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I. INTRODUCTORY NOTE 
' 

In the despatch from the Governor of Nigeria which is published herewith 
are set out detailed proposals which the Governor has prepared for the revision 
of the Constitution of Nigeria. The object of the proposed reforms-iS til set 
up a framework within which development towards responsible government 
can be planned and carried out on practical lines-a purpose for which .it has 
become apparent that the existing political organisation is inadequate. The 
proposals have been designed to bridge the gulf between the people and the 
Government by a measure of decentralisation and by a widening of the basis 
of representation which will bring the established Native Authorities within the 
legislative machine. At the same time they provide, by the grant of unofficial 
majorities on the Legislative and regional Councils, for. an immediate advance 
along the road to responsible government. 

2. The Governor has had an opportunity of discussing his proposals person
ally at the Colonial Office, and he has bten informed that favourable considera
tion would be given to reforms on the lines now put forward. But in view of 
the important place which Nigeria holds in the Colonial Empire, and of the 
far reacl(mg effects which changes of such a fundamental nature as those now 
proposed are bound to have on the future development of the territory, it has 
been thought desirable that Parliament and the representatives of the people 
of Nigeria should be given an opportunity of examining and voicing their 
opinions on the proposed new Constitution before it is finally approved for 
submission. to His Majesty the King. The Governor has therefore been 
authorised to lay a copy of his despatch before the Nigerian Legislative Council 
for consideration and discussion, simultaneously with its publication in this 
country, and it is hoped that it will be found possible to arrange for these 
important proposals to be debated in Parliament. 

J. For the better understanding in the United Kingdom both of the proposals 
themselves and of the conditions which they have been designed to meet, it 
may be useful.to add the following brief account of the existing administrative 
and political organisation of Nigeria. 

4· The existence of Nigeria as a single political unit dates back only to 1914, 
in which year the Colony and Protectorate of Southern Nigeria were amal
gamated with the Protectorate of N orthem Nigeria under one Government. 
Originally the historical circumstances of British penetration into this part of 
West Africa had resulted in the establishment of three separate administrations 
under three entirely different authorities: in the south-west, the Colony of 
Lagos, ceded by treaty in 1861, had been administered under the Colonial 
Office, together with the protectorate later established over the tribes in the 
immediate hinterland ; in the Niger Delta and further to the east, the Oil · 
Rivers Protectorate had been established in 1885 under Foreign Office control 
and had later been extended inland and renamed the Niger Coast Protectorate ; 

· while deeper into the interior, up the Niger and Benue rivers, certain territories 
. had been brought under British julisdiction by the Royal Niger Company to 
which a Charter conveying administrative rights had been granted in 1885. 
In 1899, however, the Royal Niger Company's Charter was revoked and their 
territories in the north, consolidated and extended, became the Protectorate of 
Northern Nigeria. In the same year the Foreign Office surrendered control 
of the Niger Coast Protectorate to the Colonial Office and in 1906 this territory 
was amalgamated with those administered from Lagos to form the Colony 
and Protectorate of Southern Nigeria. 

5· When all the Nigerian territories were brouaht under one Government in 
1914_. _the ~ivision into Northern and Souther; provinces was retained for 
ad~mtstrabve purposes and each group of provinces was administered through 
a Lteutenant Governor responstble to the Governor·whose headquarters were 
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at Lagos. In 1939 the Southern Provit)ces were divided again and the title 
of Chief Commissioner was substituted for that of Lieutenant Governor, with 
the result that the present administrative organisation consists of three groups 
of Provinces, Northern, Western and Eastern, under Chief Commissioners whose 
Headquarters are at Kaduna, lbadan, and Enugu respectively. · Each Chief · 
Commissioner has his own Secretariat and a staff of Residents, with subordinate 
Administrative Officers, in charge of the individual provinces. He also 
exercises a general control over the work of the technical Departments (e.g:, 
Medical, Education, Agricultural, etc.) which operate within his group of 
provinces, but the departmental officers remain responsible in technical matters 
to the Heads of their own Departments, whose headquarters are for the most 
part iri Lagos. It has not always been possible to determine this division of 
responsibility satisfactorily in the past and this has at times led to over
centralisation which, in a country the size of Nigeria, is bound to have an 
adverse, effect on the efficiency of government. 

6. The Colony, which comprises the island of Lagos and a small area of the 
mainland in its immediate vicinity, has by virtue of its special status remained 
independent of the provincial groupings and is administered by a Commis
sioner dir~ctly responsible to the Governor through the Chief Secretary. 

7· Since 1924 that Pil-rt of the Cameroons which is under British Mandate 
has been administered as an integral_ part of Nigeria, the southern portion 
being treated as one of the Eastern Provinces and the northern portion a~ 
part of the Northern Provinces. 

