust Railway Employees' Union 
Bombay Textile Labour Union 
Bombay Press Workers' Union 
Great Indian Peninsular Railway Staff Union 
G. I. P. Railway Workmen's Union 
Bombay Girni Kamgar Mahamandal (Textile) Union 
Government Peons' and Menial Service Union 
Indian Seamen's Union, Bombay Branch 
North Western Railway Union, Karachi 
Wadi Bundar (G.I.P.) Railway Union 
Burma Labour Association, Rangoon 
Nagpur Textile Union 
Mechanical Engineers' Association. Akola 
Pulgaon Mills Labour Union .. 
Coimbatore Labour Union 
Coimbatore Transport Workers' Union 
Cordite Factory Labour Union, Nilgiries 
Madras Government Press Labour Union (Printers) 
Madras Labour Union (Textile) . 
Madras Printers' Labour Union . . . . 
Madras Electric Tramway & Supply Corporation Employees' Union' 
Madras South Marahati Railway Employees' Union 
Madras Corporation Workers' Union . 

All-India Telegraph Workers' Union . 
South India Railway Labour Union \., 

Hariyana Scavengers' Union. . : . 
Punjab Press Workers' Association (Printers) 
Bengal North Western Railwaymen's Association 
Ma~door Sabha Union, Cawnpore .. 

Total Affiliated Membership 

360 
400 

1,500 
150 

3,000 
11,000 

2,500 
200 
200 
300 

3,000 
5,000 

900 
800 
.~OO 
200 

3,000 
300 

11,000 
3,000 
6,300 
2,000. 
1,150 

689 
512 

6,000 
300 
160 

3,000 
1,500 

900 
17,300 

1,500 
394 

3,000 
2,000 

500 
300. 

1,500 
500 
300 

1,000 
5,000 
2,000 
1,300 
5,000 

200 
5,000 
1,000 

200 
500 

3,000 
1,300 

150,555 

Among the unaffiliated Unions may be mentioned the Postal Workers' Union and 
the State and Provincial Clerks' Association, which together have upwards of 40,000 

members; .the several Unions in the Ahmedabad textile trade and a newly-formed 
Municipal Workers' Union in the same place,. with a total membership of about 
12,000; the Indore Textile Labour Union; the Bombay Dock Workers' Union, 
with 1,000 members, and the Bombay Municipal ,Workers' Union, with 2,000 

members, both of which' have not been in existence long enough to qualify for 
affiliation; .the Amalgamated Society of Railway Servants of India and ,Burma, 
which is stated to have a membership of about 2,000; and a few others, several of 
which it i~ understood.ha:ve made applications for affiliation. 
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In several cases snonage 01 lUJ)as IS me cause ot Uruons remaming outside the 
Congress, but that.is not the reason for the Ahmedabad Textile Labour Union 
remaining aloof. It is unwilling to join, for reasons not plainly stated. It is clear that 
the Union, while huing a useful record of local work in various directions, has no 
<oO\-iocing case to justify it remaining in a state of isolation, particularly in view of 
the deplorable ronditionll of ",oR not only in the textile tradt;s, which are its special 
concern, but in industry generally, the remedying of which can be accomplished only 
by dte strongest possible action having the backing and support of the whole movement 
as ftPresented by abe Congress. 

Taking account of all the affiliated and non-affiliated organisations, and the big 
influl[ of new members which took place in certain Unions, particularly those of the 
railwaymen, early in the present year, it is estimated that the total strength of the 
Trade Unions in India is at least 200,000. This forms a basis on which to build in 
the future, andin.order to indicate the greatness of the task to- be undertaken, the 
following table ~ been compiled, setting out the various industries or groups of 
industries and number of employed persons in each who may be considered as 
organisable for Trade Union purposes:-

TABLE SHOWDiG ORGA.. ... ISABLE GROUPS OF'VORKERS IN INDU 

(Excluding Domestic Servants and Postal and Government Office Employees) 

1\"0. of u:or~ 
Group mwoop 

Cotton. Hosiery. Silk. Woollen and Jute. including Cotton Ginning and Jute 
Presses •• 

Coach Making, :\Iotor Car Repairing. Electrical and General Engineering. 
Power Stations, and ~Ietal Stamping 

Foundries. Iron and Steel Smelting. Kerosene Tinning and Packing 
Petroleum Refineries 
Paper makin~, Printing, Book-Binding .• 
~nemKab,~,:\b~hes 
Woodworkin~, GWs. Building and Furnishing .• . 
Ordnance. Mints. Telegnoph Works, Dockyards, Tramways and Gas 
~Iining--{:oal, Gold, e~ .• and Quarries ". 
Food and Drink Manufacture 
Rail .... ys. incIusi,~ of shops and 1ines 
Leather. Skins, Hides and Clothing 
~, Port and Dock Labour .• 
Tea Garden Worken 
Agriculture-Field and Farm Labour 

Grand Total 

955.5-13 

63,657 
42,059 
13.389 
42,193 
f5.917 
60.327 
35,326 

3-17,3-19 
168.166 
76:!.553 

10,347 
!?50,OOO 
793,176 

!?1.676.107 

25,266,109 

Hitherto the Unions ha"e gro\\n up for the most part on local rather than national 
lines. In this respect il should be remembered the British Movement had a similar 
nperience in the early days, when there were,in some cases, even as many as four or 
five distinct Unions in one trade in a single to\\n or locality. In the case of India, 
however, the vast expanse of territory and the great distances that lie between the 
nrious centres in which particular industries are c8rried on, make more under
standable the initiation of the "locality" Union and its tendency to become a centre 
in itself. It may well be that a rommon understanding or policy on th.e part of the I 
employers in the \-anous industries will result in the amalgamation of the local 
or line Unions, as the case may be, into national organisations of all grades, and if 
that takes place we believe that the Indian movement will develop at a pace that will 
enable it to exercise a profound influence for the upliftment of the Indian working
class and give it a high place in the international Trade Union world. 
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We cannot close this Section of our Report without reference to the Ceylon LaboUi 
Union with its 40,000 paying membership. It is worthy of note that it is making stil 
further progress and proposes to hold a Congress at the end of the present year, a! 
it is much too far away to be included in the All-India Trades Union Congress. 

An interesting feature of the Ceylon Movement is perhaps well worth reporting 
Its first big struggle was for the port workers. The issue was one of wages. At th~ 
outset the Government brought in criminals from the jails to fill the places of th~ 
dockers. After a few days a big Australian liner put into the Port of Colombo. Th~ 
Australian crew, on being informed of the stoppage among the dockers, refused tc 
take any part in loading or unloading and proceeded to land themselves, marched 
through the dock and out into the city to greet the dockers, and stood by them until 
the matter was settled wholly to the advantage of the men. 

In the Ceylon Labour Union offices· is a photographic display of the "Greal 
Australian Whites." 

The relatively small band of Union workers in Ceylon, in view of their remote 
situation, are deserving of every support that can be given by the British movement. 
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SECTION II 
THE RAILWAYS 

Kumber and classification of persons employed-Route mileage, present and 
prospective-Line and gauge distribution of route mileage-Ownership and 
working-Passengers and goods carried and percentages of respective earnings 
-Xet financial gains to Government- Coal-mining operations of railways 
and their workshops policy-Place of employees-Wages: No uniformity 
and no negotiated or agreed rates-Average run of rates: Railway shop, train
examining staff, loco. department, traffic department, clerical grades, station 
masters, etc., and "menials"-Working hours: Theoretical eight-hour day
instances of excessive working hours in practice-Complaints re continuous 
duty for long periods-Lack of accommodation and facilities for return to 
home station-Inattention of authorities. 

The railway systems of India, taken together, form by far the largest and most 
comprehensive industrial undertaking, employing in all 762.5S3 persons. 

This big labour force is classified as follows:

Class 

Europeans 
Anglo-Indians 
Hindus 
Muslims .. 
Others (Indians) 

Total 

Numbers 
Employedo! 
Each Class 

4,998 
14,007 

550,925 
168,322 
24,301 

762,553 

Percentages o! 
Total Number 

Employed 
0.65 
1.84 

72.25 
22.07 

3.19 

100.00 

It would appear from the above Table that Europeans and Anglo-Indians 
constitute a very small proportion of the total number of persons employed on the 
Railways, but it must be borne in mind that the pos.itions they occupy are of the 
highest class and, in practice, such positions are barred to Indians. 

The total route mileage open to traffic, according to the latest official figures, is 
nearly 39,049, and the present intention is to increase this total to the extent of 7,000 
miles by March, 1932, at which date there will be still 4,000 additional miles under 
construction. 

Mainly, the lines are oCthreegauges-s' 6'; 3' 31"; 2' 6". Inafewcases,however, 
there is a small gauge of 2' 0'. The following Table shows the present route mileage 
and its distribution according to single or double, treble, etc., lines, as the case may 
be, and according to the several gauges:-

Gauge 

lI' 6" .. 
3' 3.-
2' 6" and 2' 0" 

Grand Total 

ROUTE MILI!AGE OPES ON MARCH 31, 1927 

Single Line 

16,10,5.92 
15,6116.86 

3,7-19.63 

35,5-12.41 
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Double, Treble, 
etc., Lines, as the 

case ma,. be 
3,261.52 

2·U.95 

3,506.-17 

Total 

19,367.4-1 
15,931.81 

3,7-19.63 

39,0-18.&8 



Four of the railways are State-owned and worked; five other main railways and 
the remaining small ones are State lines worked by companies. The employees of 
the former number 414,260, and of the latter, 348,293. 

The number of passengers carried increased from 599,000,000 for the year 
;l925-26, to 604,000,000 for the year 1926-27, divided as shown below:-

1925-26 1926-27 
year year 

1st Class 1,033,000 1,012,100 
2nd Class . 9,901,300 10,006,300 
Inter. Class 13,602,400 14,944,800 
3rd Class 574,608,100 578,408,600 

----
Totals 59.9,144,800 604,371,800 

The aggregate amounts of goods traffic for the last two financial years were:-

Tons of goods carried 
Year 1925-26 

79,859,000 
Year 1926-27 

85,833,000 

Ot the total earnings on all railways, 66.1 per cent. was from goods traffic (including 
parcels, etc.) and 33.9 per cent. from passenger traffic. 

