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Connection between Northern and Central Terri

tones 
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Advisory Committees (Contd ) 
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Dependencies • 
Appointment of 
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Agricultural Research: 
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By Governor-General .. 
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u Board of Directors " (Contd ). 
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Central African Territories (Contd ). 
GoYernor-General for (Contd ) 
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Central African Territories (Contd.). 
Southern Rhodesia: 
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Control to be exermsed over powers of local legis

latures 
Control to be exercised over powers of local legrs

latures, to be secure and effective • 
Co-ordmation of policy and services by 

Defence Forces 
MediCal ServiCes .. 
Native pohcy 
Research 
Under Tanganyrka Mandate 

Cost of, contributions by Government, to be deter
mmed 

CreatiOn of 

As a permanent impartial authority 
Grounds for 

Currency, central, local discussions on .. 
Customs agreements, maintenance of, by 
Defence, co-ordination of, by 

, N yasaland 

142-179, 
211-219 

189 

73 

62 
136 

137, 303 
181 

158 
278, 285 

121 
161, 162 

150 

155 

191, 193 
107, 219, 222 

133 
138 
222 

133·136 
224 

218 
8, 10, 106, 

119, 238 
243 

211-212 
137 
131 
132 
275 . 



21 

Central Authority for Eastern Africa (Contd ). 
Dubes of: 

In regard to ahenatwn of land to non-natives ... 
In regard to r1ulwa.y tates 
In regard to transfers of senior officers 

See also under Functwns of. 
East Afncan Servwe, pos1t10n and duties in respect 

of 
Educatwn · 

Advtsory Council on Native Education, in
fluence of, to be strengthened by ... 

Co-ordmatwn of policy by 
:Measures reqwred to enable education to make 

largest contnbution to welfare and progress 
of native peoples to be decided by 

Of Europeans, poohng of resources between 
tern tones to be constdered by, in order to 
mcrease effective power of European educa
tional famhtles ... 

Enqmries by: 
Land policy, native areas 

,. ,. non-native settlement 
Native Admimstration 
Native Education 
N ahve Labour 
Native ProductiOn 
Nattve Reserves, adequacy of 
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Poohng of resources between terrttories · to be 

considered by, for purposes of 
European representattves of native interests, pro
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(2) To ensure that the scales of justice are held 
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Oentral Authority for Eastern Africa (Contd ). 
Functwns of (Contd ). 

(5) To co-ordmate the mterests of the several 
tern tones .. . .. .. . . .. .. . 

General wrdening of outlook to be brought about by 
Governors, appomtment of Central Authority not 

derogatory to drgmty of 
Growth in mfiuence o£, m relation to possrble mtro

ductron of responsrble government m Kenya 
(Charrman) 

Headquarters of 
Not to be m any exrsting headquarters 

Impenal Government: 
Central Authonty as agent for 
CO'ntact wrth 

Relatrons wrth 
Ultimate responsib1hty of, not to be relm
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Imperial mfiuence, exerCise of, through Central 
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(Ch1nrman) 

Impenal mterests to be secured by .. 
Impenal pohcy, Central Authonty as an assistance 

to the drrect10n of 
Central Authonty to see that measures do not 

vwlate 
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by 
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Judicral orgamsatron, co-ordination of 
Kenya, posrtion of, in relatron to (Charfman) 
Land in natrve reserves, power of, in respect of grant 

of leases .. . ... 
Lake (Vrctona), mterests surroundmg the, to' be 

consrdered by (Chairman) ... 
Legislation, functions of Central Authority 

Powers of control 
Legislative powers of, as a future development 
Legislative powers : 
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Central Authority for Eastern Africa (Contd ). 
Local Governments (Contd.) 

No sub-dtvtston of subJects possible 
Relatwns \nth . 

London, " General staff " m, Central Authonty as 
a lmk vntl1 

:r.Iaudate for Tanganyika, relatwn of, to 
Masa1 questwn, to be considered by (Chatrman) .. 
:r.Iatters wtth "h1eh he is prmumly concerned: 

(1) Questwns whtch are clearly the concern of 
the Impertal Government 

(2) QuestiOns relatmg to nattve pohcy and m
t voh mg the relations between dtfferent races 
(3) Co-ordmatwn of pohcy m regard to serv1ces 

in case of dtsagreement 
)1e2.tcal sernces, co-ordmatwn of, by 
X atJ ve affatrs, experts on, not to be attached to 

staff of 
Nommatwns to Ad' tson· Commtttee on, to be 

approYed by • 
~atlve educatwn, Advt~>ory Comm!ttee on, mrluence 

to be strengthened b,v 
~ atlve interests: 

In regard to road constructton pobcy to be 
watched bv ' 

Proposals f~r nonnnatton of Europeans to 
represer.t, to be submttted through .. 

~ attve lands, duttes m regard b ahenation of 
~attve pohc~·, duttes of regarcmg 

~at1ve reserves 
Enqmry regardmg adequacy of .. 
Leases of land m, powers re grant of 

Nat1ve welfare research orgamsatwn to be attached 
to, lf set up 

Not to mterfere with proper use of power 
Nyasaland, posstbthty of placmg, under . 
Offimal maJortty, re~oval of, positiOn of Central 

Authortty m regard to Indum mterests on _ 
Policy, broad lmes of, to be superv1sed .. 
Posts and telegraphs servJ.Ces, co-ordmahon of by ... 
Powers: 

Allotment of, to 
As now e:..erctsed through the Secretary of State 

to be exerctsed bY 
Future development' of 
Must be adequat-e to prevent abuse of system 

proposed 
Must be made effective before any change can 

take place in Kenya constitution .. . .. . 
Must quahfy any future powers of l'esponstble 

govetnment m Kenya (Chairman) 
To legislate regardmg tartffs, time not yet l'ipe 

for grant of .. 
-To settle matters of oohcv 
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Central Authority for Eastern Africa (Contd.). 
Prehmmary steps 
ltac1al Interests 

Funct1~n of Central Author1ty on confhct of ... 

Railway pohcy, rmportance of, m framing 
lta1lway rates, dut1es of, m respect of ... 
Relations: 

W 1th Governors 
W1th Imperial Government 
W 1th local Governments 

W1th Eecretary of State 
W1th temtor1es outs1de Kenya must be kept 

m view ... 
Resettrcli, co-ordmation oi, by 
ltespons1ble government, powers of Central 

Authonty must quahfy any future powers o£ re· 
spons1ble government (Chairman) 

ltesponsihihties of 
Road construction pohcy, r;ahve interests in to be 

watched by 
Secretary of State: 

Close touch with, to hA maintained bv 
Powers now exerCised through, to be exercised 

by Central Authority ... 
Relations w1th . . . 

Senior officers, transfers of, duties of Central 
Authonty in regard to 
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Servwe, East African, pos1tion of Central Author1ty 

in regard to ... 140 
107, 133-136, 

.138, 219, 222, 224 
Eervices, co-ordmation of 

Discretion to vary appomtment of serviCes to 
taxatiOn . 

Special Commissions of Inquiry, appointment of by 
Staff of .. 
StatistiCs, Bureau of, to be attached to . .. ... 
Sub-divisiOn of subjects w1th local gove~nments not 

possible 
Tanganylli:a, Mandate for, co-ordinat10n of services 

by Central Authonty in relation to 
Tanffs, composmg of differences in, by . 

Power to legislate regardmg, time mt yet r1pe 
for .. 

'faxat10n, arran~ement of services accordmg to, to 
be explored by 

Discretion of Central Authontv t() vary ap
portwnment of servwes accordm~ to 

Techmcal questions, absence of sYstematic plan m 
dealing with . . . . 

Unoffimal minhters, proposals regardmQ', to be con
sidered by Central Authority when firml.v estab-
lished ·· 

~anzibar position of, in relation to Central Authontv 
' f 
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Central Government, efrect of combmmg resources of all 

other territories in a ... 222 
Central Legislative Councll: 

Broader v1ew would be taken by 
Control of communications by 
Control of Customs by 
Eventual creat10n of ... 
Eventual transfer of subJects to 
Excessrve concentra&10n of authority in hands of, 

prevented by development of Local Government 
mstituhons 

Pul)tc opimon not yet ready for . . . . .. ... 
RepresentatiOn of Nyasaland and Northern Rhodesia 

on 
Tanganyika Mandate, provisions of. as affectmg ... 
Tanff legislation, transfer to, may be desirable at a 

later stage 
Time not yet ripe for establishment of . . 
To absorb eventually the functwns of the Advisory 

Council to the Central Authonty ... 
u Central " Services, expenditure and revenue ... 
Certification : 

Powers of Governor-General 

In regard to finance 

Ceylon, Report of Special Coml!ussron on constitution of 
Chairman: 

Addttional recommendations by 
Al~rnattve proposals 
Indtan cla1m to common franchise 
Kenya constitution 
Mmute bv other members on .. 
Natives, representatives of .. 
Responsible government and elected majority 
l'noffie1al members as mimsters 

Boundar_v questwns, Ytote on 
Dt'lsent by 

Report on Central African Temtories 
Chancellor, Sir John 
Chief Native Commissioner: 

Advisory Comm1ttee on native affairs to assist 
.\ppomtment of Native Affatrs Commission would 

encroach on functwns of 
Civ1I Service in Eastern Africa: 

Impro\'ement in pay . 
Rerrmtment for N,·asaland and Northern RTwdesia 

Civll Service: ~ · 
C'o-ordmat10n of 
Effir1enrv of 

Civilisat~n Test for francl11se 

102 
220 

220, 221 
220, 221! 291 

238 

180 
143 

282 
224 

132 
117, 219 

221 
220 

155, 215, 217, 
218, 219, 220, 
238, 288, 290 

156, 217. 218, 
290 
208 

244-249a, 2~5 
247 

249a 
244 

250-251a 
249 
244 

249a 
298-303 

187, 189, 200, 
201, 210, 238 
252-268, 29.3 

280 

189 

188 

140 
138 

Hl6, 204, 200 



Closer Union: 
Central African Temtories 

" " " 
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lack of commumcations 
an obstacle to 

With Northern Tern 
tories .. 

Central umtary government preferable to federatiOn 
Development of 
Pederatwn as a form of 
Imperial control, effect on 
In relatwn to transport and commumcatwns 
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265 
101, 236 
236, 237 

99 
234 

51 7, 108 
Internal commumcatwns as affectmg . 
Nyasaland, finanmal positiOn of, m relation to 

5, 6, 120, 126 

V1ews on, m .. . . . 
On what pohtwal prmmples 1s It to be based? .. 
Tangany1ka Mandate, pos1t10n m regard to 
Terms of reference 

,, 11 answer to 
"Cganda Agreement of 19001 m regard to 
Zanzibar, closer umon with mamland 

Cloves: 
Cult1vatwn o£, m Madagascar 

, , m Zanzibar 

Coastal Question, boundanes (Chairman) 
Coffee, cult1vatwn of, by natives 

ProductiOn of 
Colonial Advisory Medical and Sanitarf Committee 
Colonial Affairs, discussion of, m Parhament 
Ci~lonial Agricultural Service 
Colomal Dependencies, non-self-governmg, area and 

populat10n of 
Colonial Med1cal Research Committee 
Colonial Office : 

Advisory Committees to 
As present co-ordmatmg agency 
Distnbutwn of work with local governments 
Re-arrangement of functwns of 

Colonial Opinion, effect of remote controlhng authority 
on 

Colonial Secretary : 
Recommendatwn that offices snould be fUled from 

East Afncan Services 
SelectiOn of 

Colonial Stock Act ... 
Colonial Survey Committee 
" Colour Bar," views on, in Nyasaland 
Jommissions of Inquiry: 

Opportunity for local commumties to assist m 
1 formulation of policy provided by appomtment of 

Regardmg native customs 
Regarding native welfare . . . . . . . ·. . .. 
"R<>nt'P<~Pntation of native interests by non-natives on. 
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Committee of Civll Research: 
Sub-committee on Native Welfare Research Organ

lSatlOn 
Eub-comm1ttee on " roadless " transport 

Common Franchise, Indian clalllls to 
Cha1rman 's views on 

Common Roll of Voters 

Electwn on, number of Indian members 
l~rancluse quahficatwns to be rev1sed before instltu

twn of ... 
Ideal to be simed at ... 

Chairman's v1ews .. . . ... ... . .. 
I~ £Jrce for all Bnhsh subJects in Northern Rhodesia 

Common Services: 
Co-ordmatwn of 

In Central Afrwan Terntones 

In relatwn to Tanganyika Mandate 
r mfied control of 

Communal Franchise: 
Advantages of (Chairman) 
Character of, discussed 
In regard to Indian claims .. 
Introductwn of ... 
Nat1ve participatiOn m system of 
RaCial differences accentuated under 
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Communications 

Central African Temtones 

Joint consultations on 
Central Legislative CounCil, control ·by 
Co-ordination reqmred 

118-129, 151, 
152, 292, 293 

. . 10, 252, 2545, 
261, 267, 269, 

273-275, 285 
261 
220 

142, 150, 151 
Internal communications 
M1htary control, umfication of, as affected by ex-

tenswn of •· . 
Not yet fully developed 
Transport Committee suggested 

Conference of East African Governors: 
Bureau of records to be evolved from 
Continuance of ... .. 
Further meetmgs of, under High Commissioner as 

independent charrman 
Governor-General as Charrman of 
H1gh CommissiOner as chairman of 
Institution of 
Not now sufficient to end m view 
Northern Rhodesia, contributwna by, towards 

Governor of, to attend 
Nya'>aland, contnbutions by, towards 

Governor of, to attend 
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170 
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286 
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PAGE 
Conference of East African Governors (Contd ). 

Resolutwns of, regardmg · 
Admrmstratrve officers, transfer of, between 

drfferent terntones 
Dual Pohcy 
Labour 
Land 

lJ() 
36, 240 

... 41, 42, 332-33.) 

.. 41, 42, 332-335 
, needs of natrve populatiOn 

Mechamcal transport development 
Road constructiOn 
V etermary research . . . . 

Secretanat of, to be attached to Hrgh Commrssroner 
and Governor-General 

Southern Rhodesia· 
~resence of representative of, at 

Statrstws, Bureau of, to be evolved from 
SUltable only as stage m evolutwn .. 
Zanzrbar. , 

Contnbutwns by, towards 
RepresentatiOn of, at 

Conferences: 
Cent.ral Afncan Terntones, boundanes (Charrman) 

do wrth Northern Temtorres 

EducatiOn, of Drrectors of . 
Heads o£ Departments 

" " between Central Afncan and 
Northern Terntones 

Kenya constrtution (Charrman) 
Periodrcal conferences m London. 

Attendance by offiCial and non-official delegates 
£rpm vanous dependencres and members of 
East Afncan CounCil . 

Comnderatron o£ questiOns of pobcy by 
Unofficial representat10n on 

Techmcal officers 
Conflict of Interests: • 

Functions of Central Authority in respect of 
Methods of settlement of. 

(a) Physical force ... 
(b) Vote o£ maymty 
(c) Decision by rmpartral authonty 

See also under Impenal Government and Racial 
Issues 

Congo Basin .. 
Constituencies (Kenya): 

Number o£ 
Chairman's v1ews 

.Constitution of Kenya Legislative Council: 
See under Le15islat1ve Council. 

Constitutional Changes, summary 
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" Constructive Need " in regard to nahve lands 

Contact between White and Black Races in .Africa: 
One of the great problems of the twentwth century 
Pohcy should be framed for Eastern Africa as a 

whole ... 
Pohcy should be related to experience m all other 

terntones of Afnca ... 
Continuity of Policy: 

Defects of present s~·stem of control 
Funct10n of Impenal Government to preserve 
Methods of mamtammg: 

Allvisorv Council to f3ecretarv of State 
Annual.Reports • 
PeriOdical conferences 

Convention of .Asscciat1ons in Kenya.: 
V1ews of, regardmg goal of poht1cal evolutwn .. 

Conventional Basin of the Congo ... 
Conventional Bafin cf the Zambesi 
Cooper, Mr. H. H. .. 
Co-operation between E'ast African Territories: 

Admimstrat1ve sernces 
Commumcat10ns 
Customs 
Defence . 
l\leans of securmg 
Nattves, common policy reqmred in matters affecting 
Research 
Terms of reference 

" " 
answer to 

Transport 
Zanz1bar and Northern Territones 

Co-ordination of Policy Needed 
Co-ordination of Services 

Between Northern and Central Temtories ... 
Central Afncan Temto~1es 
Duty of Governor-General 

Cotton: 
Export of, from Tangan~·1ka and l'ganda 
Growmg of, m r ganda 
I'roducbon of 
Ratlwav rates on 

... , 

Re.,pm~<nb1hty of Government m regard to nath·e 
mdustry 

•' Cotton Loan " 
Cromer, Lord, Reports on Egypt 
Crown Colony: 

Control of Imper1al GoY!:'rnment in, extends O\'er 
\\hole field of leg1slabon and admnw:;tration 

N yasalund and K m thern R hodes1a ... 
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Crown Colony (Contd ). 
System of government, 

" , 
as an interim measure . 
cannot be mamtained in

de:fimtely m Kenya 
cond1t10ns 

'rangany1ka and Pganda 
Crown Lands Amendment Ordinance, 1926 
Currency: 

As a matter of JOmt interest 
In Zanzibar 

Customs 
Adv1sory CounCil, creatiOn of 

" " 
Governor-General 

over 
Central Afncan Terntones .. 

as presidmg 

Central Authority, functions of, in regard to 
Central Legislative Counml, transfer of control to .. 
Co-operation m Customs servwes 
Co-ordmation of Customs serviCes 
Duties, rates generally speakmg reasonable 

, , , , on :fishmg nets 
Legislation regardmg 
Mandate for Tanganyika m relation to, powers of 

Governor-General regardmg 
do umfied Customs administration . . 

Terms of reference 
Cmon· 

Desirabthty of, in Eastern Africa 
Inclus10n of Nyasaland in 
On separation of whife and black areas in 

Kenya 
Zanzibar 

Customs union with Mainland 

Dairy Products, high tariff on 
Dalton, Miss M. 
Dar-es-Salaam ' 

D. 

• 
As outlet for Central African Temtories 
Port, development of ... 

, statistiCs ... 
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Defence 
Central African Terntones 
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267, 268, 269, 275 

" " " 
JOmt consult.ation With 

Northern Territories 
Central Authonty, functions of 
Central Legislative Council, control by 
Forces, umty of command 
Co-ordmat10n, regarding 
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Defence (Contd ). 
Governor-General, enqumes by 
High Comm1sswner, considerata;n by 
:Mandate for TanganYika, effect of, on 
Terms of reference 

Definite Plan, First Stage of 
" Definition of Purposes " for which control of Imperial 

Government 1s exerCised 
Demccracy: 

Essential features of, cannot be introduced into 
Eastern Afnca 

PnnCiples of, in Europe and America 
'f('Jldency to abolish franchise qualifications 
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· Unsmted to Afr1ean cond1twns ... 92, 93, 105,194 
Detr1balised Natives: . 

Concession of political rights to 
Danger of, in settled areas 
Effect on, of workmg for unmigrant employers 
Future pos1tlon of, when domw1led in settled areas 
Mmmg camps in Northern Rhodesia 
Not to be regarded as representatives of native 

interests 
Pohtlcal future of 
Sale of land to ... 

Development: 
Pohcy of, requires d1rection by men of wide ex

penance and proved business judgment 
Development Fund: 

Creatwn of 
D1sposal of, to be entrusted to a Committee 
Payment of interest on Kenya and Uganda Railway 

advance mto ... 
Diseases: 

Humans, animals and plants ... 
,. ,. - , leg1slat10n regardmg 

Lake area 
District Officers, as representatives of native interests 

on Leg1slat1ve CJune1l 
Dodoma 

ProJected railway to Arusha 
ProJected railway to Iringa-Frle.-Broken H1ll •.• 

Cost to Broken H1ll est1mated at £9,250,000 ..• 
Cost to Fde estimated at £5,250,000 ... 
Economic possiblhties of 
Instrumental survey begun 
Views of Tangany1ka Government 

Road to Iring a· Tukuyu 
Dominion Government 

Clumman's views 
Domira Bay 
Downey, Mr. E. F. ... • •• 
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'Dual Policy: 
1 e , the complementary development of native and 

non-nat1ve coinmumt1es .. . . . . . . . .. 

'Apphcation of, to pohtical as well as economic 
sphere 

Central African Territories 
Co-operative schemes under 
Demands help towards adJustment between different 

points of view of settled areas and native reserves 
EconomiC development and poht1eal evolution 
Future position of natives under 
Necessitates measures to improve native agnculture 
Necessitates takmg into account the labour needs 

of native reserves ' 
Roads, applicatwn of prinmple of, to 
Terms ~£ reference . . . 

Durham, Lord: 
Report on the affairs of: British North America 

Danger of " some hidden sprmg " 
Difficulties of unofficml maJorities can only be 

avoided by conceding responsible government 
Disposal of land 
Local government institutions . 
Positive regardmg responsible government in a 

" mixed state " 
Terms of appointment of, m 1839 

E. 
;East Africa Guaranteed Loan, extenswn of facilities 

provided by ... 
EaFj. Africa Guaranteed Loan Act, 1926 

Funct10n and positiOn o£ Advisory Committee m 
regard to 

East Africa Guaranteed Loan Committee: 
Recommendatwns regardmg · 

Allocatwn of funds for south-western railway 
m Tanganyika ... 

Dodoma-Iringa· Tukuyu road 
Mwanza-Tabora railway ... 
Railway policy .. 
Tanga-Arusha railway 

East African Council in London:. 
Annual Reports to be reviewed by .. 

If 

Attendance o£ members of, at periodwal conferences 
m London 

Central Authonty, intervention by ... 
Contmmty of pohcy, assistance of, in securing 
Establishment of .. 
Members of, should be paid .. . 
Missionary representation on .. . 
Purpose of 
Relation of, with technical committees 
Suggested composition o£ 
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Em Ai.lfu:an Oo11rt of Appeal: 
Iuelusmn of Nyasaland witbm sphere of ... 

East Ainca.n Carrency :Board 
East African Defence Forces, umty of command should 

be established 
East A!r1can Medical Services 
East Mlican Tarritories : , 

Cannot be wh1te men's countnes in fullest sense ... 
Conts.ct with Southern Rhodesia. to be mamtained 
:F"m;wcllll statlstics 

East Afdcan Trade and Information Office: 
Contributions by Central African Temtories 

· Co~ttnbutmm by Zanzibar . 
East India Company 
East Lu.a.ngwa DiEt.ict 

Incorporation w1th N yasaland 
.Eastern Africa: 

.\grrculture the mam economic interest in .. 
., possibilities of not yet sufficiently known 

A.rea. of •.. 
Boundaries, inter-territor1al .. 
Cbarackr of country ... 
Climatic cond1ttons 
Common pohcy necessary throughout 
Development of, requires adaptatlOn of methods to 

varying cond1tions . . . 
Ea~.t Afr1can Counc1l, adv1ce from, on .. 
European farmers, suitabthty of land in, for de-

velopment by ... 
Export crops .. 
Financial stat1stics .. 
Non-native settlement, room for, m 
Populatton , 
Problems to be considered are essentiallv similar ... 
South Afnca, association of ideas with ... 

" 
differences between cond1tions in 

Umty of 
East African Services • 

Co-ordination of 
Economic and Financial Advisor at Colonial omce: 

Appointment of 
Periodical tours of dependencies by ... 
To work w1th small non-official committee ... 

Economic Conditions of Settlement: 
Interest of Europeans in questions affecting 

Economic Development 
•• Board of Drrectors," absence of ... 
By settlers, must be confined to areas outside native 

boundaries 
Definite policy required 
Depends on umted efforts of whole population 
N!ttive areas, production of, to be assessed 
Nattve economic pohcy necessary 
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:EcQllomlc Development (Contd.). 
Of non-sel£-govermng dependene1es compared to 

busmess undertaking .. 
Railway rates, rm.portance of, to ~. 

Economic Justification of Railways 
Economic opportunity: 

Equahty of, under Mandate for Tt:u}ganylka 
Economic Production: 

Bureau o£ Records to study statistiCs of 
Economic Sphere : 

Applwatwn of Dual Policy to . 
Economic Surveys Recommended 

Dod om a-Arusha 
Dodoma-Frfe (1 e., Southern Lmk) 
Krlosa-Manda .. ... . . 
K1losa-f.iom.bo . . . 
Southe~n Tanganyrka ... 

.Education: 
.Ad v1sory Comnnttee on: 

Appoint:rnent of 
, has achreved valuable results 

'Contributions to, from Central Afncan Terri
tories 

Contnbutions to, :from Zanzrbar 
As standard of civ1hsratron 
Central Afpc11n Territtorres (Charrman) 
Conferences on ... 
Co-ordinatwn of pohcy 
Natlve See under Native EducatiOn 
Non-native 

•· Northern Rhodesia, quahficatwns for franch1se in 
Nyasaland, servwes to natives in 
Qualifications for franchise purposes 

Egypt: 
Relation of High Comm1ssroner of, with Governor

General of Sudan 
Reports on, by Lord Cromer . 

Elected Majority on Xenya Legislative Council: 
Chairman's views .. • 
Not suited to present political condrhons o£ Kenya 
Reconcrlable wrth general scheme .. 

Elected Representation on Kenya Legislative Council: 
Obtained by immigrant commulllties 

Elgin, Lord: 
Reservation by, of agricultural land in Kenya high· 

lands and of a.n area of land in lowlands for 
Indians 

Elizabethville 
Empire Development Company 
Empire Marketing Board, grants by 
Enquiries by High Commissioner 
Entebbe 
;Estimates: 

Powers of Governor-General to secure provision o£ 
funds 
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121-127 

:226, 227 

159 

:.:!40 
126 

'120 
123 
124 
120' 
124 

141, 178, 198 
73 

270 
232 

198, 197 
253 

147, 161 
136 

74 
197 
266 
204 

154 
168 

244, 245 
245 
245 

183 

29 
271 
175 
175 

149-164, 288 
134, 277 

156 
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.Eurcpean Civilisation: 
Important factor in progress of Africa 
Present tn three forms-Governments, Christian 

1\Itsswns, and European capttal, etc. 
European Elected Majority: 

Rejected as a step m political evolutwn 
Chairman's views .. 

European Elected Members (Kenya): 
Acquisition by, of large share m government 
V1ews of regarding: 

Contmuity of policy 
1 Goal of pohtical evolution 

ReservatiOn of subjects .. 
Responstble government ... 

European Farmers: 
Exports of coffee, sisal and maize 

, statistical tables 
Suitabtlity of land for 

European Private Enterprise: 
Opportunity for, in native reserves 

European Rule: 
Indispensable to welfa"'e and progress of Eastern 

and Central Afncan Terrttortes 
European Settlement: 

Advent of, creates duahty of interests 
Central African Terntones (Chairman) 
Development problems on advent of · 
Ownership and workmg of farms 

European Voters 
Europeans: 

Central Afrtean Terntories, opinion of, in ... 
Education, importance of, for ... . .. 
Evtdence by, regardmg Indtan claims 
Franch1se, grant of, to, in 1919 
Kenya Legislative Counml: 
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19 
253 
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279 

24,74 
206 
204 

Representation of, on 

Ch
. • •. 

airman s vtews .. 

. . 183, 187, 189, 
190 

247, 248 
Ma]ortty of European Unofficial Members as a 

" stable rcposttory " (Chairman) 
N a.t1ve interests represented by 

Chairman's views ... 
North-East€rn Rhodesta 
Northern Rhodesia 

Central part. of 
Commumcation With eouthern Rhodesia 

Numbers of, in Eastern Africa 
Nvasaland 
Opportumties for, in Eastern Africa 
Position of, as leaders in Kenva . 
Representation of general interests by (Chairman) 
Representation of native intere~;ts bv 

Cbamnan 's views 
Status of repre~entatives to be defined ... 

246 
185-189 

249 
261 

262, 263, 271 
280, 281 

272 
21, 315 

261, 270 
24 

208 
247, 248 
185-189 

249 
249 
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Europeans (Contd.). 
l:tepresentat10n of, on tegislatlve Council 

Cha1rman 's v1ews .. . . .. 
Representatives may be expected to act together 

(Chairman) 
Reqmrements of: 

Power to stimulate efficiency m public serVlces 
Prevention of extravagance m Government ex-

penditure .. 
Protect10n against legislation changmg eco-

nomic conditions of settlement .. 
Right to have representatives consulted on all 

questions 
Southern Rhodesia 
Zanz1oor . 

Evidence not published 
Ewbank, Mr. R. B •. 
Exports of Domestic Produce: 

Kenya 
Northern Rhodesia 
Nyasaland 
Tanganyika 
Uganda 
Zanzwar 

Executive Council: 
An Advisory Council 
Cannot be made responsible to Legislative Council 
European Elected Members on 
Must remain under control of Secretary of 8tate .. 

• Official Members of, subJect to Governor's orders 
UnoffiCial maJOrity on . .. .. 
Unofficial Members under no obligation to support 

Government . . 
Expenditure : 

In Mandated Territories 
Power to re~ulate should rest w1th those who bear 

burden of taxatwn 
Experimental Farms: • 

In selected areas of Tanganyika 
Extravagance in Government Expenditure: 

Power to check 

Federal Constitution 
Federal Council: 

Central African Territories 
Terms of reference 

Federation : 
Central African Territories: 

F. 

Views of Merchants' Associat10n, Blantyre 
In relat10n to progress of Kenya towards self-

government ... 
In relation to transport and communicatiOns 

Meanrng of term . . . . . . . . . 
Not the natural goal of future evolut10n '· 
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Federation (Contd. ) . 
.Pos1twn of Kenya as a member of a Federat1on of 

East Afrtcan States with reservation of sub]ectii 
Terms of reference 
Umfication preferred to federatwn ... 

Fife .. 
Ha1lway to Broken Hill, agrtcultural prospects 
Ua1lway to Dodoma 

Cost of estimated at £5,250,000 
Finance: 

C..tp_1t~l for new development 
Present practiCe onerous and dtscouraging 

Central Authonty: 
Intervent10n by, m matters of 
Powers of ... 

Poweu of certificatwn 
Committee ou, appointment of, suggested ... 

Servtces should be voluntary 
Governor-General: 

Adv1ce to, on matters of 
To superv1se financtal policy 

Influence of Unofficial Members over 
Financial Adviser at Colonial Oftlce: 

Appomtment of 
Financial Aspect of Proposals 
Financial Statistics 
Fiscal Union ar Federation: 

'C nder terms of Mandate for Tanganyika 

PAGE 

99, 100 
5, 7, 236, 242 

221 
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121, 122, 272, 
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173 
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• 217 
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218 
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170, 222, 889 
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169 
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178, 289 
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t223 
58 FlShing Nets, CustJms duties on, said to be burdensome 

Fort Jameson 255, 257, 259, 
262, 272,-276, 279 

125, 126 
126 

Exten_sion of Nyasaland Ratlway to .. 
Road to Lusaka . . . . . . .. 

Franchise: 
Adult francluse b ~e abandoned ... 
As advanced feature of democracy ... 
Bas1s 01, reconsideration of ... 
Clvihsatwn test 
Difficulties caused by dtfferent races ... 
Effect of change m, on number of representatives 
In Northern Rhodesia 
Ind1an Cla1m to common franchise 

Chairman's news 
Introductwn of, m Kenya 
No precise recommendatwns made 
PosttJOn 
Quahficatwns for 

Proposed revision of 
Replacement of present S?stem of 
System of 
Te:;;ts to be imposed to be subJect of enquiry by 

·H1gh Commissioner ... 

195,290 
194 
190 

196, 204, 290 
195 

210, 211, 290 
210 

204-211 
249a 
194 
197 
194 

194-198 
210, 290 

195-198, 290 
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Future Developments 

Central African Territories 
Indication of course of, intended to explain signifi

cance of proposals and not to hamper discretion ... 
Future Revision 

German En;p:~e, NODerties of 
Gezira Project in Sudan 
Government: 

G. 

Advisory Committees to, value of 
As arbiter in conflict of racial interests 
Balance between conflicting interests to be held by 
Casting vote of . . . . . . . . . . . . . .. 
Economic development, responsibility of, in relation 

to 
Executive work of, association of immigrant com-

munities in 
Form of, desired 
Form of, must develop gradually 
Functions of 

Attempt to dissect 
Division of ... 
Not an indivisible whole ... 

Immigrant communities, association of, in executive 
work of 

Kenya, Uganda and Tanganyika 
• Machinery of, Committee, 1918 

Native opinion in regard to legislation to be con
sulted bv 

Responsibility of, distinguished from trusteeship ... 
Supervision over schools 

Government of India Ac\: 
Powers of certification 
Provisions of, to be followed 

Government Services: 
Equitable distribution of, necessary 
In relat10n to taxation 

Governor: 

•... 

Advice of Executive Council can be disregarded by 
Advisory Committee on Native Affairs to be 

nominated by 
Power to withhold assent 

Governor of Kenya: 
As High Commissioner for territory outside settled 

area 
Franchise, evidence by, regardmg 
Native Lands Trust Bill, speech by, on 
Native Vlelfare Research Orgamsation: 

Proposals by, for establishment of 
Zanzibar, as H1gh Commissioner for 
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Governor-General for Eastern Africa: 
Absence of, arrangements during 

No actmg· appointment during 
Advice and support reqmred by 
Advice from experts 
Adv.sory Councils, appomtment of, by 

Composition of, to be determmed by ... 
Subjects for discussion to be determmed by ... 
To be presided over by 

Annual Reports: 
~o be prepared by 

· To be submitted to 
Appomtment of, recommended 
Changes in holder of post 
Chief executive authortty 
Closer co-operation under 

. Coloma} Office, hnk between local governments and 
Commissions of Inquiry to be appointed by 
Cost of estabhshment 
Decisions to be taken by 
Director of railway policy 
Disadvantages of control by dtstant authonty, ap

pomtment of, will help to overcome 
Duties of, genera} scope of . 

(1) To secure Impertal interests and proper dis
charge of responstbthttes of His MaJesty's 
Government; 

(2) To hold scales of JUstwe even between 
varwus ractal communities; 

(3) To co-ordmate services of common interest. 
Duties of, m regard to: 

Commumcations, customs, defence, research, 
etc. 

Ordinances 
England, annual visits of, to ... 

• 
Ec1uiries by: 

In Central African Terntories 
On native affatrs and policy 
On ratlways' financial posttwn 

EJ.ecuttve powers of 

FunctiOns of 

(1) To formulate in consultation with the local 
Governments and local unofficial opimon 
the broad hnes of pohcy; 

(2) To see that this pohcy is consistently 
('arried out; 

(3) To act as the final dectdmg authonty in 
questions involving racml confhct. 

<.\._ supenismg authortty .. 
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Gov'ernor-General for Eastern Africa (Contd ) 
Native pohcy, formulation, direction and super

vision of, a most important part o£ functions 
of 

To e:xermse functwns of supervisiOn and control 
now exercised through the Secretary of State 

Headquarters of 
High Commissioner for Transport : 

Enquiry mto financial position of railways 
Nature of work as such .. 

Imperial Government, contact with 
Impenal pohcy, Governor-General a link :for bring

mg direction of, mto close contact with local 
•commumtles and local conditiOns . 
Governor-General the mstrument £or g!Vlng 

effect to . . . . . . ... . .. 
Instructwns to be issued bv, as to matters on which 

he wishes to be consulted 
InterventiOn by 

To be limited to occasions '' essential for the 
discharge o£ Ius responsibilities '' 

Legislation. 
Control over 

Conveying powers to be laid before Parliament 
Reserved Bills 
Servwes of common mterest 
To frame a hst of subJects on whwh he wishes 

to be consulted 
L~gislative powers o£ ... 

To extend over whole field o£ legislatwn 
Local conditiOns, Governor-General to keep m close 

touch with 
Local executive authorities, relations wtih 
Local Government, hnk with 
Local legislative authorities, relatwnscwith 
London, orgamsatwn m, close touch with .. 

" 
VIsits to 

Mandate for Tanganyika Terrttory, position of, m 
relation to 

Must be able to command resources 
Must be m touch With both s1des 
:Must command over-ridmg powers ... 
Must have full executive powers and control over 

l~gislatwn for carrymg out purposes entrusted to 
him 

Native affairs: 
Enquines on, by 
Expert advisors on, not required 

Native interests, Governor-General to see that 
native mterests are properly representd to him ... 
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Uovernor-General for Eastern Africa (Contd ). 
Native policy: 

Enquiries on 
Formulation, direction and supervision o£, a 

most Important part of functions of 
Respons1blllty of Governor-General for native 

pohcy in all three Terntories 
Northern Rhodesia and Nyasaland: 

Vis1ts to, by 
Offictal vote, instructiOns regardmg use of 
Permanent chairman of Standrng Conferences of 

tr.t"ee Governments ... 
Personal quahties of, reliance placed on 
Personal staff, salary of 
Pos1t10n of . 

Difficulties of 
General sigmficance o£ 
In relation to Mandate for Tanganyika 

216 

157 

210 

285, 286, 296 
~19 

237 
164, 242 

163 

163 
163 
224 

Powers of 
Certification 
Command over resources 
D1scret10n in exerc1se of' . . 
Executive 

Legislation, control over 

1.'}3-157 
217-220, 290 

217 
142-179, 212 

. . 149, 153, 156 
182, 219, 288 
149, 153, 156 

288 
Legislation conveying, to be laid before Parlia

ment 
Leg1slat1ve 

To extend over whole field of legislation ... 
Ra1lway matters, Governor-General to have ulti-

mate dects1on 
Ratlway policy, Governor-General as a d~rector of 
Ra1lways, enqmry regardmg :financtal posit ton of ... 
Relatwns With local executive authorities 

, ., local legislative authorities 
Reserved B11ls to be ~en by ... 
Salary of 
Secretarv of State: 

Governor-General to be ch1ef adviser to, on 
important matters of policy affectmg Nyssa
land and Northern Rhodesia 

Governor-General, as representative of 
To t•xercise on the spot the functions of super

vlsnn and control now exercto;e:i through 

8ervices of common mterest, Bills in regard to, to 
be submitted to 

Staff of 
Tel•hnicnl matters, adv1ce on 
unofficial ad vice to 
See also under Cent.ral Author1ty for Eastern Afnca 

(!nrl H1gh Comnu>~s10ner for Eastern Afr1ca 
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Governors: 
Adv1sory Counml to Governor-General, to be mem-

bers o£ .. . 
As representatives of His MaJesty 
Changes of, make changes of policy possible 
Const1tut10nal pos1tion o£ 
Native interests, to advise Governor-General on 

PAGE. 

161 
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159 
163 

matters affecting 
No alteratiOn m title proposed 
Salanes to remain unaltered 
Status of 

158 
153, 289 

153 
. . 153, 154, 21 2 

Greater Rhodesia 

• 
H. 

liarbours 
Legislation regarding 
Transport Committee suggested 
Zanzibar to be representeu m d1scuss1ons regardmg 

High Commissioner for Eastern Africa: 
Appomtment of, recommended 
Central Afr1ean Terr1tor1es · 

Enqumes to be conducted by, on 
High CommissiOner to be Secretary o£ State's 

Chief Adviser on Important matters affectmg 
Nyasaland and Northern Rhodes1a ... 

Conference o£ East African Governors, Secretariat 
of, to be attached to 

• Convention by, of fuller conferences, includmg un
offimal members 

Duties of 
To initiate preparatiOns for amplification of 

certam servires 
To institute a test census 
To work out with territorial Governments an 

understandmg m regard to matt&<·s on which 
he Wishes to be consulted 

England, annual visits to, by 
Enquiries to be conducted .by 

Common Roll 
Franchise tests 
Land policy .. •. 
Native Administration 
Native Education 
Native Labour 
Native Land Policy 
Native ProductiOn 
Taxation 

Execut1ve powers desirable 
Expenses of 
Franchise tests, enqUiry on 
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lligh Commissioner fer Eastern Africa (Contd.) 
Funct,IOns of 

(1) To inaugurate enqumes 
(2) To prepare for urufied control of certam 

services 
(3) To d1scuss changes in Kenya constitution 
As representative of Secretary of State 

Headquarters of, Government House, Mombasa ... 
Headquarters of Governor General, locatiOn of, to 

be discussed by 
Kenya Legislative Council, High Commissioner to 

gUide conferences on reconstitution 
Km~'s Afr1can Rifles, orgamzat10n to be discussed 

by ... ... ... ... ... ... . .. 
Mandate for Tanganyika, position of, in respect to 
Not to interfere m matters of routme 
Nyasaland and Northern Rhodesia, matters of pohcy 

lU 

Personal qualities of 
Provisional post 
Research, spec1al techmcal commission on, to be 

appointed by 

Salary of .. . .. .... 
Staff of Expert Adv1sers not necessary 

Eigh Commissioner for South Africa: 
Control over alienation of land in Native Reserves m 

Southern Rhodesia ... 
Eigh Commissioner for Transport . . . . . 

Governor General to become, for three Territories 
Pos1t10n of Governor of Kenva as 
Position of Governor General as 

High Commissioner for Zanzibar ... 
.Highlands of Xenya, Reservation of, for European 

Farmers 
.His MaJesty's Government.-See Imperial Government 
Hut Tax, a Primitive Method of Taxation 

• I. 
lfakara, proJected ratlway through 

Immigrant Communities: 
Association of, in executive work of Government .•. 
AssoCiation of, m responsibilities and trusteeship of 

Government 
Central African Territories 
Contnbution of, to pubhc revenue, enquiry ... 
D1fferent stages of pohtiCal development among 
D1vergence of interests among 
Education of 
Effect of, on polit1cal aspirations of natives ... 
Feelmg of secunty among, necessary 
Fmance, cont,rol of, by 
Future of, m relatiOn to political responsibility ... 

106. 145, 288 

106 
148 

162 

245 

132, 133, 293 
224 
146 

286, 287 
242 
149 

135, 145-147, 
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352 
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207 
102 
74 
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Immigrant Communities (Contd.). 
Interests o£, conflict with native mterests 

• 

,, . representatiOn of on Legislative Council 
Labour Supply, dependence of, on . . . . . . . .. 
Legitimate claims of, to a responsible share in drrec

tlon of public affairs 
May JUstly cla1m partnership but not control 
Native mterests, guard1ansh1p of, as employers of 

nat1ve labour 
Native interests, representatiOn of, by individuals 

from 
Native interests, separation of, from those of .. 
Natives, general prmCiples governmg relations of, 

With . 
Nat1ves, relatwns with, similar in three Territories 
Oppoctumty towards frammg policy 
Political advance of, to be considered m relation to 

trend of Dual Policy 
Pohtical aspiratiOns ari'd demands of 
Political expenence and capamty of, should be used 
Pressure from, effect of, on Kenya Legislative Coun-

Cll 
Hailway rates, VIews on 
Representation of 
Reqmrements o£, which must be satisfied 
SeparatiOn of native interest from those of ... 
Services to, enqmry 
Share of, in Government 
Trust: 

Association of, in exercise of 
, , Chairman's views 
, , in interpretation of 

Immigrants: 
Ahenat10n of land to 
Control of quality of settlers 
Native labour, demand for, by 

Immigration: 
Likely 'to be held in check by economic.Jorces 
Ordmance (Kenya) 
RestrictJOns on 
Undertakmg of Imperial Government regarding 

Imperial Bureau of Entomology ... 
Imperial Bureau of Mycology 

Zan:ubar contributions to 
Imperial Conference, 1921: 

Resolut10n regarding Indian rights to citizenship ... 

Imperial Control: 
Effectiveness of, to be maintained m matters where 

Imperial responsibilities are involved . .. . .. 
Effectiveness of, principally m regard to trusteeship 

of the natives 
Necessity for 
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Imperial Control (Contd ). 
Itelaxatwn of 
Unavoidable 

45 

Weakness of, in confhct w1th local opinion 

Imperial Dll'ection of Policy: 
D1fferent form of, requtted 
l\fust be brought mto closer contact with local com

mumties and local conditions 
Need for, applies to whole of non-self-governing 

dependenc1es 
To be made more efficient and more acceptable by a 

Governor-General 
• 

Jmperia.l Government: 
Advances by, for approved projects 
Advances by, to Kenya and Uganda Railway 
As final arb1ter 
As impartial arb1ter ... 
Assistance by credit and capital 
Central Authority as representative of 

, , relatwns with 
Confidence in, opmwns expressed regarding 
Conflict of interests between commumties ... 
Control by: 
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definition of purposes of 
must be retamed 

231} 
143, 207' 218, 

221, 223, 234, 25(} 
101 sphere of, cannot be limited by subjects 

subJects in respect of which control must be 
retained by 

(1) Balance between communit1es 
(2) East African pohcy ... 
(3) International obligations 
(4) ReconClhation of Empire policies ... 
(5) Retaming confidence of local communities 

Defimtwn of purposes of control 
Devolution of authority by ... 
Duty of, to make offimal.executive efficient... 
Duty of watchmg 
Economic development, ultimate respons1b1lity of, 

· for 
External relations, concern of, in 
Funct10ns of, definitiOn of 
Governor-General : 

Contact with, to be mamtained 
Cost of salary of, to be borne by 
:Must be supported by 

To ensure best advice . 
To preserve continuity of policy ... 
To remforce decisions 

ImtmgratJOn, undertakmg regarding, by 
Land question, responsJbJhties of, m regard to 
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I 

Impe;ial Government (Contd ) 
Legislative Counclls, change m composition of, 

workmg o£ arrangements proposed to be re
viewed by, on mtroduction of ... 

Loans, support of, necessary m regard to raising of 
Local Communities : 

Partnership With .. 
To be consulted by 

Native interests, responsibility of, for advancement 
of 

Natives, trusteeship for, held by 
.Policy, nght to d1rect, must be retained by 
Policy of, to be mamtamed on abandonment of 

of offic1allegislature ... 
.Power to define terms of trust must be retained by 
Refat10n of, to non-sel£-govermng dependencies, 
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240 

207, 234, 250 
85, 239 

234 

155 
240 

234 
257, 293 
99, 101 

143, 149, 179, 
182, 184, 234, 242, 250 

For advancement of nat1ve mterests and hold-

need for new acceptance o£ . 
Research, co-ordmation of, by 
.ReservatiOn o£ subJects to 
Respons1b1ht1es of 

mg scales o£ JUSt:ce even between. the vanous 
racral commuruties 

On land questiOns 
.Review o£ working of arrangements proposed, by ... 
Tanganyika, obhgat10n on, to admmister £or benefit 

of mhab1tants 
Transfer of authority by, to local electorate, effect 

on £ranch1se ... 
Trusteesh1p for the Nat1ves ... 

Association of immigrant commumties in exer-
Cise of 

Committal to observance of prme1ples of 
Defimtwn of terms of trust 
ObligatiOns of 

Ultimate responsibility for good government rest 
on 

"Imperial Influence through Central Authority: 
Elected majority in Kenya cons1stent w1th (Chair

man) 

.Imperial Interests: 
Definition of, by arrangement 
Safeguarding of, in Central African .Territories 

.Imperial Parliament: 
Annual Report to be cons1dered by 
Criticism of Governor-General by 
Respons1b1lity of MmiSters to 
The ultimate authority 
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Imperial Policy i::J. Africa: 
EfftJct of home influence on 
Governor General as instrument for giving efft.wt to 
~ecessary, t:> be apphed to all Territories ... 
Safeguardmg 
\Y Ider co-ordmation of 

Imperial Prefere:tce 
lmpenal Responsibilities 

Time not yet come for surrender of, to any local 
authonty 

Imperial Treasary: 
AdaptatiOn to appointment of Financial and Rail

way Committees 
Corltrol over Loan Expenditure 

Pomt at which it should be applied requires 
careful consideratiOn 

N) as a land, control of, over 
Imports and Experts, Statistics 
Income Tax in Central African Tenitories 
India: 

Council, members of, are paid 
Decentralisation Commission quoted 

.... 

Feelmg regardmg Ind1an representatiOn in Kenya 
Form of dtarchy mtroduced m 
Gazetteers prepared by Government o£ 
Government of .. 

Comparison of Central Legislative Council w1th 
Yiews of, on Wood-Wmterton proposals 

Governor of a Provmce m, positiOn of 
lta1lway Board of Government of ... 
Secretanat system of, recommendatiOn that it be 

g1ven a tr1alm East Afrwa 
Indian Civil Service: 

Loan of officer from, to give advice in inauguration 
of Bureau of Records 

Terms of Secretanat appointments ... 
Indian Community: 

• 
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As traders 
Claims of, to Comrno1l Franchise • 

, Chairman's views 
Clencal classes of 
CompetitiOn w1th Europeans 
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, with natives , .. 
Development of East Africa, part played by, in ... 
Enfranclusement of 
Franclnse 

Future agrirultural development by, possibilities of 
General mterests of commumty, nommated mem

bers of, to represent (Chairman) ... 
History of act10n taken m regard to Agricultural 

settlement 
History of Indian connectiOn with East Africa ... 
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Indian Community t Contd ) 
Kenya and Uganda Rallway, construction o£ 
Kenya Legislative CounCil. 

Representatives of, cannot be outvoted m, rf 
votmg wrth Government 

RepresentatiOn of, m 
Charrman 's proposals 

Nommated members from, on Legrslative Council 
(Chairman) ... . . ... .. . ... 

Opportunity o£, to play constructive part in shapmg 
destinies of country 

Poht1eal Issues complicated by 
Pohtical representation o£ 
Present numerical preponderance o£. .. 
ProtectiOn of mterests of, a function of Governor-

General .. 
Representation of, on Legislative Councrl 

Chairman's v1ews 
Seek not pohtrcal domination but recogmtion of 

their rights to equality of treatment 
Settlement of, at Kibos 
Zanzrbar 

Indian Controversy 
Confined to Kenya 
Effect of introduction of franchise on 
Instructions to Governor b£ Kenya ... 
Views of European representatives on 

Indian Immigration, Sanderson Committee on ... 
Indian Immigrati;:m, hkely to be checked by econemic 
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forces 
Inflian Labour from PunJab 
Indian Member o£ Executive Counctl 
Indian Settlement at Kibos 
Indian Voters 
Indians in Kenya (White Paper) .. 
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37, 40, 204, 205 
Inland Water Transportation 

Smgle control for • 
Transport Committees suggested 
See also under Railways. 

Inspector-General, King's African Rifies 
Nyasaland contrrbution to 
To advrse Governor-General 

Intelligence Service, co-ordination of 
Inter-Colonial Advisory Railway Council 

Advisory only ... 
Enlargement of, to embrace Tanganyika Railways 
Governor of Kenya, position of, in regard to 
Governor-General, position of, as Chairman 

Inter-Colonial Boundaries: 
Arbitrary determination of 

lnter-Colonial Customs Council 
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Interest c!l Loans: 
'' Free period '' 
Ultimate payment of 

International Labour Organisation at Geneva 
Inter-Racial Contests in Elections 
Inter-Racial Justice 
Inter-Territorial Connections 
Iringa: 

Agncultural conditions in 
As a field for non-native enterprise 
Road from Dodoma 

Irrigation Wcrlt.s 
Itigi-Mkalama, projected railway .. 
Itigi-Singida, economic survey of 
Itinerary and Proceedings 

J. 
Jinja-Kampala Railway Extension 
Joint East African Board ... 
Judicial Organisation ill Dif!:erent Territories 
Judic1al Procedure, conferences on 

Xabete 
X:afue River 
Xagera River .. 
X:ahe 
.Kampala: 

X. 

Railway from, to Belgian Congo 
Railway to, from JmJa 

Karonga-Broken Hill, proJected railway ... 
X:arunga River .. . .. . . .. 
Kasempa District 
Xatanga Junction Railway 
Xavircndo Area 
Kenya: 

Absence of big native chiefs in 
Admimstration of l\fasai m 
Advisory Comm1ttee on Native Education 
Aree, ~ 

As a self-governing dommion 
Central Leg1slatlve Council, unofficial representa

twn of, on 
Constitution of ... 

Enquiry into 

.. , 

Future, Chairman's views 
ConstitutiOnal position of, rearrangement of, is hn

mediately des1rable •.. 
Elected majority in, not smted to present political 

condit,wns 
European Elected Members, views of 
Exports 
Financial statistics 
Franch1se, mtroduction of, in 
Government of 
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Xenya (Contd ). 
Highlands ar~a ... 

Agricultural areas in, reserved for Europeans .. 
Immrgrant Communities in, aspirations and de-

mands o£ 
Immigration Or4mance 
Imports ... . .. 
Indran Commumty in, representatron of 
Itmerary of CommissiOn m 
Land avarlable for alienatiOn to non-natrves m .. 
Legrslative Council, see under Legislative CounCJl 

of Kenya 
Legislative powers in . . .. 
Lofl.ns for, have to be apprm•'d oy Impenal Treasury 
Memoranda 
Nat1ve Administration in, statistics 
Nat1ve Lands Trust B1ll, letter to Secretary of State 
Native !teserve Boundanes m . . . . .. 
Polltical Institutions in 
Political development m, cannot be dissoCJated from 

the wider questiOn of the lines of political evolu
tion to be followed in Eastern and Central Africa 
as a whole 

Hampered by uncertamty and disagreement about 
the goal of polrtwal evolutiOn 

In relation to history of Southern Rhodesia ... 
Responsible government as goal of .. 
Popubt10n .. 
Position d. as a member of a Federation o£ East 

African Str.tes 
Posts and Telegraphs Department o£, Unrfication of, 

w,th Uganda 
i'redommantly a " native " terrrtory 
Problems o£, in relatiOn to those of neJghbourmg 

Terntories 
Proceedmgs of Commission in 
Responsible Government : 

As goal of politiCal development ... 
" Out of the question " . .. · .. 

Select Committees of Legislative Counc1l, ~nfluence 
of .. .. . . .. . .. 

Southern Rhodesia, history of, politiCal development 
rn Kenya in relatiOn to 

PopulatiOns compared 
StatistiCs 
Unofficial opiruon m, influence o£ 
Witnesses 

Kenya and Uganda Railway: 

11,' 

Advance of £5,600,000 for .. 
, , proposal to pay mterest on into Develop-

ment Fund 
Capital mvested in 
Construction of 
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Xenya and Uganda Railway (Contd ). 
Renewals and Betterment Funds 
Tangany1ka Railways, pomts of contact with 
See also under Railways. 

Kenya and Uganda Railways and Harbours 
Financial Stat1stics • ... 
Statistics 

Kenya, Uganda and Tanganyika: 
Closer Union between 
Cond1t10ns 1n 
Essentially a unit 

.Khama 
Xibos, Indian settlement at 
.Kigoma 
Xilimanjaro Area: 

Boundaries (Charrman) 
Transfer of, to Kenya (Chairman) 

.Kilindini 
As port for Central Tanganyika. Ra1lway, 

Dodoma 
As port for Kllimanjaro Highlands ... 
As port for Tanga Ra1lway 
Harbour Statistics 

Xilombero Valley: 
Agrwultural poss1bihties in 
Development of 
Railway to traverse 

.Kilosa-Ifakara-:M:anda, proJected railway ... 
Economic survey 

.Kilosa-Mombo, proJected ra1lway 

.King's African Rifles , 
D1str1butwn of •.• 
In Northern Rhodesia 
In Nyasaland 

.Kirk, Sir John ... -.. 

.Kunwar :M:aharaj Singh 

Labour: 
Central Afncan Territories 

Enqmry 
Migrations of, in ... 

Commission (Kenya) 
Conditions of employment 

To be investigated 

L. 

Conference of East African Governors: 
Proceedmgs regardmg 

Considered pohcy essential 
Dependence of settlers on 
Enqumes by High Commissioner 

Central African Territories 

• 

via 

Provision made for, m transit and at work 
Supply of 

PAGE 

109 
110, 118 

108 
318 

336, 337 

237, 252 
10 

236 
16 
26 

110, 272 

298 
302 
229 

113 
302 
112 
337 

124 
14. 

124, 127 
121, 274, '293 

124 
120, 292 

132, 133, 293 
152 

256, 269 
256, 269, 275 

26 
206 

253-255, 277 
287 

272, 278, 280 
69, 70 

60, 65, 66 
36 

332, 33.) 
63 
91 

72, 16.) 
287 
16J 
165 



52 

Labour (Contd ). 
Government : . 

Dut1es o£ 
InterventiOn by . . . . . 

High CommissiOner, Enquines by 
Immigrant Commumties as .employers of 
Improvement m qua.hty o£, necessary . 
Interchange of expenen0a between East Afrwan 

Terntor1es advocated 
LegislatiOn on registratiOn of 
MigratiOn of 

, , Central African Territm·Ies ... 

Native Interests to be defined and protected 
Northe'l-n Rhodesia 
Nyasaland .. 
Pob):ly, Conference of East African Governors, pro

ceedmgs 
Considered policy essential 

Provision made £or, m transit and at work, enqmry 
Registration of 
Rhodesia 
Somal effect of labour reqmrements 

Labour Supply: 
Belgian Congo, report on 
Belgian Government, steps taken by 
Economte situation, relat10n of, With 
Economic survey o£ Tanganyika 
Effect on natrve hfe to be studied .. 

1 Enquiry on 
Native family and tnballlfe, effect on 
Nat.Ive Reserves, effect on economic position of .. 
Permanent Mandates CommiSsiOn, questiOn by 
Poht1eal situatwn, relation of, With ... · 
Tanganyika Territory, economic survey 
Wages · ... 
Wastage of .. c ... 
Zanzibar, migration from mainland to 

Lake Area: 
Boundaries (Cha1rman) 
Pub he Health ... 

Land: 
Ahenatron o£, to non-nat1ves .. 

Amount ahenated • 
Amount of available land to be investrgated .. 
Possibilities o£ further 

Central African Territories, enquiry 
Chairman's views 

Distribution of native and settled lands 
Enquiries ... ... .. 
Interests of settlers m regard to 
Mandatory Powers, rights of in regard to ... 
Leasing of,, in Native Reserves ... 
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Land (Contd.). 
N"abve Lands: 

Adequacy of 

Adequate Native Reserves can take in Afnca 
the place of Trades Unions 

Definition of native interests in 
ProtectiOn of native interests m 
Prov1s10n of adequate land for natives is md1s

pens1ble foundation of polwy for native 
advancement 

Heasonable margin to be prov1ded for future 
expansiOn 

Nat1ves, sale of land to 
Northern Rhodesia, land problems in 

Land Ord1nance in Tanganyika 
Land Policy: 

Central African Terr1tor1es, enqmry 
Conclusions regardmg 
Conference of East AfriCan Governors, proceedmgs 

on 
Enqumes on 
Fixed gmdmg pnnmples must be mamtamed 
Natn·e and non-native areas, enqmry 
Spec1al Significance of, in Eastern Afr1ca 

Land Problems in South Africa 
Land: 

Programme definmg ,·ar1ous areas 
Land Settlement: 

Enquir1es .. 
In relation to ra11way de,clopment 

League, as 11 form of federatl<Jn 
League of Nations: 

C1bzens of all member f:tates have equal rtghts in 
Tangany1ka . .. ., . . . . . . .. . . . . .. 

NatiOnals of States \\ luch are members of, enJoy 
complete economic, t·oronterclal and industrial 
equality 

Legislation : 
Central Authonty, control by 

,. , powers of 
, , t,ransfer of powers of, to 

Cent,ral Legtslath·e Counc1l, rowers of 
Cert1ficatwn, powers of 
Co-m:dmation of policy on 
Mandate for Tanguny1ka, relation with .. . . .. 
Nat1ve opinion, consultation of, in regard to legisla-

twn affer·ting native intere~;ts 

Native opmwn, nmHiati,,e representatn't:'S of uative 
mterest,s to participate m < onsultat10n ... 
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Legislation (Contd) 
Only a part of business of gc.vernment 
Rmlway matters 
Unofficial members, influence of, over 
Zanzibar, assimilation With mamland 

L~::gislative Councils: 
Changes m, a Term of Reference 
Powers of, a Term of Reference 
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198 
113 
239 
232 

5, 7, 237, 238 
5, 237, 238 

Legislative Council of Kenya 

Account of 

.. 179, 182-203, 
290, 292' 295 

183-18J 
Advisory Committees to take the place of Standmg 

CollOimittees of 
All subjects can be debated in 
Alternative proposals by Ch.;urman 

Mmute by other Members on 
Changes m, proposed 

A trial stage only 
Effect of 
Position of Governor-General on mtroduct10n of 
To be introduced at end of prehminary period 

Chairman's proposals 
Constitution of ... 

Chairman's views 
Under Wood-Wmterton proposals 
Different kind of assembly from legislature of a 

democratic State 
' European representatives on; 

No change in number recommended 
Chairman's views 

Government, pos1t1on of, m ... 
Governor-General, position of, on introduction of 

proposed changes 
Indian representatives on, no change in number 

recommended .. . r .. 
Mimstenal responsibility m (Chairman) 
Natrve mterests: 

Representation of, in 

, , by nommatecl members 
, , Chairman's views 

Official maJOrity in, modrficahon of, dependent on 
creation of a Central Authority w1th power to con
trol roam hnes of policy and to hold the balance 
even between confhctmg racial interests 

Powers of ..• 
Proposed compoFntion drscussed 
Ra1lway Budget, submission of, to 
ltailway Ordmances, etc., functions of m relatiOn to 
llailway rates from Mwanza, discussion of, by 
ResponsibJhtJes of, for observmg terms of trust 
Select Comm1ttees, effect of, on work of 
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Legislative Council of Kenya (Contd ). 
Should bt> a body which truly and fairly reflects the 

feehngs of all races m the Colony ... 
Unoffictal maJortty in ... 

See uniier- Unofficial Majority. 

Legislative Council of Tanganyika: 
No change proposed in 

Legislat1ve Council of Uganda: 
No change proposed in 
Railway budget, submission of, to 
Railway Ordmances, etc , functions of, m relatwn to 
Railway rates from Mwanza, dtscussion ?f, by 

Legislative Powers, Kenya 

Legislatures: 
Constitutional changes in 
See under Legislative Council. 

LewaD1ka 

Limpopo 

by, regarding money for de-
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Linfield, Mr., proposals 
velopment 

Livingst"one 

Railway to Broken Hlll 
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252, 257, 265, 
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274 

Loans: 
Co-ordmated pohcy necessary ... 
" Cotton " loan of £3,500,000 
Dtstribution of funds should be equitable ... 
Dodoma-Irmga-Tukuyu road ... 
Issue of, advice on 
Ken,ya, Treasury approval necessary 
Mandate for Tanganyika, relation to ... 
Rt.ulway construction ., ... 

, , I 1 Palestine and East Afr1ca 
Loans Act 

Uganda Railway 
Use of loan funds to carry out economic surveys and 

experiments ... 

Lobbying, Dangers of 
Lobengula 

Lob1to Bay, ratlway connectwn w1th 
Local Adv1sory Boards 
Local Arrangements 
Local Communities: 

As partners with Imperial Government 
Co-operation by representatives of ... ... 
Increased respons1btl1ty for conduct of nffmrs 
Kenya, opportumty to manage own affairs .. . 
,::\J u ... t, be p~ntl"!cted agamst e:~.travagance .. . 
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Local Communities (Contd ). 
Opemng o£ a field £or Initiative and l'"e~ptl:risil:hh~ies, 

wluch cannot be demarcated · ... : · .:. 
RepresentatlOn of, on Spemal CominrsslOns of' In-

qmry '' 
Struggles of, With Impemtl Government 
VIews of, regarding power of cerbfi.catwn .... 
See also under Immrgrant Communities. 

Local ~xecutive Authorities: 
Relations of Governor-General With 

Local Government: 
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Central Afncan Terrrtones 

Central Authonty, functions o£, m regard to 
Com!nrsswn (Kenya) 

.. '253, 255, 287. 
297 
107 

179-181, 197, 
239 

Report, regardmg property quahfi.cat10ns for 
European and Indian voters 

Functwns of ,,, 

Local Government Institutions . . 
As applied to raCial condrtrons m Eastern and Cen

tral Afrwa 
Development of · 

An essential factor in solutiOn of problems 
Importance of 

DevolutiOn o£ power to .. 
Of double value as training ground for exercise o£ 

wide responsibility and as preventmg excessive 
• concentratiOn o£ authonty ln hands o£ central 

legislature 
Local Government: 

Maximum use to be made o£ 
Mosh1 and Arusha areas 
Native Areas 

Settled Areas, should have executrve povr>rs of their 
own 

Local Governments: 
Central Authority, relations with ... ... . .. 
Maximum scope should be left to, m admimstration 

and legislation 
Local Legislative Authorities, relations o£ Goverhor

General with 

Local Legislatures: 
Funct10ns of 

Local Opinion: 
Advice on, regardmg legislation 
In conflict with distant authority 

Local Self-Government: 
Alienations o£ land to be so directed as to allow 

creation of rac1ally homogeneous umts for 
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Local Self-Government (Contd.). 
Central Afncan Terntories, development of, m 
Should be encouraged in order to allow the largest 

room and freest play for the expression o£ in
dividuality, for imtiatlve and for vanety ... 

Local Taxa.ion, t:> provtde a proportion of cost of local 
sernces 

London Chaml:er of Commerce 
L~l .. dcn: 

Conferences in 
Ytsits of Govemor-General to 

Witnesses m 
Lova.t, Lord, Commtttee on Agncultu:ral ServiCes 
Luangwa Valley 
Lugard, Lord: 

" The Dual Mandate " 
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80,85 Political evolution for native societies 

Lukiko in Kingdom of Buganda .•. 8~ 
Lupa River, minerals on 
Lusaka, Road to Fort Jameson 

:M:. 
:r.rachinery of Government Committee, 1918, Report ... 
Madagascar, culttvatwn of cloves m 
Maize, ratl\\·ay rates on 
Majonty, vote of: 

Cannot decide questions m Eastern and Central 
Africa whiCh affect conflict of rae1al interests ... 

Ma.kerere College · · 
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.. Man on the spot " .. . . .. 90, 17!1' 
121, 12!, 27tl, 
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223-227 
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Manda, proJected railway from Kilosa 

Mandate for TanganJika Territory 
Forbids preference to Drittsh goods 
Provisions of .. 
Helat10n of proposals to 
Reqmres spee1al cons1derat10n 
Rights over land uncl..?r 
Term of Reference 

Mandated Temtory: 
Boundary adJustments (Chairman) ... 
Ownership of railway in Tanganyika 
Poolmg of expend1ture and receipts ..• 
R1ghts of Mandatory Power over 

Mandates Commission of League of Nations: 
Data reqmred by, in Annual Reports 
:s-stn'e labour, quest1onna1re on 
Regardmg finanmal pos1t10n ... 
Report on Cameroons and Togoland 
Scrutmy of legislation by 

Mara River ... ... . .. 
Marketing of Crops: 

Enqmry regarding nati"e produce 
Go\ ernment aRslstance in respect of 
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.... 
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Masai Question (Cliairman): 
AdmmistratiOn under Central Authority 
Boundaries , 
J omt Masai Board 

:Mashonaland Railway 
Mechanical Transport 

Policy m regard to 
Transport Committee suggested 
See also under Roads. 

Medical Adviser of Colonial Office: 
Appomtment of .. 

Medical Services, East African 
Memoranda .. 
:MigratiQn of Labour .. 

Central African Terr1tones 

Zanzibar 
Military Control: 

CentralisatiOn o£, not recommended ... 
Milner, Lord : 

PAGE 

301 
298, 300 

301 
271 

108, 128 
129 
170 

11, 178 
11, 137 

313 
215 

254, 270, 272, 
278 

229, 232 

132 

Methods followed by, in South Africa 
Minerals 

Central Afncan Territories 

147 
14j 123 

14, 254, 256, 
263, 270, 271, 285 

Effect of, on railway development 
In Rhodesia, Natives of ,Nyasaland ,workmg on ... 

Ministers: 

• 
Appomtment of non-offimals as 

Chairman's v1ews 
Government o£ Kenya by 
Relations of, with departments 

Minute by other Members cf the Commission: 
On the Chairman's additJOnal recommendations .•. 

Missionary Representation: 
0£ Native mterests m Kenya Legislative Council ... 
On Advisory Council to Secretary of State •. . . .• 

"Mixed State," 1.e., a State where permatte'ntly settled 
commumties of Bntish and other natwnahties 
have been. established .. 

Abandonment of official control in legislature, posi-
tion on 

Alternative system of government reqmred m 
Conception of future development for 
Pohtical evolution in, difficulties of 
Prmciples governing native pobcy in 

:Mkalama 
Mlanje B.ighla!lds 
M:lmbasa: 

Government House, to be hf'adquarters of H1gh 
Cornm•sr;Ioncr 

H1story 0f 
Uoad to Tangn :1nd D.tr·cs-Salanm 

.Mombo 

172 
254, 270 

199-201, 295 
249a 
245 
200 

250-251a 

183, 185, 186 
168 

85 

155 
234 
235 

90 
35-84, 145 

121 
270 

148, 294 
26 

121, 126, 293 
120, 121, 126, 

.. 292 
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Morogoro: 
Ratlway to :r.Llnda 

Moshesh 
Mcshi Area: 

Boundartes (Chairman) 
Local Government mstitutwns in 

Mun1cipal Government: 
1\Iali.Jmum use to be made of 

Mwanza: 
Boundanes of area (Cha~rman) 
Cotton from, railway rates on 
Ra1lway systems, competitiOn between at ... 
Ha1lway to Tabora 

N. 
Nairobi 
Natal, Native Aftairs Commission: 

A wlnte parliament " stands v1rtually in the rela
tionship of an oligarchy to the natives " 

Native AdmiD1stration: 
llesponsJbthty for, must rest with execut1ve 

Native Administrations: 
And Poht1cal Inst1tutwns 
Central Afrtcan Temtories 
Defimtton and Protection of 
Development of, importance of 
Differences m degree 
Enquiry regardmg 
Fmancml stattshcs 
Freedom to maintain system 
Funds ava!lable for 
Kenya, posstbtltty of greater advance m respect 

of, m .. 
Native Courts 
N3·asaland 
Tanganytka • ? 

Fmancial stat1stics 
l~ganda. 

Fmanctal statisttes 

.Native Advisory Councils: 
Dangers of 
Development of 
E,tabhshment of, proposed 

" for a whole terntory not recom-
mended .. 

General review to be carrted out . 
Gradual evolution foreshadowed 
Il1q-h Commtsswner to be advised by . 
Po~Fabtltty of JOmt Resswn wtth non-natn·e councils 
South \fuca, practice m 

274 
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302 
181 

50, 182" 

299-
63 

111, 118, 292" 
110. 

252: 

91 

188 

75-
287, 297 

291 
7(), 104, 181 
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327-331 

241 
77, 327-331 

77 
76. 

287, 297 
181 
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241 
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82 
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83 
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:Native Affairs: 
Adv1sory Commrttee on, proposed appointment of 
All-pervadmg nature of 
Co-ordmation of policy on, need for . . . . 
Enquiries to 'be undertaken by Governor-General ... 
Europeans, nght of, to have representatives con-

sulted on questiOns affectmg . 
Expert staff on, for Governor-General, not necessary 
South Africa, Commrssron on, m 

:Native Agriculture: 
Enqmry regardmg 
Improved methods necessa!y 

:Native Areas: 
Comparative statistics of earnmgs in, and in white 

e:thployment 
Local Government in 

Should be vrgorously developed 
Productwn in, census of 
Railway pohcy, interests of, in 

' Separation of, from whrte areas 
Tanffs, interests o£, in 

:Native Authorities: 
Delegation o£ power to, enqmry 

:Native Oourts, establishment of 

.Native Economic Development: 
De:fimtron and protectiOn of natrve interests m 

Native Education 

' 
A matter of primary concern 
Advisory Commrttee on, memorandum by 
Arms of: 

Frttmg natrves for responsrbrhty in manage
ment of their own affarrs 

Makmg natrves better agriculturalists 
Application of, to women 
Assrmrlatwn of western knowledge 
Central African Terrrtorres, enqmry cr:
Consistent pohcy necessary 
De:fimtwn and protection of native interests in 
Enqmry regardmg 
Government resources should be devoted to founda

tions 
Handlmg of public funds 
In connection with responsibility for management 

of native affairs 
Mandate for Tanganyika 
Meaning of 
Relation of educational policy to other influences 
Scope of, to be settled on uniform basis 
Training of teachers, etc. · 

:Native Institutions to be fostered 
Equiry regarding 
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180, 290 
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166 
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235, 291 
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287 
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:Native Interests: 
Advisory Committees, representation of, on 
Annual Reports to contam sectiOn regardmg 

PAGI!: 

Central Legtslattve Coune1l, representation of, on .. . 

199, 292 
59, 60, 291 

221, 224 
240 Conflict of, wtth those of immtgrant commumties .. . 

Definit10n of, proposed 
Admimstrattve and pohttcal institutions 
Economtc development 
EducatiOn 
Government services 
Labour 
Land 
TaxatiOn 

41, 291 
41, 75-85, 291 
41, 58-63, 291 
41, 72-75, 291 
41, 56-58, 291 
41, 63-72, 291 
41, 42-56, 291 
41, 56-58, ~91 

Dual Policy, more drrect representation of, in ac-
cordance wtth 

Executtve Counctl, representation of, on ... 
Formulatwn of clear pohcy on matters affecting 
Governor-General, informatiOn on, given to 
Impertal Government: 

Responstbthty of, for protectiOn of' 
See under Imperral Government 

240 
199 
107 
158 

207, 234, 250 

Legislation affectmg, consultatiOn of native opinion 
on 188, 241, 291 

T.egtslattve Council of Kenya: 
Representation of, on 

Chairman's views 

80-83, 105 
183, 185, 190-193, 

195, 196, 203, 
239-241, 290, 292 

247-249, 29!i 
Legislative Councils of Tanganyika and Uganda

Representation of, on, by officials 24l 

40 
41, 42, 291 

34 
34, 37, 40 

:Meaning of phrase '' the interests of the African 
native must be paramount " 

llust be defined 
l.lust be determming consideration in framing pohcy 
Must be paramount .. 
·Must be regarded as an end in themselves ... 
Native Lands Trust Btll 
Proper representati01~ >of, to Governor-General 
Protection of, equivalent to trusteeship 
:Representation of, on: 

Advisory Committees 
Advisory Council ... 
Central Legislative Council 
Executive Counctl 

37 
331 
158 
23e 

199, 292 
161 

221, 224 
199, 292 

Inadequate, in responsible government as con
templated 92 

80-83, 105, 
183, 185, 190-193, 

195, 196, 203, 
239-241, 290, 292 

186 
186, 251 
185, 186 

Legislative Council of Kenya 

By District Officers 
By Europeans 
By Missionaries 
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Native Interests (Contd.). 

RepresentatiOn on Legislative CoUl'CII o£ J{enya 
(Contd ). 

By Natives, long time before smtabie 
natives can be found for .. 

By Nommated Members 
Extenswn of communal systen:t to, dis-

cussed 
Must be adequate 
Progressive mcrease of, contemplated 
Proposed, not proportionate to tliose 

mterests 
Chairman's views 

Representatives of· 
Appomtment of, on all bodies . 
Assomahon of, in consultatiOn with native 

opmwn regardmg legislatiOn. etc 
full mformation to be given to 
Governor's proposals for nommation of, to be 

submitted through Central Authonty 
Increase m number of .. 

Limited to four at present 
Must be Europeans at present 
Position of .. 
To keep m close touch with native opmion 
V1ews of, positiOn of Governor-General 

Separahon of, from those of immigrant commumhes 
l{ative Lands: 

Central Afrwan T erritones 
De:fimhon and protectwn of native mterests in 
Demarcatwn o£ 
Enquiry regarding 
Margm of elastwity desirable .. 

• Reservation of adequate land for development of 
nattve communities a first charge .. 

Title of natives to, must be mdefeasibly secured, 
possible economw advantazes notw1thstandmg .. 

See also under Land 
Native Lands Trust Bill 

Governor of Kenya, views of, on 
Letter to Secretary of State 

:Native Lands Trust Board 

Native Life: 
Changes m 
Effect of labour on farms on, enqmry 

Native Milltary Forces: 
Relatwn o£ Mandate to 

Native Opinion: 

-·· 

Admimstrative Officers responsible for studymg 
Consultation of, m regard to legislation affectmg 

native interests .. 
, , by representatives of native mterests 

European representattves of native interests to 
keep in touch with 

Governor-General to be informed as to . 

185 
240, 241, 29(} 

195 
23!) 
193. 

191 
246-249, 295 

292 

83, 188 
188, 189, 292 

189' 
23S. 
187 
186-

249, 251 
188, 241 
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277 
291 

46-
164 
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51 

52 
845, 346, 353-

339-354 
344, 347, 353, 

351 
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227 

158 

188, 291 
241 

251a 
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Native Policy: 
Central African Temtories 

Chairman's vtews 
Central Authority, powers of 
Co-ordinatiOn of 
Governor-General, functions of 
Rhodesias 

Dual Pohcy 
Enqmry on 
Governor of Southern Rhodesia, pos1tion of 

in regard to 
Governor-General or High Commissioner, posi

tion of, in regard to 
Nyasaland 
Supervision of 

Central Auth .. :rity: 
As co-ordmatoi." of ... 
Functions of 

Central Legislative Councilt discussions on, in 
Consistent action necessary 
Contmmty of, methods of securing 
<Co-ordination of, most important matter for con· 

s1derat10n ... 
Cuts across all subjects 
.Enqmries by H1gh Commissioner and Governor

General 

Essential principles of, to be defined 
Evolut1on and d1rect10n of, a continuous process ... 
Formulation of, mvest1gations necessary to 
Oovernor-General : 

Duty of, to d1rect course of, and supervise its 
working ... 