8. It will have been observed that the tripartite grouping of the provinces 
for administrative purposes has roots in the history of the British occupation. 
In fact, these roots go very much deeper. Sociologically the peoples of Nigeria 

, fall into three broad divisions, which may in turn be related to plrysical and 
climatic differences in the north, west, and· east, which affected early tribal 
movements within these areas. Thus, in the open plains of the Northern Pro
vinces (which cover nearly three-quarters of the total area of Nigeria and con
tain over eleven millions of its total population of some twenty millions) 
are to be found the highly organised Hausa Emirates in which the civilisation 
of Islam has been established for centuries. There are also in the north, in 
certain mountainous areas, a number of isolated- but important pagan com
munities which have survived the Moslem invasion or have been only partially 
assimilated. In the tropical rain forests of the South-West, which formed an 
effective barrier against the horse-borne invaders from the north, arc alst 
to be found considerable native states, such as the kingdoms of Yorubaland 
and Benin, whose political structure is equally highly organised but differs· 
entirely from that of the Moslem Emirates; while the creeks of the Niger Delta 
and. the hills and forests of the South-East are inhabited by tribes, numerically 
important, whose traditional social organisation recognises no larger unit 
than the family or kinship group. 

9· Each of these areas pr-'Sents different problems in administration. Th" 
policy of indirect rule, whereby the fullest possible use is made of the tradi
tional Native Authorities in the administration of the country, was first, 
systematised by Lord Lugard in the Northern Provinces of Nigeria, and has 
since been extended successfully to the Western and Eastern Provinces. 
Naturally the existence of well organised native states makes it easier to give 
effect to this .policy, but where, as in the Eastern Provinces, no ready-made 
organisation .exists, the attempt has been made to build one up on the founda
tion of local custom and tradition. The amount of responsibility which it is 
possible to entrust to any particular Native Authority naturally depends upon 
its efficiency. In many cases, particularly in the larger states of the North ancl 
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West, a very high standard has been achieved. Hitherto, however, the Native 
Authorities have been concerned only with local government and, although 
they have been encouraged to look beyond their own particular boundaries 
by the holding of annual conferences of Chiefs in the Northern and Western 
Provinces (as has been explained, there are few traditional Chieftainships in 
the Eastern Provinces) they have not yet played any part on the central 
Legislature. 

10, When Northern and Southern Nigeria were first amalgamated in 1914 
the jurisdiction of the Legislative Council v.hich then existed was confined to 
the Colony, though there was also a Nigerian Coftncil whose membership 
inchsded nominated representatives of the principal progressive African com
munities in the Northern and Southern Provinces. The Nigerian Council, 
however, had no legislative powers and its activities were confined to debating 
such matters as might be put to the Council by the Governor or raised by the 
members themselves from time to time. In 1922 both these Councils were 
abolished and in their place was set up the Nigerian Legislative Council which 
exists to-day. This Council consists of the Governor (who as President has a 
casting as well as an original vote) ; not more than thirty Official Members 
(including the Chief Secretary to the Government, the three Chief Commissioners, 
and certain senior Administrative Officers and Heads of Departments) ; three 
Elected Unofficial •Members representing the municipal area of Lagos ; one 
Elected Unofficial Member representing the municipal area of ·Calabar ;, ·ana 
not more than seventeen Nominated Unofficial Members. These last at present 
include ten Africans, who have been selected by the Governor, as prominent 
members of their local communities, to represent particular areas or com
munities in the Southern Provinces, and seven Europeans, appointed to represent 
commercial, mining, banking, and shipping interests. 

II. Apart from the representatives of commercial and mining interests there is 
no unofficial representation of the Northern Provinces on the Legislath e touncil 
and the Council's legislative powers extend only to the Colony and the Western 
and .Eastern Provinces. The Governor in Executive Council is the legisla
tive authority fot the Northern Provinces. In practice, however, tile position 
must be regarded as anomalous, since the annual Budget which contains the 
departmental estimates of expenditure covering the North as well as the South 
is passed by the Legislative Council ; and other legislation passed by that 
Council in respect of the Colony and the Western and Eastern Provinces may· 
equally affect the Northern Provinces, e.g., laws governing the imposition of 
Customs duties. It is therefore obviously desirable that there should be proper 
unofficial representation of the people of the Northern Provinces on the 
T..egislative Council. 

12. The Executive Council is an advisory body which the Governor is 
required to consult in all matters of importance affecting any part of Nigeria. 
Its present membership is as followS :- · 

E%-officio Members. 
The Chief Secretary. 
The three Chief Commissioners. 
The Attorney General. 
The Financial Secretary. 
The Director of Medical Services. 
The Director of Education. 

.AppoinW Members. 
Four appointed members, consisting at present of one. official and 

three unofficials, two of the latter being Africans. 

March, 1945. 
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II. DESPATCH FROM THE GOVERNOR OF NIGERIA TO THE 

- SECRETARY OF STATE FOR THE COLONIES. 

SIR, 

Government House, 
Lagos, Nigeria. 

6th December, 1944. 