Net financial gains to Government for the years 1925-26 and 1926-27, reckoned 
in sterling (the Rupee being taken at IS. 6d.),amountedto£6,960,000 and £5,625,000 
respectively. Despite the fall in the amount of net profit as between the last year and 
the previous year, the results, having regard to all the circumstances, appear to have 
created great satisfaction in Government circles. . 

The railway concerns own five collieries, the output from which, in 1925-26, 
was 2,225,613 tons, and in 1926-27 was 2,192,165 tons. Formerly the coal-mining 
operations of the railways were on a bigger scale, but, largely owing to strenuous 
opposition of other commercial interests, they have declined, and production now 
appears to be restricted to the requirements of the railways. 

It is evident that the policy of the railway authorities, for some time past, was to 
extend their business along the lines of securing materials required for their under
takings, as shown by the fact that they intended to build their own locomotives and 
for this purpose acquired a large plant at Jamshedpur. The slump intervened, and 
the matter remained in abeyance for a time. Afterwards it was decided to convert 
the works into a carriage under-fram. department, which work is now definitely 
proceeding despite the frenzied protest1.c the Associated Chambers of Commerce 
of India and Ceylo~, which oppose the Government's policy as "leading to more 
taxation and dearer transport and the stagnation of private enterprise." 

This general sketch of the Indian railways, though necessarily brief, is, we think, 
sufficient to indicate the large part they play in the national life of the country. 

\Ve may now turn to the consideration of the place which the three-quarters of a' 
million railway empioyees hold in the vast undertakings 'which affect them so 
closely. 

Taking wages first, it has to be pointed out at once that there are no negotiated or 
agreed rates of pay. The rates of wages are, in fact, all imposed upon the workers and 
determined upon solely by the railway authorities without any reference to the views 
or desires of the employees themselves, organised or unorganised. We have made 
I every effort to discover some evidences of uniformity in wages rates, but without 
success. Varying rates for similar kinds of work have sprung up on different railways, 
which is a matter for amazement, considering the fact that. practically all the systems 
have grown, up'under experienced British direction or influence .. 
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It has been a task of some difficulty to secure out of the medley of information 
supplied to us, often as the result of much questioning on points of terminology and 
comparative grades of work, what might be regarded as representative figures for 
the various classes of railway employees. These figures do not necessarily express the 
highest or the lowest rates in each class, but we think they afford a broad indication 
of the average run of wages rates obtaining on the Indian Railways, described in 
such a manner as will enable British workers readily to understand their import. 

The rates are set out in the Tables submitted below:-

Trade 

Boilermaker 
Bra •• Finisher 
Carpenter .. 
Coach Maker 
Cabinet J\Iaker 
Coach Finisher 
Core Maker 
Crane Man 
(.:leaner ., 
Coolie (i.t., labourer): Male 
Coolic.. Female 
Draughtsman 
Crane Driver 
Hammer Driver 
Pump Driver 
Die Sinker 
Erector 
Enfj'ine Fitter 
Carriafl'c and Wagon Fitter 
Fettler 
Fireman 
Forl(eman .. 
Furnace Man 
Grinder 
:\ lachini.t .. 
Wood Machinist 
;\Ia.on 
:\Ioulder .. 
Acetylene Operator 
Pattern Maker 
Painler 
Polisher 
Point~man .. 
Ri,eler 
Riul!er 
SInker 
Scaler 
:-;awyer 
Storeman .. 
Blacksmilh .. 
Anl!lc Iron Smilh 
Cnpper Smilh 
Tin Smilh .. 
:->prinl( Smilh 
Shop Boy •. 
Wood Turner 
1\1"lal Turner 
'frimmer .. 
~rass Turner 
railor •• 
Sign Wriler 

(1) RAILWAY SHOP 

Daily Rates of Wages 
Minimum 

s. d. 
1 Ii 
1 Ii 
1 It 
1 Ii 
1 9l-
1 9l-
o lOi 
1 It 
o 9 
o 8 
o 5 
3 9 
1 Ii 
o lIt 
1 Ii 
1 Ii 
1 Ii 
1 Ii 
1 It 
1 Ii 
II! 
1 I! 
1 Ii 
o 111 
1 Ij 
o 111 
1 Ii 
1 Ii 
1 Ij 
1 Ii 
o 111 
o III 
o III 
1 Ii 
o III 
1 Ii 
o 61 
o III 
1 IO! 
1 I~ 
1 91 
1 H 
o III 
1 Ii 
o 5! 
o 111 
1 Ii 
I Ii 
1 Ii 
o III 
1 91 

Maximllm 
s. d. 
4 31 
3 9 
4 31 
4 31 
4 31 
4 31 
2 3 
2 01 
o lOt 
o 9t 
o 8 
5 3 
3 0 
1 I) 

1 6 
4 31 
4 31 
4 31 
3 9 
1 8! 
1 lOt 
4 31 
2 3 
3 0 
3 !) 

3 4! 
2 7i 
4 31 
4 31 
4 31 
3 0 
3 0 
1 Ii 
2 91 
3 0 
1 31 
1 6 
3 4! 
3 0 
4 31 
4 31 
4 31 
3 4j 
3 9 
o 11! 
3 4j 
4 31 
3 9 
3 9 
2 7j 
4 3t 

,..'olt.-The ahovc particulars relate only to Indian workers, and the descriptions uscej, are as 
nearly as may be comparablc with the designations applicable in a British railway shop. 
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(2) TRAIN EXAMINING STAFF 

Set/ics nj Mnnlhiy Pay 

El'ROI'EAN ANn AKGl.o-INDIAN DESIGNATION J"'DIAN 
Yearly Yea'" I' 

IUi"imll", ["crelllenl Maxim"", 1I1;n;","m [narmFnl IHa:o:illllllll 
[, s. d. £ s. d. [, s. 

d~r- £ s. d. L: s. d. [ s. d. 

J 
12 0 0 I 2 Ii I'~ 18 II 

N 211 Ii 0 17 (l 30 0 Chi~f Train Examiner 
0 ( Hi 0 0 1 10 0 lOW 0 

12 0 0 2 (\ 14 18 (\ I 
f 

0 Iii (I 0 7 II 7 10 u 
Train Exnminer 

Iii () 0 I 10 0 22 10 0 f 7 11 (\ () Iii () 10 10 Il 
5 Ii 0 0 7 (\ 7 10 () I Assistant { 

3 7 II () U () 5 Ii 0 

7 II II 0 15 0 10 \0 0 r Train Examiner 5 II II 0 7 6 (\ 0 () 

:1 Iii 0 0 7 n 4 10 0 } Probationary Assn!. { :! :! () Il ., (j :1 () () 
Train Examiner 



(3) Loco. DEP.\ItnoID."T 

Foremen 
Shop FOI"ernm 
Boi.\.,.. Inspecton 
~Iechanics •• 
Boikrmakt:n .. 
Apprentices .. 

on\"rrs 
Dti,'rrs 
~hunrrrs 
Shunrrrs 
FiTemco 
Firemen 
Cleaners 

Gradl 
_llOlfthly Pay 

Fro", 
£ s. tl. 

33 15 0 
33 15 0 
37 10 0 

6 15 0 
:!7 0 0 

3 7 6 

I:! 0 0 

3 7 6 
10 10 0 

I 13 0 
7 10 0 
I '5 6 
o I:! 0 

To Class 
l s. tl. 

-IS 0 0 Europeans 
60 0 0 Europeans 
-IS 0 0 Europeans 
30 0 0 Europeans 
30 0 0 Europeans 

5 I:! 6 Europeans 

:!-l 0 o I Europeans and 
, Anglo-Indians 

6 7 II Indians 
II 5 n Anglo-Indians 

3 0 n Indians 
9 0 0 Anglo-Indians 
I II 6 Indians 
o 16 6 Indi?.ns 

(-I) Ta.-\FFiC DEP~"T 
_ll_tldy Pay 

Grade 

S~ ~ICD (Cabin) .• 
SIgnal ~ICD (Others) 
Guards 
Guards 
Ticker CoIJectnrs and Checkrn
B Grade 
Ticker CoI1ecfon and Checkrn
AGra<k-

S«tion I 
:! 
3 

Sub Offices .• 
Tally Clerks .. 

Fro". 
£ s. tl. 
:! 5 0 
o IS 0 
7 17 6 
376 

7 0 

:! J 0 
-l 10 0 
6 15 0 

(S) CURKS 
_llow/hly Pay 

From 
[, s. tl. 

I:! 0 0 
990 
7 17 6 
660 
:! :! 0 
:! :! 0 

10 0 

(6) SUTIOS ~L~, 
• llmrthl,· Pal' Fro ... 

£ s. tl. 

Station ~1_rn-:icaIe I n " 
n 

Station ~laskrlt-Sc:aJe :! l Ii 0 

Ao.sistant Station }\fastEn-ScaIc , :!I " I) 

Assistant Station ~lastua-ScaJe :! 3 n ... 
Station Superintendents 37 10 0 

Y ard ~ l.urrrs tf; 5 I) 

.-'s.;,tant y .... d ~last""' :!I ,. 0 

Tran,hmment anJ Wagon F~' 16 In I) 

In'P'C'-=ton 

G.,."J. ~uP"f';"'rs .. :!~ IU I) 

21 

To 
£ s. 

:! 
15 IS 

7 10 

3 0 

-l 10 
6 15 
8 5 

To 
£ s. 
15 0 
II 5 
9 0 
710 
6 0 

Closs 
tl. 

Indians 
6 Indians 
0 Anglo-Indians 
0 Indians 

0 Indians 

0 Indians 
0 Indians 
0 }\Iosdy Europeans 

and Anglo-Indians 

Class 
tl. 

~ l.Indians 

~J 
5 5 0 Indians 

Minimum Indians 

ETC • 

To 
£ s. 

37 10 

I:! 15 

:!-l 15 

9 0 

U 0 

37 JI) 

:!-l IS 

:!ej ;; 

37 II, 

Cla.'S 
d. 