Enquiry by 
Responsibu1ty of, for co-ordinatiOn of ... 
!::1gmficance ofr'position of, in· relation to 

High CommissiOner: 
Enqumes by 

Impenal Government: 
Control by 
Must retain powers to define principles of 

Int1mately bound up with every department of 
government 

Legislatwn, const1tubonal changes in, safeguarding 
of, on mtroductwn of 

Mandate, recommendations on, justify principles of 
"'' Mixed State " 
Personal d1rection necessary 
Prinmp1es of 
Recommendatwns on, basic principle of 
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287 
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281 
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222 
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219 
223 

7, 234 
159 
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164-166, 216, 
242, 288 
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164 

150, 289 
216 
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219 

164-166, 288 
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240 

98, 101 
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224 

35-84, 145 
150 
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Native Policy (Oontd.) 
Responsible government, relatron of. to grant of ... 
Scientific study m problems of, necessary 
Summary o£ recommendatwns .. 
Um£orm1ty o£, in East Afncan Territones 

Native Political Development: 
Should be as du'.ltmct as possible 

Native Political Institutions: 
DefimtHin and protectiOn of natrve interests m 

Native Population 
Dens1ty o£, m East and South Afrrca 
Etatistws 

Native Production: 
Central Afncan Terntories, enquiry 
Enqmry regardmg 
Spemal annual reports of, desirable 
Statistics 

Native Pubhc :Health, under Mandate 
Native Registration . 
Native Representation: 

ehould come through traditwnal leaders 
Native Reserves: 

Agrwultural development in 
Boundanes of 
Central Afncan Terntones (Cha1rman) 
Crown Lands (Amendment) Ordmance, 1926 
D1fferent pomt of v1ew of, from settled areas, ad-

JUstment of, as demanded by Dual Polley 
Economic and other interests of .. 
Importance of soounng effective representation of 

mterests of, on Legislative Council 
Leasmg of spare land in 
Northern Rhodesia 
Tanganyika, oppositiOn to, m 

Native States: 
In relat10n to local government institutions 
Maintenance o£ own system o£ native administratiOn 

Native Taxation: -
Contnbutions by, to P.ubhc funds 
In relation to native services 
Nyasaland 
Statistics 

Native Welfare: 
Commiss1on of Enquiry regarding 
Effect of impact of new civilisa~ion on, ,to be studied 
Research on .. • . .. . . .. . , .. . .. 
Research orgamsation, prollosals for estabhsl~ment of 

Natives: . . 
Absence from homes of, effect of, on, enquiry . 
Administrative officers as mam channel o£ contact 

Wlth 
Advisory Committee on Native Affairs, appointment 

of, as members of 
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Natives (Contd ) 
Adv1sory Council. representatrves of, on ... 
Agnculture, methods of, used by, must be rmproved 
As artrsans, etc. development of ... .:. . .. 
As " const1tuents " (Charrman) 
As "minors" 
At present unfitted b take any part m government 

of a modern State 
Ballot box, unsurtabihty of, for use by 
Bntrsh representatrve instttutwns. 

Apphcatwn of, to 
Long perwd of preparatiOn necessary before 

partwrpation of, possrble m 
Capacity of 

To pro::luce crops for export 
Central Afncan Terntorres 

Economic and pohtrcal development of 
Coffee, cultivatiOn of, by 
Development of, along dlfierent hnes from white 

communrty 
Economrc rmportance of 
Economic mterests of .. 
Educatwn of: 

Development of 
Enqmry regardmg higher education 
To an understandmg of pohcy of Government 

Electorate, demand of, to secure admissron to 
Franchrse · • 

Effect of Mandate for Tanganyika on ... 
Not fitted for exercrse of 

Governor-General : 
To avotd creatmg in minds of, a feeling that 

Governor is no longer Hrs MaJesty's represen
tative 

Impenal Government: 
Responstbrhtres of: See under Imperial 

Government. 
Immigrant communitres: 

Effect of, on .""... .. 
Relatwns of, with Central African Terr1tories ... 

Co-ordmation of pohcy .. 
General prmciples governing 
Sumlar!ty of questions arising from, in 

K~:>nya, Uganda and Tanganyrka 
In maJonty in all areas 
Indums, competition of, wrth ... 
I,and tenure among 
Legrslative Council: 

Admrsston of, to 
Chairman's v1ews . . . . .. 

l.ocal Advisory Councrls, periodical discussions with 
Local government, development of, for . . . .. 

Nynsaland, political education of, in .. . .. 
Place must be pro\ 1ded for, in body politic 
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.Natives (Contd.). 
Pohtwal affairs, demand by, for voice m 
:Pohtical asp1ratwns of, probable effect of grant of 

responstble government on . .. : . . . . . 
:Pohtwal consCiousness of, rapid development of 
:Political development of : 

Central Afncan Territones 
Lines of . . .. ! 

Opportumty for, in native areas 
Should be gradual 

Pohtical educatwn of, Nyasaland ... 
Pohtwal evolution of, natural hne of, not necessarily 

in d1rect10n of representative inst1tutwns as 
developed m European countnes 

Pohtical representation of .. . . .. . .. 
See' under Nattve Interests, Representation o£. 

Pohtical respons1b1hty of, increase of 
Poht1eal rights, grant of, to, effect of 
Pohtical weakness of ... 
Pubhc revenue, contributions by, to, enqmry 
Representation of: 

See under Native Interests, Representation of. 
Eel£-express10n by 
Small holdmgs, cultivatiOn of, by ... 
South Afnca 
Tangany1ka Territory, Mandate for, effect of, on 

franchise 
Taxation of : 

. . 
Present rates of . 
Suggested basis on value of land occupied 

c Taxes paid by: 
Returns to be made of . . 

Trust on behalf of, etc. : 
See under Trust, Trusteeship. 

Trust Fund 
White civ1lisation : 

Contact w1th 
Influence of 

White Parliament in relationship of an 'IIJ!Hgarchy to 
Will eventually demand some voice in management 

of their own affairs 
Ndola 
Ngere Ngere-Manda: 

ProJected railway .. 
RecommendatiOn o£ Parliamentary Commission 

Nile .. .. 
Nominated European :Representatives of 'native interests 
Nominated Members of Legislative Council (Cha1rman 's 

views) ... ... ... ... ... . .. 
Non~Native Services, Taxation for . . . . 
Non-Native Settlement, enquiry regarding 
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North Charterland Exploration Company: 
Holdmgs in Korthern Rhodesia 

" Northern Link " ... 
North-Eastern Rhodesia: 

Agnculture 
Boundanes 
Com.municat10ns w1th 
Customs 
Freehold lll 
In Convent10nal Basm of the Congo 
Labour 
Mihtary posts in 

• 

National destmy towards the north ... 
Nyasaland · 

Admtmstrative umon wtth (Chatrman) , 
Amalgamation wtth (Chairman) 

Representatives elected in 
Northern Rhodesia ... 

Abercorn Area, suggested transfer to TanganyJ.ka 
(Chatrman) 

.n.gnculture .. 
Annual Report by Governor, to be submitted to East 

Afncan Council 
Area 
Betra, dependence (;:!1 

Boundanes of 
Central Authortty, appomtment cf (Chairman) 
Central part of 

See also under North-Eastern Rhodesta. 
Colomsatwn of 
Conference of East Afrwan Governors, participatiOn 

of, 1n •• 

Customs 
Defence .. ..,. 
DivisiOn mto three parts 
Dual Pohcy m ... 
East Afttcan CounCil, annual report by Governor 

to be submitted to ... ... ... 
Enqwries to be made 
Exports .. 
Fmancial statistics 
Francluse, syst.em of ... 
Future development of . 
H1gh Cmmmsswner for (Chatrman) 
Imports ... ... . . 
Itmerary m 
Labour in .. 
Land alienated m 
IAmd q uestJOns m 
Legislative Council 
J_.oAllS no~ Trustee Stock 

• 
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1~1. 292 

255 
261, 296 

274 
258, 276 

262 
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257' 
281 

262 
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296. 
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227, 252-287, 
295-297 

266, 267, 296 
255, 263 

168,289 
262, 271, 315 

255 
261, 262 

~60 
280 

263 

147, 286 
276 

256, 269, 275 
264, 284 

287 

168, 289 
287 

319, 326 
318 

197, 210 
23 

261, 295 
819, 320 

307 
254, 270, 272 

23 
254, 272 
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Northern Rhodesia (Contd ). 
Memoranda ... . .• 
Minmg m . 

Dommant factor in economic situation 
Native admrmstratwn 
Native pohcy 
Native reserves m . 
Natrve reserves, demarcation o£ 
Natrves, pohtwal education of 
Northern Terntones. 

Closer union wath 
Co-operation with 
Rarlway commumcatwns w1th 

Nyasaland 
Closer relat10ns with 
Rt.rhvay connectiOn w1th ... 

Official maJonty m 
Pohtwal readJustments 
Populatwn 
Proceedmgs m 
Public opmron 
Railway belt 

' ~ . 

Railway commumcat10ns w1th Northern Territories 
Rarlway rates 
Rarlways 

Research 
Southern Rhodes1a · 

AmalgamatiOn of central sectron of, with 
(Chairman) .. , ... 

AmalgamatiOn w1th 
Assomatwn With . . . 
Governor of, as High Commtsswner for (Charr-

man) 
StatistiCs 

Tanganyika 
Link wrth ra1lway system 
Transfer of Abercorn area to (Cha1rman) 
Telegraph system e"J .• 

Tobacco, export of 
Trade 

Unoffici-al representattves in 
Witnesses 

Northern Territories (i e , Kenya, Uganda and Tanga
nyika): 

Admimstrative connection w1th Central African 
Terntories 

Communications m 
Co-operation with Central African Territories 
Development of nat1ve polit'Y in 
Government of the . 
Inclusion of Nyasaland m Customs Union of 
Union between 
Union with Central African Terntories 

314. 
14, 256. 263 

15 
327 
260 
335 
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262, 271 
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Nyasa, Lake ... 
Area round head of, ,transfer to Tanganyika Terri-

tory (Chairman) . . . . . . .. . .. . .. . 
Communications wtth 

From Tanganytka Centr&.l Ratlway 

Nyasaland 

Agr • ...:ulture 
Annual Report by Governor tc be submitte!l to East 

Afncan Council 
Area 
Berra, as ratlway route for Nyasaland 

, , dependence of, on 
Bound::mes of 
Central Authonty, appomtment of (Chamnan) 
" Colour Bar " 
Conference of East Afrrcan Governors : 

Contmued attendance at 
Parttclpation m, by 

Customs 
Customs Union, mcluswn of, in 
Defence 

, .. 

Development of, more forward pohcy needed 
Dual Pohcy in 
East African Coune1l, submission of Annual Reports 

by Governor to 
Enquines to be made ... 
Exports ... 
Fmancial posttwn of, m relatwn to closer union 
Fmanmal stattsttcs · 
Greater Rhodesia, inclusion of, in .. . 
Htgh Commtsstoner for (Chatrman) .. . 
Imports .. 
Itmerary 
J udtcial matters 
King's Afncan Rtfles in 
Labour m ... ..,. ... 
Land ahenated m 
Land questions in 
Land, restnctwns on further alienatwn of, to non

natives 
Land Tax m 
Legtslattve Council 

Loans not Trustee Stock 
'Memoranda 
Mines in .. 
Native admimstration 

Native edueation 
Native pohcy 
Nat1ve reserves, demarcation of 
NatiVE'S: 

follbcal education of 
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To the Right Honourable L. 0. 14. 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 Africa, and allied subjects. The terms of 
our reference are set out in the following terms in Command 
Paper 2904 of 1927, eqtitled " Future Policy in regard to Eastern 
Africa":-

' . 
(1} To make recommenda.tions .ts to 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, 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 w1th the adjacent 
territories under its own sovereignty or control, provide~ 
always that the measures adopted to that end do not 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 at~ to associate more closely in the responsi
bihties 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 ln 
a.ccorda nee with ( 4) below. 

(4:) .['o 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 

A 3 
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various territories so as to facilitate the working of federatwn 
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 Africa in 
December, 1927, travelling through Egypt and the Sudan to 
Uganda, and thence through Kenya, Tanganyika, Zanzibar, 
Nyasaland, an~ 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 
Rhodesia, 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 all 
or part of their evidence shall be regarded as confidential, we have 
rt•cornmended to you that the evidence given to us should not be 
published. 
r 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 African Dependencies and of Southern 
Rhodesia, and also by 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. E'verywhere 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 Africa for the tra,elling facilities most 
gen!';lrously accorded to us on our journey through the Union and 
for the hospitali~y most courteously extended to us at Cape Town 
although our formal mission did not include the Union. 

Deta.1ls of places visited and evidence received w1ll be found m Appen,dllt I. 
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Our terms of referen(,e cover a wxde field. It might perhaps have 
been poss1ble, by mcludmg in our report nothmg more than formal 
answers to the questiOns put, to confine our recommendations 
withm the narrow limits of a few prad1cal measures. But there 
is hardly one of the questiOns to which even the most restricted 
answer could be given w1thout first formmg a JUdgment on wider 
issues, so that wxthout some general explanation of these 1ssues 
and of the prmCiples on which our recommendations are based 
our report could not be properly understood. 

Broadly speaking, two prme1pal questions have been raised for 
our consideration; first, Is Federation or closer union between the 
different temtor£e.~ of Eastern a'nd Central Africa to be adopted as 
a means to secure more effecttve co-operatwn between them 1 and 
secondly, What form of constttution is suitable for those territories 
in which non-natJve Immigrant communities have become per-
manently domictled 1 • 

On the first issue, our particular attention is directed to certam 
adm1mstrative servlCes-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
mficance compared with the need for a common policy in dealing 
with all matters affectmg 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 Africa 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 d1fferent localities, is consistent in its main principles. "' 

The conclusion thus stated has influenced the whole nature of 
our recommendations and the a.rrangement 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 ~atter of native policy, or, expressed differ
ently, if the immigrant communities are to be associated, as 
tmggested in our terms of reference, in the trusteeship for the 
natives, this must not give them power to vary the terms .of the 
trnRt. 

Thus on both counts we are brought back to the necessity for 
drfimng the guiding principles of native policy, and an attempt 
at Ruch a definition has been made a main feature of our report. 
The broad outlines have indeed already been laid down by H1s 
MawRty's Government in the White Paper of 1923 entitled 
" Indians in Kenya " (Cmd. 1922) and that• which containR our 

• Cmd. 2904. 
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terms of reference, but there 1s need now for a more detailed defi.m
twn and' for dehberate thought as to how they are to be apphed m 
practiCe to the particular cond1t10ns whiCh prevail in Eastern and 
Central Mrica. , 

In attemptmg to formulate these pnne1ples we make no preten
sions to define them exhaustively or finally. We have tried to 
indicate what appear at present to be the most Important matters 
for regulatiOn, but we advocate ample opportumty for 
local d1scuss1on, with adequate representation of the un~ 
official commumties, before any policy is settled, and 
perrod1eal review for the futur~. It is indeed neither de
sirable nor poss1ble to settle at the present day the full course 
for const1tut10nal development m the terntories wh1cb we have to 
consider. Conditions in all are still uncertam and fall short of any 
approxiJ:Fation to equilibrium. Progress must be tentatl ve and the 
t1me has not yet oome for bold experiments. It is enough to take 
one step at a time. leavmg the exact nature of succeedmg steps for 
decision m the light of expenence 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 bas led us to consider " closer union " 
rather in the form of the creation of a Central Authority whiCh 
could 'be the mstrument for exerc1sing a supervisory and co
ordmating mfluence m all vttal matter~ of policy more effectively 
than can be done by direct control from Downing Street ; and it is 
the keynote of our recommendations on oonstitut10nal development 
in the various territories th'at the measure of relaxation of detailed 
pfficial 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 pomt that we find ourselves confronted w1th 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 commandmg 
the Fespect and confidence of the local r.ommunities, 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 othe! non-self-governing dependencies. The wider 
significance which 'we thus see in the question of the institutions 
of government, extends also to the policy which these inst1tut10ns 
are designed to .con~rol, particularly to native policy. For what
ever action is taken in matters affec~ing native interests and the 
relations between natives and non.natives has a significance beyond 
the particu1ar, subject or the particular country immediately 
affected, 'and w:lll have its reactions over the whole field of policy 
and throughout· all the territories of Afl-ica. The contact between 
the white and black races in Africa, constitutes one of the great 
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pwblems of the twentieth century. It 1s a problem the solutwn 
of wh1ch demands a cons1stent policy carefully thought out, rather 
than emergency actwn designed to meet partwular d1fficult1es only. 
It 1s not safe to allow pohcy in Kenya to be framed regardless oi 
what IS bemg done in Tanganyika and Uganda. It should be 
framed for Eastern Afnca as a whole. But more than this, polwy 
for Eastern Ainca should be framed with regard to expenence 
and pohcy in all other territones of Afnca. South Afnca. and 
Eastern Afnca have closely connected interests. They can learn 
much from each other and do much to help each other, wh1le th1s 
mter-connectwn of mterests extends even beyond the !:units of the 
Bnttsh Empire to all other European· Powers who are responsible 
for the admmistration of Aincan territories. We received stnkmg 
ev1dence of the realisation of this inter-connection dunng 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-ordmation of Imperial 
pohcy in Ainca ; but 1t 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 m 
Eastern Afnca, we do so 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 eas1er 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 misunderstandmgs as to some of our recommenda
tions, and, we hope, to ensure their acceptance. For examplP.., 
the maintenance of Imperial control over broad questions of policy 
for a country hke 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 Br1tish 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 reganl co-ordination 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 can·.ting 
out measures affecting native policy, efficiency in scientific 
reseal ch, 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 immigrant. 
. But in considering such serVIces the importance of united action 
111 matters where the interests of the vanous territories are inter
connected must not be allowed to obscure the dangers of over
-<'entralisation, and this consideration brings us in this department 
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also to look for the first step towards closer umon in the form of 
creatmg a Central Authority with power to settle policy on matters 
which affect Eastern Africa. as a whole, rather than m any prema
ture scheme for unified executive management. 

In deahng w1th the questions which have been put to us, we 
have found 1t necessary to base the main framework of our report 
on a consideration of conditions m the three northern territories 
of Kenya, Uganda, and Tanganyika. Not only are these the most 
Important of the territones as regards area and population, 
but they are those in whose interests there 1s the closest 
inter-connection. The difficulties of communication make it 
necessary for the present to treat Nyasaland and Northern 
Rhodesia separately, while the position of Zanzibar is in many 
respects qmte distinct from that of any of the :five mainland tern
t{)ries. ln. 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 
pnnc1ples of policy m the discussion of the three Northern terri
tories is directly applicable to the others. 

In accordance with the above considerations, the first part of 
our Report, covered by Chapters II, III, IV, and V, deals w1th 
the factors in the problem which we have to consider : such factors 
including the physical conditions and population of the territories, 
the pnnciples 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, covenng Chapters VI to XII, we> set out our 
;ecommendations for dealing with such problems as in our view 
demand !It solution, and in these Chapters we deal chiefly with 
the three Northern territories. Our views as to the special reqmre
roents of Nyasaland and Northern Rhodesia are contained in 
separate sections followmg 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 appears 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 our 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 
nr under consideration, and when, generally speaking, a fresh 
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Impetus has been g1ven to thought on all subjects connected with 
the non-self-govermng dependencies. 

It might almost be sa1d that a new era was started with the 
despatch of the Parhamentary Commission under the Charrman
shlp 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 
mstltution of a periodical Conference of Governors of the 
Eastern and Central Afncan Terntones, 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 conditwns of the 
clVll service in Eastern Africa, the institution of a common East 
A!ncan Medical Service, the appointment of a Medical Adviser at 
the Colonial Office, the similar appointment of an Econc\l'IllC a.nd 
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 
sc1entlfic research, while we understand that an Agricultural 
Adviser at the Colonial Office is also shortly to be appomted. 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 basis of 
conditions as we found them in Eastern and Central Africa we 
recommend certain further changes, we may be met with the 
cntlcism 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 closer 
mE>asure of co-ordination than is afforded by the ma.chinery 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 
Rtag-e. 

Vi7e feel that there would be some justice in criticism of this kind, 
and in several respects this feeling has caused us a difficulty in 
framing our recommendations. It is indeed quite arguable that the 
Governors' Conference might have proved itself to be adequate 
machinery for the next few years. On the other hand, even if it 
~ad worked perfectly at the beginning, it is suitable only as a stage 
In evolution, and the mere fnrt of the discussions which have taken 
place, with their sequel in the appointment of our Commic::sion, 
have hastened the end of that stage and made it less possible to 



1~ 

rely only on the method of conference between equal Governors 
with real hope o{ success. 

The quest10n of the Governors' Conference raises a clearly defined 
Issue ; but the possible effects of all the other new measures to 
which we have referred are less easy to estimate. We are con
vinced that they will result in increased efficiency, and if we have 
based any recommendations on the need for increased effimency and 
co-ordination of certam services, we do not wish to be understood as 
having failed to recognise that much is already being done for their 
Improvement. 

There 1s one further pomt 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 II. 

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 Parhamentary 
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 
~o give an account of the prinCipal facts bearmg on the political 
and administrative questiOns that have been referred to us. Any 
discussion of these questions w1ll be valueless which fails to keep 
steadily 'm view the domina~t realities of t:V1ture and life in Africa .. 

The Country and Its Possibilities. 
_ The. ,mam factor affecting our problems is the character of 
t.h~ country. The area of the five mainland territories, Uganda, 
Kenya, Tanganyika, Nyasaland, and Northern Rhodesia, is 
rather more than a million square miles. The chmatic 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 
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usele&s, and considerable tracts are mfested w1th the tsetse fly. 
On the other hand, there are uregularly d1stnbuted areas of very 
considerable extent and importance wh1eh possess soils of remark
able depth and h1gh fert1hty. To the districts of proved agricultural 
value must be added areas of heavy soil, resistant to the tools and 
methods of the nat1ves 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 terntories 
can be seen from the statistical tables (Appendices IV and VI). 
At present the principal export crops produc.ed by immigrant 
enterpnse are coffee, sisal. maize, and tobacco, wh1le the 
chief exports of native productiOn are cotton, maize, ground
nuts, toba.cco, coffee, and hides. The possibilities for per
manent crops such as coffee, which reqmre special condi
tions of so1l 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 raw materials from tropical and sub
tropiCal countries is not inexhaustible, a.nd it must be remembered 
that within a generation the whole of tropical Africa has been 
added to the potential sources of th~ 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 m:y>s: 
have been prepared (Maps I and II) 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 M

a rough approximation, because certain areas both below an,d above 
these con_!:ours are suitable, and the necessary minimum altitude 
decreases with the distance from the Equator. The factor of altitude 
alone does not necesearily determine the suitabilitv ot land for 
development by European farmers. Distribution" of rainfall, 
general humidity, temperature, and soil have all to be tested before 
a reliable judgment can ~e formed .. It remains to be proved, for 
example •. whether the hrghland areas lying south of Iringa, in 
Tanganyika Territory, can compare with areas of 'similar altitude 
and rainfall in Kenya, for the colder temperature of the former, 
and the less even distribution of the rainfa11 throurrhout the year 
may make a decisive difference. t:- ' 

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 some areas whlch can produce the best economic 
results from a system of cultivation by n::1Mves each working a. 
small holdmg on his own account. In other areas the most 
effective system may be the ownership and workmg by European 
settlers of comparatively large farms-say a few hundred to a 
few thousand acres. Yet agam there may be' areas where de
velopment is dependent on artificial works on a large scale-such 
as an irrigation project or a comprehensive scheme of water boring, 
the execution of whiCh requires large capitaL These variations m 
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 
reqmre 1s instruction and supervision from agricultural mspectors 
and the provision of the machinery of trade. In the second, the 
entry of settlers or planters with sufficient private cap1tal, who will 
farm estates on their own account and employ native labour, 1s 
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 1s afforded by the development 
of cotton growing in Uganda. This temtory, with Its generally 
fertile soil and evenly distributed rainfall 1s, 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 Tanganyika and in such areas as the Kavirondo reserves in 
Ktnya. 

An example of the second type, that is to say, of territory which 
can be most suitably developed m larger farms, may be found in 
the greater part of the highland areas of Kenya. It is clear that 
an eqmvalent production of maize, wheat, coffee, and dairy produce 
cou]d 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 deve1opment-suc~ as has been 
applied in the Gezira area of the Sudan-may posstbly be found 
in the Kilombero and Rufiji valleys of Tangan~1ka and elsewhere 
in the southern half of that territory, and possibly also along the 
'course of the Tana river in .Kenya. 

The economic possibihties m the whol~ area w~th which we a~e 
concerned are mainly agricultural, but 1n c~rta~n ~reas there 1s 
considerable mineral wealth. The full potent1aht1es w this respect 
are still unknown. Discovery and exploitation have advanced 
'furthest in N 6rthern Rhodesia. where mines _of first-class import
-a.nce are already being worked at Broken Htll, Bwana Mkubwa, 
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and other centres. As other mstances of undertakings which have 
already reached the stage of commercial exploitation, there are 
those for working diamond-bearing formations 1ll Tanganyika, Terri
tory between Tabora and Lake Victona, tin mines in the west 
of Uganda, and various small gold and copper mining· projects. 
Minerals have also been discovered in the territory around 
the southern end of Lake Tanganyika, in the Livingstone moun
tam district at the north of Lake N yasa, and in the Sumbu area 
m 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 an important effect on 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 some form of social and pohtical 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 alwa.ys lie in ~ariculture. 

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, 
and the adaptation of methods to varying conditions .. 1 A policy 
based on sweeping generalisations is likely to be dangerous in evety 
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 domina.,ting factor in the problem is the native 

population. The native mhabttants of the five mainland terri
tories under consideration are estimated to number about 12 
millions. They constitute more than 99 per cent. of . the total 
population. · 

They belong to tribes diverse in physical type, in customs, in 
natural capacity, and m the degree of civihsation attained, so 
that generalisations are difficult and apt to be misleading and 
dangerous. But the question of the capacity for progress of the 
peoples of Eastern and Central Africa is so fundamental for our 
mqu1ry that some consideration of it is unavoidable. 

There are no strictly scientific grounds on which a jud!!tilent 
regarding the degree of progress of which African peopl~s are 
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capab~e.t:an be based. All that we have to gmde Uf! are the broad 
facts of ~:ustory and of personal expenence, and 1t 1s not surpnsmg 
that opimons should widely drffer. Those whose contact has been 
chiefly with raw natives employed as labourers may easily form a 
low est1m~te 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 writrng. They 
have made• no roads. One may travel through the length and 
breadth of, tropical Africa without coming across any permanent 
building or mol'mment 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,' Mve in the past shut Africa off from external stimulus. 
Now for t.he first time the peoples of the continent are berng sub
jected to the continuous influence of an advanced ciVIlisatiOn. What 
effect 1t 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 civ1hsatfon without support from without. 
No one can foretell to what level they are capable of advancmg, 
but that they will progress far beJ~ond their present state, and 
that under the pressure of new forces the advance will be com
paratively rapid, seems certain. 

'rhat the B~ntu peoples are capable of producing natural leaders 
of marked ability, possessing gifts of organization and stategman
ship, is shown by the history of such chiefs as Moshesh, Loben
gula, Lewanika, and Kharoa. The progress of the negro ra-ce 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 negroes increased from 20,000 
to 1,000,000. Literacy increased from 10 per cent. to 80 per cent. 
The negre's capacity to learn and adopt modern methods of farming 
bas been proved by the very large number wh.o have succeeded under 
the same economic conditions as white men in maintaining them
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 N a tiona! Congress. Still more significant is the 
QTowth within the last. few vears of the Industrial and Commercial 
Workers' Union, which claims a membership of over 80.000, has 
obtained. a,ffiliation with the Amsterdam International and is 
pressing for recognition b.y the International Labour Orga,nization in 
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Geneva. ~at1ve trades umomsm has also ntade 1ts appearance m 
Southern H.hodesia. IJ.'he nse in the native standard of life and in 
native self~consc10usness m South Afnca is generally recogmsed to 
be one of the outstandmg facts in the history of the last quarter 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 adm1mstrative organizations in 
Northern Nigeria, the Legislative Councils in the Gold Coast and 
Nigena contam nat1ve representatives. Similarly, in French West 
Afnca 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 nat\ve educa
tion. In Uganda, Makerere College will in three or four years be 
'undertaking work of university standard. At Tabora m Tanganyika 
a large instltution 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 Afncan life. Within a genera
tion there wlil be thousands of natives in Eastern and Central 
Africa able to read and speak English and to absorb modern 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 .. y 
their labour. The greater part of the territory is not suited 
for white settlement, and throughout this area the produc
tion of most crops must be in the main native production. 
Even where European settlement is possible, non-native 
enterprise must always to a large extent be dependent on 
native labour. It bas already been shown that agricultural ex
ploitation in these terfitories may take different forms. In all of 
these the native, whether cultivating his own small plot, or working 
as 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 their 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 Empue. In Uganda, for example, m 1925 there was 
an export of about 180,000 bales of cotton, worth over £4,000,000, 
pract1cally all produced by natives working on their own account, 
and although there 'was some fallmg off in the next two years, the 
crop for the current season IS estimated at about the same number 
of bales ; m 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 prov1dmg 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 im~ortance in the economy of the BntJsh Empire. The 
main contnbution that European settlement m Eastern and Central 
Afnca can make to the wealth of the world w1ll be the stimulus • 
it can give to the vast potentialities of native production.* 

'l'he native peoples are thus from every point of view a factor 
of central importance in the whole problem. A far-sighted pohcy 
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 generatwns of education 

White Civilisation. 

The third mam factor in our problem is European cmlisatwn. 
Its religion, its stores of literature, political experience and 
scientrfic knowledge, its wealth of matenal resources, hold out, 
1hEuropean civihsation gives of its best, the one great hope of 
progress for Africa. Western scrence is alone capable of combat
ing the diseases by wh1ch the continent is ravaged. Through 
Western science alone can its great agTicultural possibilities be 
realised. Only' from non-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. • 

'Vestern civilisation is present in E'astern and Central Africa in 
three distinct forms, and it is important for our subject that the 
distinct.wn should be kept clearly in view. This wlil enable us 
to avoid the mistake, which is sometimes made, of identifying white 
civilisation exclusively \\'ith European settlement; or, on 

• The Report of Lord Lovat's Committee on .Af?ricultural Services (Cmd. 3049) 
recently pmnted out the 'Important part played by the non-self-governmg- Colomu.l 
dependen('1es in the trade of the Empire. For 1925 tbe value of exports to, and 
1mports from, the United Kingdom were £80,000,000 and £61,000,000 respectxvely, 
Th111 is obviously capable of E>normous development. The total area II!! about 
2 000,000 square m1les and the total population about 50,000,000. .Afdcan 
d~pendene1es account for a large share In these figures, and a moderate increase 
in the native standard of livmg and production would have a large effect on trade. 
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the other hand, of supposing that it is only when settle
ment tJ.kes place that there is a confl.wt;, between the mterests of 
natives and of non-natives. In the first place, m the activities 
of Governments and of Chnst1an m1ss1ons the relation of 
European civ1hsatwn w1th the native peoples is largely paternal 
Its functwns are those of ruler, gmde, educator. Secondly, it 
1s present in Africa in the form of European capital, imt1at1ve, 
and enterpnse, directed to the exploitation of the natural 
resources of the temtory, without any attempt on the part of its 
aaents to establish themselves permanently in the country. 
Thn·dly, in those parts of Afnca where climatic cond1t10ns are 
smtable, its representatives are Europeans who seek to set up their 
homes and to create a soCiety in accordance w1th their own tradi
tions and ideals. All these are ahke the expresswn of white civlh
sation; It can be identified exclusively with none of them, 

It 1s m practice almost inevitable that the advent of Europe'l!t 
cmlisation should create, 1f not a conflict, at least a duality or 
interests between the Europeans and the natives. It might be 
thought that in the first of the forms mentioned there need only 
be a smgle mterest-the advancement of the natives. But th1s 
mterest m itself creates new activities. The government cannot 
be conducted m a manner consistent with British traditiOns with
out some attempt being made to introduce law and order and to 
Improve the matenal conditions of the people. This involves the 
establishment of administrative, jud1cial, medtcal, agricultural, arid 
other services, and such services can only be provided if a sufficient 
revenue can be derived from the terntory 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 1ts owu 
organizatiOn, the entry of private traders and the consequent intro
duction of the second form of civilisation is inevitable. This has 
a double sigmficance. In the first place 1t creates obligatwns for 
the Government to consider the interests of the immigrant traders. 
And in the second place it means that the mtroduction of the sort 
of government which British traditwn demands into any of the 
Afncan territones inv3Ives settmg in motwn a process of economic 
and social change which, once started, cannot be stopped and 
which sooner or later must inevitably introduce a new form of 
society. Whether modern European civilisation, so largely 
dependent for its mamtenance and progress on a system of 
pnvate property and the money-makmg motlve, represents, m 
spite of 1ts greater material comforts, something which m a true 
sense is better than the communal organization of the pnmitlve 
African tnbes, is a matter for philosophical speculat10n. 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 practical significance to recognise 
that the mere mtroduction of good administration into the pri~itive 
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African countries inevitably starts a process of fundamental change 
in native conditions, ant\ create.s a second class of interests side by 
side With those of the natives, which a just Government cannot 
afford to ignore. , 

But it is when Western civilisation is introduced m 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 competitwn 
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 band, that it is 
not only through permanent European settlement that the benefits 
of conta,.ct 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 drfficultles arising from a duality of interests 
)Ccur. The extent to which non-na.t1ve settlement may be 
mcoumged 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 nght type, white settlement can 
become a. powerful reinforcement of Western civilisation and 
increase the benefits which that mvilisation can bring to the 
peoples of Afnca. It is quite certain, for example, that nothing 
bke the present development of the highlands of Kenya could have 
been achieved Without the introductwn of a vigorous community of 

"European settlers. While this development has increased the 
wealth of the world 1t may at the same time benefit the natiVes 
since on the best European farms natives may receive, through con
tact w1th their white masters, an education more practical and 
more formative than anything that they can be taught in the 
schools. Notwithstandmg the difficulties to which it gives rise, 
white settlement prov1des a stimulus and example which may in 
the lolilg run promote and hasten the progr~ss 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 
machmes 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. b 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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Smce the pohtical 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 (includmg Government officials and 
women and children) in the five mainland territones and, so far as 
statistics are ava1lable, of those returned as engaged in agriculture: 

TotnJ Europea'Yl8. 
Uganda 1,752 
Kenya 12,529 
Tanganyika 5,27 4 
Nyasaland 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) 
J.re 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 Afnca 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 bo~es 
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 the extent of white settlement is found in 
the. amount of land alienated to non-natives. The figures for 
the different territor.jes are as follows :-

Kenya 
Uganda 
Tanganyika 
Nyasaland 
Northern Rhodesia 

Total area. 
Square miles. 

208,3'20 
110,300 
373,494 

39,964 
291,000 

1,023,078 

Alienated to 
non-natives. 

Square miles. 
10,511 

253 
3,430 
6,268* 

18,197t 

38,659 

• lnclndwg 4,300 square miles held by the Br1hsb South Africa Company lD 
Northern N yasaland 

t lncludmg 14,300 square miles held by the North Charterland Explorat1on and 
BrtttMb Routh Afr1ca Companies. 
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As regards further allenat10n of land for non-native settlement, 
m Uganda there is httle or no land avaxlable. It is est1mated 
that, after excluding the sparsely populated areas m the north 
and deducting the ,areas of water, swamp, and forest m the rest 
of the Protectorate, the remaming land allows only ten acres per 
head of population. It may be concluded that there is no roon1 m 
Uganda for non-native settlement on any considerable scale. In 
the Kigezi district, which has been suggested as -climatiCally smt
able for white settlement, half of the total area of 2,000 square 
miles is unsuitable for cultivation, and the distnct 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 alrea-dy alienated, about 1,500 square 
miles have been surveyed for alienation and a further 3,000 square 
m1les have been earmarked for possible ahenation. The rest of the 
Colony, apart from the native reserves, is forest, waste land, or 
sem1-and country which demands a considerable amount of capital 
for development by expensive water schemes. The census report 
of 1926* states that, apart from land already alienated, there 1s 
very little Crown land smtable for farmmg on a small scale, and 
so, failmg the opening up of fresh land as a result of well-boring, 
an increase in settlement can be promoted only by the sub-diviswn 
of existmg estates. 

In Tanganyika the principal area of non~native settlement is 
m the Mosh1 and Arusha d1stricts, but the limits of allenation in 
this neighbourhood have been approached. The pressure of the 
growing native population in these districts is already making 
11:jelf felt. The chief other area in Tanganyika suitable from the 
point of view of climate for wh1te settlement is the south-western 
highlands. In the Iringa Province there are about 25,000 square 
m1les 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 
and the prospects of white settlement must remam 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 th~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 commumcations. 
The rest of the land alienated is in the Zomba. and 
Blantyre districts in the south, where the land available 
for natives is already insufficient for their requirements and further 
ahenatwn to non-natives is con~::equently impossible. The remain
ing part of the Protectorate, with the exception of a few scattered 
nnd relatively small areas, it iA proposed to set aside as Native 
r...~ands. 

In Northern Rhodesia, of the 18,000 square miles that have been 
ahenated, nearly 10,000 are held by the North Charterland Explora
tiOn Company and 4,300 by the Bntish South Africa Company. 
Only a small proport10n of the areas owned by these companies has 
been developed, European settlement being confined practically to 
the neighbourhood of Fort Jameson, where a tobacco-gfowing in
dustry has been established. Future development w1ll depend 
largely on the improvement of communicatwns and on the discovery 
of mmerals. Most of the settlement on the rest of the alienated 
land adJoins the railway. the chief areas being the agricultural 
d1stnct on both sides of the Kafue river and the mining area. about 
Broken Htll and Bwana Mkub\\8.. More than one-third of the 
to~al 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 
agnculture 1t must depend on the type of farmmg suitable in the 
different areas, and also on the supply of labour available. The 
discovery of minerals in large quantities would lead, as it did in 
South Africa, to a. larp;e 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 ~ot in the highland areas of Eastern and 
Central Africa and to perpetuate itself opinion is sharply divided 
both among medical authonties and among settlers themseh·es. 
Among the latter some assert 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 hfe in the highland 
areas, but prolonged residence is apt in many instances to produce a 
nervous strain, even though physical fitness is otherwise main
tamed. There is not yet sufficient experience to judge whether 
children born in the country maintain the vigour of the stock. 
Here ngain opinions based on the limited evidence available d1ffer 
widely. 
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The difficulties which confront white settlement in Eastern and 
Central Afnca are not only chmatic, but sacral. European settle
ment in these terntories does not constitute a self-sufficing com
mumty. As in South Africa, it is economically dependent on non
European labour. In contrast Vl-lth South Afnca not only un
skilled, but semi-skilled and sk1lled work is mostly ,done by Ind1ans 
and Africans. Nearly all the retail trade outside the b1g centres 
1s m the hands of Indians. Climatic conditions in the greater part. 
of the country make a colour bar 1mposs1ble. Natives are bemg 
trained as carpsnters, blacksmiths, fitters, masons, motor drivers, 
engine drivers, signallers, stationmasters, telegraphists, and for 
other similar occupations. Smce all the unskilled, and mcreasmgly 
the greater part of the skilled, labour of the country will be per
formed by nat1ves, the only opportumties for Europeans apart from 
farming ~ll be found in the professions and in positiOns of manage
ment and oversight. Consequently those Europeans who through 
lack of natural ab1lity or through insufficient education are un
fitted for the higher posts will be unable to find employment, 
smce the only work of which they are capable can equally well 
be done by natives at a much lower rats of pay. 

There thus ames 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. 
Th1s 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. obta~ning a first footing in a new country operate as a process 
of selection. But as t1me goes on, a commumty which has not 
been subjected to any such process will grow up, and It cannot 
be expected that among the descendants of the first comers all 
w1ll 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 ill! 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 the capacity 
of the more advanced natives: The difficulties can be 
mitigated, but not entirely avoided, by the white com
munity providing for all 1ts children an education which will 
equip as many of them as 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. 



25 

It will thus appear that European settlement in tropical Africa 
must be regarded as still in the experimental stage. This does not 
diminish its present importance. While it creates new 
problems, it is rendermg, as has been shown, important services 
to Eastern and Central Africa. It represents an immense fund 
of energy introduced into these territories. Though its present 
dimensiOns are small, it has an enhanced importance through its 
association with the larger European civilisatiOn of which it is 
the outpost. Among the present inhabitants of the territones, the 
imtiative and the political capacity are to a large extent con
centrated in the European community. It is a manifestation of 
livmg 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 fadors in the problem already 
considered must be added a fourth, namely, the presence of a. con
siderable Asiatic population. 

In Kenya particularly the political representation of the large 
!ndian .community has been a. matter of controversy in the past 
and reqmres special consideration in relation to the constitutional 
issues raised by our terms of reference. '!'here is no a.cute ques
tion 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 w~s 
classified as follows :-

Europeatts Arabs 
12,529 10.557 

Of the " other races , 
Baluchis, and Seychellois. 

,, 

• ludianl Other Races Total 
26,759 3,824 53,669 

the most important are the Goans, 

THE ARAB COMMUNITi. 

Emigration from Southern Arabia to Eastern Africa dates from 
the earliest times. Internal d1ssensions in Arabia in the eighth 
century led to the establishment of independent Arab States on the 
Afncan 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 undtsputed rulers of the 
coast. Arab traders penetrated far into the mterior and estab
lished a route through Tanganyika to the Great Lakes, but their 
effect1ve occupation of the mamland was confined to a. strip of 
about 10 m1les wide a.long the coast. In 1887 the Kenya part of 
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this stnp was leased to the Bntish East Africa Assoc1atwn, and 
. in 1888 the remainder was leased to Germany. Arab sovereignty 
is still maintained m .Zanzrbar, where there Js an Arab 
population ownmg most of tbe 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 m th1s area, but they are no longer prosperous. The 
Arab community is represented on the Legislative Councll of Kenya 
by one elected and one nommated member, the latter bemg an 
official. 

THE INDIAN COMMUNITY. 

The connection of Indra with the East Coast of Africa 1s of 
very long standing. Several references in the Puranas show that 
the ancient Hindus had a fairly accurate idea of the locahty and 
its peopl~s. The voyages of Vasco da Gama at the end of the 
15th century ppened up duect sea communication between the 
two countnes 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 d1e 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 
Bombay coast, especially Surat. Colonel Rigby in 1860 reported 
that ne:trly all the shops in Zanzibar were kept by Indians, main!y 
of the t'radmg classes of the Bombay Presidency, both Hindu and 
Mohammedan. 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 Indian Emigration in 1910 that the whole trade of Zanzibar 
vras 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 administr~tion of the territory 
previoasly 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 obtam a sufficiently 
large or contmuous 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 Ind1a 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 eoast ports and Nairobi, or as farmers at K1bos near Kisumu, 
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where they or their successors are growing sugar and other crops 
on a considerable scale. Others found work as artisans, chiefly 
as carpenters or engmeers, and stlll more of them became petty 
traders and money-lenders. The railway itself found 1t neces
sary to retam the serviCes of a consulerable number, both for clencal 
work and for sktlled and unsktlled 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
skllled Indian labour has since been replaced by native labour and 
in recent years the supply of sktlled African labour has greatly 
increased and is being ut1hsed 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 constructipn of the 
Kenya-Uganda. Railway, the services of Indian art1sans 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 Indmn trader has been 
a potent factor in the process of civilising the African. The 
"dukawala," or petty shop-keeper, has carried his wares far and 
wtde into remote native areas, and introiiuced 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 
undoubtedly stimulated the spt·ead 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. 
Such 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 necess~ry link in the chain of distribution, and it 
must be recognised that the Indian middlemen are doing useful 
work for whJCh no other agency is at pre!!ent avaJlable. The 
European cannot afford to trade on the small scale and with the 
small margins on which the Indian subsists, and the African 
generally is not yet sufficiently advanced' to do so. 

It will thus be seen that in the economic organisation of the 
Eastern African temtories the Indian, both as trader and as 
artisan, occupies an intermedia,te position betweeu the European 
and the African. The question whether the Indian hold on that 
po"ition is likely to be strengthened or weakened in the future. 
and consequently whether the Indian population may be expected 
t.o increase or decrease. is of some importance in connection with 
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the controversy regardmg the political status of Asratics. Apart 
from the poss1ble effect of imm1gratwn restrictions, to whwh we 
shall refer later, the following economic tendencies have a clo:>e 
bearing on this question. 

As regards artrsa~s and mechanics, there is already a certain 
amount of active competition be,tween the European and the 
Indian, as for mstance m motor driving and m various branches 
of engmeering, 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 mechamc and art1san. It is by no 
means certain that the Indian w1ll come off best in this competi
tion, beca.use he has a higher standard of living in Africa than in 
Indra 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
anica~ 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 whe.re 
the workman is little more than a cog in the machine. 
The day-to-day monotony has no terrors for them and Lhe 
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 knowledge that they have acquired in the workshops. It is 
possible that, if their mechanical training were superimposed on 
tl!e 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 compJ'tition from both sides 
makes 1t unlikely that th,ere 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 small Indian shopkeeper will have to face in the future 
is the African. The natives generally are not yet sufficiently edu
cated to engage in this trade, but native shops have already been 
~tarted in some 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 of the I~di.a? trader it is 
impossible to say, but it will certainly operate as a hm1tmg factor on 
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the growth of the lnd1.tn populauon. As regards the marketmg 
of nat1ve produce the Indian w1ll have to meet increasmg European 
competition. In Nyasaland the native growers of cotton and 
tobacco are glad to sell therr produce to agents of Br1t1sh compames, 
and in Uganda a part of the cotton crop is marketed by European 
buyers. This is a field in which European enterprise seems hkely 
to be able to hold its own. 

The onlv other mdustry whieh has been suggested as hkely to 
lead to a "large influx of Indian immtgTanto IS agnculture. In 
the White Paper of 192.':3* Hts Majesty's Government finally con
firmed the policy, which had been approved by Lord Elgin as 
Secretary of State for the Colonies in Ul06, of reservmg the agn
cultural land m 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 Europ~ans. At 
the same time it was announced that an area of land in the Low
lands would be tempm·arily reserved for lndians under similar 
conditions in order to ascertain by experience what demand there 
was on their part for ~to<YJ'icultural land. In accordance with this 
decision two areas were provisionally earmarked for this purpose, 
v1z., 100,000 acres on the south of the Tana River, and 1,000,000 
acres to the north of the Voi-Taveta Railway, and the Eastern 
Africa Indian National Congress was invited in January, 1924, to 
co·operute 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 unt1l 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 madvisable 
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 nnable 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 these areas. • 

Nor is there any likelihood of a.gricultural settlement from Indta 
on a large scale. Such settlement in other distant countries over
seas has almost alway& originated in the assisted emigration of 
labourers financed by their prospective employers. All forms of 
ass1sted emigration of agriculturists, whether as labourers or settlers, 
are now prohibited by Indian legislation except where a definite 
scheme, which would have to be guaranteed by the Government of 
the country of immigration, is approved by the Government of 
Ind1a with the concurrence of the Indian Legislature. It is highly 
Improbable that the Government of Kenya would be willing to 
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finance any scheme of a kind acceptable to the authorities in Ind1a. 
There remains the bare possibility of unassisted emigrat10n ; there 
have been occasional attempts by small parties of agriculturists 
from Northern India to em1grate of the1r own accord to other 
countnes as a result of the pressure of populatiOn on the soli in 
their home VIllages;· but such persons cannot as a ruie take enough 
money with them to acquire and develop land in new countnes, 
and they are not likely to attempt land settlement m 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 natives progresses, African competitiOn may 
be expect!d 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 fire already operating as a check on Ind1an 1mm1gratron 
and are likely to operate still more strongly in the future. This con~ 
elusion 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 ,9~7 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 
le't the country." 

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

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 Hia Majesty's Govern
ment would not countenance the introduction of any legislation 
involving racial discrimination between immigrants from different 
parts of the Bntish 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 th1s second principle the Governor of Kenya 
was instructed, in concert with the Governor of Uganda, to submi1 
proposals for giving effect to that amount of control of Immigrat101 
whiCh ·the economic interests of the natives of both Dependenc1e1 
might reqmre. Attempts were then made to ascertam the exten 

• Report on the non-natJve census, Keuya, 1926, J). 15. 
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of Indian rrnmigratwn, but no reliabl2 statistics were found to be 
avallable, and the Secretary of State for the Colonies accordingly 
made the following announcement in the House of Commons 1n 
August, 1924 :-

" My position is that if the danger arises of such an influx 
of imm1grants of whatever class, race, nationality or character 
as may be hkely to be prejudicial to 'the economic interests 
of the natives, I hold myself ent1rely 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. 
Accordmgly steps will be taken to create a statistical depart
ment to obtain accurate information w1th regard to persons 
of all races arriving in, or departing from, Kenya. Mean
while, the Kenya Immigration Ordmance will not be enacted." 

• A statist1cal bun~au was subsequently set up, but it has not yet 
succeeded in comp1hng the figures required owing to the fact that 
tmmigrants to, and emigrants from, practically the whole of l{enya 
and Uganda and part of Tangany1ka pass through the port of 
Mombasa, and no satisfactory means have yet been devis«:>d for 
dtstinguishmg between the destmation, or origin, of these different 
streams. We have consequently been unabl~ 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 importance m relation to the proble~s of Eastern 
and Central Afnca, namely, 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 cons1derable 
stretches the elevation is over 5,000 feet. The result is that the 
highland areas, notwithstandmg their proximity to the Equator, 
enjoy a climate scarcely less agreeable than that prevailmg in 
the southern temperate zone. Although, as has alread) been 
pointed out, it is not yet certain to what extent the white races 
can take permanent root in these tropical regions, the geographical 
conditions indicate that if white settlement does succeed in estab
hshing itself it will occupy a more or less continuous belt stretching 
from the Cape to Kenya. It is natural that the ideas and 
~one of thought prevalent in the much larger white community 
m South Africa should exert an influence on the thinking and 
outlook of the small communities further north. Among those 
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whose hves 'are rooted in the soil of Africa there exists a bond of 
a common experience and of mutual understanding which is lack~ 
mg in those whose contacts with the continent are more super-
ficial and trans1ent. · 
Notwzthsta~dmg these links of geography and of sympathy, there 

are two deep and far-reachmg differences between conditions in 
South Africa and those m Eastern Afr1ca. 

In the first place, the effect of the difference of climate between 
the temperate and the tropical zones is an Important and as yet 
imperfectly known 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~natlve enterprise is in a far more funda
mental way dependent on native labour. Moreover, as has already 
been pointed out, a colour bar in Eastern and Central Africa is for 
climatic •reasons impossible, and a far larger proportion of the 
general activities of the country than ·in South Afnca w1ll be 
undertaken by 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 proportwns 
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. 
\Vlule in South Afrjca 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 
d!fferences 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 Africa. 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 tte dominant element 
of the population, and their interests wi11 be paramount."* 

The Unity of Eastern Africa. 

The five mainland territories w1th which we are concerned are 
physically connected, with no great natural barrier d1vidmg them. 

The pobtical boundaries are to a large extent the result of his
torical accidents or administrative convenience and have no natural 
justification. l'he Kayjrondo country jn Kenya was at one time 
included· in· Uganda.. The vast area inhabited by the single tribe 

111 Parhamentary Debates, 19th July, 1927, p. 287. 
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of the MasaJ. 1s d1v.ided between Kenya and Tanganyik:a.. The 
natural links of a large part of North-Eastern Rhodesta are w1th 
Nyasaland, The high plateau wluch forms the backbone of Central 
Africa runs through all the territories. Lake Victoria hnks the 
three Northern terntor1es by a smgle inland coast. The type of 
agncultural productiOn is throughout broadly the same. There are 
of course, large variations in the crops produced, due to ihfferences 
in altitude, cbmate, and rainfall. But these variations do not in 
any way follow the hnes of the existing political boundaries. 

These natural conditwns of the area are reflected m the nat1ve 
races that inhabit it. The majority are of the great Bantu stock. 
A smgle 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 brdadly the same. 

In characteristics recently acquired the territories show tlie same 
similarity. Contact with the outside world, and all the deep-seated 
changes that it is bringing, has come to them through th'e same 
channels 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 eharacter• 
and receiving an education based on the same principles, it is 
mevitable 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 
tendencv of the new forces which have entered Africa is to break 
down theRe differences. Already natives in considerable numbers 
visit neighbouring terri~ries 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 ncroRs the border. It is essential that throughout the area 
His Majesty's Government should on the larger issues of policy 
Rpeak with a. single voice. 

Imperial Responsibilities. 
Out of the total area in Eastern and Central Africa with which our 

Re!Jort is concerned, an area amounting to one-third of the 
whole, and more than one-half of the northern group of territories, 
is administered by His Majesty's Government under mandate. 

8875 B 
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The fact that His MaJesty's Government have entered into inter
nationa.l obligations in regard to the administration of so large a 
part of the territory has an important bearing on the problems 
with which we have to deal. 
, The nature of these obligations is set forth m Article 22 of the 
Versailles Treaty and in the Mandate for Tanganyika.. The pro
visions of the former are as follows :-

" To those colonies and territories which as a consequence 
of the late war have ceased to be under the sovereignty of 
the· States which formerly governed them and which are 
inhabited by peoples not yet able to stand by themselves 
unde~ the strenuous conditions of the modern world, there 
should be applied the principle that the well-being and develop
ment of such peoples form a sacred trust of civilisation and 
tba't 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 responsibility, and who are willing to accept it, and that 
this tutelage should be exercised by them as Mandatories on 
behalf of the League. . ' . . 

'' A permanent Commission 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 the mandates." 

It is implied in these provisions that the interests of the native 
inhabitants must be the determining consideration in the frammg of 
policy and in the administration of these areas. The Mandate for 
Tanganyika provides in particular that the Mandatory " shall 
undertake to promote to the utmost tlie material and moral well
being and' the social progress of the inhabitants " ; and that " in 
the framing of laws relating to the holding or transfer of land, 
the Mandatory shall take into conside\-ation native laws and 
customs, and shall respect the rights and safeguard the interests 
of the ,native, population.,. . 
. The, standards of administration so imposed are no higher than 
those which His Majesty's Government have imposed on them
selves. In regard to the other t!:'rritories in Eastern and Central 
Africa, the declarations of His Majesty's Government, to which 
reference will be made in the following chapter, have made it cleat 
that tlie fundamental principles of policy laid down for both thE 
British dependencies and the mandated area are the same. ThE 
new factor introduced by the mandates system is that the adminis 
tration of backward areas, more particularly in Africa, is to : 
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greater extent than previously brought under pub he scrutmy. 
Under the new conditions His MaJesty's Government have not only 
to satisfy themselves that the responsibilities of trusteeship for the 
native peoples are being fully discharged, but also to vmdicate their 
pohcy and admimstrat1ve methods at the bar of a vigilant and 
mformed pubhc opinion. 

In the discharge of the obligations which they have undertaken 
in regard to the native peoples His Majesty's Government have 
also to bear in mind their responsibilities towards the British 
Empire as a whole. In the course of the past century the dominant 
pohtical problem of the Empire has been that of the relations 
between the Mother Country and the self-governing Dominions. 
A· problem of perhaps equal importance in the present century 
will be to establish on a secure founda.tion the relations between 
the self-governing and the dependent parts of the Em~ire and 
between the wh1te and the coloured races. This problem 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 widesprea.d public interest in East Africa.n 
questions in recent years. The central problem of Eastern and 
Central Africa is to discover a basis on which white and bla.Ck, with 
Asiatics as well, can live together under conditions of rapid economic 
change, and with adequate opportunities for pohtical 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 less complicated, more amenable to treatment, 
and easier of solution. The manner in which the problems of 
Pastern and Central Africa are dealt with may influence the whole• 
fntnre development of t.he British Empire. 

CHAPTER Ill. 

GENERAL PRINCIPLES GOVERNING THE RELATIONS 
BETWEEN NATIV:m AND IMMIGRANT COMMUNITIES. 

' 
The basis of a satisfadory treatment of the problems of govern-

ment in Africa must be a definite policy for dealing with wha.t is 
the most difficult part of the task, namely, the fulfilment of the 
Government's trust for the natives and the regulation of the 
relations between the native and the immigrant communities. 
Before we attempt to consider the political problems on which 
':e have to report, it is necessary to ask what are the main objec
tlVes of native policy. 

The gene1nl principles of native policy were ably reviewed in the 
Report of the Parliamentary Commission. In Chapter II of that 
Report it was pointed out that the obligation resting on those 
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responsible for the government of these territories should properly 
be regarded as a threefold trusteeship :-

First, for the moral and material development of the native 
inhabitants; 

Secondly, for humanity as a whole (the duty here being to 
develop the vast economiC resource!> of these terntories for 
the benefit of the whole world-a dut) tht conceptiOn of which 
bas been made familiar by Lord Lugard in his doctrine of 
the '' Dual Mandate '') ; 

Thtrdly, for the immigrant communities, whose Initiative, 
knowledge, and material resources are necessary instruments 
in the fulfilment of the first two taf>ks. 

These three obligations, as the Cornmlssion pointed out, are not 
necessarily in conflict. Properly interpreted, they are comple
mentary parts of a single obligation which cannot be fully performed 
if any of those 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 advocated what bas 
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 a1so assume that it is the policy accepteJ 
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 1923tJ, 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 communities, 
neither of which can be ignoreil. 
- The Report of tbe Parliamentary Commission, while emphasismg 
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 the two communities. 

• Cmd. 2387, pages 22 and 23. t Cmd.l922 
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m pursmt of what they regard as therr partiCular or immediate 
mterests, may frequently find themselves at vanance. 

To ensure that the contact of races produces no senous friction 
a.nd that it does not lead to demorahsation on either side, 
demands the h1ghest qualities of statesmanship., The decisions 
in cases where partwular or immed1ate interests are in confuct can 
only be made in an atmosphere of completely disinterested JUstice. 

Each side must receive fa.rr consideration, and proposals which 
take no account of the interests of the non-native com
munities are of httle practical value, for the settlement of non
natives throughout Eastern Africa is an accomplished fact. The 
most 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 constder territories where such settlement is 
a small factor, as in Uganda, and to take into account the effects 
of the JUXtaposition of such differing conditions. 

The essential principle involved in the acceptance 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 
pohcy of His Majesty's Government indeed goes further 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 Dpinion that the interests of the African 
natives must be paramount, and that if, and when, those 
interests and the interests of the immigrant races should con
flict, the former should 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 thtmselves 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 '' In any such changes it will be essential to maintain the 
principle that the administration of the Eastern and Central 
Afnran 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 
trusteeship will be observed." 

• Cmd. 1922. t Cmd. 2904. 
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The wording of the White Paper of 1927, moreover, makes i1i 
clear that native " advancement " is to include progress on political 
lines. The last-mentioned pomt 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 m complete agreement with the 
general principles expounded in the official declarations, and 
this berause we are convinced not only of their justice, but of 
their expediency. The <lnly 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 failure in Eastern and Central Africa. In the 
first place, even qn 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 
\Ve 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 c<lntact 
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 system 
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 mandat.e in Tanganyika, and 
the natives have become accustomed to a government which has 
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clearly put their advancement first m its hst of obligations. 
The same principles apply in another adjoining territory-the 
Sudan. The prmciples applied in these territories and elsewhere 
throughout the Emprre represent the very antithesis of repression, 
and 1t would be impossible, even 1f 1t 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 
affarrs. 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 Afr1ca. 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 civihsation 
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 wlll 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 
durmg recent years in literary works, political debate, and m the 
Press, that the argument set out above is, in a sense, a common
place; but there 1s some opinion st1ll in favour of courses which 
could only be consistently pursued as part of a policy of complete 
represswn. It should therefore be stated that, apart from moral 
issues, represswn is not a possible course, not only because it is 
contrary to 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 mterpretation and lpplication. Difficult questions arise, such 
as: on what lines and 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 between 
natives and non-natives to be regulated, and wha.t recognition is 
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 of His Majesty's Government that 
native interests are to be " paramount." It might perhaps be 
argued that the phrase attempts no more than to indicate the 
general spirit in which the policy is to be applied and that it is 
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a mistake to endeavour to define too closely what 1t 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 Brrtish pohcy both as regards natives and immigrants is to 
be, and that th1s pohcy 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 a.s a result of 
c.hanges of policy at home are responsible for a good deal of the 
pohtiCal unrest whiCh 1s felt among the immigrant commumties 
m Eastern and Central Africa, with its consequent demands for 
some form of self-government. ' 

The statement tba.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 confl.1ct, the former should 
prevail " is, if it is to be interpreted without quahficatwn, of a 
very far<reachmg nature, so much so mdeed that in some quarters 
it bas come to be regarded either as a threat of injustice, which 
1t Is right to resist, or as a p10us declaratiOn, which was never 
mtended to be taken seriously. It would be disastrous to 
allow either interpretation to preva1l, and, in the mterests both of 
the native and the immigrant commumties, 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, natl.ve 
interests must prevail, can hardly stand without at least some 
qualification. Indeed the White Paper of 1923* itself proceediS 
immediately to quahfy it by stating that " obviously the mterests 
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 
lntended to prevail to the extent of destroying the interests of 
immigTant 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 tc 
be interpreted in the sense that the creat~n and preservation of 
a field for the full development of native hfe 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 likely 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 
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lL volve any interference With the development of the natives in the 
field' that has been created for them. 

What therefore IS reqmred is, first, to define what are the essen~ 
t1al native mterests; secondly, to settle what are the conditiOns 
whlch must be created and preserved m order to give those interests 
a fa1r field m wh1eh to start and an adequate measure of protec
tiOn and assistance for their development, and, thirdly, to allow 
nothmg to interfere with those conditlOns. 

SubJect to these requirements the government must do allm its 
power to help the immigrant commumties. Indeed the essence of 
our recommendations is that the field of native interests should be 
clearly defined and safeguarded, not only in the mterests of the 
nat1ves, but also so as to make clear the scope for develop:rpent of 
the Immigrant communities, and to make it possible for the govern
ment within these limits to give them Its active and uneqmvocal 
support. 

The practical application of the doc.tnne of " paramountcy," 
so interpreted, and 1ts reconcihatlon with the interests of the immi
grant commumties 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 temtories with which 
we are concerned, there is, in pomt of fact, still time to prevent 
tho creation of any such difficulty. 

We beheve further, that It IS possible to give a definition of 
essential native interests wh1ch will be at least sufficient for settling • 
a practical pohcy as far as that is necessary to-day, and whrch Will 
make clear what are the legitimate interests of the immigrant com~ 
munit1es and the protection which should be given to them. 

The definitwn of native interests can best be given by consider~ 
mg them under the following headings:-

Land; • 
Economic development, Government services and taxation; 
r ... abour; 
Education; 
Administration and political institutions. 

It Will be convenient in dealing with native interests under 
t~ese headings to give consideration at the same time to the prin
~tples 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 ronsider. 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 Governors of the East 
Afnran Dependencies held at Nairobi in 1926. ThP- summary of 



42 

the proceedmgs of that Conference records that m regard to Lantl 
and Labour-the two most important headings- · 

'' There was general agreement that a definite policy wa.s 
essential; and further that the Government should make it 
clear that when a policy had been accepted 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 for the sake of easy reference is included as an appendix 
to this Report.* Although this covers much of the ground with 
which we are dealmg, and although agreement was reached on 
several important resolutions, we have formed the opinion that 
there is.still a need for a closer defimtion of policy on many points, 
and for the control and co-ordinatiOn of its interpretation and 
executiOn. 

It is for these reasons, even though 1t may involve traversing 
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 dev€lopment-particularly of the native peoples
cannot be foretold. This must be carefully watched and pohcy 
adapted accordingly. Arrangement should be made for a periodical 
rev1ew of policy, and our recommendations include proposals for 
this purpose. 

Land. 

Land has been put first in our hst of essent1al nat1ve mterests 
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 th<:a.steps to be taken in th1s 
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 1s little chance of non-native settlement in 
Uganda, that much land had been alienated under the German 
regime before the war in Tanganyika, that the land in the southern 
part of Nyasaland has been fully disposed of, and that, as regards 
the northern part of N yasaland and Northern Rhodesia, a plan for 
demarcating native reserves, on which legislatiOn is now pending, 
has' actually been settled. There still remains, however, considerable 
latitude for variation in practical conduct. The future disposal 
of vast areas of land in Tanganyika and of substant1al areas ir 

"' Appendix VIII. 
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Kenya reruams to be settled, while even when in any tern
tory the boundanes of native reserves have been fixed, there 
may be different views as to the future handling of such land, and 
proposals for its alienation to non-natives may actually be put for
ward. It is not merely the frallling of a policy, but its maintenance 
in the future wh1ch 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 examme all 
the factors m 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 m any 
form of soc1ety. Lord Durham referred to it in his Report* 
on the affairs of Bnt1sh 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 busmess of the Government.'' He 
insisted that " the disposal of public lands in a new country has 
more influence on the prospenty of the people than any other 
branch of Government" and that " upon the manner in which this 
business is conducted, it may be said that everything else depends." 

Land policy m Eastern and Central Africa has an even greater 
Importance than that which is attnbuted to it in the passages 
quoted above, for 1t has a special sigmficance in territories where 
backward native races and imllligrant communities, twenty 
centuries in advance of them in civ1hsation and material resources, 
are hving side by side. In these circumstances there is one con1 
dition which is essential for the protection of the primitive peoples 
from inJustice. If the native peoples are left in indefeasible posses
ilion of sufficient land, not merely to afford them the bare possibility 
of existence, but to provide them with an adequate opportunity to 
1m prove their standard of living according to their capacity, 
it will be possible for the Government to encourage European 
~ettlement without feg,r 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 gain an adequate living on 
your own land. The Government will, within the limits of its 
financial capacity (which must depend on the measure of your own 
production and contnbutions to taxation), organize public services 
to help you to develop your resources. If you wish to continue 
hving according to your own traditions in a. native community you 
can do so, and If you leave your own land to work for wages else
where, it will be of your own free will and not because you are 
forced to do so as your only means of earning a. living." 

' Lord Durham'• Rtport. Ewted by S1r 0, P. Lucaa. Vol. II., pp. 203, 242. 
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Looked at from th1s pomt of v1ew, the prov1sion of adequate 
land for the natives, though it does not alone provide the whole 
content of a policy for native advancement, is the md1spensa.ble 
foundatwn o£ such a policy. Before cons1dering 1ts practical apph
catwn in tbe Eastern and Central Afncan terntones, it 1s perti~ 
nent to point out how VlVld an 1llustratwn of 1ts Importance 1s 

afforded by the position to-day m the Union of South Afnca-a 
country where cond1t10ns differ indeed widely from those m Eastern 
and Central Africa, but where the essentla]s of the problem of the 
contact between black and white are the same. South Africa 
has reached, m the history of its development, a point severa.l 
chapters m advance of Eastern and Central Africa, and these 
chapters can teach many lessons. Expressed very briefly, the 
mam problem in the extremely complex situation m the Union 
to-day a~pears to us to contain two principal elements; first, the 
pressure of natives as competitors for employment in the mdustnai 
areas where the white race is attemptmg to establish Its own CIVIl
isatiOn, a pressure wh1eh threatens to undermine that civllisat10n 
from withm by the menace of lower standards of life ; secondly, 
the pressure of the natives for recognition in the pohtical .system 
and 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 w1th 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 m South Africa would be 
enormously relieved-possibly for the present entirely removed
if there were adequate areas of nat1ve lands to wh1eh the natives 
tould return as an alternative to competmg in both the economic 
and political fields with the white man. Moreover, it would in 
that case be pos:;,ible with justice to apply closer restric-. 
tions to those natives who still contmued in such compet1t10n, as
they would then be doing so of their own deliberate and free chmce 
and not under the compellmg force of circumstances which made 
it their only possible means of earmng a living. The orgamsation 
of special native areas, such as the Transkei territory, affords to 
the natives who inhabit them an opportunity not only of economic 
progress, but also of f;lome measure of self-government and 
political self-expression, with which the natives thus provided 
for mav reasonably be expected to remain content for a long time 
to com~, possibly until they are fit to be absorbed into. the mai>;'- ~1fe 
of the whole community. We found an almost unammous opm10n 
among the public men whom we interviewed during our visit to 
Cape Town, that if the wheel of time could be reverse~ and South 
Africa could start the process of its development agam from the 
beginning, they would reserve far larger area~ for nat1ve occupation 
on the hnes actually adopted for the Transke1. 

The acceptance of the principle that H adequate " areas of 
land are to be kept free for native occupation must obviously 



involve correspon)ling limitatiOns on the ahenat10n of land to 
foreign settlers. j The two sides have in fact to be considered 
together, and, for the purpose of framing a practical pohcy, two 
prmc1pal questwns arise. First, " By what standard is the 
adequacy of the native quota to be tested?" Secondly, " How is '\ 
the chatnbut10n of ' native ' and ' settled ' lands to be arranged? " 
That is to say, ought the policy to be one of territorial segregation 
d1v1dmg the country mto homogeneous blocks of nabve reserves 
and settled areas, or ought nr-native settlement to be interspersed 
among native-owned lands? 

There are, if we take the extremes on either s1de; two sharply 
opposed points of view, one which regards these countries primarily 
as fields open for European settlement, subject only to the reserva
tion of areas to meet the minimum requirements of the existing 
native inhabitants, and the other which envisages them rather 
as native terntones in which limited settlement by ~uropeans 
may be permitted on such lands as the natives do not, and are never 
hkely to, need. It is, of course, clear that if the requirements 
of the natives are similarly assessed m each case, the two views 
will eomcide and the distmction 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~ 
uhile the different methods of approach lead to different methods 
tJf treatment. Policy based on the former point of view tend,; 
to take the hne of demarcating native reserves so as to open 
the way at once for active encouragement of foreign settlement 
m the rest of the terntory, while exponents of the latter object 
to the fixing of native 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 settler~. 

It should be noted that in regard to mandated territory, the 
Permanent :Mandates Commission has, with the endorsement of 
the Council of the League of Nations, expressed the view that 
" 1~andatory Powers do not possess any right over any part of the 
terntory under mandate other than that resulting from their being 
entrusted with the administration of the territory." The Land 
Ordmance in Tang-anyrka declares the lands to be public lands, and 
that they are " under the control and subject to the dis
poRition of the Governor, and shall be held and administered 
for the use and commony.nefit, 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 
trusteeship to be no less unassailable in the :Protectorate of Uganda 
and the Colony of Ren:va than in the mandated territory of 
Tanganyika. These decl~rations may seem to imply a definite 
('ommitment to the second of the two views that have been men
boned. But they do not, in fact, finally dispose of the practical 
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que~t10n, smce there are large tracts of land in Eastern and Central 
A.fnca. that are not in effective native occupat1on. The total popula
tiOn m the Bnt1sh temtories in Eastern and Central Afnca. lS only 
about 12 millions, while India w1th 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 
requrre. Hence there is room for non-native settlement, and its 
encouragement in these crrcumstances not only promotes the 
development of the territory for the benefit of the world as a whole, 
but leads to greater prosperity in the advantages of which the 
natives share. 

Our views on the issue raised above are set out in the followincr 
paragraphs, and it will help to make clear the line of our argument 
if we preface it with a statement of our conclusions. These are 
that th~ 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 nat1ve 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 ought not then to be thrown open indis
crimmately 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 
Jerritories which have to be regarded as " mixed states" is that 
there should be kept available for native occupation areas in which 
the natives can be allowed to develop on their 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, and the moral code which they already 
possess, and to build up from that foundation. While advance
ment on these lines can be encouraged not pnly by direct Govern
ment action within the native 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 or 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, im
mediately to fix the boundaries of native areas. But even if 
this step is delayed it is important that the Government should 



keep an eye on the more distant future and roughly map out its 
course.• Otherwise it cannot have any clear :policy on the 
matter of settlement by non-natives and must proceed haphazard. 
Sooner or later in any territory suitable for European settlement, 
the time will come when it is necessary to fix the exact amount 
of the first charge for native areas. The principle remains 
the same. When, however, the boundaries of native reserves 
are once fixed they must not again be altered. This is a point of 
vital importance to which we shall 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 Brit1sh administra
tion. Some margin of elasticity for future developmeftt 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 balance to be retained 
by the Government at its own disposal which can be kept free for 
any of the following 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 requires 
special emphasis. /Jt Is obviously important to make some pro
vision for dealing with the class of native who is not satisfied to ./ 
continue his life under native condition!i:J Such a class may 
mclude some of the best individuals, and these should have an 
opportunity to settle down, perhaps after a period of long service 
with a white employer, as independent agriculturists in the countr; 
and not be forced to remain as labourers or tenants on white 
estates or to drift into the large towns. The principle has been 
adopted in the recommendations of the Land Commission of 
Southern Rhodesia whiCh reported in 19'25. We are impressed w1th 
the wisdom of its recommendations in this respect, and it should be 
ll matter of policy in aU countries to reserve suitable areas of land 
for ult1mate use in this way. The introduction of such a provision 
will give an elasticity which, at a. future date, may prove of the 
greatest possible value. 

The preceding paragraphs will have made it clear that in writing 
of " native areas " or "native reserves " we refer to the mini
mum areas necessary for the development of distinct native com
mumties according to the policy which we are advocating (a. policy 
in fact of development along native lines) ; that in our opinion 
such areas should be regarded as a first charge on the terri
tory; and that whether the exact boundaries are to be fixed 

• There are other reasons for an early dehmitstion of nat1ve areas, such as the 
avo1dsnce of wasteful methods of cultivation and destruction of fore•t areas, etc. 
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immediately or not, every Government should form a clear 1dea 
<Of· what is required for th1s purpose before permitting any allen
ation of land to non-natives. 

We <an now consider the two questwns to which we originally 
called atte~tion, that i~ to say, by what standards the adequacy 
of the nat1ve reserves 1s to be tested, and on what principle the 
distribution of native reserves and settled areas 1s to be arranged. 

The first question is one of fundamental Importance and of 
great practical difficulty. The guidmg prinmple is sometimes 
stated in 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 generat10ns. Such 
a sta.tement imports two consideratiOns-the rights of possessiOn 
and the needs of present and future generatwns. In prad1ce 
neither df these considerations affords a sure and certain gmde m 
all cases. If possession means effective occupation by a settled 
population that indeed creates a position which, on grounds both 
of justice and expediency, ought to be maintained. But there 
are cases where nghts of possession in the form of tribal nghts 
may be claimed over land not effectively occup1ed and the exact 
extent of which may be drfficult 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 of juattce. 

The main determimng consideration must be the needs of the 
native population; but the expression requires definition, and that 
given in the memorandum accepted by the Governors' Confer
~nce, to which reference has already been made, hardly appears 
Rdequate for all purposes.* If the needs of future generations 
are to be taken into account there is no hmit to the area which 
might be claimed on this basis. If it is assumed-as is not 
unreasonable-that the native populatiOns, under the better system 
of a.dministration, both ooonomic and hygienic, wh1ch British 
government, ought to brin.g, will enter upon a period o~ steady 
increase, then, however w1de the areas reso!.cved, a day w1ll 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 
land which he might usefully have occupied has been ahenated 
to foreign immigrants. 

This particular question is indeed one which cannot well be 
settled on principle alone, and what is really reqmred now Is that 
each Government should settle a programme defining the various 
areas on the lines which we have recommended, that is to say, 
first the exclusive native areas ; secondly the areas immediately 
a.va1lable for alienatiOn to non~natives; leaving in the third place 
a balance to· be held in reserve for future needs. The actual 

• Se6 Appenduc 'Vlll. 
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boundanes fixed for the native areas must depend in each case 
on a. combmatron of practical considerations, but the accepted 
policy ought to be to reserve for native use an area of land suffi
cient for the existmg populatwn, and a reasonable margin for future 
expansion. 

This margin for further expans10n w1ll of necess1ty vary accord
ing to the actual condltions and possibihties in each case. As 
stated above, u a reasonable rate of mcrease in the population 1s 

assumed, a time must come m every case when the area reserved, 
however l&rge, 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 mtensive 
methods of cultivation. After that must come furfuer stages, 
eharactensed by the introductiOn of other forms of employment, 
and, eventually perhaps the automatic adJustment of the• mcrease 
•of populatwn to the measure of the means of hfe available. As 
every cmhsed community of the world has to adapt Itself to ex
ternal cond1tions m th1s way, there is no lllJUstice m askmg nat1ve 
eommunities 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 descnbed as 
the second stage of evolution by the saturation of his lands w1th 
population. 

The conclusion to be drawn from the preceding argument is, that 
so far as any general principle can be laid down for fi.xmg the 
mm1mum area of land to be reserved for native use, it may be 
stated as follows :-that the area ought to be suffiment to enable 
the existing population to maintam a reasonable standard of lifE» 
according to the methods of agnculture or stock-keeping at present 
pract1sed, and to provide for such increase of population as may be 
expected before the natives have time to learn better or more 
mtens1ve methods. It follows as a corollary that it is the duty 
of the Government to assist the native in learning improved 
methods. 

We now come to th~ second of the two questions relating to a 
practical land policy, namely, that of the relative distribution of\ 
the areas reserved for natives and for .settlers. The answer to 
this question must, of course, be largely governed by practical con
d1bons. It so happens, for example, m Kenya that most of the 
la~cally suitable for European settlement lorms one c~ni
tmnons block:--whereas- in--rranganyika' there are- several distmct 
h}ghland areas. As a general principle, we recommend such a 
measure of terntorial segregatwn as will facilitate the creation of 
homogeneous native and non-native areas of 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 



50 

the terntory mto large distmct " white " and " black " areas, 
and that w1th these conditions a native who wishes to work on a. 
settler's estate niay have to travel far from his home, while the 
~enefit of contact With the representatives of a more advanced civll
lZatwn will be lost to the country at large. The advantages of 
contact w1th good settlers are undoubted, and 1t may in certam 
cases be desirable to introduce a &pecial exception to the prinCiple 
whiCh we have formulated by establishing a few specially-selected 
men on farms scattered about among native areas, lf th1s can be 
done without arousmg native suspicwns 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 1s that the political advantages 
of creatmg homogeneous settled and native areas outweigh any 
economic• considerations. 