I have. the honour to address you on the subject of the political and consti
tutional future of Nigeria. I shall endeavour to set forth my conclusions 
and recommendations with a brevity which is no measure of the time and 
trouble taken ·to form them. · 

As you are aware, I studied a number of relevant documents in London 
during November of last year and I had the advantage of many discussions 
with officers of your staff. Since assuming office in Nigeria I have read all 
the local memoranda on constitutional questions. During the very extensive 
travelling which I have undertaken in the past twelve months, I have kept 
the subject constantly in mind and have, I hope, retained an objective outlook. 
The background of the different races comprised within the area known as 
Nigeria and the diversity of their languages, customs, beliefs, habits, and 
aspirations have been drawn by many pens, among the most notable being 
that.of Lord Hailey, whose writings have been the foundation for my study 
of the subject. I also wish to record my indebtedness to my predecessor, 
Sir Bernard Bourdillon ; during his period of office he gave profound thought 
to the problems of constitutional development and the conclusions which he 
formed have been of the greatest assistance to me in framing my proposals. 
I have also steeped myself in the writings and the thought of Lord Lugard, 
who has had no equal in knowledge of the people and in grasp of the principles 
and practice of colonial administration. He was confronted with the dillicult 
setting of an artificial unity which existed only on the map. His problem 
was to build a system which would allow orga'liC growth and make the unity 
originally superimposed from outside into a living thing which might progress 
from varying stages of adolescence to adult nationhood. If I may be permitted 
the observation, Lord Lugard never allowed principles to become divorced 
from practice and he held always before him the ideal of natural growth. 

2. I have made these preliminary remarks because I feel very strongly that 
political progress must be planned deliberately and that, while allowance . 
must be made for changes and any constitutional experiment must be flexible 
in its provisions, there must be some framework of design. We cannot leave 
all the difficulties to Time and Fate. -As I sec it, the main test to apply to 
new political and constitutional proposals is-will they work and, if so, how ? 
The problem of Nigeria today is how to create a political system which is 
itself a present advance and contains the living possibility of further orderly 
advance-a system within which the diverse elements may progress at varying 
.speeds, amicably and .smoothly, towards a more closely integrated economic, 
social and political unity, without sacrificing the principles and ideaL~ inherent 
in their divergent ways of life. The present systel'l\ of Government in Nigeria 
has many inconsistencies and by its nature is unsuited for expansion on a 
Nigerian basis. A governing factor in my thoughts has been the physical 
size of Nigeria-one-third of British India or the size of France, Belgium and 
the United Kingdom put together-with a population double that of the 
Dominion of Canada. Planning for such a country should, therefore, be on an 
Imperial scale, far different from the small-scale planning which is adequate 
for a Colony of the normal small size. We have been urged to take some 
risks and I agree that we should do so. To refuse to take risks is to admit 
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political insolvency. I have tried to avoid false analogies. It is not the 
Westminster model but the principles which lie behind it and make it work
that I have tried to apply, and in doing so I have retained the fundamental 
principle of real and practical training by progressive stages based on Native 
Institutions. 

J. In framing my proposals I have kept three obje,cts before me ; to promote 
the unity of Nigena ; to provide adequately within that unity for_ ~e <!iverse 
elements which make up the country ; and to secure greater parbctpabon by 
Africans in the discussion of their own affairs. At present no unity exists, 

_nor does the constitution encourage its growth. The Legislative Council does 
not legislate for the Northern Provinces, so that more than half the population 
is outside its range. Even in the Western and Eastern Pr.>vinces, which are 
within its sphere, the mass of the people are insufficiently represented. What 
is wanted is a constitutional framework covering the whole of Nigeria and a 
Legislative Council on which all sections of the community are given represen
tation. But however widely repn;sentative it may be, a Central Legislature by 
itself is not enough. Nigeria falls naturally into three regions, the North, the 
West and the East, and the people of those regions differ widely in race, in 
customs, in outlook and in their traditional systems of government. This 
natural division of the country is reflected in the machinery of administratio,,, 
the three sets· of provinces being grouped together each under a Chief Com
missioner ; but this purely administrative arrangement, besides being incomplete 
in itself through the lack of an adequate regional organisation at each Chief 
Commissioner's headquarters, has no counterpart in the constitutional sphere. 
Apart from Chiefs' Conferences, no bodies exist at which public affairs can be 
discussed on a less narrow plane than the purely local or one less wide than the 
Nigerian. Nor is there any constitutional link between the Legislative Council 
and the Native Authorities. What are needed are bodies where the aflairs of 
each group of provinces can be discussed, bodies which on the one hand are 
linked by membei'ship with the Native Authorities, and on the other hand 
can send delE.gates to speak for each region in the Central Legislature. And 
these bodies must be so constituted as to be acceptable to public opinion in 
the regions where they are established. Having set up such bodies and widened 
the scope of the Central Legislature, it would still remain to secure a .greater 
voice in their affairs for the Africans themselves. At present officials are in the 
majority on the Legislative Council, but I feel that the time has come to create 
unofficial majorities. 