,Only 15"" Indians. 
o I Rest Euroreans)nd 

Anglo-Indians 
o Indians 
0.' EuropeansandAnglo

, Indians 
o Indians 
I): Europeans and Anglo

, Indians 
I) .' Europeans and Anglo

, Indians 
0: Europeans and Anglo

\ Indians 
o . Europe<aDS and Anglo

, Indians 
O. Europt"aflS and Anglo

i Indians 



J\,lonthly Pay 
To Clas.' Grade From 

£ s. d. £ s. d. 

Transhipment Foremen 30 0 0 37 10 o { Europeans and Anglo-
Indians 

Traffic and Transportation Inspectors 22 10 0 37 10 
[Only 9% Indians. 

o l Rest Europeans and 
Anglo- Indians 

[22% Indians. Rest 
Yard Foremen-Class A 5 5 0 7 10 o· Europeans and 

l Anglo-Indians 
Yard Foremen-Class B 8 5 0 17 5 0 Only Anglo-Indians 

In addition to the various grades of railway employees set out in the above lists, 
there are large numbers of workers described as "peons," "menials," and others on 
inferior establishment, who are paid a minimum rate of 16s. 6d. per month. 

As regards working hours and other conditions, theoretically the eight-hour day 
applies on the railways, and in certain departments the practice coincides rigidly with 
the principle. On the other hand, there are many instances in which, although the 
eight-hour day is assumed to be the regular work period, labour is pursued by 
individuals continuously over even into Sundays without any extra pay whatever. 
There are cases where the leaving-off time is regarded as 4 or 5 p.m., yet clerks 
at one large centre are carrying on a long-sustained agitation in protest against 
work until 6, 7 and 8 o'clock in the evening and even throughout Sundays. In the 
traffic department much evidence goes to show that men are left tens of miles away 
from their homes without any reasonable arrangements being made to return them 
to their starting point. Charges have been mad~ in some instances for fares to enable 
men to return to their home station. If the hours question is viewed, as we must view 
it, from the standpoint of there being regular starting and finishing times, whether 
by way of the shift system or otherwise, the strict regulation of working hours is 
more nearly applicable to workshops, where there are large numbers employed, than 
is the case with other departments in which the. personnel becomes scattered. In 
any case, for men to be required in the performance of their duties to travel consider
able distances and then be left stranded without adequate provision being made 
for their accommodation and reasonable facilities afforded for their return is a grave 
and unwarrantable disregard for the 'fmfort and convenience of the meanest of 
the railway workers. As another indic",on of continuous overwork, it appears' that 
on most of the Lines memorials and petl~ns innumerable have been presented and 
discussed relating to the long hours of certain sections, as, for example, men are on 
night duty for long periods, and pointsmen of the traffic and loco. departments have 

. complained of their duties extending continuously to 28 and 39 hours and night duty 
for the whole of their service. It is reported also that porters are employed for 36 
an4 48 hours without a rest, and complaints are made that men are required to work 
seven days continuously and even on holidays without extra pay in either case. At 
every conference held during the last few years these complaints have formed the 
subject of resolutions demanding redress by way of eight hours' rest after eight hours' 
work. There are so many complaints about injustices such as those to which we have 
referred that more space than we have at command would be required to detail 
them. The instances given throw light on a very serious side of railway employment 
in India, which can be sensibly and favourably affected only by adequate Trade 
Union Organisation and not by mere memorials and petitions which the authorities 
appear persistently to ignore. 
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SECTION III 
MINING 

Minc:rals got-~umber: and classification of all mine-workers-~umber of coal
miners and amount of coal raised-No negotiated rates of ,,,ages-Character 
and limitations of statistics-Daily average wages and hours worked in each 
important mine-field .in British India-Some features of the Jharia mines and 
open workings-Family team work and community system-\\'°ages of man and 
wife together-The Margherita mines and open workings and wages paid
Kolar gold-fields: Number of mines and amount of capital-Mysore Govern
ment's assistance to the industry-Royalties to the State-Value of gold pro
duction and dividends paid-Number and classification of persons employed 
--Official statistics regarding wages of various classes of workers-\Vorking 
hours-Assam oil workings: Remarkable developments-Progressive rise in 
production-Lab~ur force unorganised and no statistics as to wages and 
other conditions at present available. 

Mining in India comprises the extraction of (I) coal; (z) iron, manganese, 
lead-silver, zinc and copper ores; (3) gems, mica, rock-salt, gold and tin; and 
(4) oil. 

During the year 19Z6 the daily average number of persons working in and about 
the mines regulated by the Indian l\lines Act, I9z3, was Z60,II3, as compared with 
253,857 in the year I9z5. Of the total for I9Z6, 1I8,Z3Z worked underground, 
7 I ,139 in open workings, and 70,74z on the surface. Of those employed underground 
86,343 were males and 31,889 females. In open workings, 43,3°6 were males and 
27,833 females, and on the surface, 51,967 were males and 18,775 females. 

Our report deals only with the Indian coal-fields and with the.Kolar gold-fields in 
the State of Mysore. • 

In the coal-fields the average number of persons working daily below and above 
ground in the year 19z6 was 170,6z8. The number of workers employed during 
each of the six years 19ZI-z6, and the amount of coal raised during the same periods,· 
w~re as fo11ow:-

r,ar Numb" of Workers To"s of Coal Raised 
11l~1 190,6-17 18,358,934 
1\l~2 184,355 18,168,988 
11l~3 182,601 18,763,967 
1\l~4 187,088 20,256,034 
192;; 173,140 IIl,969,O·U 
19~tI 170,628 20,093,024 

It "ill be seen from the above Tahle that the number of workers declined by 
20,019, or IO! per cent., as between I9zI and 19z6, while on the other hand the 
quantity of coal raised increased by 1,734,090 tons, or nearly 91 per cent. 

As is the case with railways, there are no negotiated or agreed rates of remuneration 
in the mining industry, and there are no complete statistics available on the subjects 
of wages paid and hours worked. Apart fmm the meagre information that may be 
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gleaned from isolated inquiries, the only figures upon which a~y degree of relianc~ 
may be placed are those given by the Chief Inspector of Mines, the latest of which 
are contained in his report for the year 1926. Even his statistics do not include the 
whole of the colliery undertakings, but are based upon information supplied relating 
to a large representative mine in each important mine-field in British India. As 
regards wages returns furnished to the Department the Inspector takes. the. 
opportunity in his report to point out that "the wages alleged to be paid at mines in 
the same mineral field vary within such wide limits-up to 100 per cent.-that there 
is reason to believe the relevant entries in the returns to have been in many instances 
made at random," and he concludes with the hope that greater care will be exercised 
in the future. 

The following Table is reproduced from the Chief Inspector's Report, save that 
we have calculated the daily wage in sterling from the Indian currency figures given, 
the rupee for this purpose being taken as equivalent to IS. 6d. The first seven are 
coal mines:-

~~ ~~~~~I~~~~~~~~~ 
..:I::r: • ....rn_CI ~ ~....fojIco:Mo"""~"*""~,,,, 
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We risited nm of the important coal-fields, namely, Jharia (Bihar and Orissa) and 
~\argherita (Assam). In the Jharia coal-field, the output from which is more than 
half the total for British India, the coal is declared to be in seams ranging from 40 
to 100 feet in thickness. ~Iuch of the coal is mined at a depth of only 150 to 350 feet, 
though in an adjoining coal-field the depth extends to as much as 1,500 feet. So 
prolific is the amount available for exploitation that the road running through the 
colliery is itself on a bed of coal not less than (5 feet solid. It is possible to walk erect. 
as we did. for hundreds of yards, without the least danger of grazing arms or head. 
There is no necessity for crouching at any point except where another road crosses, 
and even there the surport is the coal measure itself. Again, where the method of 
"getting" is by the aid of the coal-cuning machine there is no cramping of space for 
the working of the machine, which may be seen in operation in close proximity to 
the work of coal-getting by men simply delving in the main roadway of the mine 
itself, just like men engaged in ordinary road-making. it being borne in mind all the 
time that beneath the coal-getters is the solid body of 15 feet of the mineral remaining. 

The labour force is quite different from that in our own collieries. In India the 
family as a whole enters into work of many kinds and, as in certain other industries' 
and on the land, so in the mines, the husband is frequently assisted by his wife, who 
is his recognised partner as a mine-worker. Another example, which really goes 
beyond the family to the village community or a section of it, such as the members 
of a particular caste, is that seen in one mine we \'isited where we found working the 
head of a particular village community with a squad of upwards of twenty men and 
women, who looked upon him in the mine, as they did in the village, as their natural 
leader and depended upon him entirely for their li,ing, he taking the whole of the 
pay from the contractor for the work done by the group. We understand that this 
community system of working is not uncommon in the winter period round about 
February when the need for work on the land is not so pressing. ~line managers. 
assured us that in order to induce these peasants to take up work in the mine, e,'en 
for limited periods, they have to offer substantial SunlS of money in ad"ance to the 
head man of a group, m'er and above actual earnings in the mine. Generally speaking, 
the workers appear to be paid on a wage rate of about &I. to 9fl. Fer tub, and in practice 
this works out so that a man and his wife logdh" on the average will obtain three 
tu bs per day, if they a\'oid broken time, and this will yield about 2$. to 2$. 3d. per day. 
We understand that the miners generally work not more than five days per week. 

In this area there are many open workings, se\'eral of which we \isited, and in these 
cases the coal is not more than I z feet from the surface. In appearance the workings 
are like the excavations for a huge lake. Here, again, the strata of coal are stated to. 
be 60 feet thick, and in working it, as below ground, the husband and wife and, to a 
l.u~er extent, other members of the family take part, and wages are on a similar basis 
to those in the: ordinarv mines. The coal is remm'ed in baskets carried on the head to 
wagons on the adja('''e~t sidings . 