It is an important feature in our recommendations for political• 
development that the maximum use should be made of the oppor
tunities provided by the mst1tutions of local or mumc1pal 
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 it 
w1ll be possible in such institutions to preserve a homogeneity of 
racial interests, and thus to keep 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 great 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 distnbution 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 land is to be secured. This 
aspect of the matter was dealt with fully thy the Parliamentary 
Commission from whose Report• the following passage may be
quoted:-

" There 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 all 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 therr 
recommendations somewhat further by considering in greater deta1l 
the extent of the areas to which the nat1ve t1tle 1s to be secured. 
But the question of title is in Itself of dominatmg importance. 

IWhen m any terntory it becomes necessary to fix the boundaries of 
-;vsat are to be reserved as nat1ve areas, then it is absolutely essen~ 
tial that the title of the natives to their beneficial occupation should 
be mdefeasibly secure~ Native confidence in the justiCe of British 
rule is Jeopardised by even a susp1cion that the complete inviola
blhty of their beneficial rights is in any circumstances whatever 
hable to infringement or modification. 

This is a matter on which we feel it essential t<> avoid any shadow 
of ambiguity. It must be realised that, according to the hne of 
argument whiCh we have developed above, the fixing of soundaries 
of native reserves is rendered necessary as a prelimmary 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 
area.s of very good land which the natives, owing to incompetence 
or idleness, fail properly t<> cultivate, it may w1th great force be 
argued that the country cannot afford to have its natural resources 
neglected. Nor do such arguments necessanly imply any lack •f 
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 
its use. Moreover, it may be said that effective safeguards against 
post>Ible detriment to native interests can be created if it is provided 
that native land cann'ilt be sold but only leased for a limited period 
durmg 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 
a.ccrue to the country as a whole, and even to the natives themselves, 
we believe that once the boundaries of " native reserves " have 
been fixed, nothing which might be regarded as handing over to 
non-natives the beneficial use of any substantial areas• of land 
within these boundaxies ought to be permitted, at least, until the 
natives themselves have attained such a standard of education and 

1 We refer to the alienation of large arefta for agricultural purpollf'B. It is of 
course dear that famlit•ea need not be wtthheld for the leasing of small sites for 
abopa, factories, etc., or for the expropriation of moderate areas for pubho purposea. 
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cmhsation that they can be regarded as really competent to giVe 
a representative and responsible expresswn of pubhc opmion. 

The ground on which we bai:le th1s behef Is that no Immed1ate 
economic advantage can possibly compensate for the destruction 
of confidence of the natives in British administration, and that at 
the present stage, whatever safeguards ure adopted, the apparent 
ahenatwn of land w1thm the native reserves to non-natives would 
come to be regarded as a breach of fa1th wh1ch would in fact destroy 
native confidence. The safeguards afforded by provlSlons hm1tmg the 
alienatiOn to the grantmg of leases, or ensuring that the natives 
themselves are to be consulted before anythmg 1s 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, 1t would be impossible at present to get 
a really representative or responsible express1on of opinion. More
over, native mentality is such that even if their recognised ch1efs, 
or representative counmllors had expressed l).pproval they would be 
likely to feel afterwards that they had not realised what was beu~g 
done and that the Government was to blame for havmg encouraged 
them into such a course. 

On the other hand 1t 1s to be expected that some elasticity 
will in the near future be required for the purpose of prov1dmg 
for developm~nt within a native community itself. For it is nbt 
to be supposed that the extsting systems of communal or clan 
cultivating rights will be permanent. The advancement of c1vihsa
t10n, 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 bmldings and permanent improvements, will create 
~ need and a demand for some secure form of md1vidual native 
tenure. This is a subJect which already requires careful study 
in the light of the combmed expenence of all three territones. In 
Uganda, for example, freehold t1tles of vast areas of land were, 
as a result of the original treaties, vested in the local ch1efs It 
is hardly within the scope of this Report to enter upon a detailed 
examination of the h1story and working of the system thus created 
It can obviously lead to great injustice to tqp main body of natives 
if the native landlords abuse their position, and it is a system 
which could not be repeated in other t€rritories. But the ex
perience in U~anda 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 Blll 
entitled " The Native Lands Trust Ordinance, 1928," was mtro
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 
jou, 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 has necessarily been caused 
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in the legislative programme -of the Kenya Government, some of 
us have felt it to be mcumbent upon us to indrcate to you more 
prec1sely our view as to the relatwn between the principles which 
we have formulated and the particular proviswns of this Ordmance. 

A.LIENAT~ON OF LAND TO IMMIGRANTS, 

The prmciples whlch should govern policy under this headmg. 
have already been considered as a. necessary complement to those 
laid down for native land pohcy. But there are certam other 
considerations of which account must be taken. {Jhus, in the 
first place, a programme for the ahenatwn of land to Immigrants 
cannot properly be settled without regard to the demand for native 
labour which the cult1vat10n of such land Will create,* and should 
be so regulated as not to cause a senous and sudden dislocation 
in native hfe. \ Thls aspect of the matter will be more fully dealt 
with m a later paragraph. It would be imprudent to imt1ate the 
rapid and simultaneous undertakmg of various proJects for 
economic development, ea-ch of which might senously 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 lme, lf it achieves its object of 
encouragmg the development of the south-western provmces of 
Tanganyika Temtory, would greatly increase the oppor
tunities of employment for the natives m an area which is now 
the mam source of labour supply for the sisal plantatwns in the 
coastal belt in the neighbourhood of Tanga. We express no 
opmwn adverse to the construction of the hne, but we obsente 
that the indrrect effects need consideration as well as its drrect 
effects, so that Government may be prepared to counteract them 
1f they are harmful. 

Secondly, Governments ought to take account of their responsi
blhty for controlling the quality of settlers.· It is of enormous 
Importance in connection with the relation between the immi
grants nnd the nativ~s that the settlers-particularly in the early 
days-should be men who have not only the experience and 
material resources necessary for success, but also the qualities 
which will ensure that they will be just in their dealings with 
the natives, and so earn their confidence and respect. '!'his is 
an essentml condition also of the settlers' own prosperity. The 
quahty of the early settlers in these territories is almost as 
Important to the Go\ernment as the quahty of its own officials, 
and, while we fully recognise the practical difficulties of applying 
an e!l'ective system of selection, we believe that more can be done-

• A poh<·y of ahenatm~ !anti to speculators who do not Intend to cult1vate it 
ought not, in any case, to be followed. • 



than has been done m this matter. Valuable lessons may, perliaps, 
be learned m tills connectiOn from the workmg of the · · 1820 '' 
Settlers scheme 'm South Afnca, and from the practice of the 
Umon Government. 

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

It Is impossible to give effect to the foregomg recommendatiOns 
as to the pohcy of settlement by Immigrants unless the Govern
ment is workmg according to a programme whtch has been well 
thought out in advance. Th1s has not always been possible in 
the past. The demand for land has generally come before the 
Governments have had time even to orgamze an effective Lands 
Department to deal with 1t, much less to undertake such a com
prehensive survey of the territory and ite: 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 terntories, and of the 
natives' requirements of land for their own use, and the numbers 
ava1lable 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 w1th policy as regards 
alienation of land to immigrants. The two should always be 
considered together, and the need for a comprehens~ve review of 
conditions as regards land and population and of the economic 
J].Ossibilities dependent upon 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 public if the Government had been working on 
a well thought out combined programme for railway development 
and land alienation. 

The Government of Tanganyika is making an attempt to n;eet 
this particular point by reserving to itself in all the leases the nght 
to revise the rental if a railway is brought within a certain dis
'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 ~n evasion of 
its responsibility to provide for the future by makmg the. con
ditions on which land is alienated uncertain. Moreover, tli1s un
<'ertainty must operate as a deterrent to the moot businesslike type 
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of settlers, for it is to be noted that the right to revise the rental 
is unlimited. 

It may be argued that it is often impossible to know in advance 
whether a raJ.lway IS, or is not, hkely to be constructed-e.g., to 
the south-west areas of Tangany1ka, but we feel that there is httle 
to be gained by alienating large areas of land in remote and little
known portions of the territory, which can have practically no 
econom1c value until they are connected with a railway. A few 
pioneers may be of value in testing agricultural possibihties, but 
these should be treated as special cases and given special assistance 
by the Government. 

•SUMMARY. 

The views expressed above can be summansed as follows :-
Adequate areas of land should be reserved m .perpetuity 

for nat1ve 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 demarca,ted no substantial alienation of 
land w1thiu them to non-natives must be permitted until the 
whole body of natives has so advanced in education as to be 
able to express a responsible corporate opinion. The only 
exceptions to this rule should be when the Secretary of State 
(or the Central Authority acting on his behalf), has after 
proper inquiry satisfied himself that the alienation of land is 
to the clear and undoubted advantage of the natives. 

In add1t10n to the area set aside for nat1ve needs the Government 
should reserve power to provide other areas of land in which natives 
who wish to settle outside native areas may acquire land Jly 
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 dis
turbance in economic conditions. 

(b) The quali!>y of the settlers should be maintained at a. high 
level. 

Settlers once admitted should be given all the help which 1t is 
in the power of the Government to render to them. 

So far as possible settled areas and native areas should 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 ad
vance a programme for alienation of lands to immigrants, and in 
order to enable them to do so careful inquiries are necessary-

(a) into the amount of land which can be alienated with
out violating the principles of native policy; 
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(b) into the agriCultural and other economic possibilities of 
such land; , 

(c) mto all the conditiOns affecting the native labour supply, 
so that the rate at which the new settlers are mtroduced may 
be regulated accordingly. 

The Government's programme for land alienatiOn should be 
worked out in cOnJunctiOn w1th its programme for railway construc
tion, which should be elaborated in advance accor~mg 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 possible, be fixed at the beginning, so that the intendmg settler 
may know the limit of his commitments. 

Taxation and Government Services. 
If the natives are to be fairly treated, provis10n must be 

made to ensure that they rece1ve an adequate return m services for 
the taxes whwh they pay. Strictly interpreted this means that 
the1r total contributiOn to the taxes should be calculated, and that 
after allowmg 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 w1t.h the settler community in any one temtory, it must 
be• a matter of extreme practical d1fficulty 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 commumties 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 rpust be recognised that to insist on a rigid and exact en
forcement of the above principle in each year tmght prove hamper
ing to the administration and not really in the best il1terests of the 
community as a whole. There must be a certain amount of 
elasticity and it is rather on the working of tht- 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 mi~ht 
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, method~ 
of taxation require constant critical examination and review. These 
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uught to be studied for Eastern and Central Afnca as a whole, 
takmg advantage of the combmed expenence which is avrulable. 
The present standard method of nat1ve taxation which takes the 
form of a poll or hut tax 1s obv10usly a pnm1t1ve tax suitable only 
for commumt1es 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 might well be considered concurrently 
w1th the question t:>f the gradual development of a system of in
dividual land tenure among natives. There can be little doubt that 
m the course of time there will be an advance towards such a 
system and in that case taxation might very well be based on the 
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 thi~S matter, there are wide 
variations in the rates of direct native taxation throughout the 
temtories 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 conditions in these two countries in this aspect 
alone might not unreasonably lead to the conclusion that the 
higher rates in Uganda stimulate industry and that the natives 
of Uganda are, in the final result, much better off than the nativ~'l 
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 backward 
d1stricts. But it must be remembered that there are great varia· 
tions between the d1fferent districts in ea.ch territory. For example, 
in the Karamoja district of the Eastern Province in Uganda the 
total tax burden is only 5s. 

Uganda. 
Kenya. 

Tanaanvika. 
N" vasaland .• • ... 
Northern Rhodesia. 

Poll and Hut 
Ta:c. 

Normal r·ate. 
1!\s 
12• 

(Ma.~t 20s.) 
12s. 
6s. 

5B to lOs. 

Local Rates Total per adult 
and dues to male taxpay~r. 
Chuifs, etc.• 

17 Jl. to 28s. • 32s. to 43s. 
Bs. max. 12s. to 15&. 

(20R.) 
12s. 
6s. 

5s. to lOs. 
• The maxtmum figure in lTganda iA in the Kingdom of Buganda where the 

levtea mclude lOs. for rent to nattve landlords. 
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We have commented already on the importance of studying 
new methods of taxatwn, so as to prepare for a grwual evolution 
in this matter. For this purpose, and m order to check the adjust
ment of the existing burden, a careful comparative enquiry for the 
three territones mto the effects of the existing system would be 
of value. 

The preceding paragraphs refer only to direct taxation. In-
direct taxatiOn is almost entirely in the form of customs duties, 
and the level of these 1s for all practical J!Urposes the same. 
There may be one or two details where a readjustment might 
fairly be made (e.g., the duty on :fishing nets, etc., which is said 
to be burdensome on the native :fishing industry on Lake Victoria). 
But generally speaking the rates are reasonable and do not put 
any undue burden on native life. 

Economic Development. 
This is a matter of practice rather than of principle, of lillminis

tration rather than of legislation. It follows from what has been 
said above that the nat1ve ought to be given every opportunity, 
within the measure of the Government's :financial resources, t.o 
develop his own economic opportunities, which, in the territories 
ander 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 for 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 merely 
~n 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 
shown what a great export trade can be built up on 
native production alone. It is the duty of Government from 
every pomt of view to develop these possibilities to the 
full 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 the 
heading of Taxation, the principle that the native ought to receive 
a.n equivalent 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 preserve an even balance 
between native and non-native interests. It is important to 
remember that Government assistance to the natives must cover not 
only the production but also the marketing of his crops. 

• The exports from the British West African Colonies for 1927 amounted to 
£33,294,006. 
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'l'he Administration must guard against any tendency to prefer 
one community to another in the distnbution of the best technical 
officers (e.g., medical, agricultural or veterinary), and care must be 
taken that there 1s an equitable d1stnbution of the loan expendl
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 ra1lways, etc.. The policy of ra1lway rates also 
needs careful scrutiny. Railway rates fundamentally affect 
economic posstb1ht1es, 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 a settler community to treat native 
mterests unfairly in these matters; but the immigrant communi
ties represent the more advanced and vocal element in any mixed 
State, and if the constitutional organization is such as. to gtve 
them free opportumty 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 hfe of one state, it needs a strong sense of equity 
and ceaseless vigilance to ensure that no advantage is taken of 
the weakness of the more backward. The practice in this matter 
of Government services requires careful watching, and full informa
tion should 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 d1fficult to obtain; it would obviously be imposs1ble 
w1th the existing machinery to compile a full and accurate census 
of production, while export figures considered alone do not present 
a complete picture, because a considerable amount of the export-> 
able surplus of native products, such as maize for example, is 
hkely to be absorbed in the home market. We suggest for con
sideration that typwal areas should from time to time be selected 
for a test census 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 
oompamon between what a native can do by devoting his whole 
attention 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 out to work 
for white employers w1thout endangering the economic position 
of the reserves, a question to which we refer in greater detail in 
dea1mg with the matter of labour. 

It would be useful if, in the annual report for each territory, 
a section could be included on native interests, giving in respect 
of that territory data similar to those required by the Mandates 
Commission of the League of Nations in the Annual Reports of 
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-mandated territones. This will be of value in the formatwn of 
an enlighte'ned public opinion; its preparatwn will serve a useful 
purpose in regulating the knowledge of the administrators; and its 
publicatwn will serve to demonstrate that the native races of the 
British Empire are administered accordmg to the principles of the 
League. · 

In dealmg with this whole subject of economic development and 
w1th the closely allied subJect of labour the consideration of ab
stract prmciples is not sufficient. The actual conditions of chmate, 
s01l, etc., affecting economic development m each territory must 
.always be taken into account. Attention has already been called 
(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 agnculture based on a number of small native culti
vators ea<ch working on his own account ; that in others the best 
fonn of working w1ll be in farms or plantations of a few hundred 
up to a. few thousand acres worked by individual fanners with ade
quate capital; and that in other parts again it may be necessary to 
deal w1th 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 
of the former 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 w1ll 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 t;:londitions 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 of great importance, particularly as enabling a Govern
ment to raise a revenue with which to provide medical and 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 a native in wage-earning e:npioy
ment. Indeed if every native has a chance either of workmg on 
his own ho1ding or of finding employment on fair tenns with .a 
European employer, his condition is perhaps as fortunate 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 development by European settlement we have 
called attentiOn to the need for the Government to exercise some 
control over the quahty of the settlers thus mtroduced, and to the 
importance of this matter m the interests both of the natives and 
non-natives and the relatiOn between the two. It is necessary also 
to recogmse the Government's obligatiOns in other cases where non
natives are brought into contact w1th natives m connectiOn With 
economic development. Even where the main system of productiOn 
is one of small native agricultunsts each working on his own 
account, as for example m Uganda, the machinery of trade has 
to be supplied from other than native sources. Some control ought 
to be exercised over the t.raders '\\ho establish themselves to purchase 
the natives' export crops. If su.."h traders are without adequate 
financial resources, they may easily be put out of business in the 
case of a sudden drop m the price of the commodities w:bich they 
are handling, and if this were to happen it would be so disastrous 
to the native producer that the Government itself might have to 
intervene. The organization of the cotton trade in Uganda has 
already shown signs of weakness of this kind, and 1t would be 
valuable if the Government could attract some powerful commercial 
groups to interest themselves in this business. There 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. Anythmg m the nature of a monopoly must of 
tOurse be subjected to strict control by the Government, 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 ffiven 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 skilled manage
ment-such as an irrigation project, systematic well-boring, or the 
establishment of some central factory-a co.-operative scheme of the 
kind which has been introduced in the Ge-zira area. in the Sudan 
may prove the most effective method and the fairest to the natives. 
Oppl'rtunities for introducing surh schemt>s should be carefully 
studied, for no sort of arrangement more truly embodies the spirit 
underlying the Dual Polley. Such an arrangement does not involve 
the permanent alienation of native land to non-natives, but provides 
for a true partnership between the skill and capital resources of 
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Western civilisation on the one side, and on the other the land 
and manual labour of the natives. 

The chief point to be appreciated is that the Government of any 
of these Afncan terntories has a definite respons1b1hty and ought 
to have a definite rolicy for dealing with all these matters. For 
this purpose it is important that provision should be made for the 
exchange of experience between the various adjoining 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 con(:lusion that the Department of Agriculture had " 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 inspectors 
for native areas has bee,n substantially enlarged. The full ben~fit 
of this larger staff has not, however, yet been available, and though 
much has been done there is still room for improvement. We 
mention this in no spirit of criticism for we believe it is recognised' 
by the Kenya Government itself; but this is a subject which wants 
oonstant watching and it is for this reason that we have recom
mended the furnishing of special annual reports on native produc. 
tion, and that we think that a Central Authority able to institute 
comparisons between the practices of the various territories will be 
of definite value. It is perhaps significant that it was represented 
to us in Tanganyika that the attention of the agricultural and 
veterinary officers. was almost exclusively devoted to native areas, 
whereas in Kenya the tendency was stated <to be in the opposite 
direction. 

One small but typi<!al illustration of differences in this field 
may be noted. 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 quantities with great profit to themselves. At the same 
time in Uganda the eultivation of Robusta coffee by natives is 
being actively encouraged. This raises a wE>Jl.known contro
versial issue. There is much to be said on both sides, and we 
should hesitate to pronounce a final judgment without a thorough 

• Cmd. 2387. 



63 

technical 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 suspicions of injustice. 

Another illustration, again typical of the sort of differences in 
practice wh1ch are liable to occur, may be taken from the recent 
controversy between the Kenya-Uganda and Tanganyika ra1lwayfl 
on the question of railway rates on cotton from Mwanza. We 
refeJ; elsewhere to the area for possible competition between the 
ra1lways which has been created by the completion of a. branch 
line from the Tanganyika railway to Mwanza on Lake Victoria. 
It so happens that it suits the Tanganyika. railway rates policy 
to charge a rate on cotton from M wanza to Dar-es-Salaam which 
is 20s per ton cheaper than that charged on the Kenya-Uganda. 
ra,ilway for transport from Uganda stations to Kilindi.m. The 
considerations affecting this policy are 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 
say that high rates have to be charged on native cotton from 
Uganda in order to enable the railways to carry maize produced 
by Kenya settlers at less than cost price. 

Labour. 
The principal matter to be considered under th1s 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 
labourers 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. -. 

Where 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 existenc~. 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 most damaging to native society and to the proper development 
of native political institutions which, according to the principles 
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 
l!ettled areas by the help of native labour may, if properly regulated, 
tonfer great benefit on the natives themselves as well as on the 
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immigrant communities. It is advantageous to the native to learn 
habits of regular work and to gain practical expenence of what can 
be achieved by advanced methods of agnculture. In certam 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 African dependenctes, 
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 a vicious circle. For while, 
on the one hand, measures necessary to improve the standard of 
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 may not be 
availa,ble· unt1l 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 
prm.ide 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 judgment 
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 bv 
the advent of European civilisation are entirely strange and ahen 
tu 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 of contract jg equally foreign. In this new and strange 
world the native is dependent on the guidance of those flf't in 
authority over him. · He needs to be encouraged to acquire habits 
which in the long run, will contribute to his own advnncement 
and progress. It is only natural that in these conditions the 
question of advice and encouragement by Government officials 
t? natives to go out to labour should have become a subject of 

• Report hy Maior G. St. J. Orde Browne, O.B.E, upon Labour in tb& 
Tanganyika Territory, 1926, (Colonial No. 19), pp. 13 and 72. 
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controversy. It is always possible that such advice and encourage
ment, especially as mterpreted by nat1ve chiefs or headmen, may 
become an illegitimate form of pressure. It 1s equally possible 
that abstention from such adv1ce and encouragement may be detri
mental to native interests both by injuring non-native enterpnse, 
and thereby retarding the general progress of the temtory by 
which the natives themselves will benefit, and also by leaving 
the native without the stimulus and spur which would enable him 
io adapt himself to the new conditions and thereby make his 
position and welfare more secure. 

In these crrcumstances the Government has a task of consider
able difficulty to perform, for any indicatioo of advice which 1t 
may give to primitive natives is apt to be construed as an order. 
It must be the duty of the Government to holJ. 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 
ihem. The possible benefits to the nat1ve have already been 
mentioned, and, provided that emP.loyment is voluntary, and that 
its conditions are fair, then it may quite justifiably be encouraged 
within the hmits 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 nat1ve labourer, it must be part of the duty of the 
Government to ensure that he sells his labour on terms advan
tageous to himself. This, of course, does not necessarily me!!-n 
that the terms must be disadvantageous to the employer, for, it 
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 
~ash required for the taxes which he has to pay. If that condition 
1s 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 compared with 
remainmg on his own land. Adequate native reserves indeed can 
take in Africa the place of trades unions, and help the native 
to maintain a proper standard of wages for his labour by providing 
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him with a protection against being forced to bargam 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 fust be able to look after his own interests. It is the duty of 
Government to exercise vigilant scrutiny of all the cond1t10ns affect
ing the treatment and general welfare of native labourers. It 
would be beyond the scope of this Report to deal with all those 
conditions, or to propose any detailed regulations. We suggest, 
however, that it would be useful to arrangP. for the interchange of 
experience between tae 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, condltions 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 even 
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. 
nent, nevertheless such latitude as is allowed for individual 
Lrrangement should be the result of a carefully thought out policy 
md not of the lack of it. 

The second duty of the Government to wh1ch we referred above 1s 

to ensure that the labour demands of non.natives do not operate in 
such a manner as to prevent the proper development of native 
soci~ty. This duty has a double aspect. On the one hand, it 1s 
necessary to regulate the numbers of natives who go out for tem. 
JlOrary 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 
arid 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 of 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 ~ow 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. Terr1tory, 1926, (Colonial No. 19), p. 65. 
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Dealmg with the first point, there is a limit to the number of 
men who can leave the1r 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 av01d 
creatmg demands for labour in excess of what can be supphed 
without undue d1sturbance of ,native conditwns. This is a subJect 
on which we have already touched in dealing with" Land Pohcy "; 
and, as we have pointed out, policy in this matter cannot be pro
perly regulated unless the Government is working 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 any one time needs very careful consideration, and cannot be 
settled without a elose knowledge of native conditions. 

We gamed the impression that the way in which nathe hfe 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 
settlers as of the natives, since injury to native life must lead to the 
drying 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 mter-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 tnbal system and 
may hasten the dissolution of tnbal authority which it is the main 
object of administrative policy to conserve until there has been 
time for the native people t('l assimilate the new ideas introduced by 
Western civilisation, and to adapt their institutions to the new con., 
ditions. 

The gravity of this whole proble'm in another part of Africa. has 
been recognised by the Belgian Government. A Commission pre
Sided over by a Minister of State and representative 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. ln the 
pre~ent year a similar representative Commission, presided over 
by the Prime Minister, has reviewed the conclusions of the earlier 
body in the light of the experience of the past three years. These 
reports are evidence of the seriousness with which the Belgian 
Government is taking in hand a problem which the Prime Minister 
descnbed as " the most difficult and the most pressing of all those 
preRented by oun Colonial task," and which had claimed " the 
first place among his pre-occupations " since he took charge of 
the Colonial Office. • 

The reason which led to the appointment of the Commissions 
was the rerognition that " in the course of recent years the 

"' Le probh\me de la M.1un-d'Oeune a.u Congo Beige, p. 37. 
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economic development of the colony has undergone very rapid 
acceleration, so as to awaken legitimate apprehensiOns regardmg 
the repercussions of this precipitate actwn on the social life of the 
natives.''* The Commission were unammously of opimon that 
'' nat1ve societies brought into contact with civihsatwn exh1bit an 
extreme fragility. Since the hfe of the society and the life of the 
family are not at the stage of mutual relat1ve mdependence 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 
hfe and affect adversely the b1rth~rate." t Ravmg thus envisaged 
the gravity of the situation, the Commisswn set 1tself to enquire 
what proportion of adult males could be withdrawn at one time 
from tribal life without seriously disturbing the equilibrmm 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 
5 per cent. of the able-bod1ed adult males, which is the equivalent 
as a rule of ll 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 11ot involve any disturbance of tnbal 
and family hfe It was recognised both by the first Commission, 
and still more explicitly by the second, that these percentages 
were not to be interpreted or apphed in any mechanical way. 

As a result of these enquiries the Belgian Government has taken 
•<:Lctive 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 1s thought to be excessive has been prohibited. 
The Prime Minister of Belgium informed the second Labour Com
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 ronstruction of public works not yet begun in order 
to relieve the pressure on the natives for labour. Professor Buell 
of Harvard, in his recently pubhshed comparative study of colonial 
administration m Africa, draws attention to the courage of the 
Belgian G-overnment 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 grapple with it § 

"' Le problema de Ia Mama-d'Oeuvre :tu Congo Beige, p. 7 
t lbtd. pp. 16-17. 
t ibid. p. 40. 
& The Native Problem in Afrwa ; Vol. II. p. 550. 
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We do not suggest that the percentages proposed by the Belg1an 
Commisswn need be applied exactly to Eastem Africa, but we are in 
entire accord w1th the pnnciple on whiCh the conclusiOns of that 
Commisswn were based, viz., that the starting point m deahng 
with the labour problem must be the effect of the demand for 
labour on native society. 

The matter on which we desire especially to insist Is the necessity 
that the Government should 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 pobcy should take full account not only 
of the needs of non-native enterprise, but also of the economic 
development of nat1ve areas. The available labour supply must not 
be estimated solely with a view to the requrrcments of non-nat1ve 
enterpnse. 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 suffi.ctent regard to this aspect of the question.* 

The duty of a Government which accepts the Dual Policy is, as 
we have already argued, to give the natives every opportunity of 
developing their own economic opportunities and to take active 
measures to 1mprove agriculture m the reserves. Such a pohcy 
need not in the long run be injurious to non-native enterprise. It 
may d1mimsh the number of those seekmg employment outside the 
reserves; but It may well mcrease, more than proportionately, their 
quality and value as intelligent workers. Human nature has 
common elements all the world over, and in any commumty there.._ 
will always be a large proportion of individuals whose econom1c 
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 
Will attract them to work for a. wage in preference to cultivating 
their own land, then 1t can only be based on an insecure foundation, 
Viluch, sooner or later, will g1ve way, whatever artificial supports 
are mtroduced. 

'l'he improvement in the quahty of native labour to which we have 
referred in the preceding paragraph is itself a very important matter. 
The Labour Reports of both Kenya and Tanganyika recognise that 
there is at present an immense wastage and deplorable inefficiency, 
though both record improvement. In the interests of the natives 
nnd of settlers ahke it is desirable that there should be a redu·:l· 
tton in the number and an improvement in the quality of the 

• e g., 1t Js stated that from oortam areas (includmg those inhab1ted by the 
ptmc1pal tr1bes 1n the country) "the percentage of nat1ves who come out to work 
may be regarded a@ not unsatisfactory, vary1ng as Jt does from 32 to 62 per cent. of 
the male nat1ve populatmn." (p. 17.) 
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nat1ve labourers employed. 'fhe settlers, to place their enterprise 
on a sure economic foundation, should make it therr aim t6 
work w1th 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 better results in th1s way than 
from a large force of cheap but inefficient labour. 

The second aspect 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 to any tribal organizatiOn and 
a place must be found for them m a society which is new to them. 
The effect of labour requirements in this direction requires mosf, 
careful watching. 

The settlement of natives with their families on non-native 
et.tates is already taking place m Kenya. The process raises quea. 
trons 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 cond1hons of hfe, 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 theu 
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 whicli is 
dominant in South Africa, where it is generally held that the 
two races can find their most happy development in separatwn, 
and that the presence within the areas of white civihsation 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 que11tion mainly from the point of view of the labour require
ments of 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 lone
as possible his connection with his own tribal organization, and 
for th1s 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 1mtil the whole of their 

• Report of the Labour Commissiozr. p. 33. 
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imphcatwns has been thought out and prGvided for. There w1ll 
always be a certain number of more advanced and amb1t10us 
natives who w1ll not find sufficient scope for thetr abilities in tnbal 
hfe m the nat1ve areas, and we have suggested one method of pro
viding for these in the sectwn dealing w1th land, VIZ., the reserva
tion of c,ertam areas in which such men ma.y be allowed to acqmre 
land by purchase. As men of this class become more h1ghly 
civilised a place can probably be found for them in the pohtical 
system of the settled areas. But the presence in these areas of 
a large class of landless, detribalised natives, who have cast off 
the restramts of their own social life, and not yet submitted to 
those of white civilisation, would inevitably- become a senous 
soc1al and political danger. We received evtdence in Tanganyika 
of the demorahsing effect which town hfe 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 matle for the collation and 
com pari son of experience in the different territories. We shall 
revert to the pohtlcal side later. 

We have drawn attention in this section to the enormous im
portance of the labour question for all the commuuit1es in Eastern 
and Central Africa and have pomted out that fa1lure to handle it 
rightly must make the political problem far more d1fficult of solu
tion. We have shown that it is engaging the serious attention of 
other Governments concerned in tropical Africa. It is rapidly be
commg a questwn that 1s 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
dressed to Mandatory Powers :-

" Does the local supply of labour, in quantity, physical 
powers of resistance and aptitude for industrial and 
agricultural work conducted on 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 necessary to restrict for a time 
the establishment of new enterprises or the extension of ex
Isting enterprises and to spread over a longer term of years 
the execution of such large public works as are not of im
mediate and urgent necessity? .. 

All these considerations point to the desirability of a thorough 
review in the near future of the problems connected with labour 
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in Eastern and Central Africa. One of the first things to be under
taken by the High Commissioner, whose appointment we recom
mend, must be the study of th1s 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 1s, of course, 
obvious that the conditions are largely dependent on individual em~ 
players. This sectwn, however, would be incomplete without a 
reference to one well-known dillerence between Kenya and Tan~ 
ganylka, in that the system of registration of hired labour Is adopted 
only in the former territory. This pohcy 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 ns by native witnesses, and it is not unnatural that 
natives should draw the conclusion that it implies a difference m 
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 education 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
provipg hygienic conditions and the standard of li-ving. 

So much has already been wntten 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 educational policy set forth in the memorandum• issued by the 
Advisory Committee on Native Education in Tropical Africa. vVe 
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 al.l matters 
affecting the nat1ves, on which we have already dwelt m several 
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pcissages, is as great in educatiOn as many other matter. The auu 
and scope of educatiOn should be settled for all these terntones 
on a umform basis. The const1tut10n of the Advisory Committee 
at the Colonial Office has already achieved valuable results, but 
the existence of a Central Authonty for Eastern Africa might help 
to make the co-ordmating mfluence of this Committee more effec
tive. In the meanwh1le, as a s1gn of the appree1ation of the need 
for a common pohcy, we welcome the decisiOn to hold a conference 
of the Directors of Education of the Eastern and Central African 
territones early in 1929. 

It is essential that educatiOnal policy and practiCe should be 
carefully considered in its relation to the general pohcy of govern
ment for the advancement of the native peoples. Influences intro
duced by subordmate officials in an education department may 
have a far-reaching effect on native hfe, 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 expenence 
and outlook of the people are being transformed. The formal 
education of the school is only part of the education which the 
nat1ve is recelVlng. He is being educated by hi~ responsibilities 
as a participant m native admimstration, or by his contact with 
non-native traders and settlers. Modern med1cme and sanitation 
are introducing fresh ideas. Improved agriculture is changing his 
economic outlook and introducing new habits of thought and action. 
At present the illfferent 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 desirabl!l 
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 civilisation. As the life of African peoples is to 
a preponderating extent agricultural, education should aim 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 of general policy is that the natives 
should learn increasingly to manage their own affairs, education 
should also aim at fitting them for such responsibility. The school 
at Tabora for the sons of chiefs seems to us a highly imp:>rtant 
undertaking. 
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The educatwn 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 trammg of native leaders, such 
as teachers, mediCal assistants and agricultural instructors and 
demonstrators must have a central place m the educational pro
gramme. 

The policy of makmg the advancement of Afncans an end m 
itself implies that they should be able to advance as fa.r as they cant 
and that those who can assimilate the higher branches of Western 
knowledge should ha.ve the chance of doing so. There is bound 
to anse a demand among the native peoples for more advanced edu
cation and it is best that prov1sion 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. We are glad to 
ind provision for it already made at Makerere College in Uganda. 
But while higher education must have its place in the total pro
{ramme, the resources of government should, for the present, be 
levoted in the main to the foundations of the educational structure, 
which must be securely laid in the general progress of the whole 
::ommumty. A warning must be uttered against any attempt to go 
t.oo fast. On: of the great dangers ansing out of the contact 
between modern European civilisation and the natives of Africa 
is lest the latter may, with their natural imitative faculties, acquire 
superficial mtellectual attamments, 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 serwusly retarded 
if educatiOn is not extended to women as well as men. It was 
asserted m the famous educatiOnal despatch of 1854 whiCh la1d the 
foundatwn of modern educatwn m Ind1a· that by the education of 
women " a far greater proportwnal Impulse is Imparted to the 
educational and moral tone of the people than by the education of 
men." The prmciple has the support of the best educational 
opmwn and 1t may be hoped that greater success Will be achieved m 
gmng 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 Afnca and the1r work in this field deserves every encouragement 
from Government. 

NoN-NATIVE EDDCATlON. 

The education of the children of the Immigrant commumtlE:~:> <.Luu, 

in VIeW of' its position of leadership, of the European community 
in particular', is a matter 'of the greatest poss1ble importance to the 
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future of these countnes. It is essential for the future of the white 
race that a satisfactory educational standard should be maintamed. 
It must also be realised that the contact with primitive black peoples 
as domestic servants and agricultural labourers to which the children 
<>f European settlers are exposed, creates teJl.dencies which must be 
carefully counteracted by a well thought out system of educatwn. 

"The supply of adequate educational facilities for European children, 
and the adaptatiOn of educatiOnal methods to theu special needs, 
should be regarded as one of the most 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 Ma.Jesty's 
Government for native political development 1s g1ven m the follow
Ing passa.ge from the White Paper'~' contammg our terms of 
reference :-

,' The Dual Pohcy in regard to economic development should 
have 1ts counterpart in the political evolution of the terntones. 
Every year we are providing more educational facihties 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 contamed i'h 
this passage, that the process of political development should be 
gradual. 

Whatever the hne of pohtical advancement is to be it should 
be a contmuous 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 pohtical 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 bmlding 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 t.he natural development in 
mter-tribal relations. On the other hand experience in Tanganyika. 
Terntory shows that the natives themselves are quick to recognise 

• Cmd. 2904. 
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the advantages of coalescence of small cluefsh1ps mto larger groups 
which giVe the native admm1stratwns command of greater 
resources and mo/ke the undertakmg of larger enterprises possible. 

A policy of this nature satisfies the reqmrements both of ]Ustwe 
and exped1ency. In the first place 1t lS adapted to native con
ditiOns and needs, for 1t bmlds on native foundations. Secondly, 
It will provide a valuable form of educatwn, for It IS only by 
management of therr own local affairs that the meamng of respon
sibihty can be learnt by the natives. Thirdly, the adoptwn of such 
a pohcy is a practwal necessity for the g0od admmistratwn of the 
country. It is Impossible to provide a !lufficient number of Bnt1sh 
admimstratlve officials to conduct the busmess of the whole country. 
Any attempt to administer w1thout a delegatwn of powers to 
native authontieS tends to produce bad admimstratwn. Fourthly 
the pohcy gives to the natives an opportunity for political self
expresswn The demand for such oolt-expresswn must mev1tably 
arise as a result of that advance in their education and matenal 
conditiOns which it IS the declared object of the British Government 
to promote Without a suitable outlet for the natural des~re 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 
pohtical agitators, but if a practical outlet 1s 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 
admimstration should be clearly grasped. The essential purpose 
must be regarded as bemg the fostenng of nat1ve institutwns so 
as to grve them their own place in the scheme of government, 
rather than the mere utillzatwn 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 terntories of Eastern and 
Central Africa reveals striking differences between them. Whereas
in Uganda and Tanganyika native administrations with JUdicial 
as well as executive powers have been set up, the native authonties 
in Kenya, Nyasaland, and Northern Rhodesia (except in Barotse~ 
land) have no judicial functions. This is a most significant 
difference, for experience seems to indicate that if the tradit10nar 
power of a chief to control and punish his people is retained it 
is more likely that the native administration will be made effective. 
It appears to be important, therefore, that these administrations 
should have their own native courts. 

Another substantial difference in the degree of responsibility 
which is delegated to native authorities is to be found in the matter-
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of the funds which are at their disposaL The following table, ex
tracted from Appendix VII, where fuller details are set out, g1ves 
a summary of the present position :-

REVENUES AT T1IE DISPOSAL OF NATIVE ADMINISTRATIONS (1927). 

I 
Transferred from 

Revenue col- Total Government Revenue. 
lected d•rect RevPnue 

- by Natwe of Natwe 
From Hut and From other Admims- Adm1ni8-

Poll Ta:r:. Sources. trations. trations. 

.£ .£ .£ £ 
Uganda ... ... 152,366 650 129,618 282,634-
Kenya ... ... • 16,586 19,434 36,020 
Tangany1ka ... 126,207 - 18,707 144,914. 
Nyasaland ... "' - - Nil 
Northern Rhodesia 6,300 - 750 7,050 

(to Barotse (Barotse 
Trust Fund). Trust 

• ' Fund). 

• Government pays Chiefs and Headmen, 

It is hardly poss1ble to develop a real sense of responsib1hty 
for admm1stration without some share of financial respons1b1hty ; so 
that education in the handling of public funds is 9f primary im· 
portance m any pohcy for the poht1cal advancement of the natives. 
Expenence seems to mdicate that the natives do not naturally 
possess a high moral standard in the handling of public funds, and, 
wh1le this makes close supervision by Br1tish officials necessaq 
in the early stages, it also serves to emphas1se the need that they 
should be g1ven an opportunity to learn the meaning of this lund 
of respons1blli ty. 

The d1fferences m 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 case of Nyasaland by the 
destruction 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 d1fference in the practical results is entirely accounted 
for by such differences in conditions, and whether a greater advance 
in building up responsible native administrations cQtlld not now 
safely be made in Kenya. 
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It 1s at least ~pparent that if nat1ve adiD.l.nlst1at10ns are really 
to be g1ven an 1n1portant place m the whole scheme ot government 
.as part of the policy whiCh we have advocated above, a great deal 
remams to be done m Kenya, as also m 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 responsibility which is allowed must always 
be somewhat m advance of the proved capacity of those to whom 
it is entrusted. 

In the precedmg paragraphs we have considered native partici
pation in the local government of natn-e areas. It cannot be too 
strongly emphasised that the political educatwn 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 bmlt 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 too assumption 
that the management of local or tribal affairs will for all time 
satisfy the aspirations of the natives. Moreover, the questions 
put to us* make 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-native 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 oefore the 
patives 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 appr~ciated how important it is to 
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 an 
advanced immigrant community side by side with a primitive native 
population can best be considered in detail in our later chapter 
dealing with the Kenya constitution, and certam 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 special problem or brings it to a head at an earlier date 

• 0 f. Terms of Reference 3 and 4. 
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in countnes such as Kenya, pobcy m the adjommg territones as 
regards native pohtical advancement must, as has already been 
pomted out, ultunately be gu1ded by the same pnne1ples. Apad 
from th1s, the process of educatwn of the n.:ttives and econom1c 
development wh1eh is being followed m all terntones must 
eventually lead to pohtical demands for a voice in the general 
buswess of Government. Some consideration of the general 
prmciples is therefore appropnate in the present chapter. 

In constdering the general course to be followed it appears to 
us that there are two dominant consideratwns. First, 1t is possible 
that Afncan native society may never become adapted to repre
sentative inst1tutions in the form in which they have developed m 
the Bntish constitution, nor may it be possible to apply repre
sentative parliamentary inst1tutwns, which are founded on the 
basts of a single homogeneous community, to States contaimng 
European and natlve communities side by side. Secondly, it is 
cert.:tm that, even if such institutions may ultimately be adapted 
to Afncan conditions, the native:3 require a long perwd' of prepara
tion and experience before they can be qualified to take their place 
in them. British representative institutions have been bmlt up
after centuries of evolutwn 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 
primit1ve 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, encouragi!\g 
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 
rountries where there are settled areas and native reserves. 
is to keep the natives as far as possible living in oondi
tions which are natural to them, and gaining experience 
in a continuous process of evolution from such conditions, 
until they are so far edurated that they are fitted to be launched 
on the stream of the main political life of the country side by side 

• Thert'IIB comparative freedom to choose the paee of development m countries 
where thPre is no acuve immtgrant commumtv elat•nmg pohttcal representlttion. 
Even in these I'Ountrtes outstrla mftu<>n<'es nre at work; but our own ob<~ervat1on~. 
neceR~Imlv hmited bv the short penod of our visit, left on our mmds a viv1d 
impreRRton of the effe<'t upon the nattve mmd of close contact wttb the daily 
hves of a 11ettler commnmty and w1th the pohttcal controversieq which the1r 
presence creates, Some of the natives in Kenya anpeared to us far more soph1<~ttcated 
anrl far rearlter to become detached from thetr tradtttonal trtbal dtRciphne, or 
to h<~t.en to ill-edumtted pohttcal agttat•ll'A, than is the case in the adJotnmg terri
tortes. These condtbons must be taken into account. 
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With the immigrant communities. During the penod when they 
are thus kept Isolated from the main political busmess of the Gov
ernment, their Interests must, of course, be specially represented 
m its Councils. These must either be watched by the Government 
ttself or by special representatives chosen for that purpose. In 
either case the protect10n of native interests remams the ultimate 
responsibillty of the Imperial Government by VIrtue of 1ts trustee
ship. 

But even during what we have described as the period of Isola
tion, If the ultimate ideal1s that the natives should themselves have 
a vowe m the Central Government, they must be gradually receiv
ing a preparatory training. For this purpose, expenence gained in 
tbe affairs of local government would not alone be suffiment. More
over, the practical cond1t10ns also create a need for somethmg more. 
The natives themselves are already takmg an mterest in wider 
issues tlian their own local affairs, and It is important that the 
Government should be informed of their opm10ns. It must not 
be mfeqed indeed from the fact that they are not as yet suffie1ently 
advanced to grasp the general pnnciples wh1ch 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 explamed to them, 
natives may form views which are of real1mportance to the admmis
tration. The new forces whiCh are invadmg the country are brmg
ing about far-reaching changes in native life, and in regard to 
these changes native opimon is valuable, and it is desirable that 
some means should be found for its expression. If a natural out
let cannot be provided, it is probable that their growing political 
l,iOnsciousness 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 what practical steps can 
be taken for this purpose. 

A very constructive study of this whole question has been carried 
out by Lord Lugard, 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 would not 
necessarily be limited to natives), as a parallel institution to the 
Legislative Council. t 

• Rept•esentative forms of government and indirect 1-ule tn B1·itish Africa, being 
chapters of a. new edition of '1. he Dual Mandate. 
· t A somewhat s1mlla1.' suggestion was made by Sir Herbert Stanley when he was 
,Governor of Northern Rhodesia. 
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As far as concerns any of the territones with which we are deal
mg, the day 1s st1ll far dlstant when representatives of all the vanous 
tnbes could meet m a common council, so that such a plan hes 
beyond the regwn of any practical proposals which we can now 
make, But It IS necessary even durmg the first steps to consider 
the general dlrect10n of advance, and for tills purpose to devote some 
thought to more distant possibihties. It appears to us that there 
would be certam dangers in a native adVIsory council for a whole 
territory. In a. country like Kenya, 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 w the mmds of the natives that therr views d1d 
not find adequate expressiOn in the Legislative Council. In the 
end It might tend to umte native opmion in opposition to the Gov
ernment, while the eXIstence of so important and formal a council 
might lead to difficulties u the Government had to decide contrary 
to Its advice. Much w1ll depend on future developments, and 
particularly how, m 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 des1rable within any penod whiCh can be fore
seen, but for dealing with the field of what are essentially common 
mtcrests It may well be asked whether, by the time that native 
delegates are fit to meet and discuss matters of general policy for 
the whole territory, they would not be equa.lly 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 inheren* 
m Lord Lugard's proposal which should be preserved whatever 111 

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 
nat1ve 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 natives, sufficiently 
educated to take part in the debates of the legislative assembly, 
could be. 

In connection with the development of native advisory councils, 
the experience and practice in the Union of South Africa is of 
interest. The Bunga or Native Council in the Transkei is not 
only responsible, like the nat1ve administrations in Eastern Afnca., 
for what may be described as matters of local government and for 
the expenditure of a poll tax of lOs., bringing in a total revenue 
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of £140,000, but 1t 1s also consulted about all leg1slatwn apphcable 
to the Transke1. It 1s the almost invanable practice of the 
Admm1stration, when It wishes to enact a. proclamatwn, to subm1t 
rt ill draft to the Bunga. The resolutions of that body on th6 pro
posed legislation are forwarded to the Native Affairs Department 
and the replies of the Department are communicated to the Bunga 
and published in 1ts proceedings. As a result largely of the success. 
of the Transkeian system the Native Affarrs Act of 1920 empowered 
the Governor-General on the recommendatiOn of the Native Affarrs 
CommissiOn to establish local councils ill native areas throughout 
the Umon, one of their duties being to advise the Nat1ve Affairs 
CommiSSIOn on matters affectmg 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 pohtiCal 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 might affect such popula
tion. Under these provisions conferences have been held of repre
sentatives from all areas m the Union, and have proved a valuable 
means of eliciting native opinion. 

The experience of South Afnca is illuminating as showmg the
extent to which 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 district 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 gathering 
might to beg-in 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 depa.rtment concerned or of an 
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officer represen tmg hrm. As we suggest m a later chapter, lf there 
are any non-natives nommated to represent nat1ve mterests m 
the Leg1slat1ve Council, these should part1c1pate m the consultatiOn 
of nat1ve opinion. The informal consultatwn of native opm1on 
through ex.1stmg organizations may be expected in time to lead 
to the creation of new machmery adapted in each case to local con
d.ttwns, and it IS better that Advisory Councils should come into 
eXIstence in this way to meet pract1eal needs as they arise than 
that they should be called into bemg as formal and artdi.cial 
creations. The object which has to be kept in view is to provide 
opportumt1es, wh1c:h the natives will 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 recogmse of course that action on theoo hnes is already bemg 
taken in certain places, and also that an advanced orgaruzatwn 
such as the Luklko in the Kmgdom of Buganda requires special 
consideration. It appears to us important that a general rev1ew 
of the situation should now be earned out, so that after consul
tation wzth the experienced officers, a general plan taking mto 
account local variations in conditions, but properly co-ordinated 
for all the terntones, 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
mg the natives with the w1der affairs of government through what 
may be described as infonnal 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 Councll, 
if formed, should be provided for either by the offic1al members, 
or by non-natives nominated by the Government. 

But advance along these lines, however far it may be carried I 
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 
necessanly 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 chapter 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· 
Sibihty I because, until that stage is reached, the Imperial Govern
ment will be under obligations of trusteeship which cannot be 
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discharged Without l'eserving a right to mtervene in all the busmess 
of government. 

'l'hls negat1v~ conclusion, however, Is not the final answer to the 
problem and one must ask whether the poss1b1hty of responsible 
government, once the nat1ves are able to share m 1t, is to be for 
ever excluded. 

To such an mqurry our reply must be that responsible govern
ment, as understood in the hght of Bntish experience, depends, 
a.s already stated, on representative mstitutions wh1eh are founded 
on the basis of a smgle homogeneous community. It is not incon
ceivable that m the diStant future the black races may nse to such 
a high level of CivilisatiOn that therr interests Will be fused With 
those of the llllmigrant commuruties. If white and black can some
day meet on equal terms, intellectually, socially, and economically~ 
the rae1al and economic antagonisms may be merged m a com
munity of mterests which will admit of some form of free repre-: 
sentative government. That is an ideal to which, though many 
would consider it vlSlonary, we would not close the door. Never
theless, while we most certainly would not accept any assumption 
that the white races must remam permanently supenor to the 
black, 1t appears to us safer to contemplate that to whatever stage 
of ciVIhsatwn and development the African native can advance 
there may remain fundamental differences of outlook which will 
express themselves in a division according to racial hnes on cer~am 
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 c·onst1tution 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 wh1ch may afford gmd
ance in choosing an immediate course : first, the idea of parallel~ 
rather than fused, or identical, 'polltiCal' development for natives 
and non-natives; secondly, the idea of preserving for the Imperial 
Government the function of Impartial arbiter in case of any con
flict of interests which cannot be settled by mutual agreement 
between the two. 

If the idea of parallel development is accepted, then it follows 
that 1t is desirable to keep the way open as long as possible for 
the max1mum measure of pohtieal segregatwn. This suggests that 
political development for the native and settled areas should be 
carried forward on separat.e lines-native and British respectively
as far as possible. Th1s separate treatment w1ll not, of course, 
create complete segregation between native and non-native, because 
a large number of natives must inevitably become domiciled m the 
settled areas, and, sooner or later, a place for fluch detribalized 
natives must be found in the political S)Stem of those areas. But 
this will be a separate and minor problem. 
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The possiblhty of reahsmg this 1de.1. must always be dependent 
on land pohcy, for any form of political segregatiOn Will be im. 
possible unless the distnbution of land creates on broad hnes suf
ficiently large blocks of native and settled areas to afford a founda
tion for homogeneous institutions of local government. It wlll be 
noted that th1s idea has governed our recommendat10ns as regards
land pollcy. 

At the same time, however far temtorial and political segrega
tion can be carried there Will remain many important common 
interests for which constitutiOnal means of jomt 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 filhng 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 Legislatrve Council with the Imperial Govern
ment holding the balance between the two sides. For such a 
Council the representatives of native areas miglit be selected m a 
manner quite different from those for the. settled areas. Our pro
posals for the Kenya constitution represent a start on these hnes. 
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 jomt sessions on certain matters, or for a periodical meetmg 
and review-possibly on the lines of the quinquennial " ausgleich " 
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 tbe 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 guiding 
principles of native policy from the standpoint .of the Imperial 
Government as trustee for the welfare of the natives, who con~ 
st1tute the overwhelming majority of the inhabitants of the terri
tones w1th which this Report is concerned. Vi,T e have now to con
Sider the practical question of how to design political institutions to 
carry out these principles in a" mixed state," that is to say, a state 
where permanently settled communities of British and other nation
ahtJes have been established, havmg due regard to the pohtical 
aspirations and demands of the immigrant communities, who brmg 
With them the ideas, the energies, and the resources of more 
advanced civilisations. 



It is in Kenya that the problems to whiCh these asprrations 
and demands grve rise present themselves in a pressing and acute 
form, and consequently our discussions in this chapter will be 
concerned pnmanly with the polltiCal institutions of Kenya. But, 
apart from the fact that when we come to consider the institu
tion of a central authority m Eastern Afnca its relations w1th the 
other temtones must be kept in view, pohtical developments m 
Kenya cannot be dissociated from the wider question of the lines 
of pohtical evolution to be followed by Eastern and Central Afnca as 
a whole. Consideration of the closer uruon of the Eastern and 
Central Afncan territories compels us to face at the outset the ques
tiOn on what pohtical principle such closer union, if it takes place, 
is to be based. Although it Is impossrble to foresee what may take 
place in the distant future, it is necessary, before any forward step 
can be taken, to have some idea of the goal which we can 
reasonably hope to reach m such time as lies within our present 
honzon. Uncertamty and disagreement about the goal of politiCal 
evolutiOn have had a confusing and hampermg effect on the poht1eal 
development of :Kenya. The essence of the difficulty is the existence 
s1de by s1de in a single territory of two commumtres, one of wh1ch 
represents European civilisation in the twentieth century wh1le the 
other consish:; of backward native tribes. The former bas reached 
an advanced stage of pohtical education and development and lB 

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 certam that its natural line of pohtical evolutiOn wrll 
be in the drrection of representative institutions m the form m which 
these have been developed in European countries. 

There are two w1dely held and sharply contrasted views regardmg 
the political future of the Eastern and Central African territones, 
each deriving its strength from concentrating attention on one 
of the two main factors in' the problem, while the significance of 
the other is unconsciously minit;nised and allowed to recede into 
the background. The one vieW' is that, until such trme as the 
native inhabitants who form the great maJority of the populatwn 
are able to take an effect1ve share in government, the territories 
must continuo 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 become a self-governmg dominion under the predominant 
control of the resident European community, who, rt 1s held, alone 
possess the political expenence 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
sented 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 
over the Government 1s exercised by the Secretary of State, can be 
maintained indefinitely in such conditions as prevail in Kenya. 

That system has almost invanably broken down when a local 
community, or an important section of it, has become politically 
self-consc10us and capable of managing its own affairs. 
British colonial history is a continuous record of the pro
gressive relaxation of Imperial control and the transfer of 
authority to communities overseas. It is trtfe 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 affan·s 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 authonty. 

The remoteness of the controllmg authonty 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 denved from the reading of 
books and despatches have little power to withstand those formed 
by contact w1th hfe, 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 disabihty. Confronted with the emphatic assertions of·~ 
those who have first-hand acquaintance with the facts 1t easily 
becomes uncertain of itself, vacillatmg and diVIded, and conse
quently ineffective as a, controlling force. 

The remoteness of the controlling authority has also the effect 
of making colonia.! opinion more suspiCious and distrustful 
Uention has already been made of the fear wh1eb is always presen~ 
m 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 
h1dden spring may be put in motion in the Colonial Office in 
England " is one to which, as Lord Durham recoguized,* com
mumties 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 pohcy completely broken by changes of circum
.stances in another country, In which the people live in complete 
tgnorance of our conditions." 

• Lord Durham's Report. Ed1ted by S1r C. P. Luca~. Vol. II., pp. 192-3. 
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'l'hese factors have always led eventually to more or less complete 
relaxatwn of Ixp.perial control. The process has been repeated so 
often m Bntrsh colonial history that the steps by which the course of 
pohtical development proceeds to its apparently predestmed goal are 
generally familiar. Where there IS an articulate local pubhc opmion 
the government finds It an advantage to obtam1ts adVIce in regard to 
leg1slatwn. Th1s IS secured by the nominatwn of unofficial members 
to the Legislative Council. The next step, in order to ensure that the 
express10n of public opinion is really representative, IS to intro~ 
duce the prmCiple of electwn. What IS thereby conceded to the 
unofficral community, however, is merely an opportunity of 
cnticism. 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 cntics 
will be called upon to accept the responsibility of translating thell' 
opimons into practical measures and submitting them to the test 
of actwn, in the case we are considering this salutary check is 
lackmg, and cntiCism 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 inchned 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 is 
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 respons1ble. At the same time, 
the fact that the official party is always in a position, if it so 
desires, to give effec;t to its decisions tends to develop in the un
officlal 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 unoffirial 
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 government 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 h1story thus compels us to face the question whether, 
when a community has become politically self-conscious, and public 
opmion 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 stlll 
retains an official majority in the Legislative Council. But there 
have been instances m recent history in which local opinion has 
successfuiiy resisted measures which the Secretary of State would 
have hked to enforce. In the ordinary conduct of government as 
well as in 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 
nommated as members of the Executive Council, and have thus 
been admitted to the inner counsels of the Government; but they 
a.re under no obligation to support the Government, and have m 
fact frequently opposed it in the Legislative Council. A practice 
bas 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 subject to limitations which make its exercise 
difficult. Wh1le the elected members have acquired a large share o! 
power in the government of the country, 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 lookmg to the establishment of responsible 
government as a means of escape from the difficulties which have 
been described? By responsible government is meant government 
by an executive of ministers responsible to an elected legislature. 

In attempting to reply to this question we must limit ourselves, 
as we have said above, to a period of tlme withm our present 
horizon. Within that period there will always be such w1de 
dliferences in the stages of civilisation of the different races that 

• The Chairman d1ssents from the ~~ection "Dominion Government " to the 
extent stated m h1s Add1t10nal RecommendatiOns (page 244). 
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any system of responsible government based on the democratrc 
prmcrple of equahty wrll be obviously r.mpossible. Durmg the 
penod to which our vision is hnnted, responsrble government can 
only mean tha't the predommant control over the whole territory 
would be vested in the local whrte commumty. It is in thrs sense 
that w~ proceed to discuss the possibility of Dominion Government. 

No senous body of opinion m Kenya, so far as we are aware, 
.has expressed the view that the time is 'now ripe for the grant of 
responsrble government. But that this is the goal of political 
evolutwn is r.mplied m the memorandum submrtted 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 na,tural pohtrcal progress of Kenya towards self-govern
ment, and that the trme has come for the grant to the Colony 
of a new constitutiOn providmg for a European unofficial majonty 
<Jf members," and it was definitely stated that " Kenya is not 
prepared to enter mto any federation scheme unless she rs granted 
a step towards self-government.'' 

It is agreed on all hands that for a long time to come the natives 
w1ll not be fitted m any considerable numbers to exercise the fran
chise. Hence the electorate to which ultimate authonty would be 
transferred would be predommantly, lf not exclusrvely, European. 
Thrs complicating factor in a " mixed state " like J{enya makes the 
srtuation entrrely drfferent from that for which Lord Durham founfl. 
the remedy in responsible government. A solution on these lines in 
Kenya would not mean, as m homogeneous communities, simply the 
management by a community of its own affairs, but would also mean 
ihe pohtrcal 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 polrtrcal mstltutions, namely, 
the achievement of socral justice. 

There are few matters about wnich European opinion in Africa 
is more sensrtrve, and rightly so, th!J.n any ~uggestwn that British 
residents on the spot are less fitted than: their countrymen at home 
to be trusted in their dealings with the natrves. But the fitness of 
1nd1viduals IS not m question. As individuals the British settlers 
m Kenya are 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 constrtute only one class in the cmnmunity, and the 
question whJCh we have to consider 1s whether it 1s a good form of 
government that pohtical power should be concentrated in the hands 
of a single class, whose mterests may at times be in confuct 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, 
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and that his attitude is always coloured by the fact that he is a tem
porary soJourner. But this lack of matenal ties binding ~1~ to the 
country 1s precisely his advantage and strength as an admm1strator. 
It makes 1t possible fo:t: him to take a detached view. The remark
able pos1t10n held by Indian civil servants in the admi~1strat10n of 
India bas rested on the fact that they have stood outs1de all local 
controversies and feuds and on the confidence which this fact has 
insprred in the minds of the people. 

The settlers on the other band, bke the other inhabitants of the 
temtory, have a stake in the country. They are involved in its 
affairs. Their interests may come into confuct with those of the 
natives in regard to land. They are, as a class, employers depen
dent on the natives as a 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 distinct10n between the qualities of individuals and the 
capacity m which they are called upon to act is of great importance. 
There are many ind1vidual settlers who, if chosen to represent 
native interests in the Legislative Council, or to take part in com
misswns of enquiry, would sink their personal interests and take 
a jud1c1al and impartial view of the questions they had to consider. 
It will be clear from our later recommendations that we ha,ve fnll 
confidence in their abihty to discharge this difficult and honourable 
task. But when the same persons take part in the Legislative 
Councd as the representahves of a European constituency they are 
there for a d1fferent purpose. They have to consider the consti
tuencies which they represent. It is not merely that they have to 
look to therr votes at the next election ; it is their business as repre
sentatives to express the pomt of view of their constituents and tO' 
defend and advocate their interests, The interests and opinions of 
the constituencies which return them must inevitably be of 
greater concern to them than the interests and opinions of com
munities with which they have no direct political relations. 
Men naturally see most vividly and feel most intensely what lies 
closest to the1r 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 an 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, homver just and 
honourable, ought not to be made judge in his own cause. An 
unconscious bias tends to deflect his judgment. The obJection to a 
form of government which concentrates political power in the hands 
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of less than one per cent. of the population while the great mass of 
the mhab1tants are unrepresented or inadequately represented, 1s 

that 1t puts one small class m the position of being Judge m Its 
own cause. That one part of the community should govern the 
whole, or that one class should make laws for another, was de
dared by Pericles more than two thousand years ago to be a form 
<>f tyranny. The foundation and only sure defence of freedom, 
a. pnnc1ple for which more than any other the Bntish Empire 
stands, hem a proper balance of mterests and powers m the State. 
The a1m in every const1tut10n that seeks to preserve hberty must 
·be that power should be so equitably diffused as to afford equal 
.secunty to all. 

A second objection to any early grant of responsible government to 
a small white commumty is that it must mevitably stimulate a 
demand on the part of the native peoples to secure admission to the 
electorate; 1t would consequently turn their politiCal aspiratwns into 
channels that with our present knowledge cannot be surely regarded 
as those best smted to African cond1tions, and would force on the 
establishment throughout the territory of democratic mstituuons 
fam1har 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 
{)f the country. We have already descnbed the rapid development 
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 faa to stimulate the pohtiCal aspirat1ons of the natives 
They may remain content that therr pohticaJ evolution should 
proceed along the li11-es natural to them, so long as the course of 
that evolution is gui~d by the :Imperial Government. But if 
political power were v'ested in a local electorate, it is inevitable 
that sooner or later the)\ would begin to ask why they should be 
excluded from a share in\ that power. The claim to be al_lowed 

. in some form to share in ~he government of the country 1s not 
one that could be permanez\tly resisted. It would have in it too 
large an element of justice, Wp.d 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 de:~fand would be made that the repre
sentatio? of th~ nativ~s should ~ear some relation to th:i~ numbers 
and the1r part m the economic h1fe of the country. PohtiCal 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 dischargmg the re~ponsibility. There is as yet no 
ev1dence which would warrant a j~udgment regarding the ultimate 
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political capacity of the African races, or d any rate of their 
capac1ty to control the administration of a complex: modern state 
W1thm the range of our present vision we must assume that 
European rule lB indispensable to the welfare and progress of 
the Eastern and Central African territories. Once the seat 
of ult1mate authority is transferred from the Imperial Govern
ment to a local electorate, forces making for the widening 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 making 
white civilisation secure and permanent is to entrust its interests 
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 undermme the 
basts of European rule before there is any safe substitute available to 
take its place. · 

In considering the pohtical future of Kenya, conditions in 
Tanganyika cannot be left out of account. It is hardly possible 
to g1ve pohtical 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 unlesi! 
in the long run Europeans throughout the territory have the same 
pohtical r1ghts. But apart from questions relating to the terms 
of the Mandate, which are considered elsewhere, account must be 
taken of the fact that the European population in Tanganyika is 
d1fferent m its compos1t10n from that of Kenya. It is not, as 
in Kenya, predominantly British. Less than half the European' 
population in Tanga.ny1ka is of British nationality. If officials 
and their families are left out of account, the proportion of non
Bntish 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 Bntish immigration, equal nghts 
of entry and residence are secured under the Mandate to citizens 
of all States which are members of the League of Nations. If and 
when the representative principle is introduced in the government 
of the Territory, difficult questions will arise in regard to the poli
tical rights of non-British residents. Wee:x:pressnojudgmentonthe 
subject of the grant of political rights to persons of non-Bntish 
nat10nality, which is a question for the future. Our object is only to 
call 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 
dt'med to Europeans who are not of British nationality, there would 
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be an added difficulty m JUStifymg the concentration of pohtical 
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 d1fferent European natwnahties m 
the Tern tory, 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 
Tern tory, on whose behalf the Tern tory is admmistered under Man
date. Smce It is generally agreed that the time is far distant when 
modern democratic institutions can be safely introduced into Afnca, 
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 acceptmg respons1ble governm~nt as the 
goal of politiCal evolution arises from the necessity of ensuring 
that the main hnes of pob.cy, particularly on all matters affect
ing nat1ve advancement, IIDmigration, and the relation 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 condlt10ns will increase with the ex
pansion of education and the improvement of communications, 
should find Bntish governments speakmg w1th different voices in 
neighbouring territories. This danger can be prevented only by 
the formulatiOn and enforcement of an Imperial policy applicable 
to all territories, and the Imperial Government must consequently 
be secured in a position which w1ll enable it to ensure the carrying 
out of such a pohcy. 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 deprecatmg 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 bas obtained responsible government; and that . this 
government has been able to establish and carry on 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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countnes are substantiaL In Southern Rhodesia the proport10n of 
natives to Europeans 18' about 20 to one, whereas m Kenya 1t 1s 
ten tlDles as great. ·A stlll more fundamental difference is that 
Southern Rhodesia is far from the Equator, with a general chmate 
fairly suitable for permanent wlute settlement, and that 1t adJoms 
the Union of South Africa, which has a sim1lar form of government. 
Kenya on the other hand hes nght across the Equator; white settle
ment 1s only possible on llDlited highland areas; whlle the country 
is surrounded by temtories under British administration, which 
must always be tq a greater extent even than Kenya itself pre~ 
dominantly " native " territories. 

For all these reasO'Ds we find ourselves in complete agreement 
with the declaratiOn of His Majesty's Government, made in 1923, 
that respons1ble 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 'Vhite Papert 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 iritended to 
block the way to the grant of increasing responsibility and power to 
the local commumt1es. 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, first, 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
mumties (until the character of the electorate was changed) perm
anently excluded from power: secondly, that these conditions might ... 
lead to a. change in the eomposition 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 ensure the 
earrying out of a consistent native policy throughout the Eastern 
and 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 dtstant 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 
a local electorate lies beyond our present horizon, thought and 
attention can be concentrated on the searrh for some other solution 
of the political problem. The possibility of its solution along other 
hnes must now be explored. 

• Hansard, Vol. 209, No. 103 Col. 292. t Cmd. 2904. 



96 

An Elected European Majority.* 
If the transference of pohtwal control to a local electorate cannot 

b.e expected to,take place vnthm any foreseeable future, 1t IS essen
tial that the form of government adopted should not be one the 
mevitable tendency of whiCh Is to evolve m that d1rectwn. The 
most foolish of all courses would be to set out to achieve one obJect 
and to create institutiOns which through their automatiC workma 
lead drrectly to another and different end. If responsible govern~ 
ment were the acknowledged goal of pohtical development m 
Kenya, a case might be made for an elected European maJonty m 
the Legislative Council as a transitional stage. But if respon
sible government is not the goal m view, it is necessary to 
make sure that tne constitution will not provide occasion for those 
difficulties which anse when an unofficial majonty in the Legis
lative Assembly is able to pass or reJect legislation and to refuse 
supplies but not to control or dismiss the execut1ve. The weaknesiil 
of such a system was exposed once for all in Lord Durham's 
Report. 

It was put to us m 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 whwh 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 ha.s been descnbed 
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 nght nor wise nor conducive 
to the welfare of Eastern Africa, it is necessary to 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 r.bnsequence the rejection also of 
a form of government in which an elected majority in the legis
lature and an irremovable ex~cutive 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 
Smce 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 dissents from. the Section" An Elected European Major1ty" 
to the extent stated in hiS Additional Recommendations (page 244). 
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which e!nst s1de by side in Kenya, suggestwns have been made 
for the sl.IDphfication of the problem by, effecting in some way a 
separation of native interests from those of the immigrant com
mumtles. This might be done e1ther by g1ving the settled areas 
a different government from the rest of tpe country and so 
creating two separate ·states, or by giving the Governor of Kenya 
independent legislat1ve authonty over the territory outside the 
settled areas. He :would hold a separate comm1ssion as High 
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 controversy in the past. lt· would enable the ·political 
evolution of each community to proceed more rapidly on its own 
lines. The white areas could be granted from the out.set a more 
complete and familiar form of self-government than is feasible 
otherwise. · 

On the other hand, there are serious difficulties in giving effect to 
such a proposal. In the first place, the segregation eould never 
be complete; there must always be a certain number or 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 so 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 some form of co-ordination. A customs union would 
probably be imperative and also some central control over com
munications, such as railways, main roads, posts and telegraphs, as 
well as over external defence. 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 a common head, and 
here agam there would have to be some central control. The func
tions of Government which would have to be retained in the hands 
of a central government in Kenya would be so numerous and im
portant that the cletrree of self-government which could at once. 
be given to the white areas would fall considerably short of what 
is desired. 

In view of these difficulties, we do not regard the 'Separation of 
any of the territories into self-contained black and white states 

387& D 
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as tlie 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 Subiects. 
'l'he difficulty to wh1ch reference was ma.de in the discussion of 

the subject of res,Ponsible ,government, that it would place in the 
hands of a single community control of the hves and interests of 
the remaining inhabitants of the territory, is recognised by unofficial 
)pinion in K!:mya. It was ,PUt to us by the elected European 
nembers that they were not asking for the complete control of the 
rratives, and it was suggested that in any form of government that 
:lid not imply full dominion status the mail! contrql of the natives 
Jould be kept in the hands of an unpartial government. There are, 
however, two great difficulties in regard to any arrangement of thi's 
kind. • 

The first is that native policy is so intimately bound 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 ~ot be represented to 
affect either directly or indirectly native interests. 

The di~ion of subjects between two separate organs of govern~ 
ment is alwa.ys beset with difficulty, and this difficulty is met with 
in every federal constitution. As was pointed out in a survey under
taken in preparation for union in South Africa, • • the danger of 
such hard and fast provisions lies in the fact that the distinctions 
between the various}unctions of gove~ment 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 more clearly separate from one another tha.n those 
of defence a.nd publie education. It would have needed a more than 
human sag8.<lity 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 education. The restriction which ,prevents a national 
government from including military training in the curriculum of 
the' schools might insensibly lead a nation to found its defence on 
a standing army instead of on a. national militia."* These diffi
culties which beset every attempt to disseet the 'functions ·of 

• The GotJM'nment of South Africa, Vol. l, pages 261-2. 
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government become .insuperable where the relations between natives 
and non-natives are involved. While the withdrawal of nat1ve 
affairs as a whole would leave little business of importance for the 
J. .. egislative Council in Kenya to transact, no d1ssection of the 
subject could be made which would not g1ve rise to continual con
troversy regarding the interpretation of the arrangement. 

A second difficulty in establishing responsible go~ernment with a 
reservation of certain subjects in the hands of the Imperial Govern
ment 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 outE~ide authoritY. are difficult 
to exercise and are apt to prove ineffective in practice. 'The ~eason 
is plain. The primary responsibility of a government holding office 
by the will of a popular 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 outside. They would probably prefer to resign. If 
public opinion were on their side, no one else would be found 
willing 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. 
We ha.ve 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 • 
problems 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 federal government and a larger 
measure of freedom accorded to the individual states in matters not 
so reserved. Federation, moreover, is one of the possible forms of 
closer union on which we have been expressly asked to report, and 
the subject can most conveniently be considered at this point. 

A good deal of confusion is apt to lurk in the term '' 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. Bryce, The An~er•oan CommQmffflalth1 Vol. I, page& 15-17. 
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The first is, that of a League, which is an aggregate of com
munities and has no existence apart from these communities. It 
vamshes when, they separate from one another. Its relat10ns are 
with the commun1t1es as such and not with the individuals belong
mg to them. It has no power to pass legislatiOn affectmg indl
Vlduals belonging to the component states. 

Secondly, the smaller communities ma:y be mere sub-d1vis10ns 
of the larger, created for administrative purposes. The powers 
whiCh they possess are powers delegated by the supreme govern
ment and can be withdrawn or mollified when It so desrres. 

Thrrdly, in a. federal constitution such as that of the United States 
we have something quite different from e1ther of these two forms. 
The functions and powers of government are divided between two 
separate and independent authorities. Each is equally supreme in 
xts own field. There are thus two· d1stinct Governments operatmg 
in the same terntorial area. There are two sets of laws, each 
possessing supreme authority, 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 relations between the States and the Federal Govern
ment cannot be altered at the wxll 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 ratrfied by the legxslatures 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 unanrmous 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 majonty 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 iR 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 forming 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 the 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 
division of subjects between the two authorities, and a clear-cut 
demarcation of spheres would be all the more essential, since the 
two governments would be based on opposite principles, the one 
being reflponsible to a popular electorate 'and the other to the 
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1mpena1 uovernment. It is at this point that we are brought up 
once more against the fundamental dlfficulty to wb1eh attention has 
already been called, of separating out native affairs as a d1st.inct 
subject. No clear-cut divtsion of subjects mto those which do and 
do not affect native policy is poss1ble, and a control exercised for 
the purpose of enabhng the Imperial Government to wscharge its 
responsibilities in this matter must cover the whole field of govern
ment. 

The parttwlar constitutional device of a federal system, there
fore, offers no help towards a solutwn, and we are brought back to 
the same problem which we have already dtsc.ussed under the 
beading of " Reservatwn of Subjects." 

In this connection the experience of South Mrica is illuminating. 
When the National Constitution met to consider the subJect ol 
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 dtfficulty of separating out native affairs, but also 
as indicating tha.t if there is to be a " closer union " between the 
Governments of the territor1es 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 m regard to native interests and inter-racial questions, 1ts 
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 respons1bility 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 coon<'ils have certain powers 
granted to them under the constitution, but these are subject to the ultimate con
trol of the Un10n Government. The ordmances of the provme1al couoClls require 
the assent of the Governor-General m CouoCll and th1s assent " 18 not by any 
llleana a formahty and l8 of spee•al1mportance a11 1t can be and has been used to 
secure the observance of the rule that the control and admmiatration of native 
llffatrs and all matters spectally or dllferenbally aft'ectmg Astat1cs throughout the 
Umon IS vested in the Governor-General1n Council." (Berrtdale Keith, The Con
Bittutton, Administration, and Law• of the Empire, p. 233 ) Provmcml leg•slation 
ts vahd only eo far as it does not dl8agree wlth Acts of Parhament and can be 
Ruperseded by such Acts. 

The establishment Clf a unitary government is eompattble wtth a large measure 
of devolution, and with a dlVIIIiOn of the functlODS Of government for admiDIBtratlVe 
purposes between the central I(OVernment and the governments of the separate 
temtorteA, Thus in South Africa certam funct1onsand powers are a1.1signed to the 
Jlrovmr.Jal authorities ; t11m1lar opportunities cau be developed in Eastern Africa 
But th11 does not affect the maiu problems noted above. 

!1875 D I 
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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 unless 
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 pohtical 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 fJivendi 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 Conditione' 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 solutwn, is to 
discover a form of government which, on the one band, 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 call 
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. 

. r 
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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
serve a 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 and Central Africa of a policy 
adapted tQ the varying conditions of different trtbes and localities, 
but inspired by the same controlling ideas and based on the same 
fundamental principles; 

Thirdly, to fulfil its international obligations; and 
Fourthly, to ensure that policy in Eastern and Central Afrir.a 

is not in oonfu.ct with British ·pohcy in other parts of the Empire, 
and in particular to prevent discnmination 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 between them; 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 satisfactory which does 
!lOt in some measure achieve both. There is no ready-made con· 
sbtutional 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 
populu responsibility can be reconciled in a consistent and 
log1cal 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. 

S875 Df 
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It will be easier to do this if it is recognised that it is ne1t.her 
necessary nor desirable that the responsibil1tles and work of 
government should be concentrated m a smgle centre ; they may 
with great advantage be more widely distr1buted. Attentwn has 
already been called to the fact that a proper balance of interests and 
powers in a commumty is the presuppos1t10n and basis of freedom. 
One reason of the inadequa.cy both of the Crown Colony system 
of government and of respons1ble government as solutions of the 
problems with wh1eh we have to deal is that in both the functions 
of government are conceived too much as an indivisible whole. Re~ 
spons1ble 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 full 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 successful solution of the politic~1l problems of Eastern 
Africa is to distinguish more clearly 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 local legislature and, thirdly, of local government institutions. 
In the proposals which w1ll be found in later chapters the responsi
bilities and functions of government are regarded as distnbutecl 
between different organs, all closely related and mutually dependent, 
and all formmg parL of a single system of government, but each 
having its own proper and distinct field of responsibility and achon. 

It w11l 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 will be the field in which real freedom and respon~ 
sibility can be given to homogeneous racial communities in the 
management of their own affairs. 

On the other hand there are, as we have seen, in existing con~ 
ditions in Eastern and Central Africa certain questions which must 
in the last resort be determined by the Imperial Government as 
the arbiter between the conflicting interests of different communi
ties, and which from their natnre cannot justly or safely be left to 
the final decision of the Legislature 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 institutiont~ 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 
to 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 fact a qmte different kind of assembly from 
the legislature of a democratic state. 