4- The recommendations which I put forward, with the support 01 au three 
Chief Commissioners, provide both for the widening of the scope and member
ship of the Legislative Council and for tll_e establishment of Regional Councils 
for the Northern, Western and Eastern Provinces. The Northern regional 
Council would consist of two chambers, the House of Chiefs and the House of 
Assembly, while in the West and East there would be a single chamber in each 
case, the House of Assembly. The new Legislative Council would legislate 
for the whole country including the Northern Provinces. The whole range of 
Nigerian aflairs would be open for debate, especially on the second reading of 
the Budget. Tbe Legislative Council would be so constituted as to have an 
unofficial and an African majority and, while direct election would be retained 
where it exists at present, the majority of the unoffic4tl members would_ be 
select~ from t!teir own bOdies by the Northern House of Chiefs and by the 
unoffiCial members of the Houses of Assembly. Thus the regional Councils 
would act ~ electoral colleges for the Legislative Council apart from their 
other functions. The Houses of Assembly would themselves have unofficial 
majorities and the greater part of the unofficial members would be nominated 
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_by the Native Authorities in each province from their own numbers. In this 
way a chain of representation would be created from the Legislative Council to 
the people through the regional Councils and the Native Authorities, and it 
would be a type of representation which would be in accordance with custom, 
would fit in naturally with existing institutions, and would be readily intel
ligible to the people themselves. 

5. I do not propose that there should .be any -change in the constitution 
of the Executive Council, the functions of which are purely advisory, and which 
has recently been enlarged by the addition of three unofficial members. 

· 6. Th,e system of native administration would continue its evolution precisely 
as at present and the progressive devolution of authority and responsibility 

. to Native Authorities would proceed. But -if the Native Authorities are to 
play their full part in the constitutional framework, they must be prepared 
continually to adapt them5elves to modern conditions. The system of indirect 
rule cannot be static; it must keep pace with the development of the country 
and it must find a place for the more progressive and better edueated men. 
Only in this way can the Native Authorities retain the confidence of the peopl~ 
as· education spreads and only in this way can local administration be effectively 

· carried on. Progress in this direction has, of course, been taking place for some 
time. In the Easten;~ Provinces the absence . of any traditional political 
organisation has made it possible to build up Native Authorities on democratic 
lines in the form of Councils on which all the iridividual family units within 
the larger tribal units have equal representation. These Councils include 
representatives of the political associations sponsored by the educated members 
of the community. In the Northern and Western Provinces also the traditional 
rulers have been encouraged to admit to their Councils representatives of 
progressive opinion.· In the Western Provinces, in particular, only four of the 
Native Authorities consist of a Chief alone, the rest being " Chief-in-Council " 
or " Council " and the Councils include representatives of the educated 
element who are often in effect chosen by the local political associations. 
This progressive modernisation of the Native Authorities is an essential part 
of the policy which I put forward. 

7· My proposals for constitutional development fit in well wi_th the forth
(:oming reform of the judicial system, under which, instead of a Supreme 
Court for the Colony and a Protectorate Court for the rest of Nigeria, a single 
Supreme· Court will be set up covering the whole country. The details of 
my ·proposals are set out in the paragraphs which follow. 

Membership of House of Chiefs and Houses of Assembly 

Northern Provinces House of Chiefs 

8. I propose that the Chief Commissioner should preside and that the 
membership should be on the lines so success(ully followed at present for the 
annual Chiefs' Conference. First-class Chiefs would sit as of right and other 
Chiefs would select a representative panel from among their own numbers, 
subject to the approval of the Governor acting on the advice of the Chief 
Commissioner. For the present Conference all First-class Chiefs {IJ) are 
invited. Second-class Chiefs are grouped Provincially and one from each 
group is iilvited, which results in an annual attendance of about ten out of a 
total of twenty-nine Second.,class Chiefs. 
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Houses of Assembly 

9· I propose the following membership :
NoRTHERN PRoVINcES 

OJ!icial M embef's 
Senior Resident (President) _ 
All other Residents (12)-including Secretary, Northeru Provinces 
Deputy Financial Secretary 
Deputy Director of Education 
Deputy Director of Agriculture 
Deputy Director of Medical Services 
Deputy Director of Public Works 
Crown Counsel 

= xg. 
Unofficial M embef's 

Fourteen Pi"ovincial Members to be selected.by Native Authorities 
from their members other than major Chiefs. 

Six Members to be nominated by the Governor to secure adequate 
representation of the Pagan community, sinaller Native Authorities, 
the Sabon Gari community, industry and commerce or any other 
important aspects of life not otherwise represented among the 
unofficial members. 

WESTERN PROVINCES 
Presidertl. The Chief Commissioner. 
Official Members 

= 20 

Residents (7)-(the Secretary,, Western Provinces, being raised to 
status of Resident.) 
Depu~y Financial Secretary 
Deputy Director of Education 
Deputy Director of Agriculture 
Deputy Director of Medical Services 
Deputy Director of Public Works 
Crown Counsel 

=X4 
Unofficial M embef's . 

Three Chiefs. (fo be nominated by the Governor after consultation 
with Western Provinces Chiefs.) 

Seven Provincial Members to be selected by Native Authorities 
from their members, other than major Chiefs. 

Five Members to be nominated by the, Governor from prominent 
citizens representing important aspects of life not· otherwise repre
sented among the unofficial members. 

EASTERN PROVINCES (INCLUDING CAMEROONS) 

President. The Chief Commissioner. 
OJ!icial M embef's 

=IS 

Residents (6)-(the Secretary, Eastern Provinces, being raised to 
status of Resident.) 