. \t ~largherita the physical conditions are very different from those in the Jharia 
coalfield, for there the coal measures all lie in the mountain for a distance of about 10 

to I z miles. The entrance is at the le\'el and the track to the coal face is by way of a 
(.'Orridor nearly a mile long cut into the mountain side. In addition. there is a very 
laTg1: gallery-shaped excavation similar in appearance to one of the big slate quarries 
in ~onh Wales. The coal seam itself is exposed for a considerable distance along the 
track of the mountain side and mere blasting is sufficient to bring down enormous 
quantities of coal. Here, also, men and women work together, the women being
emrloyed to carry away the coal in their head baskets. In the internal mine, however ~ 
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\10 women are employed. Rates of wages appear to be on the whole similar to those 
ruling in the Jharia area. 

The K~lar goldfields are situated in Mysore State. At the present time there are 
"five mines at work, each under a separate limited company, but all covered by the 
ultimate authority of a general Mining Board. Altogether, the total nominal capital 
'of the undertakings is £1,717,000, of which £1,667,737 has been called and paid up. 

Whatever may have. been the risks, trials and difficulties of the original promoters, 
there can be no question about the financial success of the industry for very many 
years. This success has been due in no small measure to the acknowledged help of 
the Mysore Government which, as pointed out in the official handbook of the 
Mining'Board, financed the construction of a branch railway ten miles in length 
running from the. Bowringpet junction of the Bangalore-Madras line, opened for 
traffic in the year 1894; installed plant in 1901 for the provision of electric power 
-generated at the Cauvery Falls-93 miles distant from the goldfield; and provided 
the mines with a filtered water supply from Betliamangala, a few miles away, in the 
year 1903. The Mining Board admit that in these and numerous other directions, 
including the privilege of sending a Member to the Representative Assembly and 
Legislative Council, the Government has conferred invaluable benefits on the 
~ndustry. 

On the other hand, it should be pointed out that the State has drawn from the 
industry a large sum in royalties ori gold (and silver) won and on dividends paid, 
'the total amount of which, in the period 1882-1925, was £3,365,043. 

During the same period the total value of the gold production was £63,912,198, 
·and the dividends paid amounted to the very handsome total of £20,923,180. 

The aggregate number cif persons employed at the five mines, above and below 
-ground, in the year 1925 was 19,347, Of this total, 18,653 were Indians, 365 Anglo
Indians and 329 Europeans. Below ground 9,964 persons were employed, and on the 
-surface 9,383 persons, 6,921 being males, 1,327 females, and 640 children under 12 
years of age. 

We visited the goldfields, but as there is no labour organisation of any description 
"there, it was impossible to secure inforrjltion about wages direct from the workers 
themselves. A few particulars were secuWfrom other sources, which were verified 
by subsequent reference to official figures, upon which we have again had to rely. 
'These are contained in the Annual Report of the Chief Inspector of Mines in 
Mysore. 

His list is one of average wages per month of the various classes of employees 
-engaged in nine mines of all kinds (including the five gold-mines) in the State of 
Mysore for the year 1925. As, however, the wages bill at the five gold-mines alone 
-amounts approximately to 961 per cent. of the aggregate wages bill for all the mines, 
"the Inspector's list may be regarded for our purpose as substantially representing 
the position at the gold-mines . 

.In order to make comparisons with the wages of mine-workers in British India • 
. already given in this Section, it has been necessary to reduce the monthly wages to a 
·daily basis (reckoning twenty-six working days to the month) and to express the 
"figures in sterling, as before. The working day, it should be explained, is one of 
-eight hours, three shifts per day being worked. 

The average daily wages for different classes of workers are set out below. 
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Unskilled labourers are paid 9d. a day, plus an attendance bonus which works 
out at about 3d., or II. per day in all. Some get higher rates, according to kind of 
work they are able to do. There are listed six different classes of "coolies," i.e., 
labourers, all Indians, and the average daily wages for these are, lowest to highest:-

IOd., II fd., Is. Od., Is. old., Is. OM., Is. 6ld. 

Av~rage daily wages of skilled workmen, Europeans and Indians, are shown in the 
subjoined table:-

ClaS! Europeans Indians 
£ s. d. s. d. 

Blaster. 2 2! 
Carpenters .. I G 2 2 11 
Smiths I 11 3 2 H 
Engine Drivers o 18 n 2 91(a) 

1 8 (b) 
Boiler Smiths 1 G 5 2 Sf 
Firemen 1 L\· 
Fitters 2 filCc) 

2 3 (d) 
(a) First Cia". (e) Surface. 
(b) Suond Class. (d) Undergrollnd. 

There are six other classes of Indian workers about the meaning of whose 
designations there is some doubt, and they have therefore been omitted. The average 
daily wages in these cases are, lowest to highest:-

Is. 3}d., Is. Gld., Is. Il!d., Is. 9!d., Is. lIld., 2s. 2d. 

In concluding this Section we may mention that while in Assam an opportunity 
was afforded us to inspect the oil workings of the Assam Oil Co., Ltd., at Digboi. 
Until only a few yearS" ago the progress of this oilfield was much retarded owing to 
lack of capital for necessary developments. The acquirement by the Burma Oil 
Company, Ltd., of a controlling interest in the Assam Company and the greatly 
increased demand for oil, have tran5formed the Digboi field into a great hive of 
industry, now employing about 10,000 workers, whose numbers seem destined to 
be much further augmented judging by the remarkable developments at present 
being pushed on as rapidly as possible. There is every evidence that this mineral 
will be exploited to the maximum, as shown by the enormous extensions in drilling 
and refinery plant, the erection of large market structures, and the planning of houses 
for a much larger population than exists at present, coupled with the intention to 
construct a pipe-line from Digboi to Tinsukia, about 20 miles distant, and a huge 
tinning factory at the latter town, which is an important railway junction, to replace 
.the much smaller establishment at Digboi. 

An idea of the progress already made in this oilfield may be gained from the 
following figures taken from the Government statistics:-

Y,a, 
11'21 
1!122 
1923 
1924 
1925 

Productinn ;n Gallom 
9,530,934 
9,3K~,6·H 

11,004,096 
12,9j;',U9 
18,730,412 

A large part of the labour force in the oilfield is drawn from the various hill 
tribes, and there does not appear to be any idea of cohesion among them: No oppor
tunity was given to us to obtain particulars of the wages rates and other conditions, 
and, a~ far as we can learn, no offi.:ial statistics are available. 'Ve have had, therefore, 
to content ourselves with reporting on the facts as outlined above, in the hope that at 
some not remote stage it will be possible to elicit the essential facts about the labour 
position in this ever-growing branch of the mining industry. 
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SECTION IV 
TEXTILE AND JUTE INDUSTRIES 

Textile delegation to India, 1926-27-Reporting on textile industries: Difficulties 
-Geographical distribution of the industries-Numbers of persons employed 
in cotton, woollen and jute mills-Numbers of mills, looms and spindles
Numerical and percentage increases in five-year periods-Chaotic wages 
position: No standard or uniform rates-Only Government reports afford 
authoritative guidance as to wages in cotton mills-Bombay Government's two 
Reports, 1921 and 1923-Number of cotton mills and workpeople covered by the 
1923 Inquiry and Report-General results of Inquiry: Average daily earnings' 
of men, women, big lads and children, and of all workers in various centres of 
and for the whole of Bombay Presidency-Explanations and definitions
Criticism of the "average" by the Bombay Textile Labour Union-Wages in 
woollen mills: No general information-Wages in some individual mills 
quoted-Wages in jute mills: Paucity of documentary information
Delegation from Dundee in 1925-What they found: No standard rates, but 
mill to mill variations-Their representative wages figures analysed and sub- , 
mitted on a daily basis by Trades Union Congress delegation-Working hours, 
in British India and Indian States of Baroda and Indore-Limits set by 
Factories Acts and working hours in practice-Number of workers in Indian, 
silk factories-No information as to wages paid and hours worked. 

In recent years Trade Union deleLns specially representing textile and jute 
workers have visited India and reported to their constituents on the conditions of' 
these industries as carried on there. Being thoroughly conversant with the varied 
technicalities of the industries concerned, their reports naturally included matters' 
with which it would be manifestly impossible for us to deal. since our task is, as far 
as possible, to submit a report on the general position with regard to labour conditions 
throughout India, avoiding technicalities in connection with any particular industry. 
Therefore, in reporting on the textile and jute industries we have followed the plan 
adopted in regard to other industries, and regarded them simply from the stand
point of the relative places they occupy and indicated in general terms the average 
run of wages for men, women and young people, believing that this is the kind 
of information likely to be of interest to the general body of the British Trade 
Union Movement. At the same time, we have to confess that even in this limited, 
sphere it is a thankless job to try and unravel, much less satisfactorily explain, the 
tangled mass of figures which inquiry produces, as every other investigator--official 
and non-official-who has attempted the task will readily admit. 

As regards the extent of employment in the cotton, woollen, and jute industries, 
we are quite well supplied with information published only recently by the 
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Department of Commercial Intelligence and Statistics in India, and contained in 
the Statistical Abstract (Xo. 2088). 

The Tables immediately following this paragraph show for the cotton and jute 
industries the a,'erage daily number of persons employed therein and the number of 
mills, looms and spindles, for each of the fi"e years 1921-22 to 1925-26, and the same 
information for the woollen industry for the five years 1921 to 1925. It should be 
explained that, except as regards the jute industry, which is centred in and around 
Calcutt3 in the east, the Indian textile industry is not ,,'holly concentrated in a parti
cular locality, but is distributed, geographically, in places separated by many 
hundreds and even thousands of miles. For example, far in the North it !s found at 
Dhariwal (Punjab) and right down in the South in Madras Presidency and Mysore 
State, as well as at Colombo (Ceylon) and in \"arious parts of the intervening territory 
between those northern and southern points. This diffusion of the industry to some 
extent has the ad"antage of enabling local home markets to be easily satisfied, but of 
hindering association of workers in a particular place with their fellows elsewhere 
in the same occupations. Of course, by far the largest numbers of cotton operatives 
are employed, first in and around Bombay, and next in Ahmedabad and Sholapur, 
both of which are situated in the Bombay Presidency, although it must be realised 
that the rail distance from Bombay to Ahmedabad is 310 miles and to Sholapur 
286 miles. 