Democratic institutions ar~ founded on the principl~ that whP.re 
there is a conflict of opinions or of interests the matter is decided by 
the vote of the majonty. The minonty give way for the time 
being in the hope that they will be able in due course 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 decidmg 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 interellts in the Legislative Council in 
Kenya so that there will be a group of nominated European 
representahves of native interests as well as the group of European 
elected members and the group of lnd1ans. The Important pomt to 
notice is that in such a Council the relative strength of parties is 
not determmed 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 Afnca., smce it might ult1mately 
place the institutions and enterprises which have been created by 
the init1ative and resources of the white race at the mercy of an 
inexperienced and politically immature black raee. But just as 
little is it justifiable to set up a, constitution which gives to the 
representatives of the small wh1te commumty 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, .:!Onflict 
between the interests of different communities, the issue ought not 
to be decided by the vote of a. majority in the Legislative Council, 
smce 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 force. 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 Eastern 
Africa. The decisions of such au authority may be expected to com· 
maud 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 hi.s 
decisions. 

It is clear from what has been said that the reference of a certain 
cla,ss of questions to the decision of an impartial authonty is neces
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 the chapter 
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. 

These involve :-
(a) The creation of a Central Executive Authority for the 

three territories of Eastt-rn 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 delegated to him to. 
intervene in legislation when this is necessary for the purpose 
of giving effect to Imperial 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 living 
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 withm, 
or outside, the competence of the local legislature, for this. 
~ivision we have shown to be impossible. 
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Our proposals as regards the Central Authority include 
measures for keeping him in close touch with the Secretary of 
State and the Imperial Parliament, and for reinforcing the 
authority of therr decisions by measures which will commanii 
the confidence of opinion both in Africa and in England. 

(b) The formulation in the clearest manner that is possible. 
of the main prmciples of Imperial policy paL"ticularly 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 affa.irs 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 executive 
and the association of unofficial representatives 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 tlie Legis]ative Council of 
Kenya, such increase to take account both of Indian a.nd of 
native interests, and to be undertaken ·step by step, the under
lying principle being that official control in the Legislative 
Council can only be relaxed according to the measure in which 
the E'ffective 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-ORDINATION OF SERVICES. 

In the preceding chapters we have dealt with the most important 
part of the problem which has been referred to us, namely, the 
question of the institutions of government suitable to immigranli 
and native communities living in contiguity, and our analysis of 
the situation has led us to recommend the creation of a. Central 
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 between them, and to secure Imperial interests and the 
proper discharge of the responsibilities of His Majesty's 
GovernmE>nt. We pass now to consider another aspect of 
the problem, the co-ordination of services of common interest to 
the territories concerned. Analysis of the situation under th~se 
aspects brings us to a similar conclusion that a Central Author1ty 
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is required as an organ of government for evolving a common 
policy and to co-ordinate the interests of the several territories. 
Th~ serv1ces to which our attention has been particularly directed 

in our ,terms qf reference are transport and communications. de
fence~ customs, nnd scientific research. We shall proceed Lo con
sider these in the order named., 

Transport and Communications. 
According to our terms of reference under this headmg, 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 dlfferent Govern
ments in Eastern and Central Africa may be secured in regard to 
the development of transport and communications '' ; 

Secondly, " 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 course, in one sense 
obv10us 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 
such co-operation. 

We propose to consider this subject under four main headmgs :-
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 HARBOURS, AND INLAND WATER 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 
commumties of Kenya and Uganda are equally represented 
and by a Port Advisory Board. The finances of the 
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system are kept separate from the general tmances of the two 
Governments m the sense that railway revenue and expenditure 
are provided for in a separate Budget and not included in the 
Budgets of the two Governments. Ther~ is, however, no real 
financial indepeudence. The Ra1lway Budget, after being 
approved by the High Commissioner, has to be submitted to the 
Legislative Councils of Kenya, and Uganda, who may by resolu
ilon approve or d1sapprove of the est1mates or propose modifica,. 
tions. Such resolutwns must be submitted to the Secretary of 
State, whose sanction is sufficient authority for tb~ ·expend1ture 
spee1fied in the estimates. Further, all cap1tal 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 
to 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 Gove>rnments 

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 hitherto 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 serv1ce of certain small loans from Imperial Funds for 
railway conRtruction. 

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.! 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 question as to how th1s advance ss ultimately to be dealt w1th is to come 
up for consideration wsth the lmp<-rlal Government in 1933. 

t Th1s method w1U apply, for enmple, to the y:>ropot~ed extension from Jmja to 
Kampll.la, to meet the cost of which the Uganda Government proposes to apply for 
authortty to 1~sue a loan guaranteed by the Imperia) Government under the pro· 
VJsJOnB of the P~lestine and East Africa Guaranteed Loans Act of 1926. 

l Any propoRal for dealmg w1th the Tanganyska system must take into account 
the question of ownership of pubhc propertysn mandated temtorsee. 
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sufficiehf to meet the servlce of loans raised for the capital works 
of the system, but they do not yet prov1de sufficient margin for 
building up adequate funds for renewals, betterment, and mmor 
capital improvements. 

The Ta~~anyika Railways (apart from a short hght line m the 
south aLartmg from Lmdi) consist of two principal systems which 
~are not physically connected; these are :-· 

(a) Th~ Central system consisting of a .single line running 
from Dar.es7Salaam to Kigoma on Lake Tanganyika with 
an imp0rtant branch, just completed, from Tabora to Mwanza 
on ~~E} Victona, 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 M9shi on the slopes of K1hmanjaro from whence an exten
sion of abOut 45 miles is now being built to Arusha. A junction 
hne was built durmg 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 oyer 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 certam capital assets 
were added' during the war. The whole bf this system was 
-taken over without payment by the Tanganyika Government after 
the war. Smce then, capital expenditure on the Tabora-M wanza 
branch, additions to rolling stock, and other improvements has 
been provided by thd 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 ani! ·Tanga lines as taken over from the German Govern-
ment stand~ in the capital account at .£4,894,050. 

II. The case for Central Control. 

Prima facie, there is a. strong case for united control of the 
-railway, harbour, ~nd inland water transport systems of Kenya
Uganda. and Tanganyika. lt 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
municatioP,s sb,oulq be ·developed according to a common policy. 
,~At present.-there are parallel trunk lines running inland from the 
'ports of Kilindini and Dar-es.Salaam and servmg 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 Victor1a, 
while, as there are no great physical obstacles at any part between 
thebe territories, the natural watershed for traffic attracted t-o 
either of the two systems does not necessarily follow the territorial 
b-oundary. Further, behind these territories lies the Belgian 
Congo, the eastern portions of which would find their natural hnk 
V\-ith a seaport on the east rather than the west, nnd offer d1ances 
for important traffic which might be competed for by both lines. 

It ie 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-territor1al trading. All 
these considerations point to the importance of a single control. 

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 salll£; area. 

(3) The development of ports to the ext-ent 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 practica.ble of the railway 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., so as to ensure economic inter-colonial 
working when the railways are physically connected. 

There have already been signs of a practical need for some 
common authority. Now that the Tanganyika. line has reached 
M wanza. there is an area of possible competition between the two 
F-ystems about Lake Victoria. The extension from _the 
Central Tanganyika line to Mwanza. 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 oC a loan for this' 
purpose emphasised in its report that "railway policy in the various 
territories under British administration in East Africa should be re
garded as a whole," and that ~· any new constructiou of more than' 
purely local importance should be considered in its relation to a. 
common policy for the development of those territories, and should 
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all the temtones concerned.' 1 The Comm1ttee's recommendation 
was g1ven " on the understanding that a satisfactory agreement as 
to rates should be concluded between the two Governments '' so as 
to a;oid wasteful compel.it10n. ·we nere informed dming our visit 
that a provisional agreement between the General 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 m reaching final agreement in -certain 
drrections. In any case, such an agreement even lf 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 intervention of the Secretary of State, and 
we have 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 point of contact between the systems of Tanganyika and 
Kenya is on the Tanga~Moshi~Arusha hne 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 
Tanga, line and the Uganda Railway by the existence 
of the Voi~Kahe branch constructed as a military railway 
during the war, we recommend that the management and 
operation of the Tanga line should be transferred forthwith to 
the Uganda Railway.'' 

This view was endorsed by the East Africa Loan Committee 
when it recommended the provision of funds for the extension or 
the Tanga li'ne from Moshi to Arusha. We understand that dis
cussions as to this transfer of management have since then taken 
place but have hitherto ~ome to nothing owing to ~ailure to reach 
aQTeement on the financial terms. -"' . 

We supp9rt .the recommendations referred to above on the 
ground that we recrard it as the natural arrangement, and there
fore likely tQ..be th~ most efficient, that this railway system which 
evacuates the greater part of its traffic over the Renya~Uganda 
system. through the port of Kilindini should be under the same 
management as the latter. rr:he whole of the arrangel!lents ~nd 
eonditions for the ,transfer reqmre most careful Io~al enqmry, which 
we were not able tq undertake. It is. however. qmte clear that such 

• Cmd. 2387. 
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a question as this is not likely t-o be settled by mutual agreement 
and requires the intervent10n of an impartial authority which can 
assess what 1s the best course in the joint interests of all concerned. 
Connected with this question is that of the policy for the port of 
Tangn., which nlllO reqmrcs to ue reviewed in the light of joint 
iuterests, as noted below. 

The practical need for some central directing authority is also 
ab:eady apparent in connection with such matters as the 
standardisatiOn 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 
de\"elopment may in future be undertaken, it will remain necea
sary to handle a fair amount of local trade at Tanga, and a very 
substantial 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 case a portion of the Tanganyika traffic might be 
attracted to Kilind1ni 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 common policy for the three territories, it appears that even 
as between Kenya. and Uganda. some new form of central railway. 
authority is desirable, for the evidence put before us indicates 
that the uni£ed control which has in a. measure been established 
as between these two territories is not likely to be entirely satis
factory as a permanent arrangement. While the existing trans
port administration of the Kenya and Uganda railway systems 
is directly respons1ble through the High Commissioner to the 
Secretary of State, the Legislatures of Kenya and Uganda have 
to pass any ordinances required and have the right to consider 
and pass resolutions on the Estimates. 'l'hifl is a weakness 
in the position, and the arrangement can only work satisfactorily 
as long as 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 thP.m in the general interest, 
and, a.s previously indicated, this is an unsatisfactory arrangement 
The position of the High Commit;sioner for Transport as adviser to 
the Secretary of State on such matters cannot but be weakened by 
the fact that as Governor of Kenya. he has a special connection 
with one of the two territories. In e:tpressing these views we do 
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not wish tQ ignore the great advance which the measure of 
unification now existing represents over the conditions which pre. 
ceded it. We received on all s1des ev1dence that this was recog
nised, and it was clear to us that the representatives of the two 
territories had shown a statesmanlike endeavour to appteciate 
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 
mterests must mev1tably from time to time arise, can always 
be settled by mutual agreement. 

For all the above reasons it seems to us that it 1s 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 poinl;, 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 
likely to promote ~fficiency and economy through the pooling 
of stores, financial resources, and managerial staff, with the con
sequent opportunity both to increase the pay of the highest posts 

• and to reduce overhea"d charges in relation to the whole volume 
of business. 

These are the well-~nown advantages of amalgamation ; but one 
must also be ahve to the dangers of over-centralisation in the case 
of widely-spread undertakings, and pohcy must be decided not 
on theoretical grounds, but with close reference to the conditions 
which actually prevail. Our conclusion in the present cace is 
that it would not be wise to attempt complete unification of 
:tnanagement 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 1mification, while 
difficulties of communication would make it necessary to retain a 
wide decentralisation of executive responsibility. 

While this is a practical consideration which limits the field 
as regards immediate changes in organization, the retention of 
independent managements is not inconsistent with a very complete 
unification 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 G"overrunent of India, which is the 
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directly controlling authority of the four State-worked systems 
.aggregating 13,449 miles, the representative of the predominant 
owning partner in systems aggregating 14,315 miles, the 
guarantor of many other companies, and the .statutory authority 
over all railways in 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) Financial control, i.e., over the provision of capital and 
authorization of expenditure; 

(2) Control over policy of new construction-which really 
follows from financial control ; • _ 

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

Under such a system, although wide powers would be delegated 
to local managers, their work would be subject to an annual re
view by the central authority (technical inspection on the use of 
standards 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 Tanganyika, but before recommending such a step 
it is necessary to be clear as to exactly what it involves. 

H would mean in the first place the transfer of primary powers 
of legislation on all ra1lway matters to a central or federal authority, 
and the abandonment of such powers by the legislative councils of 
each territory. This in effect would mean the transfer of a. very 
Important part of the busmess of government. The control of rates 
is a. matter of special significance, for railway rates have 'an inti
mate effect on the economic position of every mdividual 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 
tmmigrant 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 
m Kenya, it might be said that the natives of Uganda were being 
taxed unfairly in order to pay what amounts to a bounty to the 
European farmers of Kenya. As such charges have in fad already 
been made, we must here state that we do not imply that we in 
any way endorse them. In fact, we have eeen 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 
~uch rates as it can fairly stand. But thi.s particular case 
1s significant as an illustration of how intimately control of rail
way rates is miled up with political issues and the whole business 
of government. 
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In the second place, such a. central control as we are considenng 
would closely affect' the general interests of the territories by 
determining the policy for new construction, as, for example, 
in the case of a choice between an approach to the Congo through 
Tanganyika Territory, south of lJake Victoria, or by au extension 
of the Kenya-Uganda Railway from Kampala. In such a. case 
the general interests of the Tanganyika and Uganda Governments 
would be greatly affected by the decision as to which of their terri
tories such a hne should traverse. 

Lastly, the question of how far a merger 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 
system regardless of the results on any partrcular section. But this 
would hardly be possible if the interests in the earnings of the 
various sections were uot 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 power 
of the two systems, which creates at present a position in which 
the Kenya-Ugand~!> 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 surplus 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 res!llts, 
while the Kenya~Uganda system is faced at present w1th the need 
for considerable capital expenditure, both at the Port and on 
the railways, rtnd 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 conditwns create uncertamty 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 merg-er on equal 
terms, the whole of the implications have not yet been 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 Hs capacity as such." The ownership must there
fore apparently be kept separate, but it does not appear to be 
inconsistent with tl1e 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 XII). 

The conclustons 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 aceordingly be made to work towards this 
end. On the other hand, as a conflict of interests on railway 
policy may still arise as long as the territories have separate 
interests as regards their general finanees and administrations, the 
successful working of a unified railway system seems to involve 1t 

corresponding political unification, established with such common 
consent as to carry authority when questions involving confuct of 
interests have to be decided. Further, the financial implications 
of unification require careful study before any such measure is 
imposed on the local communities. 

These conclusions may be stated in another way which helps 
to 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 is 
possible in the political sphere. Our recommendation in the political 
sphere, 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 trusteeship for the native demands, 
shall be obtained by creating a Central Authority for Eastern 
Africa, representing the Secretary of State on the spot, and thus 
bringing the existing authority of the latt.er into closer contact with 
local conditions. It is on these lines that we propose that the 
necessary central control in the matter of railways, ports, and 
cornrnumcations shall for the present be 'Secured. 
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It ~s _important to test the adequacy of thi~ recommendatiOn by 
exanumng what are the immediate practical requirements. The 
most important of these are as follows:-

(1) To settle on a sound basis a policy of railway rates 
for traftio to anu from the " area of competition " wh1ch 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 sp~ial 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 different pos1tion 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 the 
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 a 
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 all 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 

• Zanz1bar should be represented at enquiries and conferences dealing with port 
development policy. 

t It must be noted that, although special reference i!l made to rr.ain trunk hnes, 
the pohcy for constructmg bnes for local purposes ought not to be framed withl)ut 
regard to the main development programme. The mam through routes mu-;t 
just1fy themselves by the traffic collected in the l'ountry through whwh they pass 
and may in pract10e be built up step by step by short lengths of line constructed 
for local purposes. The important thmg JS thac etl'ott should not be waNted m 
buildmg a hne whtcb can never be more th:m a. mere branch line when equ •lly 
good local results can be obtamed bv building a hne whtch will ultimately serve as 
a hnk in an important throu!lh trunk line connection: that IS to say, wherever a 
move wh1ch offers an immed1a.te ''tactical" advantage also helps towards a "stra
tegical" objective, it should be ta,ken in preference to a move which offers a 
11 tactu:al " advanta!le alone. 
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ought to be inaugurated, so that when any question of rail
way construction comes up it should not be necessary to 
take a decision without full information or to organize spee1al 
enquiries, which, if undertaken in haste, are generally 
superficial. The organization of a joint railway intelligence 
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 (l(H)peration 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 1n 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 

(4) 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 representmg 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~ 
Colonial Railway Council embracing the Ta.nganyika Railways 
also. 

While some of the purposes referred to above might perhaps be 
achieved by special arrangements made in each case by the Secre
tary of State, they could in all cases be better carried out under 
the supervision of a special representative of tJ1e Secretary of State 
on the spot. The presence of such a represeatative 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 say on the pohtical organization. The most important of the 
present requirements is that referred to under heading (3) above 

• Zantabar should be represented at meetings dealing with Por~ ques~ionB. 
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-the creation of a proper organization for the planning and execu
tion of a development pohcy. This matter 'has received special 
consideration in.our proposals. 

m.-bzter-terntorzal Connections. 

The second question which we have to consider 1s " what im
provements mu.y be required in internal communicatiOns between 
the var10us territories so as to facilitate the working of federatiOn 
or closer union.'' 

As Kenya and Uganda are already connected by railway, the 
main inter-territoriallmks which we have to consider are between 
Tangany1ka and Kenya-Uganda on the north, and between Tan
ganyika and Nyasaland or Northern Rhodesia on the south. 

Northern Link.-For the northern link the proposal which bas 
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 
alternative connecting route lymg further to the east, between 
Kllosa on the Central, Railway and Mombo on the line between 
Tanga and Moshi. 

The Dodoma-Arusha link would be about 287 miles (460 km.), 
and is esttmated to cost £1! to 2 millions, while the Kilosa-Mombo 
hnk would be 195 miles (310 km.), and, assuming the rate per mile 
to be about the same, would cost £1 to 1! millions. No mstru
mental survey has been made of either route, but the General 
Manager of the Tanganyika Hailways 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 stated that ·as the 
result of his reconnaissance be has formed the opinion that there 
are fair prospects on the Arusba route, while the Governor, in giving 
evidence before us, stated that, a.s an administrative connection, 
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 pass through good cotton 
country. 

Before any decision could be taken to complete a through con
nection, it is obviously nece~ary to have 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 recommend that the necessary economic and other surveys 
should be completed as early as possible, such a step in our view 
being urgent not merely for the purpose of settling a railway policy 
but also for planning, in conjunction therewith, a programme for 
land settlement, the need for which we have emphasised elsewhere. 
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The economic surveys for this particular purpose ought to cover the 
whole temtory 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 a.ccording to several of our 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 Sing1da as 
its next 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 more than a branch line. There are limits-both 
financial and administrative-to the amount or 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 capa,ble 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 territories would not be excessive, having regard to the new 
connection which now exists further inland via the Tabora-Mwanza 
Railway and l;ake Victoria. 

On the other hand, a through connection nearer the coast would 
have very great value, both in fa.cilitating 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 bt- taken, so that a start may be made in making a 
through connection as soon as it is justifiable. 

Southern I~ink.-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 
ou 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 
was recommended as an important step in Imperial development 
by the Parliamentary Commission of 1924. It was recof.n1ised, how
ever, by that Commission that it could not be expected that such 
a line would be a paying proposition for a number of years and 
that the Tanganyika Government would not be strong enough to 
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meet any d~ficiency out of 1ts own resource&, so that their recom
mendation for its construction was conditwnal on the Impenal 
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 Mrica 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~westem line, but stated definitely that they would be 
unable to meet the interest charges, at least for a considerable 
period. In these 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 surveys 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 ma.de. · 

An instrumental survey was accordingly started by the Tan
ganyika Government on the line Dodoma.-Iringa~Fife, and at the 
same time a Pl1!liminary 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 originally asked for), while as 
regards the economic prospects the General Manager summed up 
his view to us in the following words :-

" Bearing in mind the above, l cannot see any possibility 
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 mtervals.'' · 

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 
550 miles (870 km.) at a cost whi\:h the 'I'anganyika authorities 
estimate; as a rough guess, at about £4,000,000. The total through 
connection, therefore, from Dodoma to Broken Hill would cost 
.£91 millions. 
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We have received evidence to the effect that the agricultural 
prospects in the area. lying betwecn Fife and Broken Hlll-though 
1t contams patches of good land-are not in general favourable, 
and the country 1s sparsely populated. 

It must further be remembered that if the railway were extended 
to Broken Hill, it would not tap any new traffic at that point, 
but would come into competitiOn w1th the existing Rhodesian 
Railway system for traffic whieh the latter is already well equipped 
to serve, and for which there will shortly be yet another competitive 
outlet via Lobi to Bay. 

While we find 1t d1fficult 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 might be entirely altered by the discovery along its 
course of valuable and substantial mineral deposits. We are 
informed that a certain amount of prospecting for minerals is 
going on, but, though there are 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 mus~ obviously be a. long time-several yea.rs in fa.ct-before 
any mineral deposit could be sufficiently developed to be judged 
as a sufficient justification for so costly a line. 

In general, the whole question of a " Southern Link " from 
the Tanganyika. Railwa~s stands in the same position as 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 
as 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 Dodoma-Fife line represent 
the final verdict on the matter, and a special party consisting of the 
Assistant Director of Agriculture, an experienced political officer, 
and a surveyor, with 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 reqmrements· 
of the natives themselves. 

This is a step in the right direction,' and our only doobts 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 necessaty to collect information not 
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only as to the area which would be developed by the Dodoma-F1fe 
lme, but alSo the whole of the area which might be developed by 
alternat1ve railway connections. We could not ourselves, after 
a short v1sit 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 possibiht1es on the Kilosa
M anda route whwh must be seriously studied and weighed before 
any final decision can be taken. 

11'his route would traverse much easier country, it would tap a 
denser nat1ve population, and in particular it would serve the large 
1mgable area of the Kllombero Valley, whiCh appears to after 
great poss1b1ht1es 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 bemg studied. Moreover, such a line w1th its 
termmus on Lake Nyasa would at once complete an effective link 
With the southern territories, and this in itself constitutes an ad
vantage over the Dodoma-F1fe hne, 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. 

We have amved at the conclusion, therefore, that both for the 
settling of a railway policy and a policy for European settlement 
(which we must agam point out ought to be considered in con
JUnction), 1t is essential that the Tanganyika Government should 
be able to assess the 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 be 
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 
syst~matic 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 existmg vegetation than on any exhaustive mvestigation of soil 
samples and estimates of rainfall; for such an enqmry would be 
rendered impracticable partly by the size of the task and partly 
by the absence of rehable 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 puttmg 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 enquiries we do not see how any con
tinuous, purposeful policy either as regards railway development 
or European settlement can be carried out. 

Before leaving this subject, it is necessary to refer to the railway 
connections of N yasaland 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 
Nyasaland Government is considering a programme for its own 
connections to the 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 argued that if there is any chance of a line 
being built from the Tanganyika Railway to Lake Nyasa which 
would give N yasaland an outlet to the sea by a route passing 
entirely through territory under British administration, then it 
is a 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 forward as an argument in 
favour of completing a through railway connectwn from Tangan
yika. 

On the whole we do not think 1t would be justifiable to hold 
up the development of Nyasaland for the sake of the chance of 
gettmg a railway from Dar-es-Salaam to Lake Nyasa.. The best 
ana shortest natural route for Nyasaland is via Beira, and what
ever railway connection is made with Lake Nyasa from the north, 
all the southern portion of Nyasaland must still continue to use 
the Beira route even il no bridge were to be built over the 
Zambesi. 

We therefore think that the Nyasaland programme ought to 
be left to be settled on 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 country 
must be allowed to use whatever route suits it best. 
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The extension of the Nyasaland Railway to Fort Jameson would 
have a bearing on the administration of the eastern part of North
Eastern Rhodesia. This question IS dealt w1th m our Reports on 
the Central African Terntories. 

To sum up the foregoing d1scussion :-
(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 nnion '' 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 economiest ~nd 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 eft'ecfively 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 indicated above, the construction of the necessary 
railways cannot be undertaken regardless 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 various 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 jnsti · 
:tied, or as to which of various alternative routes is the best. 
It is most important that an intensive effort should now be 
made to collect reliable information over the whole of the 
area concerned, so that a strategical plan for railway construc
tion in Eastern Mrica can be worked out in the light of know
ledge of economic conditions over all the possible routes. . 

(e) Having settled the main plan it will probably he neces
sary to carry out the construction of trunK: lines by a series 
of steps, each of which must justify itself as a measure for 
the development of the country through which it passes. The 
immediate concern of any Government must be to develop its 
own territory; but other things being equal,. £teps for local 
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development should be chosen which can also be used as 
steps towards the main strategical plan. 

(/) On these principles the Tanganyika Government ought 
to aim at building branch lines which, while justifying them
selves as branch lines, will serve as steps to through connec
tions, both north and south. Of these, the northern connec
tion appears to have the more immediate importance, but 
If for other reasons a southern branch line, say to the Kilom
bero Valley, is desirable, it would be an additional induce
ment for undertaking it if it would serve as a stage on a 
through route to the south. 

By insisting on the importance of " economic justification " 
for railways, we do not imply that no railway project ought to be 
undertaken unless 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. 

It is quite possible that there may be projects for railway con
struction opening the way to economic dev.elopments which, though 
of far-reaching importance, require a considerable period for their 
realisation. In such circumstances the local government of an 
undeveloped country 1Vill 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 occa!lions justi
fied itself economically and proved advantageous both to local and 
to British interests,-notably in the case of the original Uganda 
Railway-and we advocate the creation of regular machinery for 
its continuant:!e, subject to the necessary safeguards. The danger 
of course is that the possibility or raising money free of interest 
may encourage ill-considered enterprise, a.nd 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 J:>e subjected to a. 
poliey of development pushed forward without considering limita
hons of Iaboor supply and of markets for produce. The real needs 
are, first, the provision of regular facilities for raising capital on 
favourable terms which will be available at any. time for projects 
which after careful study can be shown to offer economic possibili
ties on a sufficient scale; 

And, secondly, the provision of machinery for undertaking con
tinuous study of all the relevant factors, economic and otherwise, 
so that projects may be put forward after due deliberation when 
they are ripe for consideration, and not hastily prepared to take 
advantage of some particular opportunity, or to deal with some 
special 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 meetmg the needs to which we 
have called attention depend on the institution of a Central Autho
rity for Eastern Africa. The whole matter will be more fully ex
plained in the chapter containing our proposals for the Central 
Authority. 

ROADS AND MECHANICAL TRANSPORT. 

The common interests of the territories in the matter of roads 
are almost exactly similar to those in the case of railways. In fact 
the policy as regards the construction of arterial roads 1s so closely 
lmked w1th that for ra1lways that the two ought always to be con
sidered together. 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 
Deparln1ent for RaLlways 1s 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 neces
sanly imply that there must be a common standard for inter
territonal through roads, because, as agreed at the recent 
Governors' Conference, insistence on such a common standard 
would be inadvisable owing to the ddierences in local cond1t10nc;. 
Nor does it imply that a central staff of surveyors for such through 
roads need be mamtained-a measure which was also rejected by 
the recent Governors' Conference o_n 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 particularly to be noted that all that we have sa1d about 
tho close connectiOn between railway policy and the application of 
the Dual Policy applies equally to roaas, 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 con
sidered the two principal proposals for inter-territorial link ran:. 
ways-a northern link between the Central Railway of Tanganyika 
and the Kenya-Uganda Hailway systems, and a southern lmk 
joining 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 practical con
sideration of railway construction, we have expressed our appre
ctatwn of the importance of these through connections, and we 
think that 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 that 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 exact route should depend on local conditions. 

The general policy of the territories with regard to mechanical 
transport, as agreed s.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 reasonably good roads, there are 
cond1tions m 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 costa 
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 Com
nuttee 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 as a help 
towards administrative union lie in the development of air routes. 
A serviCe of communicatwns by air cannot be organized save by the 
common effort, administrative and financial, of all three territories. 

8875 E 
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PosTs AND TELEGRAPHs. ' 
I 

Posts· and telegraphs: are a service of communications a.s to wluch 
the co:rmio,on mterests 'of the terntories ate analogous to those 
already considered. The advantage of a common control, and of 
a central authority to exercise. that control, stands. on the same 
footmg ·as in th~ ro.atter, for mstance,· of rail;waya.·' In fact the 
system' of pos~al and, telegraphic communications ought in its 
framework to corre~pond fairly closely to that of transport com
munications, for the latter affect th~ main lines for the circuratwn 
of trad~ and general movement throughout the terntories much 
more tlian the Colonial boundaries which have been imposed quite 
arbitrarily on the whole area. 

Kenya a~d Pga~da have already unified the~r 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 two,: there is no local authority to compose that difference. 
It ia · 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 on the 'spot with power to ·compose differences and 
prevent their becoming aeute. 

At thE> same time, ,it is pn geu.eral grounds desirable that 
Tanganyika should gradually become' more closely associated with 
the two northern territories, and if the main railway and road 
system~ are linked up, with a consequent improvement in the 
free fio-yv of inter-colonial trade, the need for a common postal 
and telegraphic system with uniform rates, and the possibility of 
jntroducing 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 conditions, could be placed in the hands of a co-ordinating 
central -authority with power to design policy. Until general 
communications 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~ 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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this service, of such special moment to temtories in. wP,ich other 
means of communication are few, ought not to be allowed to be 
delayed or made -costly by lack of .co-operation. 

Customs. 

lt is on general grounds desirable in the interests of the varioua 
territories that the area open for the free flow of internal trade 
m Eastern Africa should be as large as possible and should not 
be interrupted by artificial bamers. 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 actually introduced. Kenya, Uganda, 
Tanganyika, and Zanzibar have customs ordinances and regula
tions that • are practically 'identical. Kenya, Uganda,· and 
Tanganyika have substantially: the sallie tariffs. Kenya and 
Uganda have in add1bon a umfied custOms service. It is desir
able not only to maintain: the measure of unification already 
achieved, but to· increase it, 'as soon as general condltions 
(improvement of communications, etc.) make this' possible, by 
the inclusion of Tanganyika as a full member of the eoromou 
system with a: unified customs service. This should result in 
further economies by the elimination of duplication in senior and 
headquarter staff, and the realisation of those other advantages 
of a unified service which have been enumerated in connectioh 
with posts and telegraphs. . , 

The existence of a. Central Authority on the spat would malie 
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 between the 
three Governments is hardly likely to survive any considerable 
conflict of local interests. Already there are signs of 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 in the interests 
of Kenya producers. A slight divergence from a uniform tariff 
has, in fact, already shown itself, as Tanganyika has introduced 
a rate different from that of Uganda and Kenya. on imported 
butter and cheese. 

Moreover, the existing unified customs service of Ug~nda. and 
Kenya shares the weakness already noticed in connection with their 
other common organizations. Its chief is responsible to two 
Governments, and ·in case of conflict between the 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 the transfer 
frum the local legislatures to a. Central Authority of the primary 
powers of legislation on tariffs. This may, as indicated in our 
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recommendat1ons, be desirable at a' later stage if some form of closer 
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 mtervene effectively 
to compose differences, and w1ll be able to exerc1se, 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 retamed until cond1tions in all the three 
terntories are more stabilised and developed than at present. For 
the Central Authority will be able to judge when special circum
stances ]Ustrfy a divergence of tariff on particular commodities 
for one of the terntorres. 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. Germam 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 Tangany1ka are concerned, a 

Central Authonty m Eastern Afnca would be able to fac1htate the 
work of the Secretary of State's military advisers 'in England by 
co-ardinating the intelligence service and the preparation of de
fence schemes of the various territories m the first instance. He 
should also be able, by means of special enquiries and conferences 
with the Governments concerned, to arrive at eqUitable decis10ns 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 effect1ve co-ordinat10n, combmed 
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 stacre we do not recommend any centralization of 
military control o; the creation of a central reserve; still less any 
centralization of the admmistrative work of the various forces. 
The Central Authority, who would exerc1se control to the same 
extent, as the Secretary of State does at present, ~auld in 
the first instance merely fulfil the co-ordmatmg funct10ns out
lined above. The question of unification of military control when 
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<.ommumcat10ns have been extended and improved, and the possi
bility of co-ordinating the local reserves with a 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 advisers in 
E'ngland, at a later stage. In this connexion we have however a 
clearly formed opinion that for the sake of efficiency and economy 
m East African Defence Forces it is essential that at the very 
earliest opportunity umty of command should be estabhshed under 
the Central Authority. Without that the essentials of a central 
reserve and a eo-ordmated plan of d1stribution 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 England, in 
order to afford ass1stance to the Secretary of State and to keep in 
touch with the late-:;t developments in military organization and 
training. 

The proposals formulated above do not involve any alteration 
in existing arrangements for the administration of the King's 
African R1fles in Somaliland and N yasaland. These forces should, 
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 mtlitary 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 Africa. 

Research. 
The co-ordination of scientific research into all matters affecting 

the economic development and administration of the terntories 
of the British Empire is at present under the consideration of 
the Imperial authontles, and far-reaching schemes are being worked 
out for the organization of a common effort. While these schemes 
have not yet been fully formulated, their general intention is 
well known and they must obviously have an important bearing 
on the question, which has been referred to us, of co-ordinatmg 
research work in the Eastern and Central Airican 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 mterconnected research 
stations should be established. The Civ1l Research Committee is 
already working in the same direction and has on several occasiOns 
proved to be a valuable instrument for planning the joint handling 
of screntific problems common to various territories of the British 
Emp1re. We must therefore rt>gard the central directiOn of scien
tific work for the Emp1re as an accepted policy; and the matter 
for our consideratiOn reduces itself to the question whether a.s 
a. part of the wrder organization for the Emp1re the Eastern and 
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Central African terntories 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 
soli and -climate, or of race and culture, exist over Eastern and 
Central Africa, the chief problems are common to most of the 
terntories and the variety in conditions over the whole area is 
in many cases not much greater than in each individual territory. 

In the matters of native welfare, of medicine and public health, 
of agriculture, of veterinary science and the prevention of animal 
disease, 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 resist~nt 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 research has already been recognised locally by the 
tentative centralisation of research into human trypanosomiasis at 
Entebbe, of agricultural research at Amani, and by the recom
mendation of 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 
t.erritories, 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 
E>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 Impem.l scheme 
now under consideration are not yet available, and these must 
govern any 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 .scientrfi; research 
which :bas recently been created should be directed mto those 
channels where it is of most direct practical value. Financial 
limitations, and perhaps even more, the shortage of first-class 
technical officers, must for a long time act as practical restric
tions on 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 establishmg :-

Ftrst, the exact scope of the work which 1s already being 
undertaken. · 

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

Thirdly, to what extent these purposes or' problems are of 
purely local interest 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-ordmated or combined). 

This review ought to be carried out by a. small committee-:-say 
three or four-of ths best experts available~ co-operating with the 
appropriate local officials, e.g., in the case of agriculture, the 
D1rector of Amani and the local Directors of Agriculture. On the 
bas1s of th1s report it would be possible , to design a practical pro
gramme of work, and to settle at wba.t 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
latwn 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. 
Tlus is especially so in the matter of the prevention of human 
and animal d1sease. 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 Victons.. There is a. 
defimte need for better co-ordination of method in this matter, 
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and this -affords an additional reason for establishing a Central 
Authonty. 

Before leaving this subject, we must point out that, whlle 
a common effort for undertaking what may be described as long
range research work is necessary, nevertheless each territory must 
retain adequate scientif}c institutions of its own to undertake the 
day-to-day scientific work which is required for the local tasks of 1ts 
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 whwh attentwn was specially duected in our terms 
of reference, there are other matters m which more effective co
operation between the Eastern and Central African terntones is 
desirable, and might be furthered by the co-ordinatmg influence of 
a <Jentral Authority. It will be seen from the account g1ven in the 
following chapter of the functions of the Central Authority that it 1s 
intended that its main work will be the supervision of the broad 
Jines 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-ordination 
of policy and effort will mainly depend on co-operation between 
separate Governments or departments of Government. ~ut the 
existence or a Central Authority could facihtate such co-operation. 
As things are at present conferences m regard to techmcal 
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 concluswns 
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 co
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 mquiry whether any 
changes are required in the judicial organization m the different 
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terntones 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 bnng about the adjustment of boundaries with a view to 
admmistrabve efficiency and convenience. The existing boundaries 
between the dlfferent territories are to a large extent the result 
of historical accident, and in some cases divide the same 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 admmistration, 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 workmg 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 
distant when either the need or the practical possibility will arise 
for transferring the control of currency with the co-related. control 
of cred1t 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. 

EASTERN AFmCAN SERVICES. 

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 de'Velop 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 spir1t which we have in mind 
\\ould 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, Zanz1bar, and Somahland, form one serv1ee under the name 
of " the East African Medical Service." All the officers of this 
service are on one list for employment and promotion and are 
hable to be posted to any Dependency in the group, or to be 
transferred from one to the other with or without promotion, as 
the ex1gencies of the Service may require. 

Nevert,heless, even where such a measure has been introduced, 
it is d1fficult to promote a real sense of unity unless it is part of 
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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. 

I 

We do not suggest that any immediate steps should be taken to 
create other combined services on the lines of the East Afrwan 
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 subject to the control 
of the Governor of the1r particular Dependency for disciplmary 
and other purposes, subject to the 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 the administrative staff should be of the highest quality 
obtainable. If it is to be maintained that the executive govern
ment 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 ~ntitled 
to demand that the civil serviCes shall be as efficient as poss1ble. 

Steps have recently been taken to attract the best available men 
to the admmistrative services in Eastern and Central Afnca 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 that this is already 
being felt. 

But in order to maintain the highest possible standard in the 
Service 1t 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 pmst be adequate chances of pro
motion. If the highest possible rung of the ladder is reached too 
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 ordmary administrative service 
in Eastern and Central Africa are capable of improvement. 

We understand that administrative officers are not at present 
debarred from consideration for promotion to senior secretariat 
posts, but that such appointments are generally filled by officers 
With considerable experience of secretariat duties. It appears 
to be the usual practice to draft men permanently to 
the t)ecretariat at a comparatively early stage m their service. 
The men so selected become elig1ble for promotion to the 
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htghest appomtments not .only in their own territory but anywhere 
m the Colonial Servtce. The administrative officer, on the other 
hand, has ordmanly little prospect of rlSlng above the post of Pro
vincial Commisswner in rus own temtory. We understand that it 
IS the accepted practice in India to limit the tenu:e of appointments 
m the Secretariat, whether ot the Central Government or of the Pro
vmclal Governments, to a. comparatively short term of years. This 
has the dual advantage of giving a considerable number of adminis
trative officers expenence of the general working of Government 
which is useful to them in their d1strict 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 lnd1a. 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 adequate training as .. staff officers " in the secretanat. 
On the other hand, good government in territories such as those 
of Eastern and Central Afnca is mainly dependent on the quahty 
of the admimstrative officers and their work in close contact w1th 
the natlves. Wh1le it is important that those chosen to fill the 
highest posts should have had a proper secretariat training, it is 
equally important that they shoulil. 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 fhe sense 
tba t 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 m1ght be possible to improve the 
prospects of the two branches combined. It has been a. common 
practice hitherto to fill the highest posts in the secretariat with 
men transferred from other Colonies. It was no doubt d1fficult 
m the early days of the administration in Eastern and Central 
Afnca to find men on the spot of sufficient abihty and experience 
for these posts, but this d1fficulty should by now have disappeared. 
It must be disheartening to the senior local officials to see men 
brought in from outside, and the practice tends to remove one 
of theu main incentives to good work. Moreover, local knowledge 
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on the part of the higher officials 1s clearly desuable. There is 
actually a good deal of local dissatisfaction-especially in Kenya
about the manner m whwh the higher posts have been filled. The 
alleged shortcommgs of the official service were in fact often men
tioned to us as a reason for the unoffiCials' claim for a greater share 
in tile government and a special ground of complamt is that some of 
the principal official members of the Executive Council have had a 
comparatively short expenence m the country. The settlers in 
fact cla1m that they understand local conditions far better than 
the Government officials. 

The directiOn in which the considerations advanced m the pre
ceding paragraphs lead us, is that it is desirable that there should 
be a more frequent mterchange between officers serving in the 
secretariat and in the admmistrative service, and that as far as 
possible the highest posts m Eastern and Central Afnca, that is 
to say, the posts of Colonial Secretary, etc., should be filled from 
the ranks of officials in these territories. 

In putting forward the above suggestwns we have not left out 
of account the conclusions reached at the recent Governors' Con
ference at N a1rob1, to the effect that, although admimstratlve 
officers ought to be encouraged to study conditions in ad]oinmg 
Colomes, '' there was no poss1bihty of introducing a system of 
regular transfer between administrative officers of the different 
Dependencies, either permanently or on secondment." At the 
time when this matter was discussed there was no question of m
stitutmg a Central Authority. We beheve that, if Eastern Africa 
(includmg possibly Zanzibar, Nyasaland, and Northern Rhodes1a) 
had a self-contamed service, some of the objections felt at the 
Governors' Conference would disappear. Extensive transfers are 
not, however, necessary for the purposes which we have m mmd. 
Under the arrangements whwh we contemplate, the junior officers 
would ordmanly remain in the terntory, to which they were first 
posted, and would only be transferred in exceptional circumstances 
'T'he senior appointments at headquarters would be open to all 
officms m 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 1s satisfied that 
there h. 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 woulcl arrange- transfers where neceAsary with 
a view to the promotion of the best men to the higher posts, and 
who would defend the interests of the Servire agamst pressure to 
bring in men from outside the territories. 



J4 L 

General Conclusion. 

The general conclusion from what has been said above is that 
the common interests of the Eastern African territones cover a 
great part of the field of government. Any smgle common interest, 
such as cust.oms or railways, consHlered by itself might not require 
the establishment of a Central Authority for its control, but 
if all u,re considered together the cumulat1ve effect is considerable. 
The three territories have a. substantial political unity, and while 
it is wise to avoid forcmg premature unification in any particular 
sphere of government, it is important now to create machinery 
which will provide the possibihty for advancing towards umfica
tlon, step by step, taking each step in due course when the proper 
time ior it has arrived. 

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

In wnting 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 
w1ll :fit m w1th the existmg machinery and make it more effective. 

The principal part of the existing machinery for CO·ordination 
1s 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 Colomal 
Office itself, ment10n must be made of various Adv1sory Com
mittees, such as the Colonial Advisory Medical and Sanitary Com
mittee, the Colonial Survey Committee, the Adv1sory Committee 
on Native Education in the British Tropical African Dependencies, 
the Colonial Med1cal Research Committee, and the new orgamza
tlOn which is now being devised for dealing generally with agncul· 
tural re!lBarch. Assistance in the work of co-ordination can also 
be provided by such institutions as the Imperial Bureau of Entomo
logy, the Impenal Bureau of Mycology, and the Bureau of 
Hygiene and Tropical Diseases. All these institutiOns, however, 
from the Colomal Office downwards, tend to lose in effectiveness 
from having to keep detailed contact with a large number of com
paratively small umts. The effective power of the central " general 
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 Central 
Authority w11l work, we emphasise the importance of his 
function not merely as a co-ordinating authority on the spot, but 
as a. link with the .. general staff " in London. 'l'his chapter also 
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contams sug&.estwns for measures to mcrease the help that can be 
given by the ' general staff '' m the guidance of pohcy. 
·The ~ctual recommendations whtch we are makmg for a Central 

Authonty for Eastern Africa do not involve the immediate creation 
of .an ~laborate central staff to bnng together the various tern
tones m a smgle formation. But our plan is defirutely mtended 
to be a. step m this d1rection, and its s1gmficance would be m
creased if it could be regarded as part of a larger plan for the 
rearrangement of the functions of the Colonial Office and its rela
tions with the non-self-governing dependencies. In fact, as 
pointed out in our introductory chapter, we regard the questions 
which we have to consider in Eastern and Central Afnca as part 
.of a Wider 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. 

CHAPTER VI. 

PART I. 

A CENTRAL AUTHORITY IN EASTERN AFRICA. 

I.-Review of the preceding Chapters. 
' The principal conclusions to which consideration of conditions 

in the three territories of Kenya, Uganda, and .'ranganyika has led 
us are:.._ 

First.-That there is an urgent need for the co-ordination of 
pohcy on " native affarrs '· and all matters concernmg the 
relations between natives and immigrants. 

Secondly.-That there is a need for the co-ordmatwn, and, 
as far as possible, central direction', of certam servlCes of 
common interest to the tlrree territones such as communica
tions, customs, defence, and research. • 

Thirdly .-'rhat some rearrangement of the const1tut1onal 
position m Kenya is immediately desirable. 

These conclusions all point to the need for the creation of a central 
organ of government for the three territories. The connection is 
clear m the case of the first and second requirements, while m regard 
to Lhe third, our view, as already mdicated, and as wtll be explamed 
more fully later, is that any modificatiOn of the existing official 
maJOrity m the Legislative Council of 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 confucting 
racial interests. 

Before entering upon the detailed exposition of our recommenda
tions for this central organ of government it is necessary to guard 
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agamst any misconceptiOns as to its nature and the authonty on 
w.hwh it wzll depend. In making our reoommendatwns we have to 
take into account both the responsibilities of His MaJesty's Govern-

. ment and public opinion in the three temtories. 
As regards the latter, it is specmlly emphasised m the White 

Paper• containing our terms of reference that it would be a fatal 
error to take any decisive step before it is clear that '' it will l>e 
received with good will by those whose oo-operatlon is necessary to 
1ts success.'' Our view, formed as a zesult of our inquiries, is that 
pub he opmion t in the territories is not ready for any form of oon
stltutional change which would involve the transfer from the 
sev«:;ral Governments of substantial legislative powers into th~ hands 
of a central legislature representative of all three terntones. 
There appears to be a general feeling in each territory that there are
, differences between its own policy and. that of th~ other two, while
there e:nsta in each a local patnotism which is jealous lest undue 
influence should be obtained over its destinies by a supposedly 
stronger neighbour. We believe t_hat these doubts and fears are
largely based on misunderstandings ; but they are none the less 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 being ready to· 
submit to any 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 for the surrender 
by Eis Majesty's Government to any local authonty, federal or 
otherwise, of its responsibilities! for ultimate control of the main 
lines of policy to be followed in the administration of these 
territories. . . . 

Therefore, considerations based both on public opinion in the 
three territories, and on the responsibihties of His Majesty's Govern
ment, point in the same direction, that, if there is to be· a co
ordinating control of policy-:;-the necessity for which we. again 
strongly emphasise--it must, m 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 "Puhho opinion" in Eastern Africa. is not easy to &!\!less. .Tbe greater part of 

the local inhabitants are mart1culate. In speaking of puhhc opm1on we refer not 
onlv to the opm10n of the small and vocal section of Europt>an settlers, but we also 
tnclnde that of offiCials, mu!lnonaries, tr11ders, and the Indtan and Afncan com
mumtles. Our VIews are ha~ed both on the formo.l ev1dence which we received and 
also on less formRI dtscU!ISions. • 

t The responruhihtlPiil under the Mandate for Tan~anvika mu11t receive spPcial 
con~ideratlon, but the Wh1te Paper of 1923 (Cmd. 1922) exphcitly extended the 
acknowledgment of Pimilar obhgat10ns to Kenya and Uganda, 
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effic1ency and bnngmg 1t mto closer relatiOn with the local situat10n. 
It 1s necessary to state very clearly that th1s is the primary slgmfi
cance of our proposals for the creatwn of a Central Authonty, be
cause the opm10n was expressed to us in so many quarters-by the 
Indian representatives m Kenya, by the Kabaka of Buganda, and by 
other native authorities-that they had complete con11dence m the 
authority of Hls MaJesty's Government as exercJsed through the 
Secretary of State, and did not w1sh to see any chanoe mvolvmcr 
the relinqwshment of the control of the1r destmies mto any othe~ 
hands. 

Our actual proposals very definitely do not mvolve 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 w1ll grow steadlly 
doser in the course of time. But any transfer of powers from the 
local Governments, or devolution of authority by the Imperial Gov
ernment to a central representative council, must be made 
dependent on the growth of confidence based on practical 
experif'nce, and must ne1ther exceed what united public opimon is 
prepared 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 immedtate begmning of a process wh1ch 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 1s 
unsatisfactory, while in view of what has actually taken place it is 
hardly possible to look to the mere continuation of the Governors' 
Conference as an effective means 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 
formulation of a common policy. Nevertheless, the only powers of 
the Conference are to advise the Secretary of State and it must 
nlways 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 step by step creates a practical difficulty in stating them 
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clearly. The field of government with which we have to deal 
contams many and diverse component parts, and the rate of evolu
tion of each part is capable of considerable variation. It would be 
unwise to make any attempt 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 clear that we do not postulate rigid adherence 
to the exact arrangement in each stage. 

II.-Preliminary Steps. 

We recommend that the first step should be of a prelimma;ry 
or preparatory nature, taking the form of the appointment of a 
High Comm1ssioner for the three territories whose functions would 
be:-

First.-To maugurate inquiries and joint discussions 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 mutual 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. !air basis any 
immediate causes of dispute or difference. 

Thirdly.-To discuss locally arid work out the arrangements 
for introducing the modifications whlch we propose (Chapter 
VIII) in the Kenya constitution. 

As regards the first of these funct10ns, we have set out in an 
Annexure* to this Chapter the details and the purposes of the 
mquiries which should be initiated in this preliminary stage. We 
have already, in Chapter III, explained our idea of the principles 
which should govern nat1ve policy, especially in a " mixed state " 
such as Kenya; but it will need an authority on the spot armed 
with wide powers to translate these ideas into a practical pro
gramme, to fill in detaild 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 pohcy 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 to: 
which there is ambiguity or conflict of ideas at present, and it is 
unportant that these should be cleared up and that the hearty co
operation of both officials and non-officials should be secured for 

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

As regards the second of the functions referred to above, the 
various matters for regulation and inquiry will be those which have 
already been described in Chapter V dealing With services of common 
interest. Generally speakmg, the imtial steps to be taken will be 
the preliminaries to the permanent arrangements for dealmg with 
serviCes of -rommon interest which we describe more fully m sub
sequent sections. 

As regards the third of the functions proposed above, the matters 
for disC'ussion will appear clearly from the full description given 
in Chapter VID. 

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 
H1gh 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 
to carry out investigatiOns and to advise the SeC'retary 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 
terntories of Kenya, Uganda, and Tanganyika, " respecting the 
form and future government " of such terntories. 'l.'he 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 any action being taken 
which might be inconsistent with the programme to be worked 
out. His work would be mainly personal, and we do not think 1t 
necessary to provide him with his own staff of expert advisers. He 
would, of course, require experts to carry out the various inquiries 
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 hmited to the 
particular inquiries. 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 to the Secretary of State. As regards other 
matters on which the H1gh Commisswner does not w1sh to be 
consulted 10 advance, be should arrange w1th the Governors as to 
the matters on which he wishes to see cop1es of correspondence. 
Apart from the special inquiries referred to above, the H1gh Com
uusswner could obtain any further information reqm.red from the 
Governors and therr principal officers and from the leaders of the 
unofficial commuruties. We contemplate that he would be freely 
access1ble to all of these a,nd we cons1der that he ~auld get a better 
first-hand knowledge of local conditions by personal d1scuss1on of 
this kind than by relying on expert advisers attached to h1s own 
office. We understand that these were the methods followed w1th 
success by Lord M1lner in the early days in South Africa, arid that 
h1s staff was a personal staff only, consisting of a few specially se
lected pnvate secretaries. In view of the volume of work in the 
present case it will be necessary for the High Commissioner to have 
some permanent secretanat, and we recommend as a convement 
arrangement that the secretanat already organizedfortheGovernors' 
Conference should be attached to him, but that, apart from this, 
his staff should be confined to private secretaries. He should, of 
course, be given a free hand in their selection. 

We contemplate that for the purpose of working out all the 
necessary details of future arrangements the High. Commissioner 
should rely largely on consultat10n with the· three Governors in 
conference. 'l'his would in fact a.mount to a continuation of the 
exiStmg Governors' Conference,• subject to the important addition 
of an mdependent chairman endowed with full powers to make a 
decision and issue orders for its execution. We r also con.
template that the High Commissioner would' convene fuller 
conferences to be attended also by unofficial representatives of the 
three territories with a. view to· getting a full discussion of import
ant questwns and an opportumty 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 JD.ethod he will 
employ for d1scussing any particular matters. 

Lastly, inter-colonial conferences between technical officers 
should be convened for special purposes, e.g , for making recom
mendations as to educational policy, judicial procedure, etc., whtle 
for dealing with matters affecting the services of common' interest 
special conferences could be convened. For example, m ·connec
tion with railway arrangements joint meetings of the existing inter! 
colonial Railway Council with representatives' from Tanganyika., 
will be useful. The special conference convened ih the preliminary 
stage would develop mto the standing committees for special sttb~ 
Jeds which are described later. (Pages 151-153.) 

• The participation of Nva.sa.land, North~n lthode:ua,· and, .Zanpba.r 1s 
separately dtscussed, t~ide pagea 232 and 286. 1 
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\ HEAl>QUARTKP.S OF HIGH COYMISSIO~ER. 

During the preliminary period a great part of the High 
Commissioner's time will be spent on travelling in Africa and 
on visits to England. • \Ye 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 na.ture, 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 headquarters for the Central Authority, in 
case our further recommendations are accepted, will be an import
ant matter for discussion during this stage. 

E~'D OF PRELIMINARY PERIOD. 

The end of the prehminary period, according to the programme 
which we are describing, will be marked by the creatmn 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 
clear 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 something more than the mere despatch of a 
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 been a full chance of ascertaining local 
opinion, both official and unofficial, on our proposals. 

EXPENSES 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 lligh 
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 Htgh ~mmiS&on~r leaves hl8 
territory to come to England will be similar to those proposed later m the passage 
dealing with the Governor-<ftlneral. (See below, page 162.) 
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m.-A Governor-General* for Eastern Africa. 
If after the preluninary steps wh1eh we have sketched m the 

preceding paragraphs 1t zs dec1ded to proceed on the lines of our 
proposals, we recommend that there should be created the permanent 
post of Governor-General for Eastern Africa m place of the pro
visional post of High Commissioner. Th1s w1ll mark the inaugura
tion of the first stage of our general plan. 

It 1s now necessary to explam \"\hat we intend to be the duties 
and powers of the Governor-General and how he is to exercise 
such powers m relation to the var10us 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 
respons1bihties of His Majesty's Government. 

'l'o hold the scales of justice even between the various racial 
communities. 

To co-ordinate services of common interest. 

Imperial interests and policy affecting the relatlons between the 
f)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 have adopted the t1tle of "Governor-General" in order to make a dte
tlnctton hetween the post when made permanent and the provisiOnal appointment 
of the Htfl'h Commissioner. We do not, however, attacn any speeu~ol Importance 
to th1s t1tle, and that of 11 High Commtss10ner" m1ght equally well be retamed, J.f 
thought preferable 

t Tbe relevant clause in the Royal Instructions of the Governor of Kenya is 
quoted tn Chapter X, pages 213-214. 



150 

For the purposes whiCh we have to consider the prme1pal 
respons1b1hty of H1s MaJesty's Government IS that of trustee
ship for the nat1ves, so that, m regard to the first two of 
the three obJects stated above, the most Important duty of 
the Governor-General Wlll be to drrect the hnes of nat1ve policy 
and to supervise 1ts workmg. Although the roam principles 
of this pohcy w1ll have been settled before h1s appomtment, partly 
by the declarations of His .i.\faJesty's Government to which we have 
already referred, and partly as a result of the inqurries and discus~ 
sions which we recommend, they could not be applied With the 
precisiOn of a legal code. '£here will always be a need for persona.l 
directiOn m the apphcatwn of such prmciples to partwular 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 civ1hzation. The task of directwn 
will mclude both the function of supervising legislative or 
administrative actwn and the constructive task of initiatmg policy. 
For the latter purpose it will be particularly useful to have a Central 
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 subd1visions on the non-native side. The duty of " holding 
the scales of justice even between the various racial communitie':l " 
lws reference also to these latter distmctions. The most important 
cMe of this kind which we have to consider concerns the Indian 
community in Kenya, and the Governor-General will be specially 
concerned with protecting their interests. This will be dealt with 
more fully m connection with the Kenya. constitution. 

Co-ordination ot services of common interest.• 

Vle have already discussed in detail (Chapter V) the advantages 
to be gained by the co-ordmation of services such as commnmca.
tions, CUEltoms, defence, and research. vVe have indicated that, in 
order to develop advantages of this kind to the full, complete umfi· 
cation of certain services should be regarded as the ultimate 
objective. But this would involve the creation of a CentraJ 
Authority with full legislative as well as executive powers, and, 
although we envisage this as a poss1ble development for the future, 

' 
• In our proposals for the prehmmary steps it was mcluded llS one of the tasks 

for the High Commtsstoner that he should Inttlate prep.uat10ns for the umficatlon 
of c~rtam 8ervtces, but we did not gtve a detatled explanatton of what would be 
reqmred. It IS posSJble r.hat, m regard to several of the measures which we now 
recommend to be undertaken bv the Governor-General, preparatory work: will 
already have been maugurated m the prehminary per10d. 



151 

we do not recommend anytlung 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 e:x:plam the steps to be taken durmg 
the first stage in relation to the var10us services. 

Communications. 

(a) Ratlways, Ports, and Inland Water Transport.-We propose, 
in the first place, that the composition of the existmg mter-colomal 
Railway Advisory 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 territones. 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 dealmg with disputes between the interests of Kenya 
and Uganda. While 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 convenient 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 Wlll be created if the managemt:.nt of the Tauga,... 
Moshi-Arusha section of the Tangany1ka railway system is placed, 
as we have recommended, under the management of the Kenya· 
Uganda Railway Admimstrat10n. Moreover, on questions of rates 
and many other matters of general interest it is desirable that the 
views of the Tanganyika representatives bhould be heard, although 
we fully recognise, as we have already pointed out, that the con
ditions which have to be taken into account hy the two systems 
d11fer in many important respects, and we by no means postulate a 
comple~ umform1ty of rates., In this connection it is Important to. 
emphasise that the position of the Council will be advisory only, 
the ult1mate decision restmg w1th the Governor-General. 'Ihere 
can, therefore, be no question of the eight members representing 
Kenya and Uganda carrying a measure by the mere majority of 
their votes agamst the four members representing Tangnnvika. 

As High Commisswner for Transport for Kenya, Uganda, and 
Tanganyika, with an inter-colonial Advisory Council or 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 
w1U undertake in this capacity has already been indicated in the 
hst of practical requirements in Chapter V (page.\1 118..119). Apart 
from the tasks of immediate importance there referred to, it is 
Important to inaugurate an inquiry into the financial position and 

• The extstmg Port .Advu1ory Board should be stmtlarly extended. 
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prospects of the Kenya-Uganda Railwai on the one hand and the 
Tanganyika Railways on the other w1th a v1ew to the formulation of 
a smtable basis for eventualJomt working when the time IS npe for 
such a change. 

It must be frankly recogmsed that the decisions to be taken on 
the matters referred to above are likely to raise difficult Issues, 
and the Governor-General m exermsmg h1s funct10ns w1ll need 
advice from experts (both on financial and technwal issues) which 
he may not be able to obtain sat1sfactonly from the local staff, 
especially when confl.ictmg VIews are put forward by the repre
sentatrves of the various territortes. Moreover, as far as technical 
adviCe 1s 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 
conflictmg advice, but because as a co-ordinator and director of 
pohcy 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 
communicat10ns, 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, Kmg's African 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 inquirv 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-ordmated with the general plan now bemg considered 
for an Imperial research orgamzation. The Governor-General in 
the prelimmary stages would be mainly concerned w1th ensuring the 
ass1stance and co-operation of the three territories in pursumg the 
necessary inquiries. 

Other matters.-We have already indicated certain other matters 
in regard to which the Governor-General can exercise a central 
direction to the common advantage of the three territories. It wlll 
be for him to work out the methods 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 Executive Authorities. 

It 1s in accord with the idea ex)?lamed above that we do not pro
pose any alteration in the title of the local Governors, for 1t would 
g1ve a false impression of their functions during the first stage with 
which we are now dealing If they were to be descr1bed as 
"L1eutenant-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 Authonty for Eastern 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 have some 
technical effect on the status of the Governors, particularly in 
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regard . to th~ll' pos1t10n as bemg His MaJesty's representatives. 
There 1s nothmg analogous to the relations whlch we are sucruest. 
ing among the existing appointments under the Colonial office. 
Nevertheless, we think it would be pos::nble to devise an arrange. 
ment which would leave their status withm their own terntones 
~or all pract~cal purposes the same as it IS at present. There are 
mdeed certam analogies to the position whieh we have in mind in 
other parts of the Emp1re. For example, we understand that m 
India the Governor of a Province is in effect His Majesty's repre
sentative within his province although he is subJect to the supenor 
authonty of the Governor-General in Council. A st1ll closer prac
tical parallel, though the technical cond1tions are different, for the 
relation which we have in mind is that which exists between His 
MaJesty's High Commissioner 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 all 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
ception of a higher authority in the background in the person of the 
Secretary of State is already quite familiar to the native. mind, as 
we can testify from 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 Secretary of State. . . 

In certain respects which have already been described (V1z., as 
High Commissioner for Transport or as presidin~ 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 follows from the limitation of his function to super
vision of main lines of policy that there will be many matters of 
routine on which the local Governments will correspond with the 
Secretary of State with which he wil1 not need to concern himself. 
As suggested in the case of the High Commissioner during the 
prelim mary 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 vf 
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 Legislative 
Authorities. 

We do not propose that during the stage which we are now 
discussing any subjects should be withdrawn from the purview of 
the local legislatures and transferred to the new Central 
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Authority. On the other hand, the present method of control 
over the exercise of the powers of the legislatures will be changed 
owmg to the instltutlon of a Central Authonty on the spot to 
carry out the supervision and control hitherto exercised through 
the Secretary of State. We shall dlscuss the relations between the 
Secretary of State and the Central Authonty more fully in the 
second part of this Chapter dealmg with Impenal direct1on of 
policy. In any case 1t wlll of course be necessary for 
ordmances to be forwarded to the Secretary of State for sigrufica~ 
tion 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 lB not our intention that 
the latter should be responsible for the critical examination of the 
form 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, rtS long as 
an official majority is retained in these Councils the position 
will remam exactly as n,t 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 composition of the Legisla.· 
rive Council shall be introduced which will eliminate the 
offkial 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 to ensure the 
execution of the Imperial Government's policy on matters 
oC more than loral 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 m the Legislative Council of Kenya, the Governor~General 
f:hould 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. 

* These powers rnir;ht be expressed in the following form, adapted from 
the Government of lndu1. Act:-

'' Where the Legislative Council has refused leave to introduce, or has 
failed to prus.s in a form recommended by the Governoi'-General, any 
Bill, the Governor-General may certify that the paasage of the B1ll 1s 

essent1al for the d1scharge of his responsib1hties and thereupon the Bill 
shall, notwithstanding that the Counc1l has not consented thereto, be 
deemed to have passed, and shall, on s1gnature by the Governor• 
General become an Act of the Kenya Legislature in the form of the 
BtU as originally introduced or proposed to be introduced in the Council 
or (as the case mav be) m the form recommended to the Council by the 
Governor-General.'' 
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As the Ahnual Estimates and Supplementary Estrmatea m 
Kenya must be covered by Appropriation Ordmances, the power of 
certlficatwn proposed above should generally. enable the Governor
General to secure the proVIsion of funds for any of the purposes 
for whlCb he is responsrble. But rf this should prove not to be so 
the power of cert1ficat10n should be extended to cover votes as well 
as enactments of the Council. 

We have found It necessary to propose that the legrslatrve 
powers of the Governor-General should take this wide form because, 
aEt we have explained in Chapter IV, it is not feasrble to make 
any sharp d1vision of functions between the Central Authority and 
the terntorial Governments by assigning to each a defined list of 
subjects falling within its exclusrve province. Smce an issue 
affectmg the purposes which are the special concern and respon
sibility of the Governor-General might anse in connection with 
any subJect, rt is necessary that his legal powers should extend 
over the whole field of legrslat10n. At the same time we propose 
to limrt his mtervention to occaswns on which such actwn is 
" essential for the discharge of his responsibilities," and we intend 
this to be a real and effectrve hmrtation. We have already ex
plained the nature of the matters for which the Governor-General 
will be responsible. Broadly speakmg, these will be the main
tenance of Imperial policy, the securmg of JUstice between the 
different racial communities in Eastern Afnca, and the copordina. 
tion of services of common interest. So far as it is possrble 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 
legrslation enacted under these special powers of the Governor
General should not, except in case of emergency, come into force 
until it has been Ia1d 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 
an understanding will grow up and become increasingly definite 
as to the class of questions ~n which he w11l deem it necessary 
to assert his authority and that all other questions will be recognised 
as matters for final decision by the legislatures of the several 
territones. It is of partrcular 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
sibllity by the unofficial communities represented in that CounciL 

*Of. the prov1sions of Sec. 67B (2) of the Government of Ind1a Act, wh1ch 
we suggest shouldJ rnutatts mutandzs, be followed. 
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As this problem ts 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. 

Durmg the stage which we are now descr1bing we intend that 
the operatwns 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 hnk 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 b'e 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 dupbcation 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 existing 
orgamzations which are quite capable of performing thetr 
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 terntories, 
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 untll 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 on1y 
mvolve duplication of work and unnecessary expense, but might 
also hamper the work of the local Administrations by creatmg 
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, 
<hrection, and superv1sion of nat1ve policy, and how the institutwn 
of a Central Authority will satisfy what we have descnbed 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-General 
h1mself w1ll be continuously in touch with European opinion 
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both because <>f his -frequent visits to England, and because· in 
Eastern Africa the non-native communities will have constant access 
io him .and ha-ve every opportunity of impressing on h1m their 
point of view, whereas his duties will leave him a very lumted 
amount of time for talking with district officers, educational officers, 
or missionaries, who are the prin~1pal sources of ~nformation as to 
native interests and opimon. It may also be said that it is unlikely 
that the man selected for th1s ·post w11l ever have served as a 
district officer in Africa, so that be may never have bad the oppor~ 
tumty of making himself famili11.r with ·native ways of thought. 
On these grounds it m1ght be argued that the Governor-General 
ought to have on his staff expert advisers on native affairs. 

Our concluswn, however, after very careful consideration; is that 
1t 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 w1ll 
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 b~ 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 foJ: a -special department or for experts, and 
not part of the ordinary quties of a Governor. It is indeed largely 
on the strength of this view ,that we have recommended elsewvere 
the removal of the somewhat rigid division ':\hich has hitherto been 
made between 'officer& 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 
appomtment ()f 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 line.s of a more sCientific study of the 
·problems which arise in connection with native policy. The main 
chaimel of contact with th~ ,natives must, as already stated, be 
through the administrative .officers of the .Government, and it is 
they who must be regarded as chiefly responsible for studying ann 
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 frequently happen in practice that a particular 
administrativ~ officer, who has the spedal quahties 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
lt-dge is required. These considerations lead us to sugg-est that it 
would be of great value if there could be attached to the Central 
Authority a bureau <>f records, statistics, and intelligence which 
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would issue bulletins explaining the sort of information which waa 
required and which would collate and record such information and 
1ssue 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 1s 

required and whwh appears to us at present to be lacking m 
Eastern Africa, we would refer to the system of Gazett~ers 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 Ihdia. It might be a pseful measure if an experienced 
officer could be temporarily borrowed from the Indian Service 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 burea11 is started under the proper direction, 
selected administrative officers should be attached to. it from time 
to time so that they may themselves gain a. knowledge of scienti.lio 
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 or 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 a.n 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 thts oonnectton 1t should be noted that, shortly before the appoint
ment of our Commtsston, proposals were made by the Governor of Kenya for 
the establishment of a Native Welfare Research Organization and the~ 
were cons1dered by a Sub-Committee of the Committee of C1vil .Research. 
We understand that th1s Sub-Comm1ttee in its report recogmsed the need 
for more &clentllic study of the sociological aspect of native problems. If 
anv orgamzatlon is to be set up on the lines whtch were recommended in 
thu; report it should be attached to the Central Authoor1ty. But we must 
again empbasure that in the taking of practical decisions the Gqvernor~ 
General must look to the three GovcrnC>fll to advtse him, and that. the real 
channel for thA study of native questiOns must be the normal ndmirustrat1ve 
~<ernce of the country. What is required 1s proper instr11ction for the 
adm1mstrabve officers as to 'l'lhat they should ohs<'rve, and thetr encourage
ment to tako a scientific mtere~t in the1r work, rath~r than the creat1on 
of l'!aborate machmery for mdependent inqutry. 
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policy-perhaps subtle, but nevertheless of far-reaching ~:ngmficance 
-are always possible. 

The cons1derahon of the dut1es of ihe Governor-General m rela
tion to native policy has led us into a somewhat lengthy digressiOn 
from the questwn of h1s staff which we are now considermg. Our 
immediate recommendation for special staff m connectwu with 
native policy 1s limited to the creation of what we have descnbed 
as a central bureau of stat1stics, records, and intelligence on natrve 
affairs, to interpret the information received, and to settle instruc
tions to be issued through the normal channels to administrative 
officers as to the observations which are 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. 

LoCAL 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 dtfficult deciswns 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. pohcy 
is to be discharged, and what measures should be taken to ensure 
that the dec1s10ns command pubhc 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 Oouncil.-In order that the Governor-General may keep 
in touch with local opinion, and have a fo1'um for the discussion 
of the conduct of affairs, we recommen~ that he should appoint an 
Advisory Council to represent the three territories, and to be called 
together as required.* The Council should be small because it is 
important that interruptions in the ordinary administrative work 
which would be caused by the attendance of officials should be 
reduced to a minimum. 

* Zanzibar should be represented when necessary. 
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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
qmred for a particular discussion) and representatives of the 
unofficial, mcluding the native, commumties from each terntory; 
but we would not ngidly 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 
h1s Advtsory Council for any particulir d1scuss10n or merely consult 
w1th the three Governors. We contemplate that he will continue 
to employ the latter method. Normally, discussion with the 
Governors alone would be smtable for dealing with very confidential 
matters or for the consideration of pohcy as a preliminary to sub
mittmg proposals to the Advisory Council. As the Council would 
be advisory only and there would be no decision accordmg to a 
majority of votes. the exact number of representatives from each 
terr1tory is not of primary importance. 

Conferences of Technical Officers.-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 Commissions of lnquiry.-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-reachmg nature for the wise decision of which careful 
mquiry will be needed. V\There commissions of inquiry have to be 
set up preliminary to the determination of policy, an opportunity 
1s prov1ded 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 pohcy and decisions of the Central 
Authority will be less open to the charge of being arbitrary, 8ince 
thev 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 
s1tnation in Kenya. 

It is important to observe that the contribution of the local 
eommunities to the decisions of the Central Authority will in this 
ease be made by a different method than the pohtical method. 
Those who serve on commissions of inquiry will not be responsible 
to electoral consbtut>ncies. Thev will have no party loyalties t.o 
eonsider. They will, therefore, be better able to take a detacheci 
vit>w of the questions which come before them. Attention was 
ealled to this distinction in a recent speech by the Prime Minister 
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in which he said : '• The Briton, owing to his training, his 
character, 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 hirnse~ from all 
the external paraphernalia of controversy in which we take so much 
delight on the floor of this chamber."* 

\\nile the use of the method of public inquiry can only be 
occasional, recourse to it when large and difficult questions ha>e 
to be decided and where racial feeling is in danger of being strongly 
aroused may be the means of addmg greatly to the wetght 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 llru.DQUARTERS. 

The choice in this case is a. difficult one, and we ha•e suggested 
that it should be a. matter for inquiry and discussion during the 
preliminary stage when the High Commissioner is in•estigating 
other matters. We do not, therefore, feel it necessary or ewn 
adnsable for us to make specific proposals, but there are certain 
considerations 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 poss1ble, 
equally aecessible to all three and not so remote as to be out of 
touch with the active life of the territories. 

ARRAXGIDIE:NTS DURL"\G TH& ABSEXCB OF TH& Gon~RNOR-GE.."\ERAL. 

It is an essential part of our proposals that the Go•ernor-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 t.o England. We propose that when he lea•es Eastern 
Africa. he shall still retain his position as Go•ernor-General and 
that no official shall be appointed to act locally in his place. Ris 
Secretariat will remain in Eastern Africa and will be able to com
municate with him on such subjects as are necessary. 

CosT OF Gonm.."\OR-G~Lm..u/s EsTABUSH~T. 

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

• Hansard, 25th !\ovember, 1927, p. 2298. 
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importance to any of the three territories If it is divided between 
them. The details must be worked out during the prelimmary 
stage and a fair apportiOnment arranged .. 

We recommend, however, that the cost of the OO.lary of the 
Governor-General and his personal staff should during this stage 
be provided by His 1\hjesty's Government, for the position of the 
Governor-General m so far as it is h1s 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 
m South Afnca, the cost of whose appomtment is at present borne 
by Impenal funds. · 

GENERAL SIGNIFICAN'CE OF THE GOVERNOR-GENERAL'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 St.1te 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 m the present Colonial system and 
we have been more concerned to make clear the practical objects 
which we wish to attain, leaving the formal constitutional arrange
ments t?. be worked out accordingly. 

The Governor-General will have a new and powerful position, 
and everything will depend on the spirit in which !1is 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 Governor-General to the territorial Governments 
is to be supervisory, and that be is to intervene as little as possible 
in the ordm'lrV work of ndministrntion, both for the sake of leav
mg 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 o1rectmg and olNervmg- 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 by the Court of Directors in 18:14 still remains. It is 
easy to· say that the Central Government should confine ttself 
to laymg down general princ1ples, and that the detailed appli
cation of these should be left in the hands of the subordmate 
Governments; but in practice it is sometimes extremely diffi
cult to say what are mere details, and whether these may not 
affect the application of a principle. Again, "'bat is normally 
a deta1l, properly left to a local Government, may at a period 
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of political ·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 provmc1al 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 m our proposals great reliance is placed 
m the personal quahties of a single individual-the Governor
General. He must be given a wide discretion and, accordmg to 
:>ur view, a.ny attempt to define his posrtion in a detailed and rig1d 
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 
&nd 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 treat.;nent in 
Part II of this chapter. 

ANNEXURE. 

Enquiries to be inaugurated by the High Commissioner. 
We have already indicated that the formulation of native pohcy involves 

more thorough mvestigatton than we have been able to undertake, and 
must be based on a much fuller expression of opimon, official and un
official, than 1t has been posstble for us to ehctt m the tlme at our dts
posal. We recommend that the Central Author1ty, when tt ts set up, 
should undertake enquiries and issue reports on the following subjects:-

1. Land Pohcy: Native A.reas.-Th~a report would deal w1th the follow
ing amongst other topics ·-

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

(b) Pohcy in regard to land whiCh is neither native reserve nor 
ear-marked for alienatwn to non-natives. 

(c) Whether in t•eserves, where these exist, any land should be 
leased to non-natives, and, if so, for what purposes and under what 
restrictiOns. 

Before action m taken in regard to the matters dealt with m this report 
1t should be printed and submitted for public cnticism and dtscussion. 

2. Land Policy: Non-native Settlement.-Th1s report would mclude:
(a) The agricultural and other economic possibilities of the land 

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

proceed 



165 

(c) 1'he methods to be adopted for controlling the quahty of non
native settlers, and for gtvmg the settlers such a&nstance as they may 
need. 

The report would need to take account of the policy of the Government 
in regard to rallway development and other forms of transport, and also 
of the labour problem, wh1ch is dealt w1th under a separate headmg. 
For t•he full consideratiOn of the pohcy for settlement 1t Wlll be necessary 
to carry out agricultural surveys of a great amount of unknown terr1tory, 
particularly m Tangany1ka (see above, p. 124). 

3. Native Productwn.-ThlS would include enquines regardmg :-
(a) The prov1s1on made for encouragmg and improvmg native agri-

culture. , 
(b) The relative provis10n made by the agricultural and vetermary 

departments for nat1ve and for non-nat1ve areas, in respect of the 
expend1ture of the fund$ at the d1sposal of the departments, and the 
number and quahficat10ns of the officers ass1gned to each section. 

(c) 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 produce. 
4. Nattve Labour.-The report would include, among others, the follow

ing topics . -
(a) The effect on native hfe 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 w1thout injury to the general well-bemg 
and progress of the community. 

(b) The extent to which natives have a free choice between cultivating 
thetr own crops and d1sposing of their labour outside the reserves, and 
the general character and effect of adVIce given to nat1ves by ad
numstrattv~ officers and by nat1ve chiefs and headmen m regard to 
the disposal of the1r labour. 

(c) A comparat1ve study of the provisions made for native labourers 
m transtt, the regulations relating to the treatment of Iabourei'II in 
non-nattve employment, settlement of natives with thetr faml11es on 
non-native estates, administration of natives temporarily employed or 
permanently settled outstde the nattve areas and not under the ad
mmistratiOn of tnbal authorttles. 

(d) 'fhe supply of labour in each territory probably ava1lable for non
native ente1pnses, and the means by whiCh the most econom1cal and 
efficient use can be made of such supply as is available 

5. Ta:rotwn.-A report deahng with the amounts contrtbuted to pubhc 
revenue by the natives and by the non-nat1ve commumtles respectively, 
and of the respecttve costs of the services received by each; and aL'lo with 
the kmd of informatiOn required to make such calculatiOns reasonably 
accurate and of practical value, and the best means of obtaimng such 
mformatwn. 

6. Native Admimstratwn.-A report embodymg the results of a com
parative study of the methods and workmg of natlve adminiStration. 

7 ?l'attve Educatwn.-A report deahng wtth the curr1culum in all schools, 
methods for agncultural and other technical educat1on, systems of 
apprenttceshtp and trammg of nattves for employment m railway work
shops, etc., mstructton of nat1ves working for non-natlve employers 
generally, the training and supply of teachers, and the possibthty of a 
combmed institUtiOn for higher education. 