Deputy Financial Secretary 
Deputy Director of Education 
Deputy Director of Agriculture 
Deputy Director of Medical Services 
Deputy Director of Public Works 
Crown Counsel 

= 13 
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U nof!icial Members 

Nine Provincial Members to be selected by Native Authorities &om 
their members. 

Five Members to be nominated by the Governor &om prominent 
citizens to represent important aspects of life not otherwise repre
sented among the unofficial members. 

- I4 

· .The President of each House would have an original and a casting vote, 
but there would be an unofficial majority in each. All the unofficial members 
would be persons of African descent domiciled in Nigeria. Nominations of 
unofficial meinbers would be for three years. 

Functions of House of Chiefs and Houses of Assembly 

IO. Although as stated below the regional Councils would not in the first 
instance have any responsibllity for the enactment of legislatiotr, they would 
be concerned with both legislation and finance in addition to their deliberative 
functions. The Houses of Assembly would debate motions and resolutions 
whether brought forward by the official or the unofficial members, although, 
in accordance with the usual practice, the unofficial members would not be 
entitled to propose money resolutions. The House of Chiefs in the Northern 
Provinces would equally have the right to originate motions and resolutions 
other. than money resolutions. 

II. In the first instance I propose that ·tl),e Legislative Council of Nigeria 
should remain responsible for the actual passage of all legislation pending 
consideration by a committee whether legislative powers, and if so what 
powers, should be devolved on the regional Councils. Meanwhile all bills, 
other than purely formal bills or bills introduced under certificates of urgency, 
would be laid on the table of the regional Councils, before submission to the 
Legislative Council, for general discussion on the lines of a second reading . 
debate and for the submission of advice by resolution should any amendments 
be desired. • 
Amlezure I, 

I:Z. I propose to devoive upon the regional Councils a large measure of 
financial responsibility. Each woul4 have its own regional budget, on which 
would be borne the cost of all Government services in the· region, including 
the salaries of Government personnel . The only exception would be the cost 
within the region of services declared to be centralservtces, such as the railway, 
posts. and telegraphs, income tax and audit which would continue to be 
carried on the Central Estimates as at present, together with the central 
organisation of Government, the headquarters and central staff of all Depart
ments and such charges as interest on public debt, pensions, etc. Regional 
revenue would consist in the first place of the share of the direct tax at present 
payable to the Central Government together with . any receipts from fees, 
licences, etc., which might be allotted to the regional budgets, and in the 
second place of annual block grants from central revenue. The Houses of 
Assembly would debate the regional estimates in detail before passing them 
with such amendments as they desired to suggest. In the Northern Provinces 
the estimates would also be considered by the House of Chiefs, which would 
have the power to delete or amend items, but not to insert new ones. After 
passing the regional Councils the estimates would be submitted to the Governor, 
who would have the right to amend them if he thought this necessary in the 
public interest. When approved by the Governor they would appear in the 
central estimates as block votes, full details being given in the form of 
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appendices. A statement is attached giving in greater detail my proposals for 
the' financial procedure of regionai Councils and their relations with the Legisla
tive Council on matters of finance. 

IJ. The arrangements which I J,otopose for dealing with regional revenue 
and expenditure would in no way detract from the responsibility of Native 
Authorities for operating their own local services and financing them from 
their own revenues. These revenues are mainly derived from the share ~of 
the direct tax retained by the Native Authorities, a share which the Governor 
has power under the law to increase or· decrease. In order to simplify the 
system and to encourage Native Authorities to adopt progressive policies, I 
have recently frozen their contribution to central revenue fr<1m the direct tax 
at the amounts paid in by them during the year 1943-44. The remainder, 
and the whole of any additional proceeds fr.om any increase in the direct tax, 
is to be retained by thf! Native Authorities themselves. They will thus be 
in a position to play an increasing part in the development of their own areas 
and the recent correlation of Native Authority and Government salaries will 
make it easier for them to secure the trained staff which they need for this 
purpose and will also help to prevent over-lapping between Government and 
Native Authority spheres of work. . 

14. I have referred to the financial functions and responsibilities of Native 
Authorities because I regard. their relations with the regional Councils as 
equally important as those of the regional Councils wi\h the Central Legislature. 
Under .my proposals the Native AuthoritiC!I and the regional Councils would 
share the direct tax as a source of revenue and the presence of Native Authority 
representatives on the Houses of Assembly should ensure a proper co.ordination 
between regional and purely local expenditure: 

Meetinas of the House of Chiefs and Houses of Assembly 

15. The House of Chiefs and the Houses of Assembly woula meet annually 
in January for their budget sessions. The place of meeting would be Kaduna 
for the Northern Provinces, Ibadan for the Western Provinces, and Enugu for 
the Eastern Provinces. The language would ~be Hausa in the North and 
English in the West and East. The present annual conferences of Residents 
and of Chiefs in the Northern ~d Western Provinces and of Residents in the 
Eastern Provinces would cease to take place. At first one annual meeting 
of the regional Councils would probably be sufficient, but the possibility of 
additional meetings would not. be excluded and, in order that the members 
of the Houses of Assembly might keep 1n touch. with adnJ.inistration and to 
obtain practical experience in special subjects, committees of the Houses 
would be formed to deal with such matters as education, development, etc. 
Finance Committees of the Houses of Assembly would also be established. ~ 