Corros MILI..S.-~nmEllS OF 1'ERsoss EMPLOYED, MILLS, LooMS .'L'"I> SPL'"I>LES 
I.-BRITISH b."I>IA 

Year 
Employed 
1'-1111. 
I...oo:'mo .. 

Year 
Employed 
:,\,,110 
I..oom ••. 
Spindles 

3.-BRITISH 

Year 
Employed 
:,\11115 
L.oon\!I •• 
Spindles 

19~1-1922 1922-1923 19~3-192' 
313,~2K 321,791) 31',103 

237 242 2;;9 
118,9<12 125,621 133,060 

6,3";5,StiO 6,ti65,9.JO 7,194,348 

19~-l-1925 
337,790 

2.=)5 
13,';,822 

7,479,890 

2.-lsDIAS STATES A~"D FOREIGX TERRITORY 

1921-1922 1922-1923 1923-192' 192-l-1925 
28,716 34,968 3a,9~6 38 "22 

3-l 47 51 '-50 
9,412 11,617 14,027 U,S';8 

438,713 579,179 708,648 8(16,316 

1925-1926 
330,225 

255 
139.643 

7,551,3-l3 

1925-1926 
40,392 

48 
14,948 

851,993 

bmL~. h.-Dl.'-'i STATES A.'"D FOREIGS TERRITORY CO~IBP-\"ED. 

1!l:!1-1922 1922-19~3 1923-192·1 19:!-l-1925 1925-1926 
3U,9H 3;;6,758 3;;1),049 376,012 370,617 

271 2S9 310 305 303 
12S,3U 137,238 H7,OS7 150,680 IM,591 

6,SI~,2j3 7,2'&5,119 7,903,196 8,286,206 8,403,336 

Wool.L£S !\IJLLS.-XnfRERS OF PDL"O~-s E~fPLOYED, MILLS, LooMS A.'"D SPP-\"DLES 
I.-BRITISH ISDIA 

Yesc 
F.mployed 
MIlls 
l.oo<m .. 
Spindles 

Year 
Employed 
!\liJl. 
l..ooms .• 
Spindles 

19:?1 HI:?2 
II,OS7 5,172 

8 8 
1,576 1.537 

5O,9i-1 M,OJI 

2.-h."D1A.'i STATES 

19:?1 19:?:! 
S30 1,01'> 

2 3 
6S 68 

~,9:!O 3,:!tiU 

29 

1923. 
8,2H 

10 
1,6"4 

77,612 

19~3 
1,8~3 

5 
1'>1 

9,1;;9 

192-1 
8,710 

12 
1,6.'j~ 

79,097 

192' 
1,5~3 

5 
151 

9,259 

1925 
7,314 

11 
1,83' 

80,614 

1925 
1,461 

5 
16& 

9,-169 



Year 
Employed 
Mills 
Looms .. 
Spindles 

3.-BRITISH INDIA AND biDIA:S S1'ATES COMBINED 

1921 1922 1923 
5,617 6,187 10,127 

10 II 15 
1,644 1,605 1,835 

,. 53,901- 57,311 86,771 

1924 
10,253 

17 
1,803 

88,356 

1925 
8,775 

16 
2,003 

90,083 

JUTE MILI.s.-NuMBERS OF PERSONS EMPLOYED, MILLS, LOOMS AND SPINDLES 

Year 1921-1922 1922-1923 1923-1924 1924-1925 1925-1926 
Employed 288,450 321,296 330,408 341,723 331326 
Mills 81 86 89 90 ' 90 
Looms .. 43,025 47,528 49,038 50,359 50503 
Spindles 908,359 1,003,179 1,043,417 1,067,633 1,063; 700 

Analyses of the foregoing Tables enable us to show that as between the years 
1921-22 and 1925-26 in cotton mills throughout India there were increases as follow: 
in number of persons employed, 28,673, or 8.4 per cent.; in number of mills, 32, or 
II.8 per cent.; in number of looms, 26,277, or 20.5 per cent.; and in number of 
spindles 1,589,063, or 23.3 per cent. 

In woollen mills in all India the workers increased by 3,158, or 56.2 per cent. in 
1925 as compared with 1921; mills by 6, or 60 per cent.; looms by 359, or 22 per 
cent.; an~ spindles by 36,182 or 67.1 per cent. 

The increases as between the years '1921-22 and 1925-26 in the jute mills, which 
are all in British India, were: in number of persons employed, 42,876, or 14.9 per 
cent.; in number of mills, 9, or II per cent.; in number oflooms, 7,478, or 17.4 per 
ceI;lt.; and in number of spindles, 155,341, or 17.1 per cent. . , 

Altogether, the workers employed in the three industries totalled 710,718. 

When we come to consider the positiori regarding wages in the cotton mills we 
are confronted with very real difficulties, for the state of affairs is .chaotic in the 
extreme. There are no agreed rates; such rates as are fixed upon by individual 
firms and thrust upon the workers are sometimes supplemented by various types 
of bonuses and allowances, and, on the other hand, subject to reductions by way 
of vicious fines. Workers in the same grade of work may be employed on different 
conditions in the same mill. Wages will vary from mill to mill and differ from one 
,mill to others of the same firm. 

It is useless, therefore, to quote the alrage earrings in a particular mill with those 
obtaining in another unless all the cM'umstances in both instances are known, 
which is rarely the case. An unofficial investigator is subject to exceptional disabilities 
in this respect and because of it we are frankly of the opinion that as regards the cotton 
trade the statistics we have collected at various places are not suitable upon which 
to base an accurate report. It is necessary on that account to draw upon the much 
greater sources of information to be found in special reports on the industry made 
as the result of Government inquiries. 

The only authoritativereports to which reference can be made are those published 
by the Government of Bombay. The first of these, which is of no service for our 
purpose, dealt with wages in May, 1921. A second inquiry relating to August, 1923, 
the report on which was published in 1925, was more cO'mplete and wider in territorial 
scope. In connection with this second inquiry, the number of mills in existence 
and working, all of which furnished returns, was 186, and the total number of work
people covered by such returns for the whole of the Bombay Presidency was 251,2 I 9, 
classified as follows: Men, 179,475; women, 44,810; big lads, 17,152; children, 9,782. 

The general results regarding average daily earnings of all the classes of workpeople 
wvered by the returns are contained in a Table printed on page 6 of the Report, 
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whil:h is reproduced below, as printed, except that we have calculated and stated 
the figures in English instead of Indian currency:-

Bombay City 
Ahmedabad 
Sholapur 
Baroda Stale 

Carros MILLS IS BO:\IBAY PRESIDENCY 
Ai.'erage Daily Earnings 

C."t,e 111m Womm 
s. d. s. d. 
2 2 1 2 
2 1 1 21 
1 6 0 7 
1 6! 1 0\ 

"Other Cenlres" of Bombay Presidency 1 6 0 91 
Eombay Presidency ..,. 2 °i 1 1 

Big Lads 
a"d All 

Child,m Wo,kpeopl/l 
s. d. s. d. 
1 Ii 1 1O} 
1 Of 1 10* o 10 1 2t 
0 9 1 51 
0 !It 1 31 
1 Of 1 91 

It is necessary to explain that in computing the figures of the last two columns 
two half-timers have been counted as one full-timer; that big lads are boys working 
as full-timers, of not less than IS years but under 18 years of age; that children are 
hoys and girls, half-timers, between 12 and IS years of age; and that males from 
18 years and females from I S years of age are regarded as men and women respectively. 

The earnings stated in the Table are the actual earnings, including monthly 
honus and special allowances which are regarded as of the nature of wages; but 
excluding ovenime pay, and the annual bonus, if paid, and all remuneration in the 
form of grain or clothing or accommodation at rates below market prices or rentals. 

Although the figures relate to August, 1923, there has been no change since that 
date and therefore they may be taken as representing a close approximation to earnings 
at the present time. It is pointed out, however, on page I I I of volume I of the Indian 
Tariff Board Repon (Cotton Textile Industry Inquiry), 1927, that another inquiry 
similar to those of 1921 and 1923 is at present in progress, but the results of this are 
not yet available .. 

The Table submitted above has been subjected to some criticism by the Bombay 
Textile Labour Union on the ground that the average for all workpeople for Bombay 
City is overstated, first, as the result of the statistical methods of calculation employed, 
and sel.'Ond, in consequence of the salaries of certain higher grades of workers being 
included in the lists, which are bound, it is claimed, to have some effect in swelling 
the average figure. For these and 'other reasons the Union, though not able to work 
out its own average, does not accept the average given in the official Table, and is of 
opinion that it is something appreciably less than stated. We have mentioned this 
point in fairness to the Union, which. conducts its work with conspicuous efficiency, 
in order that its reservations may be borne in mind when the figures in the Table 
are studied. 

So far as we can ascenain, there are no data available in respect to wages generally 
preniling in the woollen mills, and we can quote only a few cases in which we were 
ahle to make personal inquiries on the spot. At one fairly large mill a strike was in 
progress, conducted by a Union formed a few months previously, and it was stated 
that daily wages ruling there were for men, from f)d. to I1id.; women, S!d.; and 
children, zid. This mill is one of a number of branches of a firm whose central 
establishments are situated hundreds of miles away, and while at this centre we 
elicited information from a number of workers that the daily wages of men were 
Sid. and 9d., and those of women Sid. and 61d. In another branch mill of a different 
group daily wages were lId. to IS. old. for men and S!d. to 71d. for women. On 
the other hand, we came across a mill in which the daily wages were stated to be 
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for the least skilled men IS. lid. and IS. Sd. and for thoroughly experienced men 
3s. 61d. to 4s. 2ld. 