The manner tn wh1ch these mvestJgabons can best be carr1ed out would 
need to be determmed m each case after a careful preliminary survey 
of the mformat10n already ava1lable1 the further information requtred, 
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the sources from which it can be obtamed, and the methods most suttable 
for obtammg it. 

Reports on a number of the subjects are, of course, already in ex1sten~e, 
but what 1s reqmred now 1s to complete these, and shll more to comhme 
and compare the expenence of the three terntories. For example, 1f such 
a subject as nabve adm1mstrat10n IS bel!lg considered, the pos1t10n in, 
say, the Kavtrondo or K1kuyu Reserves should be considered In the light 
of expertence whlCh has been gamed in Tanganytka and vi-:e versa. 

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

use m1ght have been made than has actually been done in bulldmg 
up natl\·e authonties ? " or 

" Ha'> there been m Tanganyika a tendency to go too fast in the 
delegatton of power to nat1ve authontHlS ? " 

PART II. 

THE RELATIONS OF THE CENTRAL AUTHORITY WITH 
THE IMPERIAL GOVERNMENT. 

Our recommendation for the creatwn 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 
di~tant authority, and make Imperial direction of pohcy in every 
department both more efficient and more ac~eptable to the local 
communities. But it will still be the authonty of the Secretary 
of State and ultimately of the Impenal Parliament on wh1ch the 
Governor-General depends, and our ptoposals will fail to provide 
the solution which we are seekmg if the ultimate authonty behind 
him is not d1reded to the support of a continuous and constructive 
policy, and is not exercised in a manner which commands the 
confidence of all who may be affected by it, that is to say of public 
opimon not only iu 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 1f 
it so happens that in order to maintain the Imperial Government's 
policy he bas to rf'sic;t strong presf:ure from lor:al interests, but he 
will also reqmre advice b0th on administrative and technical 
matters-the latter especially in the exercise of such of his func
tions as that of a director of railway policy. 

So far as concerns hi~ need for advice he will, according to our 
proposals, rrly largely on consultation with the man on the spot, 
and his close contact with the local situation will help hjm in this 
matter. But his place in onr plan is also essentially that of a 
link between the Eastern African territones and the centre of 
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Impenal Government, and tf his w01k IS to be of full value he must 
be m touch with all the resources of expenence and techmcal 
knowledge which the Imperial Government can command. 

Again, as each mdmdual Governor-General will only occupy the 
poRt for a lnmted period, and as in the course of a success10n of 
d1fferent holdc:rs of the post many wide d1fferences of view on 
important points are possible, continuity of policy must in the end 
be sec.ured by Impenal control. 

The support of the Imperial Government is therefore required, 
first, to reinforce the decisions of the Governor-General with Its 
auth01 ity i secondly, to ensure for him the best advice ; ana 
th1rdly, to preserve continmty of pohcy. The orgamsation at the 
headquarters of the Imperial Government must be adequate to 
meet these needs. 

Dealmg first w1th contmmty of policy, we have already com
mented on certain defects m 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 mfluence and to produce a lack 
of continmty over a period of time and of consistency between 
one place and another. 

It 1s 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 harassmg contact w1th their own problems only too naturally 
inclines them to press without always considering their react10ns 
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 the other hand equally important to create among the 
local communities a feeling of security in the continuity of pohcy • 
and to counteract their natural anxiety lest political changes in 
England may suddenly necessitate the reversal of a course on 
\\ h1eh they are embarked. 

We surrrrest that it might help towards meeting these needs 1f 
the Secr:t~ry of State had available for consultation o~ matters 
of policy a small advisory council, the personnel of whiCh would 
be such as to command tht:- confidence not only of the local com
mumties but sJso of all Bntlsh pohtical parties, so that Its influence 
might. be consistent and contmu?us whatever party happened to 
be m power. \V1thout comm1ttmg ourselves to detailed recom
mendatiOns as to the composition of such a council, we suggest 
that 1ts numbers should be kept small (e g., from five to e1gl!t) 
and that its members should include both men \\ho had dts
tingrnshed official careers and others with business knowledge. A~ 
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regards the ~electiOn of the latter, such representative bodies as the 
Joint East Afncan Board or the East Afncan section of the London 
Chamber of Commerce might be consulted. It appears aloo 
desirable that the missionary point of view slJould be represented. 

The pnmary purpose of the Counml would be to advise the 
Secretary of State generally on all important matters connected 
with Eastern and Central Africa and Zanz1bar which he mtght 
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 Africa-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 Coune1l. In th1s way there 
would be presented to Parliament properly-digested appreciatiOns 
of the situation, prepared by men who are qualified 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 Vote. 

In a recent debate in the House of Commons t the v1ew was 
expressed in several quarters that Parliament does not get an 
a.dequate opportunity for discussing Colonial affairs. On the other 
ha.nd, 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 annuaJ 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 mam responsibility 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 Go"l"ernor
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 ca!l 
be said in comment by the Council. ' 

t Hansard 219 H.C., Deb. 5 s. Col. 2"640 
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Central Africa should take place, say, every three years m London, 
to be attended by offic1al and non-official delegates from the vanous 
dependencies and the members of the East African Counc1l. The 
presence of non-official members in such conferences would be a 
new feature and would possibly provide a valuable method for 
associatmg the non-official commumties with the respons1b1bties of 
government. It might prove of great value in the case of contro
versial issues agitatmg local opmion if discussion could be post
poned until the next meeting of the full conference whiCh we have 
suggested. Thls, moreover, would be a useful means of bringmg 
the non-official commumty into direct touch with political opinion 
at home and with the Secretary of State. 

While the above proposals might help towards reinforcing the 
authonty of the Governor-General as the local representative of 
the Secretary of State and the maintenance of a continuous policy 
under Imperial directwn, they do not meet the second of the 
pnnc1pal needs which we have mentioned-that of ensurmg for the 
Governor-General the best advice on technical matters. 

We have already noted that the Governor-General, 1f he IS to 
supervise such matters as ra1lway pohcy or financial pohcy, must 
have mdependent advice at his disposal. But as long as h1s dut1es 
are hm1ted-as would be the case in the early stages already 
descnbed-to the supervision of pohcy, there would not be suffi
cient work to occupy the whole t1me of special adv1sers in Africa on 
railways and finance, nor is it likely that it would be possible to 
secure for service m Africa men of the prestige and experient.!e 
whwh would be required if the advisers' opmions 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 meetmg 
the need, and m 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 
Fmancial Adviser to the Secretary of State has already been 
created, and we understand that it is possible that a Transport 
Adv1ser may also be appointed. Such advisers oould be well 
utihsed for the purpose which we have in mind, and it would be 
advantageous if they were able to make periodical tours in the 
Dependencies. But this alone may not m practice satisfy thP 
whole of our purpose, while there are dangers in allowing too 
much authority to become concentrated in the single person of 
a permanent technical adviser It is important to guard agamst 
tendencies on the one hand towards his usurping the function" 
of the local Heads of Departments, and on the other hand towards 
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h1s becommg too narrow and official for the purposes whwh we 
have m mmd. 

The advisory functron whiCh we have m mind could be fitted 
mto its proper place m our scheme If the regular Advrser could 
work in consultatiOn With men who are in contact with practical 
busmess conditwns and whose opm10n would carry werght outs1de 
Government crrcles. \Ve therefore f:!uggest that each permanent 
AdVIser should work with a small non-official comnnttee (1.e., a 
Finance Committee or a Transport Committee,*) consisting of not 
more than three or four men of outstandmg 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. \Ve suggest that It would on general grounds 
be suitable while It would be m accord with-a particular purpos& 
to which reference is made later (P&ge 178) if the Chauman of 
the Fmance Committee, or the Jomt Committee if there is only 
one, were selected in consultation wrth 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 drsposal the permanent Adviser to prepare the material 
for their consideration and to carry out any enqurries whi::h 
are necessary. Thus in railway matters the Adviser would 
be constantly studying the monthly returns, and annual repvrts 
of the working of railways, and would call the atten
tion of the Commrttee 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 rarlway 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 assrst the development of the Empire on the right hnes, 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, "e see 
no objection in principle to this. 

* In speakzng of Transport we mclude all sernces of communicatiOns, 
Railways, Ports and Harbours, Inland Water Transport, Roads and 
Mechamcal Transp01 t. It IS most• important that all these subJects should 
be mcluded m an in1t1al survey. 
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A more Important quest10n 1s the relat10n between the techmcal 
Committees and the East Afncan Counc1l which we have pro
posed, for matters of pohcy to be cons1dered by the latter may 
frequently have an intimate connectwn with raliways or finance. 
The Counc1l may, m fact, often havt: to consider recom
mendatwns by the technical Committees. As a pract1eal measure 
we suggest that the chairman of each technical Comruttee shou1d 
be a member of the Coune1l. It might be necessary also on 
occas1ons to have jomt meetings between the Comm1ttees and the 
Council, while in any case the technical adviser would attend 
when any proJect concernmg his field of work was discussed. 

It follows from the above sugJestions that the Governor-General 
for Eastern Afnca would have to keep in close touch with the 
organizatwn m London. H1s opportumt1es for meetmg the 
techmcal advisers at home would be supplemented by local meet
mgs 1f the advisers, as we have suggested, make occasional tours 
of mspectlon. D1scussions on important questions of policy should 
be reserved for meetmgs of the Council when the Governor
General is in l;ondon, and in our view it is important that he 
should be m London for a certain period each year. 

We have spoken only of an East African Council arid 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 anv proposals for such an 
extension but we have already indicated our view that for many 
purposes policy for the whole of Afrwa 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
encies. 

This direction is required both in the political and economic 
spheres. As reg-ards the former it is not necessary to add any 
further explanation. We have already stated fully the arguments 
on which we base the necessity for Imperial control and the 
arrangements which "'e propose ought to provide a. greater assur
ance of continuity than exists at present and a more sympathetic 
form of control. Bnt in the Pronomic 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~RelC·governing depend
enrJes may be compared to a great business undertaking. It is an 
undertaking- for which the State must retain the major responsi
bthty. for however much it may be desired to reduce the sphere 
of official action and to en('oura~e development hv private 
enterprise, conditions are such, at least in these African territories, 
thnt the main framework for surh enterprise-particularly the pro
vision of railways and other means of communication-must be 
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prov1ded by, the State.* Even in fields of busmess wruch can be 
left open to pnvate enterpnse 1t is essent1al for a Government 
wh1eh has accepted the responsib1hty of trusteeship for pnm1t1ve 
native peoples to keep a strict watch, and to be ready to exercise 
control, over the methods by which business is transacted. Thus, 
If a nat1ve industry such as cotton-growing is started, and large 
numbers of nat1ves come to be 1n any way dependent on its con
tmuance, a Government may have to intervene in case of a trade 
crisis, and itself undertake heavy financral obhgat10ns by taking 
over the crop. Indeed, the responsib1hties are such that it may 
well be the best pohcy 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; all that we wish t{) do is to emphasise the 
special scope and need for State action which exists in these 
prunitive countries. A mere policy of laissez-faire is not adequ'lte 
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 lengthenmg of this report If we were to 
enter into a full exposition of the arguments tn support of this proposition. 
We must be content to record it as our firm convictwn that no other 
coUlse 1s possible, and to note that the argument is in a sense of no more 
than academic value becau~>e the pobcy of Government development and 
ownership of railways has In fact been adopted In the terntories which 
we a:re chiefly considering. It may be said that the railways in Nyasaland 
and Rhodesia have been provided by private enterprise, but the actual 
circumstances in these two caseb show them rather to be exceptions which 
prove the rule. A~ regards Nyasaland, although the early pioneers of 
railway development in that country deserve every credit for thtnr enter
plise, its history can hardly be quoted as eVIdence that it has far~>d better 
than others with State-owned railways. The Government has had to incur 
heavv liabihties 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 Government provides it. In fact, 1t is not too 
much to say that, as far as Nyasaland is ooncerned, the policy of entrusting 
ra1lway development exclusively to private enterprise has broken down. In 
the case of Rhodesia the Chartered Company which buJlt the railways was 
1n 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 vn;;;t areas of land and the whole 
of the mineral tights. Moreover, the development would hardly have been 
carried out had it not been for the probab1litv of great mmer11l wealth, 
for which there ts no known parallel as yet in the other terntones of 
Eastern and Centrnl .Afnca. If similar mineral prospects are d1scovered 
elsewhere, It must be admitted that new cond1t10ns would come mto existence 
creating a. new possibility for inducing private enterpnse to undertake rail
way construction It does not, howet'er, follow that it would in that case 
be nght to surrender the prmciple of Government control of railways, or for 
a Government to sacnfice all Its wterest JD mmernl rovalttes, as has beetl 
done m Rhodesia, for the -;ake of gettmg private e~tcrp11se to finance 
rn1lway de'l"elopment m the country. 
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if private enterprise is to be encouraged the Government must have 
a carefully cons1dered policy in the matter. 

It is the existence of such responsibilities whiCh JUStifies our 
statement that the economic development of these territories 
may be compared to a great business undertaking, for which the 
Imperial Government is ultimately responsible. And, if a com
panson is made between the ex1sting 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 exammation of the existing situation. 

We may consider in the first place the means for providing
caprtal for new developments. There are certain difficulties in tbie 
matter. At present, countries such as Tanganyika, Uganda,, 
Nyasaland, and Northern Rhodesia are for all practical purposes· 
debarred from ra1sing money on their own cred1t in the London 
market, because none is a "Colony," and their secunties-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 Britlsh Government-a matter of considerable difficulty. This 
particular drfficulty 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 up to £10,000,000 for rail
ways and other projects in ~ast Africa, provided that such pro
jects are recommended by an Advisory Committee appointed under 
the Act and approved by the Treasury. It might be tliought that 
the provisions of this Act exactly meet the needs which we have 
stated-both the means for raising capital, and, in the Advisorv 
Committee, something analogous to a board of d1rectors which can 
take the final decisions. To a certain extent this is true, but the 
prov1sions do not go far enough. The principal defect is that the 
facilities given are of a temporary nature, that they apply only to 
a hmited 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 all the Governments concerned to put up hastily
considered propositions so as not to lose their chance of sbarmg m 
an opportunity which may not present itself again. Further, the 
Advisory Committee is an ad hoc body and lacks contmuity 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 hkely 
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nt any time ,to involve a. charge on Bnt1sh Government Funds, 
even cf a temporary nature.* 
. We have already pomted out (see Chapter V) that development 
proJects ,whwh are possibly qmte justifiable on economiC grounds 
may reqmre a penod of nursmg through lean years at tLe start 
before the full results of the development are felt, and that rt may 
often happen that the local Government has not rtself sufficient 
financial resources to provide the necessary support through these 
lean years. Support in such cases can only come from the 
Impenal Government, and at present there 1s no entirely appro
pnate provision for gtving 1t. The economy whwh has to be 
insisted upon by the Treasury takes only the negative form of 
restnction of outgoings, and there is no Department of the Bntlsh 
Government charged with the duty of encouraging that other form 
•of economy which consists of wise expenditure on productive under
takings. vVe Wish to emphasise that we are not advocatmg a 
-costly and uhbusinessl!ke policy, or any confusion between economic 
-and so-called pohtical objectives. This kmd of development should 
not be undertaken unless it is economically sound ; it ought not til 
be rushed forward and there is no reason why the Brit1sh taxpa,vtlr 

, should be called upon to bear the burdens wLich ought to be borne 
by the local commumties. All that we are advocatmg is the intro
ductwn 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 fin~nce, the practice at present enforced is exceed
ingly onerous and discouraging to new development. If a railway 
has to be bmlt, 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 completion of the works. No method analogous to the raising 
of capit~tl by the issue of ordinary shares exists. In the sphere of 

· pnvate business it would be d1fficult 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 \YS are advocating could be afforded. 

, One way would be to create a development fund available 
i for investment in caprtal undertakings which bad 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

t, vi ding for the payment of interest after a reasonable imtml period. 

• This statemf'nt of the position apphes stnctly only to those countries 
which cannot borrow without a Treasury guarantee. But the rase of Kenva 

t -is not d1ssimi1ar, for, inasmuch as the Kenya Government is under financial 
·ohhgnttonl! to the Treasury, all propoMls for the issue of loans have to be 
,..scrubmzed and approved by' that Department. 
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Whether the interest dunng the " free period " was ultimately to 
be recouped, and, 1£ so, on what terms, would be a matter for 
arrancrement in each case.* As soon as interest began to come 
in fr;m the :first proJectst there would be an income avall.tbie 
for ass1stmg further proJects which could either be used as a direct 
subsidy to sue,h proJects, leaving the money to be raised in other 
ways, or as secunty on which further capital could be borrowed 
and advanced to the Governments concerned-again free of 
interest 1f necessary for such period as would in each case be 
arrancred. The fund would in this way become a. revolvmg fund 
and ~ wmparatn·ely small initial grant m1ght support a great 
deal of busmess. In fact the posit10n would be that the Bnt1sh 
Government would have taken up ord1nary capital in an Emp1ra 
Development Company, which company would then be able to raise
debentures on the secunty of the mvestments made with its 
ordmary capital. Sim1lar 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 kmd 
1s that its very existence might be a temptation to unsound 
expend1ture and it would require careful supervision. 

Another alternative would be that facilities should be created 
enablmg direct advances to be made by H1s Majesty's Government 
for approved projects, the money being ra1sed by creating for 
" Colomnl Loans " machinery analogous to that 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 
agam, a s1mpler method and one which would involve a less striking 
change from existmg procedure, would be the creation of fac1lities 
such as are prov1ded by the East Africa Guaranteed Loan, whiCh 
could be extended from time to time as a regular practice. This 

• Jn ca~es where the intert-st remitted is ultimately to be repaid, the 
Simplest and f:urest plan would be to make a shght add1t1on, in excess of 
the normal rate, to the interest ultimately payable in order to provide a. 
redt>mpt10u fund. For eumple, if the normal rate of IUterest is taken 
as 5 per cent., and if no mterest were charged for five years, then if after 
that 5! per cent. were charged instead of 5 per cent., the extra i per cent. 
'\\auld represent a smk1ng fund of 1 per cent. on the tota.l amount of 
mterest rem1tted (not allowmg for accumulating mterest oR that). Such 
a smktng fund should be suffic1ent without be1ng too onerous on the 
borrower. 

t It IS worth considering, if this suggestion is adopted, that tho anginal 
nd1·ance of £5,600,000 made to the Kenya-Uganda Ra1lway-, ~>hould be 
h1 ought mto th1s fund. As already noted, the terms 118 regard~ tins 
ad,·anre have to be reconsidered 1n 1933. If 1t is then dec1ded that a 
n.odernte rnte of interest cnn be pa1d, this revenue might be allowed 
w go to the 11 Development Fund " where it could be used to ass1st new 
proJects. 

l Cmd 2.':187, pnge 183. 



176 

might suffice provided that sufficient elast1c1ty 1s allowed m the 
utilization of the facihties by the recogmtion that m certain caqes 
proJects could be sanctwned which involve a definite probability 
that the British Government might be called upon in the early 
years to pay on ,its guara.ntee. 

Vanous combmatwns of the ideas included in the above 
suggestiOns are possible. The essential purposes towards which our 
suggestwns are drrected are the maintenance " on tap " of 
financial faC1ht1es for sound propositiOns and the provision of the 
possibility of advances bemg made for a period m effect free of 
interest 1f the crrcumstances justify it.* 

It would be essential that the facilities which we have recom
mended should only become available after a most careful scrutmy, 
and this brings us back to the second deficiency m the existmg 
arrangements to which we alluded above, namely, the lack of 
anythmg corresponding to a '' Board of Drrectors '' at the top 
responsible for taking deciSions of this kind. 

Accordmg to the present arrangements, when any development 
:propos1tlon comes up it has to be considered both by the Coloma! 
·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 

<>fficials in these two Departments do not normally possess the 
qualifications and experience necessary to take decisions of this 
kmd. We do not suggest that the sort of critical examinatiOn to 
which propos1tions are subjected by the Treasury is unnecessary. 
It 1s mdeed essential that some such test should be apphed before 
IJ.arge sums of public money are expended, because in such cases the 
·checks and penalties which stimulate pnvate enterprise to efficiency 
-are lacking. But however admirably the critical function is per
formed, cnticism 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 
reqmres long study and often elaborate negotiation, while as re
gards the latter, it must be recognised that It is hardly possible 
~hat 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 tlie risks are such as t.o 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 jurlg
.ment and an organization ensuring the adequate preliminary studv 
{?f propositions. • 

• See footnote • on page 175. 
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Pomt may be given to our present argument by an exanunat10n 
of what has actually happened m the past. Assistance on the hoes 
which we are now advocatmg has in fact from t1me to t1me been 
g1ven. We have already referred to the loaO·lJl-ald of about £5! 
mllhons sterlmg made tor the constructiOn of the ongmal Uganda 
Railway. Recently again an advance of £3! milhons free 
of mterest for five years was made for the extens10n of rail
ways in Uganda. These two special gntnts have indeed pro
duced very valuable results, but we do not beheve that spasmodic 
assistance of tills kmd satisfies what is requll'ed. There is no 
adequate method for the control of the expenditure of money thus 
prov1ded, and the tendency is for .a grant of this kmd to be made 
when some particular purpose attracts public attent10n. For 
example, the special advance of £3! mllhons was made for the 
explicit purpose of encouragmg cotton growing at a time when 
there were tears of shortage. When an advance 1s made for such 
extraneous purposes, there is likely to be a demand for quick re
sults, and there 1s a probabihty that hastily-considered schemes will 
be maugurated. The actual expenence gained in the expenditure 
of the £31 millions loan might not unreasonably be quoted as an 
illustration of tlus, for it was represented to us that one at 
least of the railway routes select~d would not have been adopted 1f 
there had been time for more mature consideration. We have 
already argued at great length in Chapter V that there is a need 
m all these matters, and particularly in connection with the con
struction of railways, for careful enquiry and long preliminary study 
of all the matenal factors. If it were known that money was alw,1ys 
available on reasonable terms for propositions which would stand 
the test of careful scrutiny, it is likely that this would create the 
nec~sary· 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 " 1s created, the chief act of control would be the 
fixmg of the amount of this Fund. Once created, its disposal 
mtght be entrusted to a competent committee approved by the 
Treasury, and the Treasury would usually adopt the attitude of 
trustmg a body wh1eh it had itself set up. Possibly a Treasury 
representative m1ght be included on this Committee. 

If no special Fund is created, each proposal might have to be 
subm1tted for scrutiny by the Treasury 1 the latter remaining aloof 
until the final act, and taking no part in the preliminary prepara
tions or negotiations. Thic:: is apt to be a cumbersome proces!l. 
leading to great delay 1 especially if there are changes of personnel 
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at the Treasury. To fac1lltate a more helpful form of co-operatwn, 
the Treasury might be represented on any body which is responsible 
for prepanng propositions. 

Whatever form lts adopted, we thmk that ·our suggestiOn of 
permanent Financial and Railway Advisers at the Colomal Office, 
workmg m contact With small unofficial committees of first-class 
men, 1s the best possible arrangement for providmg the main 
framework of the orgamzatwn requrred. 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 u the general 
Idea is approved. 

Before leavmg this subJect, we must point out that 1t is not 
merely in connection w1th proJects to be directly financed by the 
Government that the committees which we have proposed m1ght 
perform useful functiOns. Sornethmg analagous to a board of 
d1rectors with bnsmess experience is particularly necessary in 
dealmg with applications for concessions to pnvate enterprise. The 
consideratwns which should govern the selectiOn of the concesswn
alres and the settlement of the terms demand a close knowle1ge 
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 Secretarj of State in dealing w1th pubhc 
cnticlsm 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 
m the handling of sinking fund investments. As regards the Issue 
of loans, it is consistent with the whole line of argument which we 
have developed hitherto that we should emphasi.t:e the importance 
of maintainmg a co-ordmated policy for the external borrowmgs 
of the various parts of the British Empire. It is particularly ,im
portant that m 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. 

'\Ve have dealt chiefly m 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 nolHelf-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 appomtment of an 
Agricultural Adviser, the plans for an Imperial or)!amzation for 
Scientific Research, the appointment of an Advisory Committee on 
African Education, are instances in point, and, if we correctly 
unclerstand these measures they have been undertaken exactly in 
the spint which has animated our own proposals. These are 
admittedly experimental and they require considernble elaboration 
in detail Further developments must be )!Uided according to 
practical experience and will depend on the selection of personnel 
for the advisory bodies which we have suggested. 
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It may be objected that the machinery which we are proposing 
IS cumbersome and w1ll involve a hampering control of the " man 
on the spot " ; that the only way to ensure a v1gorous pohey anJ 
to aclueve real progress IS to have a first-class staff m Afnca and to 
plttce confidence in them. This poss1ble object10n is one to V1h1ch 
we have given careful consideratiOn and we are in sympathy w1th 
the lme of thought on whiCh It is based. But the existmg 
machmery, especially m regard to the financing of development 
proJects, IS already cumbersome and we beheve that the plans 
whtch we have proposed will give better effect to the opinion of 
tllose in touch with local cond1tions, and greater latitude to local 
1mtiahve and enterprise. \Ve are dealmg, moreover, with a posi
tion in which ultimate Imperial 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. w1ll 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 nght kind of men to serve on the Council and 
committees. As regards the latter, we believe that there ought.to 
be no dtfficulty 1f His Majesty's Government adopts a policy 
wl1ich will guarantee support for sound propositions. A vision of 
the full opportunity is necessary, and the policy must be worthy of 
it. The United Kingdom with its non-aelf-governmg Colonial 
dependencies-includmg the Sudan-covers an area of about 3.3G 
million square miles and has a total population of about 103 
millions. W1th this may be compared the United States with an 
area of about 3 million square miles and a population pf 105 
millions .. The natnral resourres-a!Zricultural and mineral-of the 
United Kingdom and these dependencies m:1y at least be equal to 
those of the United States, and the idea of thPir development in 
cloc;e economic union opens up vast possibilities. The oppor
tunity to play a part in the central direction of such a woup of 
territoriea may well appeal to those who feel any call to be of 
service to the Empire. 

CHAPTER VII. 

INSTITUTIONS FOR LOCAL GOVERNMENT. 

It was pomted out in Chapter IV (page'104) that a necessary 
condition of a solution of the political problem in Ea:;;tern Africa 
was the dtstnbution of power in dtlTerent centres of government. 
IIavmg- descnbed in the lac:;t chapter the functions of the Central 
A uthortty, \Ye shall conl'ider in this chapter the institutions of 
local government, and in the next the Leg1slative Counc1l in I\enya, 
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all these being essential parts of the orgamc whole of government 
in Eastern Africa. 
Th~ mstitutwns of local government have a double value, first, as 

furmshmg an indispensable training ground for the exercise of re
sponsibility m Wider fields, and, secondly, in preventmg an excess1ve 
and undesll'able 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 pnvate busmess 
of every pansh, m 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 prmciple of limitmg popular power 
is that apportiOnment of it m many different depositions which 
has been adopted by all the most free and stable States of the 
Union."* 

In the comphcated ramal conditions which prevail m Eastern 
and Central Africa local government institutions, provided that 
native and settled areas are arranged m 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, expenence, and reqmrements. 
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 fostermg 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 hmits, complete. 

VV"e are therefore strongly of the opinion that the vigorous develop. 
ment of the institutions of local government, both m the settled 
areas and among the natives, is an essential factor in the solution 
of the problems we are considering, and that such inst1tutions have 
a most Important place to fill m the system of government in East
ern and Central Africa. In regard to the settled 
areas, we are in hearty accord with the argu
ments of the recent Local Go;vernment Commission in 
Kenya in favour of the creation of local authorities having real 
executive power of the1r 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 sti:nmlated in n"ork which is en
trusted to local control; that a proportion at least- of the cost of 

• Lm·d Durham's Report Edtted by S1r C. P. Lucas. Vol. II., p. 287. 
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local services should be prov1ded by local ta:xatwn; and that the 
confemng 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 admimstratwn and thereby 
prepare them for the acceptance of larger responsibilities in the 
national sphere. • We were glad to learn that the question of 
estabhshing local government institutions in the Moshi and Arusha 
area is engaging the attent10n of the Tanganyika Government. 

As regards the native peoples, we have already (pages 75~78) 
dwelt on the Importance of the development of native administra
tions, which provide for the natives an opportunity d 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 
famihar. We were greatly impressed by what IS being accom
plished in this field in Tanganyika, where in the Estimates for 
1928-29 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 admimstrations. 

Moreover, a policy directed towards the building up of strong local 
self-governing units will allow ample room within the general 
system of government for native states hke the Kmgdom of Buganda., 
which are autonomous as regards their internal 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 express10n of individuality, for initiative, and for variety. It 
Is an essential part of the pohcy we recommend that the Baganda 
should have complete freedom to maintain and develop their own 
native administration, as a local self-governing unit, waile enJoying 
at the same time the advantages of association w1th a larger political 
system. 

• Repo1t of the Locol Goternment Commf.8slon, 1927. Vol. II., pp. 64-6. 
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CHA.PTER Vill. 

THE GOVERNMENTS OF KENYA, UGANDA, AND 
TANGANYIKA. 

The central problem with which we are dealmg, as bas been 
made clear from' the d1scusswn m the precedmg chapters, is how 
the leg1timate cla1ms of the immigrant commumt1es to a respon
sible share m the duection of public affairs are to be reconc1led 
w1th the need for the maintenance of such a. measure of control 
as is necessary to enable the Imperial Government to discharge 
its responslbihtles-principally 1ts respons1b1hty of trusteeship for 
the natives. 

The essence of our plan for dealmg w1th th1s problem 1a a dm
sion of the tunctwns of government. We have proposed that, 
after separating out affairs of purely local interest wh1ch are to 
be entrusted to representative mstitutions of local or municipal 
govemment, the tunctwns and powers ot government should be 
dlVlded between a Central Authority for Eastern Afnca and the 
Governments of th6 separate territories. It is proposed that the 
Central Authority should be charged with securmg the observance 
of certain principles of policy and with the carrymg out of certain 
purposes which have been descnbed in the preceding ehapters. 
In order to d1scharge his respons1hlht1es the Governor-General must 
have full executive authonty, and also the power to obtam the 
Ieg1slatwn which may be required for carrying out the purposes 
entrusted to him. 

Having dealt w1th !oral government inshtutwns and explained 
our recommendations for the creatwn of a Central Autbonty for 
Eastern Afnca, it lS now necessary to set· out our proposals for 
the constitutwns of the terr1tonal governments. The evidence 
which we have received does not lead us to recommend any changes 
at the present t1me in the Legislative Councils in Uganda and 
Tancranyika. The questwn of the Kenya constitution, however, baa 
bee; 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 a1med at in proposals relating t? the Kenya 

constitution is that within the framework of Impenal control of 
pohcy for the purp~es specified, there should be opportunity for 
advance in the exerc1se of initiative and responsibility by +he 
local unoffic1al commumties. This ra1ses 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 
Anthority. This will be dealt with in a separate Chapter 
(Chapter X). · 



I. Legislative Powers. 

By Royal Instructwns dated the 28th March, 1927, the LegiS
Iattve Council ill Kenya. 1s composed of:-

I. Official members:-
(a) Eleven ex-officw members ; 

(b) Nommated members not exceedmg nme in number 
(at present etght are European officials and one an Arab 
official). 

II. Unofficial members:-
(a) Eleven elected European members ; 
(b) Indtan elected members not exceedmg five m 

number. (At present there 1s only one elected Indtan 
member, owmg to the refusal of the lndtan commumty 
to accept further representatwn on a communal bas1s. 
The Governor bas power to :fill vacancies ill the number 
ot Indtan elected members by nominatwn); 

(c) One Arab elected member; 

(d) One nommated unoffictal member to represent the 
intere~.>ts of the African community. (This seat is at 
present filled by a missionary.) 

The Council has assumed its present form under pressur~ from 
the immigrant commumt1es. Untill919 all the unofficial members 
were nonunated by the Governor. An ordmance enacted 
in that year provided for the election of members by European 
Britlsh subjects on the basis of adult suffrage. Thts measure 
evoked strong protests from the Indians, w1th the result that 
Indtans 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 m1ssionary who is nominated for this purpose. 

If the object in view is the steady advance in the exerc1se of 
responsibility and initiative by the local commumt1es the first 
neeess1ty 1s that the Legp .. )ath·e Council should be a body which 
tmly and fairly reflects the feelings and interests of all races in 
the Colony; this means that the representatives of those races on 
the Connell must be IJroperly chosen and that they should exerc1se 
their functwns as representatives w1th a full sense of responsi
btltty. 

• In the case of the Arabs the franchise lS hm1ted to males able to wr1te 
.Arahtc or S"alah m Arab1c tharacters. 
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The matters whwh chiefly call for attention m connection with 
the Council as at present constituted are the existence of an absolute 
official majonty, the representatwn of the various racial interest">, 
native and non-native, and the system of franchise. 

(1) THE OI<'FIOIAL MAJORITY. 

The arguments whwh can be advanced ag<~.mst the maintenance 
of an official maJonty are so well known that they need 
not be explamed at length. It IS criticised on the ground that 1t 
tends to make debate unreal, smce the Gove1nment 1s always m a. 
positlOn to enforce its will on all subjects, and this fact depnves 
tbe unofficial representatives of the sense of responsibility for thel.l' 
conduct in debate or votmg that they might be expected to feel 
If their votes made a difference to the .result. 

If the general prmCJples of our scheme for the mst1tut10n of a 
Central Authonty are accepted, we think that it would be both 
safe and advantageous to rehnquish an official majority in the 
Legislat1ve Council in Kenya, and, m proportion as the powers of 
the Central Authonty are made effective, we look forward to a pro
gressiVe relaxat10n of official control in the Councrl. We beheve 
such an arrangement to be much more satisfactory than that wh1eh 
exists at present under whiCh the unoffiCial representatiVes, as has 
been shown in a previous chapter (page 89), exercise m pract1ee 
considerably gTeater power than their voting strength in the 
Council, whlle they have no commensurate responsibility. It is 
desirable that there should be estabhshed a better balance 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 m certain matters must remain with the Imperial 
Government, and that we cannot recommend any measures wh1eh 
can be regarded as leading to responsible government withm 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 remam, 
Fince 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 and the representatives of the local communities will 
be able to co-operate freely m the conduct of the affairs of the 
Colony, without interference from outside, and that within thr; 
field the unofficial representatives can be ·allowed greater constitu
tional power than they have at present, without Jeopard1smg tlte 
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mamtenance of the main prmciples of pohcy for which His 
"MaJesty's Government must remam responsible. 

The proposals which we put forward in this chapter are designed 
to take advantage of these poss1bilities. 

(2) REPRESENTATION OF NATIVE INTERESTS. 

It w1ll have been seen from the account of the composition which 
we have already given of the Kenya Leg1slative Council that the 
advocacy of native interests has, under the present arrangem~nt. 
been left with the Government except for the appomt
ment of a European missionary as a representative 
of these interests. However appropriate this arrange
ment may be in territories where the Government can concentrate 
its attentwn on the advancement of natives without considering com· 
pE>tmg interests, it is not satisfactory w?ere other ~omi?unities ar.e. 
as in Kenya, powerfully represented m the Legislative Counc1l. 
The Government is put in the difficult position of having at the 
same time to represent the native side in debate, and to maintam 
an impartial and sympathetic attitude towards all the drfferent 
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 
advoca.cj, on the native side to balance the v1gorous pre~entation 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 interests of their own, as contrasted with the 
needs of the settled areas. It is important that provision should be 
ma.de for the effective presentation in the Legislative Council of the 
special needs and interests of the geographical areas which con
stitute the reserves. 

It is much better that in questions involving the interests of 
natives 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 the 
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 
d1fficulty. It must obviously be a very long time before suitable 
indtviduals 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 could represent, or command the .con
fidence of, more than a section of the people. '!'here are in Kenya 
no big chiefs representing any considerable native community, 
wh1le the ballot-box is a method ent1rely foreign to native ideas and 
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qmte unsmted for their use. There IS consequently no alternatm~ 
at present to the representatwn of native interests by Europeans, 
and the questiOn IS whether smtable Europeans can be found. 

One suggestiOn 1s that they should be chosen from the misslOn
anes. The best, m1sswnanes possess an unequalled knowledge of 
the hfe and mind of the natives. Therr contact with a partiCular 
tr1be 1s for the most part more prolonged and continuous than 
that of admimstrahve officers who are often moved to a new dia
trict on promot10n. On the other hand, there are many aspects of 
native admimstration whiCh do not ordmanly come w1thm a 'mis
sionary's purview, and for dealing With wh1eh his knowledge and 
expenence do not equip him. Only m exceptiOnal cases has a mis
sionary the leisure to obtain that general knowledge and mastery 
of the problems of native adm1mstration which would enable h1m 
to represent native interests effectively 1n the legislature. There 
are exceptiOnal missionaries who possess these apt1tudes, and when 
they are available their intimate knowledge of the native mind 
-enables them to represent native interests better than most 
Europeans. 

A second source from which representatives of native interestF 
might be drawn is the unofficial European commumty. The 
Governor of Kenya is of opinion that there are settlers who have 
lived long in the country and who have acqmred both a hking for 
the nahve peoples and a knowledge of their ways, who might, with 
advantage, be nommated to represent native interests. There 
can be no doubt that there are settlers who, dissociated from 
responsibilities to a European constituency, could bring an un
biassed mind to bear on native questions, and it would be a gam 
to have native interests advocated and supported by those wlto 
as members themselves of the unofficial community are specially 
qualified to interpret the nat1ve point of view to that commumty. 
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 qualifications 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 hmits their freedom to express indepen
dent views in the Legislative Council' or to vote against the 
Government. 

Another possible solution would be that administrative officers 
who have completed their service and who possess the necessar} 
-quahfications 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 offic1als "ho 
after the completion of their service havE' decided to remain as 
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settlers. Smce they would be no longer in the service, their opimons 
and votes need not be subject to official control. If, however, 
smtable men cannot be found among officials who have settled 
111 the country, it is a matter for consideration whether the Gov
ernment should not select men possessing the necessary qualifica
tions from officials approaching the end of their period of servi("e 
and retam them to represent native interests in tile Council, pay. 
ing them a modest honoranum in add1tion to their pensiOn. We 
see no reason why public funds, denved 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 admmistrative 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 Reriously considered if satisfactory representation cannot 
be provided from other sources. 

• We think it of fundamental importance that those chosen to 
repre!\ent native interests should be men who are fitted by very 
specml quahfications for tlus 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. 
cred1ted 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 add1tion to the missionary already appointed for the 
purpose. The four representatives to be chosen in the manner 
wh1ch 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 numerical mequality in the representation that we 
propose, the native pomt of view cannot be represented by 
Europeans, however competent, w1th the same effectiveness that 
European elected members are able to represent the views and 
interests of their constituencies. \Ve suggest four things that 
m1a:ht be done to strengthen the position. Taken together they 
onght to ensure a fair consideration for native interests. 

• The Chrnrman d1s~E>nts from th1s paragraph to the extent stated in b1s 
.Add1t10nal RecommendatiOns (pnge 244). 
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In the first place, provisiOn needs to be made for consultmg 
native opimon drrectly ~n regard to legislatwn that affects natives. 
Suggestwns for this purpose have already been made m 
Chapter III (page 82). It should be the duty of the Government 
to make itself familiar, through the mformal Councils which we 
have proposed, with native opinion regardmg leg1slat10n affectmg 
native interests. It is important, further, that the represent a~ 
tives of native interests in the Council should be assomated in th1s 
consultation of native opinion. They can discharge therr func~ 
tions effectively only 1£ they are in constant and close touch with 
native opimon, and without frequent personal contact it will be 
difficult to maintain the confid'ence of the natives m therr European 
representatives. 

Secondly, smce natives are at present incapable not only of 
defending their interests effectively, but also, of apprec1atmg what 
those mterests are, it is esse11t1al 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 Goverument of native conditions is necessary 
to compensate for the present political weakness of the native 
populatiOn. We 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 mvest1gatwns w1ll 
furnrsh a growing body of s1fted and tested knowledge about 
native cond1trons 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 1s very difficult for an ordinary member of a legis
lative body, w1th 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 brieted 

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 Counr1l than is possible in the debates of 
the Council 1tself. We have considered various ways in which 
this might be done. We have rejected the idea of settmg up a 
Native Affairs Commission on the lines adopted in South Afrira 
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 mdepkmdent body dealing with 
native affairs would be hke a fifth wheel to a coach. Its activities 
-could hardly avoid encroa-ching on the functions of the Executive 
Council and of the Chief Nat1ve Commissioner. There are objec~ 
tions also to the setting up of a sbmding committee of the Legis
lative Counril on native affa1rs, smce the responsibility for native 
administration must rest clearlv with the executive and cannot ba 
made subject to the rontrol of the Legislature. We think that the 
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object in ,v1ew can best be attained by the form~tion of an Adviso~~'Y 
Committee on Native Affairs to assist the Ch1ef Native Commis
siOner. The comm1ttee should be strictly advisory, smce nothing 
~ohould 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
clude some or all of the representatives of native interests m the 
Legislative Council, one or more provincial commissioners, and 
such elected members or other persons possessing special knowledge 
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 
Native Commissioner and the representatives of native interests in 
presenting the native point of view in the Legislative Council. 

Fourthly, it is important that members specially chosen t() repre
sent native interests should be included in all official bodies which 
can influence pohcy. We refer particularly to the Advisory 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 tht> 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 Europeans nominated to repr~sent 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-NATIVE INTERESTS • 

. We must now consider the representation of non-native interests 
m tbe Legtslative Council, and this raises questions on two im. 
portant pomts, first, the adequacy of the present number of mem
bers, and, secondly, the relations between the European and Indtan 

• The Chauman d1ss~~ts from the !lectlon "Represent11tton of Non-Native 
Interests" to the extent ~tated 10 his Add1t1onal Recommendattons (page 244). 
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cgmmumhes. The 1ssues mvolved m these questiOns are some of 
the most difficult whiCh we have had to study, and have occup1ed a. 
large proportwn· of our time. After very careful dehberat10n we 
have decided to recommend no change m the present numbers, at 
least until some,expenence has been gamed of the results Ill practice 
of our other proposals, and unt1l certam further inq mnes have been made 
for purposes whiCh we shall hereafter explam. Our reasons for 
this are two-fold. On the one hand we are recommending an im
portant step in the relaxat10n of officml control, and we thmk it 
wi&e tbat the effects of th1s 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 thmk it ng~t. 
to d1sturb the status quo as regards the relative representation of 
Europeans and Indmns without pnor recons1derat10n of the whole 
basis of the franclnse. The ex1stmg arrangement for Indian repre
Pentatwn was arnved at after much controversy and long dehbera
twn by H1s MaJesty's Govc>rnment. If it is to be disturbed the 
whole basis of the arrangement must be reconsidered, and th1s can 
only be done after completmg inquiries which we have not been 
able to undertake. \Ve think, moreover, that it can be done with 
better chance of success after there has been an opportumty to 
create, as a result of our other proposals, a better spmt of co.
operatiOn than has hitherto prevailed. We can better explain the 
Ieasons for, and the exact nature of, our recommendatwns as to 
further possible developments after cons1de1 ing the effect of our 
1mmechate proposals. 

This will be clear from the following table :

Official Members. 
Appointed Ex officio 
Nommated Bnt1sh Officials 
N aminated Arab Offic1al 

Total Official Members 

Unofficial Members. 
Elected Europeans 
Elected Indians ... 
Elected Arab . . . .. 
Nommated to represent Natives 

Total Unofficial Members 

Present 
Positwn. 

11 
8 
l 

20 

11 
5t 
1 
1 

18 

Proposed 
Posttwn. 

9* 
6* 
1 

16 

11 
5 
1 
5 

22 

• It Will be noted that we are prov1dmg for a re<lnction of the BntlRb official 
numbt>r!l by tnking- two from each catpgory. 'l'll1s willleavP the Gov£>rnmPnt more 
latitude aq rPfl'ards furthtJr reduct•ons thau if the wb,ole reductiOn wer" made out 
of the quota of nominated memhE>rs. . 

t As alreadv noted, there is at pre•ent only one elf.'Cted Ind1an member, and the 
Governor bas powtr to fill the remammg seats by no::::Jnatlon. 
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The obvwus and most important effect of the c_hange proposed 
is the removal of the official majority, and this is intended, as has 
been stated, ro 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 
secure and effective. When the unofficial members of the Council 
are in agreement they w11l be able to pass or reject a measure in
dependently of th\) official vote. On the other hand, when the 
unofficial groups in the Council are divided on any question, the 
Government V~-111 be able ro give its support to the side which it 
believes to be in the right, and will thus have, in any division iv 
which there is a conflict of racial interests, what may be descnbed 
as a castmg 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 arc: 
tmable to agree. We have indicated that the representa
tion of native interests at present propoMd is not proportionate to 
the importance of those interests, and when the time comes to 
increase the numbe1 of such representatives it would be possible 
to effect a correspondmg 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 f,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 Author1ty 
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 creatwn 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 
executive with all the well-known difficulties which such :t 
s1tuatwn creates. We have indeed ourselves, in Chapter IV, 
accepted it as one of the lessons of colonial history that such 
a s1tuation, if it persists, is intolerable, and must inevitably lead 
to responsible government as the only ec;cape. If our plan in
yolved any such danger it would, on our own arguments, be entirely 
macceptable. There are, however, essential features in the present 
rond1t1ons, and in the form of unofficial majority to be set up 
by our proposals, which appear to eliminate such a danger. The 
verv nnture of this unoffictnl maJority makes it reasonable to believe 
that, 1f 1t votes together on any issue, this can only be for 
the pmpose, not of embarrassing the Government, but to ~ive 
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genume support to a particular measure. The combmat10n of 
the different interests represented would be eVIdence of a strong 
pubhc opinion in the terntory, which 1t would be d1fficult for any 
Government to oppose even If it had an official maJonty. In the 
last resort there will be the power of the Governor to withhold his 
assent from, and the power of the Central Author1ty himself to 
certify*, any measure which it is consHered necessary to reJect 
or get passed m oppositiOn to the unoffimal vote. We mtend 
indeed that the exercise of these powers shall be limited, and that 
they shall not be used except for the purposes wh1ch we have 
explained; but such powers, even though exercised only withm 
these hmitatwns, w1ll give just the added safeguard whiCh IS 

reqmred. For the way Will be thus opened only for measures 
which have received the combined support of all the unofficial 
groups in the Legislat1ve Council, and which in the opm10n of 
the Central Authonty do not violate any principles of Imperial 
policy. It can hardly be necessary to utilise official powers for 
resistmg measures of this kind. At the same time, it must be 
clearly understood that 1t Is an essential condition of our recom
mendations that the powers at the command of the Central 
Authority should be adequate to prevent any abuse of the system 
to be set up, and in particular to prevent the method of with
holdmg supplies bemg 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 w1thm 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 past bt>tween 
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 ar'ram~e
ment will throw into much· clearer relief the real nature of the 
pohtical problem of Eastern Africa, which is how communities 
differing widely from one another in tradition, habits and stage 
of development can learn to hve together in a smgle common
wealth. In so far as the unofficial representatives of the different 
commumties succeed in reaching agreement they will, under the 
arrangements we propose, have increasing power to determine the 

• See Chapter VI. 
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laws under wh1eh they shall llve. In so· far as they M'e unable 
to resolve their dllferences, 1t is to tp.e advantage of all that the 
questwns at Issue should be settled by an Impartial aut~o
nty rather than by a trial of political 'stre_ngth, wh1c~. must m
evltably assume a rac1al character and g1ve nse to ·1ncreasmg 
rac1al tension. 

If it is sa1d that the bare maJority on the unoffiCial s1de which 
our proposals make is composed of such d1vers elements that there 
1s httle chance of the maJority ever bemg effective, we should 
reply that 1t is in answer to this kind of objectiOn that the bas1s 
and purpose of our plan can best be explained. The basis of our 
recommendatwns has, in fact, been - the assumption that 
there are certain matters in regard to which the mterests 
of all racial communities are the same; and one of our 
chief purposes has b.een to open the w~y to an increasmg 
reahsatron by all parties of these cornmon mterests. We are in 
wholehearted agreement with the view expressed by the Parha
mentary Commission* that " ;East Afnca can progress economically 
and socially only on the basis of full and complete co-operation 
between all races." It is therefore from this pomt of view a 
defimte advantage that representation should be so arranged in 
the first t>tage as to give the representatives oi all the unofficial 
groups the strongest inducement to co~operate. 

At the same time it must be remembered tliat what we are 
proposmg now is intended definitely to be- a. first stage in a process 
capable of further development on the lines ot an increase in 
the unofficial representatiOn. Th1s further development must be 
dependent in the first place on the firm establishment on a basis 
of practical experience of the Central Authonty'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 
oommunity 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 the three racial 
groups with the Government will command a majority. 

Apart from this condition, further developments 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, knowmg 
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 native 
mte1ests, as the number of individuals qualified to be noroinat~d 
for this purpose increases, and a progressive diminution in the 

• Cmd. 2.-1!!7, pp. 2:.!-3. 
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relative number of official representatives. Simultaneously w1th 
this, w~ look forward· to a growmg realisation of a community 
of interests betwee:u the Europeans and Indians as the repre
sentatives of the settled areas Certain pomts 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 proposals on the interests 
of the various communities. 

(4) QUALIFICATIONS FOR THE FRANCHISE. 

lf it is mtended that the local commumt1es should have increas
ing responsibility for the conduct of the affairS of the Colony, 1t 
becomes a question ot the highest lillportance to what classes or 
persons that responsibility should be entrusted. It is doubtful, 
as we have already pomted out (pp. 92-93, 105), whether the mstltu
tiOn of modern democracies in the form which they have assumed 
m Europe and Amenca w11I ever prove suitable to Mrican condi
tions, and the day i'1 certainly very remote when there can be 
complete democracy in Eastern Mrica. Yet one of the most 
advanced features ot modern democracy, adult franchise, has been 
introduced in Kenya with some precipitancy and without, as far 
as we can judge, full consideration of Its ultilllate results. One 
result has already manifested itself in that it has blocked the way 
to any agreed settlement of the Indian controversy. When adult 
sufi'rage was first introduced, only the European voter was in 
question, and it no doubt seemed reasonable to adopt a system 
which was steadily gaining adherents in Great Britain and has 
since become Jaw in this country. But when it was decided to 
enfranchise the Asiatic communities, it at once became evident 
that free election 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 <'ommunnl 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 

'l1his immediate result of adult suffrdge is, however, of minor 
importance in comparison w1th 1ts poss1ble ultimate consequence 
in connection with the politiNil future of the detribalised natives. 
We have shown in Chapter II that a comparatively 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 
from their old tnbal orgamsations, but the detnbahsed natiYe can 
take no part in that evo1utwn, and he will sooner or late1· demand 
a place in the political system of the settled areas in which he 
hves. The demand vrill be very difficult to resist if he finds that 
the lnd1an, for mstance, w1th whom he enters into competition in 
vanous occupations, obtains the franchise not by spec1al qualifi
cations but by mere adolescence. Yet ii the claim were admitted 
all the immigrant communities would eventually be overborne by 
the sheer weight of numbers of the Africans, for even in the 
t>ettled areas they represent already, and must always represent, 
an enormously preponderant majority. 

It may be thought that it will be possible to· keep the repre
sentation of the natives within due limits by an extension of the 
present communal system. and this is one of the a..rguments 
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 l/50th of that of the adult Euro
pean, he would be bound to assert a claiin to larger representation. 

It bas also been suggested that adult suffrage might be main
tained for Europeans, and a. higher franchise applied to other 
communities. The Governor of Kenya has represented to us that 
this 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 course of time the 
same objection would be likely to be raised by African claimants 
to the franchise. 

We have come to the conclusion, therefore, that the retention 
of adult suffrage, even for Europeans alone, will lead to insuper .. 
able difficulties and we recommend that this system should be 
ab:mdoned 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 Africa it is necessary to discard some 
of the analogies furnished by the modern 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 modern times has consequently been in the direction 
of adult Fmffra~e. We ha''t' alrt>ady shown (page 105) that the 
vote of the majority cannot safely be allowed to decide questions 
m E'astern and Central Africa which affect confticting racial in
terests. There can be no mere counting of heads when the heads 
are of such different types. The present constitution attempts as 
~e have said to give to each community representation in propor
tion to its poht1cal capacity and importance. But it does so on an 
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arbitrary basis. which has Qeen a source of dispute in the pa.st and 
has no element ,of s~ability f9r the fQtura: 

The whole system of government in Eastern Africa, as in the 
greater part of the rest of the continent, is based on the assump
tion that the Afncan 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 1t is· already necessary to guard against pro
ceeding blindly without taking any account of this poss1b1hty. 

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 carried as far 
as possible on distinctly native lines in a process of continuous 
evolution from the forms of political and social organization wh1ch 
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 1t is our v1ew that the more completely. provision can be 
made for a distinctive form of native poht1cal development, the 
better will be the prospect for the harmonious progress of mtxed 
states. It is, however, also necessary to take into account the 
number of natives who will inevitably-as ~result of their employ
ment, in the inierests of the immigrant commu~ties, in Government 
offices, on railways, farms, and in other ways-become detached 
from their tribal organization and permanently domiciled in the 
settled area;;:. 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 pu~ely 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 
upan 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 whir:h 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 
pu~pose are normally gauged by education and the possession of 
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propert,>. Expenence m other countnes seems to show that 1t is 
d1fficult to apply a lugh educatwnal test to the general voter. In 
the case of natives m the terr1tories which we are considermg, 1t 
might be eas1er to apply an effective educational test than elsewhere, 
because the Government can exerc1se so close a, superv1s10n of all 
schools that 1t might be poss1ble to check educatwnal attainments 
accordmg to a uniform and reliable standard. If literacy alone is 
not constdered a sufficient test, it might be possible to demand as 
an add1tional qualificatwn a. general certificate as to character and 
intelligence. Some arrangement of this kind might prove 
practicable in early days. But as a more permanent safeguard it 
would probably be necessary to rely on a combined educational and 
property test. We recognise that the tendency of modem democracy 
ts to abolish or reduce such qualifications. But we must again 
emphasise the special nature of conditions in Eastern Africa. 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 inappropriate. 

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 Commissioner should make an early 
inquiry into this subject.. The absence of any common policy in the 
Afncan terntories under British administration is but another illus
tration of the need for further co-ordination. Thus in Northern 
Rhodesia-the only other territory within our terms of reference 
where there are elected members on the Legislative Council-the 
system 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 a common roll for all British subjects, but 
the followmg qualifications, inter alia, are required of electors:-

(a) Property -Occupation of a 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) Education.-Ability to fill up the form of application in 
his own handwriting, and ability to write from dictation 50 
words in the English language. 

. It is noteworthy that the recent Local Government Commission 
m Kenya bas found it advisable, while adhering to the communal 
arrangement, to recommend a property qualification for both 
European and Indian voters. 
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The quest.fon of the franchise qualificatiOn IS clearly connected 
w1th another matter of 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 Communities in the Executive 
Work of Government. 

We have been concerned thus far in the maiu with the legisla
tive side of government. Legislation is, however, only a part of 
the busmess of government, 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 whicll deserve 
consideration. 

The first is that to some at least of the departments of admimstra
tion there should be attached advisory committees. An Advisory 
Committee on Native Education is already in existence in Kenya. 
We have suggested the poss1bihty of appointing an Advisory Com
mittee on Native Affairs. There may be room for similar com
mittees in connectiOn with other departments. 

The Importance and functions 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 preservation of the full responsibility of ministers 
for ex.ecutrve action will not, in our opinion, ensure that the 
course of administra,tion which they adopt will secure and 
retain public confidence, unless it is rooognised 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
munity affected by the activities of the department." 

The Report enumerates a n\lmber 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 aa advisory bodies are not permitted to impair th~ 
full responsibility of ministers to Parhament, we think that 
the more they are regarded as. an integral part of the normal 
organization of a department, the more will ministers be able 
to command the confidence of Parliament and the public iu 
the administration of the services which seem likely in an 
increasing degree to affect the lives .of large sections of the 
eommunity." 
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The settmg up of such advtsory bodies in Kenya would serve 
a double purpose. It would give the administration a better under
standmg of the way in whtch the policy of a department was 
affectmg different mterests and thereby enable it to avoid 
courses which would give rise to needless irritation. It would at 
the same trme bring representatives of the pubhc into touch with 
the problems and dlfficulties of administratiOn and enable them to 
undertltand better the purposes of Government, while the knowledge 
that their representatives were consulted and had an opportu01ty 
of puttmg forward their views would tend to inspire public con
fidence in the administration. It is, of course, assumed that the 
pomt of v1ew of all communities, including the natives, would be 
represented 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 department for its ad01inistration. For this reason it seems 
better that they should be advisory committees appointed by the 
Governor rather than standing committees of the Legislative 
Counc1l. For one thing, this plan makes possible the inclusion of 
a greater variety of expert and other opinion tha.n 1f membership 
were confined to members of the Legislative CounciL What is 
st1ll more important is that it is less open to the da.nger of a.n}' 
attempt to use the committees as a mea.ns of controlling admmis
tration. 

The second suggestion is that one or more non-officials should 
be appointed to be ministers 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 interests, and one Indian. We have already 
pomted 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 should be replaced by two ministers who would 
undertake this obligation, and would in fact become members of a 
cabinet. 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 respon"ibilities and difficulties of administra. 
t10n, while the two unofficial ministers would be able to expound 
and defend the Government's policy to the public at politiral 
meetings-an opportunity whieh is at present denied to the Gov
ernment, nnd the lack of which is felt. 

There are, however, certain serious practical difficulties in this 
plan. In the first place it is very doubtful whether the best men 
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would be w1lling to accept such appointments. They would hold 
the position of temporary officials, and would have to resign their 
seats as elected members of the Council. . They would be exposed 
to the charge of surrendenng their convictions for the sake of 
office, while they would have to share the responsibility for any 
measures adopted by the Government, however unpopular, and 
thus run the nsk of losmg ground politically. More<Jver, thetr 
position could not really be that of members of a cabmet m the 
ordinary sense of the term. 'I'he Execut1ve Council is in pract1ee 
no more than an Adv1sory Council, as the Governor 1s at liberty to 
disregard their advice, subject only to the obligation to report 
such action to the Secretary of State. Such a pos1t10n would 
not seem to offer to a keen politician sufficient compensation for 
the temporary, and possibly permanent, loss of his pohtical career. 

In the second place the relation between a mm1ster and the 
officers of the departments of which he was m charge m1ght give 
rise to difficult1es. The other members of the Executive Council 
and the officers of the departments With wh1ch they are concerned 
are all subject to the orders of the Governor. If certain depart
ments were placed under the control of ministers not I'Uhject to 
the orders of the Governor, this might lead not only to mter
departmental friction, but also to fnction between the ministers 
and the permanent heads of the departments under theit charge. 
The only remedy would be to place the mmisters 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 responsrble to the Legislature, but must remam under 
tbe control of the Secretary of State, it seems clear that the 
Executive must remain supreme over all departments and cannot 
share its powers with unofficial mimsters. 

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 paturally arise later for an ID

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 majonty 
to prevail, and the Executive would then become p1acbcally re
sponsible to the L€gislature. The proposal thus appears to be 
dangerous, as being the thin end of the' wedge which might m 
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 Chauman d1ssents from th1s paragraph. 8ee h1s .Additional Recommen
dat.ion (page 244). 
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ment are so obvious that we think that the subJect might with 
advantage be considered afresh after the Central Authority has 
become firmly established. 

•nt.-Review of General Effect of Proposals. 
In frammg a plan we have at all points asked ourselves whether 

1t takes fair account of the just claims of the various communities. 
As we have on several occasions pomted out, our actual proposals 
for the first stage are only intended t() be a step in what may provP. 
to be a continuous process of development, and in order to make 
clear our intentions, it may be useful to give some statement of 
what we consider to be the just demands which the process should 
be designed t() meet. 

Deahng first w1th 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 ()f the 
Ieg1slature, the commumty as a whole has the nght 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 1t should 
be poss1ble for the unofficial representatives to co-operate. If they 
do so, then, even m the first stage of our proposals, unless some 
prmciple of racial interest or wider Impenal policy is involved, 
they will 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 commumty that the unofficial representatives in the T.Jegis
latlve Connell, according to our proposals, Will be of so mixed a. 

• 'l'be Chatrman d1ssents from th111 t1ect10n to the extent stated ID b111 Add1houal 
Recommendations (page 244). 
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nature that it is hardly likely tha.t they wlll ever combme and 
that m effect the Government w1ll be m }USt as strong a poeution 
as before. We trust that th1s content10n wlll prove to be m
correct, but the workmg of our proposals must be tested by ex
penance a.nd th~ compositu~n of the Legislative Council must be 
reconsidered in due couroo. As a guide to the purposes wh.tch 
should then be kept in view, we w1sh to state qu1te clearly that 
the power to regulate expe01hture, provided that rt is used for 
genume purposes of checking Government extravagance and not 
abused as a means for bringing about a deadlock tor other pur
poses, 1s one whiCh should rest With those who have to bear the 
burden of taxation. 

The control of the Central Authonty is not, according to our 
plan, intended to be used to mterfere 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 vanous races. 

If the pnne1ples for regulatmg native ta.xatwn and applymg its 
proceeds to native serviCes which we have advocated m Chapter 
III can be embodied in a practical programme, It ought to be 
possible to create a correspondingly clear field for taxation and 
services m regard to non-natives. It might then be possible to 
dev1se means for giving the immigrant commumbes a more decisive 
vote m these matters. The possibilities m th1s drrection shoulu 
be explored and sympathetically considered by the Central 
Authority. 

As regards the second heading in the list which we have g1veJl 
of JUSt claims, the proposal which we have made for securmg con
tinmty of policy by the establishment of an East African CounctL 
in London, so composed as to possess the confidence of all parties, 
ought to afford a considerable measure of secunty. Th1s secunty 
will be increased by our further proposal that penodical conferences 
for the consideration of pohcy, at wh1eh the unofficial parties would 
be represented, should be held m London. A further safeguard 
w1ll be the representation of the unofficial communities on the 
Advisory Council to the Central Authonty. Lastly, the greatest 
safeguard of all will be that the: Governor-General, who 1s m a 
large measure to exercise the supervision and control hitherto 
exercised by the Secretary of State, Will be m close touch with 
local conditions and always accessible to the representation of the 
unofficial views. ' 

As regards the third claim-the right to have the1r representa
tives consulted on all questwns-this .is ,clearly preserved by our 
proposals. The fact that we do not propose any dlVlsion of sub
Jects as between the Central Authority and the local Governments 
means that all subjects can and will be debated m the local Legis
lative Councils Moreover, as previously noted, representatives 
of the unofficial communities will be consulted on the Advisorv 
Council of the Central Authority. · 
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As regards the fourth pomt-the power to stmmlate efficiency 
m the pubhc serv1ees-we must adm1t that our proposals contam 
no stnkmg measures for thlS purpose. We belleve, however, that 
they w1.U m practice prove etlective aud that the closer contact 
w1tb the Ceuttal Authority wdl m the end prove to be oi great; 
asslStance for this particular purpose. ' 

We beheve that lf all parties honestly co·operate to wake the 
most of the opportun1t1es that will be provided by our plan and 
to promote the publlc good, noli only will the actuaJ. &teps now 
proposed prove effective but the way will be made eas1er for further 
steps to be taken. No door is finally closed by our recommenda..
tiOns on any hne of political advance, but 1t will be for those 
who claim the right to advance to prove that they are worthy of 
the confidence which this would mvolve. 

If we turn from the position which has been created for the 
European representatives to that of the Ind1an community, we 
thmk that here also provision has been made for meeting all just 
claims. The Indian community will, in fact, have ]Ust as sure 
a protection of therr nghts as was available for them before, while 
they will have open to them a greater opportunity for playmg a 
constructive part in shaping the destinies of the country. 

As regards their protectiOn from poss1ble inJustice, when. the 
official majonty is removed, they can rely on the protectiOn of the 
Central Authority, which is the agent of the Impenal Government, 
to see that justice as between races is done and whtch will have the 
power to do so. Further, 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 change will not affect the power of the Govern
ment to protect thetr interests, inasmuch as if they vote with the 
Government they cannot be out-voted by the other parties. 

Turning lastly to native interests, the positwn here again will 
be improved inasmuch as there wlll be n.n important group in the 
LPg1slative Council With the definite duty of acting as advocates of 
such mrerests. At the same time the power of the official members 
to protect native interests will not be diminished because if they 
vote with the native representatives they will command a majority. 
Over and above this, '"'hat is, according to our intentions, the 
greatest protection of all is that a Central Authority will be created 
to study and work out a strong and constructive native policy, for 
which tal:'lk the freedom from preoccupation with daily administra
tive detail~ 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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CHAPTER IX. 

THE INDIAN CLAIM TO A COMMON FRANCmSE. 

·we have nd\rocuted the raismg of the U.auchlse quabficaliou in 
Kenya. on the broad gTOund that a Cl vilisnhon test is best suited to' 
condliJOnS iu Eastern Africa.. This will simplify the problem of 
C{)ncedmg' politicai l'lghts to detribalised natives lll the settled 
areas when the demand 1s made, as it Wlll undoubtedly be made 
some daj, fqr: such ng~t::.. .The fi:xmg ?fa uruform franchise quali
fication tor all races lS ~ qwte separate question, as has been pomted 
out, from the question whether the ffi.fferent communities shoula 
vote on a common register or be represented communally.,· It has 
none the less an important bearmg on the long-standmg Controversy 
on the question of communal representation, and we turn ·now to 
the consideration of that question. In the terntories 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 As1atics in those territones. It is m 
Kenya alone that an acute controversy has arisen. It had its origm, 
as we have already indicated, in the exclusion of the Indians from 
the franchise gTanted 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 
White 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:-

.. (1) Franchise.-A common electoral roll for all British 
subjects and British protected persons (male o1 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 1t might be 
necessary to adopt alternative property or educational qualifi
cations instead of a combined quahfication. Should the census 
show that in order to get the ten per cent. the qualification 
standard would obviously be unn'!asonably low. reasonable 

* Cmd. 2904.1 
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standards wotild be- laid down irrespective of the resulting 
percentage. Quabficat1ons are to be settled in time to enable 
tile new Indian electorate to vote at the. gen_er~l election m 
Ma:rch, 1923. European voters alrea-dy ~n register would be 
aduuLted to the new register whether or not in possession of 
the new quahfications, but all fresh applicants for registratwn, 
whether Europeans not registered under the Legislative Connell 
Ordinance, 1919, or Indians, would be _required to possess these 
qualifications. 

" (hi) Constztuencies.-The official majonty to be retamed. 
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 Ind1an seat, giving a total of 
seven Europeans, four Indians. 

(b) The India Office suggested that there should be 12 
elected members represE'nting 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 and four Indians. Thfs 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 possib1lity of giving 
effect to alternative (b). but the reply to the telegram 
not to be delayed for that purpose." 

Ar:. stated in the White Paper, " the Government of India wen~ 
willing to accept the scheme although they did not consider that 
1t fully met the claims put forward on behalf of the Indians. The 
Gove~ment of Kenya. rejected the scheme mainly on the ground 
that It gave no sufficient safeguard to the European community 
agamst Indian predominance in the future." Further attempts 
to secure agreement were unsuccec;sful, mainly owing to the oppo
s1t10n of the European community, and in July, 1923, His Ma1esty's 
Government dectded that the interests of all concerned in Kenya 
would best be served by the adoption of a communal system of 
representation. Under this decision provision was made for five 
elected Indian members on the Council, as against 11 elected 
Eu:ope.ans, and the number of official members was fixed so as to 
rnamtam an of!icial majori~y. This decision did not prove accept
nble to the Ind1an commumty and only one candidate came forward 
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for election. ';I.'he remammg four vacanc1es were until recently 
tilled by nommation. 

The controversy mvolves more than local mterests. It has 
aroused deep feehng in India.. Stirred by new pohtlCal asprra
tions, India. is keenly seus1L1ve Lo the position of lntlians overseas. 
The uew rat~ consciousness which is making itself felt throughout 
Asia. confronts Britisl1 statesmanship with the difficult problem of 
findmg room for the operation of tills new force without endanger
mg the structure of the BritlSh Empire. A happy solution of the 
controversy in Kenya 1s thus an interest not only of Eastern Afnca. 
but of the Empire as a whole. 

We have had the advantage of full d.I.scussion of the issues In
volved with representatives of both the European and the Indian 
communities, in which the latter were assisted by two officers 
deputed 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 therr 
a?le and helpful co-operation in elucidating the Indian point of 
VlCW. 

The Indians do not claim representatwn 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
sentation is that, in their view, it conveys the implication that 
they are inferior to the white immigrants and is therefore galling 
to their self-respect. In order to 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 recognition of their right as British subjects to equality of treat
ment with other British subjects within the Empire. They con
tend that their position in Kenya is inconsistent with the resolution 
quoted below which was adopted at the Imperial C',onference of 
1921 by the representatives of all the Dominion Governments, 
except South Africa :- : 

'' The Conference . . . recognises that there is an incon
gruity between the position of India as a.n 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 of the solidarity of the British Commonwealth, 
it is desirable that the rights of such Indians to citizenship 
-should be recognised." · 

The European representatives who appeared before us did not 
base their opposition to the Indian claims on any narrow ground 
of racial prejudice. As pioneers of British civilisation, their ideal 
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1s to create a pohttcal umt m Kenya modelled on Bntish institu
tiOns and embodymg Bntish principles and standards of efficiency 
m 1ts admnnstrat10n. They are afraid lest the admission of the 
As1at1c vote on the same terms as the Euxopean might lead in the 
end through supenoriLy o[ numbers to the control of their iHterests 
and institutions passmg into the hands of another race, and they 
are not satisfied that an initial hmitation of the strength of the 
As1at1c vote IS a safeguard that can be permanently mamtamed. 

In considering the difficult questions thus raised we must begin 
by noting that, lf the roam prmciple on which our Report is based 
1s accepted, the issues mvolved will be reduced to smaller dimen
sions than they would assume if the goal of pohtical evolutwn 
were the transfer of complete authority to an electorate in Kenya. 

Accordmg to this prinCiple the Br1tlsh Government must retain 
responsibihty both for the advancement of native interests and for 
holding. the scales of justice even between the various racial com
munities; and 1f oux view is accepted that, in order to discharge 
these responsibilities, the ultimate authority must be retamed in 
the hands of the Imperial Government, questions relating to the 
composition of the electorate are no longer charged with the same 
far-reaching significance. For in that case another, and in our 
view far stronger, bulwark is provided for the mainten~nce of 
British rule than is fuxnished by any safeguards that can be devised 
for maintaining the British character of a local electorate. And, 
on the other hand, the question. so far as the Indians are con
cerned, is no longer one of securing an adequate share m a local 
electorate which is the ultimate and so1e repository of power, but 
merely one of being sufficiently represented to be able to make 
their views known and to contribute their experience to the 
Government of a territory in which the final decisions in racial 
Issues 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 is best suited to the actual facts of the situation. The 
immigrant communities in Kenya are at different stages of political 
development. Although the economic interests of the three com
munities are intermingled, their political ideas, based upon religious 
and racial differenct>s of mind and temperament, with their conse
quent linguistic and social barriers, are not mingled, but a.re peculiar 
to 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 have not worked at all. 
Success in working them appears to depend more on an innate readi. 
ness to accept a com promise and a dislike to pushing things to 
extremes than on natural ability and education. 

Again, it is held that the complete abolition of the communal 
system might involve grave risks in the present state of racial feeling 
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i_n ~enya. .. , :If. E~rop,ean and. Asiatic candidates were to compete 
agamst eacll P:~her ,at t~e.,pi>lls, radar an~agonism might easily be 
mfla~ed, and,.su~h cond1t10ns wouJ?. be even more favourable to the 
e1ectwn of, men of extrt;me views ~han _the communal system 1s 
a~l~ged ~o be. A further dn11gcr wlncl1 mrght arise uncler such cot1-
dlLIOns .ts_ Lh~L u. l,ess desh•able type of candidate, whether European 
or Indtan,, m order to gratify his political ambitions might be 
tempted to ~eck votes by pandebng to the weaknesses of the other 
r~ce, there~y aro.usmg the mdignation of the better elements m 
hrs own C?~mumty, and increasmg racial bitterness 

Fmally; the present numerical preponderance of the Ind1an oom
mumty and the possibility of its increase awakens the apprehensions 
of th.e European comm11mty lest m the course of t1me political con
trol m Kenya may pass to a predominantly India.n electorate, and 
then on the same prme1ple to an electorate in wh1ch the majority of 
voters are native. Until ·these fears are set at rest there can be no 
.satisfactory solution of the -di:fficultv. - . 

lt is argued, on the other hand, that the communal system offers 
little room for political progress. While securmg the representa
tion of d1fferent interests It does httle to reconcile them Jt tends 
rather to promote the election of men of extreme v1ews who w11l 
emphasise the differences. The d.lfferent commumties m Kenya 
can only attain to healthy poht1callife lf they learn to compose thell' 
differences and seek the common good. The surest foundation for 
a stable constitution Is commumty of interests rather than a mce 
adJustment of opposmg for{3es. The communal oystem, where rt 
has been tried, has tended to accentuate differences and prevent the
growth of a healthy pohtical hfe. It has been strongly condemned, 
for instance, in the recent Report* of the Special Ccmmiss10n on 
the constitution of Ceylon. The determming consideration in a 
sound political system should oe not the unmediate mterests of par
ticular communities, but the ultimate good of the whole territory. 
The electoral system should be framed on lines which will enable all 
the communities to progress in harmony towards that ultimate good. 
The leadership, to which 1t is clauned that the European community 
m virtue of its greater political capacity is entitled, will never be 
secure unt1l 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 
convmce them that he is the best representative of their interests in 
the administration of the State Similai; considerations apply to 
the Ind1an 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 point of view and learn to 

* Cmd 3131 
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co-oper,ue Wlth the Brit1sh m the1r zeal tor effic1ency of 
adm1mstration. 

The dangers of mter-rac:tal contests 1n elections, lf the common 
roll were adopted, can be obviated by reta1nm~ the present system 
ot reservmg a. 1u.ed number of seats for each of the commumt1es. 
The nsk of a large increase in the Indian population and of a 
consequent enhancement of their political demands is mm1ID1sed 
by the fact, to which attentwn has already: been called, that liDIDi
gratwn is hkely to be held m check by- economic forces. If 1t 
should mcrease largely m spite of these forces, it would probably 
be detrlillenta.l to the economic interests of the natives, who are 
the roam competitors of the Indians, and a case would then anse 
!or implementmg the undertaking given by Ills MaJesty's Govern
ment to impose the necessary restnctions. It must be reoogmzed 
that this is not an absolute safeguard for the European commumty, 
but it 1s 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 w1th those on_ the European roll, and 
would ineVItably lead to demands, which it would be difficult to 
res1st, 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 
s1de. 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 so 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 1f effect 
Is g1ven 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 ult1mate Imperial control to co-operate in the promotion 
of the common intert>sts of t.he Colony. It may be expected that 
the question of communal represt>ntntion or a common roll will 
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then come to pe regarded more as one of practical convemence and 
advantage than as one in which racial safety or racial honour IS 
mvolved. 

Secondly, experience of the working of the groups representing 
d1fferent commumtles m the Legislat!ve Council may be expected 
to shed fresh light on the problem. II may be found that the 
Important questions in the bfe of the Colony have to do With 
the relations between the interests of the settled areas and those 
of the reservea, and that the immigrant communities have certain 
interests in common, and this may give a fresh settmg to the 
whole problem. 

Thrrdly, the subJect may present itself in a quite fresh llght 
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 untll that bas 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 hnes 
adopted iu 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 commumty apprehends. Moreover, it is only in a few 
constituencies that the Indian vote is important. The reservatiou 
of the highlands for European farmers ensures the election of 
Em:opeans to represent the agricultural community in those areas. 
We have been furnished with figures showing the weight to which 
the Ind1an 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 reoervat1on 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 iR at the same i:i:u1e dear 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 institutions are not in 

• The Chairman dissents from the following l\entence See his Add1tional 
Recommendations (page 244). 
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danger of berng overwhelmed by the mere numbers of the 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 quahfications are fixed, the High Commis
sioner should institute a test census or some other form or enqui1·y 
to ascertain for each constituency the approximate nwnber of 
persons of each racial commumty possessmg 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 
should 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 the 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 contnbute 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 chances of some plan being devised which will 
do justice to the legitimate interests (\f both communities and 
meet with general consent. 

CHAP'rER X. 

RELATIONS BETWEEN THE CENTRAL AUTHORITY 
AND THE LOCAL GOVERNMENTS. 

Immediate Proposals and Future Developments. 
It is necessary now to explain somewhat more fully the rela.t10ns, 

as we conceive them, between the Central Authority a.nd the 
territorial Governments. 

The mam grounds on whiCh we have advocated the settmg-up of 
a Central Authority in Eastern Africa are, first, that it is essential 
that there should be a consistent native policy throughout the three 
temtories, and also that in the framing of policy regard must be 
paid to conditions throughout the British Empire as a whole; 
secondly, that where, as m Eastern Afnca., different racial eom
mumtJes are living side by side, questions in which their interests 
are opposed cannot safely or justly be left to be finally determined 
by a majority vote in an assembly in which the relative strength of 
part1es is fixed by the constitution, but must be decided by a. dis
mterested arbitral authonty; thirdly, that there is need for the 
ro-ordmatJOn of certain services of common interest to the three 
territories; and, fourthly, that the powers of supervision and ulti
mate decision which must for these reasons be retained in the hands 
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of the Secretary of State can best be exercrsed through an authonty 
on the spot which w1l1 be accessible to local opm1on and adVIce, 
while at the same time remammg m close touch w1th the Imperial 
Government. 