Membership of the Lealslative Council 

16. I recommend that the Legislative Council of Nigeria should have the 
following membership :-

President. H.E. The Governor. 
0 .lficial Members 

Chief Secretary 
Chief Commissioners (3) 
One Senior Resident each from Northern Provinces, Western 

Provinces and EastPm Provinces (3) 
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Attorney General 
Financial Secretary 
Development Secretary 
Director of Education 
Director of Agriculture 
Director of Medical Services 
Director of Public Works 
Commissioner of Labour 
Director of Marine 
Comptroller of Customs and Excise 
General Manager of the Railway 
Commissioner of Police 
Commissioner of Colony 

Unofficial Members. 

= 20 

Four Emirs (to be nominated by the House of Chiefs, Northern 
Provinces). 

Two Chiefs from the Western Provinces (to be nominated by the 
Governor from the three Chiefs who are members of the House of 
Assembly). 

Five. Members from the Northetn Provinces (to~ nominated by the 
unofficial members of the House of Assembly, from t'heir own body). 

Four Members fro111 the Western ;I'rovinces (to be nominated by the 
unofficial members of the HoiJse of Assembly from their own body). 

Five Members from the Eastern Provinces (to be nominated by the 
unofficial members of the House of .Assembly from their own body). 

One Member for Calabar (to be elected from the township area as at 
present). · 

Three Members for Lagos (to be elected from the Municipal area as at 
present). · ~ · 

One Member for the Colony (to be nominated by the Governor after 
consultation with the Native Authorities). 

One " · .. .. Shipping · To be nominated by the 
One Member to represent :Banking } 

One .. .. .. Industry and Go ernor 
Commerce. v · 

One , , , Mining 
= 29 

. The Governor would have a casting vote ,pnly and the Council wquld thus 
have an unofficial majority of twenty-nine to twenty, and, on the assumption 
that the four members representing banking, shipping, industry and commerce, 
and mining would as at present be Europeans, an African majority of twenty
five to twenty-four. The Governor would be provided undet the Constitution 
with the usual reserve powers to be exercised, if necessary, in the interests of 
public faith, public order and good government. Nominations of unofficial 
members would be for three years. 

Functions of Le~lslative Council 

r.7. The Legislative Council's functions would be the same as at present, 
with the essential difference that it would legislate for the whole of Nigeria 
including the Northern Provinces. The Finance Committee of the Legislative 
Council would continue to operate as at present. 



Meettnas of the Leatslative Council 

18. The Legislative Council would meet for the budget session as at present 
in March, with other meetings during the year as required. The Budget 
Session would be held in successive yeaxs at Lagos, Kaduna, Ibadan and Enugu 
to demonstrate the Nigerian character of the Council. All other meetings 
would take place at Lagos. 

The Position of Laaos and the Colony 

19. Lagos itself, comprising its present town limits divided into urban and 
suburban areas with a population of about 210,000, would become a Municipality 
with extensive powers. The rural area of the Colony, with a population of about 
200,000, would remain directly under the Legislative Council and would con
tinue to be administered by a Commissioner, three District Officers and Native 
Authorities. Departmental activities in the Colony would remain as at present 
organised. The Colony budget, a small matter if the municipal area is excluded, 
would form part of the central estimates. The Lagos municipal budget would 
form an appendix to the central estimates like the regional budgets, only a 
block grant of such subsidy as might be considered suitable being included in 
the body of the central estimates. 

Annexure ·11. 
20. The Lagos municipal area would continue to elect three members to the 

Legislative Council and the Calabar township area would continue 'to elect 
one. The system of election by ballot is not, in my view, a suitable method in 
Nigerian conditions for securing the proper representation of the people, nor 
would it be understood hy. the mass of the population. I should therefore be 
opposed to any extension of election by ballot at present, but at the same 
time I do not propose any variation in the existing electoral arrangements 
either at Lagos or at Calabar, although the small number of voters in proportion 
to those entitled to vote. does not indicate :f:l great attachment to this method 
of selecting members. A note on the qu · cations required for entry on the 
electoral roll at Lagos and Calabar is attached. 

21. I have not overlooked the possibility of introducing municipal govern
ment in places other than Lagos, but I do not consider the time ripe for this 
development and indeed in the Northern and Western Provinces the municipal 
system has not yet taken the public imagination and runs counter to established 
ideas. 