As in the case of the woollen mills, there is a lack of documentary information 
011 the subject of wages in the jute mills. A delegation representing the Dundee 
Jute Workers' Organisation which visited the Indian jute mills in November, 192 5, 
-compiled some wages figures at that time, and we were informed when we visited 
the area in December, 1927, that there had been no change since the earlier date. 
As was pointed out by the Jute Workers' Delegation, there are no standard rates 
of wages; each firm pays what it likes, and thus wages vary from mill to mill. The 
figures compiled by the delegation named were set down in their printed report 
as being the normal ratc,s earned by large numbers of workers and as representing 
practically the average cases. The figures submitted are for various classes of workers 
for a week of four days (38 hours actual work), and "wages" includes also 50 per 
cent. war bonus, general bonus, and food allowance granted to compensate the 
workers for compulsory idleness upon two days per week, due to the employers' 
policy of restricting production. For the purpose of easier comparison with other 
classes of textile workers we have calculated the figures on a daily basis, and the 
result is to show that the different rates, according to the class of work done, 
.reading lowest to highest, are as follows:-

Men.-6kd. (old men); Is.0d.; Is. lld.; Is. 2.ld.; Is. 6d.; Is. 7d.; Is. 9d.; Is. lO!d.; 2s. Old.; 
2s. 3d.; 3s. Od.; and 3s. 9d: (Very few at latter figure). 

Boys.-6kd. and lld. 
Women and Girls.-l0d. and Is. Od. 

Dealing with working hours in the textile industries, it may be pointed out that 
these are limited in British India by the Indian Factories Act of 19II, as amended 
by the Factory Amendment Act of 1922, which prescribes that no person shall be 
employed in a factory for more than 60 hours in one week, and the number of working 
hours on any day is limited to eleven. A limit of six hours in anyone working day 
is fixed for the employment of children, and no woman or child can be employed 
in more than one factory on the same day. The provisions of the Indian Factories 
Act do not apply to States. For example, in Baroda State, which has a Factories 
Act of its own, the daily limit for a child is seven hours as compared with six hours 
in British India. The daily limit for' woman in Baroda State is twelve hours, 
as against eleven hours in British Indi~ Again, in Baroda State there is no limit 
to the number of hours that may be worked by men. 

In actual practice, with some exceptions, the weekly limit of sixty hours is usually 
worked in British India, on the basis of a ten hours' day for six days. But in Baroda' 
€ity we .found sixty-three hours being worked. In Indore State there is now a 
ten hours' day in operation as the result of legislation which was passed after a strike 
in the latter part of 1926, before which daily hours worked in the mills exceeded 
thirteen in the summer season and were on the average a little over twelve. 

Only the main textile industries have been considered in this Section. There 
are, however, a number of silk mills, but no up-to-date statistics exist in regard 
thereto. The only figures we have discovered are those from the 1921 Census 
returns, and according to these the number of workers employed in silk mills in 
all India was given as 9,423. We have no information about wages and hours in 
this section of the textile industry. 
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SECTION V 
THE TEA INDUSTRY 

Exports of tea from four chief producing countries in 19z6-z7-India's premier 
position-Acreage under tea cultivation in 19z6 in various parts of India-Daily 
average employment, permanent and temporary, in different parts of India for 
the year 19z6-Features of the recruiting system in Assam-Averages of 
monthly wages in Assam tea gardens for the years 19Z2-23 to 1926-27 for men, 
women and children-What the average in each case includes-Assumed daily 
wages averages-Additional sources of income and concessions-Organisation 
needed and possible-Periodical revolts-Governor's warning-Sordid story 
of labourer's life-"Contentment" -Virtual slavery in Assam~ The Ca1lJ:anny 
at work in Ceylon. 

According to the official Indian Tea Statistics for the year 1926, published as a 
lupplement to the" Indian Trade Journal" for November 10, 1927, the quantities 
of tea exported to foreign" countries from the four chief producing countries for the 
year 1926-27 were as follow:-

India •• 
Cry Ion 
In •.. 
China •• 

Country Ibs. 
362,880,932 
217,183,666 
118,712,500 
111,908,900 

Total 810,685,998 

The aggregate total for the above-named countries forms, as nearly as we can 
estimate from the latest published statistics from other sources, about 94 per cent. 
of the world total of tea exports. It will be seen that India easily holds the premier" 
position, followed by Ceylon, and that India and Ceylon combined export, roughly 
speaking, 7 Ibs. of tea to every 3 lbs. exported by China and Java together. 

In India the total area under tea cultivation in the year 1926 was 739,700 acres. 
geographically distributed as stated below:-

A953m 
Bengal 
Southern India 
jI; orthun J ndia 
Bihar 8nd Oris!18 

Total 

Acres 
420,600 
194,700 
106,100 

16,200 
2,100 

7:\9,700 

The largest area is that of Assam, which has about 56.9 of the total acreage. 
For the production of the exported surplus and of her own internal requirements. 

of tea India employs, apart from agriculture in the widest sense, one of the largest 
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bodies of workers in the country. The numbers of persons employed in the tea 
industry for each of the Provinces and States for the year 1926 are shown below:-

Province or State 
Assam 
Bengal •. 
Bihar and Orissa 
United Provinces 
Punjab 
Madras 
Coorg •• 
Trav3ncore 
Tripura (Bengal) 

.. 
Totals 

PERSONS EMPLOYED 
(Daily Average) 

Garden Labour Outside Labour Outside Labour. 
(Permanent) (Permanent) (Temporary) 

463,847 29,964 38,213 
156,285 4,982 9,699 

66 1,094 155 
1,919 673 1,404 
1,207 2,860 7,868 

35,247 16,650 15,515 
432 50 150 

68,842 781 2,388 
3,323 589 644 

721,168 ........... 67,643 76,036 

The aggregate total is 854,800, of which 778,811 were permanently employed 
and 76,036 temporarily employed. Compared with the previous year, there was 
an increase of. 19,900 permanent and 9,700 temporary employees. 

'For the maintenance of the labour strength engaged in the tea plantations and 
factories there is a most elaborate and costly system, officially sanctioned and recog
nised, of recruitment from outside the tea districts. For Assam alone the total number 
·of persons recruited during the 1927 season was 41,176 as against 32,412 in the 
;previous year. As demonstrating the costliness of the system in one respect alone, 
-it may be pointed out that the number of garden sirdars engaged in connection with 
it in Assam was 40,331, so that the number of recruits per sirdar was only 1.021 . 

Whatever excuses may be put forward by the tea planting firms in defence of the 
·,recruiting system, it is very bad from the point of view of the immigrant labourers 
.and their families. Large numbers of recruits, for the most part primitive and 
illiterate, are lured from their villages; situated hundreds of miles away, in the belief 
that in the tea gardens the struggle for a living will be iess grim than in their usual 
places of abode. Once in the gardens, h,ever, their freedom is severely restricted, 
.and although some of the worst legisla on which the planters long ago invoked to 
prevent the labourers leaving the garden as been repealed, there are still sufficient 
punitive regulations to make it exceedingly difficult for the labourers to give up the 

(work, if they desire to do so, and in any case the cost of return to their native villages 
is prohibitive. Moreover, the geographical disposition of the gardens and the fact 

, that the workers' dwellings are within the garden territories restricts contact with 
the outside world, and there is a strict understanding among the planters not to take 
labourers from each other'. Practically nothing is done for the social welfare of the 
labourers or for the education of their children.J 

The average monthly wages of labourers in the tea gardefJs of Assam (which is 
the only Province for which statistics appear) for the years 1922-23 to 1926-27 are 
:set out in English money equivalents in the Table presented below. These averages 
.are calculated on the figures for September and . March of monthly cash wages 
(including ticca, that is, overtime, diet, rations, subsistence allowance, and bonus) 
per head of the total number of labourers on the books. In the absence of specific 
information as to the number of days actually worked in the months selected for the 
purpose of the calculations, it is impossible to make an exact computation of average 
daily earnings. If, however, it is assumed that on the average twenty-six dayspe£ 
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mooth ~ woded, the a\-cnge daily e2nlings for men, women and children would 
be about 614., 54., and 3lJ. respecti\'ely, in 19Z(rZ7. 

A\"EIlACE Mo-."TlfLY WACIS 01' Luoc"llEltS IS TEA G.UDESS IS AssnI IX.'1lIXG 
--- 1~-19!3 TO 19::!6-1~ 

(Fipra fatr l~l~ SllbjKt tt> rrriJi_) 
l"_ .Unt W ..... 

19:!!-J9:!3 
I 9:!3-J 9:!. 
19!~J9:!5 
19"'-,>-19!6 
19!6-J9:!'l' 

s. tI. s. tI. 
l:! 0 9 II 
11 91 9 0 
I! 61 9 10 
13 'l' 10 5l 
14 31 11!-

It should be added that a faiely large proponion of the labourers are gi~en small 
plots of land, on the a\"erage about two-fifths of an acre per family, for pril-ate 
rice cultivation, .-hich has been estimated to give each family an additional a~erage 
monthly inrome of about II. 6tl. or 4!4. per head. The labourers also do not pay 
for grazing their attie, .-hen they haye any, or for fuel, which they gather themselyes 
{rom the garden forests. 

Our visits to sn-eral of the spacious tea gardens in Assam ronvinced us of the 
urgent neassity for trade union organisation. We feel bound entirely to discount 
the pe:ow<imistic view prevalent among many in India that it is impossible to organise 
the garden workers, a view born of disappoiotment at their failure to rally in support 
of 8OIDC: boyron or political mo~t. We rontend that the workers are an organis
able force. and in support of that rontention it may well be poioted out that every 
nport for the last six years rontains many references to ~olts on the part of 
the workers, the distance between the scene of one revolt and another being often 
two hundred to three hundred miles. For instance, in his report for 1927 the Chief 
Secrewy to the GoftnlJDCllt of Assam says: .. A more disquieting feature of the 
year was a sudden epidemic of strikes.. Rumours of roncessions which had been 
obuined by a strike on one estate led to a series of strikes io the Lakhimpur district, 
and a few strikes occurred also io the Sibsagar and Xowgong districts. They were 
all very ahort-Ii~, and .ith one exception, where some coolies who refused to join 
were assaulted by the strikers, no breach of the peace occurred. . • • It is, 
bowC\"er, improbable that the last has been heard of the strike as a weapon to enforce 
demands, reasonable or otherwise, on tea estates in Assam." 

Quite recently the Go\'emor of Assam was urging the planters to do something 
better for their coolies than was their present iotention, otherwise the Trade Unions 
might rome in and then a great deal more would have to be done. 