The mutters, with which the Centml Anthmily will be princi
pally concerned fall naturally into three classes. First, there are 
questions, such as those affecting external relatwns, whwh are 
clearly the concern of the Imperial Government. Secondly, there 
are questions relating to native policy and involving the relatwns 
between different races. 'l'hirdly, in regard to railways, customs, 
and other services the Central Authonty may, in case the several 
Governments are unable to agree, have to make certain decis10ns m 
order to give effect to a co-ordmated pohcy designed· to a<:h1eve 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 just1fication for the control by the Central 
Authoritv over the local Governments is to be based on one or other 
of two pi:mcipal grounds, either, first, that it is exercised over sub
Jects whiCh, because they affect the interests of the British Emprre 
as a whole, or of the adjoining territories under British admmi
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 
(mter-racial justice ana trusteeship for the native). These two 
gTounds have a close connection, and any particular administrative 
or legislative act may require outside supervision on both grounds 

What we have to consider in the present chapter is how the 
powers of the Central Authonty are to be exercised, and to distin
gmsh between the field for their exercise for any or all of the 
purposes mentioned, and the field in which real responsib1hty is to 
be left to the territorial Governments. 

It may help to make clear the position if we consider 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 defimtely 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 Goverl;lor-General in the exercise 
of his powers. As hl'l will be dealing in all three territol'ies with 
an official executive, no difficulties in procedure will arise, and the 
whole position is one for 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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ference with the legislative act1vit1es of Lhe territorial Governments 
apply equally to therr admmistrat1ve responsibilities. 

As regards the ~per.ial field of finanre, the pro-vision of supplies is, 
accol·ding to the constituhous of these territories, a matter for legis
lation. Therefore, so far as concerns procedure, the exercise of 
financial powers reqwres no special treatment. Nevertheless, their 
exercise 1s a matter of such significance that we must reserve it for 
spectal consideration after dealing with the relations between the 
Central Authority and the territorial Governments in the general 
~eld of legislation. 

With regard to the. first of the three classes of legislation w1th 
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 Bllls dealing with certain specified matters of this kind 
is limited in each case by special provisions in his Royal InstructiOns. 
It w1ll be necessary, before relinquishing the offic1al maJority m the 
Kenya Legislative Council, to consider whether the list of subjects 
for legislation covered by this clause should be enlarged. The 
cll!-use in the Royal Instructions for Kenya runs as follows:-

" XXXIV. The Governor shall not (except in the ~ases 
hereunder mentioned) assent in Our name to a.ny Bill of any 
of the following classes, namely :-

" 1. Any Bill for the divorce of persons joined together 
in holy matrimony : 

" 2. Any B1ll whereby any grant of land or money or 
other donation or gratuity 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 Bankmg Association, or 
amendmg or altermg the constitution, powers, or privi
leges of any Banking Association: 

" 5. Any Bill imposing differential duties: 
'' 6. Any Bill the prov1sions of which shall appear m

conslstent with obhgatwns imposed upon Us by Treaty: 
•· 7. Any Bill interfering with the disciplme or control 

of Our forces by land, sea or air: 
" 8. Any Bill of an extraordinary nature and im

portance whereby Onr prerogative or the rights and pro
perty of Our subjects not restding in the Colony, or the 
trade and shippmg of the Umted Kinrrdom and its De-
pendenctes, may be prejudiced : ~:> 

" 9. Any Bill whereby persons not of Emopean birth 
or deRcent may be subjected or made hable to any dts-
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abilities to which persons of European birth or descent 
are not also subjected or made liable : 

" 10. Any Bill contammg proVIsions to which Our 
assent has been once refused, or which have been dis~ 
allowed by Us: uuleas Lhc Goveruol' shall lll'eviously have 
obtained Our instructions upon such Bill through one of 
Our principal Secretaries of State, or unless such Bill 
shall contain a clause suspending the operatiOn of such 
Bill until the sigrufication of Our pleasure thereupon, or 
unless the Governor 11hall have sat1sfied himself that an 
urgent necessity exists requinng tha.t &uch Bill be brought; 
into immediate operation, in which case he IS authorised 
to assent m Our name to such Bill, unless the same shall 
be inconsistent with any obligatwns imposed on Us by 
Treaty. But he is to transmit to Us, by the earliest op
portumty, the Bill so assented to, together with his 
reasons for assenting thereto." 

In the case of Bills covered by this clause and the correspondmg 
clause in the Royal Instructions for the other territories, His 
Majesty's mstructions 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 w11l be convement to deal next with the third class of the 
Central Authority'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 terntory. In the control of services of common mterest, the 
Central Authority Will really have a dual duty to perform in that 
he will have to co-ordinate poliry in the common interest of the 
three territories as well as to protect racial intere<Sts. 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 existmg undertakings, which means 
that mutual adjustment is required between the three territories, 
and, secondly, that there may sometimes be a conflict between 
the interests of the native areas and the areas where non
natives have settled, both in the matter of railway construction and 
railway rates. Or, again, in the case of rustoms, the protective 
?uties 1ll force, say, in Kenya, may be regarded as unfair to the 
mterest~ of Tanganyika and Uganda, whi!e it is quite possible that 
some divergence of interests as regards tariff po!icy may develop 
between the settled areas in Kenya and the native reserves. The 
internal administration of the services .of common interest should 
be left as far as possible to the local Governments, and the 
Gove~nor-General should only intervene where this is necessary for 
the discharge of what we have described as his dual duty, but in 
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order to enable hun to exerc1se the necessary supervisiOn 1t is desir
able that no B1lls dealmg w1th these services should be introduced 
by any Government w1thout previous reference to him. An 
arrangement of this kind could be made by drrections 1ssued by 
the Governor-General, and no lega-l proVlsion for 1t appea-rs to be 
necessary. In the uuhkely eveut of a private B1ll bemg introdueed 
m Kenya deahng with these subje1•ts, the Governor would take 
the instructions of the Governor-General, and, if the Bill were 
regarded as objectionable, would prevent it from becommg law 
either by the use of the official vote or, if that failed, by refusmg lns 
assent. 

At:. regards the- subJects which should be dealt \\-ith in this 
manner, defence and resean:h are hardly likely to require legisla
tion. The services of common interest m regard to which legisla
tion is more likely to be required are railwnys, ports and harbours, 
customs, and posts and telegraphs (including wueless 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 ::--quarantme regulations and other measures for pre
venting the spread of huruan, animal or plant diseases; registra.
tlon of labourers in so far as it affects labour migrating from one 
terntory to another. We 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 Authori*.y's 
functions, vtz., the direction and co-ordination of native policy 
and maintenance of justice as between dtvergent racial interests, 
the posttion is essent1ally different and no clear preliminary dtvision 
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
mg 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 communit1es. This object cannot be 
Recnred by any method, (such as the form of diarchy introduced 
in India), of transferring certain subjects to unofficial control, 
because, as has already been explained, native or other racial 
interests may be affected by legislation on any subject. 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 the 
case of Tanrranyika and Uganda, but in the case of Kenya. it is 
necessary, a~ we have pomted out, to create special powers of 
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certificatiOn. It might be urged that these are not required 
for the purpo~e under consrderat10n, because, accordmg to the com~ 
position that we have proposed* for the Legislative Council the 
official vote will be the balancing fact-or and wiU be able t{) comm~tnd 
a majority when the representatives of the main racial gi'OUllB are 
divided on any issue. It must always be remembered, however, that 
the Governor-General is responsible for co-ordinatmg native policy 
between all the three terntories, and 1t might on occasion be 
necessary for him for thrs purpose to take account of considerations 
whiCh might not be present in the minds of the representatives of 
natrve mterests m the Kenya Legrslat1ve Council, whlle rt is also 
possible that quite apart from such cons1derat10ns be might dissent 
from their views. Our proposals for Kenya are, moroover, designed 
to provrde a plan capable of further development in the direction of 
increased unofficial representation, so that the officral 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-ndmg powers. The occasions on which it 
will be necessary to make use of them are, however, m the first 
stage, hkely to be extremely rare. In all ordinary cases where the 
Governor-General finds 1t necessary to intervene he will be able to 
make his mtervention 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 opemng of a field for the initiative and re
sponsibihty of the local commumtres and to make clear to the 
latter what this field is, so that when the Governor-General does 
intervene, his actwn wlll not be regarded as an act of mterference 
with their own legitimate responsrbllitiE•s. The field, as we have 
shown, cannot be demarcated by any prehminary classification of 
subJects, and the defimtlon of 1ts boundanes can only be gradually 
revealed in practice. 

The mtent10n of our proposals is that some form of demarcatwn 
of respons1b1htres wrll emerge gradually from the clarification of 
the prme1ples of policy which thfl Central Authority will feel it 
mcumbent on h1m to enforce. "\~·e have suggested some general 
prmmples m Chapter III and have recommended vanous enquiries 
on the conclusron of which the Governor-General should be able 
to formulate a definite system of native policy. From this and 
from deciswns m indrvidual eases a clear,ly understood convention 
as to the divlSlon of functions may be expected to grow up. Instead 
of attemptmg to demarcate two fields of legislation and assign them 
to different authorities, we contemplate that the whole field should 
be oven to the Leg1slative Council on the understandmg that 1t 
must not infringe certain principles which are the spec1al concern 
of the Governor,General. 
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When the essential principles of native policy have been defined 
and have also been exemphfied by .a serieR 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 
Authonty and those which can be left to the final demswn of the 
local Governments will thus be materially circumscribed, and the 
occasions callmg for the mtetvention of the Governor-General will 
be correspondingly reduced. In fact, we look forward to a time 
when such intervention in legislation regardmg the internal affairs 
of a Colony will be rare and exceptional. 'rhere will be certain 
sacrosanct prmciples which will be generally known and accepted, 
and, provided that these principles are observed, the fullest hberty 
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 understandmg he will issue instructions to the 
Governors. With regard to all other matters he would still retam 
the power to instruct t!H~ Governor to '\\-ithhold his assent and the 
power to ameud B1lls by the process of certification, but it would 
be understood that he would not intervene unless the B1lls clearly 
violated prmciples for the maintenance of which he is responsible. 
In course of t1me and experience the liHt 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 fmanC'..e requires special consideration. The 
a.uthority of the Governor-General can be real and effective only if, 
on the one hand, he can command the resources necessary for the 
d1scharge of his responsibilities, and 1f, 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 contributwns of 
the three territories to the cost of the Central Authority should 
be determined in consultation with the Governments of the 
three terntories, 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 certtfy legislation* 
will provide what is necessary in the case of Kenya to ensure the 
prov1swn of supplies for carrymg out a policy required by the 
Govf'rnor-General. This is,. however, a large and formtdable 
power, and it 1s perhaps natural that the local communities shoulrl 

* To be extended, if necessarv, to cover votes as well as enactments. (Vtde 
Chnpt~>r VI, page 156) 
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be afraid lest1 a Governor-General with large ideas might attempt 
to carry out ambitious schemes involvmg an expenditure greater 
than the temtories can well bear. The difficulty 1s a real one, and 
the local communities are entitled to protection against this danger. 
We believe that the necessary protection is provided by the limita
tion which we have recommended for the exercise of h1s powers 
of certificatiOn, combined with the fact that it would be very diffi
cult for the Governor-General to exercise the powers in question 
in the face of unofficial opposition, except for the weightiest 
reasons. Before having recourse to such powers 1t may be expected 
that the Governor-General would institute careful enquiry into the 
matters in debat~. and enter into consultation with all the part1es 
eoncerned. Moreover, the possibility of critiCism when the papers 
are laid before Parliament is hkely to prevent any hasty decision. 
But 1f after fuU discussion and after consultatiOn with h1s advisory 
cotmmls m 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 \\hole 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 m regard to procedure is that it should 
be made clear that, in controlling legislation which involves the 
purposes entrusted to h1m, the Governor-General is not inter
fering in a question which is the proper concern of the !Jegislative 
Connell in Kenya but is exercising a right which constitutionally 
b€longs to him, although in this exercise he may avail himself 
{)f the unofficial advice furnished by the discussions in the Legisla
tlve 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 1s important that this aspect of the 
matter should be made clear in order that the decisions may carry 
proper weight. The appointment of an Advisory Council in 
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 poss1bility of 
special enquiries, becau8e i:q regard to certain questions it ltlay 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 guarant,ee of continuity. 
Even if the policy is one which is riot 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 decidmg the issue. They will not be 
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subJected to the vague fears and uncertainties to which reference 
has already been made. 

It should m our view, as has already been stated, be the definite 
and declared pohcy of the Central Authority to respect and to foster 
the mdependence of the local Governments, except where Imperial 
policy, especially on native affurs or any question of justice as 
between races, 1s clearly involved. The political experienct• and 
capacity of the immigrant commumties are a great asset, of which 
the largest use should be made. 

CHAPTER XI. 

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 supervision and control in a manner analogous to that in which 
such powers can already be exercised by the Secretary of Stat~. 
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 of 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 rad:tl <ommu
nittes. 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 poss1ble 
but desirable, for it must be recognised that the arrangement which 
we have proposed for the first stage may not prove permanently 
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 Legu;lative Council 
representing all three territories, and what we have pro
posed for the first stage amounts to this, that a Governor-Geneul 
'" itb full executive powers WI II preside over joint Advisory 
Counctls for each service. He w1ll thus be able on h1s own 
authority to direct executive action, but any legislation which 1s 
necessary on these subjects will have to be passed separateiy in 
each of the territories. 

In Tanganytka. and Uganda the Governor-General's dtrecbon of 
l{'gislation can be effected by the issue of instructions to the 
Governor, who will continue to make use of the official majority; 
but in l{enya, 1f our recommendations are adopted, and tf all the 
unofficial member~-1 combine ag1inst the Governme11t, 1t wlll be 
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necessary that he should he able in case of need to secure the pass
illg of legislation contrary to the votes of a majority m the Leg:tsla
tive Council, and for this purpose J>OWers 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-operation 
under the central direction of a Governor-General will in itself 
increase this sense of unity, and make it possible to introduce a 
further step which we regard as a natural development in the pro
cess of unification, namely, the establi&hment 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 inetitable. Its signi
ficance can be best appreciated by considering such a matter as 
cust-oms. 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 "'ill be discussed by an inter
t€rritorial 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 interests. But the transfer of 
legislative powers to a central Council would involve the surrender 
of its several rights by each- territory t{) 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 fact the liberty that could be preserred byl 
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 advocate 
ac:; 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 ha-re to be established to 
finance the •• central " services. Tlie 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 wovld be premature to put forward de-



tailed proposals for such an arrangement, for these should in the 
first place be prepared m consultation w1th the local Governments. 
The ch1ef complications· w1ll arise in_ connection with rallway 
finance, the nature of which, together w1th the d1fficulty of settlmg 
an arrangement at the present stage, have already been explained 
in Chapter V. We beheve that this d1fficulty 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 
s1tuat10n that, although we are adm1ttedly deahng with a future 
which cannot exactly be foreseen, it is worth considering further 
how 1t might operate. 

It 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 wh1ch, according to our recommendations, will 
have been 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 for general purpo~>es to the C:ravernor-General, there 
will in effect be created a central 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 unified state under 
Lieutenant~Governors. Other services and departments might also 
be centralised, and the responsibilities and cost of the existing local 
headquarters correspondmgly reduced t 

While the ultimate control must remain in the hands of the 
Imperial Government as the trustee for nattve 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 

• Although 1t would be premature to make defimte recommendations a11 to the 
composttlOn of the central Council, it is necessary to call attention to certain 
tmportant constderatlons which must govern future developments. We have 
alreadv recorded that all our sugg~:~stiona are based on the assumption that an 
officml majoritv must he retained, at least within any future that can be foreseen. 
Nev!'rtbeless, tf the Central Authority is to take over any considerable adminis
trahve functiOns, some place must be !!'lVen to the representative princtple. In 
that case the dtfferent temtortes must be represented aceordmg to their type. For 
~xamnle, t.f Kenya bas a certam number of representatives of European unoffictal 
mterests, 1t does not follow that Uganda will have the same number Stmtlarly, 
wbtle each territory must have members to represent nattve interests, the1r 
proportion would be greater for Uganrla than for Kenya. 

t At each stage in the process account would require to be taken of the 
spet1al pos1t10n of Tanganytka as a mandated area. This cons1deratwn will 
he d!'a)t With more fully in a later chapter. " 
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proposed at the Colonial Office, and partlCularly the specialist 
committees \ on financ& and economic pohcy, would still 
tlave a useful function in providmg helpful gmdance, but if the 
resources of all the three terr1tones were combined m a central 
Government, it would be possible to afford higher rates of pay for 
the principal posts and to build up a more self-suffi.CI~nt local 
org_amzation. This might agam affect the relative d1stnbutwn of 
work between the Colomal Office and the local Government. The 
tendency would be for much of the supervisory work which is now 
done at the Coloma! Office to become unnecessary, as experience 
and responsibihty developed in the local organization. 

We must pause at this pomt to take stock of the positwn to which 
this forecast has led us. The Central Authonty embo{hed during 
the first stage of our defi.mte proposals in the single person of a 
Governor-General, exercising only powers of supervlSlon over main 
lines of pohcy, has m the scene envisaged in the later development 
become somethmg which really amounts to a strong central 
Government in a unified state, with a representative Council for 
the three territones acting as an advisory body for all purposes and 
as the legislative body in respect of certain public services of such 
importance that therr conduct affects the whole life of the country, 
both eronomic and political. We have been brought to this point 
by following the development of the function of the Centrnl 
Authority as co-ordmator 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 representmg the Im
perial Government will eventual1y bring about such a realisatwn 
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 preserv&d. 

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 regard to this also 
the three territories will feel it to be in their interest to unite for 
joint settlemE>nt 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 unden,tandmg 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 



223 

m etlect the centnu Government of a unified state, so that all im
portant questiOns of native policy w1ll 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 penod which need for our purposes 
be taken into practical considerat10n the Imperial Government 
must retain the ultimate responsibility for the welfare of the native 
1aces and for maintaining justice as between the various racial com
munities, in which is included the special duty of ensuring that 
Tanganyika Temtory is admmistered 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 
d1fferent parties in each Legislative Council is fixed by the con
stitutlOn, 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 
mus~ be made effective. Such a review as we suggest, besides 
considering the composition of the Kenya Legislative Council, 
would include other subjects, surh 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, and the progress made in local government, both 
among natives and in the settled areas. It does not appear adVJs
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 at 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 OF PROPOSALS TO THE MANDATE FOR 
TANGANYIKA. 

The larger part of the area compnsed m the three Northern 
terntones 1s administered under mandate on behalf of the League 
of Nations. . :n 

The Mandate for Tanganytka provides that:- · 
" The Mandatory shall be authonsed to constitute the t-erri

tory into a customs, fiscal, and admmistrative union or federa
tion with the adJacent temtories under his own sovereignty 
or control, provided always that the measures adopted to that. 
end do not infnnge the provisions of this Mandate." 
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The proposals made m this Report do not mvolve any actiOn 
which could be regarded as inconsistent with the terms of the 
Mandate. ·It Is not suggested that there should be any modtfica
tlon of the terntorial mtegnty of the mandated area. It 1s not 
proposed that there should be any change m the· status of 1ts 
mhab1tants. It IS intended that the system of mdirect rule should 
be maintamed m the mandated area and encouraged throughout 
the whole tern tory, and our recommendations in regard to native 
pohcy may be regarded as fort1fying the pnnCiple of the Man
date. rl'he only alte1atwn proposed m the form oi admm1stra
t10n is that the authority of the mandatory Power will m the 
future, 1f effect is given to our recommendations, be exerc1sed 
through a H1gh Commissioner or Governor-General m Eastern 
Africa. 

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 fJ.r as we can see, torecasted any develop
ment which would necessarily transgress the limits imposed by 
the Mandate. In the followmg paragraphs we indicate some of 
the means by which future progress can be kept within those 
limits. 

F1rst, in regard to legislatiOn, the tlille may come when 1t will 
be. found desirable to set up a centra.! leg1slature for certain pur
poses. In any such legislature it would be necessary, if the prin
ciples 'laid down m 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 legJsla
ture, if such were established. Hence the mandatory Power would 
continue to possess the same constitutional control over legislation 
as 1t has at present. All legislation a.ffectmg Tanganyika would 
remain, as it is now, subject to the scrutiny of the Permanent 
Mandates Commission. 

Secondly, in any form of , closet union, and in particular if the 
direction of various common services were to be transferred to the 
Central Authonty, It would be necessary to devise means whereby 
a sufficiently reliable estimate could be made of the proportion 
of revenue and expenditure properly· attributable to the mandated 
a!ea, so as to enable the Mandates CornJllission to understand the 
financial position 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 N1geria and the 
Gold · Coast respectively ·-

" In view of the geographical c~h:figuration 'of these two 
territories and the ethmcal composition of their populations, 
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the Commiss1on is fully. prepared to adm1t that. the measures 
adopted by the mandatory Power may lie. the beat calculated 
to ensure good administration and consequently the well-being 
of the population. It des1res to add that these measures are, 
moreover, expressly authorised by the terlns 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 annu'al 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 incorporatmg 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 
done in order tq ensure the well-being of the populations under 
the Mandate, such incorporation would ipso facto appeJr ·to 
be incompatible with the spirit of Article 22 of the Covenant. 

" . . . Most of the items of revenue and expenditure, both 
in the general budget and in the local budgets, are common 
to the mandated territories and to the neighbourmg Colonies. 
It has been impossible for the Commission, on the strength 
of the very summary indica.tions given in the two reports, 
especially in the report on Togoland, to gain a clear 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 ~ .view to ensuring' the well~being 
of the natives, especially .in matters of education .a.nd public 
health, are in full accordance with the prinriple of trustee
ship to which the mandatory Power is pledged.' 

" This problem, to which the Commi~sion desires once 
again 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 mandated territories, 
with budgets and accounts baAed either wholly or partially on 
estimates, provided that the methods employed in drawing 
them up were clearly explained. It would be desirable, in 
C'ases in which it is impossible to detennine exactly the amo11nt 
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 
fully aware that its fulfilment would increase the labour of 
book-keeping for the Administration concerned and that the 
statistics obtained would necessarily be of an , approximate 
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c.haracter. · ·At the same time, it '.is compelled to recommend 
the· adoption of this method; for otherwise lt would be driven 
to the conclusiOn that the pohcy adopted by th~ mandatory 
Power would render inadequate . the supervision entrusted to 
the Co:nupission."*-(Report on Fifth Session; p. 190.) 

Thirdly, in the matter of loans, and of expenditure on pub he 
works serving both the mandated area and the neighbounng 
terntories, 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 nat10nals of states which 
are members of the League of· Nations complete economic, com
merCial, and industrial equality. We propose that the Governor
General should have powers of eontrolling and directing legislation 
on customs matters, and m.'· the exercise of this function 1t will, 
of course, be incumbent on him to see that the provisions -of the 
Mandate in regard to Tanganyika are observed. In all such 
questwns, 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 aecount in any proposals for 
uniform customs tarills for the three territories .. If, it should be 
decided to set up unified customs administration it would be 
necessary that the customs revenue of the mandated a.rea should be 
shown separately in order to meet the requirements of the 
Mandates Commission. 

F1fthly, 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 Versailles Treaty, under which all 
properties and possessions belonging to the German 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 pointed out in Chapter V, it may ultimately 
prove to be in the joint interests of Tanganyika, Kenya, anq Uganda 
that the whole system of ports and railways for the_three territories 

• It may be noted that the Belgian Act incorporating the mandated temtory of 
Roanda-Urundi in an a.dmimetrl}.tiv:e umon w1th the Congo contain11 the followtng 
article:-

. "Le Ruanda-U rnndi a une personnalit6 juridique dtstincte: il a son patrimonie 
propre. Ses recettes et ses depenses sont wscntes A de<~ tahleau11 spPcJaux dans 
les bniigets et les comptes de la. colonie. Entre ces tableaux et les autres tout 
virement est interdtt.'' " , 
t The Mandates Commission has given reprated attention to the position of the 

railways in South-West Afrtca, t~kmli except10n to a phrase in the South-West 
AfrH:a Ratlway and Harbouri Act, No. 20 of 1922 bv whtch the ratlway system 
.and ports of South-West Africl\ were incorporated in the railway s' stem and port11 
of the Union and vested in the Umon In" full riomimon." The Goverument of 
the Union furmshed 1ihe Commts•wn w1th an mterpretatwn of th1s phrase (Docu
ment C. 367 (a) M. 117 (a), 1925), whtcb gave full satJRfactlon to the Comm1ss1on. 
The CommlSf!lOD has been pressm~ for an amendment of the Act to bring it into 
accord with the interprr;tatlOn gtven. 
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should be managed as one unit, and such an anangement, m order 
to achieve its full effect, would necessitate a poohng of receipts 
and 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 '01 
recording the results of its working would require very careful con
!iJderatlOn in order to'make them clear to the· Msndates Commis-
sion. . 

Sixthly, in -regard to defence, the' Mandate provides that nc 
native m1litary force shall be organized in the mandated c1rea e~cept 
for local poli:ce purposes and for the defence of the Tern tory. 
In any unification of the defence· forces in Eastern Africa it 
would be necessary to have regard to this provisi?!l! and ~t 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 area, and also ·that its 
proportionate contribution was not, in consequence of the needs of 
the other territories, greater than it would be if th~ requirements 
of the mandated area were considered alone. ' • ·. · . 

To sum up, the effect of our proposals is not, now or in the future, 
to change in any way the status of the mandated area.. 'The re
sponsibility of the mandatory Power for the administratio:J?. of the 
territory will remain unimpaired. No difficulties will arise,in regard 
to the annual report to the League of Nations. Tanganyika will 
remain a separate entity in its relation to the League. Further, 
we have shown in detail that in regard to such matters as equality 
of economic opportunity, tariffs, railways, and defence, no insur7 
mountable difficulty need arise in givin~ full effect .to the provisions 
of 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 
Wlt~ t~e significance of the Dual Policy, and the need; for oo
ordmatmg the common services, to refer to conditions in Central 
Africa (Nyasaland and Northern Rhodesia). In many respects 
t.be pnnciples of policy formulated in the previous chapters apply 
equally to the Central African Dependencies, and it would have 
be~n c~nvenient to state our views as regards those territories at 
thts pomt. As, however, our views on the subject of the Central 
Afncan Territones are not unanimous, we have thought it desirable 
to Ie.ave t~is subject over tor later dtscussion (pages 252-287) after 
dealmg w1th those matters on which we, are in general agreement 

3R7~ H 2 
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CRAFTER XIV 

ZANZIBAR. 

The 1slaq.ds of Zanzibar and Pemba ar.e separated tram the roam
land not only by a few miles of e:ea. Then· history has been dll
ferent from .that of the mainland for several centuries. and th~re 
are differences in, the character of their populat10ns and of their 
inst1tut10ns and econom1c ,mterests. Swah11l of a type somewhat 
more advanced than that of the kmdred race of the mainland con
stitute a large maJority of the populat10n. There 1s a well-to-do 
corpmumty of Arabs which was for 200 years the ruhng class of 
the islands, and still is 1ts upper class. There is a prosperous com
mumty of Indians which holds an important positiOn in the trade 
of the Islan.d~,· and a comparatively large commumty of .Europeans. 
In form, the, Government is that of a Mohammedan Sultanate 
maintained by treaties under Bnt1sh protectiOn. The Sultanate is 
hereditary in an Arab family wh1ch, both as a family and in the 
person of the presel,lt Sultan inspires emot1ons of a:ffechon and 
respect amongst the inhabitants. The economic interests of the 
islands are centred in their clove crop, which 1s peculiar to them, and 
to a lesser extent in other crops of which the most important is 
copra. The separa~e 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 impotts and m other matters. 

The difference between the islands and the mainland has recently 
been recogmsed 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. In consequence, as jt ~'o/'Jtulg.~s.e~.m. 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 
Commissio11.'s Report were, in substance, ths.t 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 resembla~ce between their physio~ 
gra!<!1ica) az;td ethnol~gical chara,cteristics~ and they are ~losely ti,ed 
together by the bonds of trade and of other communicatiOns. Their 
problems arel.very similar in the' region of scientific research. There 
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is a regular annual immigration of labouf :rrom the mainland, 
especially from Tanganyika, to work at the'clove and other harvests.· 
One of the chief interests of the islands is the port of Zanzibar,' 
on which no less than £386,000 is being spent at .the present time. 
The prosperity of this port is bound up w1th that of the general 
transport system of the British territories of Eastern Afnca, of 
which the ports of Kilindini, Tanga, and Dar-es-Salaam, and the 
railways which serve them, are also integral parts'. 

Zanzibar, therefore. is by no means corri.pletely independent in 
interest of the mainland, and it seems probable that in the ~uture 
its dependence will increase. In the past Zanzibar was the ad· 
vanced base £rom which the mainland was invaded by civilization. 
Its insular position gav~ it a measure of pea.ce and security long 
before the mainland was anY.thing but the obscure sce~e of nn· 
known dangers. For that reason, in the early days of East African 
trade it enjoyed a marked ·prospenty as the entrepot for trade with 
the maip.land. Thus for several centuries it held a certain pre
eminence over the terntories of the mainland, a pre-eminence 
which conferred upon it material benefits. For some time now 
that pre-eminence has been waning. As the mainland has been 
occupied by civilized admmistrations and made safe for immigrant 
communities, the safety of insularity has become of less importance. 
A5 harbours have been developed on the mainland, the entrepat 
trade of the island has diminished. The island has lost its signi
ficance as an advanced base for trade and civilization, and has lost 
~ith it many of the advantages which it conferred. . 

But for one circumstance, the decrease in the prosperity of the 
island would have been more rapid than it )las been. That is the 
mtroduction, a century ago, of the cultivation of cloves. Since 
then this industry has been a practical monopoly of the islands. 
It 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 entrepot trade. It has given them a financial status that is 
htgb 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 proportiQn to the size of. the community. 

At the present time the outlook for the clove industry is overcast. 
Reductlon of demand for cloves is threatened by ·the production 
of synthetic vanilm. Increase of supply 1s threatened by the cul
tlVation of cloves in Madagascar. The only substitutes in sight 
as a staple crop are copra and poss1bly tobacco. Both are lower
pnced crops, incapable of maintaining the public revenues as the 
?love crop maintains them. Were the clove 'industry to languish, 
1t would be difficult for the islands to bear the expense of a separate 
admm1stration on the present scale. · ' 

3875 n s 
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'l;he economic and political importance of the islands has waned, 
aQ.d i~ is not improbable that it may contmue to do so. Con. 
currently, th~' l"elative importance of the mainland has mcreased, 
and is still steadily increasing. The result is that the dependence 
of the islands on the mainland is likely to increase rather than to 
diminisl;l, · 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 suffice to maintain the present financial status o£ 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 able 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 anv closer administrative association with the 
mainland territories at the present time are natural if not pro
found. A strong impression still survives that, during the exer
cise of·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 political 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 Governor 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-ordinatin~ the interests and the 
policy of the territories concerned. 1 It would have no more interesi 
in one part of the territory than in another. Zanzibar would bf 
as much its business as any other territory. Zanzibar mig'ht there 
fore entrust to such an authority tliose interests that it has i1 
common with tbe mainland with far more confidence than it coul 
entrust them to the Govern~ent of another single territory. Feat 
as to the status of the Sultanate are no less groundless. No chan~ 
need be effected in that status by the Msociation of Zanzibilr i 
closer union with the mainland territories. It is a characterist 
of the British Empir¢ that it is completely elastie in its forms 
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const1tutwn. Const1tutions for developmg provipces need not be 
cast m an existmg mould. 'l'be form ot d. new constrtut10n can be 
adapted to the needs of the case. So in any const1tution proposed 
for groupmg Eastern African territones, each member state can 
retam its own domestic constitutiOn. Zanz1bar, if 1t entered into 
closer union with the mainland territories, could do so w1thout 
losmg 1ts character as a protected Sultanate. There need be no 
change in the status of the Sultan or in his relations w1th the 
BritlBh Resident. That ahould be recognised as the basis of our 
recommendations. 

The doubts and fea,rs of the people of the island may not be 
well grounded. Nevertheless they exist, and they must be taken 
1nto account. The island would derive some direct material benefit 
by immediate association with the closer union of the mainland 
territones which we propose. It would probably get better techmcal 
and departmental services with less cost .. But the benefit it would 
derive would not be so g-reat as to make it worth whrle to over
rt,Ile 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 
bnng 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 
wtll 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 importance must sooner or 
later so multiply the interests which the islands and the mainland 
have in common, as to make it necessarv 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 dehberate policy 
of Government in the islands to educate the people in the idea 
of 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 from 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 thf" cost of the Governors' 
Conference Secretariat, the East African Trade and Information 
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Office, the Amani Institute; the Imperia,} Buteau:t 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 m matters 
of common interest with the mainland territories. There are 
numerous matters in -which this co-operation might be forthw1th 
extended. The establishment of a Central Authority Oij 

the mainland will facihtate 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 territones 
m the matter of scientific research. Zanzibar should be represented 
a.t 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 special accommodation 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, comiJ;lercial and personal law, to 
that of the mainland, and to secure the benefit of umfied bankruptcy 
and winding~up, and common registration of patents and trade~ 
marks. 

There are two major interests of the islan'd that deserve special 
mention in this connection. The first is customs. At the present 
time the only unification between the customs sys.tems of the 
islands and of the mainland is in the minor matter of c.ustoms reg'l(
lations and orders. They have different tariffs and. different rates 
of duty. The tariffs of Zanzibar, as said, are surject to certain 
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internatiOnal agreements, 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 inctease ·of rates of duty. It may be said 
that Zanzibar would benefit by th~ unification of 1ts tanffs and 
rates with those of the mamland, so as to promote the free inter~ 
change of goods between th~ two. On the oth~r. hand, Zanzibar 
llllports a gr~at part of her ,food supply from other continents, and 
particularly froJl:l. India, an9. is naturally reluctant to .il<:cept, the 
poss1b1lity of h1gh import rates upon such.goods, a poss1b1lity which 
1s implied by acceptance of the mainland tariff. An increase of 
the Zanzibar tariff to 'replace diminishing reveinie from 'cloves, a 
process whiCh has already begun and may continue, or a decrease 
of the mainland tanff on articles of food, would greatly increase 
the attraction to· Zanzibar of a customs u~ori vhth. the mainland. 

The second question is that of currency.. The unit of currency 
of Zanz1bar is the rupee : that of the .opposite mainland 1s 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 wiH 
come when the unification of its currency system wjth that of the 
mamland 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 co-operation 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 
burry for closer union with the mainland, to prepare the way for 
it by voluntary co~peration 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 dignities. 



CHAPTER XV. 

REVIEW OF TBE PROPOSALS. 

We can -now review our proposals and relate them to the par
ticular questiOns put to us m our terms of refert>nce, but beiore 
doing th1s we w1sh to make clear certam governing 1deas which have 
mfluenced our conclusiOns. 

Frrst, we think that thl:lre is need for a. new conception of the 
relation of the Impenal Government to non-self-goverrung depend. 
enc1es of the type found in Eastern and Central Afnca. Rttherto 
m the history of the British Empire the struggle has been between 
V'lgorous local communities anXIous to manage their own afiairs 
and the Imperial Government resisting as far as possible the relaxa
twn of close control, In tlus contest no satisfactory inter
mediate position has been found between a. rigid, detailed control 
and responsible government. Both of these we have shown to be 
unsuited .to the condtt10ns with which this Report is concerned. 
Hence it becomes necessary to devise some alternat1ve system, 
especially for "mixed states " in which the community which 
desrres greater pohtiCal independence is only a small IDinonty hvmg 
in the midst of a vast and backward native population. We believe 
it to be possible to dev1se a form of Impenal drrectwn of pohcy in 
essential matters different m 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 nght to direct policy in certain matters must be retained by 
the Imperial Government, not only becauEte of its responsibilities for
the nat1ve 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 Imperiat 
Government is able to assist the dependencies by its cre~1t 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-qualifif')d and experienced general 
staff dealing not in details with a large number of small units, but 
on major issues only with a comparatively small number of larger 
formations. The closer union of the territorie'! 0f E!!.stern 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 spec1al sig
nificance in connection with thla idea. If the experiment proves 
successful for Eastern Afnca, it may be found capable of al>plica.
twn to other parts of the Emprre. 

A second leadmg idea has been that, u in a terntory b.ke Ken)'a 
there is to be created a real opportunity for the local community to 
manage its own affairs w1th treedom and respons1b1llty, there must 
be a gradual definition of the purposes for which the control of the 
lmpenal Government is exercised, so as to make clear the scope 
for initiative and independence left to the local Government. 
" Defirution of purposes" in this sense means ch1efly defimtwn of 
the principles of pollcy which is to be followed on natLve affairs, and 
wter-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 eas,J.er w11l it be to provide the unoffic1al 
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 
"m1xed state," that is to 11ay, a ,state such as Kenya where an 
tmportant rmmigrant commumty must live side by side with a 
very large native population. We 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 w1ll 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 
pohtical responsibility, 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. 
such different communities can settle down side b)' side without 
the fear of either dominating the other. 

Although we see no HmitR to the posaibilities of native advance
ment in education and civilisation, it appears to us that the '\\bite 
and black races can for a long time to come-possibly for all 
time-develop in the main with the greatest advantage to each 
along different lines. Our idea is that, while each pursues its own 
d1stinctive and natural line of development, they may be able to 
settle down together in a single state '\\it bout the fear of a strup-gle 
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. 

It is a practical corollary to this idea that social development 
should, until the future can be more clearly foreseen, be so guided 
as to mamtain some degree of political sej:tregation at least for 
deahng with al1 but what are essentially common interests. 



A f~urth gujding i_dea in , Olfl' _ roin~s, closely rel~ted t9 
t~e prec,eO.i:t;tg, is that the_ territorie_s of Eastern ~fnca, taken 
as a 'whole, can never be white men's countries in the sense 
that they could be populated and 'developed by a permanently 
settled self-sufficient wh1te race performmg for itself all the tasks 
of manual labour and other servJ.Ces required for the maintenance 
of its existence, but that they can contain in the form of 'Settled 
areas import~mt 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 to have confidence in the 
Imperial Government. The present relations, so far as they have 
the character 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 commumca
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 arising in regard to the natives and their 
relations with the immigrant communities a:re 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 £uture evolution of closer union apPears to be in the direction 
rather of a central unified government, than of any federation of 
states possessing independent constitutional rights. 

• In the light of these guiding ideas we may now attempt to 
summarise our proposals in the fo£tn of direct answers to our tel'IL.s 
of reference. 

In the first question ·w.,e are asked whether " either by federatwn 
or some other form of closer union, more' effective co-operatwn 
between the different Governments in Central and Eastern Afnca 
may be secured? " Our answer to this is m the main that the time 
is not yet ripe for any drastic and sudden change. Communications: 
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 [~steps 
towards co-ordination must be taken in the form of a more e 0\t-i.vJ>,. 
employment of the powers already exercised throogb the Se retary 
of State, and we recommend for this purpose the appointme t of a 
Governor-General for Eastern Mrica to act as a person 1 link 
between the Secr.etary of State and the various local Governments 
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a.nd to hold the position as it were of a pe~anent.Chairman; with 
full executive powers, of a standip.g conference ,of the, three Govei;n
ments. We believe, however, .that in course of t.we a. :p1uch closer 
union will, w1th common consent, develop and that ifwill.be bene
ficial that 1t should do so ; but w~ ~hink . t~at . 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 province!!!, rather than a federation of 
quasi-independent states. The considerations which affect co
operatiOn m the services of common interest--transport and com
munications, customs, scientific research, and' defence-which 
are specially mentioned in our terms of reference, hav~ b~en 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. whw/11 
temtories could either now or at some future time be brought within 
any such closer union, and in particular how best to give. effect to 
.4rticle 10 of the Mandate for Tanganyika." Our answer to this.:ia 
that, in the first place, the uuion should be between the three
Northern territories of Kenya, 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 N ortbern 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 
Mandate for Tanganyika. 

The third question referred to us must be considered in two parts. 
We are asked :-

(3) To make recommendations in regard to po,s'si'ble ch-ang~s 
in the powers and composition of the t:arious Legislative 
Councils of the seteral territories:- · 

(a) a~ the result of the establishment of any Federal 
Council or other common authority; . ' 

(b) so as to associate more closely in' the res'ponsibiltties 
and trusteeship of Government the immtgrant c9mmumttes 
domiciled in the country. 

As regards changes in the powers of the· various Legislative 
Councils, in one sense our recommendations-subject to a single 
~xception which is mentioned below-involve no change, because, 
m the first stage at least, no subjects will be withdrawn from the 
purview of the local Legislatures and transferred to the Central 
Authority, and the latter will merely exercise powers of supervision, 
analogous to those already exercised by the Secretary of State. 
The smgle exception is that in Kenya, as a condition of the abolition. 
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'of an official majority in the Legislative Council, powers must be 
reserved to the Central Authority, to ensure the passing of measures 
for certain purposes contrary to the vote of a majonty in that 
Council. 

In another sense, however, a very important redistribution of 
functions is implicit in our proposals for the creatiOn of a Central 
Authority. That authority will control legtslation on certain· sub
Jects for all purposes and on all other subjects for certain purposes. 
~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 and Tanganyika. •rn regard to the Legislative 
C-ouncil of Kenya, we recommend the appointment of four addt
tional members nominated by the Governor to represent native 
interests, making with the member at present nominated for this 
purpose five such representatives and a c-orresponding reduction by 
four of the present official m~mbers. This is intended as 
the first step in a progressive 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 become clearly defined 
and generally accepted, and as the functions and powers of the 
Central Authority which we propose are proved 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 compositwn of the 
Legislative Counctls so as to assodate more closely in the responsi
btltties and trusteeship of Government, the immigrant communities 
domiciled in the country," we have taken due acrount 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 trusteeP.hip 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 Anthority representing the 
Imperial Government on the spot will open up a larger oppor
tumty to the immigrant communities, through representation 

• The Chairman d•s!!£>Utll from the following sentence to the extent stated 1n. 
· his a~'khtwnal recomrrendacions. 
' t This summarv incht•les all our propoitals and is not c:onfined to "changee in 

'.the Legislative Councils" refrrred to in the terms of reference. 
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on the central Advisory Council and in other forms of consulta
tlOn, to contnbute therr expenence to the .framing of policy, 
a.nd to the · Plaking of declSions on matters for wh1eh the 
Imperial Government must retain ultimate responsibility. e ' 

Our proposal for penodJ.cal conferences ill London at which 
the unofficial communities should be represented would increase 
th1s opportunity. 

(b) In Kenya the removal of the official majonty, whiCh will 
be the result of our recommendations as regards the Legis
lative Council, will give to the unofficial members of the 
Council increasing influence 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 bat also the interests of the native reserves are 
adequately represented. 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 committees in 
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 themRelves take a 
share in the responsibilities of governm£'nt equivalent to that of 
the immigrant communities. Such a development belongs to a. 
period beyond our present horizon. 

(d) The development of local government institutions in the 
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 trusteeship of Government " (i.e., for the welfJt'e and 
a_dvancement of the native race.:;), in presenting our recommenda
tions we have endeavoured to aYoid certain po~sible confusions of 
thought. The distinction already noted between the respons1btlities 
and trusteeship is helpful for this purpose, but in regard to the 
L1tt.er a clear appreciatiOn of the function is necessary. 
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In- the 'fusttplace' the- power- to define ·and interpret t:he " terms 
<Jf the trusii ·"......\.i.e., the· principles of native policy-must remam 
with the Imperial Government. In ·proportion itS its terms are 
dearly· defined oa:nd acceptedr so can others be allowed 'a share in 
1ts executron. Nevertheless the ult1mate responsibility must rema.m 
w1th the Imperral Government so long as the trust survives. 

While. th~se .ovef!ld~g conslderatwns must be made ·c,lear, our 
recommenclatjon~: rec~gmse, both that it 1s desirable for the 
Impenal Government to consult the local immigrant oommumties 
in the interpreta~10n of the trust,, and that the local Legislative 
CounCil, whiCh .1s respons1ble for legislation affecting the country as 
a whole, has the r.espons1b1llty of observing 1ts terms. Membership, 
therefore, of the Council'does in itself associate the representatives 
of the imm1gran't commumtws m a general way m the exerCise of 
the trust. I~ 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 confl1ct between immigrant and native mterests, 
he can hardly act as a trustee for the latter. What he can do is to 

·help, in the give find 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 opportumties, our proposals create 
specific opp<;>rtunities for the immigrant communities to be asso
ciated with the trusteeship by supplying individuals to act as 
representatives qf native interests on the J.Jegislative Coimcil, 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 deahig'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 independently of any pro
posals which we can make, for it is afforded by their daily lives as 
empl!)yers o~ native labour. 

The secOI].d 'part of the. thir'd question with which we are dealing 
must be' considered together with ·question 4. We are asked 
in the latter to suggest 11 how the dual policy recommended by the 
Conferenc.e of East African Governors (i.e., the complementary 
development of native and non-native communities) can best be 
progressively a~,plied in the political as well as the econnmic 
sphere." Quest10n 3 asks. us to state what change we recommend 
in the powers and composition of the various Legislative Councils 
so. as ultimll'tely to • secure more· .direct representation of native 
interests in· accor91)tnqe with the Dual Policy as explruned: 
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Our recommendatiOns are that the 't politwal development of the 
native commuruties " should for the present be promoted by pro· 
VIdmg for their participation in the institutions of loca.l or tnbaL 
adnumstratlon ; that these should be based as far as poss1ble .on 
natlve traditional ideas and should utilize to the greatest possible 
extent the authority of the traditional native leaders ; that for this 
purpose policy as regard~! alienation of land to non-natives should 
be drrected so as to allow for the creation of racially homogeneous 
units for local self-government. The place vvhich we have assigned 
to the institutions of local government in the total scheme of 
government which we recommend leaves ample room, as has peen 
point-ed out in an earlier chapter (page 181), for the developJtlent 
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 
mdividual 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 
vanous 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 expenence. 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 adequat-e training to do so; and secondly, 
that native representatives for any such purposes should be chosen 
m a manner consistent with native tradition, and should be really 
representative of their fellows, that is to say, that native repre~ 
sentat10n 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 
k_n?wledge of English, and the superficial marks of European 
clVllisat10n. These principles point towards a full development of 
~he poss1bilities of native advisory councils for representing native 
mterests to the Government, before the question of admitting 
natives to the Legislative Council is considered. The principle of 
noramating non-natives to represent native interests. which' we 
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hav:e.recommended for the Kenya Legislative_ Council, should be 
applie4 . to aU special commissions or ordinary· eouncils-includin~ 
the advisory connell to the Central Authority. . 

The remaining two matters referred to us are ;- . 
5. To make recommendations as to what improvements may 

be required in ~nterna.l communications between the various 
territorieJ 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 
headzngs. 

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-statement here. t\ 

In conclusion, we must indicate ou views as to the general 
method for the introduction of our roposals. 

The suceessful inauguration of out plan will depend in a very 
special degree on the personal qualities of the chief individual 
selected to carry it out-the High Commissioner in the 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 discretwn of whoever 
is entrusted with the task of working these out. 

It will be noted that in our recommendations we have suggested 
a. number of further enquiries in order to establish facts and define 
poliCy in connection with many of the quest10ns 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 an impossible task if tl:.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 reqmrements. 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 mut;t develop gradually, keeping pace w1th 
the development of the actual situation, and it would be folly to 
attempt to settle or even to forecast a final constitution. Certam 
dangers can indeed be foreseen, and must be guarded against, but 
what it really requires is that the changing situation should be 
sympathetically watched, and at all stages stud1ed and understood 
so that the institutions of government may be adapted accordingly. 
The duty of watching attaches to the Imperial Government, on 
which the ultimate responsibility for good government rests, and 
the task-requires machinery for enquiry at all stages. Such a task 
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cannot be properly performed by a succession of specially appointed 
commissions reportmg 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 
is 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 under 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 African 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 } Secretaries. 
C. W. G. WALKER 

11th October, 1928. 



ADDITIONAL RECOMMENDATIONS.BY THE CHAIRMAN, 
SIR E., liiLTqN YQUNG •. 

Th~ Constitutiqn of Kenya. 
' 

The above Report states the unammous results of our JOlnt 
myestigat10ns and deliberatiOns. 

Nevertheless, in one matter, that of the future constitution of 
Kenya, I have come to certam conclusions that oblige me to make 
a recommendation additional or perhaps altern~ttve 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 agam. The argument developed in our Report 
leads me to the conclusion that the practwal recommendatiOns 
for changes jn the constitutiOn of tne Legislative Assembly speci
fied in Chapter VIII, page 187, are inadequate to achieve theu 
intended purpose : further, in two sections that appear in Chapter 
IV, it appears to me that the argument as regards the future of the 
constitutwn of Kenya is pushed to an extreme that is not justified by 
the reasonmg of the rest of our Report. These sections seem to me 
an excrescence on the structure of our Report, 

Responsible Government and an Elected Majority. 
I 

In the two sections referred to ('' Domimon Government '' and 
" Elected European Majority"), it ts argued that responsible 
government and a majonty of elected representatives in the I.Jegis
lature must be ruled out as a suitable form of government, for 
Kenya. 

I al):l unable to JOin m this opm10n expre'ssed as au absolute and 
general principle. I _agr.ee, 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 Africa, the forms of 
responsible government, and perhaps an elected maJority al~o 
as inevitably leading to responsible government, are inappropriate 
to the local conditions. This more lim1ted conclusion 1s 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 which 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 ~£ the sort thal 
it is most ,strongly urged •. 

We are unarumous 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 ·~hose conilltions. But th~ 
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 in influence of the Central 
Authority, or to other· similar circumstances, in which the forms
of responsible government and an elected majo~ity will be thos~· 
most appropriate for Kenya or, indeed, for any one of the three
local Governments in Eastern Mrica. If it be so, in my opinion 
such a form of government, and an elected majority; for Kenya, 
or for any one of the local Governments, is perfectly reconcilable 
with our general scheme for the constitution of the Eastern 
African territories. It is qmte 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 lull 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 power's that we 
have designed for the Central Authority can be relied on to prevent 
deadlock with responsible ministers, just as much as to prevent deod
]Qck with the Kenya Legislature when that is no longer controlled' 
by an official majority. 

The Proposal in the Report. 
I 

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 a.dd1tional or alter
native to those suggested in Chapter VITI, page 190. 

We 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 recommendat10ns for the 
reconstitution should, 1£ approved, be made the subject of con
fe:ence between interests concerned, under the guidance of the 
~1gb Commissioner. I agree that the new constitution proposed 
m the body of the Report may appropriately be considered in con
ference as a possible course. 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 certam 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. Wh1le 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 
any one other racial group to support it. The result must be that 
the government would be carried on in an undesirable atmosphere 
of bargam, 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 <adverse 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 depnve the official element of its direct majonty 
and to seek nevertheless to retain its influence over the whole 
sphere of legislatiOn by enabling 1t to play off one commuruty 
against another is to combine disadvantages. 

We should seek by all means to avoid any arrangement that 
would promote antagonisms between racial mterests, m 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 offic1al ::na.jor1ty 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 Burooean members. I include in this both 
the representatives of the European community and the nomina ted 
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 tbey 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 
capa.city. 

Over the wide range of legislative business that concerns only 
efficient government and does not involve racial questions, the 



group of European representatives may be expected to act together. 
On other questions the group may be' expected to break up, and 
the official etement 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. 

ln the backgrotind wilf be the ·central Authority, in final 
control of racial issues. It is to that that we should trust for a 
balance in racial ma~ters, not to a playing off of racial forces 
against e~h other in the legislature itself. 

Alternative Proposals. 

The objects which I have described as desirable can best be 
obtained by a reduction in the number of the offimal members 
of the legislature and an increase from four to seven in the number 
of additiOnal nominated unofficial members whose appointment IS 

recommended in the body of our Report. With so many as eight 
nominated members, that all should be nominated to represent 
nat1ve interests would be undesirable. It fs not necessary. in 
order to secure adequate presentation of native interests, and it 
would be d1fficult under existing conditions to find so many 
persons qualified 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 
three should be a member of the Indian community. 

The following is a. comparative statement of the changes prO
posed. They would maintam the pre~o~ent ratio in representation 
of 11 : 5 as between the European and Indian communities :-

British Officials .. . 
Elected Arab .. . 
Nominated Arab 
Elected Indians ... 
N ommated to represent 

terests tlnd1an) 
Nominated to represent 

terests (Europeans) 
Nominated to represent 

terests (Europeans) ... 
Elected Europeans 

'rotal ... 

general lD-

general in-

Native 
. 
m-

Present Proposed 
position. position. 

19 9 
1 1 
1 1 
5 5 

0 1 

0 2 

1 5 
11 11 

38 35 
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We have ,received ev1dence that suggests that. the tune is not 
far d~stant, if it ha~ not already arrived, at which lt wrll be desir
able to mcrease the · .number of' constituenCles. It is a 
defect of the above arrangement that it allows , no elastici.ty in 
tQat respecp. If and when lt 1s found necessary to make· such 
an increase, I recommend for consideration the following arrange
ment, stated as before in a comparative form. This ,pves three 
additional seats, whilst preserving the relative influence of groups, 
and the existmg rat10 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 (Indian) 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 sub'stantial reduction m the 
number of officials who sit and: .vote in the legislature. So far 
from considermg such a reduction a disadvantage to the efficient 
conduct of business in the legislature, either from the offie1al 
point of VIew or that of tb,e 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 busmess of the Government can be more 
efficiently done by a smaller number <>f 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 d1ffi· 
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 math~rs 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 their '' constituents," although there· was no election, 
In this respect my proposal is identicaJ 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 a~:~ primarily reprer 
sentatives of nativf:'l interests. They will .find themselves in a 
position familiar to every legislator. They will have to reconcile 
their duty towards their " constituents ", the 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 J : • • 

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 assist 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 " 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 
1s 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' '1 :Mh:l.isters." 

Consideration of the ttrguments for and agamst the ad~ 
miss1on of unofficial members to tb.e pos1t10n of execut1ve 
" mimsters " as set out m Chapter Vlll, pages 199-201, 
leads me to the concluswn that the appomtment of one 
such minister shduld be eontemplated forthwith, 1f only by 
way of an experiment. It is only by experiment that it can bf' 
found whether a qualified person will aer.ept such a position. If 
he' will, the benefit to be derived from the education of the un
official commumty 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 
" Cabmet " responsibihty 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 to 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 cond1tions of 
Kenya, I am unable to agree. The advantages of a communal 
systE'm under the conditions are very great, and I am unable to go 
further than the argument 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 representation or a common roll, 
and the effect upon the problem of conciliation and of growing 
confidence and stability. 

E. HILTON YOUNG. 

17th October, 1928. 



MINUTE BY THE OTHER MEMBERS OF THE COM-· 
MISSION ON THE CHAIRMAN'S ADDITIONAL 
RECOMMENDATIONS. 

We t.hink it right to state briefly the reasons which prevent us 
from agreeing w1th the Chairman's addJtional- recommendatiOns. 
The view wh1ch we have. tned to make clear m the Report is that· 
the Jmpenal Government cannot dJvest itself of the obllgation of 
trusteeship for native interests 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, wh1eh 
lS beyond our present horizon, the Imperial Government must· 
retain a sufficient control over each of the territories to enable 1t to 
fulfil Its obligations. In our view this position is incompatible with· 
the establishment of respons1ble 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' 
range 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 Ito 
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 the former is the more likely result and for 
this reason we cannot recommend any present advance into a. 
position which must inevitably lead to it. The scope for responsi
bility to be allowed to the local communities must in all matters 
which affect· more than their own exclusive interests be that of 
partnership with the Imperial Government. 

Holding this view . we h~J.ve 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 a.nswer must be that we can see no escape 
f~om the dilemma, that under it the Ministry must be responsible 
e1ther to a purely European electorate ~hich would constitute an 
ohgarchy in the guise of democrac~·, or to a wider electorate for 
participation in which the natives are not yet, anrl may never be, 
ready. 

~s regards the position of the Lef!islative Council in Kenya., we 
beheve, for the reasons given in the Report, that as a first step it 
would not be safe to go beyond the arrangement which we have 
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.recommended. Further steps mm~t be dependent on the expen~ 
eJ!Ge gan:_1ed during the fust.. . -We have .not been influenced by the 
.S1t,JD~ WPS!deratiOns as the Cha:trman. becP.use we do. not think it 
necessary durmg the first stage to look:to;r a st~bl~ Iel)O'Slto.ry of 
power 1n the Legislature as an alternat1ve to the official Govern
IfLen,t. For such a . peripd as we can ~nyisage,. the l!ttter 
must, m our_ VI~w, rema!n th~· "stable rewsitory ·: and we do 
n_qt . th~nk it wise to do, mo~e th;1n to open th~. way for repre
se:t;ttat~ves of, the unofficial communities tp have a:o. increasmg m
tl.uence on the ppllcy of 1 ,the Government. - Apart .from, th1s we 
d~finitely think it w1ser to leave the Government in the, position 
of holdmg a castmg vote as between any of the radal groups until 
the power of the Central Authority lfas been definitely _demonstrated 
in practice. As to the dangers of '' lobbying '' and bargain.mg to 
vyh~ch the Chairman has referred, it must bE1 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 thmk 
it right to be deflected from the course wliich on all other grounds 
appe,ars to us JUSt and wise merely on the assumption that the un
official parties will abuse the opportunity for greater influence whwh 
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 
ac;hieve their professed object, and also because the profession of 
this object appears to involve dangerous implications.· As to the 
first pomt; if stabihty is being sought, no arrangement appears to 
us, lesS' likely to be stable than that of an rrremovable 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 Chair!llan's 
pJan in order to f')nsure the unofficial European majority on which 
lle relies for stability. We feel grave doubt whether it is possible 
for ' these representatives to fill the double role of actmg as 
champions of nat1ve interests, and at the same time of combining 
with the other European members to constitute a stable party m 
tne 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
se:t;J.tat,ives of native interests will normally vote with the other 
~uropean!J.. . . , . 

'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 un.der the Chairman's, 
native mterests w1ll iri the first stage be :r:epresented by Europea,ns 
nominated f~r. the purpose; but, whereas this arrange~ent is, an 
essential feature of hilS 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.devefopment 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 .true that it z;nay be a long time before nati~es are fit to sit 
in the Legislature, but there is already a growing demand on the 
part of the 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 thi~ 
they cannot be regarded as a stable element in the: European group. 

R. A. MANT. . ' 

GEORGE SCHUSTER. 
J. H. OLDHAM. 

17th October, J928. 
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CHAIRMAN'S REPORT ON THE CENTRAL 
AFRICAN TERRITORIES .. 

-
According to our terms of reference; we are to consider whiCll 

of the Central and Eastern African territories of the British Empire 
can now or at any time be brought within any closer unio.n that 
we may recommend. In an earher passage of the "White 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, Nyasc~.land, and 
Northern Rhodesia to come into any new structure as and when 
the development of communications permits. 

Reference has been made in Chapter V of our Report, dealing 
w1th commumcat10ns, to the lack of rail and road communica
tion between Nyasaland and Northern Rhodesia and the Eastern 
African group. 

Our investigations of conditions in the two groups of territories 
have 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 commumca.tions 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 
11:00n the time will come at which it will be useful for the two groups 
to comlider the CO..()rdination 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. are closely related, each to 
the other, economically, geographically and ethnologically, 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 help 
we have• been enabled to inform ourselves fully of the 
manner in whiC'h these problems present themselves to public 
opinion there. Nevertheless, since the conclusions I have 

• Cmd. 2904. 
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based upon. that-· inforirl.a.tion necessarily involve',' the political 
destimes of Soutliern RhodeSia, a ful~ and free tre~ttl}ent of them 
would lead me mto reg10ns beyond our competence. For' this reason 
I confine· myself, ui deahng with the politicaL future of 
Nyasaland. and Northern Rhodesia, to an outline .only of tl;te posi
tion as it presents itself. To dp more would necessitate an in
appropriate discussion of the concerns of a self-governing· tern tory. 

Much of what we have said m our Report, pn . the North
Eastern, territories, is applicable to: the Central territories al'so. 
We have dealt therein with the essential interests of nat'ive African 
communities and of ~hite communities settled in Africa; with the 
mstitutions , of government suitable to native (;om:tnunities, arid 
with those suitable to native and white 'comml\rl.ities living in 
contiguity. We have dealt with the principles 1applicable to the 
co-ordmatwn of services common to adJacent Bntisb territories. 
To cover the same ground again in relation to the Central terri
tories is unnecessary. The task can be performed w1th more 
brevity and more clearly by referring to what has already been 
written and exten4ing that, as the basis of my' conclusions, to 
the Central as well as to the ~orth-Eastern territories. My observa
tions concerning the Central territories can thus be limited to 
defining the practical application of those principles in 'this second 
case. ., ' 

The Need for Co-ordination. 

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-Eastern terntories. 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 alreadv 
substanttal, 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-gt>vernment, is, broadly 
speaking, applicable to the Central territories also. There are 
5peclal circumstances also that make the co-ordination of native 
policy a matter of particular interest in the Central territories. 

I.~and. 

With reg-ard to land, for example, the areas in which white 
settlement is to be permitted and what areas should be definitely 
reRerved for permanent occupation by the natives, are matters 
of fundamental importance which should not be decided for one 
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'Labour. ' 
Both Northern Rhodesia and Nyasaland have. a s,urplus labour 

population which produces a continual stream of emigration t<> 
other territories.' Only small numbers of natives migrate for labour 
purposes from Nyasaland and Northern Rhodesia into Tanganyika 
and the other Northern territories, whereas the labour migration 
from these countries to Southern Rhodesia and South Africa is 
considerable. It is estimated that 30,000 natives of Nyasaland-are 
absent every year, mainly for work on the mines in the Rhodesi!U! 
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 81,000 left Northeru Rhode~ia 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 territories under "British administration, 
particularly in such matters as registration and penalties for breach 
of -contract. Moreover, the wl,ite settlers are closely interested 
in the regulations of these labour movements. In Southern 
Rh\)desia, for ii}stance, ooth the mining and farming industries 
are dependent to a large extent on imported labour, and in 
Northern Rhodesia one of the strongest reasons for tne opposition 
to partition is the fear of being deprived of the labour supply from 
the north-eastern portion of the Protectomte. On the ather hand, 
the planters in Nyasaland are afraid of being drained by their 
neighbours. 

The labour' problems of these territories must ultimately he dealt 
with as a 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, fer, · the , time being . at . any rate, from their own 
tribal organisms. . Their . migrations . need common super
vision. , Attempts· are being made to arrange f.ot the control of 
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such matters as sanitatiOn, 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
mimstration ; 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 
of 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 Government. 

W1th 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. 

Agriculture. 

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 some years been established in the neigh
bourhood of Fort Jameson, and with Southern Rhodesia. In 1927 
Nyasaland 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 secunng 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 Nyasa
land Railways to Beira. and this is likely to be estabhshed as the 
regular traffic route from North-Eastern Rhodesia if the con
templated extension of the Nyasaland Railways towards Fort 
Jameson is carried out. 

Communication11. 

Co-ordmation is requrred 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 
pnvate companies, subject to a measure only of Government con
trol; and that Nyasaland is at present entirely, and Northern 
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. 

3R71i 
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Both as regards methods of administratiOn and pohcy in develop
ment, plans for the future should be worked out under a co
ordinated local control. 

Minmg. 

Both Northern and Southern Rhodesia are highly mmerahsed, 
and large mmmg areas are be1ng actively developed by private 
comparues. 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 rruneral investigation being carried 
out in that area it would be desirable that the Government of 
N yasaland should make the fullest use of the experience of the 
Governments of Southern and Northern Rhodesia in matters of 
mining legislation and administration. 

Other Common Services. 

In the matter of other common services also the need for co
ordinatiOn, 1f not so urgent as m the case of the services of the 
Northern terntories, is nevertheless already existent and must 
increase. The three territories have common interests in the 
sphere of administration, strongly resembling those which are 
rommon to the three Northern territories. Already in the 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. The 
Governments of Northern and Southern Rbodesia are jomtly repre~ 
t::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 
immigration Departments of Northern and Southern Rhodesia 
work in close liaison. 

Defence. 
The sphere in which the common interests are strongest 1s 

perhaps that of defence. 
The defence forces of Nyasaland consist •of the 1st Battalion, 

King's African Rifles. In Northern Rh~desia t~e. d;fen~ forces 
consist of the m1litarv branch of the Pohce, wh1ch IS tramed on 
the lines of the KiJ:lg's African Rifles. In Southern Rhodesia 
there is a European defence force, and native troops are not 
employed. 

The reasons in favour of a common control of defence which 
have been state(! in respect of the Northern territories apply with 
equal force to the case of the Central group. 

The military problem of Nyasaland and Northern Rhodesia is 
one : they form one block of British territory divided by no natural 
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ob&tacle, 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 destderata of an efficient dis
tributiOn of posts and a centralised reserve can only be secured 
by co-ordinated local control and ultimately a smgle 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 dunng a considerable 
portion of the year the only way of reaching Fort Jameson from 
Livmgstone is via Beira and Nyasaland. 

The difference m the nature of the forces in the three territones 
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 admimstration of the forces. 

Research. 

In the matter of research, the reasons already given in favou~ 
of common control apply here with no less force. 

All three temtories have much to gain from the results of co
ordmated research mto human and animal trypanosomiasis and 
methods of combatmg the invasion of the tsetse fly. Many of 
the diseases which affect the native population are common to 
all the terntor1es and offer a Wide field for common effort in re 
search. In the two .Rhodesias (and to a less extent in Nyasaland) 
European and native cattle owners are interested in research into 
ammal pests and diseases. Attention has already been drawn to 
the common interest of the three territories in research work on 
the diseases of tobacco. 

The co-ordmation of research throughout the Rmpire generally 
1s 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
ordmation than exists at present, and they could participate more 
conveniently as a group than as units in any comprehens1ve 
Impenal organizatiOn that may be established. Without co
ordmatwn there is the same danger of dispersion of effort and 
dupltcation of staff and plant to which attention has been drawn 
111 the case of the Northun terntories. 

Customs 

The tanfT interests of the three Central terntories, conditioned 
by the1r general sJmilant1es, sho''' no mn.rked differences. They ar~ 
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more like each other in this matter than they are hke 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 exceptlons such as tobacco, wines, 
etc., on which there are specific duties : there is also the usaal 
list of exempted articles . 

• The main portion of Northern Rhodesia, which is within what IS 

.b.11own 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, uego
tiated in 1924, Korthem Rhodesia receives 12 per cent. ad valorem 
on removals from the Union of South Africa of imported goods, and 
6 per cent. {)n removals of goods manufactured m South Africa.. 
Unmanufactured produce of South Africa is not subject to duty. 

The Union of South Africa 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 
mip.imum sum payable m 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 t.o Ndola, is for 
Customs purposes in the Conventional Basin of the Congo : the 
remainder of Northern Rhodesia is in the Conventional Basin of 
the Zambesi. 

By the Berlin Treaty of 1885 and that of St. Germam-en-Laye 
of 1919, countries within the Conventional Basin of the Congo 
must observe equality of trade w1th all countries signatories to 
these treaties: hence, there e::.n be no preference in favour of 
British goods in Nyasaland or in that small portion of Northern 
Rhode-sia 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 almost 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 African fred trade? It 
is beyond our functions to attempt an answer to the quest10n, 
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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seemed by conventions and treaties, is an absolutely -vital one to 
Nyasaland and Northern Rhodesia. But the Central territories 
should design their polwy on the matter and speak in the coming 
negotiations with one voice. 

Some small interchange of goods between Nyasaland and Balls
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 Africa totalled 
£83,247; from the two Rhodesias £36,405; from Kenya £1,049; 
from Tangany1ka £1,293; amounting to £121,994 out of a total 
from all countries of £987,314. 

In the same year the value of domestic exports from N yasaland 
was, to the Union of South Africa £557; to the two Rhodesias 
£957; to Tanganyika £64; 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 commumca
tions are developed southwards to or towards the north end of 
Lake Nyasa from the Tanganyika Central Railway. The trade 
between Nyasaland and South Africa and the Rhodesias is also 
hkely to depend to a large extent on improvements in commumca
tions. There is, huwever, a considerable amount of transit trade 
through Nyasaland to the Fort Jameson area of Northern Rhodesia, 
which is hkely 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 :- , 

Imports from the Union of South Africa, £166,000; from 
Southern Rhodesia, £258,884; a 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, 
£65,543; a total of £226,982 out of a gross total to all countries 
of £484,382. 

As practically all the Northern Rhodes1an nnports and exports, 
except those to and from the Fort Jameson area, must pass 
t~rough Southern Rhodesia and South Afnca, and a large propor
tlon of her trade is with those countries, mutual free trade is of 
primary 1mportance between thP. Rhodestas. Between Nyasaland 
and the Rhodesias it is not yet a matter ·of much significance 
There is, however, no such dtfference between the present tariffs 
or methods of taxation of N yasaland and the Rhodesins as would 
necess1tate any dislocation of their revenue systems in the event 
of the adoption of a uniform tariff. It may be noted m this con
nection that income tax is in forre in all the Routhem tenitories, 
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whereas m the Dependencies of the North-Eastern group, which 
have no mcome tax, import duties are proportionately higher. 
The. inclusiOn of Nyasaland in any Customs llnion of the North
Eastern group might, therefore, g~ve nse to difficulties. 

A Central Authority. 

In our Report on the North-Eastern Afncan temtones we have 
g1ven reasons for our view that co-ordmatwn of common interests 
and control of common serviCes 1s best effected by a Central 
Authority on the spot, m constant touch with local opimon and con
tmuously conversant w1th local conditiOns. In accordance With that 
VIew I recommend that a beginmng should be made with the consti
tution of a Central Authonty for the Central territories, with powers 
of co-ordination and control in the case of Nyasaland and :Northern 
B.hodesia similar to those proposed for the Central Authority of the 
North-Eastern gtoup. 

I do not under-estimate the importa.nce of securing and main
taining uniformity in such ma.tters as native policy in all British 
territones in Mnca, and 1t is hoped the day 1s not far distant 
when, as a further stage, machinery may be ,devised for the closer 
umon of the North-Eastern and Central groups. It would, how
ever, be impossible for the Central Authonty whose institution we 
have suggested for the Northern terntories to maintain close touch 
w1th the trend of events and current opinion in Nyasaiand and 
Northern Rhodesia, nor would it have the time to devote to the 
difficult problems which await solution in the South in addition to 
1ts duties m the North. For the pres~nt, JOmt consultatwn 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 thP 
formation of a federal authcnty with legislative powers. What is 
proposed is that here as in North-Eastern Africa a be,Qinning should 
be made by the establishment of a Central Executive AuthoritY. 
This can best be done by delegating to the Governor of Southe~n 
Rhodesia some of the powers of control at pre!:'ent exercised 
by the Secretary of State and thus placmg- 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 pohcies 
of Northern Rhodesia and Nyasaland and to ensure the 
continuous and active- observance of tbe principles of trustee
ship to which His Majesty's Government is committed. 

His position as a Governor of a self-goveming State gives him 
a position of considerable detachment which would be of advantaoe 
to him in exercising his functions as regards Nvasaland a~d 
Northern Rhodec;ia 
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Powers of Central Authority. 

I recommend that in the first mstance the Governor of Southern 
Rhodesia should be appmnted H1gh Comm1ss1oner for N yasaland 
and Northern Rhodes1a w1th the same general powers as those de
signed for the Governor.General of the North-Eastern group, and 
that, as m the case of the Governor-General for the Northern 
group, he should be endowed wtth the supervisory powers at pre· 
sent exercised by the Secretary of State for the purpose :-

(a) of safeguarding Impenal interests; 
(b) of ensuring the active and consistent apphratwn of the 

principles which we have stated in the earher part of onr 
Report in matters of native policy and the relahon of nahve 
and immigrant commumties; 

(c) of co-ordinating policy and administration in matters 
of defence, communicat~ons, cuswms 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 'uth 
the mstitution of a Central Authority for the Central 
group, I have been prompted by the hope that 1ts in. 
fluence will facihtnte the rearl.justment of boundaries as be· 
tween Nyasaland, Northern Rhodesia, and Southern Rhodesia. 
which is demanded in the interests of economy and convenience of 
adminif'tration. 

Nyasaland and North-Eastern Rhodesta. 

Nyasaland, which has a land area of about 39,000 square 
nules, has a nat1ve populatwn of 1,290,885, w1th 1,716 Enro
peans (mcludmg 211 oftJcials) and 980 Asiatics It 1s generally 
agreed that there 1s httle room for further white settlement 
and that, on climatic grounds, Nyasaland cannot be regarded 
as a "wh1te man's" country. In this respect Nyasaland may 
be compared w1th North-Eastern Rhodesia, where, although there 
1s a fa1r·s1zed European community m the East Luangwa distnct, 
1t 1s msigmficant in companson w1th the native population, which 
1s denser m that d1stnct than in any other part of Northern 
Rhodes1a. There is no natural divisiOn between Nyasaland and 
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North~Eastern Rhodesia, and many of the native tnbes of North
Eastern Rhodesia are closely alhed to the tribes of Nyasaland. 
notably the Angoni in the neighbourhood of Fort Jameson. 

The arguments in favour of an adm1mstrat1ve union between 
the eastern area of North~Eastern Rhodesia and Nyasaland are 
numerous and stronO'. They have been well vent1lated, and have 
become famihar to the European residents in both territories. The 
line of communicatwns and trade route from Fort Jameson and the 
Luangwa Valley IS at present through Zomba to Beira, and is 
hkely to remain so. The export tobacco crop of North-Eastern 
Rhodesia and the Nyasaland Ra1iway are necessary to each other. 
Neither at the moment could afford to do without the other. Con
versely, North-Eastern Rhodesia Imports come through Nyasaland. 
The Nyasaland-Northern Rhodesia border is drawn without any 
relation to tnbal distributiOn : it cuts through the Achowa 
and Angoni tribes. It would be better both for tribes and 
administrators to include them under one government. Under 
present circumstances the arbitrary nature of 'the frontier-line 
dividmg these tribes is a hardship on the tribes, affecting their 
traditional intercourse, and is a difficulty m the way of the efficient 
discharge of et:sential g-overnment services, such as the prevention 
of human and animal disease. 

The differences between Nyasaland and the eastern partof North~ 
Eastern Rhodesia that stand in the way of therr administrative 
union are political. Nyasaland has a land tax; North-Eastern 
Rhodesia has none. North-Eastern Rhodesia has freehold; Nyasa
land has not. North-Eastern Rhodesia elects its representative in 
the Legislative Council; in Nyasaland there is no popular election. 
These difficulties are by no means insuperable. It would not be 
difficult ~or ~y~saland, on the incorporation of the territory, 
to recogmse ex1stmg freeholds, exempt the new province from land 
tax, and admit some measure of ...!lection in the choice of repre
sentatives for the legislature. 

Central-Northern and Southern Rhodesia. 

There are circumstances besides mere co-ntiguity or history that 
bind central-Northern and Southern Rhoqesia together and point 
towards an administrative union. 

Northern Rhodesia, which has an area estimated at about 288,000 
square miles, contains a native populatwn of 1,237,486, 5,581 
Europeans (including 291 officials) and 60 Asiatics. 

The central area of Northern Rhodesia, through which the rail
way passes, contains the bulk of the European settled community. 
It is traversed by the railway-line from south to north, and is 
readily accessible from Bulawayo and Salisbury. The natives of 
the southern portion (the Bateka, the Ba-lla and allied tribes) 
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are akm to those 10 Southern Rhodesia, and there 'is free inter
course between the tnbes on either side of the ZambesL The 
natives m this section have reached a higher stage of development 
than those of other parts of Northern Rhodesia, as they have been 
m close contact w1th Europeans for a number of years. 

Northern Rhodesia was colonised from the south through 
Southern Rhodesia. It may be said to be the chlld of Southern 
Rhodesia, and there 1s the hereditary resemblance that m1ght be 
expected between parent and chlld. The civilization of central
Northern Rhodesia in type and incidence is identical with that of 
Southern Rhodesia. 

The E.uropean settlers are in close touch w1th the1r compatriots 
in Southern Rhodesia, and many of them have migrated to 
Northern Rhodesia from the south. Their numbers are gradually 
increasing and the cond1t10ns of the belt of country on both sides 
of the ra1lway are continuously approaching those of Southern 
Rhodesia. 

The ch1ef 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 tariffs, markedlv different from that of the Union of 
South Africa in being substantially lower. The ra1lway system in 
Northern Rhodesia 1s a continuation of that of Southern Rhodes1a. 
Southern Rhodesia lies across the present export trade routes of 
Northern Rhodesia, to the south and south-east, and Northern 
Rhodesia lies across the possibl~ 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 
single central government there would be a saving in expenditure 
on headquarters staff and accommodation. Agricultural mterests, 
both nat1ve 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 minerals in particular there 
would be marked benefit by association with the fuller servic~s 
of technical geology and mine inspection that Southern Rhode~1a, 
can supply. The agriculturist would benefit by a more active pohcy 

Kf 
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for 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 pohcy between two areas that 
are divided by arbitrary pohtiCal barriers only. . 

Southern Rhodesia lies between the Union and the Protectorates 
north of the Zambesi, and her geographical position would adrott 
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 mmority (about 40 per cent.) m favour of this step; but 
we were informed at Salisbury that a large part of this mmority 
bas changed its mind since 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 1t would be wron~ 
to venture an opinion otherwise than w1th 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 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. 

Suggested Redwision. 

All these consideratiOns support the suggestion, already widely 
canvassed locally, that for purposes of convenient administratiOIJ. 
it is desirable to divide Northern Rhodesia into three, amalgamat
mg the North-Eastern portion with Nyasaland, the central section 
and the Kasempa district with Southern Rhodesia, and leavmg 
Barotseland as a native area. 

Local publw opmton. 

Such a redistnbution of the are&.s accords with the facts of the 
situatiOn as outlmed 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. · 

In Southern Rhodesia, as said, it a.ppeared to me that there was 
a general opinion m favour of union with Northern Rhodesia, 
coupled with some anxiety as to the effect of the inclusion withm 
its boundaries of a Protectorate too closely associated with the 
Northern terr1tories, which were predommantly " 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. 