Administrative Machinery 

22. I regard it as essential to the •uccess of the regional Councils that adequate 
administrative machinery should be established at each regional headquarters. 
The constitutional proposals involve the creation of regional Deputies to the 
Heads of all the principal Departments and it is my intention that the Chief 
Commissioners, in consultation with these Deputies, should settle all local 

. matters in the regions •. only referring to Government on questions of policy 
and .to departm:ntal Dtrectors on major questions affecting their departments. 
Regtonal Deputies woul~ refer to theu- Directors where necessary on technical 
and departmental questions, but would be responsible to Chief Commissioners 
on all .local questions. The Chief Commissioner and the regional Deputies 
~ould m fact form what would amount to a regional executive council, respon
stble, under the Government • .for the co-ordination of all activities in the 
region and for its general welfare and development. 
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23. The appointment of regional Deputies is in any case long overdue. 
Excessive centralisation of authority jn Lagos has 'left the Chief Commissioners 
without authoritative gui<Jance on technical questions at their headquarters 
and has so over-loaded the Heads of Departments that they cannot travel 
as they should or give that full attention to major issues of policy which the 
interests of the country increasingly demand. It is impassible to overstress 
the difference which would be made to administration by the courtesy of an 
occasional call on officers in the field, if Heads of Departments had time to 
travel, and by sympathetic· discussion and eXplanation" of policy and practice 
with local Chiefs and .. Administrative Of!icers. Under my proposals the 
principal Heads of Departments, with three Deputies in the provinces and 
another at headquarters, would be able ·to travel and to think. 

24. I feel moreover that the interest of the Service would be stimulated 
by the establishment of regional Councils where all the Resident. would 
be free to take an active part in the financial disposiqons of their own Provinces 
and in the discussion of legislation affecting them. Although: Nigerian policy 
would be settled at a higher level, the chance of public contribution to the 
making of such policy would alWa.ys be present in the debates o( the regional 
Councils. · · 

25. My chief difficulty in considering how best to promote Nigerian unity 
and political progress has been the patent diversity of outlook between the 
different parts of Nigeria. As I have already said, it would be useless, to 
pretend· that unity exists at present, nor would clumsy attempts to achieve 
it result in ljllything but opposition. The individualism and the craving 
to paddle their own canoes, which distinguishes the people of the Eastern 
Provinces, finds no counterpart in the ,disciplined and conservative north, 
where respect and affection for their Chiefs is a yery real factor. Progress 
is in the air and the pace can be accelerated, but t~ great haste or too little 
regard for ingrained sentiment and belief can only defeat its own object. · 
In the Northern Provinces a very large section of the community has up 
to now shown no signs of the awakening of its political consciousness in the 
modem sense. The constitutional-system which I propose will provide an 
outlet for political thought so far as it has emerged, and the representative 
character of the Legislative and regional Councils will be a safeguard against 

, the domination -of public affairs by any section of the community which may 
happen temporarily, to be in a favoured position. This representative character 
should also ensure that political development will be in accordance with the 
wishes of the people themselves and so. be of lasting value. But if· the mao;s 
of the population are to play an effective part in the constitutional scheme, 
it will be necessary to foster more resolutely the formal meetings of village, 
district and, in some cases, Provincial Councils as part of the system of native 
administration. It is in these councils ~hat the habit uf political thought 
will be inculcated so as to make possible the wise choice of the provincial 
membei:s of the Houses of Assembly.· The encouragement of district and 
village councils will be particularly important in the Northern Provinces, 
where the main llnits of native administration are large, so that without 
these intermediate links there is a danger of the Native Authorities not being 
in. close enough touch w~th the people themselves. 

26. I propose that the new Constitution· should remain m force for nine 
years and be reviewed at the end of that period ; but that in the intervening 
years, at the end of the third and if neo;essary the sixth year, there should 
be a review of the system of direct nomination by the Governor for membership 
of the Houses of Assembly and of the Legislative Council, in those cases where 
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I have proposed this form of selection in the first instance, with a view to 
substituting a form of nomination by choice of the people represented wherever 
this might be found to be practicable. 

27. In conclusion I ask for your authority to make these proposals public 
by laying a copy of this despatch on the table of the Legislative Council at 
the forthcoming Budget Session and by inviting a discussion in the Council. 

I have the honour to be, Sir, 

Your most obedient, humble servant, 

A. F. RICHARDS, 
GoVERNOR. 

Colonel the Right Honourable Oliver Stanley, M.C., M.P., 
Secretary of State for the Colonies, 

London, S.W.I. 
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ANNEXURE I 

It is proposed that the financial procedure of the regional Councils and their relations 
with the Legislative· Council on matters of finance should be as follows:-

(a) Accounting Arrangements. • 
The system of accounting would remain exactly as at present and there would 

continue to be a single accounting organisation for the whole of Nigeria and a single 
surplus and reserve .. The regions would thus have no separate accounts and no 
separate surplus or reserve. 

(b) Regional Estimates. 
(i) Expenditufe.-The regional expenditure estimates presented to the Houses of 

AsseJnbly would consist of a detailed statement, in the usual form, of all items of 
expenditure borne on the regional budgets. These would includo all the maio 
services functioning in the regions, e.g., administration, medical, public works, 
agriculture, education, etc., but would exclude the cost within the region of services 

:.declared to be central services, such as the Ilillway, posts and telegraphs, income tax 
and ~udit as well 3.s such central expenditure as interest on public debt, pensions. etc. 

(ill Revenue.-The revenue side of the regional budgets would show revenue divided 
into two heads :-

(a) The revenue estimated to be derived from the regional Council's share of the 
direct tax (at present payable to the Central Government), plus any other' revenue 
from fees, licences, etc., declared to be regional. 