The story of the poor labourers in the tea gardens of Assam is about as sordid a 
one as rould possibly be related. The official statement on wages, it will be noticed, 
includes many things, and C\-en then makes a most miserable show in putting down 
the amount of wages (or a month·s labour. If the highest figure is taken, incIudiog 
all the items named, the rombioed labour of husband, wife and child briogs this 
human trinity only one shilling and threepence per day! 

We refrain from narrating the many other facts which were garnered, c-'tcept the 
significant one that .-e .-itnessed a group of men, .-omen and children working away 
together, .-biIe about 6\"e yards ""2y _ • planter's young assistant proudly hugging 
a whip. This we regarded as good proof of the .. contentment .. p~g a:nong 
the tea garden population. 
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Our view is that, despite all that has been. written, the tea gardens of Assam are 
virtualIy slave plantations, and that in. Assam tea the sweat, hunger and despair of 
a million Indians enter year by year. 

In Ceylon there is a pretty little scheme of corruption in operation. There is a 
person termed the Canganny, whose job it is to get as many labourers as possible 
to turn up at work. He is the pence man-the more there are at work the more he 
makes. But he carries matters farther, for if he can secure more by driving the 
coolies from one plantation into another he does so most obligingly. We were 
informed of instances where the Canganny will bargain for the highest bid for 
"hunching-up" a group to work, and even after closing the deal he will unhesitatingly 
take a still higher bidder's offer. He is regarded as a very wealthy person, and is 
the terror not only of the coolies but of the planters too, the latter, strangely enough. 
being his original sponsors. A kind of Nemesis I 



SECTION VI 
• 

MISCELLANEOUS OCCUPATIONS 

Daily wages and working hours in the building and woodworking trades-Average 
daily wages and hours of labour of various classes of workers engaged in the 
electrical and engineering trades in four centres-Average monthly and daily 
earnings and weekly hours of work in the printing trade offices of the largest 
centre-'V ages, hours of service and grievances connected therewith of tramway
men in three important centres-Wages, hours of work and notice conditions, 
etc., of municipal workers in a large city-Seamen and port workers: Number 
of men available for work and number employed at anyone time-Evils of 
recruiting system-Brokers' and lodging-house keepers' charges-Pay and 
hours of worlt of seamen-'Vages and hours of dock workers and bribery in 
connection with employment. 

In this part of our Report we deal with those occupations in respect of which 
the information we have been able to gather is less complete than in those to which 
tleparate Sections have been deyoted. 

Building and Woodworking Trades 
In the b~ilding trades, outside electrical and engineering establishments, women 

labourers are employed on similar work to. that done by men in Great Britain. 
Their wages in certain places average about Sid. per day; those of male labourers 
Sid. to lold. per day; while masons and bricklayers get from IS. 6d. to 31. ¥i. a day 
of about ten hours. . 

Carpenters in the country are paid about 21. 00. and those in the towns from 
21. cJ.. to 41. 6d. a day. 

A good deal of cabinet work of the very best kind is made by hand in the up
country villages on the joint family system and no wages question here arises, but 
the wages of employed cabinet makers, trimmers or upholsterers vary from about 
21.00. to 41. 6d. a day, the latter figure being exceptional. 

Working hours are not limited, but appear to be determined by the urgency of 
the work in hand or the distance from the shop to the job. Whatever may be the 
theoretical number of hours per day or week, there is little regard paid to it in practice, 
and there is no enhanced rate of pay for overtime. 

Electrical and Engineering Trades 
The following Table shows the average daily fDtl{fu of various classes of workers 

engaged in electricity undertakings, engineering establishments, and maintenanee 
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and repairs departments of works and mills, other than railway workshops. The 
figures are representative of four centres in India:- . 

Class of Workers 
Average Daily Wages 

Centres 
1 2 .3 4 

s. d. s. d. s. d. s. d. 
Stationary engine drivers 5 5 2 4 2 4 2 11 
Assistant engine drivers 3 111 2 0 I 6 I 7k 
Boiler attendants .. 3 Ik 3 5 2 4 2 
Firemen 2 0 2 4 5k 2 2 
Oilers .• I 9 9 I 2 1 7 
Boiler cleaners 1 7 I 7 o 11k 011 
l\1otor attendants 4 6 3 4 2 I 1 21 
Motor attendants (assistant) 2 3 2 3 I 6t 
Generator attendants 3 0 1 11 011 
Wiremen-Class A .. 4 0 310 2 0 

" 
B .. 3 9 2 6 I 4 

Boiler makers G 0 2 4! 
Turners 3 9k 3 I 1 7k 3 6 

Moulders (1) 411 2 6 3 0 
(2) 3 6 1 11 1 10k 
(3) 3 0 1 91 I 101 

Coremakers 2 3 3 6 o 111 
Mi!lw~ights 6 6 3 8 2 6 
Head fitters 5 6 4 0 2 10 4 9 
~itters 3 10k 3 0 1 10 2 9 
Head carpenterg 4 6 4 8 3 0 3 1 
Carpenters .. 3 5 3 6 10! 3 0 
Patternmakers 4 81 3 7 2 10 3 8 
Blacksmiths (1) 4 5 3 6 2 4 3 7! 

('" -I 3 8 3 0 2 0 2 3 
Strikers and hammermen 1 7! 1 101 1 11 3 
Bricklayers 3 0 8 3 0 
Masons 3 2 3 6 1 91 3 O} 
:fainters 2 6 1 61 1 10 4 
Plumbers 5 .71 
Riveters 1 51 1 61 3 
Tinsmiths 3 5 3 1 2 4 2 8 
Draughtsmen 5 6 4 III 4 4 

Sawyers 2 91 1 7~ 1 6 
Labourers (I) 1 9! 1 1O} o 11k 

" 
(2) 1 6 1 5 o ll! o lIi 

So far as hours are concerned in connection with the places to which the above 
figures refer, where the three-shift system is applicable there is a regular eight-hour 
day, but not necessarily a forty-eight-hour week, as in some cases the full seven days 
are worked. There are other instances, such as foundry and maintenance work, in 
which the daily hours will exceed eight, and the weekly hours run to fifty-eight and 
sixty. . 

Printing Trades 
There are no uniform rates of wages in the printing trades, but we were furnished 

by the Press Workers' Association with some particulars of average monthly earnings 
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in four different classes of printing offices in the largest centre, upon which the 
following Table is made up, with an additional column showing the daily average 
eamings:-

~4t'nQge 
Class .Uorr,hiy Earrrings Daily At'erage 

Clan of Worker of 
Office From To Fro,rr To 

£ s. d. £ s. d. s. d. s. d. 
Lino Opnlllon (a) 3 0 0 3 7 6 :! 31 2 7 

(b) • 10 0 3 51 
{::) • 10 0 • 17 6 3 5! 3 9 

H~~d Com·Posilon .• 
Cd) 3 15 0 • 2 6 :! IO! 3 :! 
(a) 1 lO 0 Ii 
(b) 1 io 0 1 I} 

T;'pr Dis:ributon •• 
(d) I 2 6 o IO! 
(a) 2 5 0 2 12 6 1 SI 2 Ot 

M;chinnn~ 
Cb) 2 5 0 I 81 
(a) 3 0 0 3 7 6 2 3} 2 7 
Cb) :I 15 0 2 lOl (C)} 12 5 0 2 12 6 S1 2 01-

< and 

Binde;:' 
(d) II 17 6 2 5 0 5l 1 8f 
(a) 3 0 0 3 7 6 2 31 2 7 

Ink·?'fm 
(b) :I 15 0 2 1O! 
Co, 1 17 6 1 51 
Cb) 1 17 6 1 5l-
(c) 1 ~ 6 1 10 0 o 1O! 1 It 

The hOllrs of <rorh are .7! and .8 per week. 

Tramways 
Particulars are given herein regarding wages and hours of tramway workers in. 

three important centres. 

In the service at the first centre the scale of monthly wages for drivers and con
ductors is as sho\ll'1l below. On the basis of twenty-six days per month being worked .. 
an additional column shows the daily rates of wages:-

rear of S~'ice .Uorr,hiy"'ages Daily Rates 
£ s. d. s. d. 

lst I 16 0 1 .! 
2nd 1 17 6 1 51 
:lrd 1 17 6 1 51 
.th 1 III 0 1 6 
5th 1 19 0 1 6 
6th 2 0 6 1 6t 
.th 2 0 6 1 6t 
81h 2 2 0 1 71 

At the time of our visit the re-established Union of Tramway Workers was pressing the
company for an impro\'ed scale on the ground that the existing wages were insufficient 
to maintain themselves and their families in these days of high cost of living. An 
increase was proposed of 1)1. oJ. per month in the initial pay, the rate to be increased 
by 31. oJ. per month each year until the pay amounted to £4 lOS. oJ. per month. 
This proposition was rejected by the management, which declined to make any 
increase in the scale. The tramwaymen also complained that the extra conductors, 
although obliged to attend daily and punished by fines for non-attendance, were 
actually paid (at the rate of £1 16s. oJ. per month) only for those days on which they 
were given acth'e duty. 

As regards the hours of service, the men represented, in spite of the denials of 
the mana~ement, that there was no regularity or definiteness, and that the drivers 
and conductors, more especially the conductors, from the time they attended at 
their respective depots to the time they were discharged were engaged for about 
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ten hours per day. It was further represented that conductors' hours of service 
were increased by their having to wait unduly long periods aftt:r active duty to deliver 
cash receipts, whi.ch caused hardships and inconveniences in several ways; In 
addition to the questions of pay and hours of service the men raised a number of other 
grievances for the consideration of the company's management. 

At the second centre, conductors are paid rates higher than those of drivers. 
The rates per month and also per day (on the basis of a twenty-six day month) 
are approximately:-

For drivers.-£l 17s. 6d. to £2 5$. Od. per month, or 1$. 5!d. to Is. Sid. per day. 
For conductors.-£2 5s. Od. to £3 Os. Od. per month, or Is. Sid. to 2s. 3,id. per day. 

The hours of work are from 9 to 10 per day. 

Wages of drivers and conductors in the third centre, prior to the year 1922, 

ranged from IS. 61d. to IS. lid. a day, and a small number of the men with long 
periods of service are paid at these rates. The present daily rate, applicable to the 
vast majority of the men, is IS. lid. Line cleaners are paid 8ld. and permanent way 
men 61d. and lIid. per day. 