Opmion m N yasaland has in my opmion not yet given any verv 
deep consideration to the question of pohtical affiliations. Th~ 
Merchants' Association at Blantyre and the Chamber of Agricul
ture and Commerce, who represent the trading interests and the 
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large agncultural compames and firms, expressed an opmwn m 
favour of eventual federatiOn or closer unwn w1th the northern 
terntories when ·the improvement of commumc.ations renders tlns 
poss1ble. On the other hand, the smaller farmers and planters, 
so far as I could gather from the representatives of their AssoCla
twns, are generally more m sympathy with what they conceive to 
be the wh1te pohcy of Southern Rhodesia, and are opposed to any 
union with the north. The maJority of them, however, constder 
that in any case the first step should be a union with Northern 
Rhodesia, leaving the questiOn of federatwn With Southern 
Rhodesia. for future consideration. 

Public opmion in Northern Rhodesia, as far .ts I could judge 
the weight of it, was generally 111 favour of amalgamation with 
Southern Rhodesia. In Lmngstone 1t 1s apprehended that the 
c.hange would remove the seat of government and thereby reduce 
the volume of trade and cause a senous fall in the value of landed 
property. On the other band, the representatives of the mining 

· mterests and agrwulture are generally in favour of it. Those 
interests are closely affected by such matters as railway rates in 
the two Rhodesias. It would obvwusly be more convenient for them 
to discuss these matters w1th one government instead of two. The 
spokesmen of the farmmg interests in the westem part of the terri
tory who appeared before us were in favour of the scheme. The 
settlers in the East Luangwa distnct would probably prefer a closer 
connection with Zomba and ·Blantyre than with Salisbury. To 
sum up, my impression 18 that pubhc opinion in the area served by 
the railway, With the exception of Livingstone, 1s substantially in 
favour of closer union with its southern neighbour. 

rrhe uncertainty of public opinion on this subJect, in the present 
absence of effective co-ordinatwn, is not surprismg. The establish
ment of the Governor of Southern Rhodesia as the Governor
Ge~eral for Northern Rhodesia and Nyasaland and as the local 
arbiter under the Secretary of State in matters of native pohcy, 
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 temtorial readjustments 
W'luch have been suggested. 

Conference. 

In the mean\\hile a decis10n as to the final grouping of the 
three territones or as to the closeness of the union into whiCh they 
may w1th advantage finally be included, must not be hastened.or 
forced All that can be done at the present time is to make a 
beguuung w1th the satisfaction of needs for co-.ordination, w1th 
studwus care to avoid committing the terntories to steps that t1me 
may Rhow to have b:en mistaken,' and that may be d1fficult to 
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retrace, and to take p1act1Cal steps to brmg pubhc opmion as to 
the redistnbut10n of boundaries to a head . 

• I recommend that one of the first tasks of the H1gh Com
misswner should be to call a representative conference to discuss 
rhe question of terntorial readjustments in all its beanngs. At the 
same time I consider that 1t 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 
wrth Southern Rhodesia, leaving North-Eastern Rhodes1a to be 
incorporated with N yasaland. As already stated the East 
Luangwa district is isolated from Livingstone and has easier com
mumcations with Zomba. Jt 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 Lewanika 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 ~he 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 Ra1lway debentures causes a 
deficit, the deficit a subsidy from Imperial funds, and the snbsH'Iv 
a measure of Treasury control. Before N yasaland 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 past. 

Not only on these grounds, but in the general interests of the 
inhabitants of Nyasaland, white and black, and of the Emp1re, 
of which it might and should be a more pro8perous 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 
mternal administration. For instance native taxation, which is 
notably lower than elsewhere, might well be raised in order t{) 
provide better services for the natives, pa.rticularly agricultural 
services and education 
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I recommend that as an incident of closer umon with the 
Rhodes1as an impetus should be given t-o the development of 
Nyasaland 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 1t to 
meet the guarantee of the debentures of the Trans-Zambesia Rail
way Company. 

Co·operation between Central and Eastern African groUJ>S. 
Amongst the problems common to the North-Eastern and 

Central Mrican groups, boundary ·problems need the most imme
diate attention. What has been said about the artificial nature 
o£ existmg boundanes in relatwn to the North-Eastern African 
territories, might be repeated verbatim about the Central African 
territones might be repeated verbatim about the Central African 
following alterations should be considered in conference at an 
early date-

(a) The transfer for administrative purposes of an area of 
Tanganyika 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 N yasa than from Dar-es
Salaam or any other centre in Tanganyika. 

(b) The similar transfer of the Abercorn area. round the foot 
of Lake Ta.nganyika from Northern Rhodesia to Tanganyika; 
and for similar reasons. It can most easily be reached and 
developed from Lake Tanganyika. 

Both these matters depend for their decision on the future of 
railway construction in Tanganyika, Nyasaland, and Northern 
Rhodesia. But the impetus given to the establishment of a definite 
policy irl the matter of development of communications by the 
formation of North-Eastern and Central groups to the extent pro
posed may be expected 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 

)fyasaland, Northern Rhodes,ia, and Southern .Rhodesia may be 
expected to lead m due course to a closer union in which certain 
spec1fied common mterests including defence, communications 
an~ research would be controlled by a dentral Legislative Council 
wh1eh might be established concurrently with the rearrangement 
of the boundaries of the three territories. 

On such a Central Legislative Council, the self-governing Colony 
o~ Greater llhodesia would have predominant representation by 
Yirtue of its material resonrses and the numbers of its white 
population. 
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In the event of umon of North-Eastern Rhodesia with NyasalanJ 
I recommend that there should be a step in the direction of more 
popular representation m 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 Leg1slative Council 
by three: nominated members only. 

The General Design. 
The arrangements wluch I have suggested seem to me to be 

necessary to complete the general design for the future of Br1tish 
Africa between the Nile and the Lunpopo which follows logicalJy 
from the conclusions which we have arrived at in our Report on 
the North-Eastern terntones. That design should, in my view, 
be that the seven terntones, contiguous, but unrelated save through 
the distant Secretary of State, should be drawn together into two 
groups, the North-Eastern and the Central. There will be a 
birmlanty in the conE>titution of the two groups. They w1ll consist 
at first at any rate of units with d1ssimilar constitut10ns. In the 
North~Eastern group there w1ll be Kenya with an unofficial 
majonty, and Uganda and Tanganyika with " Crown Colony " 
government. In the Central group there will be self-governmg 
greater Rhodesia, and Nyasaland, including North-Eastern 
Rhodesia, with " Crown Colony " government. The central con
Ftitutions of the two groups w11l 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 coromunicat10ns In the North-Eastern group the 
Central Authority w1ll at first be centred m the new High Com
missioner. In the Central group it will be centred in the Governor 
ot Southern Rhodesia. 

On the broadest economic grounds N yasaland and the Rhodesias 
should be drawn together. The two territories are complementary 
to each other. Crowded Nyasaland can supply the labour that 
Hhodesia needs, for mineral development in particular. Rhodesia 
('an supply employment for Nyasaland's labourers, and land for its 
!=llrplus population. 

On the other hand, Nyasaland, and North.Eastern Rhodesia 
should not in any foreseeable future be wholly united with a 
greater Rhodesia. Their climate and conditions prevent them 
from being on the whole a v.hit.e man's country. W1th their 
large native population and small areas of white settlement the 
local constitution suitable to them is the " Crown Colony " form 
of C'fovernment, co-ordinated and fortified by inclusion in a loose 
uni~n with its neighbour of the sort that I have descnbed. 

E. HILTON YOUNG. 
17th Octobet, 1928. 
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MAJORITY REPORT ON THE CENTRAL AFRICAN 
TERRITORIES. 

Our 1·ecommendations in the foregomg 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 consxder also whether more 
effective co-opera(.ion can be secured between the Governments of 
these terri toties aud those of Zanzibar, N yasaland, and N ortbern 
Hhodesia. In the present Report we shall 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 bas been given in 
Chapter II of the existmg conditions in the two Central African 
terntones by a short statement of therr 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 ra1l and 
road communicatiOn between .Nyasaland and Northern Rhodesia 
and the Northern group. The eflects of this geographical Isolation 
have, however, been reduced by the fact that the admimstrat10n 
(m the case of Nyasaland sinre 1904 and Northern Rhodesia since 
19'24) has been dxrectly controlled by t,be Secretary of State for the 
Colonies, and a very considerable degree of co-ordmation with the 
Northern territones bas been achieved, both in matters of policy 
a.nd administration. 

Admimstrative and technical officers in Nyasaland and Northern 
Rhodes1a are recruited by the Colonial Office and the Crown Agents. 
for the Colomes, and serve under the same conditions as regards 
leave and pensions, and on similar scales of E:alaries, as officers 
servmg in Kenya, Uganda, and Tanganyika. 

In Judicial matters Nyasaland is included withm the sphere of 
the East Afncan Court of Appeal established in 1910. 

For purpooes of defence, both terntones follow the practice 
of their northern ne1ghbours in the employment of native troops
m Northern Rhodesia. the Northern Rhodesia Police and in 
~) nsaland a force of the Kmg's African Rifles. Nyasala.nd con
tnhutes towards the cost of the Inspector-General, King's African 
R1fles, and his staff officer, and is vis1ted annually bv the Inspector-
General. · 

Both Governments contnbute to the cost of the East African 
Governors' Conference Secretariat, the East African Trade and 
Information Office, the Amani Institute, and various Jmpenal 
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scientific bureaux ; also to the Colonial Office Adv1sory Committees 
on Native EducatiOn, and Tropical Medicme and Hygiene. These 
Governments haYe also agreed to contribute to the Sleeping Sick
ness Research Institute at Entebbe, and have accepted the pnnc1ple 
of centralising Veterinary Research at Kabete in Kenya. 

White settlement and native policy. 

Nyasaland compnses a land area of 39,000 square miles, w1th 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 js mainly confined 
to the Shire and Mlanje Highlands m the southern half of the 
territory. 

The prospects of future settlement, e1ther in the 4,300 square 
miles owned by the Bliitish South Africa Company in North Nyasa. 
or in the Vypia Plateau, where there is a comnderable highland 
area, depend on the development of communications: the re
mainder of the tern tory, except for a few small areas, is, as stated 
in Chapter II, either already in native occupat10n or hkely to be set 
aside as native areas and so w1ll be closed to white settlement. 

Speaking generally, therefore, Nyasaland cannot be regarded as 
a wh1te man's country, and 1ts produce w11l always be mainly 
native produce. Its most Important economiC and pollt1cal 
problems are native problems and are generally similar to those 
arising in Uganda and Tanganyika. The delinntation of the areas 
available for white settlement reqmres just as careful consideration 
as m Tanganyika, and it is the more urgent on account of the dis
putes that have arisen lD regard to the rights of the natives 1D 

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 
distncts there IS comparatively httle 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 temtories. In this respect Nyasaland 
has less in common with the Northern territories than with 
Northern Rhodesia. In .fact there is a contmuous stream of 
emigration from both the Protectorates to other terntories. A 
certain number of these labourers go northwards into Tanganyika, 
but the course of the main stream is westwards and southwards. 
It is estimated that 30,000 natives of Nyasaland are absent every 
year, mainly for work on the mines in both Northern and 
Southern Rhodesia and in South Africa. Northern Rhodesia, after 
absorbing considerable numbers from Nyasaland, sends her own 
overflow to South Africa, Southern Rhodesia, Tanganyika, and the 
Belgian Congo. 11,000 natives of Northern Rhodesia were re
cruited in 1927 for work outside the Protectorate, and 31,000 left 
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Northern Rhodesia mdependently to work in Southern Rhodesia 
and South Africa. These conditiOns indicate a need for C()..opera
tion in the regulation of labour between Nyasaland and Northern 
Rhodesia, and also, if possible, With Southern Rhodesia as well, as 
1t is desirable that migrant labourers should find themselves under 
the same general conditions in these territories. Moreover, the 
wh1te settlers are closely interested in the regulation of these labour 
movements. In Southern Rhodesia, for instance, both the mming 
and farmmg 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 
tnbal orgamzation 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 confine 
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 altemative in the conditions that have 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 characteristics. 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 Beira and the railways of the 
Union of South Africa, and northwards w1th Elisabethv11le and 
the railway system of the Belgian Congo. In addition to agricul
ture and cattle-breeding, it has a large mining industry, and its 
future prosperity will depend largely on mineral development. 
Towards the north it has a certain amount of export trade in the 
shape of cattle and agricultural produce for local consumption in 
th~ Belgian Congo. It is possible that some of the traffic from the 
mmes to the north of Broken H1ll may also be drawn in this direc
tion when the opening of railway connection with Looito Bay 
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in Portuguese West Afnca provides another outlet to the sea. 
But the main bulk of the trade of this area takes, and IS alway& 
hkely to take, a southerly route through Southern Rhodesia and 
thence to Beira or South Afnca. Consequently the European 
community has many trade connections w1th Sou.thern Rho~esm, 
and the interests of the mming industry m particular are mter
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 form<> 
a d1stmct 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 which native interests are predominant. 

The north-eastern part of Northern Rhodesia is only connected 
w1th the rest of the Protectorate by a narrow neck of land running 
between Portuguese and Belgian territory. This area is itseif 
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 centrai area are at present diffi
cult, and even when Fort Jameson is connected by a good road 
With the Rhodesian Railway system. It is probable that the planters 
in this area Wlll continue to export their tobacco, whiCh is therr 
main crop, through Nyasalanil to Beua.. The remaining part of 
the north-eastern area looks more to the north than to the south or 
east, anJ the planters in the neighbourhood of Abercorn send the1r 
exports via Lake Tanganyika and Iugoma to Dar-es-Salaam. If 
Fife were to be connected by railway with Dodoma, a project which 
we have di~cussed 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 fact, from th1s area 
that the mining industry, both in Northern and Southern Rhodesia., 
draws a good deal of its labour. In the absence of communications 
no great extension of white settlement IS in progress, but the dis
covery of minerals in paying quantities mhrht change the situation 
and cause the eountry to be more rapidly developed 

'J.lhe land problPms in Northern Rvodesia are much the same as 
those arising in l{enya, Tanganyika, and Nyasaland, and 1t bas 
in common with Nyasaland the special problem of securincr the 
rights ?f resident natives in the lands alienated to British 
compames. 

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 
Rhodet~Ia has a special problem of its own, wh1ch has also a bear
ing on the questiOn of the political education of the native and of 
traming hrm to manage b1s own affairs. There are large con
glomerations of native labourers m the minmg camps, who have 
been drawn from divers tnbes and divers territories, and are 
severed, for the time bemg at any rate, from the1r own tribal 
organisms. Attempts are being made to arrange for the control 
of Rucb matters as samtat10n, Pte., in camps through native head
men appointed ad hoc by thE" 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 
st>curing obedience to headmen who have no traditional authority 
behind thf'm, and these difficulties will increase with the expansion 
of the mining 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 agncultural labourers, as, for instance, in the Kenya H1gh~ 
lands. For the solutwn of the problem of mining camps more 
help can probably be got from the experience of Southern 
Rhodesia and South Africa.. 

Communications. 

We hM·e discussed in Chapter V the questwn 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 commumcation 1t is practically 
Impo::.sible for the present to incorporate Nyasaland in the pohtical 
formatwn whJCh we have recommended for the Northern group of 
temtories. .Meanwhile Nyasaland's only outlet to the sea is 
through Portuguese territory and the port of Be1ra. Were the 
problem a. 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 bas already been undertaken in building the 
existmg hnes, and the commitments of the Nyasaland Government 
under Its guarantees to the Trans-Zambes1a Ra1lway, oonst1tute 
very strong motives for the Government to do all that it can to 
foster traffic on the Beira route. The crossing of the Zambes1, which 
at present has to be effected by boat, entatls at times great delay 
and sets a defimte limit to the volume of that traffic. The project 
for a permanent bndge over the nver, whwh has long been under 
consideratiOn, has met with great phys1eal and financial dlfliculties, 
and unless both these cctn be overcome the Protectorate will either 
have to accept severe restnctwns on 1ts economic deYelopment or to 
cut Its losses on its guarantee and undertake new commitments m 
opemng up commumcat10ns to the north or north-east.. Until 
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the question of the Zambesi Bndge is settled, all projects for 
extending the Shire Highlands Railway northwards with a view 
to attracting traffic from the J.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 Domira. 
Bay on. Lake Nyasa. We have referred in Chapter V to the pros
pects of a railway from Kilosa or Morogoro (on the Dar-es-Salaam
Kigoma line) to Manda (a port on the north-eastern shore of the 
!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 N yasa 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 expendtture 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, Sahs
bury, and Bulawayo, and fae1ht1es for commumcation 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 that district is ordinarily evacuated, but this area 
1s separated from the rest of Northern Hhodes1a by the deep 
Luangwa Valley, which is practic:l.lly 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 370 miles. LaC'k 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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Co-ordination of Common 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 territones there is one great d1fference in the 
situation in that the railways are at present owned and worked 
by private companies and not by the Governments. 

Moreover, the possrbilities of competition are less and there is 
nothing comparable to what we have described as " the joint 
hinterland" which exists in the Northern territories and which 
might be served either through Kenya and Uganda or through 
Tanganyika. 

But there are already certain poss1bllities of competition which 
are sufficient to indicate some need for a common plan, particularly 
as regards road construction. 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 competrtion is on a very small scale, and for the 
main plan of railway construction joint consideration 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 territ01ies, 
and have summar1sed our recommendations under this head in 
Chapter V. As Nyasaland relies for its external defence on the 
King's African Rifles it would 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-ordinatmg powers over the forces 
stationed in those territories. No close co-ordination will be 
posstble between the mihtary organizations of Nyasaland and 
Northern Rhodesia unless the defence force of the latter Protector~ 
ate, which is at present a military branch of the police, is in
corporated in the King's African Rifles. The military requirements 
<lf both Protectorates, both for external defence ana internal 
secunty, are similar in character, and some form of central co~ 
<lrdinating authority would be an advantage. 

The question of defence might form a. serious obstacle to amalga
mation of the Central territones with Southern Rhodesia, because 
the latter relies on a European defence force. 
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Customs. 

Northern Rhodesia and Nyasa.land have different tanff systems 
and there IS at present no co-ordmation between them. 

In Nyasalu.nd Imports are subJect to a general ad valore1n duty 
of 15 per cent., With certam exceptwns, such as tobacco, wmes, 
etc., on whiCh there are spemfic duties; there is also the usual hst 
of exempted articles. 

The mam portwn of Northern Rhodesia, which IS withm what 
IS known as the " Zambesi Zone," is a party to the Customs Uruon 
of South Africa Under the present agreement, Northern Rhodesia 
receives 12 per cent. ad valorem on removals from the, Union of 
South Afnca of Imported goods, and 6 per cent. on removals of 
goods manufa.ctured m South Africa. Unmanufactured produce of 
South Afnca is not sub1ecL to duty. The Union of South Africa 
charges the actual duty at Umon 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 
Rhodesm, which IS roughly that portiOn of North-Eastern 
Rhodesia whiCh hes to the north-west of a hne from Fife to Ndola, 
is for Customs purposes In the Conventional Basin of the Congo; 
the remamder of Northern Rhodesia is in the Basin of the Zambesi. 

By the Berhn Treaty of 1885 and that of St. Germam-en-Laye 
of 1919, countries Within the Conventional Basin of the Congo 
must observe equality of trade with all rountnes which are signa
tories to these treaties; hence there can be no preference m favour 
of British goods m Nyasaland or m that small portion of Northern 
Rhodesia whrch is w1thm the Congo Basm. 

Nyasaland and a part of Northern Rhodesia thus stand on the 
same footmg as Kenya and Uganda in this respect, and their 
interests should be represented in any negotiations for the revision 
of these trea tres 

Apart from the transit trade through Portuguese territory there 
is very little interchange of goods between N yasaland and the 
neighbouring terntones, :"l.nd her exports to them are insignificant 

The trade of Nyasaland with the Nor~bern territories is not likely 
to increase to any considerable extent unless railway communica
tions are developed, from the Tanganyika Central RaJ.lway south
wards to or towards the north end of Lake N yasa. The trade 
between N yasaland and South Afnca and the Rhodesias is alSQ 
hkely to depend to a large extent on improvements in commumca~ 
trons. There is, however, a. considerable amount of transit trade 
through Nyasaland to the Fort Jameson area of Northern 
Rhodesia which is likely to increase in the event of the construction 
of the Zambes1 Bridge and the extension northwards of the Nyasa
land railway system. 
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Between the two RLodesias, on 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 
sectwn, must pass through Southern Rhodesia and South Afnca, 
and a large proportwn of her trade is with those countrtes, 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 1s, however, no such d1fference 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 tanff 

Research. 

With regard to research, the same general considerations apply 
to the Central as to the Northern territones. There are many 
problems common to all five terntories, and conditions are in many 
respects similar. The Governments have already recognised this 
by contnbutmg to the upkeep of the research station at Amani 
and acceptmg the prmciple of centrahzmg sleeping s1ekness and 
vetennary research at Entebbe and :Kabete respectively. The 
Central terntories have also local problems m wh1eh they are 
specially interested, as, for instance, the d1seases of tobacco, which 
is their most important export crop. This interest Is shared by 
Southern Rhodesia, and in the two Rhodes1as European and native 
cattle-owners are interested m rest'arch into the same ammal pests 
and diseases. 

We have suggested in Chapter V that, for purposes of research, 
Nyasaland and Northern Rhodesia should be included m the same 
group as the Northern terntories, but if any further local co
ordmatwn 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 froru our consideratwn of 
conditions in the two Protectorates is that broadly speaking they 
ought to follow the same general principles of native pohcy that we 
have attempted to formulate for the Northern terr1tories. There 
are spec1al considerations affectmg the central part of Northem 
Tihodesia, but apart from this area the whole of Nyasaland anrl 
the greater part of N01thern Rhodesia present the same problems 
as we have described m Chapter III in regard to native rights in 
land, white settlement, labour, and the economic and pohticaJ 
dPYelopment of the natives. In addition the two Protectorates have 
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their own special problems in connection with the extensive. r1ghts 
that have been granted to certain British companies, .and w~th the 
periodical migrations of labour. Northern Rhode~ a agam has 
important interests in common with the self-goverrung Colony of 
Southern Rhodesia. With recrard to services of common interest 
the nted for a Central Authority to secure co-ordination is not so 
urgent as we have found it to be in the case of the Northern 
territories. 

Possible Political Readjustments. 

In the light of this general survey of conditions in Nyasaland 
and Northern Rhodesia, we can now consider what political read
justments are necessary or desirable to effect such co-ordination of 
pollcy 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. separa.te system 
of Government on the lines that we have proposed for th& 
Northeru territories. The cost of a Central Authority would be 
burdensome and there would not be sufficient work to a.ttract 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 any one 
of the following forms :-

(1) These two terrltoreo 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 placed under the general supervision of 
the Governor of. So~thern . Rhodesia., as High Commissioner, 
who would exerc1se 10 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 gra.vitating towards 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 native policy and services of common~' 
interest in an advisory capacity. ·· 
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Public Opinion. 
Before examimng the advantages and disadvantages of each of 

these courses, It IS desrrable to give a bnef account of the state of 
public opinion m the terntones concerned. In considering the 
future polit1cal destmy of these territories the views and sent11nents 
of the settled European community are an Important factor to be 
taken into account, for no far-reaching change could be effected 
w1thout the support and co-operation of that community. We 
endeavoured to ascertain, as far as was possible in the t11ne at our 
diSposal, pubhc opinion in both Protectorates and in Southern 
Rhodesia on the broad aspects of the questiOn. The impressions 
that we formed are as follows :-

Nyasaland.-Opmwn in Nyasaland is divided and uncertam. The 
Merchants' Association at Blantyre and the Chamber of Agriculture 
and Commerce, who represent the trading interests and the large 
agncultural companies and firms, are m favour of eventual federa
tiOn or closer umon w1th 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 tha.t 
the policy of that Colony 1s 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 
Ugan&t. The majority of them, however, do not advocate any 
early change, and consider that in any case the first step should 
only be a union with Northern Rhodesia, leaving the question of 
federation with Southern Rhodesia for future consideration. On 
the whole our impression of public opinion in Nyasa.Iand is that it 
is generally opposed- to any immediate action in the direction of 
closer union, although a proposal to absorb the North-Eastern 
part of Northern 'Rhodesia would probably meet with general 
approval. 

Northern Rhod.esia.-Jn Northern Rhodesia also there is no 
unanimity of opinion. The East Luangwa district, as we have 
,\Jready 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 consider 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 for the transfer of the district ; but 1f Northern Rhodesia 
were to amalgamate with Southern Rhodesia, while Nyasaland 
were placed under the Central Authority wh1ch we propose for the 
Northern group, we have little doubt that the isolated community 
around Fort Jameson would seek to link its destinies with the 
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latter. In fact, thmr representat1v~s defimtely stated that they 
were opposed to any umon w1th Southern Rhodesra unless N yasa
land were mcluded. 

The Europeans m the central part of Northern Rhodes1a, 1.e., 
the area served by the railway, have a, different outlook. Th1s part 
of the country was colomsed mamly from Southern Rhodes1a, 1ts 
mam trade as we have shown Is with or through that Colony, and 
1ts natural sympathies are with Its southern ne1ghbour. Moreover, 
the European commumty feels that Its views would carry greater 
weight in companson with native interests, and that t.he non
officials would have a greater voice in the admimstrat10n, If they 
were amalgamated with a seli-govermng wh1te StaLe But 'even 
here there IS some difference of opmwn. In Livmgstone It IS 

apprehended that the change would remove the seat of government 
ulld thereby reduce the volume of trade and cause a senous fall in 
the value of landed property. On the other hand, the repre
sentatrvea of the mmmg mterests are generally m favon.r of 1t. 
Those interests are closely affected by such ma.tters as railway rates 
m the two Rhodesias, and 1t would obvrously be more convement 
for them to d1scuss these matters with one government instead of 
two. 'rhe spokesmen of the farmmg mterests m the railway 
belt who appeared before us were in favour of amalgama
twn, though we understand that there are some dissentients who 
fear tha.t Northern Rhodesia would not be able to obtam sufficient 
representatiOn in a joint legislature to safeguard her special 
Interests. European opinion in this part of the country 1s generally 
umted in oppositiOn to any idea of partition of the tern tory, as it 
w1shes to retain control over the distncts, particularly those m the 
north-eastern sectwn, from which the settled areas draw the1r mam 
supply of labour. 

Southern Rhndesza -Southern Rhodesia IS outs1de our terms of 
reference, but the attitude of public opinio:p there towards the 
1dea of closer union with one or both of the Central terntories is 
relevant to this part of our enquiry. The Colopy hes between the 
Union of South Afnca and the two Protectorates and her 
geographical position would admit of political amalgamatiOn with 
either. The possibility of her bemg drawn into the orbit of the 
Umon has nn important bearing on the questwn whether it is 
advisable to form any rlose connectiOn between Southern 
Rhodesia and the Central temtories. We have had the advantage 
of fmnk d1scussions on the subject with Sir John Chancellor 
recently Governor of the Colony, with the Premier and Ministers' 
and with the I1eader of the Oppos1t10n When a referendum wa~ 
taken m 19:23 on the questiOn of joimng the Union on terms 
offered by the Government of General Smuts, there was a con
sidera~le minority (abo~t 40 per cent ) in favour of this step; but 
we oamed the 1mpresswn that a large part of this minority has 
now

0 

changed 1ts mind and that the conn try has come to look north 
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mstead of south. The pohcy which now finds general favour Is that 
of a " Greater Rhodesia," and informal discuss10ns have already 
taken place between representatives of the two territories as to the 
terms on which amalgamation might be effected. Some of the 
ad\ocutes of this pohcy look forward to the incluswn, at some 
future tlme, of Nyasaland in the Greater Rhodesia. In statmg 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
hshed self-governmg Colony, they still had much expenence 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 
as~>ured support of public opmion. 

Analysis of Alternatives. 

We are now in a position to estimate the relative advantages of 
each of these "IX courses :-

(1) UNION WITH THE NORTHERN TERRITORIES. 

From many points of view eventual umon with the Northern 
territones would appear to be the natural destmy of Nyasaland. 
The greater part of it is not a white man's country, its physical 
and climatic cond1tlons are generally similar to those of Tangan
Yika, and as regards native policy most of its problems are the 
same as those which have ansen in the Northern territories. The 
same comnderatwns apply to the north-eastern section of Northern 
Rhodesia. This part of the country has so much in common with 
N yasaland and Tanganyika that 1ts natural destiny also appears 
to lie in the drrection of union with the North, though the pos1t10n 
might be altered if mineral developments brought the north-western 
d1stricts into closer relation with the Rhodesian railway system. 

On the other hand, the railway belt in Northern Rhodes1a has, 
as we have shown, many close connections with Southern Rhodesia 
and the majonty of the European community look forward to 
closer relations w1th that Colony rather than to union wrth the 
Nmth 

Whether these contrary tendencies will lead to partition of the 
Protectorate is a questwn that will be d1scussed later. For the 
present we are considermg whether the two Protectorates should 
be placed en bloc under the Central Authonty which we propose 
fo~ the Northern group. Apart from the fact that no section of 
opm~on urges any such change at present, and the general body of 
opmwn would be opposed to it, the state of communicatwns makes 
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it impracticable, and 1t will probably be many years before the 
improvement of railway communicatiOns will bnng 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 
include all the five terntories in a single pohtical 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 central legislative 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-governmg 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 hkely 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 WITR SOUTHERN RHODESIA. 

From the Imperial point of view 1t might be held tbat there 
would Le certam advantages in strengthening the pos1t10n of 
Southern Rhodesia by lettmg 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 temtories there are certam natural affinities which 
point to union with those terntones possibly as the best ultimate 
development, and 1t would be madvisable to take any 
step now which might mevocably commit the countnes 
to another hne of development Moreover, we doubt 
whether Southern Rhodesia is yet in a position to undertake the 
heavy responsibilities which amalgamation would mvolve. The 
control of a larf{e black. population .by the small VI bite. community 
in that Colony IS still m an expenmental stage, and 1t would be 
unwise to add to its burdens unt1l1ts ability to discharge its present 
task has been tested for a longer period. The pre~ent Colony has 
an area of 149,000 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 ratw 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 task of the Southern Rhodesian 
Government which amalgamation would mvolve. 

Further experience is required also in another direction before 
a 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 adm1mstration of tropical regions 
containing a vastly preponderant native population. It is desirable 
that this system should be submitted to the test of time before it 
is decided whether N yasaland and Northern Rhodesia should be 
brought under the regis of the different system of representative 
government preva1ling 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 w1th 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 Rhodesia and the whole of Nyasaland. For the above 
reasons we are compelled to reject the alternative of amalgamation 
with Southern Rhodesia. 

(4) GROUPING UNDER THE 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 
a temporary expedient, to bring the three territories into some 
looser form of union with a view to co-ordination of matters of 
common interest. It has been suggested that the Governor of 
Southern Rhodesia might be made High Commissioner of the two 
Protectorates and be vested with general powers of control, so as 
to place him in a position analogous to that which we have pro
posed for the Governor-General in the Northern territories. This 
suggestion has many attractions. The High Commissioner would be 
able to co-ordinate native policy in the Protectorates and to secure 
co-operation in the various matters in which, as we have shown, 
~hey have common interests, not only between themselves but also 
m some respects with Southern Rhodesia. He would be kept in 
tou~h, through the Colonial Office, with the development of native 
JJ?hcy in the Northern territories, and would be in a position to 
drrect the policy of the Central territori-es ou the same lines. He 
;'·ould also ?e able to keep the Government of Southern Rhodesia 
m touch wrth the principles approved by His Majesty's Govern
ment and 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 will be the direction of native policy and 
the co-ordmat1on of common services. The Governor of Southern 
Rhodesia would not be able to pay frequent visits to the Central 
territories: his primary duty is to act as llls 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
dJCe the future political alignment of the Central territories. II 
if, were adopt-ed 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 
hnking Nyasaland and a part at least of Northern Rhodesia with 
the Northern territories, we cannot reeommend the forging of any 
fetters which might bmd them permanently to the south. 

(5) PARTITION OF THE CENTRAL TERRITORIES. 

We have shown that Northern Rhodesia compnses three sections 
with different tharacteristics and different interests, and it may 
eventually be found desirable t<> provide for the administration of 
these sections by three different methods. Barotseland, with 
possibly part of the Kasempa district, might be treated as 
a purely native area and placed under the direct control of 
the Governor of Southern Rhodesia as High Commissioner, just 
a3 Basutoland, Swaziland, and Bechuanaland are administered by 
the High Commissioner in South Africa. The railway belt might 
be amalgamated with Soutiiern Rhodesia. 'The East Luangwa 
district might be incorporated in Nyasaland and the rest of the 
north-eastern section might be joined either to N yasaland or to 
'l'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 inclnde 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 progress in 
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the other districts of the north-eastern section, and It would be in
advisable to make any final dispositiOn of th1s tract until Jts 
potent1aht1es are better known. Union with Southern Rhodes111 
may perhaps be regarded as the ultimate destmy of the ra1lway 
belt in Northern Rhodesia, but the transfer of this belt by Itsp)f 
would not be welcome to either party. On the other hand, as we 
have pointed out in dealmg with the question of amalgamation, it 
would be unwise to place any further tracts with a large native 
populatwn under the Government of Southern Rhodesia until !.hat 
Government has demonstrated its ab1hty to cope with the exten
sive native problems that already confront it. 

(6) THE STATUS Quo. 

Our survey of the pos~:uble alternatives thus leads us to the con
clusion that the best course for the present is to maintam the 
independent status of the two Governments m the Central terri
tories, for the followmg main reasons :-

(a) Present conditions may be changed by mineral dls
covenes and the development of communications. It is 
impossible to foresee wha; may be the best ultimate grouping 
of the territones, and it is undesirable to prejudge it by setting 
up any ad mterim arrangement which later on it might be 
difficult to re-adjust. 

(b) The Government of Southern Rhodesia requires time to 
settle down m 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 predommantly native country. It 
still remains to be proved that the territory north of the 
Zambesi is a " white man's country " in the same sense as 
that descnption 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 
temtories, and it would be well to test them by actual ex
penence before doing anythmg to settle finally the future of 
the Central territories. 

(d) Desirable as it is to extend the present degree of co
ordination both m 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 t_he Northern territories should be the Secretary of State's chief 
adviser on imp01 tant matters of policy affecting N yasaland ~md 
Northern Rhodesia. He would be kept in touch with the affairs of 
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the two Protectorates through the medium of the Coloma! Office, 
and as Chairman of the Governors' Conference he would have 
opportunities of personal d1scussion with the Governors of the 
Central temtones, who would continue to attend that Conference. 
We would also suggest that the Governor-General should pay occa
sional viSlts to those terntories 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 temtories and co-ordination of common services 
where th1s is required. Such an arrangement would not be open to 
the obJection which we found to apply to any union of the Central 
Mrican 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 desrrable that close con
tact and exchange of views should be maintained between the 
Governments 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 
w1de differences in natlve pohcy should be allowed to grow up. 
Every opportunity should be taken for meetings between the 
Governor-General of Eastern Africa and the Governor and 
Ministers of Southern Rhodesia, and If the latter desired to send a 
representative to be present at the meetings of the Governors' 
Conference we thmk 1t 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 trnstee
shlp of Government the immigrant communities dom1ciled in the 
country and so as ultimately to secure more drrect 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 offic1al members, 
and five elected unofficial members. We regard it as essent1al 
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in present Circumstances to retain. an official maJonty m both 
Legislative Councils, but subject to this condition we should see 
no obJection to a moderate mcrease in the unofficial representa
tiOn, by nomination in the case of Nyasaland, and by raismg 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 .for .the present be 
adequately protected by the Government. 

The Dual Policy. 
As regards the· progressive application of the Dual Pohcy in 

Nyasaland and Northern BJlodesia, we have already stated that in 
our view these two terntories should follow the same general 
prmciples of native policy that we have formulated for the Northern 
group. In accordance with this view we recommend that, as 
soon as the High Commissioner for the Northern temtories has 
been appomted, inquiries similar to those which he is to under
take in Kenya, Uganda, and Tanganyika in the fields of land 
pohcy, native production, native labour, taxation, native adminis
tratiOn and native education as set out m the Annexure to 
Chapter VI, Part I, should· be set on foot in Nyasaland and 
Northern Rhodesia in consultation with him. 

In Chapter VII we have drawn attention to the importance of 
vigorous 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 Nort.hern Rhodesia. 

Native Administration. 
An attempt to build up something in the nature of responsible 

native 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 tnbal system, and a lamentable absence of native initiative 
and traditiOnal native organization. 

The experience "'hich has been gained in Tanganyika in re
bmldmg native admimstrations after the war would be of great 
·value, and it might be advantageous that an experienced officer 
f10m that Territory should be lent for a period to Nyasaland to 
asstst m the necessary inquiries. 

17th October, 1928. 

R. A. :M:ANT. 
GEORGE SCHUSTER. 
J. H. OLDHAM. 
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SUMMARY OF RECOMMENDATIONS.* 

MAIN REPORT. 

PART I. 

CONSTITUrriONAL CHANGES. 

A.-Preliminary Step (to be taken immediately). 

A High Commiss10ner should be appointed for Kenya, Uganda. 
and Tanganyika with executive powers, his special functions 
bemg ·-

(a) To maugurate enqumes and joint discussions on 
questions of native policy as mdicated in the annexure to 
Chapter VI, Part I. 

(b) To promote um:fied control of certain services of 
common interest, and to settle on a fair basis any immediate 
causes of dispute or difference. 

(c) To discuss locally and work out the arrangements for 
introducmg the' modrficatwns proposed in the constrtution of 
Kenya. 

B.-First Stage of Definite Plan. 

The results of the prehmrnary enqumes carried out by the High 
Commissioner should be revrewed by His Majesty's Government, 
and 1f then thought fit the post of Governor-General of Eastern 
Afnca should be created in place of the appointment of High 
Commissioner. The Governor-General IS to be a link between the 
Secretary of State and the local Governments, and for th1s purpose 
the plan mcludes changes of organization both m Africa and in 
London. ' 

ORGANIZATION IN AFRICA. 

1 The Governor-General should exercise so far as these can be 
delegated to lnm the functrons of supervisiOn and control now 
exercrsed through the Secretary vf State, and should be endowed 
for thrs purpose wrth executrve .powers and with control over 
legislation, but these powers and control should be exercised only 
for certam purposes which would be conveyed to him in h1s 
mstruct1ons. 

2. The prmc1pal dut1es of the Governor-General w11l be·-
(a) To secure Imperial mterests and the proper discharge 

of the respons1b1ht1es of H1s Majesty's Government'. 
(b) To hold the scales of JustiCe even between the various 

racial communitres. 
(c) To co-ordmate serviCes of common intetest. 

:t Note.-'J:his Summary should be read together with the general review g1ven 
in Chapter XV and with the " Outline of P1·oposals" at the <>nd 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 oourse of native policy 
and to supervise its working.") 

3. The Governor-General should work with the ,following 
bodies:-

(a) For general purposes. 
A small Advisory Council comprising officials 1 !lnd non

. officials of all three Dependencies. ' 
(b) For services of common interest. 

! • 
ADVISORY, 
CouNcn;.s,, 
ETC. 
(pages 160..:. 
161). 

(i) . Transport.-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 prehminary period rmd the fus~ stage. the status 
of the three Governors is to be affected as little as possible. They 
should retain the title of Governor an~ their present rates of pay: 
and should continue to be for ·an 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 ~£rica 

(including Zanzibar) and Central' Africa-a small Advisory 
Council. The membership of this Council' should be from 
five to eight a.nd 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. ·a.nd the 
Transport Adviser (if any) would be members. The Chair· 
man (or Chairmen) of these Committees should sit on· the 
General Advisory 9ouncil. 

6. To assist in the further consider~tion of p<)licy penodical 
Conferences for the Dependencies in Eastern and Central Africa 
should be held in London a.nd should be attended by official and 
unofficial delegates. 

\ ,. 
7. For the information of Parliament on the course of affatrs in 

Eastern and Central Africa. Annual Reports should be prepared by 
the Governor-General, and by the Governors of Nyasaland and 
Northern Rhodes1a, and pubhshed as a Parliamentary Paper with 
the comments of the East African Council. 
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0.-The Legislative Councils of Kenya, Uganda, and Tanganyika. 

1. No changes are needed at present in the Legislative Councils 
of Uganda. and •ra.nganyika.. 

•2. Simultaneously with; or subsequent to, the creation of the 
post of Governor-General, 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 
shoulq be replaced by four unofficial members nominated to 
represent native interests {in addition to the missionary 
ab;eady 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 
the proportion of official members. 

4. Consideration should be given to the replacement of adult 
franchise in Kenya. by a franchise depending on a. 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 a.nd 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 communities, and the 
High Commissioner should endeavour to induce them to come to 
an agreement on the question of election on a common roll. 

6. Concurrently with the chPnges proposed in the compositiOn 
of the Legislative Council of Kenya the Governor-General should 
be given special power to enact legislation and to secure supplies 
which he regards as essential for the discharge of his responsi
bilities, contrary to the vote of the ma.jority of that Council. 

D.-Local Government. 

Institutions of local and municipal government should be 
vigorously ~eveloped both in settled and native areas. 

• The Chairman dissents from Reoommendations C. 2 and 3 to the extent 
stated in his Addltiona.l Recommendations. 
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E.-Future Developments. 
The working of the whole of the arrangements set out above 

should be reviewed after a period to be fixed in due course by the 
Secretary of State. 

It 1s contemplated that the exercise of central direction by a 
Governor-General will lead to the establishment of a Central 
Council with power to legislate in respect of serVIce!! of common 
mterest, and with a central revenue (see Chapter xn. 

PART II. 
POLICY AND ADMINISTRATION. 

A.-Native Policy. 
1. The field of native interests in Eastern and Central Africa 

should be clearly defined not only in the interests of the natives 
but also with a view to making clear the scope for the development 
of the immigrant communities. In Kenya, Uganda, and 
Tanganyika a. programme of native policy for all three Depen
dencies should be worked out and .co-ordinated after full local 
discussion. 

2. Essential native interests under. the following headings must 
be defined a.nd protected :- · 

La.nd. 
Economic development, Government services and taxatiOn. 
Labour. 
Education. 
Administrative and Political Institutions. 

3. The Governments of the Eastern and Centra1 African 
Dependencies should endeavour to secure such a me'asure of 
segregation as will facilitate the creation of homogeneous native 
and non-native areas of sufficient size to become units of local self
government. 

4. Native tribal institutions should be fostered and native 
administrabions should have their own courts. 

5. Nat1ve opmion should be consulted regarding legislation 
affecting their interests through native administrations or District 
Coo~~. ' 

6. W1th a view to forming as close a.n estimate as possible of 
the production of native areas, typical areas should from time to 
time be selected for a test census of production. · 

7. In the annual report of each of the Eastern and Central 
Afncan territones, a section should be included on native interests 
giving data similar to those required by the Mandates Comm1ssion 
of the League of Nations in the annual reports of :mandated 
territories. 
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8. For the purpose of studying all factors affecting the moral 
and matenal 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) Appomtment of an Advisory Comm1ttee on Native 
Affairs to assist the Chief Native Commissioner. 

(iv) Appointment of representatives of native mterests on 
all offic1al bodies which can influence policy. 

2. Advisory , Committees should be attached to some of the 
departments of admimstration. 

C.-Transport and Communications. 
1. S.ubject to full local discussion and inquiry the management 

of the Tanga-Moshi-.Arusha. Railway system and possibly that of 
the Port of Tanga should be transferred to the Kenya-Uganda 
Railways Department. 

2.. '£he.Central Authority should settle outstanding railway rates 
questions, in particular the quest1on arising out of the extension 
of the 'ranganyika railway to M wanza. 

3. Standardization of eqmpment on the Kenya-Uganda and 
Tanganyika Railway systems should be introduced as soon as 
possible. 

4. The financial position and prospects of the K~ya.--Uganda 
and 'l'anganyika Railway pystems should be examined with a view 
to making arra;ngements for joint working. 

5. Machinery 'should be provided for continuous preparatory 
study of railway projects. 

6. Special. surveys should be orgamzeJ in Tanganyika, in order 
to provide information for framing land settlement and ra1lway 
policy. 

The cost of the surveys should be regarded as a proper subject for 
loan exp'end1ture. , 

7. On the completion of these surveys the followmg main trunk 
connection$ should be considered :-

Northern 'connection-Either Dodoma-Arusha or Kilosa
Mombo. 
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Southern connection-Either Dodoma-Fife or Rilosa
Ifakara-Manda.. 

8. In considering new railway construction the Government of BRANCH 

Tanganyika should give preference to branch lines which could LINEs 
later become part of one or other of the main trunk connections (page 127)· 
referred 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 road from Dodoma through Iringa. to the Tukuyu 
Highlands of Tanganyika. 

(b) A road through the coastal areas of Kenya and 
Tanganyika uniting Mombasa, Tanga, a.nd Dar-es-Salaam. 

D.-Research. 

1. The High Commissioner· should appoint a special technical RESEARCH 

Commission on Research to survey the existing organizations and CoMMissiON 
to report <>n the main objectives to be pursued. ~~5,!~~if.5• 

2. The Eastern and Central African Dependencies should be (page 135). 
treated as a unit in a.ny Imperial organization of scientific research. 

3. Each territory must retain adequate research institutions of (page 136). 
its own to undertake the scientific work required for the local 
purposes ofits Medical, Veterinary, Agricultural, and other Depart· 
menta. 

E.-Defence. 

The High Commissioner should consider the question of a more DEFENCE 
efficient and economic organization and distribution of the King's ~~ar I32· 
African Rifles, and similar questions, in consultation with the · 
Governors of the three territories and the Inspector-General of the 
Kmg's African Rifles. 

F.-Administrative Services and Secretariat. 

1. Trial should be made in the Eastern and Central African TENURE or 
pependencies of the system of limiting the tenure of appointments !:Po!NT· ' 
m the Secretanat to a comparatively short term of years, and there (pa~! 139). 
should be more frequent mterchange between officers serving in 
the Secretariat a:Qd m the Administrative Service. : _ 

2: As far as possible the highest posts in Eastern and Central 
Afnca, 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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G.-Location and Staff of Central 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 
and discussion by the High Commissioner. · 

2. The Secretariat of the East African Governors' Conference 
should be attached to the High Commissioner, and later to the 
Governor-General. Apart from this their staff should be confined 
t.o 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 thl:' 
Governor-General regular annual visits, to England, and when 
they leave Eastern Africa they should retain their official poc;itions 
and no substitutes should be appointed. 

H. The East African Governors' Conference. 

The East African Governors' Conference should be continued 
for Kenya, Uganda, and 'l'anganyika, but the High Commissioner 
(and later the Governor-General) should presrde over it, and should 
be endowed with full powers to take decisions and to issue orders 
for their execution. 

(See also later recommendations regardmg the representat10n 
of Zanzibar and the Central African temtories.) 

PART III. 

RECOMMENDATIONS REGARDING ZANZIBAR. 

1. The existing co-operation of Zanzibar w1tb the mainland 
territories to advance common interests should be mamtained and 
extended particularly in such matters as scientific research, 
administration, harbours and docks, migration of labour, 
quarantine regulations, and assimilation of the forms of legislation. 

2. Zanzibar should continue to be represented on the East 
Afncan (Jovernors' Conference. 
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SUMMARY OF THE CHAIRMAN'S ADDITIONAL 
RECOMMENDATIONS. (Page :244.) 

The Legislative Council of Kenya. 

1. As an alternative to the proposal contained in Recommenda
tion C. 2 on page 290, the following proposal is recommended and 
should be d1scussed by the High Commissioner with the local 
communities in Kenya:-

(a) The number of the Official Members of the Legislative 
Council should be reduced from nineteen to nine, and the 
number 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 should be a member of the 
Indian community. The remaining five should represent the 
mterests of the natives. 

2. Should it be found necessary to increase 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 TERRITO~IES. (Pages 252-268.) 

A. The Governor of Southern llhodesia should be appointed HIGH CoM
High Commissioner for Northern Rhodesia and N yasaland with MISSIONER 

powers s1milar to those proposed for the Governor-General of the (pags 261 )· 
~orth-Eastern territories, in order to supervise and co-ordinate-

(a) Imperial outlook; 
(b) Nat1ve policy; 
(c) Services of common interest. 

He should have authority to arrange for joint conferences of the 
several legislatures. 

B. Such umoo, through an executive Central Authority, should FUTURE 

be encouraged to develop mto a closer union with a central revenue DEVELOP 

~d a joint legislative counc1l to deal with services of common (;a~!8267 ) 
mterest such as defence, research, customs, and communications. 
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C. Ultimate redistribution of boundaries is desirable as 
follows:._ 

1. The settled Central or " railway " area of Northern 
Rhodesia to be united with Southern Rhodesia. 

2. North-Eastern Rhodesia 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 Rhodesia. 

The above redistribution should be considered at a representative 
conference with. the Governor or 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 Nyasaland 

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 boundaries. 

2. In the meanwhile the following 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) Tpe Governor-General should pay occasional visits to 
N yasaland 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 Government 
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 the annexure to Chapter VI, 
Part I, should be carried out in Nyasaland and Northern 
Rhodesia in consultation with the Governor-General of 
Eastern Africa. • 

(e) Nyasaland and Northern Rhodesia snould be included 
in the, same group as the Eastern African Dependencies foz 
purposes of research. 
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(/) An official majority should be maintained in the LEGISLA

Legislative Cou'nCils of both Protectorates, but there is no TcrvE 

b. ' t d t · • h ffi • l OUMCILS o JectlOn o a mo era e mcreiLSe m t e uno Cla representa.- (paqes 286-
tion by nomination, in the rase 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 Nyasaland to build up NATIVE 

responsible native administrations and native authorities, and ~;'A~~~~~ 
it might be advantageous that an experienced officer should (pag• 287). 
be lent to N yasaland by the Government of Tanganyika to 
assist in the necessary enquiries. . · ' · 
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BOTE Olf BOU:a:D.o.Y QUESTIONS, B'Y THE C11A.IRKAN. 

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. 

~ference has been made to the arbitrary ma.n.ner 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 are
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 same 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 ooundary, 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 VictOTia Lake Area. 

(1) The area surrounding Lake Victtfria has a natural unity. 
The Jacility 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 



the we.st shore, those in the Kavirondo Province of Keny<~~, and 
those m the Mwanza Province of Tanganyika, yet there are 
features of marked similarity. 

For the development of these areas, and particularly for the 
d.evelopment of water transport on the Lake, and of cornmunica
twns to act as feeders for water transport, it is desirable that the 
administration of all the riparian areas should be co-ordinated so 
that the parts of th~ system of communications based upon the 
Lake may each be properly related to the whole. 

There is another strong reason for such co-ordination. Hound 
Lake Victoria have· spread in the past some of the most formidable 
epidemics which have visited Eastern Africa. The Lake by facili
tating communications 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 wa.y of' effective administration 
in this vital matter. 

Nevertheles::~, it must be admitted that it is not possible at 
once to include the whole Lake area under a single administra,.. 
tion. The Kavirondo area has become bound by economic links 
to the Kenya State, and it would not be possible to effect a divorce 
under present conditions 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 as from that of its economic interests, it is less 
closely associated than the neighbouring province of Bukoba with 
the other parts of the Lake area. The province of Bul~oba, on 
the other hand, 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 iso 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 ~hfl 
people of the Buganda Kingdom, abovt which there is difference 
of opinion, have undoubtedly long shared in the ideas and to 
aome extent in the type ~f social organization of that Kingdom. 
They consider 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 
~cial characteristics, there would be advantage in unifying their 
administration .with that of Uganda. .... 
. With the 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 iR that necessary to 
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secure the benefit of a co~ordinat10n of the mterests referred to 
above. That can be seeured on the establishment of a Central 
Authonty without any re-adjustment of pohtwal boundanes. A 
Central Authority might, and should, make 1t 1ts special care to 
ensure a common pohcy for the development of water transport 
on the Lake, and of feeders for that transport, and a common 
pohcy 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 ~ordmatmg mfiuence of a Central Authonty, 
It may be desired to re~adJust the administrative boundaries m 
order to umfy 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 m the territories that tt becomes a matter of com
parative indifference to economic interests where the administra~ 
tive divisions of the terntories are placed. 

The Masat. 

The most conspicuous instance of the arb1trary and unsmentlfic 
nature of the present boundanes is that part of the boundary 
between Kenya and Tangany1ka that cuts in two the great Masai 
Tribe. It is a tnbe whwh is perhaps more pecuhar and homo
geneous in Its characteristics than any other. This race of 
warnors, and primitive herdsmen, w1th their strong trad1t1ons as 
conquerors, Is essentially one. Every Masai in spite of their 
internal sub.divisions is much more like every other Masai than 
he is hke any other tribesman. Their habits, organization, and 
customs, wholly peculiar to themselves, their language and their 
economic mterests, wholly centred in their great herds, are one 
for the whole race. The boundary cuts th1s people m two, with 
no more concern for their ideas or for the justiCe or convenience 
of their administration than the scythe has for a blacle of grass. 
Sub~d1visions of the tribe are split.· Some have difficulties in get
ting at their traditional water supplies. The Kenya and Tangan
yika Governments administer pohcies which are r.adically dlfierent 
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. The 
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 terrj.tory inhabited 
by this tribe should not be administered as a single territory, 
either in the mterests of the Masa1 themselves or in that of 
fac1hty of administration. 
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To remedy this grave abuse under existing conditions is diffi
cult, u not unposs1ble. The differences between the methods of 
the two Governments concerned are too wide to be removed by 
voluntary conferences between officers concerned in the admmls
tration ot the reserves. There are grave objectwns under exist
mg conditions to the umfication of the reserves as a single ad
mmistrative unit under one Government or the other. Were the 
whole Kenya reserve to become part of Tanganyika, it would 
bnng Tanganyika right up to the Kenya-Uganda Railway and 
preJudice the development of that system. Were the whole 
Tanganytka 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 
1s possible. W1th 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 smgle· native. 
tern tory 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 GovernmentaL 
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 Masa.i Board, 
of the officials of the two Governments, to secure co-ordination of 
administrative policy in such . matters as prevention. of animal 
du;ease, 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 umty 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 as 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 Ma.sai territones, nevertheless deserves 
consideration from the pomt of view of the inhabitants and of 
facihty of administration. The agricultura.l conditions of the 
vanous political divisions of the reg10n are s1m1Iar, and ~are sub
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 the regwn, and to the coastal climate. Social and ethnological 
cond1tions bear also strong resemblances throughout the regwn, 
and are markedly different from those of the interior. The in
habitants consi~t for the most part of Swahili, a mixed race 
peculiar to this region, with Arab and other immigrant commu
nities more numerously represented than elsewhere. There is one 
language, Kiswahili, in common use throughout the region. The 



systt?m of tenure, mvolving large areas of freehold land, due t.o 
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 K~l~manjaro Highlands. 

The heights of KllimanJaro and Mount Meru, together with the 
agricultural regiOns of Moshi and Arusha, m their geographiCal, 
climatiC, and social conditions, more resemble the ne1ghbourmg 
regwns of Kenya than they do those of Tanganyika. There is a 

.larger proportion of white settlement here than elsewhere in 
Eastern Africa, outside Kenya. The communications of the dis
trict are now joined by rail to the port of Kilindini in Kenya. The 
road system of the district also hnks 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 might benefit 
by closer association with the Government i:n control of their 
chief communications, and with the larger white community of 
Kenya. The administration of Tanganyika might benefit also, for 
which 1t 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 eo-ordinate the policy of 
the territories, a:nd 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 <:ommunications. There is a reason against the transfer 
It would be contrary to the pofitical 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 admimstrative 
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 
l:'eceive immediate attention. Where the Ktnya-Tanganyika 
boundary meets Lake Victoria, it cuts the traditional lands of the 
Watende tribe. The division inflicts hardship on the tribe and 
J1inders ~he 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. 

Sunilarly, where the Tanganyik~l.!ganda 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 territory. They could be made 
with a 1itt1e 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 Bv~dence.l ( Stttings. ~ 

1927 . 
.22nd December 

19~8. " 

Sudan. 

1st January',., Arrived Khartoum 

13th January... Arrived Rejaf ... 

Uganda. 

16th January... Arr1ved at Butiaba and 
left by car for Mas· 
indi. Met res1dents. 

17th January... Left Masind1 by car for 
Hoxma. 

18th January to 
26th January. 

26th January ... 

26th J anuarx. 

Motored to Entebbe. 
(Sir G. Schuster join
ed the party en route 
to Entebbe.) 

At Entebbe 

Left Entebbe by car fo:r 
J10ja. 

A.t Jm.ja 

12 

1 

Visits. 

Cotton fields of Sudan 
·PlantattonsSyndicate en 
route to Makwar, and 
Sennar Dam. 

Lukiko (Parliament) of 
Bunyoro. 

Offices of Native Govern
ment. 

N.J.txve Hospital. 

Kampala. 
Luk1ko of Kabaka of 

Buganda. 
Native Government 

Offices. 
Makerere College. 
Agt1cultural College at 

Nakasero. 
NattveHo~pttalat.Mulago. 
Church Missionary Soc

iety's headquarters at 
Namuembe. 

Wh1te Fathers' Mission 
at Ruba.ga. 

Mill Hxll Mtssion at 
Nsambya. 

Budo ~cbool (Church 
Mtss1ona.ry Soc1ety). 

Uganda Sugar Company's 
estate at Lugazi. 
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27th January ... 

28th January ... 

29th January .. . 

30th Jan nary .. . 
• 

31st January ... 

1st February 

2nd February 

2nd February to 
17th February. 

17th February 

18th February to 
19th february. 

19th February 

20th February to 
21st Febru11ry. 

22nd February 
24th February 

25th February 
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l Emdence.l 
(Sittings.) 

Kenya. 
Arrived at Eldoret. Met 

residents. 
Arrtved at Kitale. Met 

rest dents. 

Left for Eldoret. 
Left Eldoret by car for 
Ki~umu. 

At Kummu 

Arrived Molo. Met 
residents. 

Proceeded to Keringet 
by ear. Met ret<ldents 

Left Keringet by car 
for Njuro. Met 
residents. 

Motored from Njoro to 
Nakuru. Met rest-
dents; 

At Nairobi 

Left Nairob1 for Mom-
b;tsa, 

At Mombasa ••• 

Left Mombasa by train 
, for Mosh1, 

Tanganyika.. 
At Moshi 

Motored to Aruaha 
A11:1ved Muhesa 

At Tanga 
Embarked for Dar.es-

Salaam. 

2 

16 

3 

1 

2 

1 

Visits. 

Farms tn vicinity of 
Eldoret. 

Farws m vioiwty of 
Kitale. 

Kapsabet. Nandi and 
Kav1rondo Reserves. 

Church Misuonary 
Society's M.usion 
Station at Maseno. 

Roman Cathohc Mission 
Station ut Iregi. 

Indian agricultural settle
went at Ktbos. 

Solai Valley. 

Kabete Agricultural and 
Veterinary J ... aboratory. 

Jeanes School. 
Ra1lway Workshops. 
Tour1.1 10 Masa1 Reserve 

and K1kuyo Reserve. 
Met restdents at Nyer1 and 

Nanyukl. 

Kilindioi Harbour. 
Indtan School. 

Central School, Moshi. 
Mtss1on, Native Planta

tiOns, and Native Gov
ernmt!nt Offices at 
Macha me. 

Laboratories and 'IOurseries 
at Amani Institute. 
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Date. 

26th February to At Dar-ei!I-Salaam 
1st March. 

2nd March 

4th March 

5th March 

Left for Tabora. At 
Morogoro intervtewed 
the Ch1ef Labour 
Commtsstoner and 
the DtstrlCt Officer. 

Arrtved at Tabora 

Arrtved at Dodoma 

6th March to At Dar-es-Salaam 
8th March. 

8th March ... LeftbyH.H.S."Khahfa" 
for Zanztbar. 

8th March to ! In Zanztbar ... 
12th March. 

12th March ... Left Zanzibar ... 

Zanzibar. 

... , 

. .. 

16th March 
17th March 

18th March 

A.rrtved Beira ... 
Trans-Zambesia Rali

way to Mura9ca.. 
Arr1ved Zomba 

Nyasa.land 
18th March to At Zomba. 

25th March. 

25th March 

26th March 

Motored to Mlanje 
Motored to Cholo 
A.t Blantyre ... 

28th March ... I At Beira ... I 

4 

1 

1 

1 

3 

7 

1 
1 
2 

Vi~1ts. 

Customs P1er, Quay~ 
Warehouse, Locomo-
tive Shops, etc. 

Central School, Tabors.. 
Ktziko School for sons of 

Headmen. 
House of Chief Stdi. 
Hc!lptta.l. ' 
Central Lunatic A.sylum. 

I H.H. The Sultan of Zan
ztbar. 

Rallway Headquarters. 
and Tobacco Estates at 
Ltmbe. 

Namweras and Fort John
ston 

Experimental Statwn of 
Emptre Cotton Growing 
CorporatiOn, and Nattve 
and European Tobacco 
Plantatwns. 

Miss1ons at Blantyre. 
Government Statwn at 

Ltwoude for a meeting 
of the Nahve DtstrJct 
Council. 

I Lauderdale _:ea Factory. 

Imper1al 'l'obacco Com-
i plny'sFactoryatLtmbe. 

I Harbour Works at Be1ra • 



307 

Date. l Ev,dence.l 
(Sittings.) Vasits. 

30th lll arch 
2nd April. 

3rd Apnl 

4th April 
5th April. 

6th April 
7th April 

Southern Rhodesia. 
to I At Salisbury ... 

... I AI Bol•-yo ••• 

3 

1 

Northern Rhodesia.. 
to At Livingstone 2 

8th Aprll to 
11th April. 

Arrived Lusaka 
Arrived Broken Hill ••• 
At L1vingt.tone 

1 
l 
3 

Southern Rhode11ia. 
12th April ... I At Bulawayo 

South Africa. 
15th April to At Cape Town... 5 

20th April. 

20th April 

Interview w1th Pr1me 
Mmister on 17th 
April. 

Left for England by S.S. 
" Armadale Castle." 

2 

I 
Dombashawa (Govern

ment Agricultural 
School) . 

I 
Vetermary and Medical 

Laboratories. 

Broken Blll Mme. 

I NativelocationsatWankie 
Coal Mine. 

('Mr.J ustice 
Feet bam-
30th April 
&3rd.May.) 

7th May Arrived at Southampton 
Evidence taken in Lon

don on 18th May, 18th 
June and 25th July. 

Total 

3 

80 

(B) LIST OF WITNESSES. 

Uganda, 

Abrahams, S. S., Attorney-General. 
Amm, C. J., Indian Assoc1at1on. 
Bla1r, Dyson, Laad Officer. 
Br1t1sb Cotton Growing A6soc1at1on (represented by Mr. Reynolds). 
Busoga Lukiko, President of. 
Camphng, Rt. Rev. J., Cathohc Mission. · 
Carpenter, B.A., I\l.D., B.Ch., Dr. G.1 Speciahst Officer, Sleeping Sickness. 
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Cooper, O.B.E., P. W., Provincial Commissioner. 
Dam, C.B.E., C. K., Treasurer. 
Duke, O.B E, M.D., Dr. H L., Deputy Director of Laboratory Services. 
Eastern Provmce Chamber of Commerce, Jmja (represented by Mr. WalliS. 

Mr. Aratoon, Mr. Desai, one other member}. 
Gowers, K.C.M.G., Sir Wilham, Governor and Commander-in-Chief. 
Grace, Rev. H. M., Kmg's School, Budo. 
Grd:lin, S1r Charles, Ch1ef Justice. 
Hindley, Sir Clement, Chief CommllSSioner of Railways, India 
Harvey, O.B.E., Lt.-Col. R. B. L , O.C. Troops. 
Hussey, E. R. J., Dtrector of Education. 
Kabaka of Uganda, H.H. The. 
Keane, D.S.O., M.D., D.P.H., MaJor G. J., Director of Med1cal and Sam-

tary Services. 
La-an, Father, Catholic Mission. 
Lawrence, 0 B.E., MaJor E. H. T., Commissioner of Pohce and Pnsons. 
Mukama of Toro, The. 
Poulton, M.R.C.V.S., W. F., Chief Vetermary Officer. 
Railway Advisory Coune1l (represented by Mr. R. S. D. Rankme, C M.G .• 

Mr. Dyson Bla1r, Dr. H. H. Hunter, Mr. A. D. Jones). 
Rankme, C.M.G., R. S. D., Chief Secretary. 
Simpson, C.M.G., S., Director of Agnculture 
Uganda Chamber of Commerce (represented by Mr. G. Ishmael, President, 

and others). 
Uganda Planters' Association (represented by Mr. F. L. Gutlbride, Mr. 

N. D. Allen, Mr. H. 1\faclevm, Mr. F. J. Gorton). 
Unofficzal Members of Legislative CounCil (Mr. C. J. Amm, Dr. H H. 

Hunter, Mr. L. M. Seth-Smith). • 
Wayland, E. J., Dtrector of Geological Surveys. 
Willis, O.B.E., D.D., Rt. Rev. J. J., Bishop of Uganda. 

Kenya. 

Arab.s of Mombasa (represented by Sheikh R~U~hid bm Sahm, She1kh Rashid 
bin Sood, Sheikh Haidar bin Mohamed, Sheikh Hamed bm Moha.med). 

Baluchi Community of Mombasa, deputation from (conststmg of Mr. 
Hussem Dory, Mr. Mirza Ahdurahamar, Mr. Dakoo Dahag1, Mr. 
Mahomed Warshaw (Interpreter)). 

Barth, C.B.E , Sir Jacob, Chief Justice, 
Brandsma, Mgr., Catholic 1\flsswn, Kisumu, 
Cable, J. A., Editor, Ttmes of East Afrzca, 
Campbell, W. F. G'., ProVInOlal ComJuiSSioner, Ukamba. 
Chambers of Commerce, Association of East African (represented by Mr. 

A. C. Tannahill, Mr. ,w. Tyson, Mr. W. C. Mitchell, Mr. A. C Freeman 
Pannett, Colonel W. H. Frankhn, C.B.E., D.S 0., Mr. R. W. Playfa1r), 

Chamber of Commerce, Kisumu (represented by Mr. J L Riddoch, Mr. 
N. J. Desai). 

Uhamber of Commerce, Momhasa (represented by l\Ir. R. S. Campbell, 
Mr. A. M. Campbell, 1\fr. P. H. Clarke, Mr. E. C. Phtlhps, Mr W. F. 
Jenkins, Mr. A. F. 1\I. Crisp). 

Denham, K.B.E., C M G., Sir Edward, Coloma! Secretary 
D1ckson, M.O., T. A., Resident Commissioner. 
Dobbs, C. M., ProvmCJal Commissioner, Nyanza. 
Eldoret Settlers. 
Elected Members of Legislative CounCll and Executi-ve tf Convent10n of 

Associations (conMsting of: 
Elected Members: Rt. Ron. Lord Delamere, Mr. Conway Harvey 

Lt.-Col. Lord Franc1s Scott, D.S.O., Captam H. E. Schwartze, 
Lt.-Col. C. G. Durham, D S.O., Major R. W. B. Robertson Eustace: 
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D S 0., Major H. F. Ward, Captain E. 1\I. V. Vaughan Kenealy, 
Mr. T. J. O'Shea, Captain W. Tyson, Colonel C. Phllhps (Secretary). 

Conventwn Eucuttve: Mr. C. Kenneth Archer, l\lr. E. Powys Cobb, 
1\fr. R. H. Pringle, Colonel A. I. Lean, D.S.O., Captain M. S. H. 
){ont341,u, Colonel C. C. Griffiths, Mr. A. C. Tannahill, Major F. 
de V. Joyce, Major Ga1tskill (Secretary) ). 

Felhng, C.l\I.G., C. L. N., General Manager, Kenya. and Uganda. Railway. 
Fitzgerald, O.B.E., T., Postmaster-General. 
Frankhn, C.B.E., D.S.O, Colonel W. H, H.M. Trade Commissioner for 

the Eastern Afncan Territones. 
G1lks, F.R.C.S., L.R.C.P., Dr. J. L., Director of MediCal and Samtary 

Services. 
Grannum, C.M.G'., R. C. Treasurer. 
Gngg, K.C.M.G., K.C.V.O., D.S.O., M.C., Str Edward, Governor and 

Commander-in-Chief. 
Harns, Rev. H. T., Church l\l1ssionary Soc1ety. 
Harrison, E., Acting Duector .of Agnculture. 
Horne, E. B., Provmcial qommiss1oner, Masai. 
Huggard, K.C., W. C., Attorney-General. 
Ind1an Association, Kisumu (represented by Mr. Manj1 Janmahomed, Mr. 

P. K. Ghandy, Mr. N. J. Desai, Mr. P. L. Pandya, Mr. Kasstm 
Janmahomcd, Mr. Shanji Harji, Mr. Didar Singh, Mr. Damji Kara, 
Mr. P. F. Patel). 

Indmn Nat.ioual Congress, Eastern Africa (represented by Mr. V. V. Phadke, 
Mr. J. B. Pandya, l\lr. l\1. H. Mahk, Mr. A. B. Patel). 

Ka Vlrondo Chiefs. 
Kikuyu Association. 
Kikuyu Central Association. 
K1tale Settlers (represented by Colonel Ktrkwood, 1\lajor Bolton, Mr. 

Pharazyn, Admiral Crampton, Mr. Ktrk, Mr. Manley, Mr. Weller). 
Leech, L., Editor, Kenya DatlJJ Mad. 
[\fackenzie, T. R. 8., Manager, National Bank of Ind1a, Kisumu. 
Martm, H. T., Commissioner of Lands and Local Government. 
Maxwell, G. V., Chtef Native Commissioner. 
l\hssionarv Council of Kenya (represented by Rev. J. W. Arthur, O.B.E., 

M.D., Rt. Rev, A.. S. Heywood, Btshop of 1\fombasa, Rev, Canon G. 
Burns, Rev. L. H. Dowmng, Mr. A. Ruffell Barlow). 

:Uornson, A., President, Coast Planters' Association, 1\lombasa. 
Port Advisory Board (represented by Mr. G. Walsh, Mr, G. Bulkeley, 

1\Ir. A. Campbell, Mr. E. Goodhind, Mr. J. Cumming). 
Tucker, Lt.-Col. W. K., Unofficial Member of Ratlway Advtsory Council 
Walker, C.B., C.M.G., D.S.O, Colonel-Commandant H. A., Inspector· 

General, Kmg's Afrtcan R1fles 
Walsh, G., Uommtssioner of Customs. 
Walter, A., StatistiCian. 
Ward, Ma1or H. F., Member Legtslatlve CounciL 
Watkms, C B.E., D 8.0., Colonel 0. F., Provincial Commiss10ner, Coast. 
Wtlson, W. McClellan. 
Workers' Federat1on (represented by Mr. T. McClure, Mr. J. Riddell, 

llfr. 1\forttmer). 
Young Kavtrondo Taxpayers' Association. 

Tangany•ka. 

Adams, 0 B E., E , Comptroller of Customs. 
Anderson, F. J ., ~ettler, Arusha. 
Arusha Coffee Planters' Association (represented by Captam H. R. Rydon, 

Mr. R. R. Ulyate, General Boyd :1\Io.ss, Captain F. W. Hudson, General 
Malan, Mr M. Mtchalakis). 
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Arusha Chiefs and Nat1ve Planters. 
Bagshawe, 1!'. J., Provm01al Commissioner, lrmga. 
Bames, O.B.E., D. L., Provincial Comm1ssioner, Tanga. 
Boyd Moss, Bng.-Gen. B., Member of Legtslatlve Connell. 
Cameron, K C.M.G., K.B.E., S1r Donald, Governor and Commander-In

Chief 
Dar-es-Salaam Chamber of Commerce (represented by Mr. A . .A. Menkm, 

Mr. H. H. Robinson, Mr. H. D. Lehmann, M.B.E., Mr. A. B. Massie, 
:Mr. J. ShanklanJ). 

Dumas, A. B., Settler, Moshi. 
Dundas, O.B.E., Hon C. C. F., Secretary for Nat1ve ~airs. 
Ewbank, C.I.E., R. B., I.C.S. 
Gillman, C., Chtef Engineer, Tanganyika Ratlways. 
Gaeher, Mr., German Community, Tanga. 
Hellemc Union (represented by Mr. Lagos, Mr. Monnas, Mr. Economides). 
Hoy, Lt.-Col. A., late 1820 Settlers' Association, South Africa, 
Bignell, H., Provmctal Commisstoner, Dodoma. 
Iudtan Association, Tabora. 
Ind1an Association, Mwanza. 
Indian Association, Dar-es-Salaam. 
Irmga Farmers' Alssociat10n (represented by Major Grant, Mr. Dew, Mr. 

Thaxton). 
Jackson, O.B.E., E. St. J., Attorney-General. 
KlltmanJaro N at1ve Coffee Planters' Assocratwn. 
Kihmanjaro 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. Mtller (Sanya Branch)). 

Mailer, M., Usambara Planters' AssoctatiOn. 
Maxwell, D.S.O., M.V.O., M.C., Colonel G. A. P., General Manager, 

Tanganytka Railways. 
1\fttchell, P. E, Provmcial Commissioner, Moshi. 
Memhardt, F., German Community. 
Moshi Chamber of Commerce. 
Mothe, J. de Ia, Settler, Moshi. 
M wanza Chamber of Commerce. 
1\1 wanza Chiefs. 
Pfeng, H., Merchant and Planter, Dar-es-Salaam. 
Pratt, A.M.I.C.E., F. G., Director of Public Works 
Russell, Sir A., Chief Justice. 
Sapi, Chtef of Wahehe Trtbe, Iringa. 
Singh, C.I.E., Kunwar MaharaJ, I.C.S. 
Storm, W. T., Postmaster-General. 
Tabora Chiefs. 
Tabora Chamber of Commerce. 
Tabora Planters' Association. 
Tanga Nat1ves. 
UnoffiCial Members of Legislative Counctl (Mr. H. Ruggles Brtse, Mr. 

N. F. Howe-Browne, Mr. W. Stewart). 
W achagga Community. 
Wyatt, A. H. L., Provincial Commissioner, Taoora. 
Zavellas, J., Planter, Dar-es-Salaam. 

Zanzibar. 

Arab Deputation (consisting of Seyytd Salim bin Y.:mdeh el-Busaidi 
Sheikh 1\fahomed bin Hilal el-Barwam, Shmkh Ah bm Ame1r el-Harhubi' 
Sheikh Abdalla bin Suleruan el-Harthi). ' 

Crofton, R., Chtef Secretary. 
Cox, N. B , Treasurer. 
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Doctor, P. S., Member of Legislative Councd. 
Gra?.ebrook, W., Member of Legislative Councd. 
HollJs, K.C.M.G., C.B.E., Sir Claud, British Res1dent. 
Cnd1an Nat10nal Association (represented by llr. Tyab Ali, Mr. Ananta.nt 

and others). 
Kirsopp, G. D., Controller <Jf Customs. 
Nowell, W., Director of Amani Institute. 
Sually, K. K., Member of Legislative Council. 
Sayer, S. H., President of Chamber of Commerce. 
Tomhnson, SLr Thomas, Chief Justice. 

Nyasaland. 

Abraham, M.B.E., J. C., Administrative Officer. 
Barron, A. F., Imper1al 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. Bhgh, Mr. F. 1\f. W1thers). 

Bowring, K.O.l\I.G., K.B.E., Sir Charles, Governor and CommandeMn· 
Chief. 

Durberry..Seale, C., Chairman, Nyasaland Planters' Association. 
Cholo Planters' As!.OOiation (represented by Mr. W. Sanderson, Mr. W. H. 

Ttmcke, lfr. F. 1\f. W1thers, Mr. J. Tennett, 1\fr. J. Madden. 
Ducker, H. C., Empire Cotton Growing Corporation. 
Fu.her, 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. 
Gnffiths, 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 Commiss1oner, Southern Province. 
1IissJOns, Federated (represented by Mr. Borrowman, Mr. Bowman, Church 

of Bcctlaud; 1\Ir. 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' Association {represented by Mr. Scott, Mr. Garden, Mr. 
Shinn, :Mr. Aitchison). 

Paradts, 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 Africa 

Company. 
Reed, Haythorne, Judge of the High Court. 
Sanderson, MaJor I. C., Manager, A. L. Bruce Estates. 
Talt-Dow1e, W., Unofficial Member of Legislative Council. 
Theriault, Father, J\Iarist l\Iiss10n. 
Tucker, K. R., Treasurer. 
Warren, E. H., Comptroller of Customs. 
Wortley, O.B.E., E. J., Director of Agnculture. 

Northern Rhodesia. 
Clark, J. B., Dtrector of European Educat10n. 
Dav1dson, R., ,N:ayol' of Livingstone. 
De~utat1on from Maznbuka and Lusaka Districts (conststmg of .Messrs. Tom 

Kmg, L. J. Marston, H. Ilsley, G. P. Burdett, E. A. Copeman, J, M. 
Oosthuilltln, E. H. Cholmeley, Sam Haslett, R. H. Kirk, W. Cross, 
J. G1bson Hall, P. H. Bell). 
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Dobree, O.B.E., C. H., Treasurer. 
Elhs, P. F., Ex-Member of Legllllative Council. 
Ellis, Rev. W. H. P., General Missionary Conference of Northern Rhodesia. 
Hall, P. E., Resident Magistrate, Barotse D1stnct. 
Macfarlane, J., Settler. 
Maxwell, K.B.E., C.M.G., Su James, Governor and Commander-in-Chief. 
:Moore, L. F., Unofficial Member of Legislative Council. 
Murray, Captam T. H., Unofficial Member of Legislative CounCil. 
Northcote, G. A. S., Chief Secretary. 
Residents of B10ken Hill DIStnct (represented by Messrs. Loulll Gordon, 

C. B. Kingston, F. T. Knaggs, G. C. Norris, A. Roy, W. W. Freigenbaum, 
W. R. Watson). 

Stephenson, C i\f.G., D.S.O., M.C., Lt.-Col. A., Commandant of Pohce. 
Stephenson, J. E., Settler. 
Stuke, D. C., Unoffie1al Member of Legislative Council. 
Tagart, C.B.E., E.S B., Secretary for Native Affairs. 
ViVIan, Dr. A. C., Secretary for Mmes. 
Yeta III, Paramount Chief of Barotseland. 
Young, A. K., District Supermtendent, African Lakes Corporation. 