(b) The block grant from central revenue. 

(iii) Functions of Houses of Assembly will, regard to eslimalls.-Tbc Houses of 
Assembly would consider the expenditure estimates presented to them and would 
pass them with such amendments as they desired to suggest. In accordance with 
the ordinary practite, ·the unofficial members would not have power to propose 
increases on individual items or heads of the estimates, but only reductions or 
deletions. In the Northern Provinces the budget, after passing the House of Assembly, 
would be considered by the House of Chiefs, which would have the right to veto or 
amend any of the items, but not to insert new ones. After passing the regional 
Councils the estimates would be submitted to the Governor, who would have the 
right to amend them if he thought this necessary in the public interest. When 
approved by the Governor' they .would appear in the central estimates as biock votes, 
full details being given in the form of appendices. The regional Councils would at 
first not be given power to appropriate expenditure and the aP.propriation of regional 
expenditure would be in the hands of the Legislative Council. If, however, as the 
result of the recommendations of the Committee referred to in paragraph 11 of the 
despatch, it should be decided to devolve any legislative powers on the regional 
Councils,· it might .also in due Course be decided to devolve upon the Houses of 
Assembly the power of legally appropriating regional revenue. 

(c) Central Estimates. 
(i) EzpendituYe.-All items of expenditure not included in the regional estimates 

would appear in the central estimates exactly as at present, while these estimates 
would include three block votes of expenditure covering the whole of the expenditure 
proposed .for each region. The Central Council would be discouraged from discussing 
the details of regional expenditure. · 

(ii) Revenue.-The central estimates of revenue would re~in exactly as at present. 
(iii) FutuYt pyocedure.-Should the Houses of Assembly at a future date be' given 

the legal power of appropriatil}g regional expendit~re, as suggested under (b) (iii) 
above, a further change in the form of the central estimates would become necessary. 
If the Houses of Assembly appropriated their own expenditure, it would follow that 
the Central Council would ~ease to appropriate the wlwle of the regional expenditure 
and would appropriate only the block votes made from central ~evenue to supplement 
regional revenue (i.e., the difference betw_een the total of reg1on~ revenue and the 
total of regional expenditure). Similarlv the central revenue estimates would then 
exclude regional revenue, which would be shown on the regional estimates only. 

(d) Colonial Development and Welfare Expenditure. 
Colonial DevC'lopment and \VeUarc expenditure would be shown in the central 

estimates divided up into central expenditure and expenditure in the three rcJ{ions. 
The regiOnal expenditure would also Ue shown, under a separate bead, in the reg.ional-' 
estimates, with a corresponding entry on the revenue side. .-



J.b 

(o) Supplementary Expenditure. 
Fmanco Committees of the Houses of Assembly would bo oet up to deal .nth 

supplementary expouditure. As .nde as possible a devolution of power to tho reglOD& 
with regard to supplementary expouditure should bo JUa<!e. The exact arrangomouto 
would bo a matter for consideralion at a later stage, but as a. general rule it should 
not bo necessary to refer supplementary .expouditure to the centnl Finance 
Committee unless an increase in the block vote for the region was involved. 

ANNEXURE 11 

Tho qualidcations for persons entitled to vote ·in Legislative Council electloDll are 
• contained in the following Articles of the Nigeria (Legislative Council~ Order in Council, 
19Z~:-

Eiected Memben. 
" VI. The Elected Members of the Council shall bo elected" Sa' follows :-

(t) Three Members by persons duly qualified as electors as hereinafter provided. 
whu ..., resident within the municipal area of Lagps. · 

(2) One Member bf Jierson.s duly qualified as electors as hereinafter provided, 
whu ..., resident within the municipal area of Calabar. 

QuallflcatiOD& of Electore. 
"XX. Every malo petl!On shall bo entitled to bo registered as an elector, and when 

registered to vote at the· election of Elected :Members of the Council .w~ 
(t) is a British subject; or a native of the Protectorate of Nigeria; 
(2) is of the age of twentr-one years or upwards; 
(3) has boon ordinarily residen~ for the twelve months immediately preceding the 

elate of registration in the muuiapal area for which· the election is being held ; and 
(4) was duriog the calendar· year immediately preceding, in j:>ossession of a gross 

annual income, from all souroes, of not Joss than one hundred pounda. · 

Dlsquallflcatlon of Electors, 
" XXI. No person shall be entitled to be registered as an eJector, or when registered 

to vote at the election of Elected :Members of Council who-
(tJ ·has boon sentenced by any comJ:>Otout Court in any part of His Majesty's . 

!lommions or in any territory under !rl" protection, to death, peual servitude, or 
unpnsonment for a term exceeding 81X months ; and has not either suffered the 
punishment to w_bich ho was sentenced, or such other punishment as ms.y by 
competent authonty have boon substituted theref9r, or received a free. pardon ; . or . 

. (2) is, under any law in force in Nigeria, found or declared to bo of unsound tnind · 
or adjudged to bo a lunati-C-" · · ·. · . · 
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