The nominal number of working hours for drivers, conductors and line cleaners 
is eight per day, but in practice about ten hours are worked, for which only nine 
hours' wages are given. For permanent way men an eight-and-a-half-hour day is 
in operation. 

Municipal Employees 
By the agency of a recently formed and recognised Union of Municipal Employees 

in a large city, we are able to give some particulars about wages and service conditions 
of the various Classes of such employees. There are on the city's pay roll no fewer 
than 17,000 workers. In the ward divisions of the city, although men are on the books 
and in the continuous service of the Corporation for as long as twenty-five years, 

. they are still regarded as temporary employees, liable to dismissal at a moment's 
notice, yet they are legally declared to be utility workers and as such debarred from 
entering upon a strike without giving a month's notice. As regards wages, drivers 
of motor vehicles, steam rollers and the like are paid from £3 ISS. od. to £4 lOS. od. 
per month, or 2S. loid. to 3S. Sid. per day; workshop and pumping station men, 
from a minimum of 9d. up to ss. 3d. a day; men in the roads and health departments, 
£1 I¥. 6d. and women £1 8s. 6d. per month, or IS. 4d. and IS. Id. a day. A singular 
point about the road and health departments workers is that their housing accom
modation, which is supplied free of rent, but not of rates, is in a frightful condition, 
more particularly as affecting the scavengers and sweepers. 

In the workshop the hours of work are eight-and-a-half on five days, five-and-a-half 
hours on Saturday, with Sunday off. At the pumping station there is a forty-eight 
hour week, but shiftmen work fifty-six hours. All outdoor workers are employed 
for ten hours a day. 

Seamen and Port Workers 
Shipping and dock labour is practically confined to only a few ports, n~twith

standing the enormous coast-line of India, but the labour position in those ports 
is so complicated and the organisation so weak that it is difficult to present anything 
more than a general statement thereon. 

There are, as far as can be ascertained, ~bout a quarter-of-a-millio~ Indians 
available for work on ships, rivers and docks, but the number that can be employed 
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at an~' one time ,,-ill be less than one-third of that total. For e~ple, officials of 
the se"eral Unions jointly representing seafaring and shore workers have stated 
~rhatically that in connection with the leading port alone there is work at any 
one time for only about 21,500 seamen, although more than 100,000 are on the 
w.!iting list. 

For some years the whole question of rec.ruitment and supply of labour has been 
_ agitating the minds of the men's representatives, who bitterly complain of existing 
methods under which the labour force is selected for employment by the agency of 
Go'-emment licensed shipping brokers and gluu sertmgs. Under this system bribery 
and corruption are rife and cause great hardship to the men and their families. 
The seaman is charged a sum equal to 25 per cent. of wages merely for the brokers' 
recommendation for sen;ce, and it is alkged there is collusion between the brokers 
and the lodging-house keepers by which the latter also make an imposition upon 
the seaman, over and above rent, for his opportunity of being registered 
to occupy a few feet of room in exceedingly bad quarters ashore. Small wonder is 
it that the men get into debt at ruinous rates of interest when they have to pay such 
extortionate sums merely to hue the right to earn their li\ing, while those who are 
not fortunate enough to secure employment are always li\mg in a state of dire 
pm::rty. 

The pay of an Indian seaman is on the average not more than £2 per month. 
His working hours in most cases are not fixed and may vary from twelve to eighteen 
and nineteen per day. Overtime pay is unknown. . 

The difficulty in connection with negotiations for improved wages is exemplified 
by a case in which an" agreement was made towards the end of 1920, which has since 
been nolated by the ship-owners, ,,-ho have made reductions without in any way 
<ODSulting the Union party to the agreement. 

Wages of dock workers are at the rate of £1 is. oJ. a month, or IS. old. per day. 
Their hours of ,,"Om are from 7 a.m. to 5 p.m., which means after allowing breaks 
for meals, they are employed for about nine hours daily. In the event of o,-ertime 
being worked only about Id. an hour is paid therefor. This section of workers 
also complain about bribery in connection ,,;th selection of labourers, and have 
4emanded that it should be abolished and offences dealt ,,;th sternly by the 
authorities. As maners stand at present no one can get a job as a dock worker 
unless he pays a bribe amounting to i'. 611. to 121. oJ. 

At another port, as the result of strong Trade Union organisation and action, 
the wages of dock workers have been raised to 21. ild. per day of nine hours. 
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SECTION VII 
INDIA'S NEED· AND A PLEA FOR HELP 

The foregoing pages make up a report of things industrial as we saw them in 
India. We shall be asked, but what of agriculture? We do not shirk the question. 
As a matter of fact, when the plan of the Report was being formulated the subject 
of agriculture was prominently in our minds, but we frankly confess that neither 
~the time nor the· particulars at our disposal would enable us to present a suitable 
or understandable rendering of a condition of things involving the maintenance 
of overz30 millions of human beings, with age-long customs, traditional rights 
.and privileges, oppressions amounting ·in certain cases to slavery, caste privileges 
and disabilities, and wholesale money-lending practices which will bring many yet 
unborn into potential slavery despite all the so-called illegality with which much 
of the system is said to be clothed. 

It is true we have ventured on some account of the tea gardens; but these are 
employment agencies so affected by certain regulations as to make them bear a 
closer relationship towards industrialism than does general field and farm work. 

We had to choose which sphere of work should have our major attention and, 
in making our choice, we considered our British Trade Union Movement would 
be very much concerned about the wages and hours oflabour in comparable industries 
and with the housing of the workers employed therein. Our Report, therefore, 
was limited to an account of industrialism, and though our task for that reason was 
a more direct one than would have been the case otherwise, it was invested with 
many difficulties due to the reaching over of one industry into another. If we may 
vellture the opinion, we think our choice was justified by the material facts obtained. 

In travelling from point to point in the great sub-continent of India we felt growing 
upon us very strongly an apprehension that we were in the presence of tremendous 
forces which sooner or later would be applied to a great expansion of manufacturing 
activity. India has coal in abundance; it is uncovering increasing quantities of iron 
ore; expanding its foundries; steel plates can now come with greater ease than before 
from within its own shores to its shipyards; and its tinplate and cable and wire 
works also are swiftly filling demands for supplies which formerly were carried to 
its works after a sea voyage of thousands of miles. It is of course quite true that 
coal can be brought to Bombay from Natal at a cheaper rate than is possible by rail 
from Bengal to Bombay. This is scarcely relevant, however, as what matters mainly 
is that in the heavy industries India has yet to reach maturity. It has coal, iron ore, 
and so on in the form of raw materials. Its railways are developing and some of 
the finest bridge-building yet known to the civilised world is in progress. In the 
last twenty years or so it has developed one of the largest steel works in existence, 
with all the required material resources at its door and all the necessary facilities 
of expansion north, south, east and west, practically without let or hindrance. 

The early stupidities of inter-capitalist rivalry are all that hold industrial India 
from manufacturing its own locomotives, a matter to which reference has been 
made elsewhere in this Report. But there is a big field awaiting the arrival of the 

. necessary skill, and with the constant changes taking place the day of arrival is not 
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far away. Then, if India really settles down to the production of textile and kindred' 
machinery, not only the working class of Great Britain, but that of Europe and 
America; also, will feel the severe shock of a very great change. It is not a questioD 
of fiscalism. The Indian cotton trade has had a generation of that, all in its own way, 
and yet it is crying out louder than ever that it is in another financial hole. Tariffs· 
or no tariffs, India will be bigger industrially and its efficiency and capacity will! 
increase as each year passes. 

The question for our great Trade Union Movement is: Can we afford to sit still 
while this stupendous industrial expansion takes place, having regard to the fact 
that in most trades, occupations, callings and industries in India it takes six to eight. 
workers to obtain as much in wages as one of the lowest paid workers in Great Britain?' 

What is happening and is likely to happen forms part of the one great international 
story. Countries formerly customers aref].ow competitors in productive enterprise . 

. All are on the look-out for any aids to the exploitatior: of their own natural resources_ 
And if they cannot start with their own native labour or the initiative of their own 
native capitalists, they will import all they need until they attain a position enabling 
them to compete quite independently and successfully against the very country 
which gave them the technical advice, brain and muscle to reach that position. 

Hence the problem, such as it is, and big as it is, must be faced by the British 
Trade Union Movement. It is &0 urgent that it cannot wait upon the caprice of 
various international units each wondering what its advantage is likely to be and then. 
moving swiftly or slowly as suits the .individual case. That is not the right thing 
to be done. Our view is that we must take the mighty step of linking-up the British 
and Indian Trade Union Movements for the purpose of positive and 'Sustained 
organising work, followed by joint action wherever conceivable and immediately 
practicable, with the object of lifting Indian workmen and workwomen out of the' 
morass of filthy and ghastly conditions, socially, morally, and physically, into a new 
stage of constantly improving wages standards, giving them hope for the immediate' 
future and enabling them here and now to have what is the first essential to all Indian 
workers, namely, a firm grip on the means of life by the necessary increase of purchas
ing power at present kept out of their reach. 

U this organising work can be arranged, we believe that the responsewouldl 
be luch as would amply repay the British Movement for a great effort as 
well as place in the mosaic of World Trade Unionism a big-hearted, full-souled 
mass of workers who, by reaEOn of their emergence from the existing slavish and' 
degenerate state, would be a wonderful example to the whole world of labour, t() 
say nothing of the salutary effect that would be made on the employing class every
where. 

Indian workers can be won for trade unionism. They are in frightful distress 
just now. Is it too much to expect that out of Great Britain-the one land which 
has made &0 much profit from its associations with India, no matter what the history 

. books may lay-a really practical and lasting form of help may be afforded to over 
three hundred millions of human beings who, if they had the wherewithal, are 
lufficient in number to set going the wheels of world industry at high speed? 

We make our appeal to the British Movement which sent us to India to see and 
learn and report. Our hope is that the Movement will respond to what we believe 
to be The Call of the Indian Working Class. 
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SECTION VIII 
PHOTOGRAPHS 
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