Southern Rhodesia, 

Mmisters and Leaaer of OppositiOn: Moffat, C.M.G., M.L.A., The Ron. 
H. U., Premier and Mm1ster of Native Affairs; Fynn, C.M.G., M.IJ.A., 
The Hon. P. D. L., Treasurer; Hudson, M.C., K.C., 1\:t:.L.A., MaJor the 
Ron. R. J., Attorney-General and l\fmrster of Defence; Leggate, C.M.G., 
M.L.A, The Hon. W. M., Colomal Secretary; Du Po1·t, D.S.O., 1\I.L.A., 
Lt.-Col. the Ron. 0. C., l\bn1ster of Agrtculture and Lands; Montagu, 
M.L.A., S1r Ernest~ Leaders of the Oppos1t10n. 

Railway Commission: Mr. E. H. H1ley (Chairman); Mr. J. R. Fulton 
(Southern Rhode&Ja); Mr. A. Warren (Bechuanaland Protectorate); Sir 
Richard Goode (Northern Rhodesia). 

Rhodes1a Chamber of Mmes (represented by Mr. J. G. McDonald, O.B.E., 
Mr. R. E. Bayliss, Bulawayo; Mr. D. V. Burnett, Salisbury). 

Rhodesian Agncultural Umon (represented by Mr. E. W. L. Noakes 
(OrganiSing Secretary) ; Mr. J. Arnold Edmonds (L1fe V1ce-President)). 

South Africa. 

Chaphn, G.B E., K.C.M.G., M.L.A , Sn Drummond. 
Clifford, C.M.G., Captain the Hon. B. E. H., Imperial Secretary. 
Creswell, D.S.O., M.L.A., Oolonel the Ron. 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.JU.G., D.S.O., Colonel G. A., General Manager, 1820 Settlers' 

Assocmtron. 
Sturrock, J. C. R., Resident Commissioner, Basutoland. 
Taberer, H. M., Native Labour Adviser to the Transvaal Chamber of 

1\hnes. 
Walker, Professor E., Cape Town Umverstty. 
Welsh, 1W. T., Chief Magistrate of the Transkeian Terntones. 

London. 

Allen, Sir J. Sandeman, Joint East .African Board. 
Bottomley, C.B., C.M.G., O.B.E., W. C., A~s1stant Under-Secretary of 

State tor 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., Su Sydney, Jomt East Afrtcan Board. 
Leggett, D.S.O., S1r 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. 0, Joint East .Afr1can Board. 
Ponsonby, C., Joint East .Afncan. Board. 
Sim, W • .A. M., Jomt East .African Board. 
W1gglesworth, .A., Joint East .African Board. 
W1lson, K.C.B., K.C.l\LG., K.B.E., Br1g.-Gen. Sir S., Permanent Under· 

Secretary of State for the Colomes, 

(C) MEMORANDA. 
In add1hon to memoranda received from official sources, written state-, 

ments were received from the following:-

Uganda, 

.Ankole, Omugabe of. 
Bataka Community. 
Buganda, ex-Nat1ve Chief Justice 

of. 
Buganda, Kabaka. of. 
Buganda, Mtmsters of. 
Busoga, Chiefs of. 
Chamber of Commerce: 
Cotton .Associa t10n. 
Folkes, .A. S. 

Holl, W. E. 
Ind1an Association, Central 

Council of. 
Planters' .Association. 
Toro, Mmisters of. 
Toro, Native Government of. 
Toro Planters. 
Wlllis, O.B.E., D.D., Rt. Rev. J. 

J. (Bishop of Uganda). '· · 

Kenya, 

A..fro-.As1an Association. 
Arabs of Kenya Colony and Pro. 

tectorate. 
:Baluchi Community. 
:Beaton, Duncan. 
:Bnt1sh 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 Somah Community. 
DaVIs, Alex. 
Elected Members of LPgislat1ve 

Counc1l and Executive of Con
ventiOn of .Associations. 

Figg1s, E. K. 
F1tzgerald, Dermot. 
Gordon, H. L. 

Grogan, Major E. S. . 
Hooper, Rev. Handley D. 
Hopley, F. 
Indian National Congress, Eastern 

Afrtcan. 
Ishaaks Community. 
Kenya M1ssionary Counc1l. 
Ktkuyu AssoCiation. 
Kikuyu Central .Association. 
Lamu Arabs. 
Leakey, Canon H. 
Leech, L. W. 
McDonald, E. W. F. 
Orchardson, I. Q. 
R1ddoch, J. L. 
Stoneham, O.B.E., Captain H. F. 
Uganda. Natives in Kenya. 
Ward, Major H. F. 
Watkins, M.B.E., F. 
Workers' Federation. 

Tangany1ka. 

Arusha. Federation Committee. 
Blumer, L. W. 0. 
Boyd-Moss, Brig.-Gen. L. B. 
Chamber of Commerce, Dar-es-

Salaam. 
Chamber of Commerce, 1\f:oshi. 
De Ia Mothe, J. • 
Dumas, A. B. 
European Const1tutional .Associa

tion. 

Fothermgham, R. 
Hellenic Community. 
Indian Association, Dar-es-Salaam. 
Kihmanjaro Native Planters' Asso-

ciatiOn. 
Kibmanjaro Planters' Association. 
Ruggles-Brise, R. 
Siggins, A. J. 
Tanga Natives. 
Tangany1ka Cotton Company, Ltd. 
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Zanzibar. 

Arab Asso<natlon. 
Chamber of Commerce. 
Comor1an Association. 

~·. 

Indtan Nat10nal Association. 
Sayer, S. H. 

Nyasaland. 

Barker~Wyatt, H. G. 
Cholo Planters' Associat1on. 
Chamber of Agriculture and Com~ 

merce. 
Northern Provmce Nat1ve Associa

tion. 

Nyasaland Planters' Association. 
South Nyasa Planters' Association. 
Zomba Province Nattve Associa--

tiOn. 

Northern Rhodesia. 

Baker, S. J. 
Barotseland, Paramount Chtef of 
Broken Hill Residents. 
Cholmley, E. 
Fort Jameson Delegates. 
Fort Jameson Planters. 
Hart, H. P. 
!Isley, H. 
Knight, C. S. 
Law, F. D. 

May, Rt. Rev. A. J. W. (BlShop 
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., Str Sydney. 
J omt East African Board. 
Leys, Dr. Norman. 

Rhodesian Agricultural Union. 

General. 

Luga!'d, G.C.M.G., C.B., D.S.O , 
Rt. Han. Lord. 

Melland, F. H. 



• 

Land (Sq. Miles). 
Area alienated to non-natives ... 
Area included in native reserves 

Balance unallotted 

Total area of land 

Population. 

Native 

Non-native : 
(1) Europeans and other wh1te 

races. 
Includ1ng officiala (a) ... 

(2) Arabs ... .. . 
O~her Asiatics .. . 

Kenya. 

10,511 
48,297 

149,512 

APPENDIX II. 

STATISTICAL SURVEY. 

Uganda. 

253 
No native reserves. 9,713 

sq. m1lea owned in free· 
hold by natives in 
Buganda and Western 
Prov1nce1 and 25 sq. 
miles in Eastern Pro· 
vince. Remainder 
available for native 
occupatiOn. 

Tanganyika. 

3,430 
No native re- • 

serves. All 
land is upubho" 
land, held in 
trust for na· 
txves. 

Zamibat•, Nyasaland. 

6,268 
No native re

serves. Most 
of balance of 
Crown Land is 
to be earmarked 
for nat1ve occu
pation. 

I 
Northern 
Rhodesia • 

18,197 
107,775 

165,028 
l----------·l------------------l--------------l----------l--------------l----------208,320 110,300 373,494 39,964 291,000 ---- ___________ , ________ , ______ ,, ________ , __ _ 

(Non-native 
Census, 1926). 

2,549,300 
(estimated) 

12,529 

(1772) 
10,577 
80,583 

(Estimated, 1926). 

3,123,581 

1,752 

(370) 

11,613 

(Estimated,· 
1927). 

4,319,000 

5,274 

(727) 
4,04l(b) 

19,659 

(Estimated, 
1927). 
183,781 

272 

(79) 
18,844 
13,859 

(Census, 1926). (Estimated· 
1927). 

1,290,885 

1,716 

(211) 

982 

1,237,486 

5,581 

(291) 

60 



STATISTICAL SURVEY -continued. 

-- Kenya Uganda. Tanganyika. Zanz~bcw. Nyasaland. Northern 
Rhodesia.• 

Finance. £ £ .£ .£ .£ £ 
(1) Outstanding pubhc debt ... 14,905,016(c) 1,648,290 5,205,446 100,000 1,925,211 410,500 
· (1) Ra1sed for railway and 11,252,184 375,568 3,421,341 - 751,734 -

port constructiOn. 
(1i) Ra1sed for other purposes. I 3,652,832 (d) 1,272,722(d) 1,784,105 100,000 1,173,477{d) 410,500 

(2) Revenue (excluding railways) 2,846,110 
(9 months only) 

1,292,306 1,904,106 540,300 396,341(e) 474,204 
(1927 or 1927-b). 

(3) Expenditure (excluding rail-
ways): (9 months only) 

(1) Ordmary ... ... ... 2,449,867 1,306,007 1,517,253 427,093 23::!,769 467,971 

(il) Extraordmary 120,107 253,893 223,938 181,033 
(9 months only) 

50,694 ... ... 98,553 

Trade. 
(1) Exports (1:)27) (Ercludmg 

Government stores, bullion and 
spec1e). 3,086,916 2,310,300 3,295,461 .1,237,716 929,546 667,315 

(2) Imports (1927) (Excluding 
Goverument stores, bullion and 

4,883,359(/) spec1e). I 1,587,989 3,101,185 1,703,580 938,461 1,957,138 

-----------~-------- -·-----L-----· ----- ---·----------- ------------------------- ---------------··-----· 
(a) Ftgures taken from staff lists for 1927, a deduction of one-third be1ng made for absences on leave. 
(b) At census ot 1921. 
(c) Kenya has also a contingent habihty for repayment of £5,686,436 advanced from lmper1al Funds for the construct10n of the Kenya

Uganda Rallwav. QuestiOn of reptyment to be cons1dered m 1933. 
(d) Includes contingent l1abilttleS tn respect of war expenditure from Impertal Funds, as follows :--Kenya, £1,405,016 ; Uganda 

£533 9!j9 ; Nyasaland, £95t!,990. 
(e) Includes loan grant-m-aid of £50,000. 
(f) Excludmg goods valued at .£929,650 imported from Tangany1ka mamly for re-exportation. 



APPENDIX Ill. 

EASTERN AND CENTRAL AFRICA: FINANCIAL STATISTICS. 

Ewpenditure. 
Outstanding Public Debt Year. Revenue. 

o,·dinary. Extraordmary. at June, 1928. 

• £ 
£ Kenya., 

£ 
1925 2,430,509 2,087,649 I 242,347 (1) For Railways and Po1·ts: £ 
1926 2,627,223 2,1!05,499 109,182 Imper1al Grant 5,686,436( b) 
1927 ... 2,t!4u,no 2,449,867(a) 120,107(a) Pubhc Loans ... 11,252,184 
1928 (Estimated) 2,859,404 2,636,176 204,(121 (2) For other pU11JOBes: 

• Impet•tal Grant 1,405,016(c) 
Pubho Loans ... 2,247,816 

Uganda. Total . .. ... £20,591,452 

1925 1,479,284 959,374 149,022 (1) Fo1· Raalways and Po1·ts: ~ 
1-4 

1926 1,389,641 1,066,167 229,445 Imperial Grants ... 375,568 
....., 

1927 1,292,306 l,l!06,007(a) 253,893(a) (2) Fo1' othet• ptwpose! : 
1928 (Estimated) 1,369,000 1,232,644 119,556 Imperial Grants 1,272,722(d) 

Tangany ika. Total ... £1,648,290 

1925-26 ... 1,970,126(dd) 1,226,393 294,051 (1) !lor Railways and Pol'tB: 
1926-27 ... 1,691,762 1,096,332 159,061 Imperial (;}rants ... 1,585,341 
1!127-28 ... 1,904,106 1,517,253 223,938 Pubhc Loan , .. 1,836,000 
1928-29 (Estimated) 1,842,490 1,649,216 183,612 (2) l!'or other purposes : 

Imper1al Grants 1,550,105 
Pubho Loan ... 234,000 

Zanzibar. Total ... £5,205,446 

1925 578,023 348,673 194,321 
1926 449,038 366,365 283,511 
1927 ... . .. 540,300 427,093(a) 18I,033(a) 
1~28 (Estimated) 538,982 432,922 214,342 Pubhc Loau ... £100,000 



EASTERN AND CENTRAL AFRICA· FINANCIAL STATISTICS-continued. 

Year. Bevem~e. 
Eropenditure. 

Outstanding Publiq Debt. 
at June, 1928. · 

1925-26 ... ... ... .. . 
19~6-27 ... ... ... ... 
1927 (9 months) ... ... 
1928 (Estimated) ... ... 

Ordinary. ( Erotraordinary. 

432,160(e) 
468,420v) 
396,341 g) 
448,000(h) 

Nyasalland. 
290,575 1 106,788 
309,861 I 127,289 
232,769 98,553 

( 1 ) For BaiZways : 
Imperial Grant 

(2) Fm• othe1• purposes: 
Imperial Grant 

751,734(k) 

1,173,477(i) 374,120 I 119,265 

Northern rRhodesia ... Total .. , ... £1,925,211 
. ' 

1925-26 '·' ... ... . .. 
1926-27 ... ... ... ... 
1927-28 ... ... ... ... 
1928-29 (Estimated) ... . .. 

1925 ... . .. ... ... 
1926 ... ... ... . .. 
1927 ... . .. ... . .. 
1928 (Estimated) ,.,, ... 

1926-26 ; .. ... ... . .. 
1926-27 ... ... . .. ... 
1927-28 ... ... ... ... 
1928-29 ~stimated) ... ... 

471,046(j) 
421,0'!5 
474,204 
530,482 . 

Keny 
1,993,509 
2,058,710 
2,257,403 
2,431,916 

404,829 
511,146 

. 631,130 
702,500 

377,371 I' .16,774 
423,435 32,106 
467,971(a) i 50,694(a) 
519,342 30,146 

~: 
I 

a and Uganda Ra/ilways and Har 
1,647,265 I -
1,86~,120 -

Imperial Grants ... . ... 
Advances from balances in 

anticipation of issue of 
Guaranteed Loan .. . .. . 

Total ... 

hours. 

2,178,157 i -

2,2821326 I - • 

Tanganyika Rail[ways and_ Marin,e. " 
404,906 . ' 308,276 
486,753 I 242,806 

1 

580,851 : 111.,898 I 
686,660 555,170 

: 
NOTES. 

188,000 

222,500 

£410,500 

(a) Estimated. tb) 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-~id of .£399,555. (e) Includes Loan Grant-i.n-ai_d of £110,000. 
· -(f) Includes Loan Grant-m-a1d of £120,000. . (g) IncLudes Loan Grant-m-atd of £50,000. 

(h) Includes Loan Grant-in-aid of £40,000. . · . 
(i) Includes grant of ;£958,990 for War expenditure. Question -~f repayment to be considered in 1933. . 
(j) Includes Loan Grant-in-aid of £100,000. · . · · · 
(k) Includes grants amounting to £572,362 towards guarantee of Debentures of Trans-Zambel!ia Railway, and £212,309 towards 

redemption of lands granted to Shire Highlands Railway. · 
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APPENDIX IV. 

IMPORTS AND EXPORTS. 

Excluding Government Property, Bullion (Other than Domestic Bullion) 
and Specie. 

KENYA AND UGANDA. 

1924. 1925. 1926. 1927 • 

mports .£6,178,547 7,838,414 7,267,000 7,400,998*' 
Exports-Kenya •.• .£:l,239,614 2,724,629 2,414,341 3,086,916 

Uganda ... .£3,897,395 5,097,215 3,596,045 2,310,300 

TANGANYIKA.. 

Imports .£1,901,563 2,442,937 2,593,706 3,101,185 
Exports .£2,611,303 2,901,315 3,025,978 3,295,461 

ZANZIBAR. 

Imports :£1,883,339 1,948,545 1,742,012 1,703,580 
I Exports £1,405,945 1,510,364 1,140,261 1,237,716 

;NYASALAND. 

Imports .£548,156 591,654 791,054 938,461 
Exports £564,007 542,488 646,574 929,546 

NoRTHERN RHoDESIA. 

Imports .£662,642 1,284,025 1,667,584 1,957,138 
Exports £406,55~ 397,735 442,414 667,315 

• Including goods to the value of .£929,650 imported from Tanganyika ma.mly 
for re-export. 



320 

APPENDIX V. 

IMPORTS. 

Showing the proportions supplied by the British Empire and by other 
countries. 

(Excluding Government property, bullion and specie.) 

19'l7. 

£ • KENYA 5,813,009• '{ British Empire £4,629,353 
UGANDA 1,587,!l89 Other Countries £2,771,645 

T A.NGANYI.KA. 3,101,185 {British Empire £1,798,687 
Other Countrxes £1.302,498 

NYASALANJ? ... 938,461 { Br1t1sh Empire £621,724 
.. Other Countr1es £316,737 

ZANZIBAR 1,703,580 { Brit1sh Empire £1,256,663 ... Other Uountnes £446,917 

NOitTUERN 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 Tanganyika estimates that 39 per cent. of imported goods 
is consumed by natives. 



• At'.t'l!.l'liiJ.l.A. H. 

EXPQRTS OF DOMESTIC PRODUCE. 
Xenya. 

1923. 1924. 1925. 1926. 192'1. -
Quantity. Value. Quantity. Value. Quantity. Value. Quantity. Value. Quantity. Value. 

(a) PRODUCED MAINLY BY NATIVES. -- --. 
£ £ £ £ £ 

Animals (No.) (including animals - 22,643 23,815 28,673 
forfood). 

15,124 20,673 8,104 12,017 1,461 8,091 

Copra and Coconuts (Tons) ... 702 13,764 2,019 46,876 1,623 36,280 1,195 26,358 779 14,384 
Cotton (Centals) ... ... . .. 677 3,026 677 2,764 1,696 8,347~ 1,261 5,149 571 1,731 
Groundnuts (Tons) ... ... 1,958 32,924 1,548 26,796 910 19,181 1,853 30,941 1,246 22,524 
81ms1m (Tons) ... ... ... 2,132 37,552 4,020 84,610 3,030 64,849 3,605 76,559 3,419 67,377 
H1de1 and Skms ... ... ... 118,413 215,161 325,145 239,795 246,228 

--- - -Totals ... ... . .. 228,822 404,880 474,475 390,819 360,335 
- -- - - -

(b) PRODUCED MAINLY BY EUROPEANS, 
- - - - - -

Maize (Cwt.) ... ... . .. 874,701 249,545 1,164,051 381,144 1,219,076 416,964 929,178 280,596 1,787,665 505,893 
Wheat (Cwt.) ... ... ... 93 73 1,846 1,442 572 448 83 22 278 200 
Coffee (Cwt.) ... ... ... ll39,028 491,181 158,411 635,618 147,257 823.901 140,954 747,453 209,844 1,140,389 
Sugar (Cwt.) ... ... ... 1,526 2,154 2,970 6,268 5,560 9,614 22,311 29,563 22,029 24,432 
Carbonate of Soda (Tons) ... 31,762 142,917 34,326 154,306 48,306 213,680 19,427 87,426 56,675 263,129 
SISal ('fons) ... ... ... 8,820 236,044 11,416 396,777 14,363 531,129 14,928 579,499 15,839 468,974 ---- ----------

Totals ... ... . .. 1,121,914 1,575,555 1,995,736 1,724,5W 2,403,017 
- - - - ------

(c) MISCELLANEOUS MINOR ITEMS. 

1 259,179l 254,418- 1 29s,ooa -- -
'Mu!Cellaueous ... ... . .. 214,719 323,564 

- ---- ---- --------------
Total exports, excludmg re· 1,564,955 ,2,239,614 .:!,724,629 12,414,341 8,086,916 

exports, Government stores 
and specie. I 



Uganda. 

[ 

- . 

I 
.I .I 1928. 1924. 1925 1926. 1927. 

--
Quantity., I Q_uantity.l I" Quantity., Qua~tl!._?l· r __ Value.- Quant1t_yJ Value Value. Value. Value. 

I (a) PRODUCED :MAINLY BY NATIVES. 
- - - - ... 

£ £ £ '£, . [ £ 
Chillies (Cwt.) ... ... ... 17,169 42,914 21,357 / 35,500 2,258 2,935 1,24-5 1,714 1,237 4,359 
Coffee (Cwt.) ... ... ... 45,372 129,716 '41,Q93 167,695 29,884 140,019 33,211 147,885 43,514 170,408 
Cotton (Centals) ... ... ... 382,220 2,090,750 574,418 3,486,565 784,153 4,685,992 723,438 3,051,791 526,910 1,690.837 
Cotton Seed (Tons) ... ... 9,818 54,777 21,093 106,280 21,927 122,791 35,360 194,887 29,502 170,303 
B1msim (Tons) ... ... ... 1,724 29,999 740 15,602 - - - - 718 13,733 
Hides and Skins ... - 34,498 - 38,548 - 33,8(}8 - 32,532 -- . 103,647 ... ... ----- -. 

Totals 2,382,654 3,850,190 4,985,545 
.. 

3,428,809 2,153,287' ... . .. ... 
--------------

(b) PRODUCED :MAINLY BY EUROPEANS ANl) INDIA'•,s. 

Rubber (Centals) ... .. ... 4,375 L 11,011 r 6,0831 18,911 
1 

8,06tJ 68,705 L 1S,~61 [ 135,619 I_ 14:463 T 82,076 -
: 

• (c) M.tsCELLANEous M1~0R ITEMS • --, - - -- ... -
Ml.!cella.neous ... ... ... 37,812 28,294 ... , 31,617 74,937 

-------
Total exports, excluding re- 2,431,477 3,897,395: 

5 .. 097,~1~' ..... 3,5~6,045 2,310,30.0 
exports, Government stores 

I 
- 1----- .. 

and specie. 



111'!1. ·.1. errlliory. 

1923. 1924. 1925. 1926. 1921. 

-
Qua11tity.1 Quantity. Value. Quantity. Value. Quantity. Value. Quantity. Value. Value. 

(a) PRODUCED MAINLY BY NATIVES. 
£ £ £ £ £ 

Millet (Cwt.) ... ... .. . 121,973 .36,095 158,332 49,976 66,531 25,517 58,125 24,094 72,268 29,164 
R1ce (Cwt.) ... . .. ... 57,721 41,517 62,235 59,866 60,921 62,232 65,295 67,564 78,820 72,253 
Ghee (Cwt.) ... ... .. . 7,892 17,418 9,439 25,589 7,658 33,770 7,428 32,577 7,912 30,015 
Cotton (Centals) ... ... ... 32,912 177,710 56,927 373,753 100,848 540,481 109,450 427,437 88,272 361,916 
Cotton 8eed (Tons) ... ... 980 3,656 1,595 7,187 4,849 "32,560 - ii,29cr 22,185 - - 4,566 18,440 
Groundouts (Tons) ... ... 16,508 26<1,129 18,684 359,918 9,055 178,685 15,8b7 254,903 14,147 238,082 
81me.1m (Tons) ... ... ... 4,435 75,527 3,909 80,324 3,396 71,561 3,563 68,585 3,733 74,017 
Beeswax ( Cwt.) ... . .. ... 6,039 24,758 8,497 44,666 5,858 42,755• 6,147 48,179 11,169 80,863 
H1des and Slons (Cwt.) ... ... 41,400 117,931 51,050 187,384 53,523 243,205 42,175 166,553 55,802 240,863 

- -
Totals ... . .. . .. 758,741 1,188,663 1,230,766 1,102.077 1,145,613 

- - - - -
(b) PRODUCED MAINLY BY EUROPEANS, 

Sisal (Tons) 12,1)45 367,228 18,428 644,835 18,276 688,451 25,022 911,293 33,012 1,160,735 -... . .. . .. 
Copra• (Tons) ... ... . .. 6,669 131,536 8,125 178,194 7,623 160,800 7,348 152,228 7,267 143,024 
Rubber (Tons) ... ... . .. 2,264 5,448 1,771 5,462 9,752 59,801 9,245 48,917 2,819 10,915 
Gold (Oz.) ... ... . .. ... 1,319 5,937 7,577 30,349 10,614 42,506 8,049 31,290 9,548 36,203 
M1ca (Tons) ... ... ... 32 19,172 57 27,638 52 31,532 63 26,592 35 16,994 

- - - - ----
Totals ... ... ... 529,321 886,478 983,090 -· 1,170,32() 1,367,871 

- - - - --
(c) PRODUCED BY NATIVES AND EUROPEANS. 

Coffee (Cwt.~ ... ... . .. ao,937 204,987 105,222 352,629 f21>,Ul<l <81,05&- ·iOO, 793 f: <95,199 · 131,899 ~ 463,420-
Tobacco (lb. ... . .. ... 15,557 421 65,614 1,477 108,026 3,077 165,685 3,827 107,963 3,572 

-
Totals ... ... ... 205,408 354,006 484,132 499,026 466,992 

- - - - _ ___,. 

(d) MISCELLANEOUS MINOR ITEMS. 
&14,985 Miscellaneous ... ... . .. 164,131 182,156 203,327 254,555 

-- - - - -
Total Exports, excluding 1,657,601 2,611,303 2,901,315 3,025,978 3,295,461 

Re-exports, but includmg 
Gold Bnllion 

• Much of tbe Copra 1s produced by Ind1ans and Arabs. 



Zanzibar." 

1923. 1924. 1925. 1926. 1927. 

-
Quantity., Value. Quantity., Value. Quantity., Vatue. Quantity., Value. Quantity., Value. 

Rupees. Rupees. Rupees. Rupees. Rupees. 

Cloves and Clove Stems (Cwt.) ... 252,169 16,906,000 193,840 12,636,000 260,651 14,028,000 197,975 9,216,000 308,662 11,546,000 
Copra (Cwt.) ... ... • .. 185,2i3 3,352,000 203,502 3,564,000 244,265 4,053,000 255,803 4,217,000 200,827 3,227,000 
Soap (Cwt.) ... . .. ... 17,611 513,000 20,216 510,000 6,607 162,000 3,196 73,000 1,879 44,000 
Tobacco (Cwt ) ... ... ... 94,336 22,000 52,125 11.000 85,908 20,000 52,879 23,000 52,461 46,000 
Miscellaneous ... ... .. . 284,000 307,000 273,000 262,000 365,000 

-
Total exports of Domestic 21,077,000 17,028,000 18,536,000. 13,791,000 15,228,000 

Produce. 
I --

• Product10n in Zanz1bar is mamly by Arabs and Indians. 



Nyasaland. 

1928. I 1924. I 1925. I 1926. 
I 

192'!. 

-
Quantaty.j Value. I Quantaty., Value. I Quantity ·I Value. I Quantity., Value. I Quantity., Value. 

• (a) PRODUCED MAINLY BY NATIVES • 
.£ .£ . l .£ .£ 

Beeswax (lb.) ... ... ... 10,113 228 15,664 891 18,890 460 80,659 1,035 24,170 1,208 
Groundnuts (Tons.) ... ... 2 16 16 122 108 958 - - 69 83~ 

Total• ... ... 244 513 1,418 1,085 2,041 - -
(b) PRODUCED MAINLY BY EUROPEANS, 

- - - -

I 
Coffee (Cwt.) ... ... ... 823 2,305 422 1,768 182 768 508 2,174 321 1,203 
Fibres (Tons.) ... ... ... 748 15,425 798 18,016 785 19,888 529 16,799 801 24,428 
Rubber (Centals.) ... ... 1,271 3,813 1,739 6,647 1,603 8,542 1,863 10,364 2,049 13,049 
Tea (Cwt.) ... ... . .. 8,601 39,934 9,451 57,046 10,319 64,242 10,557 62,675 10,447 56,640 

- -
Totals ... ... 61,477 83,476 92,940 92,012 95,320 

(c) PRODUCED BY NATIVES AND EUROPEANS. 
- - - --

Cotton (Centala.) ... ... ... 21,825 85,649 22,293 120,564 22,918 96,245 30,850 93,243 18,502 45,834 
Tobacco (Tons.) ... ... ... 2,303 257,998 8,144 352,348 8,088 345,872 4,081 457,122 6,9W' 780,964 

-
Totals ... ... 343,647 472,912 442,117 550,865 826,798 ---- -

(d) MISCELLANEOUS MINOR ITEMS. . -I - - - - -
Miscellaneous ... ... ... 4,565 7,106 6,013 3,162 5,387 

- - --------
Total exports, excluding re· 

I 
409,933 564,007 542,488 646,574 929,546 

exports, Government stores 
and specie. 

• Of whtcb 3,484 tons was produced by natives. 



Northern Rhodesia.>~~< 

1923. 1!}21:. 1925. 1926. 

Quant tty. Value Quanttty. Value. Quant$ty. Value. Quantzty. 

£ £ £ 
Cattle for Slaughter (No.) ... 12,266 46,911 12,081 51,661 9,917 46,681 8,635 
H1des and Skms .. • ... ... - 12,017 - 9,405 - 13,040 -
Maize (lb.) ... ... ... 12,337,606 31,018 7 996,750 27,914 9,033,120 29,513 9,845,004 
Ma1ze Meal (lb.) ... ... . .• 884,01~ 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 lCentals) ... . .. 207 898 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.) 
3,766 89 Lead, ore and concentrates (Tons - - 3,766 663 -

of 2,000 lb.) 
1,176 Vanad1um (Tons of 2,000 lb) ... - - 985 29,452 35,350 225 

Copper, bar and mgot (Centals) 3,660 11,802 2,426 7,253 - - 14,654 
Lead, p1g ll.'ld mgot (Centals) ... 249,875 190,045 138,112 ' 104,858 81,652 66,442 57,711 
Wood, Cane, etc. (Cubicft.) ... 45,136 9,867 48,102 9,371 64,794 11,477 56,153 ------ -----

Totals ... ... .. . 368,746 367,569 319,025 --- -----
'Misoollan~ous minor items ... 93,039 38,989 78,710 

--
Total exports, excludmg 

spec1e and re-exports. 
461,785t 406,558 397,735 

• There is pract1cally no native productiOn for export m Northern Rhodesia. 
-t In~ludes re-exvorts of 1mported goods-approximately £50,000, 

Value. 

£ 
46,085 
14,524 
31,246 
10,566 

155,832 
4,746 
-
-
4,498 

23,560 
43,284 
12,217 
--
346,558 
--

95,856 

442,414 

192'!. 

Quantity Value 

£ 
5,927 32,937 
- 21,561 

15,8!'\8,531 52,843 
5,042,264 18,437 
3,302,025 240,568 - -- -

_,.. 

288 6,749 
74,851 133,115 

111,244 8M,652 
155,536 8,993 

-----
603,855 

-----
63,460 

667,815 
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APPENDIX VII. 

NATIVE ADMINISTRATION: FINANCIAL STATISTICS. 
TABLE 1. 

Summary of Revenues of Native Administrations and amounts of 
Hut and Poll TaL 

(For detail• see Table 3.) 

Traniferred by Central 
Collected bg Government to Native 

Collected Total 
Central AdmmUJtratton. 

by Native Revmues 
- Government <~f Nattv,. 

from Hut Ad manes- AdminiB-
and Poll Tau; From Hut Frem other tration. trat1on. 

and Poll1.'a:IJ. sources. 
, 

.£ .£ .£ .£ .£ 
Vganda ... . .. 501,960 152,366 650 129,618 282,634 

(1927) 
Kenya ••• ... 5U,505 (a) 16,586 19,4.34 36,020 

(1927) 
699,552 126,207 18,707 U4,914 Tangany1ka ... -

(1927-28) ... 
Nya.sa.land ... 127,847 (a) - - -

(1927) 
Northern Rho· 120,815 (a) - 75(){b 7,050 

desia (1927-28) Also .£6,300 (Barotse 
to Barotse •rrust 
Trust Fond Fund). 

(a) Central Government pays Ch1efa and Headmen. 
(b) A.ccruang to Barotse Trost Fond from rents, interest, proceeds of 

workshops, etc. 
school 

TABLES. 

Summary of Expenditure of Native Administrations. 
(For details see Table 3.) 

General admimstrat10n, I 
payment of Chiefs, etc. f 

Education... ••• ... 
l!edtcal ••• .... • •. 
Forests ... ... • .. 
Vetermary ... • .. 
A.grlcultnre ••• • .. 
{)ther expenditure, Pubbc 

Works Department, etc. 

U,qanda. 
(192'1). 

.£ 
192,657 

12,595 
11,761 

621 
2,218 
2,254 

70,277 

Kenya. 
(192'1). 

.£ 
2,033• 

3,915 
2,236 
3,362 

953 
19,683 

Tanganyika. 
(192'1-28). 

Barotse 
Trust Fund, 

Northern 
Rhodesia. 
(1927-28). 

,t; 
4,000 

3,317 

1,537 

{)ther Charges ... ... - - 27,143 

Edt~~o~dmary • ... Expe.n.-.1------I-------J---2-5·
1

-39.-7- ------

Totlllll £292,383 £32,182 £155,754 .£8,854 

3875 
• Central Governml!nt pays Cblefa and Headmen. 

Mt 



328 

TABLE a. 
Details of Revenue and Expenditure. 

(a) UGANDA. 
REVENUE OF NATIVE ADMINISTRATION: 

I. Direce Collechom : 
Item. 

1. Court Fees and Fmes 
2. Market Dues 
3. Land RegiStration Fees 
4. ConfirmatiOn of Chieftainship Fees 
5. Liquor Permxts ... ... ... 
6. A.dmwistration Fines .. . . .. 
7. Sales of Native Government Publica.t10ns 
8. Luwalo (Labour) CommutatiOn Fees .. . 
9. Part Revenue Koja Stock Parm ... .. . 

10. Development Tax ... 
11. Ma.1lo (Estates) Certificates Advances, 

Refund of. 
12. Rent from Government for land at Mulago 
13. Shops 
14. Femes 
15 ?.flscellaneous Receipts ... 
16. Interest on F1x:ed Deposit ... 
17. Interest on War Loan 
18. Marriage Fet!S 
19. Nat1ve Trading Permits 
20. Sales from Native Administration Planta-

tions. 
21. Tr1bute 
22. Percentage on Government Ivory 
23. Salt Revenue 

Total direct collections ... 

.£ shs. 
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 
),500 0 

38 0 
100 0 

1,585 0 
1,041 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 
II. Transferred by Central Government : 

(a) Share of Poll Tax (Rebate) ..• 
(b) Other sums 

--- 153,016 0 

Total Revenue of Native Administration .£282,634 16 

EXPENDITURE : 
I. General Administration : 

1. Kabaka, Ministers' and Chiefs' Salaries ... 
2. Pensions, Gratuities, Allowances .. . 
3. Clerical Staff ... ... .. . 
4. Pollee and Prisons Staff 
5. Ceremonial Staff ... 
6. Roads, Maintenance • 
7. Transport Staff 
8. Ferry-Paddler& .. . 
9. Salt Industry Staff .. . 

II. Other Expenditure : 
1. Education 
2. Medical 
3. Forests 
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 ull expenditure of Native Administration £292,383 17 
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(b) KENYA. 

A. RJVENUE 01!' NATIVE ADMINISTRATION

L Direct collecti01111 : 
Nature of tax : 

(a) Rate ••• 

Total Direct Collections .•• 
IL Transferred by Central Government : 

(a) Share of Poll Tax .•• 
(b) Other sums-

( ~~ Rents of Land ••• 
(il Forest Revenue 

(in 'Miscellaneous ... 

.£ 
19,434 

19,434 

Nil. 

11,972 
2,902 
1,712 

Total Revenue of Native Administration .£36,020 
B. EXPENDITURE- • 

L General Administratn;e
(a) Salaries of Chiefs 

(b) Clerical Staff ••• • ... 
(Includes honoraria voted to District Clerks, 

whose salaries are paid by Central Government.) 

Paid by Central 
Government. 

2,033 

Total General Administrative 2,033 

II. Other &penditure-
(a) Education 3,915 
(b) Medical ••• 2,236 
(c) Afforestation ... ... 3,362 
(d) Agriculture and Veterinary' 953 
(e) Roads and Br1dges ... 3,700 
(f) Fixed Deposits... ... 9,300 
(g) MIScellaneous • .. 6,683 

Total of all Expenditure of Native Administration £32,182 ............... 



Province. 

Ma.henge 
Kigoma 
Bukoba 
Tanga. 
Tabora 
Central 
Northern 
Iringa 
Eastern ..... 
Mwanza 
Lindi... 

Estimated 
Hut and Poll 

TarlJ Collections 
1921-28. 

(c) TANGANYIKA. 

NATIVE TREASURY• EsTIMATES 1927-28. 

TOTALS FOR PROVINCES. 

Estimated Revenue of Native Treasuries, 
1921-28. 

Balances 
from 

1926-21. 

Share of Native 
Treasunes Jn 
Hut and Poll 

Taa; Oollectwns 

Other 
Revmue 

(Oourtfeel 
etc.). 

Estimated Ezpenditure of Nat,ve Treasur~ea, 
1921-28, 

Personal 
Emoluments. 

Othe1· 
Charges. 

Et:tra
ordmary. 

BalanctJ to 
1028-29. 

£ 8. d. £ 8. d. £ 8. d. £ 8. d. £ B. d. £ 8. d. £ 8, d. £ 8. d. 
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 
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 
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 
60,800 0 0 1,326 0 0 5,860 0 0 889 12 0 4,406 3 0 1,421 14 0 452 10 0 . 1,795 5 0 

111,710 0 0 8,422 13 0 27,920 1 0 2,997 9 0 22,849 8 0 "6,377 19 0 4,678 5 . 0 5,934 11 0 
79,350 0 0 3,467 2 0 7,840 0 0 1,080 10 0 6,575 0 0 1,611 15 0 1,412 10 0 2,788 7 0 
51,942 0 0 2,166 3 0 6,479 0 0 1,474 2 0 5,765 12 0 787 -9 0 1,822 17 0 1,743 7 0 
34,750 0 0 3,714 10 0 6,665 18 0 1,897 10 0 4,769 2 0 2,211 0 0 978 6 0 4,319 10 0 
76,800 0 0 1,746 11 0 6,589 0 0 1,514 7 0 5,488 0 0 1,424 0 0 649 12 0 2,288 6 0 

129,750 0 0 18,425 16 0 32,337 2 0 2,763 15 0 23,923 0 0 7,991 6 0 10,790 10 0 10,821 17 0 

Totals 

66,950 0 0 - -1 6,079 6 0 253 0 0 4,328 8 0 578 15 0 242 10 0 1,182 13 0 

... £699,552 o o .£47,soo 13'0.£126,207 12 o £18,707 5 o £'i'0'3.214 1ao £27,143 10 o .£25,397 o o £37,06o7o 
I 

t For 13pecimen of detailed Native Treasury Estimate, see next pa~e. 
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SPECIMEN NATIVE TREASURY BUDGET J!'OB 1928-29. 

Bukoba NatuJ6 TreaBUrg. 
REVENUE-

Rebate ... 
Courts ••• 
Marnage fees ... 
Market fees 
Ferry fees 
Land allocation 
Veterinary Tank fees •• 
Spraying fees ... ... 
Interest on £5,000 deposit 

Balan.ce from previous year 

EXPENDITURE

Salaries to 8 Chiefs 
Commutation ••• 
54 Sub-Chiefs ... 
626 Headmen ... 

• 

Staff of Chiefs' Council 
Cler1cal staff ... 
Trtbal Pollee ... 
N.A. Workshop staff ... 
1 Asiatic Surgeon 
12 Tribal DreBBers 
Lorry Dnver ••• ... 
Ferrymen and Clerks .•• 
Agr1cultural staff 
1 Headman } 
16 Sprayers 
10 Labourers 
Chiefs' Deputies 
Messengers 

Total Personal Emolument• 

Other Charges-
Transport and Travelling ... ••• 
Ma.intenance Lepers and Destnutes ... 
Agriculture 
Foresta ... 
Upkeep Buildings ••• 
Upkeep Dispensaries ... 
Mamtenance Roads ••• 
Educat10n 
D1ppmg Tanks Maintenance .. . 
Yer'llm Destruction ••• .. . 
Office and School Furn1ture .. . 
Stat1onery 
Sundry other charges ... 

• Total Other Charges ... 

... 

£ 
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 
DEPENDENC,ES, 1926. 

Land and Labour Policy. 
(A) The adoption of a defin1te Land and Labour Pohcy was cons1dered to 

be one of the most Important Items before the Conference. There was general 
agreement that a defimte pohcy was essential; and, further, that the 
Government should make It clear that when a pohcy had been accepted It 
was the mtentwn of the Government that It should be acted upon. The 
Issue of mstruct!ons of an equiVocal nature to diStrict officers, as had 
happened sometimes m the past, had been harmful, m such circumstances 
each diStnct officer mterpreted h1s mstructions in his own way, pohcy vaned 
from diStrict to district, and neither native, settler nor the distrwt officer 
knew the real intentwn of the Government. The whole questwn of I,and 
and Laibour Pohcy was examwed m great detai:r: and eventually a Memo
randum was drawn up, whiCh was accepted by the Conference a.s the bas1s 
of Land and Labour Pohcy m the East African Dependencies. This Memo
randum reads as follows·-

LAND AND LABoUR Pouoy IN THE EAST AntoAN TERRITORIEs. 

East Africa has two ll'emarkable features wh1ch dliferentiate 1t greatly 
from Bntlsh West Afnca and from most of the Empue's other tropical 
possesswns. In the first place, the population is very sparse by comparl· 
son w1th the extent of the territory and its potent1aht1es. In the second 
place, large areas are by reason of thelil' altitude suited chmat1cally for 
European colomzatwn. 

lt is generally admitted that European control in some form 1s nece&
sary to the welfare and development of the African peoples. In no 
other way can peace be secured, xmproper exploitation prevented, and 
the country developed to anything hke its full producmg capacity. 
Where the populatiOn is sufficiently numerous, the development can be 
carr1ed on under European admmistrat1on and the produce marketed 
by Europeall merchants. Th1s is the natural course of affairs in West 
Africa. But m 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 l''roduction alone under the guidance 
of European admimstratlon, 1t wculd have to be constituted an economic 
sanctuary so as to prevent the economic needs of the outside world from 
forcmg some other form of development upon 1t. For these reasons East 
Africa has already been committed to what 1s known as the dual pohcy 
-that 1s, to a combmatwn of non-native and nat1ve productiOn. 

The broad contrast presented by natural conditions in dtfferent part'.$ 
of East Africa l.B J]lustrated by the difference between Kenya and 
Uganda. In Uganda the population is suffi1-Ient for native .productiOn 
on a very large scale and the climate is also unsuitable for European 
colonization. Uganda Is1 therefore, developing broadly on the same 
hnes as West Africa. In the Highlands of Kenya, on the other hand, 
the native population is totally msufficient and unfitted to develop the 
country. Its present scale of production would, thetefore, have been 
1mposs1ble unless the railway had been built across tlie Highlands and 
had brought in its train several thousand European colonists. The col.l
trast presented by Kenya and Uganda 1n this respect may also be seen 
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on a. sma.ll scale withln the terntory of Kenya. alone. It 18 also tb be 
studied 111 Tanganyika. 

The dual policy, however, raises considerable problems of its own, On 
the one hand, there is the obliga.tion which rests on every civ1hzed 
Government of ra111ing 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 tts p~10ns. This 
latter duty cannot be performed under any system which sacrdices the 
native human bemg to foreign exploitation of the soil. It 111 not possible 
ro allocate to each area. the quota of human 1a.bour required for complete 
commercial succell6. The whole problem 1s to arrive at a just and far
seemg method of harmonising the best progress and welfare of the native 
inhabitants with the maximum of product1on. 

In solving tl.Is problem East Africa has one special advantage. There 
are examples elsewhere of the difficulties created by a d18interested and 
high-minded officiahsm, which gives a l'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 up side by Ende, w1th an increasing knowledge and under
standing of each other's requirements. Given good government, there 
is room in East Africa for many times its present populatiOn. There 
is a g-reat opportumty of providmg 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 mtlhons 
which constitute Europe's greatest problem. 

The essential ie to have a clear policy in regard to two factors-Land and 
Labour. 

LAND.-The Land of East Africa may be divided into certain broad 
categories:-- • 

(a) F1rst. there are those lands which, as jungle or forest or desert or 
swamp, or because of the inroads of human and animal d1sease or for 
other calllles1 were indubitably unoccupied and unclaimed at the time 
when our Government was establiShed. 

(b) Secondly, there are those lands to which there was only a doubtful 
cla1m, the "lands of the spear," where the cattle of hostile t.r1bes grazed 
under warr10r guard whenever grazing was scarce at home. 

(c) Thirdly, there are the lands effectively occupied by a large and 
settled native population. 

Th1s third category of land should clea.rly be resl)rved to ita origmal native 
owners. In the other two, suflic1ent land for their own use should be secured 
to the native tnbes originally sprinkled or wandering over it, but the rest J& 

clearly the propmty of our Government, to develop in the manner which it. 
con&Jders most su1table and effective. 

The followmg conclus10ns emerge therefore as to the right method of 
deahng With land:-

(1) Wherever a native population exists, sufficient land should be 
secured to it to afford full opportunity for economic stock breedmg and 
da1rymg, or for the production of crops according as the tr1bal bent 
is for pastoral or agricultural pursuits . • (2) European colonization should be encouraged wherever the chmate 
is 1m1table and adequate areas are available for settlement, without 
depnvmg the existing native population of FUfficient land for its own 
use. 
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· (3) The area of• land reserved ,for a native tJ;J.be -s~ould be sufficient to 
accommoda~ the whole tnbe together, so,thai where a tr1bal orgamsa
tlOn e:usts 1t may be preserved and impll'oved; arid that where none 
e:x:Jsts, some orm of native institutions may be gradually developeQ..* 

(*NOTE.-The Governor of Tanganyika accepts these concluswns, aubject 
to the jollowmg 1 eservattons-(A) The land policy {)I the Terntory as defined 
~n the Land Owma.nce whereunder the land is vested in the Governor for 
the uae and common benefit, direct or indirect, of the natives, to remain un-
unpaired in every resper:t; (B) The Government of Tangan111ka does- not 
commat itself to the p(Jllc!J of Native Beserve11, to which at as opposed.) 

LAsoun.-The followmg prmciples in regard to labour anse out of the 
foregomg conclusiOns as to land:-· 

(1} The ideal 1n view should be to enable land to be put to the best 
pOSBible ec::onomic use, while also providmg for the steady progress and 
welfare of 1ts llatlve mhabitants, and safeguarding them agamst 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 product10n in hls own Reserve or in labour for wages outs1de 1t. 

(3) In areas where the first alternatn·e 1s not with1n h1s reach, the 
nat1ve should be defimtely encouraged to go out to labour. In others, 
where both alte1natives are open to h1m, the Government is not con
cerned to impose e1ther upon him, but Simply to ensure so far a.s it can 
that he shall work m the cultivation of hls own land, 1f he pleases, or 
else as a wage-earner on alienated land, 1f he prefers 1t. In all area<~ 
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 m wh1chever way pleases and pays hun bi!St. 

(4) While commumcat1ons are undeveloped and d1stnbut1on therefore 
difficult, 1t is essential that the nat1ve should be instructed to grow 
sufficient foodstuffs for his own bvehhood. Otherwise, provided risk of 
famine be avoided, the natural play of economic forces should be allowed 
to decide the choice of crops. ' 

(5) In estabhsh{ng markets for produce, 1t 1s des1rable that the pro
cess of productiOn should be regulated so as t() secure the most efficient 
methods and the highest possible standa.rd of product. These considera
tions necessitate some regulation of methods of productiOn and the 
standardisation of products by gradmg. If thes~ principles be accepted, 
they will indicate what restrJCtlom may be nec::essary in the growth of 
certam crops by nat1ves. There is no case for proh1b1tmg a native, just 
because he 1s a native, from growmg any econom1c crop; but there 1s a 
very strong case for debarrmg from production any inefficient producer 
who endangers other producers, whatever h111 race. There 1s httle doubt 
that for many years to come t.he maJOrity of natives wlll be unable to 
.grow certain crops with safety and efficiency, but there are many others 
,which they are well fitted to grow. 

' (6) In areas open to settlement, Government should encourage the 
;growth of those crops for wh1eh the least labour is required, and should; 
where necessary, regulate the growth of those which make heavy demandR 
.on labour for a short pertod 1n the year. 
· C7) It is by no means certam that the native will prove capable of 
,making adequate economic use of all the land secured to ~1m, but there 
is ,no reason, on that account why any attempt should be made ~n the 
future ~o take the land from h1m. It is, tndeed, evident that in most 

,, cas~s the ,native is alive to, considerations of economtc advantage,, and 
that his rudimentary ideas of the nature of wealth are chang1ng. He 



1s not bkely to be content for ever With ownmg undeveloped land or 
With the mere multiplicat1on of herds of cattle, when he sees the profit 
that can be made in neighbourmg areas from the sk11led cult1vat1on of 
land and from econom1c animal husbandcy. He w1ll always be free to 
choose whether he develops his land himself or brings in the aid of 
European knowledge and skill to develop 1t; and in many cases he wlll 
probably prefer to lease hiS land for cultiva.twn. by othem rather than 
to take the risk and trouble involved in organismg 1ts cult1vat10n him
self. There 1s no reason why Government; should hm1t h1s freedom or 
choice, prov1ded only that the land is leased on fatr terms and that 
adequate rents are secured for its native owners. 

Further discussion took place as to whether a general code of instruct1ons, 
:meed on the Memorandum on Land and LaboUl' Pohcy, could be prepared, 
IVhich would be suitable for use by district officers throu~hout the East 
Urican Dependencies. It was considered that this was not p<l6Slble, and 
,hat each territory must issue instructions suitable to the special conditions 
>f that territory, 

1 

The Conference agreed to recommend to the Secretary of State:- · 
(1) That no smgle 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 Eaat 
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 instrue
tions based on this as were necessary to meet the special conditions of 
each territory. 

(Sir Herbert Stanley, however, in f'espect of the leasing of nati11e lands to 
Europeans, added a reservation with regard to Native Reserve1 in Northem 
RhodetitJ and the Barotse District.) · 

(3) That since the conditions in Kenya and Tanganyika approximated · 
closely to eaclt other, the Governors of these two territories ahould con
sult together before the issue of any special instructions on La.nd and 
Labour Policy to their Admin1strative Officers. 



836 

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 mlles of open 
lines of metre gauge, with a total track mileage, includmg loops and sidmgs, 
of 1,357 miles. 

The Lake Services covered a route m1leage of 3,243 miles, and included the 
ports on Lakes Victoria, K1oga, and Albert. • 

Road motor services covered 75 miles, between Lakes Kioga and Albert. 

The ports and harbours on the sea coast were also brought under the Rail
way Admimstratwn during the year. 

Total train mileage ... 
Total tonnage carried 
Ratio percentage of working expenditure to earnmgs ... 
Gross earnings (rallways and harbours) ... 

3,152,983 
1,294,166 

54"13 

£2,257,408 
£1,219,473 Ordmary working expenditure (railways and harbours) 

r Lake Servtces : Total earnings .. . 
~ Tonnage earned .. . 
lRoad SerVlCe: Tonnage earned .. 

£243,000} 
168,094 

7,469 

'CAPITAL ACCOUNT AS AT 31st DECEMBER, 19271 RAILWAYS AND HARBOURS, 

RECEIPTS. 

Total to Year ended Total to 
31st 8lst 8lat 

-- Decembe1·, December, December 
192(1. 1927. 1927. 

Non-Interest-Bearing Capttal :- £ £ £ 
Parha.mentary Grants, U gandaRailway Acts, 5,686,437 - 5,686,437 

1896 and 1902 
Contributions from Revenue-

D1rect ... ... ... ... ... 574,760 38,818 613,578 
Transfers from Be~terment Funds ... 628,492 111,788 740,281 

Interest-Bea1·ing Cap,tal :-
7,260,410 2,563,613 9,824,023 Loans and Advances, Kenya Colony and 

Protectorate. • Loans Uganda Protectorate ... ... 375,568 375,568 -----------
14,525,667 2,714,219 17,239,886 
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REVENUE AccouNT, Yua ENDED Blat DEpExuu, 1927. 

RAILWAYS, 

Expenditure, 
To

Maintenance of Way and 
Work:s ... 

Transportation Expenses ••• 
Maintenance of Engmes and 

Rolbng Stock 
General Charges ... 
Steamer Services ••• 
Motor Services 
MiBcellaneollB Expenditure, 

£ 

178,769 
523,337 

181,085 
94,093 

112,833 
14,685 
45,984 ·----

Total Ordinary Working 
Expenditure. • .. 1,150,786 

Depreciation • 263,433 

Total Expenditure ... 1,414,219 
Balance Ne~ Earnings 711,824 

1'otal ... .£2,126,043 

By-
Receipts. 

PaBBengers ••• 
Parcels and Luggage 
Live Stock ••• 
Goods 
Telegraphs ••• 
Miscellaneous 

:£ 
266,326 
49,404 
13,396 

••• 1,737,852 
1,791 

57,274 

:£2,126,043 

li.A.RBOURS. 
Expenditure. 

To
Docks, Harbours, Jetties, 

Wharves, Quays ... 
Berthmg, supervision, etc., 

of shtppmg 
Water 
Tugs, Launches, and 

Lighters ... ••• • .. 
Cranes and Mechanical 

appbances 
Ballast 
Dry Docks and Slips 
Ra1lway working ••• 
General Charges ... ... 
Miscellaneous Expenditure 

:£ 

8,948 

9,032 
136 

7,538 

12,106 

20,915 
7,351 
2,661 ---

Total Ordinary Working 
Expenditure 

Deprectatton 

Total Expenditure 
Balance Net Earnings 

68,687 
10,023 

78,710 
52,650 

Receipts. 
By- :£ 

Deep Water Berths-
Imports ... 46,784 
Exports ... .,. 15,921 

Lightered Traffic-
Imports ... 16,479 
Exports ... ... 5,709 

Port Dues, Pl.lotage, Li-
cences, Ferries, etc., 33,228 

Miscellaneous ... 13,239 

Total ... ••• .£131,360 .£131,360 

SHIPS Al.llD TONNAGBS ENTERING KILlNDINI. 

• Year Endmg 31st December, 1927. 

Steamships entered ... 
Net reg1stered tonnage 
Imports (B/L tons) ... 
Exports (B/L tons) ••• 

593 
1,703,876 

369,765 
323,036 
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Tal)ganyika Railways and Marine. 
The system at the end of Mar<:h, 1927, comprised 1,134 m1les of open lin,es 

of metre gauge, with a total track mileage, including loops and sidmgs, of 
1,186 miles. 

The system also includes a service on Lake Tanganyika maintained by th& 
steamsh1p "Mwan.aa," the Lindi Tramway, the Ports on the sea coast, and th& 
Nyanza Salt Works. · 

Total train mileage.::· 
Total tonnage carr1ed · 
Ratio percevtage of working expend1ture to earn!Dgs ..• 
Gross earnmgs (all services) .•• ... ... • .. 
Ordmary workmg expenditure (all services) ... · ... · ' 

CAPITAL CosT ro SlsT MARC_B", 1927 • 

. 
Central Tanga Lindi 

764,688 
164,948 
98•08 

£511,145 
£486,752 

Combmed -- Ratlway. Raelway. Tramways. Ra1lways . 
• 

£ .£ ;£ 
German Cu.pxtal (approximate 4,014,050 880,000 -

figures only avtulable). 
Brilish Cap1tal :-

Railways to 31st March, 1927 ... 1,295,309 210,003 13,730 
Lake services ... ... ... -~- .. ,~ -~ -
Marme department ... ... - - -

£5,309,359 £1,090,003 .£13,730 

REVENUB .ACCOUNT, YEAR ENDED 31st MARCH, 1927 • 
• RAILWAYS .AND MARINE. 

Expenditure. 
To-

Maintenance of Way and 
Works 

.£ By
Ooachmg 
Goods 

Receipts. 

£ 
4,894,05(} 

1,519,042 
29,425 
7,662 

----
£6,450,179 

.£ 
102,911 
354,753 

Locomotive, Carriage and 
Wagon l!:xpenses 

79,096 

160,441 
55,330 
39,974 
2,528 

Telegraphs and Sundries ... 
Steamboat Services ... 

11,343 
2,372 
2,256 Traffic Expenses ... 

Geueral Charges ... 
Lake Steamship Service 
Special and Miscellaneous 

Expenditure ... ... 
!merest on Loan .. . 
Lmd1 Tramway Expendt-

ture ... 
Tabor& Electr1c Light Ex-

penditure... • •• 
Marine Expenditure 

58,220 
60,332 

1,169 

2,886 
26,776 

£486,752 

Lindi Tramway Receipts ... 
Tabora Electric Light Re-

ceipts ..... 
Marine Receipts 

3,768 
33,742 

' .. 

£511,145 

-8HIPS AND TONNAGES ENTERING TA.NGA AND DAR-ES-SAL.A..Alll:. 

Steamships entared ••• 
Net registered tonnage 
Imports (B/L tons) 
Exports (B/L tnnA) 

Year ~1 qt 1927. 

.257 
666,120 
17,380 
33,781 

363 
941,052 
91,686 
M,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 DEAR SECRETARY OF STATE, 

It will be within your memory that on a recent occas1on I wrote 
to you on behalf of my colleagues of this Commission and myself 
suggestmg that the consideration of the Kenya. Land Ordinance 
should not be completOO. 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, a.nd 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, a.nd 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 
Commission 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 ~hat 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 
Government and Legislature of Kenya. 

I have confined myself therefore to the original recommendation 
that the measure should be considered in the light of the recom. 
mendations of our Report. 

I remain yours sincerely, 
E. HILTON YOUNG. 
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To the Right Honourable L. C. M. S. Amery, M.P. 

Downing Street, 

SIR, 
17th October, 1928. 

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 N at1ve Lands Trust 
Ordinance might be postponed until our recommendations had 
been considered. 

As your accession to this request has necessitated a suspension 
of proceedings in Kenya, and the intervention of our Commission 
has attracted some public attentwn, we feel it only right that we
should inform you now m detail of our views as to the relation 
between what we have said in our RepoPt 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 
reference, 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 pnnciples of native policy which we have 
endeavoured to formulate, that we have felt that we should be 
falling in our duty 1f we did not let you know our views on the 
particular measure in questwn. 

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 s1tuation 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 meetmg we had with the nat1ves of Kenya Oolony there 
was evidence of a feeling of insecurity as regards the telllllre of theii" 
lands. T>he legal posit10n appears to be that no individual native and· 
no native tribe as a. whole has any right to land m the Colony which 
can be recogmsed by the Oourts. This position IS summansed in an 
often-quoted extract from a decision of the Kenya High Court in a 
K1k:uyu land case in 1921 :-

' In my view the effect of the Crown Lands Ordinance, 1915, and' 
the Keny,a (Arlnexation) Order in CounCil, 1920, by which no 
native rights were reserved, and the Kenya Colony Order m 
Council, 1921, as I have already stated, 1s clearly, tnter alia, t(l 
vest land reserved for the use of the nat1ve tribe tn the Crown 
If that be so, then all the natlve r1ghts in suth reserved land, 
whatever they were under the Gethaka system, disappeared, and 
the nat1ves m occupat10n 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 mdicated 
two further unsatisfactory features; first, that the boundaries of 
the lands reserved " for natlve use " had only m 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 ha.d 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 "lihe 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 dealmg with this quest1on of native land rights there are two 
main aspects for consideration. 

The first and principal need, which may be descnbed as the 
·' protective need '' is to fix the areas to be set aside, and to pro
VIde 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 deahng with 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 nghts into dlfferent forms, in accordance 
w1th the evolution of native agricultural methods and social organiza. 
tion. We have already stated in dealing with land policy in the main 
body of our Report that it cannot be supposed that the existing 
nat1ve systems of communal or clan cultivating rights will be 
permanently suitable for them, and that the need is hkely to arise 
for some secured form of mdividual tenure. To watch over and 
gmde development in this direction must be one of the most 
important duties of the Government, and this must be taken into. 
account in any legislation as regards land. 
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Agam, apart from this possible need for modification of land 
rights as between natives themselves, it is also conceivable that 
the native inhabitants of a. particular reserve may not be able io 
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 opportumty for this must therefore also be 
preserved in any land legislation. 

It is the provision for this latter purpose, " the constructive 
need 11

, which has proved the most difficult and controversial 
question in legislation. 

The effect of the previous legislation in Kenya on the subject 
<:an now be examined in the light of the above analysis of needs. 

The Crown Lands Ordinance of 1915 contained the followmg 
principal provisions :-

For dealmg 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 was required for the use or 
support of the native tribes of the Colony, subject to notice of 
any such reservation being pubhshed 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 notlCe 1n the Gazette, 
1f satisfied t,hat the whole or any part of any land so reserved is not 
required for the use and support of the members of the nat1ve tnbe 
for which it has been reserved, cancel such reservation as regards the 
whole or a part of such land and thereupon the land the reservation 
of which ha.<J been so cancelled may be sold, leased or otherwise dis
posed of under thlS Ordinance: Provided that such notice shall not be 
pubhshed unless the approval of the Secretary of State shall have been 
:first obtamed." 

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 o. " 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 attach
ing a more permanent character to a " Native Res~rve," 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 sts betng excised from the Reser'Cies* and specifically 
linriting the purposes of such utilization to purposes beneficial to 
the inhabitants of the reserves. Although the main prov1sion 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 pur~se. 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 approv.al 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 IDs 
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 sa.tisfactory to pass a new and 
comprehensive Ordinanee which in effect would contain its own 
rules. 

It is to the draft for this new Ordinance entitled " The Native 
Lands Trust Ordinance " that 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 <>f the Ordinance of 
1915 as amended by the Ordinance of 1926), leaving intact, how
ever 1 Section 58 of the Ordinance of 1915 empowering the 

• We undentand that thiS was the principal intention of the 1926 Ordinance 
from tbe explanatory note 011 its purposes prepared at the time by the Attorney
General. The relevant sections read as follows :-

" 2. Section 54. of the Principal Ordinance is hereby repealed, and in lieu 
thereof shall be read the follow1ng :-

"'54. (1} The Governor-in-Council may by uotice ill the Gazette declare 
that any area of Crown land, either by general or parttcolar description and 
whether the same has been surveyed or not, shall be a Native Reserve. 

11 ' (2) Any land declared to be a Native Reserve under this section shall be 
reserved for the benefit of the nat1ve tr1besof the Colony: Prov1ded that such 
reservation shall not confer on any tribe or member of any tr1be any right to· 
alienate the land so reserved or any part thereof.' 
11 3. Sec~ion 55 of the Principal Ordmance is hereby repealed, and in lieu 

thereof ahall be read the followmg :- · 
'"55. No land in a Native Reserve shall be sold, leased' or otherwise dis

posed of under thiS Ordlnance: Prov1ded1 however, that portions of the 
land in a Native Reserve may, subject to and in accordance w1th Rules made 
under Section 58 t of this Ordmance, be let on lease or licence, or otherwise 
aet apart or ut1lised, for purposes beneficial to tb~ , inhabttants of such 
Re~~erve.'" • • t Note..-Under Section 58 of the Ordinance of 1915 the Governor-in-Council ill 

empowered to make rules for the management and control of any land reserved 
for the use of the members of a Jiatlve tribe and under Section 151 (3) of the 
same Ordinance all rules are made subJec\ to disallowance by H1s 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 oompre~ 
hensive fashion :- · 

(1) ·For s'ecurity 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 fr.om 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. 

For dealing with the second purpose the draft 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 con§ist of the Governor, as 
President, with five official and four nominated unofficial members 
and 1s 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 grantmg 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 of the 
Secretary of State is to be required only when a local Native 
Council or the African member of a local Advisory Board objects 
to the grant of a lease or licence, or when the African member of 
a Local 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 desL:ribed 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 t<> the inviolability 
of native reserves by laying down in Section 2 that '' the areas 
of Crown land described in Government Notice No. 394, publish£>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 for 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 opporturuties for alienating the land from native use 
th.ey 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 tha.t 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, anil 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 handhng it. ·we do not, therefore, in any way 
associate ourselves with criticisms to the effect tha,t 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 t~e natives fairly in regard to land. '.rhe 
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 
m 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. 

Nevertheless, after very careful consideration, we, are .not 
satisfied that all its possible effects have been fully appreciated 
by those who have supported it, or that the machinery which i~ 
proposes to set up will in practice be either appropriate or effective 
for securing the observance of the principles that we have 
formulated in the main body of our Report. To explain the con
fliderations 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. 

We are 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 a,s :-

• " the leaaehold clauses in the Bill, which provide that land in tbe 
reserves may be let out on lease for any period not exceeding ninetr
ntne years under certain conditions of a very stringent kind." 

He then explained that :-
• " the first object of these clau.ses has nothing to do with alienation 

from the tr1be concerned. It is to provide that individual leasehold 
tenure may be introduced for the benefit of members of the tr1be to 
which the Reserve as a whole is secured." 
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The speech proceeded aa follows :-

" ThiB, however, is b)t no means the only purpose whioh the lease
hold clauses are intended to serve. l have dealt so far w1th the 
poss~b1hty that the Reserves now gazetted may not prove large 
enough for a greatly.increased populatiOn. It IS equally nece&!.ary to 
deal with the possibility that .some of them may prove .too large and 
rich for effective use as a whole by any po.ss1ble mcrease of their tribal 
population. The Reserves contam a large proportion of what IS even 
now the richest land m the Colony; but they also contam large areas 
1n wh1ch the capacity of the land may be almost mcalculably mcreased 
by the discovery and conservat10n of water, the growth of agricultural 
experience, and the progress of animal husbandry. Water-bormg has 
transformed the value of land in many other parts of the Empire; 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 
w11l mevitably be large parts of some Reserves which cannot be 
developed by their own population and whicfl cannot be locked up for 
ever without producing a dangerous reaction agamst the whole policy 
of Reserves as uneconomic and unreasonable. 

" I am oonvmced that this contingency must be met as squarely as 
the other; and It may be met in more than one way by the leasehold 
clauses in the Bill. In the first place, the tnbe ownmg spare land 
may lease it to members of another tribe for development. I think 
this may be of special advantage to the pastoral tnbes ownmg areas 
of agricultural land which they have not themselves the wdl or the 
knowledge to develop. The tribe wh1ch leases the land will gain, not 
only by the rents, but also in time by the example; 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 valuable land in the 
Reserves may not prove capable of development Without the applioa,. 
tion of capital on a larger e.cale than Is p< for the una1ded native. 
In such cases there may be an opportunity, with great benefit to the 
natives concerned, for joint undertakings between Government, private 
European enterprise, and the native, such as have been launched with 
great success in the Sudan and in .some parts of India. For such 
undertakings .security of tenure over a period of years would be 
essential. 

" In the third pla.ce, the leasPhold 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 theu means altogether. In all cases, the rent must go to 
the natives in whose Reserve the lease(! , land is situated, and I 
submit that the conditions governing any alienat10n by lease are 
st.rict 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 possible re-aaangement of 
land rights as between the native inhabitants of a Reserve them· 
selves ; secondly, the provision of the best means for making bene
ficial use of land not actually required bv the native inhabitants 
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of a. Reserve. This division lS in accord w~th our own. previous. 
analysis of what we have descnbed as the " constructive need." 

As regards the first object. we have aJready stated our recognl
twn of the need for meeting 1t. But we do not see that the 
provisions of the present Bill help in this drrection. The Governor 
sa1d m his speech when deahng with the development of nat1ve 
systems of land tenure that " The process must be tentative and 
gradual and 1t will call for the most ca.reful study of native customs 
m each tribe ". W1th th.J.s 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 alta~ 
w1ll be to consult experts and examine all the records of expenence 
m other countries on this question. There would be no objectwn 
to one or two suita.bl.r quallfied unofficials being included on such 
a. commission of enqurry. Normally, ·however, the .continuous 
study of native customs ,within Kenya. itself and the constant 
watching of developments must be the responSlbility of the Native 
Affairs Department working through the admiwstrattve officers 
throughout the country. We cannot see how the creation of the 
speClal permanent Boards proposed under the ordinance will help 
the study, or that they would a.fford an appropriate organization 
for undertaking it. • 

We can now turn to the second main obje~t 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 .. 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 t.hese, the leasing of spare land by one tribe 
to another, this would not conflict with the principles which we 
have formulated. Any proposal, however, to do this on a. large 
scale would demand very ca.reful 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 oocupa.tion of an area for the normal 
conduct of its life. The decision to be taken in such a ease would 
b~ a mattPr of first-class importance demandin<1 the direct con
sideration of the Government, which could not divest itself of 
. ISmce wrttmg thte passage we have learned that m June. 1928. the Governor 
tnformed the Sectetary of State that be was satisfied that it was better to deal 
Wttb native customarv tenure within the Re!!!'rves by a separate further Ordinal).ce 
after a full investi~ration in each area, which be propot<ed to inst1tute as soon 
as the Lands Trust Btll was passed. Our interpretat10u of the p0111tion is there
fore confirmed. 
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sole responsibility ; and it does not seem fi.ttmg that the Govern
ment should delegate the authority for such a. purpose to a Board 
of the nature ~hich it is proposed to set up under the Bill. 
Moreover, transactions of this kind are of such political importance 
that, until further experience has been gained and policy more 
clearly worked out, they 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 fa.cihtation of development 
schemes, it might well be to the great advantage of the natives 
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 dealmg ~th that subject. But 
such schemes will not be of frequent occurrence, and will need 
careful and special examination in each case, especially as regards 
the alienation of rights over land as a contlition 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 such under
takings, security of tenure over a period of years would be essen
tial." This phrase 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 on 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 havi•1g 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 r,ehemes the existing rights 
of the Indian cultivators are carefully resp~>cted. 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 indiv1dual rights was camed out, taking several years tl\ 
complete. All native cla1ms were recognised, and titles of individual 
freehold ownership of land registered. A comparatively small por
tion, mostly of infenor 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 
J:>rivate company-the Sudan Plantations Syndicate, Ltd.-to act 
as Its agricultural managers in return for a share of the cotton 
crop. The 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 Svndicate's share. The extension was only 
allowed after the SUCCessful WOrking of the scheme, and ItS popu
larity with the natives, had been demonstrated in practice. 

The Sudan scheme has indeed involved dealing with land 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
stood. Each native affected retains his individual freehold rights 
and understands exactly what the ]ease means. Secondly, it was 
the Government which took the lease, and there was no aliena.tion 
of land to a private concessionaire. Thirdly, each native.remains 
in effect, if he so desires, in beneficia,} occupation as a tenant 
(during the forty years of the lease) of land as nearly as possible 
equivalent to his own freehold land. 

We have entered into these details because they illustrate some 
of the r.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 the Sudan has there been anything 
analogous to the Kenya Land Policy, that is to say a policy of 
setting aside reserves for natives, mainly for the purpose of de
fining the areas which, as being ouilside 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 f~her alienation within the reserves themselves. 

Secondly, even if such schemes are possible, they will be of such 
importance 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 creat10n of a permanent Board, nor 
would the Board prbposed under the Bill be appropnate 
for the purpose. We arrive indeed at the same conclu
SIOns as m the case, already considered, of leases of large 
areas from one tribe to another, that proposals for such subJects 
ought to be conSI.dered by the Government, and that unt1i further 
experience has been gamed, and pohcy more clearly worked out, 
they are of such importance as to require sanction by the Secretary 
of State representing the authority of the Impenal 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 ordinary form." 

Tills obJect is the chlef cause of our j:!oncern. Whlle there can 
be no reasonable objection to the leasing of small sites for shops, 
warehouses, and factories to non-natives, .which would not hd,ve 
an appreciable effect on the area of land available for native culti
vation, the case is quite different for the leasing of large agncul
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 Agricultural Department to demon
strate methods of cultivation to the natives had been resented and 
resisted as castmg a doubt on the inVIolability of therr 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 them~ 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 slow and perhaps inad
equate development rather than that any step should be taken which 
might weaken native confidence in the good faith of the Govern
ment. 

The alienation of substantial ar~as for long periods to European 
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 longpterm 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 able to recover. If the su,feguards •which are in
cluded in the Bill are inte~ded 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
ported discussions on this measure· and from the Governor's speech, 
iS that it is indeed contemplated that substa:Q.tial areas may be 
alienated, but it is considered that " the conditions. governing any. 
alienation by lea~e are strict. enough to preclude any danger that 
the leasing clauses may be used to take land from any native corn-
mumty in opposition either to its will or· its interests.'' , 

We 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 
as 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 E).Xpression of corporate native opinion. If, 
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 a 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 use 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 assent of the ,Secretary of State (who, as representing Hit; 
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~ 
vision 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 facVmeans 
very little at the present stage, and consultation with them will 
~either provide a. sufficient safeguard against mistakes, nor reduce 
1n any degree the ultimate responsibility of the British Govern~ 
~~. I 

Leaving this out of account, one is left to ask whether the safe· 
guards are sufficient to prevent anything being done contrary to 
the " interestllil " of the natives. The answer to this must depend 
on whether there really is any land which is not now required, and 
is not hkely to be required, by them during 'the period of any 
lease that may be granted. We do not wish to express any 
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judgment as to the adequacy of the present reserves. Th1s coulil 
only be done after a long and detailed enqu1ry, whlch we had no 
time to undertake. Without implying any suggestwn that they 
are inadequate, we think that such an enquiry ought to be under
taken under the direction of the Central Authonty, wh1ch 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 authonty. 
In the meanwhile, 1£ we have seen no evidence to estabhsh 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 1f shorter leases are granted, it may prove very 
difficult to remove European tenants once they are settled on 
estates. 

Our conclusion 1s that until the natives :re sufficiently educated 
and organized to express a responsible and intelligent opmion, 
until their probable requrrements in land and the potentiahties of 
the reserves to meet them can be assessed with much more cer
tainty 'than at present, the leasing of substantial areas of land 
in the reserves to non-natives for cultivation ought not. to be per
mitted except in very exceptional circumstances. · We see no 
likelihood of such crrcumstances arising in the near future, and 
if they should arise we COI?-sider that, in view of the great import~ 
ance of the possible effec;t~&f any alienation on a large scale, the 
decision ought for the present at least to be subject to the control 
of the Imperial Government. 

We are thus brought to ·~ similar 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 leasing of sites for 
small trading buildings, and the power of expropriation 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 the 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-m-CouncJ.l being authorised by legislation to dispose of 
applications to lease small sites for shops, ginneries, e~c., and to 
l;anctron the expropriation for public purposes of any s1te up to a. 
.specified limit; but applications for large areas, ~specially for pur
poses of cultivation, should be reserved for the pnor approval of the 
-Secretary of State. . . . 

We do not believe that an arrangement on these lines will m 
present conditions cause any unnecessary a.dministrative incon
venience, for applications for large sites ought not, according to 
our view, to be considered except in very special cases, and after 
-eareful study in each case. Nevertheless, it cannot be regarded as 
.entirely suitable for a permanent arrangement, since the Secretary 
.of State has not at his disposal adequate means of informing him
self directly regarding matters referred for his decision. It is, how
-ever, in our view, a .necessary provision 1mtil 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 ara glad to note, in accord 
with the views of the Governor of Kenya. In his speech to the 
Legislative Council, he said :-

" The whole object of the Bill is, with the consent and good will 
of the whole Colony, to place the admir · 3tratlon of land in the Reserves 
beyond the range of political pressure or interest. I wish, therefore, 
to say in unmistakable terms that t~ composition of the Central 
Board under this Ordinance must neces.arily be mod1fi.ed when changes 
are made in the constitution of the Colony. 

" I do not believe that anyone will desire to see the mdependence 
and diSmterestedness of the Board weakened by the infiltration of politi
cal influence. Long before that danger is in sight the Board will, 
I beheve, pass by general agreement into the hands of a higher East 
Afncan authority." 

While agreeing with the final objective indicated in this passage, 
we are, for the reasons which we have stated, strongly 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 limitation of the leasing of land to non-natives 
is accepted, there would not appear to be any urgent need for the 
s:tting up of a Board, since the alienation of small sites for shops, 
gmneries, etc., can be dealt with by the ordinary administrative 
machinery under sueh regulations as may be laid down. We do 

• We are a war~, as already noted, that the Parhamentarv Commission found 
that the control of the P.ecretarv of State has not been effective tn the past, 
but now that attent10n has been drawn to the matter, and that reserves have been 
-clearly demarcated, we see no reason why 1t should not be effect1ve in the future. 

3875 N 
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not, however, see any ser1ous objection to the supervision of such 
minor transactions being handed over to the Board if it is thought 
desirable. In regard, however, to the further provisions of the
Ordinance that " all lands 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 " aU 
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 ao intimately bound up with general native 
administration that it is not advisable to entrust these functions to, 
a Board 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 dealing with 
native lands. 'But it would be in an advisory capacity, so that 
danger of conflict betw~en ,it ~nd the administrative work of the· 
Native Affairs Departm~rit would be avoided. 

We have the honour to be, 

Sir, 

Your most obedient servants, 

R. A. MAN'r. 
GEORGE SCHUR'rER, 
J. H. OLDHAM. 
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